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Introductory Remarks

Cities are built by power. In normal circumstances, when a city already ex-
ists, power achieves its purpose by adding new facilities. The basis of the contin-
uing existence of a city lies in social surplus. Viewing villages as regions produc-
ing surplus, cities attempt to control and integrate them in as far- and
deep-reaching a manner as possible and in accordance with their own new
rules. Cities are centres where the agencies of integration are concentrated, and
they create traffic and communications networks with villages for the trans-
portation of surplus goods and mould villages into farming villages subordinat-
ed to cities. So long as cities have been places where it is possible to lead a
more affluent way of life than in villages, people have congregated in cities.

In addition, the capital city, which is the base of power, is symbol of state
integration and a particular universe of meaning, and it is full of buildings for
this purpose. Because the all-important capital usually occupies a preeminent
position above other cities, the capital’s interests are reflected in the new rules
created by the state. For these new rules to have legitimacy, the capital must be
a place which gives expression not only to dignity, but also to the future, and in
this fashion the capital city also became a symbol of modernization.!)

Inasmuch as these propositions about cities are universal, they should also
apply to the cities of Korea when it was colonized by Japan. But the actual con-
crete policies implemented by Japan vis-a-vis Korean cities during colonization
and colonial rule were no doubt stamped with typically Japanese characteris-
tics. The aim of this article is to clarify the distinctive features of Japan’s colo-
nization and colonial rule of Korea by considering changes in Korean cities
from the perspective of the control of cities.

Because much of the existing research on Korean cities during the colonial
period has for the most part used statistical methods, it has focussed primarily
on the second period of colonial rule, for which there exists comprehensive sta-
tistical material, and there has also been a strong tendency to seek an explana-
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tion for Korea’s transformation into one of the newly industrializing economies
(NIEs) in the characteristics of prewar urbanization and to explore their conti-
nuity with the characteristics of postwar growth.?) Among such researchers, Son
Chong-mok has described in a series of studies the formation of cities and their
character from the early modern period down to the present day, and his re-
search deserves to be consulted for both its quality and quantity, but with re-
gard to the modern period he has placed emphasis on depicting the negative
and discriminatory aspects of Japanese administrative policies.) Namiki
Masato, on the other hand, focusses on “social integration” and “popular inte-
gration,” but his research is limited to the second period of colonial rule.*) Thus
the perspective presented in the present study is missing in existing studies, and
therefore this study should remedy some of the inadequacies of previous re-
search.

In the following, I will focus first on the course taken by Japan’s coloniza-
tion of Korea and then on the colonial period, especially the period up until
the March 1 (Semil = — ) independence movement of 1919, and examine
changes in urban policy; as for the second period of colonial rule from the
1920s onwards, I will limit myself to an overview. The reasons for this are that
most research has concentrated on the second period of colonial rule, with a re-
sultant dearth of research on the first period of colonial rule, and the study of
this first period of colonial rule would seem suited to clarifying the distinctive
features of colonization and colonial rule with which we are here concerned. As
is evident from the propositions relating to cities cited earlier, cities are insepa-
rably linked to regional and farming villages, and therefore I will also touch on
the realities of the control of villages —that is, the system of local government—
as the need arises.

L. Japan’s Grasp of Cities during the Colonization Process:
With a Focus on the Period of Protectorate Government

The first characteristic of Japanese policies towards Korean cities prior to
colonization (—here I will focus on those areas where the prefectural system (fu-
sei i 1) had been established) was that they differed markedly depending on
whether they were directed at the capital Seoul or at other cities. The reason
for this was that whereas cities other than Seoul had developed and grown
chiefly as settlements (often exclusively for Japanese) and coastal cities with the
advance of the Japanese into Korea, especially after the Russo-Japanese War,
Seoul was already the capital of the Choson #if# dynasty and Japanese had be-
gun settling there together with other foreigners after the establishment of the
Japanese legation.

Because the coastal cities apart from Seoul had not even existed previous-
ly, Japan facilitated travel to Korea for Japanese, granted subsidies, and also ne-
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gotiated with the Korean authorities so as to place trading activities on a stable
footing. Thus the Japanese actively developed these cities, and eventually they
came to occupy the cities’ central sectors.”) Residents’ associations and cham-
bers of commerce were established, and these exercised the functions of local
bodies, as well as making various demands of the Japanese government, includ-
ing requests for their incorporation and the implementation of a system of self-
government. In response to these demands, the Japanese government enacted
the Residents’ Associations Law in 1905 and regulations for its enforcement the
following year, and while consolidating their financial foundations, it also set
about placing Japanese residents under its own control to the greatest possible
degree.®)

In contrast, Seoul already had a walled city in its centre, and there were
even fewer Japanese residents than there were Chinese. Even more important
was the fact that Seoul was already the capital of Korea and a Korean city, and
because there was no exclusively Japanese settlement, Japan was unable to ur-
banize Seoul as it pleased. The Japanese were concentrated in the “poorly
drained outskirts” of Nihyon & # near the foot of Namsan ® IlI (South
Mountain) where the Japanese legation was located, and they were forced to
spread gradually from there to the surrounding areas.”) In short, except for cer-
tain aspects relating to the application of the Residents’ Associations Law,
Japan was unable to place Seoul under its control by means of well-defined ur-
ban policies.

