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Abstract

The collective identity is subject to permanent negotiation. Due to the lack of
incentive to offer public statements, the collective identity of Japanese

bureaucrats (or kanryo, E'fZ) has been constructed separately inside and

outside of the ministries. This paper explores how the collective identity of
kanryo has been constructed in two Japanese national newspapers as outsider
discourses using structural discourse analysis. Illustrations of the constructed
identity of kanryo will be also presented. Regarding the insider’s discourse, this
paper illustrates the constructed identity inside ministries based on interviews
with employees at the ministries. A comparison of the two discourses and
reflection on the results of my research concludes my thesis.

Keywords: Kanryo (E'1%), Bureaucrats, Identity construction, Newspaper,
y ry y pap

Interview, Critical Discourse Analysis
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Chapter 1. Introduction

One-and-a-half years of work experience inside the Ministry of Economics,
Trade, and Industry (METI) gave me an interesting insight into the people
who work there. My image of them before I started work at the ministry
depended mainly on various information from newspaper articles that

insinuate that they are bureaucrats (kanryo B %)—corrupted, arrogant, and

overpaid. At METT, I realized that the manufactured media image was that of
an outsider’s view. The striking fact was that there is no single officer who
calls himself or herself a kanryo. If there is no one who actively identifies
himself or herself as a kanryo, who are the people portrayed in the newspapers?
Also, who are the people who work at the ministries, and how do they react to
the aforementioned articles? In the academic context, discourse theory teaches
us that identity construction is never static and therefore that it is a matter of
social struggle (Jorgensen and Phillips 2011, p. 24, p. 34). When it comes to
the collective identity construction of bureaucrats, how do the two different
discourses coexist while they are a matter of continuous struggle? How does a
discourse on the collective identity of bureaucrats appear to the outsider vis &
vis the insider’s standpoint? And crucially, what are the consequences of the
constructed identities?

1.1 Research question and prospected results

In the sense that identity is constructed as a result of social struggle (Jorgensen
and Phillips 2011), the insider and outsider discourses on the identity of
bureaucrats should also be a matter of continuous social struggle. In national

newspapers, the term Fkanryo(E1E) is used to construct the identity of
pap ry y

bureaucrats. However, the term is rarely used within the ministries. Then,
what does the identity construction actually look like inside and outside the
ministries> And, how do the discourses struggle with each other? These
questions led me to my main research question: How are the identities of
bureaucrats constructed inside and outside the ministries? In order to answer
this question, the following sub-questions will be asked: Firstly, how are the
identities of bureaucrats constructed in national newspapers? Secondly, how
are the identities of bureaucrats constructed inside the ministries? Thirdly,
what do ministry officials think when they read about kanryo? Fourthly, how
do bureaucrats justify the differences between insider and outsider discourses?
Lastly, how might it affect the attitude of bureaucrats toward outsiders?



The intended results of this research are illustrations of two discourses on
the identity of bureaucrats, from the perspective of the bureaucrats and the
media. The discourses will be separately illustrated from both qualitative and
quantitative standpoints. Similar research has been carried out in other
countries', although the topic of the two differently socially constructed
identities of Japanese bureaucrats has not been previously studied .
Accordingly, the results given in this paper will make a contribution to the
field by investigating a new example of identity construction as a social
practice in Japan.

Flyvbjerg explained that the result of rational thinking differs from group to
group, and therefore that the purpose of the social sciences is to elucidate
society’s practical rationality®® (Flyvbjerg 1998, p. 155). From a post-
modernist perspective, groups come to be perceived as existing only when they
are embedded in a discourse (Felstead et al. 2009, p. 45, Jorgensen and
Phillips 2011, Ricento 2003, p. 612). In this sense, the result of rational
thinking differs from discourse to discourse. This study reveals that one group
of people can be embedded in two discourses differently depending on
disparate outlooks. Consequently, this study indicates that the result of
rational thinking differs from perspective to perspective. In accordance with
Flyvbjerg, the illustration of social phenomena, in itself, will be seen as
significant because it will contribute to revealing that groups of people can
exist differently depending on the perspectives taken. So, by establishing an
example case, it will place existing research, which assumes that rational
thinking will lead wus to universal actions, in a new light

1.2 Context of thesis

Kanryo (E'1%) is perhaps one of the most common terms used to indicate the
Ty p p

workers at the ministries’. It is commonly translated as bureaucrats in English.
Its definition is ambiguous and therefore varies widely from individual to
individual. For instance, the American scholar Chalmers Johnson defines
kanryo as “officials in the sense of both high rank and role” (Johnson 1995, p.
125). On the other hand, one of the interviewees of this research, who is an
employee at a ministry, suggested defining its meaning either as a first rank
national public officer—an official whose status is higher than divisional
director—or an official who has graduated from Tokyo University. To
contextualize kanryo for this study, it will be necessary to provide a brief
explanation of the bureaucracy’s historical background and its role in present
Japanese politics.



The Japanese official bureaucracy was established at the time of the Meiji
Restoration in the middle of the nineteenth century in order to prevent
political parties from placing their supporters in the administration (Johnson
1995, p. 125). The underlying reason for the establishment of the bureaucracy
led to it becoming the foundation of the so-called tripod of Japanese politics:
authority, power, and violence’. With the end of the Second World War,
political authority shifted from the hands of the emperor to the elected
parliament. Regardless of the shift of locus of political authority, various
researchers confirm the continuity of the characteristics of the Japanese
bureaucracy as the political power holder (Johnson 1995; see also Maruyama
1969). Despite fundamental social changes since the Meiji Restoration,
today’s bureaucratic structure shares a lot in common with that of the Meiji
era (Johnson 1995, p. 125).

In present-day society, bureaucrats continue to be regarded as a social elite’.
The characteristics of current Japanese bureaucracy can be discussed as being a
part of “Japan Inc.”, a concept that indicates the intimate relationship
between politicians, bureaucrats, and the private sector. This intimate
relationship  contributes to accelerating information exchanges and
negotiations between the members of the tripod and, consequently, it
institutionalizes information flows as a substantial power structure (Colignon
and Usui 2001). In practice, the Japanese bureaucracy deals with policy, the
annual fiscal budget, and the drafting of bills. It might be noteworthy to
consider that the drafting of bills is not generally regarded as a task for
administrations in the West”. The Japanese bureaucracy has developed its
peculiar characteristics as one of the main actors of economic, political, and
social decision-making. In order to emphasize its context-dependent
characteristics, it will be more adequate to use the term kanryo to indicate
senior employees in Japanese ministries.

It is only since the 1990s that the actions of kanryo have received daily
criticism in Japanese newspapers'’. When the Liberal Democratic Party (LDP)
dominated Japanese politics as the majority political party, it strongly
influenced the media to be politically non-interpretive''. Accordingly, at that
time, the contents of political reporting in newspapers and on TV were very
“dry and staid” (Kabashima and Steel 2007, p. 96) and “similar” (Sugiyama
2003). Along with the decay of the LDP’s political dominance, Japanese
newspapers and media gradually developed their powers of interpretation and
analysis. This made politicians aware of the importance of political
communication, due to the fear of electoral punishment'>. On the other hand,
kanryo do not have to be sensitive to public opinion; not only because they do



not have to stand for election, but also because their career system is intra-
operative”.

As a consequence of this dynamic context, the two discourses on the
identity of kanryo have been separately constructed in newspapers and in the
ministries. As a result, there might be different collective identities of
bureaucrats coexisting inside and outside of the ministries.

1.3 Background to the study

It is beneficial to clarify the background of some concepts that are utilized in
this study. Firstly, Critical Discourse Analysis (CDA) is one of the methods
used in this study. CDA is a constructionist, predominantly post-modernist,
method of study that aims to reveal the discursive social practices that
maintain the social world, for instance, the unequal relations of power and
misrepresentations (Jorgensen and Phillips 2011, pp. 75-77). Discourse
Analysis (DA) theory in general can be seen as a package of theories and
methodologies; it provides philosophical premises, a theoretical model,
methodological guidelines, and specific techniques for analysis (ibid. p. 4).
Foucault contributed to the establishment of the idea of DA by positing the
significance of a so-called archaeology of knowledge'*. DA aims at studying
how a discourse was formulated and what the actual discourse is, while, on the
other hand, Critical Discourse Analysis places more significance on the
analysis of what is implied and indicated in a given discourse, and how the
discourse has been constructed. Therefore, CDA is more often employed to
study a represented identity and its mode of representation.

Secondly, and accordingly', collective identity is defined as a concept that is
constructed by human beings in order to categorize or identify individuals as a
member of a particular group'®. Foucault explained our tendency to search for
“unity” when constructing a discourse that undermines the heterogeneity of
“reality”’ as a whole (Foucault 1971, p.127). Jorgensen and Phillips refer to
Foucault’s unity as “totality,” indicating that individual discourse of reality is
constructed in order to make sense of it (Jergensen and Phillips 2011). In this
regard, our individual perception of “reality” consists of illusions of “totality.”