That being so, after Japan established the residency-general in accordance
with the protectorate treaty of 1905 and gained the opportunity for interven-
tion in Korea’s internal affairs in the form of administrative improvements on
the basis of the Japan-Korea protocol of the previous year, did Japan, and in
particular the first resident-general It6 Hirobumi £ # 18 3, actively develop
urban policies aimed at gaining control of Seoul? This was in fact not the case,
the reason being that It6 was fully aware that since the basis of a city’s contin-
ued existence lay in rural villages, he would be unable to win over the people
of Korea by merely gaining control of its cities. Therefore, It0 gave top priority
to conferring benefits on rural villages and set about implementing urban poli-
cies only so long as they benefitted rural areas and were not openly geared to-
wards cities.®)

Firstly, during the early period of protectorate government he implement-
ed “cultural policies.” These took the form of a loan of ten million yen in busi-
ness-promoting funds which were to be used for the expansion of education, as-
sistance for financial institutions, roadworks, waterworks, hospital construction,
and the encouragement of new industry (including agricultural improvements),
but it was only hospital construction and assistance for various schools in the
expansion of education (agricultural, forestry, normal and foreign language
schools) that were directly aimed at Seoul, and both roadworks and waterworks
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targetted cities other than Seoul.®) During the second half of the period of pro-
tectorate government, policies that might be characterized as “policies for nur-
turing self-rule” were introduced, consisting of establishing a judicial system,
the establishment of banks, the promotion of education, and the encourage-
ment of new industry, and these too targetted all of Korea.!%)

Thus It6 implemented almost no policies for gaining control of cities that
were aimed specifically at Seoul. But this does not mean that he had no interest
in the importance of cities, especially in the position occupied by Seoul. That
he was fully aware of the importance of urban policy is shown by his enthusi-
asm for the establishment of the Seoul Sanitation Committee, in which regard
he made the following comments:!!)

As regards the question of why such facilities should be provided in
Seoul, the countryside has no such great need for sanitation, but because
hygienically harmful matter is produced in large quantities in towns, it is
inevitable that epidemics also proliferate. Therefore, even if the Japanese
quarter in Seoul is kept clean, if the Korean quarter is unclean, then harm-
ful matter will naturally come from the Korean quarter to the Japanese
quarter, and even if the Korean quarter is kept clean, if the Chinese quar-
ter is unclean, then the result will be the same. Therefore, there is no op-
tion but for all parties to agree to make plans for sanitation by common
consent.

In addition, It not only advocated the prompt establishment of the Seoul
Sanitation Committee, but also pushed for it to be managed as a “joint
Japanese-Korean self-governing organization” in accordance with “Japanese-
Korean cooperatism.” He declared:'?

I wish to carry this out cooperatively in cities where foreigners live, that
is, in mixed-residence quarters. This is something that cannot be ignored
by any people. The Japanese have residents’ associations, and on the
Korean side there are many citizens. Therefore, it is wrong to concern our-
selves with facilities for only one party while disregarding the other.
Therefore, I consider a joint Japanese-Korean self-governing organization
to be the most appropriate for the circumstances. Thus, should a proposal
for the organization of the likes of a Seoul Sanitation Committee based on
“Japanese-Korean cooperatism” be drafted, and should Seoul mayor (han-
yun #15) be made to apply to the Interior Minister for approval, and
should the Interior Minister grant approval, then if preliminary negotia-
tions were held with the Residency-General, a reply of consent would be is-
sued immediately, and therefore I consider the adoption of this method to
be the most convenient and also suited to the facts of the matter. This is
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not restricted only to Seoul, but Taegu K5§ and P’yongyang 43 should al-
so be made to follow suit in the future. Furthermore, it does not apply sole-
ly to matters of sanitation, and with respect to fire prevention and so on
too it would be inexcusable from both a moral perspective and an adminis-
trative perspective if, for instance, efforts were made to fight fires when
buildings inhabited by Japanese were burning down, while fires in neigh-
bouring Korean buildings were ignored. Therefore, I believe it proper in
this case too for joint fire-fighting equipment to be provided.

However, this “impartial” (isshi dojin — i [{] 1) policy line adopted by It6
also manifested in the curtailment of the “self-government” of the residents’ as-
sociations. In 1908 the residency-general submitted proposals for the partial re-
vision of the detailed regulations for the enforcement of the Residents’
Associations Law, and it was proposed that regular government officials be
made eligible for election as members of association assemblies and that the as-
sociation chiefs be chosen by the authorities. This was because it was intended
at some points in the future to place Japanese and Koreans under the same in-
stitutional system.'®)

But, as was only to be expected, this measure met with expressions of dis-
content from residents’ associations and press organizations throughout the
land. As a result, while appeasing them on the one hand, Ito was eventually
forced to take steps to protect and extend the interests of the Japanese in Korea
in a different manner. This took the form of a series of laws and regulations, in-
cluding the promulgation and enforcement of Regulations for the Certification
of Land and Houses and Regulations for the Mortgaging of Land and Houses
in 1906 and the enactment of Regulations for the Certification of Ownership of
Land and Buildings in 1908. While these measures were highly praised by the
Japanese as “an epoch-making system,” today they are regarded as “the first raft
of legislation for the expropriation of Korean land by the Japanese.”!*) But what
needs to be noted here is that the enactment of these laws was not focussed di-
rectly on Seoul alone.!®)

As was noted earlier, Ito promoted urban policies so long as they did not
conflict with the bestowal of benefits on rural villages and were not seen to
openly favour cities. First, under “cultural policies,” and with the exception of
the temporary measure of assistance for financial institutions, Ito presented the
Koreans with new rules for cities which he translated into concrete form. The
expansion of education, roadworks, waterworks, and the encouragement of
new industry (including agricultural improvements) all served to transform the
provinces into farming villages in their relations with the cities, as well as link-
ing farming villages to cities by means of these measures for improving the in-
dustrial infrastructure, and agencies of integration were established in the
cities. In addition, in coastal cities harbours were constructed or expanded. As
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regards the expansion of education, normal schools, higher schools, commer-
cial and industrial schools, agricultural and forestry schools, and foreign lan-
guage schools were all restricted to one each in Seoul, and they were made to
integrate the government and public normal schools. By this means a school
system with city schools at its pinnacle was established. As for roadworks, prior-
ity was given to roads linking coastal cities with the interior, and these included
a 63-ri & road linking Chinnamp’o $#£# i, P’yongyang and Wonsan Jtil, a 25-
ri road between Kwangju J&l and Mokp’o K i, a 35 road linking Taegu,
Kyongju BN and Yongilman i Hi#, and a 9-7i road between Chénju £/ and
Kunsan #1L. The roads were, in other words, improved in order to forward the
social surplus from the interior to the coastal cities. Furthermore, with regard to
waterworks, new water supplies were installed in Inch’6n 12)Il, P’yGngyang and
Pusan % Ili, and from 1906 four million yen were invested in harbour works.
The chief reason given for these measures was the growth of trade, while the
encouragement of new industry brought direct benefits to rural areas. With re-
gard to this latter point, Ito clearly stated that “these funds [for encouraging in-
dustry] must be used first of all for schemes that will benefit large numbers of
peasants, for instance, schemes that will increase produce in the future, such as
agricultural improvements, road repairs, drainage, irrigation, and afforesta-
tion.”16)

It is also worth noting that in addition It6 also reformed the taxation sys-
tem in an attempt to prevent intermediary exploitation, and he organized the
high tax-payers (landowners) by appointing them assistants known as nin’in £
B . As for the maintenance of public order, he used his own right of command
over the armed forces in Korea to abolish the existing code of military disci-
pline and the military police and to introduce a new code of military discipline,
as well as making plans for strengthening the police force in the provinces.
Thus, the “cultural policies” were based on the recognition that in order to ab-
sorb social surplus into the cities, it was important to transform the provinces
into farming villages and create beneficiaries in these villages.!”)

These aims also underpinned the “policies for nurturing self-rule” during
the second half of the period of protectorate government. First, as can be seen
in the fact that the establishing of the judicial system manifested in the form of
the implementation of a nation-wide uniform modern justice system, there was
established a court system headed by a higher court acting as the integrative
agency in Seoul. With regard to the establishment of banks, plans were made
for the establishment of a central bank and various hypothec financial institu-
tions, and a system of banks headed by the central Bank of Korea was devel-
oped, with a hypothec financial institutions being subsequently established in
the form of the Oriental Development Company (Toyo Takushoku Kaisha 5 i
R Eiit).1®) It should also be noted that, in conjunction with the establishment
of provincial finance associations, It6 also attempted to set up local government




Japan’s Colonization of Korea and Urban Change 45

committees. In this regard he commented, “Measures must today be taken to
teach the methods of self-rule to the Korean people,” and he attached consider-
able importance to the role of these committees. In actual fact they represented
survey agencies for the future implementation of a local government system
and followed the logic of cities, according to which the basis of the continuing
existence of a city lay in farming villages.!®) As for the promotion of education
and the encouragement of new industry, the measures introduced under the
earlier “cultural policies” were continued.??) Thus it could be said that urban
policies were realized to a certain extent, and they became the basis for the
moulding of future relations between cities and villages.

However, a noteworthy point regarding the protectorate government was
that Ito, at least as long as he remained resident-general, undertook these mea-
sures with the justification of “guaranteeing Korea’s independence” Ito strove
to place Korea under Japan’s exclusive protection in a way that did not conflict
with the justification of guaranteeing its independence while averting interfer-
ence and influence from other countries. It was for these reasons that he pro-
moted “cultural policies” and “policies for nurturing selfrule.” Therefore, the
matter of greatest concern for It6 was that foreigners, especially Westerners, en-
joyed extraterritorial rights, and consequently as long as he upheld the justifica-
tion of “guaranteeing Korea’s independence,” he himself was forced to take var-
ious measures to abolish extraterritoriality. The “policies for nurturing self-rule”
in the second half of the period of protectorate government in particular were
aimed at doing just this. In other words, It6 was not in a position to pay special
attention to only the interests of the Japanese in Seoul and other Korean cities.
The various land laws were enacted with foreigners in mind.?!) In addition, for-
eigners were not appointed to the Seoul Sanitation Committee, and while the
ostensible reason for this was that foreigners had a well-developed sense of hy-
giene, in actual fact it was because foreigners with extraterritorial rights could
not be made to contribute to the costs of the committee.??) In short, It6 consid-
ered it impolitic and premature to implement overtly urban policies, especially
policies for gaining control of Seoul, at a time when foreigners, especially
Westerners, enjoyed extraterritorial rights.

But It0’s protectorate government was unable to abolish extraterritoriality,
and they were stymied by opposition and resistance from various quarters. The
reason for Japan’s decision to opt for colonization was that, rather than holding
fast to the justification of “guaranteeing independence” and spending much
time in establishing a judicial system and so on, the abolition of extraterritorial-
ity could be achieved far more quickly by going one step beyond a protectorate
and making Korea a fullfledged part of Japanese territory, a move which
would also do away with any fears of foreign interference. What is more,
Western nations at the time supported Japan’s decision. Thus, in 1910 Japan an-
nexed Korea and made it a colony.?3) What sort of urban policies, then, did
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Japan introduce in colonial Korea?
II. Urban Policy during the Period of “Military Rule”

Having made Korea a colony, Japan rescinded foreigners’ extraterritorial
rights as it had done in Japan proper, and it was now able to develop urban
policies for Korean cities freely and comprehensively. First, new integrative
agencies headed by the government-general of Korea were established in Seoul
and a centralized mode of government was consolidated. Secondly, new rules
of control and integration were formulated, and the provinces, transformed in-
to farming villages, were subordinated to the cities. Thirdly, in order to absorb
all surplus into the capital Seoul, the traffic and communications networks were
expanded and extended so as to cover almost the entire peninsula. Fourthly,
symbolic buildings, such as the offices of the government-general, were erected
in the capital Seoul. These policies were developed on the foundations laid
during the period of the residency-government and were continued throughout
the colonial period.