1.4 Purpose of study

The aims of this thesis are, firstly, to explore the constructed discourses on the
identity of bureaucrats inside and outside ministries. Secondly, it is to
examine the consequences of these differences. Finally, this paper aims to
illustrate a concept, which is taken for granted in everyday life, from a post-
modernist perspective. This is an attempt to establish an example of the

4



illusion of “totality.” The illustration, as a result, reveals that different
identities can exist for the same group of people depending on their point of
view.

This study focuses specifically on two particular discourses. It delimits my
research to the investigation of one small part of the collective identity of
bureaucrats as a whole'®. My aim is neither to point out the locus of
responsibility, nor to claim which notion is the more authentic. Since my
personal experience of working in METT may contribute to creating a bias in
the results of the research, by making the research as transparent as possible,
not only stating the research methods clearly, but also by providing all the
transcribed interview materials in the appendixes, I have endeavored to
minimize the possible risk of bias.

1.5 Methodology and data collection

The data for this study are first-hand materials, which were collected from
national newspapers and through face-to-face interviews. Newspaper articles
were collected at Waseda University, Tokyo, Japan, during my fieldwork. Five
qualitative interviews with kanryo were held in Tokyo during January and
February 2012. The interviewees are all male. All the interviews have been
carried out and analyzed in Japanese, and additionally translated into English.

1.5.1 Newspaper articles

The purpose of this study is to illustrate two coexisting discourses; therefore it
was essential to coordinate the time frames. The articles were selected from
the time frames that my interviewees mentioned: the administrative reform in
1993; when the Democratic Party Japan became the majority party in 2009;
and the period after the Fukushima disaster in 2011. In total, I collected 540
editorial articles from the Yomiuri and Asahi national newspapers. I selected
these newspapers due to the size of their circulations, so as to illustrate
different discourses that have been constructed by a larger number of people’.
The content analysis carried out by Feldman shows that the Yomiuri
newspaper appears to be rather generous towards the government, while the
Asahi adheres to a more critical stance® (Feldman 1993).

1.5.2 Interviews

By the time my fieldwork started, three interviews had been scheduled with
kanryo from the Ministry of Economics, Trade and Industry (METI).
Another interview with a METI kanryo was scheduled after my fieldwork
started”’. Additionally, thanks to my supervisor at Waseda University, two



more interviews were organized; one with a kanryo at METI, and the other
with a kanryo at the Ministry of Health, Labor, and Welfare.

In total, six interviews were planned, but one had to be canceled as it was
inconvenient for the interviewee.

1.5.3 Discussion of sources

For the analysis of the outsider discourse, editorial articles were collected from
newspapers. Editorial articles reflect the paper’s political opinion more
forcibly than other sections of the paper, because the perception of editorial
boards—which determine the focus of the articles—is more concretely
represented in them (Richardson 2007, p. 151). By analyzing editorial articles,
the perception of the identity of kanryo in the selected newspapers can be
examined.

For the analysis of the insider discourse, five qualitative interviews were
carried out. The number of female kanryo in ministries is limited and,
moreover, they are difficult to contact; as a result all my interviewees in the
interview stage were male (National Personnel Authority 2009).
Consequently, my data sets could be criticized as being biased from a gender
perspective.  Although, gender-related questions were asked to the
interviewees, they will be only briefly discussed. Also, all the interviewees were
first-rank public officers®. Even though the range of generalizations may be
smaller due to this limitation, it is still possible to draw conclusions from the
data and materials.

1.5.4 Interview questions

The interview questions are prepared and based on Gruber, who conducted
interviews in 1987 on the identity of bureaucrats for her research® (Gruber
1987). My interview questions were as follows:

What is your job and what is it about?*
What are you in charge of currently?*
What is your opinion of your job?*
What is the hardest part of your job?”
What do you associate with bureaucracy?*
How do regime changes affect your job?”

Who do you work with?*

What do you think about criticism toward “bureaucrats” in newspapers?”'



I started with these questions, and then modified my interview questions
several times. During the first two interview sessions, I realized that questions
impeded the flow of the dialogue. They made the interviewees think about
how they were supposed to answer. During interviews it proceeded more
smoothly when I approached the interviewees with certain topics, leading the
conversation to more interesting results. Therefore, my interview style shifted
gradually from question-based interviews to open-ended interviews with guide
questions. After a brief analysis of the materials, it became clear that it was
essential to ask follow-up questions in order to be able to reach any explicit
conclusion. Those questions were sent to the interviewees via e-mail.

1.6 Ethical considerations

My presence as a researcher always affects the research environment and by
asking questions I might change an interviewee’s perception of reality.

1.7 Disposition

Existing research is presented an explored in Chapter 2. Firstly, trends in
approaches and topics of research on Japanese bureaucrats are explored.
Secondly, research on collective identity using Critical Discourse Analysis will
be reviewed. Through this review of existing research, I endeavor to establish
the legitimacy of my research. Chapter 3 will present the analytical frame
work. Chapter 4 is devoted to an analysis of national newspapers. I present the
results of my analysis of the Yomiuri newspaper and then move on to the
Asahi newspaper. In this chapter, the discourses pertaining to bureaucrats’
identity in national newspaper are quantitatively and qualitatively illustrated.
In addition, the outsider discourse from a gender perspective is briefly
presented. In Chapter 5, the results of my interviews are analyzed and the
insider discourse within the ministry is illustrated. Furthermore, I explore the
communications between the insider and outsider discourses. Finally, Chapter
6 will conclude the analysis.



Chapter 2. Review of Previous Research

There exist various studies on the Japanese bureaucracy. The main focus of
previous studies has been on the role of bureaucrats in decision-making
mechanisms (Choi 2007, Noguchi 1998), the social origins of the bureaucracy
(Suzuki et al. 2010), and the relationship of the bureaucracy with politicians
and private enterprises (Booth 1999, Inatsugu 2011, Rothacher 2006, Upham
2002, Wade 1990). There also exists research on Japanese national identity
construction, which touches upon the roles of bureaucrats (see Bukh 2010,
Maruyama 1969). However, the description of bureaucrats in existing
research fails to include their heterogeneity (Inatsugu 2011, Elliot 1992). In
his latest publication, Inatsugu shows the heterogeneous career system of the
Japanese bureaucracy. However, he does not deal with the identities of
bureaucrats. In addition to the above, even though post-modern approaches
are becoming popular among academics, this is limited to researchers in
Western countries (Wodak and Meyer 2009, p. 16). Accordingly, the amount
of such research concerning Japan is still limited. More particularly, there is
no existing research using Critical Discourse Analysis as a method for studying
the identities of Japanese bureaucrats.

Critical Discourse Analysis (CDA) has been employed to study identity
issues. In The Discursive Construction of National Identities, De Cillia, Reisigl,
and Wodak (1999, p. 152) illustrated the construction of collective symbols,
and the mechanism of “construction of the national identities by means of
everyday conversations.” In The Discursive Construction of Americanism,
Ricento (2003) examined the construction of American collective
consciousness in discourses with collective symbols. Both researches treated
national identities as actively “constructed and conveyed in discourses,” not
only by politicians and media but also by citizens (De Cillia, Reisigl, and
Wodak 1999, p153, Ricento 2003, p. 612).

Apart from national identities construction, Felstead et al. showed how
professional identity and subjective identity contribute to the management of
organizations (see Felstead et al. 2009). In addition to this, Gruber pointed
out that the insider’s view is an important factor to take into consideration so
as to be able to understand the professional identity of bureaucrats (Gruber
1987). In her book, she examines bureaucrats’ core identity and “how
bureaucrats justify their resistance to external control” (Gruber 1987, p. 87).
Using interviews, Neumann illustrates the identities of diplomats in the
Norwegian Institute of International Affairs (Neumann 2005). Even though
Gruber and Neumann did not employ CDA as their methodological basis,
their studies are meaningful in the sense that they promoted the importance



of the insider’s perspective. Bureaucrats’ identity as a professional identity has
also been studied with CDA. Using interviews, Pipan called into question the
stereotypical image of civil servants in Italy (Pipan 2000), and pointed out
that heterogeneity of bureaucrats’ identity has been taken for granted.

According to this existing research, the heterogeneity of bureaucrats’
identity has been highlighted. Additionally, they reveal that CDA is useful for
studying identities and for revealing “misrepresentation” (Jorgensen 2011, p.
77). Thus, my topic of study, the discourses on the identities of bureaucrats in
Japan, may legitimately be studied using CDA. According to the fact that
similar research on Japanese bureaucrats has not been carried out, I expect to
contribute new research results in the existing research context. It is crucial to
recognize that it is difficult to study accurately anyone’s role without knowing
her or his identity. Revealing the heterogeneity of bureaucrats’ identity led me
to review existing studies, and thence to re-evaluate the work of the Japanese
bureaucracy.



Chapter 3. Analytical Framework

Discourses can be analyzed based on their structures (Wodak and Meyer
2009). There are principally five stages: discourse, discourse strands, discourse
fragments, discourse sectors, and discourse planes. In this research, I define
discourse as a group of statements, whose meanings are fixed in order to create
“totality” (Foucault 1971, pp. 80-86, Jergensen and Phillips 2011, pp. 26—
33, Wodak and Meyer 2009, p. 46). In line with this definition, the
discourses I focus on are the identity of bureaucrats. In this study, the
discourse strand is kanryo(E'f%) and it refers to a group of statements.