But, depending on the period, these policies for colonial rule differed in
their emphasis, and consequently the urban policies that materialized also
came to differ somewhat in character. Japan’s colonial rule of Korea is usually
divided into three periods: the period of “military rule” (1910-19), the period
of “cultural rule” (1919-31), and the period of Korea’s “transformation into a
continental logistic base” (1931-45). The keynote of the administrative policies
of the initial period of military rule was the formation of a “politically indepen-
dent sphere” by the army, which was at the center of the government-general.?¥)
“Independent” meant that it was uninfluenced by political trends within Japan,
or that it would accept no interference whatsoever from Japan’s political forces.
First, the central figures in the government-general belonged to the army, in
particular to the faction associated with the first governor-general, Terauchi
Masatake 57 A 1E#%. (High-ranking bureaucrats under the governor-general, in-
cluding the superintendent-general of state affairs, chief secretary, councillors,
and heads of the Personnel Bureau, Foreign Affairs Section, Archives and
Documents Section, Accounting Bureau, Public Works Department, Internal
Affairs Department, Department of Agriculture, Commerce and Industry,
Judiciary Department, Education Bureau, Communications Bureau, Railways
Bureau, and Monopolies Bureau, were all either linked to Terauchi or be-
longed to the Yamagata clique (1L % i ). The superintendent-general of state af-
fairs, Yamagata Isaburo 1L Bt fF = B[, was the son of the “elder” (genro 7T %)
Yamagata Aritomo I &% A #§.) “Independent” implied nothing less than the
ability to rule Korea freely without being subjected to influence from Japan’s
domestic politics. Why, then, did the army’s Terauchi faction want to turn
Korea into a “politically independent sphere”?
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The prime reason was that they were critical of the results of Itd’s protec-
torate government. (In fact, the army had been critical of It6’s appointment as
resident-general and of his right to command the armed forces in Korea.)?’) In
spite of the vast sums of money that had been invested in Korea, the protec-
torate government had failed to achieve its objective —the acquiescence of the
Korean people —and had been unable to suppress their nationalist resistance,
and ultimately the army had had to crush this resistance. In addition, the ad-
vance into Kando [ 5, which had begun on Ito’s initiative, linked the Korean
question to the Manchurian question, bringing with it the danger of interven-
tion by Western powers, and so the army promoted annexation for security rea-
sons as well.?) Therefore, it was only natural that it should have been Terauchi,
the third resident-general, who made the decision to annex Korea. One further.
reason for the army’s advance into Korea was its wish to use Korea as a strate-
gic base for an advance into Manchuria to prepare for a war of vengeance on
the part of Russia. They were also motivated by a desire to rule over Korea and
Manchuria as a single entity. This was the “plan for the unitization of Korea and
Manchuria,” which Terauchi persistently strove to realize.

How, then, was the formation of a “politically independent sphere” real-
ized? And how was it related to the urban policies that materialized in tandem
with it?

Firstly, in conjunction with the formation of a local government system,
the use of the military police for surveillance and the maintenance of public or-
der throughout the country was promoted. In forming a local government sys-
tem, the government-general was faced with the twin issues of the establish-
ment and consolidation of a local administrative system and the incorporation
of ordinary local bodies into the various levels of this system. Therefore, on the
one hand, following the introduction of a prefectural system in 1913, residents’
associations were abolished the following year and prefectures, representing or-
dinary local bodies, were established in the cities. At the same time, with the
implementation of the township (myon/men 1 ) system (men sei T il ) in 1917,
townships, also representing local bodies, were established throughout the
country. In this fashion, a system of local administration with provincial gover-
nors at its head was established, while at the same time ordinary local bodies,
capable of assuming responsibility for any future local self-government, were es-
tablished and there arose the possibility of stabilizing relations between cities
and villages on a formal level.?”)

Next, the military police were used for the maintenance of public order so
as to enable the local government system to take root, but at the same time they
were also used to suppress Korean resistance, which was considered to be be-
yond the capabilities of the police force, and to prevent the emergence of a situ-
ation that might undermine Japanese rule in Korea, representing as it did a
strategic base for Japan’s advance into Manchuria. Furthermore, when com-
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pared with the coexistence of the Korean police, the residency police, and the
military police under the resident-general, the maintenance of public order by
the military police was more effective because of its unified chain of command,
and it was also less expensive. From the army’s perspective, there was a certain
rationality to rule by means of the military police.?®) With regard to urban poli-
cy, these policies could be said to have subordinated villages to cities and to
have been regarded as a means of rendering the absorption of surplus more or-
derly and efficient.

Secondly, in measures that later came to be criticized as representing the
annihilation of ethnic culture, free speech was brought under control and im-
provements to education were promoted. As regards the control of free speech,
in Japan the army represented a force most closely associated with the Meiji "
{6 oligarchy, and it regularly resorted to the control of free speech, chiefly
through the Home Ministry, as a means of opposing the popular rights faction
and political parties. In order to create a “politically independent sphere,” it
was necessary to shut out all forms of criticism emanating from Japan. From the
army’s standpoint, it was inevitable that this method should be employed in
Korea in conjunction with the suppression of resistance movements during the
period immediately after annexation. Next, the objective of Terauchi and oth-
ers in improving the education system was to nurture Japanese nationals loyal
to the emperor, as had been the aim of the promulgation of the Imperial
Rescript on Education in Japan, and in Article 2 of the Korea Education
Ordinance it was stated that “the basic aim is to nurture loyal nationals in ac-
cordance with the intent of the rescript on education.”?) But because education
entails an enormous outlay, no further measures were taken. It was hardly likely
that they would introduce higher education, and even less so ethnic educa-
tion.?%) It could be said in connection with urban policy that the control of free
speech and improvements to education were both means of publicizing the
new rules of governance.

Thirdly, the land surveys which were undertaken in order to establish a
modern system of landownership met with no opposition from Japan since
land-tax reforms had been carried out there too in order to determine those li-
able for land taxes. What is important is that some Koreans were newly recog-
nized as landowners, and it was desirable for the Japanese that they should be
local influentials expected to play a role in maintaining order in the
provinces.?!) In his measures for agricultural improvements and so on under the
protectorate, Itd too had attempted to create beneficiaries among the Koreans
as well as protecting the interests of the Japanese relating to land.??) In terms of
urban policy, this too was indispensable for the absorption of social surplus.

Fourthly, as for industrial policy, farming improvements were promoted in
the realm of agriculture, while in the area of industry not only the indigenous
industries of Korea, but also Japanese companies were regulated by various
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laws and ordinances such as the Company Ordinances. Because of financial
constraints, it was not possible to use pork barrelling with regard to agricultural
improvements, but special importance was attached to technical guidance and
the encouragement of agricultural improvements, and in order to improve rice
cultivation in particular measures such as the propagation of “superior” vari-
eties, improvements in the control of drying, the provision of irrigation water,
and the promotion of fertilizers were adopted.*® Terauchi and his colleagues
were not desirous of any sudden upsurge of Korean businesses, nor were they
keen to see the industrialization of Korea. For them, desirable companies were
only those which accorded with their own aims and did not clash with the man-
agement aims of the Oriental Development Company and the Bank of Korea,
and the advance of any other companies into Korea signified an increase in the
influence of interests within Japan and threatened to thwart on an economic
front the formation of a “politically independent sphere.”3!)

Far more important was the development of railway, road, and communi-
cations networks, deemed to be of the greatest importance, and a considerable
proportion of the government-general’s annual expenditure was spent on these
public works. Since they had been consistently critical of Ito’s policy of encour-
aging new industries through the investment of vast amounts of capital, they
had almost no interest whatsoever in nurturing industries other than those relat-
ed to public works.?®) At any rate, these public works were absolutely indis-
pensable both from a military standpoint, which viewed Korea as a strategic
base for an advance into Manchuria, and from the perspective of urban policy.
Because of demands to curtail expences, construction plans were frequently de-
ferred, but even so, at about fifteen per cent of annual expenditure, they were
always the largest single item in the budget.?®) In addition to the existing Seoul-
Inch’6n, Seoul-Pusan, and Seoul-Uiju 3%/ lines, in 1914 the Honam i # line
(between Taejon KH and Mokp’o), the Seoul-Wénsan line, and the Hamgyong
J& $ line (between Wonsan and Hoenyong #2) were laid, and by 1920 most
of the coastal cities and the main cities of the interior had been connected by a
railway network.?”) Furthermore, in 1911 the government-general drew up pro-
posals for the maintenance and improvement of roads, and not only were there
issued various rules and regulations regarding roads, such as Government-
General Ordinance No. 51, but plans for road repairs were also prepared.
According to these plans, roads were to be divided into three grades, with an
additional offgrade, and a five-year plan for the first phase of roadworks, start-
ing from 1911, was drawn up. The roads from Seoul to Pusan, etc., in particular
were classed as first-grade roads, and priority was given to their construction.
The budget for these roads was 10 million yen, and their total length was 587.5
7i.38) In addition, telegraph and telephone lines were laid in and between the
main cities under the supervision of the Communications Bureau of the govern-
ment-general.>?)
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Terauchi and his colleagues, who had criticized Itd’s large capital invest-
ments, had to demonstrate that their own policies for ruling Korea did not re-
quire any extra outlay. Japan was, moreover, in serious financial trouble at the
time, and financial assistance from Japan also had to be reduced. Furthermore,
should financial independence be achieved, this would then become an effec-
tive means of buttressing the formation of a “politically independent sphere.”
Therefore, Terauchi and his colleagues worked to reduce annual expenditure
through reforms of government organization and cuts in administrative costs (—
from 1911 to 1917 the annual budget hovered around 50 million yen), and they
also reduced grants from Japan (—in 1918 the government-general no longer re-
ceived a grant). But if financial assistance could no longer be expected while
annual expenditure remained unchanged, with a considerable proportion of it
being spent on public works, there was no alternative but to increase annual in-
come, and in point of fact sources of revenue were secured by increasing taxes
on land, liquor, and tobacco and raising the national land (ki fondo B i 1) rent
paid by tenant farmers.*?) Considered from the vantage point of urban policy,
these too could be described as the development of social surplus.