Discourse fragments are defined as texts that deal with a particular discourse,
and they have been selected from newspaper articles and interview materials.
Discourse sectors, through which discourse fragments are distributed, are
newspapers and interview materials. Lastly, discourse planes are defined as a
type of discourse, such as everyday discourse, medical discourse, or academic
discourse (Wodak and Meyer 2009, pp. 53-54). As I mentioned previously,

the discourse plane on which I focus is everyday discourse.

3.1 Operationalization

Wodak introduced two approaches regarding the structure of discourse: the
structural analysis of discourse strands, and the detailed analysis of discourse
fragments (ibid. pp. 53—54). The structural analysis of discourse strands is an
analysis that focuses on a discourse strand and aims to identify the
complications of discourse planes on a particular discourse strand. The
detailed analysis of typical discourse fragments is an analysis that focuses on
the typical description of a particular discourse and identifies a single
discourse strand. For my study, the detailed analysis of typical discourse
fragments is most appropriate. Wodak defines a typical discourse fragment as
one where discourse planes, discourse sectors, discourse fragments, and
discourse strands match one another (ibid. p. 54).

A typical description fragment can be found through criteria, such as the use
of collective symbols, illustrations, and argumentations (ibid. p. 54). In this
study I define a typical description fragment as a text in two ways. Firstly, it is
a text that has a set of structures, as defined by Wodak. Secondly, it covers the
entire collective consciousness that has been constructed using the term
kanryo. In this sense, collective consciousness is discourse of the sense of what
the term kanryo represents (see Recento 2003, p. 613). I apply the same
analytical framework for both the newspaper articles and the interview
materials, because it renders the analysis more systematic and because it is
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useful in exploring what the interviewees meant by what they said, through
looking at how they expressed themselves. It is also necessary to do so in order
to make a comparison to perceive the differences between the two discourses.

In order to identify relevant texts, I first carried out quantitative textual
analysis. I categorized the usages of the word kanryo and counted the number
of times they appear. The topic in which kanryo appeared was categorized
based on Richardson’s division of argumentation. Richardson explains that
there are three divisions of argumentation according to Aristotle: forensic,
epideictic, and deliberative (Richardson 2007, pp. 156-159). These
argumentations are formulated based on one’s identity. Forensic
argumentation treats topics related to the justice and injustice of one’s past
actions. I counted the number of actions framed in the past tense that were
followed by the newspaper’s reflections upon them. For example, in the
sentence, “There is no objection to the aim to limit the bureaucrats’
established interests, and eliminate illegal price fixing or wasting tax money,
upon the change of political power” (Yomiuri newspaper 2009), the terms
“established interests,” “illegal price fixing,” and “wasting tax money” are
counted as three examples of injustice related to past actions. The part of the
sentence, “the aim to limit the bureaucrats™ indicates that these actions have
been carried out in the past by bureaucrats. Also, the phrase “there is no
objection” indicates that the writer approves of the action of limiting what is
perceived of as vested interests. These actions are condemned by the writer as
examples of injustice.

Epideictic argument deals with one’s present honorable or dishonorable
character. For instance, when the Yomiuri newspaper writes, “If the
bureaucrats’ expertise is not made good use of, the quality of administration
will decrease” (Yomiuri newspaper 2009), it should be considered as an
example of the depiction of an honorable present character. In this sentence,
the bureaucrats are depicted as experts who are crucial to the maintenance of
the quality of administration. This can be considered as the writer attributing
praise to the bureaucrats’ expertise in administration.

Deliberative argumentation covers topics related to advantageous and
disadvantageous circumstances pertaining to one’s future actions (Richardson
2007, p. 157), for example, “Bureaucrats also should not forget the origin of
bureaucracy, which is to serve the nation” (Yomiuri newspaper 2009). In this
sentence, the phrase, “forget the origin” is depicted as a disadvantageous
action for the nation. In short, I quantitatively analyzed in which topic the
identity of kanryo has been constructed. This qualitative analysis demonstrates
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which kind of collective consciousness has been constructed around the
concept of kanryo.

I analyzed the typical discourse fragments in newspaper articles based on
Richardson’s rhetorical analysis. Rhetoric in newspaper is a strategy to
persuade audiences (Richardson 2007, p. 159). Other than the basic rhetoric
of persuasion, which I touched upon in the previous paragraph, arguers can
attempt to persuade audiences by using three kinds of strategies, which are
available to the author. The first is ezhos, or the personal character of the
speaker; we are more likely to be convinced by someone of “good character,”
someone with expertise, or someone with first-hand experience (ibid. p. 160).
The second is pathos, or putting the audiences into a certain frame of mind;
this is used to move audiences from one emotional state to another. The
rhetoric of emotion is used to make the audience receptive. By rendering the
audience receptive, the argument will be powerful (Richardson 2007, p. 160).
The third is Jogos, the apparent proof provided by the words of the speech
itself (ibid. p. 160). The third strategy has two types: inductive and deductive.
Deductive strategy makes the audiences fill in the missing premises by
themselves. Through this the speaker can make their arguments seem more
powerful (ibid. p. 161). Inductive methods can be seen as an indication
through comparison or analogy (ibid. p. 163). In summary, the author of the
articles uses the strategies that are related to one’s identity with the purpose of
persuading the audience. These three modes of rhetoric lead the audiences to
take an active role and be more open to persuasion. Therefore, when these
strategies are used, the audiences actively construct a discourse regarding one’s
identity.

The focus of analysis of the interviews is the pronoun “we,” which reflects
the strategy of emphasizing totality as a single group (De Cillia, Reisigl, and
Wodak 1999, pp. 151-155). This is because it is the term with which
bureaucrats identify themselves most often in the ministries. Firstly, I identify
whom they mean by “we.” This defines the boundaries within which they
share the sense of belonging. Secondly, I focus on what they said when using
the term “we” so as to illustrate the collective sense of identity. It is also
significant to examine the word kanryo so that the analysis will be equivalent
to the analysis on the discourse of the newspapers’ articles. Thirdly, I analyze
the expression kanryo, focusing on the way in which it reveals the
communication between insider and outsider discourses.
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Chapter 4. The Identity of Public Servants Outside of
Ministries

In this chapter, newspaper articles from two national Japanese newspapers are
analyzed. This chapter contains four parts. The first part is devoted to the
analysis of articles from Yomiuri newspaper, which has the largest circulation
in Japan. The second part is devoted to the analysis of articles from Asahi
newspaper, which has the second largest circulation. The third part briefly
touches on the identity of bureaucrats from a gender perspective. The fourth
part concludes the analysis of this chapter.

4.1 Yomiuri newspaper

4.1.1 Constructed identity of kanryo
In the material collected the term kanryo appeared 39 times. Based on
Richardson’s rhetorical argumentation®, topics were categorized as follows:

Topics The number of times Words used

Injustice of past actions 19 times *  Amakudari
*  established interests
* wasted the tax

money

* illegal price fixing
Justice of past actions 1 time * played an active part
Dishonorable present 4 times *  weak against drastic
characters changes

e tend to be slow to
make decisions

Honorable present 11 times *  supply live
characters information

*  continuity

* specialized in

administration
Disadvantageous future 0 times None
action
Advantageous future 4 times * make use of
action bureaucrats

Table 1. The topics of descriptions of kanryo in Yomiuri newspaper

The topic that appeared most frequently is related to injustice of past
actions: Amakudar®, established interests, and waste of tax money. This topic
appeared 19 times in total. The second most frequent topic is related to their
honorable present character: their expertise in administration and supplying
useful information. This topic appeared 11 times. Dishonorable present
characters appeared four times: weakness against drastic changes and the
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tendency to be slow to make decisions. Furthermore, advantageous future
action also appeared four times. Justice of past actions appeared only once.
Disadvantageous future action was not mentioned at all.

Quantitatively speaking, positive images of kanryo (justice of past actions,
honorable present characters, and advantageous future actions) account for 41
percent of the topics. Negative images (injustice of past actions, dishonorable
present characters, and disadvantageous future actions) account for 59
percent. From this perspective, the identity of bureaucrats has been
constructed more negatively than positively. When based on the chronology
of the argumentation, kanryo’s past was strongly condemned as unjust,
although they have also been depicted as honorable and advantageous.

4.1.2 Typical description
The following editorial text is given as a typical description of the identity of
bureaucrats in the Yomiuri newspaper.

Yomiuri Shinbun, September 14, 2009

Politicians-led politics—Don’t be hostile but handle bureaucrats.

1. DPJ says that this change of political power is a good chance to shift from “bureaucrats-led” to
“politicians-led” politics. 2. However, politicians-led politics is not a goal but a means to achieving
better policy making and implementation.

3. DPJ is expected to manage the new political power and to achieve concrete results while taking
those points to heart.

4. Around 100 members of the Diet will be assigned to the government. 5. The National Policy
Unit, which is under the direct command of the prime minister, is set up in the headquarters, and
politicians will arrange and decide on policies through the good use of theme-based meetings with a
limited number of cabinet ministers. 6. Meetings of administrative vice-ministers will be abolished.
7. This is the structure of the system of politicians-led decision-making that DPJ envisages.

8. There is no objection to the aim to limit the bureaucrats’ established interests, and eliminate
illegal price fixing or wasting tax money, upon the change of political power.

9. It would be important to clarify the division between politicians and bureaucrats, and to create
new rules.

10. It is also a good chance to stop following the old examples without thinking, and to re-check.
11. As an example there is the problem of a secret nuclear agreement between Japan and the United
States of America, which bureaucrats at the Ministry of Foreign Affairs have considered as a taboo.
12. Politicians who were chosen by the people will make decisions and take on responsibilities. 13.
It is the essence of politician-led politics. 14. It is not a bad idea that the National Policy Unit
decides what the new cabinet will prioritize.15. It is true that the current cabinet meeting is not
meaningful. 16. It is significant that the small number of cabinet members discusses and adjusts
policies at the cabinet meetings.

17. On the other hand, politicians are required to understand policies fully and to have the capacity
to handle bureaucrats as long as politicians lead politics. 18.When bureaucrats are ignored, the
administration will stagnate.

19. In recent years, the number of applicants has been decreasing. 20. It is believed to be caused by
the increasing criticism of bureaucrats due to the series of scandals. 21. If the excellent human
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resources will not gather together to work for the government, the administration will stagnate, and
then it will be the nation that will suffer.

22. Even in England, which served as a role model for DP], the administration is stagnating because
of the excessive number of politicians in the government.

23. DPJ should not attack bureaucrats for being popular as they did when they were the opposition
party. 24. Politicians should consider their skills as the basis of personnel matters instead of going
against the personnel matters of the Diet simply because the person is a retired bureaucrat.

25. It is essential for politicians to have a trust-based relationship with bureaucrats, who supply
them with live information and ideas, in order to make the right decisions. 26. It is crucial not to be
hostile to bureaucrats and to advocate their abilities.

27. Bureaucrats also should not forget the origin of bureaucracy, which is to serve the nation.
(Yomiuri newspaper 2009)

4.1.3 Rhetorical argumentation

Line 3 shows that this article is addressed to Democratic Party Japan. The
main argument of the article is “don’t forget that political government isn’t a
goal but a means to draft and implement better policy.” In this article, the
identity of bureaucrats is used as evidence both to approve and disapprove the
policy plans of Democratic Party Japan. The argument develops by pointing
out the advantages or disadvantages of future action. From line 8 to line 16,
the arguer approves the policy plans. In line 8, bureaucrats’ past actions,
established interests, illegal price-fixing by the government, and wasting tax
money, are condemned as injustices that the approval of policy will eliminate.
Line 11 condemns bureaucrats at the Ministry of Foreign Affairs. From lines
17 to 25, the arguer warns DPJ not to criticize bureaucrats excessively, using a
deliberative and epideictic argument. In line 25, bureaucrats are depicted as
those who give effective information and ideas, which are necessary in order to
judge correctly. It is an example of an epideictic argument.

In sum, the identity of bureaucrats is used as a foundation of the argument
to both approve and disapprove the future policy of DPJ. The arguments are
contradictory; the former part approves DPJ’s policies based on the injustice
of past actions of bureaucrats, and the latter part disapproves policies based on
bureaucrats’ honorable character and advantageous future actions. Through
the article, each side of the contradictory identity of bureaucrats appears
separately, depending on what the arguer seeks to achieve in their argument.

4.1.4 Rhetoric of personal character

In the selected article, the arguer is representing the audience by emphasizing
a national identity. I claim that this is the case because of line 27 in the article.
Line 21, “the administration will stagnate, and then it is the citizenry who will
suffer,” shows that the stagnant administration will not cause bureaucrats and
politicians trouble, but the nation. Line 27 states, “bureaucrats also should not

15



forget the origin of bureaucracy, which is to serve the nation.” The line uses

the term “the origin (/&£%),” and the arguer then claims that this point should

not be forgotten. It shows that the arguer considers that serving people is
crucial. In other words, the arguer appeals to the people’s national identity.
Also, Richardson explains that it is essential not to doubt one’s starting point
in order to present one’s argument as reasonable (ibid. p. 165). In this sense,
representing “the origin” helps to show a reasonable reminder for the
supporter of the starting point. In this case, the arguer represents the
audience’s starting point. Thus, it contributes to making the arguer’s claim
appear reasonable to the audience.

In addition to this, the subtitle of the article has an imperative: “Don’t be
hostile but handle bureaucrats.” The subjects supposed to handle bureaucrats
are politicians (see line 17). In this sense, the arguer is giving orders to
politicians. This expression gives the audience “the sense of authority” (ibid.

p. 153).

4.1.5 Rhetoric of emotion

The arguer stirs up anxiety in line 21: “the administration will stagnate, and
then it is the citizenry that will suffer.” This line reminds the audience of
potential troubles. Anxiety is used to make the audience receptive and the
argument powerful. This rhetoric contributes to strengthen the argument as a
whole. All the five themes of bureaucrats’ identity can be found in the article.
Line 8 depicts the theme of corruption: there is no objection to the aim to
limit bureaucrats’ established interests and to completely eliminate illegal
price-fixings by the government and the waste of tax money.

4.1.6 Rhetoric of logic
Lines 19, 20, and 21 reported the decreasing number of the applicants for
national public officers.

19. In recent years, the number of applicants has been decreasing.

20. It is believed to be caused by the increasing criticism of bureaucrats due to
the series of scandals.

21. If the excellent human resources will not gather together to work for the
government, the administration will stagnate, and then it will be the citizenry
that will suffer.

Here, in lines 19 and 20, the premise that criticism has demotivated
applicants is hidden. Lines 19 and 21, “the number of applicants has been
decreasing” and “the excellent human resources will not gather” are written as
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a causal relationship. Causal relationship is an inductive rhetoric of logic (ibid.
p- 164). When we put this causal relationship into a sentence, it becomes “the
decreasing number of applicants can cause a decrease in the number of
excellent human resources.” In this sense, the excellent human resources are
also discouraged from applying for a governmental job. Therefore, excellent
human resources are also decreased because of the increasing criticism. In
other words, it can be concluded that the number of excellent human
resources in the government has been decreasing in recent years.

4.1.7 Conclusion regarding the Yominri newspaper

According to the quantitative text analysis, identity has been constructed as 41
percent positive and 59 percent negative as a whole. Also, chronologically
speaking, the past actions of kanryo were strongly condemned as unjust, the
present characters have been constructed as honorable, and their future
actions have been considered as advantageous.

According to the result of detailed analysis of typical discourse fragments,
the identity of bureaucrats has been constructed as a diametrically opposed
one. On one hand, it is constructed as an identity with an unjust past, and on
the other hand, it is constructed as an identity with honorable present
characters and advantageous future actions. However, the heterogeneity of the
identity of bureaucrats is undermined in two ways. Firstly, it appears
separately, depending on the argument that the arguer is aiming to reinforce.
Secondly, the heterogeneity is undermined under the term /Aanryo. The
argument through the article is strengthened with the rhetoric of personal
character, emotion, and logic.

It is interesting to observe that the power structure is constructed among
DPJ, bureaucrats, the nation, and newspapers in the selected editorial articles
of Yomiuri newspaper. DP] reforms the power structure between politicians
and bureaucrats. They have to handle bureaucrats in order to achieve better
policy planning and implementation. Otherwise, the citizenry will suffer. It
indicates that politicians and bureaucrats can cause the citizenry trouble. In
this sense, the audiences are constructed as powerless. However, with the
rhetoric of emotion, the arguer showed himself in favor of the people. At the
same time, the arguer issued a command to DP]. These have an effect to lift
the people higher than DPJ in the power structure. In the end, 4anryo has
been constructed as the lowest in this power structure among the arguer, the
people, politicians, and kanryo.
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4.2 Asahi newspaper

4.2.1 Constructed identity of kanryo

Through the 270 editorial articles collected, the term kanryo appeared 37
times. Here also I will categorize the topic that appears to be based on the
same analytical framework I employed for Yomiuri newspaper. The table

below shows the distribution.

Topics The number of times Words used

Injustice of past actions 14 times Amakudari
constructed cozy
relationship with
politicians

Justice of past actions 1 time did their best

Dishonorable present 12 times have systematic

characters problems
not drastic

Honorable present 5 times specialists

characters powerful
professionals

Disadvantageous future 4 times e they will resist

action *  bureaucratization of
decision-making will
occur

Advantageous future 1 time * it will be important to

action construct a live
relationship with
bureaucrats.

Table2. The topics of descriptions of kanryo in Asahi newspaper

The most frequent topic was related to kanryo’s unjust past actions,
Amakudari, and a constructed cozy relationship. It appeared 14 times. The
second most frequent topic was related to dishonorable present characters,
systematic problems, and not drastic. It appeared 12 times. Honorable present
character appeared five times. It depicts kanryo as specialists and professionals.
Both just past actions and advantageous future actions appeared once.

From a quantitative standpoint, it can be said that the identity of kanryo has
been constructed as 81 percent negative, with topics of unjust past actions,
dishonorable present characters, and disadvantageous future actions, and as 19
percent positive, with topics on just past actions, honorable present characters,
and advantageous future actions. From a chronological point of view, kanryo’s
past actions are strongly condemned as unjust. Their present character has
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been constructed more heavily as dishonorable. Their future actions are
depicted as disadvantageous.