But in addition to the above policies related to governance, some purely
urban policies were also implemented. First, as regards the establishment of in-
tegrative agencies, cities in the interior were designated seats of provincial gov-
ernment and became the regional centres for political functions. At the same
time, these cities were also important centres of traffic communications, the
sites of financial institutions and agencies of the authorities such as courts and
police stations, and regional centres of educational institutions. On the military
front, the headquarters of the Korean army was located in Seoul, while troops
of a regimental scale were stationed in P’yongyang and Taegu, and among the
coastal cities Wonsan was also given military functions. In this fashion the cities
became regional centres of politics, the economy, and culture.*!)

Next, in the main cities town planning was initiated in the form of street
improvements and building controls. Plans for street improvements in Seoul
published in 1912 listed thirty-one streets, with their width, paving, etc., follow-
ing the standards used in Tokyo 3 %{, and they were to have a carriageway
down the centre flanked by footpaths. (By 1929 approximately 21,000 kilome-
tres of streets had been built at a cost of about 5.8 million yen.)*?) Ever since
Japanese had begun settling in Seoul, the residential sections of the city had
been divided along ethnic lines, with the Ch’6nggye ¥ river serving as a
boundary between the Korean quarters to the north and the Japanese section
to the south, and this tendency was reinforced by these street improvements.*%)
With the exception of the headquarters of the governmentgeneral completed
in 1926, all important government and municipal offices, starting with the
Seoul prefectural offices, were constructed within a one-kilometre radius of the
city hall.**) As for building controls in Seoul, prior to 1913, when rules for regu-
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lating buildings in builtup areas were announced and a Town Planning Law
and Building Law were enacted, they had satisfied only the minimum require-
ments for city buildings.**) Furthermore, in cities other than Seoul it also be-
came possible to levy special taxes from 1913 onwards, and this led to street im-
provement projects being carried out in these cities too.*®) In conjunction with
these projects, sewerage works were also undertaken in cities such as Seoul,
Taegu, P’yongyang, and Chinnamp’o, and these cities began to take on a mod-
ern look.*”)

Seoul also saw, in addition to the above, improvements to various urban fa-
cilities, such as improvements to the water supply and sewerage, the organiza-
tion of fire brigades, the construction of sanitary facilities in the form of hospi-
tals such as the Taehan Hospital K# &, and street cleaning and the disposal
of night soil under the supervision of the Seoul Sanitation Council.*®) In order
to provide financial support for these various undertakings, it became possible
with the implementation of the prefectural system to levy various surtaxes in
addition to household taxes. Hitherto Seoul had been exempted from taxation,
but now it too gained a stable income through household taxes, a 60% surtax
on the land tax, a 7% surtax on income tax, a surtax on the business tax, and so
on.*

In this manner, during the period of military rule Japan used the agencies
of its centralized power structure headed by the government-general to forceful-
ly promote its administrative and urban policies. The appearance of cities
changed dramatically, and they guaranteed an affluent life-style as well as be-
coming objects of fascination. What effects, then, did the above policies actual-
ly have? And what were the distinctive features of Japanese control of the
cities?

Let us first consider how the relationship between cities and villages actual-
ly changed. The true state of this relationship, however, cannot be revealed by
means of the above formalistic and institutional observations alone. This is be-
cause so long as beneficiaries acting in concert with the authorities of the gov-
ernment-general did not emerge in the provinces and assume responsibility for
local order, the subordination of the villages to the cities could not actually oc-
cur. Previous research trends have started to change in this regard.

The following views may be cited as representative of earlier negative eval-
uations of this issue.

[The local government system in Korea developed with Seoul at its pin-
nacle and with a colonially organized economic distribution sphere at its
core.] Administrative, police, financial and distributional functions were
concentrated in the central sections of local markets, and the community
of Japanese merchants and landowners occupied this area. In the sur-
rounding rural areas communal clan relationships were preserved, and lo-
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cal control by the yangban W3t landowners continued.... But up until World
War I the colonial management by the government-general did not pro-
ceed smoothly, and the administrative and fiscal capabilities of the region-
al administrative bodies were also underdeveloped. In the provinces in
particular it proved impossible to find men of leadership among local
headmen such as heads of myon (menchou T $%) and ku (kuchou ¥z $%), and it
was in fact impossible to forestall resistance by the yangban and Confucian
forces. It was because of this that authoritarian administration by the
provincial government offices and “conducive administration” by the mili-
tary police were developed even more forcefully.>?)

The local reorganization policies at which Japan had aimed in the ini-
tial stages of colonization cannot be said to have been successful, at least
not with respect to the appointment of local influential figures to positions
of responsibility for regional administration in an attempt to stabilize local
rule and colonial rule. What was achieved during the process of building
up the machinery of regional administration would seem to have been the
establishment of a cheap system of regional rule in the form of rule by lo-
cal influentials which accompanied the reorganization of the traditional
management of villages (dongli {1 ®), and the resultant siphoning of village-
owned assets owned by villages by the central government. It is true that
the functions of the myon as the smallest unit of the administrative machin-
ery were developed and “made even clearer its role as the direct embodi-
ment of colonial rule,” but it cannot be said to have fulfilled adequate
functions.?!)

In point of fact the workings of the regional governmental and public
office organizations were far removed from those of a modern bureaucrat-
ic organization. This was because, while legally speaking they gave the ap-
pearance of a modern bureaucracy and the line of command in each unit
organization was unified under the provincial governor, district governor,
and local headman, in actual practice the Japanese staff despised the
Korean superiors whom they were meant to serve in the course of their du-
ties, and a dual structure of power based on people of this type prevailed
throughout the country.... Far from being ironbound, discipline in the re-
gional governmental and public offices under colonial rule was in fact,
weak being easily ignored and plagued with the overriding of superiors by
their inferiors.>?)