4.2.2 Typical description
December 23, 1993, Asahi Shinbun®

Arrogance of bureaucrats and political intervention

1. The chief of the Economic and Industrial Policy Bureau, who was prospected to be the next vice-
administrative minister of Ministry of Economics, Trade, and Industry, resigned due to the
minister’s request for his resignation. 2. In fact, it was a dismissal.

3. A main reason why the minister requested him to resign is because he inadequately influenced
personnel matters with a private consideration for a son of the ex-vice-administrative minister, who
worked at the ministry, upon running for the member of the representatives during the time when
the Liberal Democratic Party was in power.

4. This incident, which involved officers who were in the highest positions of the ministries at a
national level, makes us think about the relationship between the Japanese bureaucratic system and
politicians.

5. It is an unwritten law of the majority of ministries that the minister, who is a politician, is not
allowed to interfere in personnel matters. 6. The fact that a minister’s interference caused
disturbances shows how it has been considered as normal. 7. However, for instance, foreigners may
think it is odd. 8. It is common sense to ask why it is a problem that the minister, who has the
appointive power, interferes in the personnel matters of his subordinates. 9. It is an odd story that
the head of the ministry cannot touch the personnel matters of bureaucrats, who are just clerical
employees of the administration. 10. In the USA, where it is said residents of Washington change
when the president changes, it is normal that politicians appoint high rank bureaucrats. 11. The
system of calling the minister “a guest” is a quite special Japanese product.

12. The problem is its advantages and disadvantages. 13. When the request for the resignation of
the Kumagaya minister spread, it disgusted the ministry as “it damages the administration’s
neutrality.”

14.If the minister holds the appointive power in practice, bureaucrats cannot handle administration
fairly due to the political speculation. 15. Additionally, there is some truth in the statement that
bureaucrats do not want to be influenced by a minister who does not know anything about the
bureaucrats’ lives.

16. On the other hand, however, it is a well-known fact that high officials have kept a close
relationship by supporting each other during the era of LDP’s dominance. 17. It is also said that it
involves factional strife between a group of ex-vice-administrative ministers and an opposing group.
18. Additionally, the cause of the incident is easily a personnel matter for their staff. 19. They may
not be in a position that they can use “neutrality of administration” as an excuse.

20. This incident has also been affected by historical changes such as the collapse of LDP’s political
power and the establishment of a coalition government. 21. Bureaucrats are feeling a sense of crisis
about a plan to have a “parliamentary secretary,” which Ozawa Ichiro, a powerful man in the New
Political Party, created to shift power from the bureaucrat-led to the politician-led administration.
22. Along with the change of political power, criticism of “a cozy relationship between politicians
and bureaucrats” is severe. 23. Bureaucrats at Kasumigaseki are involved in this.

24. Thus, it becomes clear that the resistance of bureaucrats at METI against the minister is
motivated by arrogant conservatism that they do not want their prestigious status in politics, which
they have enjoyed under the present system, to be interfered with.

25. However, the minister’s bombshell request is also not satisfactory. 26. The judgment of the
minister, who threw the public office into disorder by firing the chief, who was the central member
of the government’s policy of economic stimulation measures in the middle of economic recession,
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is also questionable. 27. Why did he not do it when he became the minister, if the reason for the
request of resignation was related to the responsibility of the chief’s previous position?

28. This incident revealed how politicians and bureaucrats have been in a cozy relationship behind
doors. 29. It is a question whether both politicians and bureaucrats can take a chance and generate
an “open and strained relationship” on not only personnel matters but also on policy making (Asahi

newspaper 1993).

4.2.3 Rhetorical argumentation

The main argument of this article is that politicians and bureaucrats have had
cozy relationships. The article does not seem to have a particular audience;
rather it is addressed to politicians, bureaucrats, and the readers of the
newspaper in general. The article points out the cozy relationship between
politicians and bureaucrats as a reason behind the incident of the resignation
of the administrative vice-minister. Between lines 5 and 23, the argument
develops based on descriptions of present characteristics. And, these
arguments are supported and exemplified with arguments on the past actions
of kanryo. There could not be found any argument related to future actions in
this article. It means that this article is written to praise or censure kanryo
based on the justice or injustice of their actions.

Lines 8, 9, 18, and 24 illustrate bureaucrats’ identity with arguments about
their present characteristics. Line 8 refers to the kanryo’s unwritten rule as
being unreasonable. With line 9, the dishonorable character of kanryo was
strengthened with the expression “it is an odd story.” In addition to this, in
line 9, they are identified as “just clerical employees of the administration’,
and it expresses the dishonorable character of the kanryo. Line 19 mentions
their ideal character of “neutrality of administration” as an excuse. Line 24
points out their arrogant conservatism. These lines cover the dishonorable
character of bureaucrats, and censure kanryo.

Lines 6, 18, and 23 have arguments related to their past actions. Line 6
expresses the injustice of the fact that the unwritten law of kanryo’s personnel
matters has been treated as normal. The line supports epideictic arguments in
lines 8 and 9. Line 18 points out the injustice of personnel matters inside of
the ministry, and in this sense, it supports line 19. Line 23 highlights the
injustice of their prerogative status in politics, and supports the following
argument on their present characteristics. According to the analysis of the
rhetorical argumentation, the past actions of bureaucrats are constructed as
unjust, and the current character of bureaucrats is treated as dishonorable.

4.2.4 Rhetoric of personal character
The rhetoric of personal character can be found in line 10. The line refers to a
case in the United States as an example and effectively reveals the arguer as a
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person who can add information. Therefore, the line shows the arguer as wise.
Secondly, the arguer uses the term “normal.” In addition to this, lines 17 and
19 reveal the hidden reason of the incident. It portrays the arguer as a person
who has first-hand information.

4.2.5 Rhetoric of emotion

The rhetoric of emotion can be found in lines 6, 8, and 10. Line 6 mentions
that it has been treated as natural to have the unwritten law. In questioning
the long-standing common sense of this, the line points out the audiences’
uncritical state of mind. In line 8, the arguer questions the unwritten law, and
suggests a new common sense. In other words, the arguer directs the
audiences to a critical state of mind. In addition to this, the arguer presented
an example of the United States as proof that the new common sense is
actually normal. To sum up, the arguer endeavored to move the audiences
from an uncritical to critical state of mind.

4.2.6 Rhetoric of logic

In the article, there are four cases of inductive rhetoric of logic. They are lines
6, 16, 23, and 28. Richardson suggested terms that indicate the inductive
rhetoric, such as “...is evident of...,” “...illustrate that...,” and “No
wonder...” (Richardson 2007, pp. 162-163). These terms omit the
verification of the arguments. Line 6 uses the term “shows that,” line 16

»

employs “it is a well-know fact that,” line 24 uses the expression “it becomes
clear that,” and line 28 contains “revealed how.” All the lines omit the
verification from the audiences. More interestingly, these four lines illustrate
the past action of bureaucrats, alternatively, the unjust characteristics of
kanryo.

4.2.7 Conclusion regarding the Asabi newspaper

According to the quantitative analysis of 270 editorial articles from 1993 to
2011, the term kanryo appeared 35 times. The topics that appeared with
kanryo were also categorized into the same six categories. 81 percent of the
topics were categorized as negative: the injustice of past actions, dishonorable
character, and disadvantageous future actions. Accordingly, 19 percent were
positive: justice of past actions, honorable character, and advantageous
actions. From a chronological perspective of the identity, it has been
constructed as negative. According to the detailed analysis of the typical
description, the argument is structured based on the injustice of bureaucrats’
past actions and the dishonorable character of bureaucrats.
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In the article, all the strategies of persuasion were found to be present.
Firstly, with the rhetoric of personal character, the arguer expresses his view as
a person who has wisdom and first-hand information. Secondly, with the
rhetoric of emotion, the arguer points out the audiences’ uncritical state of
mind and puts them into a critical state of mind by suggesting a new common
sense. Thirdly, with the rhetoric of logic, the injustice of bureaucrats’ past
action has been made less questionable. In the article, the arguer criticized
bureaucrats, politicians, and the audiences. Bureaucrats were mentioned as
“just clerical employees of the administration.” The arguer considers it as
“odd” that politicians have no handle on bureaucrats’ personnel matters. In
this sense, the arguer thinks that politicians should control bureaucrats; in
other words, politicians are placed higher than bureaucrats in his view of
power structure.

4.3 Gender perspective

I would like to illustrate the identity of bureaucrats on national newspapers
from a gender perspective. Both Yomiuri and Asahi reported a case where a
chief of the Ministry of Health, Labor, and Welfare was arrested due to the
suspicion of corruption on June 16, 2009. Interestingly, Yomiuri mentioned
this chief as a “female career bureaucrat,” and Asahi also mentioned the chief’s
name, Muraki Atsuko. As we saw already in the typical description in the
previous section, Asahi did not mention the name of the chief who resigned at
METTI. Yomiuri’s typical description did not mention a gender issue, probably
because it argued against bureaucrats as a whole. However, it mentioned a
gender issue especially in this article. This indicates that bureaucrats are
considered as male in general. It is, however, true that the ratio of male
workers is much higher than female ones, as I stated in the data selection
section (National Personnel Authority 2009).