There are also some evaluations who stress the fact that agricultural im-

provements were implemented by means of violent coercion.>?)

But recently there have emerged more positive views, according to which
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the policy promoting agricultural improvements won ready acceptance and a
“political alliance” between the government-general authorities and Korean
landowners was established.

The system of Meiji agricultural methods on which the Japanese em-
pire’s policy of agricultural improvement was based was consistent with the
theories of agricultural improvement which the Korean landowning class
had been pursuing since the final years of the Yi dynasty, and therefore it
was accepted without any sense of rejection by the general landowning
class... Agricultural administration during the 1910s fulfilled the function
of bringing about political and economic collusion between the govern-
ment-general authorities and the colonial landowning class.>¥)

The first landowners’ society of the Japanese empire was not simply an
agricultural association; it was an association established on the basis of a
convergence of the interests of the Japanese empire and the Korean
landowning stratum after they had experienced struggles with the “right-
eous armies” (#ibyong 7% %) and forced occupation respectively —a conver-
gence which was due to the needs of governance in the case of the former,
while in the case of the latter, on the micro level it was in order to secure
the power necessary for landowner operations and, on the macro level, it
was on account of agricultural policies which coincided with the theories
of modernization which had been pursued in the past from the land-
owners’ perspective.®®)

With regard to agricultural improvements during the 1910s, the inter-
ests of the governmentgeneral and the rural farmerlandowners would
seem to have been in complete accord. But this is something that can be
said only after the event, and there existed a latent rivalry between the
two.... For one thing, the apparent convergence of their interests was such
that the participation of rural farmerlandowners was made all the more
possible because the policy of agricultural improvement during the 1910s
was able to adopt only passive methods such as “guidance” and “encour-
agement” under conditions of fiscal constraint.... The fact that the contem-
porary Japanese demand for Korean agricultural produce was such that it
could be satisfied by the increased production resulting from the govern-
ment-general’s passive policy of agricultural improvement could be said to
have only just maintained the balance between the interests of the govern-
ment-general and the rural farmerlandowners.5%)

On the basis of the state of research indicated by the above quotations, it
could be said firstly that while the relationship between cities and villages was




54 The Memoirs of the Toyo Bunko, 60, 2002

heading towards subordination and cooperation, it was also easily susceptible
to change for the slightest reason. It is true that cities are inseparably linked to
villages and cannot continue to exist unless they are able to secure the surplus
from villages. It was incumbent on cities to create new rules which subordinat-
ed villages without destroying their processes of surplus reproduction. In this
sense it can hardly be said that the urban and regional policies of this period
succeeded in creating new rules.

The second change brought about by the urban policies was an increase in
the population of most of the cities placed under the prefectural system, al-
though the population of the capital Seoul did not change. In 1919 Seoul’s pop-
ulation, which had been about 280,000 at the time of annexation in 1910, was
approximately 250,000. Considered in more detail, the number of Japanese
residents rose by about 30,000 from 38,000 in 1910 to 68,000 in 1919, while
the number of Koreans fell by about 60,000 from 238,000 in 1910 to 179,000
in 1919.5%) This could be said to indicate not only that there was an influx of
Japanese coinciding with the colonization of Korea, but also that Koreans
moved away, at least from the old city quarters. Reasons for the exodus of
Koreans may be assumed to have been the loss of their land through sale or as
security and an aversion to paying additional taxes for which they had not been
liable in the past. But the government-general took no steps to counter the de-
cline in the Korean population, and in the end, with a few exceptions, no bene-
ficiaries emerged among the Koreans. The agencies of integration too were not
established in the northern part of Seoul, where many of the Koreans lived,
and priority was given to the convenience of the Japanese. In this sense, no fur-
ther urban policies were necessary in Seoul after its occupation by the Japanese
authorities. In one respect this represented inaction or confirmation of the sia-
tus quo, and it could hardly be described as urban control.

As is evident from the above, the government-general made no efforts, at
least not actively, to create beneficiaries among the Koreans in either cities or
villages. Priority was given to subordination by means of a centralized bureau-
cratic administration and it was.

This which just represented the reality of urban policy during the period of
military rule.

II1. Urban Policy in the 1920s and Later

From the 1920s onwards, the urbanization and modernization of Korea led
to an increase in the urban population and gave rise to various urban problems,
and the government-general was confronted with a need to develop some dras-
tic urban policies. What sort of urban policies were implemented during this
period and what were their distinctive features? In the following, basing myself
on studies by previous scholars, I will first survey the increase in urban popula-
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tion and its causes, and then I will summarize the urban policies implemented
in Seoul.

Let us first consider the growth in urban population. According to statis-
tics, Korea’s population in 1920 was 17,260,000, and this included an urban
population of 570,000 (3.3%). In the following years these figures changed as
follows:

Total Population Urban Population

1925 19, 520,000 850,000 (4.4%)
1930 21,060,000 1,190,000 (5.6%)
1935 22,900,000 1,610,000 (7.0%)
1940 24,330,000 2,820,000 (11.5%)
1944 25,920,000 3,410,000 (13.2%)

During the same period Seoul’s population changed from 250,000 (1920)
to 340,000 (1925), 360,000 (1930), 400,000 (1935), 930,000 (1940), and
920,000 (1944), and in 1942 it reached a record population of 1,140,000.%8)
Thus, urbanization proceeded at a gradual pace during the 1920s both in
Korea as a whole and in Seoul, but it advanced quite rapidly during the 1930s,
especially after 1935.