4.4 Comparison of national newspapers

The quantitative textual analysis revealed the constructed collective identity of
kanryo. In the analysis, the number of times the term kanryo appeared
throughout the collected materials was counted. In 270 editorial articles from
Yomiuri newspaper, the term appeared 39 times. In 270 editorial articles from
Asahi newspaper, it appeared 37 times. Then, the themes the term
constructed were categorized based on Richardson’s division of
argumentation. The six categories are justice of past actions, injustice of past
actions, honorable present character, dishonorable present character,
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advantageous future actions, and disadvantageous future actions. From a
quantitative standpoint, two points became clear. When it comes to negative
and positive images of kanryo, Asahi newspaper constructed images much
more negatively than Yomiuri newspaper.  Chronologically, Yomiuri
newspaper has condemned bureaucrats’ past actions strongly but present
character and future actions have been depicted favorably. On the other hand,
Asahi newspaper has constructed negative images of kanryo throughout, past,
present, and future. This quantitative analysis indicates that the readers of
Asahi newspaper have a much more negative image of kanryo than the readers
of Yomiuri newspaper. In other words, kanryo as a group identity exist
differently for the readers of Asahi and Yomiuri newspapers.

From a qualitative perspective, in the case of the Yomiuri newspaper, the
identities of bureaucrats have been constructed as diametrically opposite, but
also represented as homogeneous. More particularly, it appears as though
neither negative nor positive representations depend on an argument. In the
sense that an argument is made to persuade the audiences, the identity of
kanryo is used to direct them in a certain direction. Accordingly, the identity
of kanryo appeared as both homogeneously positive and negative. In the case
of the Asahi newspaper, the identity of kanryo has been more homogeneously
constructed and represented than in Yomiuri newspaper. In addition to this,
the identity of kanryo has been used as a part of the rhetoric of logos, and
made less questionable; that is to say, the identity of kanryo has been
constructed as less arguable. In this sense, their identity is treated as concrete
and homogeneous. As a conclusion, the identity of kanryo in the national
newspapers has been presented as a totality even though it has been
constructed with heterogeneity.
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Chapter 5. Identity of Bureaucrats Inside the
Ministry
This chapter will show the identity of bureaucrats that has been constructed

by bureaucrats themselves. The materials for analysis have been collected from
five male bureaucrats using interviews.

5.1 Who are “"we"?

All interviewees used “we” to refer to “the government” and “the
administration.” Three of the interviewees used “we” to refer also to “the
ministry they work for” with the name of their ministry, METI and MHLW,
or simply called it “our public office.” This usage of “we” corresponds to their
perception of “the other.” The interviewees referred to “the government” and
“the administration” as “we,” and referred to “the legislature,” “the Diet,” and
“the nation” as “the other.”

We are basically, so, well we are the government. Then, when it comes to

the Diet, as I said just now, it has a side, which has lots to do with the

government. But, the government and the Diet are, after all, separated,

well, they are separated as the government and the legislature, so,

well...there are two points where the separation becomes most obvious,

they are the budget and the law*® (Interviewee A).

“The others” of “the ministry they work for” is mentioned as “the name of
other ministries” or simply “other ministries.” They are also clearly defined as
different companies. I asked whether the Ministry of Public Management,
Home Affairs, Posts and Telecommunications and the METT are different.

That’s right. Different. After the entrance examination, they will go to
different job interviews. So, they are different companies®” (Interviewee B).
One interviewee stated:

We are, well, Human Resources Policy Office. Human resources does not,
in short, belong to one industry, for example, lately, when it comes to
generating global human resources, there are global human resources in
whichever industries.

Relatively speaking, it is OK when everyone’s interest matches, but, there
are cases where directions of interests go in, well, totally opposite
directions. Especially, for example, MHLW. We, METI, have a process
that we generate the industries, then, therefore the employment will be
generated. But MHLW and others, later I will talk about political power,
but they think the employment comes first (laugh). Firstly, there is a good

environment for the employment, and then, well how can I put it, then
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business will be generated, there is a considerable number of people who
think in that way.

It is hard to adjust the way of thinking about policy concepts, and so,
actually the national budget flows out for the policies, which don’t match
the needs of the business world. It is difficult to adjust or to correct those.
It is because different institutions have to cope with them, and also there is
no regular meeting, so it’s a bit, maybe difficult, after I came to this office,
especially, well, there are a lot of cases to cope with like MHLW, like
Ministry of Education, and various public offices, I feel in that way®®

(Interviewee C).

This interviewee mentioned “we” as both “my department” and “my
ministry,” but as we can see in the last line, he positions his department as a
place in which he experiences difficulties. The interviewees who used “we” to
denote the government were the ones who have the longest and the shortest
careers. It is interesting to note that the youngest interviewee expressed his
insecurity due to his lack of personal experience, but on the other hand, he
expressed firmly the differences between inside and outside the ministry.

B) Public office has a culture whereby it is not necessary to send new-year
cards, year-end gifts or mid-year gifts, I was told that it will be rather like a
burden for the colleagues if I send them.

I) So will you send them to the people who you work with outside of the
ministries?

B) I send them to my friends. The people outside of ministries also know
about the culture of public offices.

I) Independent.

B) Hmm, it is difficult to separate private relationships and job-related
relationships. The person, who I have known since before that I started
work, working not on nuclear but water energy at Toshiba, invited me to
his marriage ceremony. And I send him new-year cards. But, I don’t send
cards to people who I know only because of my job. Siill, trading
companies send me new-year cards under the name of their companies®

(Interviewee B).

The three deputy directors gain a collective identity through their ministries
and the government. In the sense that collective identity is created through
the articulation and negotiation of particular experiences (Howarth, Norval,
and Stavrakakis 2009, p. 159), the interviewees show the different stages of
collective identity construction. Therefore, the collective identity of
bureaucrats varies based on the time they have spent as an employee.
Bureaucrats who enter a ministry learn their collective identity, and as they
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spend more time in the ministry they will accumulate experiences that support
their collective identity. In the end, they will be able to generalize their
collective identity over different ministries. In other words, the longer time
they spend in the ministry, the easier it may become to share the identity with
bureaucrats from other ministries.

5.2 Constructed identity

There are three themes that have all been mentioned previously: role,
continuity, and legitimacy. The interviewees think that their role is to support
politicians to make right decisions. According to the interviewees, the “right”
decision is the one that will bring benefit to the nation in the longer term. In
the sense of generating benefits continuously, they consider the continuity of
policy as significant. Even though the continuity is essential, they all agreed
that decisions should be made by politicians, because bureaucrats are not
legitimized by the nation via elections.

The striking difference between the interviewees from the Ministry of
Economics, Trade, and Industry (METI) and the interviewee from the
Ministry of Health, Labor, and Welfare (MHLW) is their attitude to
maintaining the continuity. The interviewee from MHLW states his role in
maintaining the continuity as follows:

Of course, suggestions will be made. So, when it changes often, if it is
known that it may change, important decision-making will be sustained;
when the next step is unknown, and when what will happen to the next is
unknown. So, if this change continues, policy making will stop, but, I
don’t know why, but in the case of our public office, the former vice-
minister becomes the minister, so if the policies don’t have continuity,
everything can stop. Our public office has an enormous amount of
problems, well, if it stops, well, employment and everything, pensions and
medical care, nurseries and everything, there are problems that cannot wait
everywhere. In this sense, I think that the continuity of policies is

important® (Interviewee D).

As he states in the last line, the continuity is maintained because politicians
consider it important. On the other hand, the interviewees from METI
consider the maintenance of continuity as a part of their role. Therefore, they
actively participate in the maintenance.

The first thing the DPJ was saying was that the economy doesn’t have to
grow, that it doesn’t matter.
So, what happened when new Minister Naoshima came is that, anyway, we

kept telling him that the economic growth is important.
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Then it started to change and Minister Naoshima started to say that the
economic growth is important. Then, when Naoto Kan came, and when
the National Policy Unit made the Growth Strategy, almost all the bills we
made went there. Then, what I thought about was that of course our way
of thinking changed, and the system of decision-making changed because
of the change of the political power. And also, there are people who say
that the economic growth is unnecessary (laugh). The mission was denied,
in the first place. That is strange. Those have been changed. But nobody
believes that the economic growth is unnecessary (laugh), so, how can I put
it, regardless of the ideological differences and of process, as a result of,
well, education? Well yes, educate politicians and make them understand.
Then, it will change. In the end, the policies won’t be that different’
(Interviewee C).
Also one interviewee says:
Of course, the minister makes various decisions, but other than that, the
name on the stamp will be that of the Minister, but we make decisions that
it will be right for the people everyday*? (Interviewee E).
Another one states:

Actually, politicians can’t run away from the reality of elections. So,
anyway, probably it is too bad right now, to some extent, it distorts. And, I
think there is no one but us who is totally free from that distortion, and
who can judge like this choice is better in the end, even though the other

choice looks better in the short run®® (Interviewee A).

In summary, interviewees share the collective identities regarding role,
continuity, and legitimacy. It implies that the different attitudes to
maintaining the continuity of policies indicate that different ministries
construct collective identity differently. Due to the limitation of the amount
of materials, it may be difficult to draw such a big conclusion.