Next, if we consider the population of individual cities, the largest city ac-
cording to the statistics for 1944, when the number of prefectures had increased
to twenty-one, was Seoul, followed by P’yongyang and Pusan with 300,0007,
Taegu and Inch’dn with 200,000%, and Hamhiing 8L, Sintiiju ##EM, Ch’ongjin
7% and Wonsan with 100,000%, and there were a further twelve cities with a
population of more than 50,000. Not only was there now a city with a popula-
tion of one million (Seoul), of which there had been none when Korea was first
colonized, but the majority of cities had grown to a population of more than
50,000. With the exception of Taejon, Songjin ## and Najin fE U, these were
all coastal and interior cities that had existed at the time of colonization. The
urbanization of Korea was centred on coastal cities established by the Japanese
and cities of the interior which had been newly charged with the functions of
regional integration as urban policies unfolded.’?

The chief cause of this urbanization lay in the policies for colonial rule. As
a result of policies ranging from land surveys to plans for increasing the produc-
tion of rice, the dissolution of the peasant class, especially in the villages of the
grain belt in the south, advanced and this led to the formation of a “colonial
landowner system” and the ruin of the lower-class peasants. Furthermore, the
cities alone were unable to absorb the population leaving the villages, and
these people headed for Japan.®) In addition, it has been pointed out that there
were movements in the population during the war as a result of the general mo-
bilization policy embodied in the National Requisitioning Ordinance and so
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on.%)

Next, if we consider the face of urbanization with reference to Seoul, we
find that the following characteristics have been brought to light.5?) First,
Seoul’s population growth was characterized both by overurbanization in the
form of urban concentration prior to industrialization and by its transformation
into the foremost city as a result of the concentration of political and economic
functions in Seoul.

Secondly, within Seoul itself there emerged two dual structures resulting
from disparity and differentiation. These were, namely, the dual structure that
existed between the Japanese and the Koreans in the old city quarters (i.e., tra-
ditional society and modern society) and the dual structure to be observed in a
modern city, between the old city quarters and the newly developed areas on
the outskirts of the city. But in spite of disparity and differentiation, mixed resi-
dence continued apace, and consequently, because of the various forms of
“homogeneity” between Koreans and Japanese, there was little difference in
their life-style and culture, and the Japanese did not occupy a dominant posi-
tion.

Thirdly, city planning only took the form of redemarcation projects im-
posed from above by the authorities, and comprehensive plans for a modern
city were inadequate. City planning began in earnest with the implementation
of the Korean Urban Planning Ordinance of 1934, and this led to the large-
scale expansion of the central city to “Greater Seoul” in 1936, but ultimately
this did not result in any fundamental change to the city’s appearance.

Fourthly, the neighbourhood representatives (ckodo sodai HJ i #2 1% ) and
neighbourhood associations (chodokai T il & ), both organizations which had
been established as the smallest administrative units, gradually lost their self-
governing functions and became increasingly regulatory, but they still fulfilled
the roles of “basal organizations” for integrating local residents. Local social
welfare committees (homen iinkai 77 8% 5 &), which were closely related to the
neighbourhood associations insofar that their membership overlapped, served
as organizations for keeping the movements of local residents under control
rather than engaging in public welfare services such as relief work, which had
been their original purpose. Generally speaking, these two organizations under-
pinned Japanese control of urban areas.

What, then, can be said about city planning on the basis of the above sum-
mary of the development and complexion of urbanization? In a word, the ur-
ban policies of this period failed to solve the problem of the creation of a stra-
tum of Korean beneficiaries, which had been an issue at the time of
colonization, and were ultimately characterized, as during the period of mili-
tary rule, by subordination based on a centralized bureaucratic administration.
Of course, if one examines the period in greater detail, one finds that during
the 1920s, marked on the one hand by an upsurge of nationalist movements go-
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ing back to the Samil independence movement, there was also evidence of the
politicization of the Koreans through pork-barrel politics and the introduction
of limited local self-government,5?) while during the 1930s a considerable num-
ber of Koreans were appointed neighbourhood representatives and local social
welfare commissioners in Seoul. But though these facts merit attention, these
developments eventually dissipated in the exclusive emphasis on control
through the medium of the Seoul Prefectural League (Keijofu Renmei & %
#fi#H) and the Patriotic Corps (Aikokuhan %[ JE) as the wartime general mo-
bilization régime took shape.®4)

Concluding Remarks

Japan’s policies towards Korean cities took many twists and turns after col-
onization, but the underlying characteristic of “subordination” remained un-
changed. That is to say, urban policy during the period of military rule carried
over from the urban policies of the period of protectorate government, but
failed to create a well-defined stratum of Korean beneficiaries in both cities and
villages, and therefore urban policy was driven by centralized bureaucratic ad-
ministration, a situation which remained largely unchanged thereafter. But this
cannot necessarily be said to have been deliberately or intentionally pursued
from the very outset by the Japanese residency-general and government-gener-
al. Not only did it stem from the logic of cities, according to which cities seek to
subordinate villages, but it was also due to the environment of each period. The
administrative policies of the 1920s can be divided into the party-driven posi-
tive and assimilative policies of the first half of the decade and the contrac-
tionary and social policies of the second half, while the 1930s were character-
ized by the army-led policies for the development of heavy industries in the
first half of the decade and policies for general mobilization in the second half,
and these were all determined by the political, economic and military situation
in Japan itself.®’) Therefore, the government-general sometimes actively imple-
mented urban policies, while at other times it remained inactive in this regard.
In this sense, Japan’s urban policies could be seen as an instance in which the
intent and the result were quite different, and this was not limited to urban poli-

cy.
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