5.3 Communications

I raised the same question for all the interviewees about the term kanryo: Do
you use kanryo to indicate yourself? Do you consider yourself as a kanryo? All
the interviewees denied that they use the term kanryo in their everyday
conversation. At the same time, they accept the fact that they are grouped
under the name. One interviewee says:

Well, the name is normally used, I don’t think so, but I admit I am
(kczm*yo)44 (Interviewee E).

Another interviewee states:
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On the contrary, I guess the phrase kanryo appears only in something like
articles of Asahi as such. Well, probably it can be in weekly magazines.
Normally, well, a term like kanryo will never be used in the normal
conversation, or the conversation at work. I won’t use it, and the person
who I am talking to won’t use it either, the people from private companies
won’t use it. That’s why it is ambiguous. And also, the term has a negative

brand or label® (Interviewee A).

The latter interviewee expressed two reasons why he does not use the term.
This is because the definition of kanryo is ambiguous, and also because the
term was branded negative from the beginning. The constructed identity in
the newspaper articles is the common reason that prevents them from using
the name. Another interviewee agrees:

I) Do you use the term kanryo yourself, like in the newspapers?

D) No. No. I won’t. Never.

I) Never?

D) Well, maybe, normal people, I mean normal public officers, became unwilling
to talk about their own professions over the last five or ten years. More particularly,

the term kanryo isn’t used. Well, the image of the term, or it sounds arrogant also;
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it has gotten a label as a target of criticism* (Interviewee D).

Their attitude about the constructed identity of bureaucrats in the newspapers
is similar. They accept the constructed identities as they are, because it is how
the mass media works.

Well, as long as they criticize, not accuse, it is exactly what the media is

supposed to do as their job, I think it is the way it is. They have more or

less different tastes, that depends on Sankei, Mainichi, Yomuuri, Nikkei, or

something like that. Hmm, to be honest, there are a lot of things that make

me angry while 'm reading it, like ‘I don’t work thinking in that way,” but

well, T can’t help it if public officers seem like that (as written in

newspapers) in people’s eyes?’ (Interviewee E).
pap peop y

The interviewees agree on their reaction toward outside discourse.
I keep ‘kanryo did this or that’ in my mind, but I have a big ideology that
it's OK if I do a good job. It’s not like that ‘oh this person who is labeled
can be me, what, leave me alone!” But it’s more like ‘yes there is one
opinion like that.” I think it is the way it is because people at newspaper
companies write like that, even though they know well that there are other

sides to society®® (Interviewee C).

In sum, all the interviewees agree that kanryo(E#) is a label for their

profession. They do not use kanryo on a daily basis because it has negative
connotations from the outset. However, they think that they cannot help this
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because it is a result of the mass media. They have no intention of changing it
or negotiating their identity outside of the ministries. Instead of negotiation,
they accept it as it is, and do their jobs. Also, I asked whether they use other
terms that are used to indicate bureaucrats, for example public servants,
Kasumigaseki”, national public officers, and so on. One interviewee answered:

I think the terms are used at work to categorize. When we talk with people
from private enterprises, or with people from the same ministry or other
ministries, as a comparison to the private sector... As a way of thinking of
public servants..., as a trend of Kasumigaseki. ..

It depends on the object if we want to limit the categories; we use ‘METI
is...” ‘As government...” In this case, the term changes depending on who
we are talking with. It is not about collective consciousness but the fact™

(Interviewee B).

It indicates that the term of use differs depending on whom they deal with
in the conversation. The analysis of the term of use reflects kanryo’s
perception of the differences among the others. More particularly, they chose
the term that equalizes the status depending on the perception of the status of
the people they are dealing with.

It is crucial to note that there is discrepancy between the constructed
identity inside and outside the ministry. Identities are perceived as to exist
only when they are constituted within the discourse (Felstead et al., 2009, p.
45, Jorgensen and Phillips 2011, Ricento 2003, p. 612). The interviews
showed that interviewees disagree with the outside discourse, but they have no
intention of negotiating with it. The fact that they do not use the term kanryo,
and also the fact that they have little desire to negotiate their identity outside
of the ministry, indicate that the identities of bureaucrats inside and outside
the ministry have little communication. In a sense that people’s identity is
under continuous negotiation (Felstead et al., 2009), inside and outside
identities of bureaucrats are not constituted within the same discourse. It is
interesting to note that the outside discourse is constructed on the inside of
the ministries as an outside discourse.

One interviewee stated:

A) On the contrary, I use the term ‘bureaucratic.’

I) Do you mean business-like by the term?

A) We use it in a bad sense; it is not for kanryo but for, in short, for example,
banks or receptions of dentists (laugh). It would be the case that there are people
who are bureaucratic. The way of thinking is very bureaucratic, for instance.
Well...to put importance on institutions, how can [ say it, to put great
importance on the logic of institutions, and well therefore, speed, speed is ...the
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speed of decision-making is very slow, or, well in short, not to take risks
(Interviewee A).

The term bureaucratic reflects the outside discourse of bureaucrats. Judging
from the statement “We use it in a bad sense, it is not for kanryo,” they use
the term particularly as a reflection of the outside discourse of the identity of
bureaucrats and use it for people other than the bureaucrats themselves. The
term attributes the discourse back to outsiders; that is to say, it invalidates the
outside discourse in ministries. Regardless of the interviewees’ perception of
the media as a watchman of the authorities, as long as the discourse is
invalidated in this way, a watchman remains just watching. In other words,
there is no power struggle from an insider’s perspective, because there is no
communication and negotiation. This also means that there is no public
deliberation.
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Chapter 6. Conclusion

In this paper, I illustrated discourses of the identity of bureaucrats both
outside and inside the ministries. The outside discourse was illustrated based
on editorial articles from issues of Yomiuri and Asahi newspapers dating from
1993 to 2011. The number of newspaper material I analyzed was 540 in total.
Quantitatively speaking, both Yomiuri and Asahi newspapers have
constructed the identity of kanryo(E'#%) as a negative one. The six categories I

employed to put the topic in order were Richardson’s division of
argumentation: injustice and justice of past actions, dishonorable and
honorable present character, and disadvantageous and advantageous future
actions. Yomiuri newspaper had 59 percent negative and 41 percent positive
constructions. Asahi newspaper had 81 percent negative and 19 percent
positive constructions. Chronologically, the Yomiuri newspaper depicted
kanryo as people who have unjust pasts, honorable characters, and
advantageous future actions. The Asahi newspaper depicted them as people
who have unjust past actions, dishonorable present characters, and
disadvantageous future actions. Qualitatively speaking, the Yomiuri
newspaper constructed the identity of kanryo as something contradictory, as I
found in quantitative analysis. On one hand, they have unjust past actions; on
the other hand, they have honorable characters and advantageous future
actions. These diametrically opposed identities appear interchangeably, and
depend on the argument that the arguer endeavors to persuade the audience
to accept. The Asahi newspaper constructed the discourse of identity of
bureaucrats more homogeneously than Yomiuri. With the strategies of
persuasion, the identity of kanryo has been constructed as less questionable.
The insider discourse was illustrated based on the open-end interviews with
five bureaucrats from METI and MHLW. The limited amount of interview
materials made it difficult to draw a general conclusion, but the discourse of
the identity of bureaucrats was illustrated. Inside the ministries, it was found
that the term used in newspaper discourse, kanryo, is not used by people who
are recognized as bureaucrats in the newspapers. The analysis of the pronoun
“we” revealed that they find their sense of belonging both in the ministry that
they work for, and in the ministries as a whole. More particularly, all the
interviewees share similar ideas of their role, continuity, and legitimacy. Their
role is to support politicians to make decisions that can generate long-term
benefits for the nation. They consider that they are the only actors who can
maintain the continuity of policies, since they are not elected. At the same
time, as they do not have elections, they consider that their decisions lack
legitimacy from the nation. The significant difference between interviewees
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from METI and MHLW is their attitude to maintaining the continuity. All
the interviewees from METTI stated that it is essential for them to endeavor to
actively generate continuity. On the other hand, the interviewee from
MHLW considers that the continuity is maintained because the ministers care
to do so. Whether bureaucrats ought to be the actors to maintain the
continuity of policies remained unexplored in this paper. However, the
newspaper materials did not emphasize the significance of the identity of
bureaucrats as a role to maintain the continuity of policies. It may suggest that
the perception of their role is the view of the insider, but not of the outsider.
In that case, the meaning of action is perhaps perceived differently outside
ministries; bureaucrats are actively interfering with politics even though they
are not supposed to do so. As I mentioned in the beginning of this paper, I do
not intend to identify whose view is more correct or preferred. This is a
reflection, which has room for further research.

There is little communication between outsider and insider discourses. The
interviewees agreed that they have no intention of negotiating their identity,
because it is considered as something unchangeable. In addition to this, the
outsider discourse is treated as an outsider discourse inside the ministries. This
is shown with the usage of the term “bureaucratic.” The term reflects the
outsider discourse of kanryo’s identity as a negative one: slow to make
decisions and placing importance on the institutional logic. The outside
discourse is not considered as a part of the insider discourse. Rather, it
remains as and consolidates an outsider’s view. Therefore, it makes it possible
to construct the insider discourse of their identity without conflicting with the
outside discourse. This invalidation of an outsider’s view makes it possible for
bureaucrats to position themselves differently in relation to the power
structure constructed outside the ministry. In addition to this, it prevents
them from being publicly deliberative. The invalidation of outside discourses
and lack of public deliberation contributes to making bureaucrats appear to be
excluded from and in conflict with those outside the ministries. It will
reproduce unilateral conflicts for the outsiders, but without bureaucrats being
aware of them.

This study revealed that the identity of a group of people could exist
differently depending on which perspective it is constructed from. It indicates
that the result of rational thinking differs from perspectives to perspectives.
Depending on which discourse is dominant, the result of rational thinking
changes. As one interviewee stated, it is considered important for bureaucrats
to educate politicians. This statement shows that the result of rational
thinking of bureaucrats and politicians is different. In addition to this, the
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heterogeneity of the identity of bureaucrats has constructed unilateral conflicts
without bureaucrats knowing about them. The existing research has treated
the identity of bureaucrats as homogeneous, not only with insider but also
outsider discourses. The fact that there is no existing research focusing both
on the identity of bureaucrats and Critical Discourse Analysis (CDA) also
supports this view. It implies that existing research has assumed that the result
of rational thinking is supposed to be a universal action. Therefore, the
conflict between the situation inside and outside the ministries is depicted as
being caused by irrationality, or also, simply as being non-existent. However,
as we saw in this paper, conflicts have been constructed and enforced. In order
to understand what is occurring in society, as Foucault wrote, it is crucial to
recognize a reality with a plurality of perspectives (Foucault 1971). So, the
results of existing research can be reviewed by taking these points into
consideration.

The three limitations of this study themselves suggest room for further
research. Firstly, the limits to the amount of materials analyzed prevented me
from capturing a bigger picture. It suggests that the illustration of the
collective identity of bureaucrats will improve by taking more perspectives
into consideration. Secondly, as I mentioned in the beginning of this paper,
national newspapers construct discourses on the identity of bureaucrats with
various vocabularies, for instance, public offices, ministries, governments, and
so on. Also, the interviews revealed that the bureaucrats use different names
depending on whom they are dealing with. Therefore, further analysis on
different names of bureaucrats will also contribute to deepening our
understanding of the collective identity of bureaucrats in Japan. Finally, my
study has not touched upon the historical analysis of discourses. The typical
article from Yomiuri newspaper was written and published in 2009. The
typical article from Asahi newspaper was written and published in 1993. The
analysis on changes of the typical article in each newspaper over 16 years will
be meaningful in order to understand the historical background of the
constructed collective identity of bureaucrats in Japan.
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Footnotes

! Similar work has been done by Pipan (2000) in Italy. The stereotypical images of Italian civil servants
were questioned with Critical Discourse Analysis (CDA). Also, constructions of national identities as a
type the collective identities have been studied with CDA (see De Cillia, Reisigl, and Wodak 1999,
Recento 2003). The existing research will be reviewed in detail in Chapter 2.

2 Wodak and Mayer explain that this is because the application of Critical Discourse Analysis as a
research method is still limited to Western countries (2009, p. 16).

3 The existing research tends to assume that rational thinking leads human beings to one universal
action. This is because rationality is often understood by academics as context-independent. However,
as long as the perception of “reality” is context-dependent, rational thinking and its results, which
take place in “reality,” are also not free from the context (see Flyvbjerg 1998).

4

>The other terms commonly found in the national newspapers include shou-shokuin (employee of
ministries), Seifu (the government), Kokka-koumuin (national public officers), Kasumigaseki (the name
of the area where almost all the ministries are located), Yakunin (public servants), Kan (officials). The
slight differences between each term are often ignored. Accordingly, they are interchangeable. This
makes it almost impossible to determine what the terms indicate.

& See Maruyama (1969). Maruyama explains that Japanese politics has a tripod structure. He defines
politicians as the authority holders, bureaucrats as the power holders, and the other factors as the
sources of violence.

7 See Colignon and Usui (2001). The authors found that the term Amakudari, which is commonly
translated as “descendent from the heavens,” shows a glimpse of the distinction between elite and
non-elite.

8 Abegglen was the first scholar who used the term “Japan Inc.” to indicate the intimate relationship
between politicians, bureaucrats, and the private sector. After Abegglen, Johnson studied further the
role of Japanese bureaucracy in Japanese politics. In his study, Johnson used the term “Iron Triangle”,
indicating the substance of the power structure that derives from the relationship (Colignon and Usui
2001). This intimate relationship was considered to be a significant factor in the state-led economic
boom in 1960s, namely the Japanese miracle (see Johnson 1995, Noguchi 1999).

° See Sakakibara 2011.
19 See Inatsugu 2011.

" Since its consolidation in 1953, the LDP has remained the principal party by dominating the
overwhelming majority of the Diet for 37 years. It is crucial to note that this ideological firmness made
the media politically neutral, but foremost, the LDP stopped the media from being sensitive to
political issues by using the licensing authority (see Sugiyama 2003). Also, it is crucial to note that
political neutrality is not a synonym of political objectivity in the case of Japan (see Takeshita and Ida
2009, p. 159).

12 Kabashima and Steel (2007) showed how the ex-prime minister Junichiro Koizumi used the media
to generate favorable public opinion. Also, McCargo and Lee (2010) showed how the Democratic
Party Japan won the general election in 2009.

3 Unlike the career system of bureaucrats in the USA, the electoral results of political parties do not
affect the career system of kanryo. The decision-making in their career remains within the ministry the
bureaucrats belong to (see Inatsugu 2011).

% Foucault revealed the similarity between the development of taxonomy and the accumulation of
“truth” in the order of things (1971). He considered that individual perceptions of the social world, in
other words, discourses, constitute “true” information. The reason why human beings consider the
information “true” is because the contents of “the truth” have been constructed as “true.”

It suggests that the historical development of human knowledge contributes to the construction of
discourses and vice versa.
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> As CDA provides a package of philosophical premises, theoretical models, methodological
guidelines, and specific techniques for analysis, the employment of CDA indicates the concepts in this
paper are defined from a post-modernist perspective.

1% n everyday life, “the world” and its elements such as time, reality, and truth are treated as if they
exist “out there,” but they are considered as a part of the constructed concept as a whole from a
constructionist perspective (Foucault 1971, Jagrgensen and Phillips 2011). In accordance with Foucault,
Duara explained that it is the human being who makes concepts exist (Duara 1998). This is applicable
to the concept of the collective identity (see Felstead et al. 2009, Foucault 1971, Jergensen and
Phillips 2011, Ricento 2003, Wodak and Meyer 2009).

'7 Foucault taught the significance of recognizing “reality” from every possible perspective in order to
perceive it as it is. In this sense, he understands that “reality” is an aggregation of discourses, which
are separately constructed by individuals as “real” (see Foucault 1971). In this sense, individual
perception of collective identity is a part of “reality” as a whole.

'8 It indicates that my research disregards investigations of other prevailing discourses apart from
everyday discourses constructed in the two national newspapers researched, and in the ministries. The
collective identity as a whole in this study is considered to be an aggregation of discourses, which are
constructed from every perspective possible (see Jargensen and Phillips 2011, p. 142).

9 Yomiuri has the biggest circulation, only with morning editions: 9,955,031. Asahi’s circulation is the
second biggest among Japanese national newspapers: 7,713,284 (Yomiuri Shinbun 2012).

20 The newspaper reporting the most liberal view is Nihon Keizai Shinbun. However, its circulation is
comparatively limited: 3,010,558 (see Yomiuri Shinbun 2011).

21 It was organized using snowballing. One of the interviewees asked his colleague to meet me.

22 There are three different categories for Japanese public officers at national level: 7-shu (—7#%) are
public officers who have the highest status. They are promoted faster and higher. 2-

shu (Zf&) officers are promoted slower than 7-shu officers. Also, unlike 7-shu, they are not able to

gain high-level promotions. 3-shu (=) have the lowest rank and deal with administrative work
(see Inatsugu 2011).

2 | found her interview questions very helpful in regards to matching questions and answers. By
“answers” | mean what | am aiming to research, in the other words, the focus of the research. It does
not mean “What | want to hear.”

i % T B AHEICER TR S D,

B LM EHEL L T2,

B HAOMERICOWTE S S 0,
THHET S EoRE LRI ?

? HHEH o RENIZ oW T,

® BHERRT 5 L b 5,
CEDEIBANEEDYEHEE LTS,
[ S GONEL iR NSO i

32 Richardson explained three divisions of argumentation; Forensic, Epideictic, and Deliberative. These
argumentations are based on one'’s identity. Forensic argumentation deals with topics related to
justice and injustice of one’s past actions. Epideictic argumentation covers topics related to one's
honorable and dishonorable current character. Deliberative argumentation concerns topics related to
one’s advantageous and disadvantageous future actions.
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3 A personnel matter: the appointment of retired government officials to important positions in the
industry.
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* kasumigaseki(g » ) is an area in Tokyo, Japan where the national-level ministries are
located, except for the Ministry of Defense. In comparison with kasumigaseki, politicians
are often called Nagatacho(;K HHIT) where the Diet building is located.
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