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Abstract 

This dissertation provides a descriptive-analytic study of the reasons and influences 

underlying Japan's less than progressive policy record on wildlife preservation, 

domestically and globally, since 1980. This research is important for a number of reasons, 

but mainly it helps us to test a number of theoretical models about: policy-making in 

Japan; Japanese environmental diplomacy; social movements; and corporatism. I 

hypothesise that apart from a common sense of purpose that binds the different policy 

actors together, Japan's poor record on wildlife preservation is a derivative of the way 

environmental NGOs have been marginalised and excluded from the policy process. This 

hypothesis links to Japan's public safety, and food and economic security concerns 

whereby these concerns tend to frame and guide policy-making on wildlife and nature 

issues. 

Using case study and participant observation methodologies to gather empirical evidence, 

this dissertation analyses both Japanese state behaviour towards global and ddmestic 

wildlife issues, and the changing relationships between the Japanese state, foreign pressure 

and environmental NGOs, in order to confirm or deny the hypothesis. The Convention on 

International Trade in Endangered Species of Wild Fauna and Flora (CITES) and the 

Ramsar Convention are the two environmental regimes which provide the context and 

issues for the analyses. The research concludes that there is convincing evidence to 

support the hypothesis. The research also reveals the positive, although subtle, sea changes 

which are occurring in Japanese environmental politics in the light of the continuing 

changes taking place in both Japan's broader political economy and in the international 

community. 
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Chapter One: 

The Problem and the 
Questions: Ecosystem 
management in Japan 

The problem and its significance 

The hypothesis 

Methodology and the methods of 
environmental research in Japan 

Delimitations and limitations of the study 

The outline of the study 



The problem and its significance 

" A  thing is right when it tends to preserve 

the integrity, stability and beauty of the 

biotic community. It is wrong when it tends 

otherwise" (Aldo Leopold, 1949:217). 

The research problem 

The research problem with which this thesis is concerned can be stated simply: to explain 

Japan's comparatively poor environmental policy-making and implementation record on 

wildlife preservation since the early 1980s. At a time when much of Western Europe and 

North America were becoming more concerned about protecting wildlife (during the 

1980s-1990s), why was Japan so slow to pick up the thread? Specifically, the thesis seeks 

to explain why the policy-making process in Japan experiences difficulty in terms of better 

responding to trade in endangered wildlife, biodiversity loss and habitat destruction'. Since 

environmental decision-making is a complex matter the study's approach will be to 

consider a number of interconnecting political factors that might explain more fully the 

Japanese government's approach to wildlife preservation. It will do this by focusing on the 

participation of, and interaction between, a variety of key actors in the policy-making 

process, and their interests, key allies and bargaining resources. The main context for this 

analysis will be the resolutions and recommendations of two international environmental 

regimes that are directly related to wildlife conservation. These are the Convention on 

International Trade in Endangered Species of Wild Fauna and Flora (CITES) and the 

Ramsar Convention for wise use of wetlands of ecological importance. As a broader aim, 

this dissertation sets out to make a contribution to the literature about policy-making in 

general in Japan through a study of environmental management policies. 



It must be said from the outset that this dissertation does not argue that 'other' countries 

necessarily have good wildlife preservation records. Indeed, it could be easily argued that 

all countries have a long way to go in this regard. However, the point being made is that, 

according to the literature and the OECD environmental performance reviews, Japan, since 

the early 1980s, has not been performing as well as a number of other OECD countries in 

making and implementing policies which advocate preserving wildlife and their habitats. 

Evidence for this is strong and will appear throughout the dissertation. Furthermore, this 

study is not suggesting that Japan's record on wildlife conservation suddenly deteriorated 

after 1980, in fact in a number of regards it has improved. The study does suggest that 

Japan has lagged behind other OECD countries both in terms of environmental policy- 

making and in adopting a more precautionary approach to wildlife consumption since 

about 1980. This study also confines itself to a workable timeframe by focusing on the 

post-1980 period. 

This research problem can be viewed as two paradoxes. First, Japan has been relatively 

successful in domestic pollution abatement policy and energy efficiency. In the few years 

between 1970-73, Japan's international reputation went from "islands of pollution" to 

"pollution-control model" (Broadbent, 1998). Japan currently leads the world in the export 

of air pollution control technologies (Schreurs, 2003), and compared to most other OECD 

countries, Japan has the lowest levels of air pollutant emissions (OECD, 1999). However, 

Japan has not been successful in the other equally important dimension of environmental 

concern, that of nature conservation policy. Second, Japan is usually credited with long- 

term vision and planning in relation to economic growth policies (certainly from the 1950s 

to the 1980s when Japan's economy was the envy of many), but appears to lack these 

qualities in relation to environmental policies, which have often been a late reaction to 

environmental crises. An investigation of the main research problem will assist in an 

understanding of why these paradoxes exist. 



For the purposes of this study wildlife encompasses all native animals and the ecosystems 

and habitats of which they are a part, and wildlife conservation relates to the conservation 

of ecosystems, habitats and species of animals in areas where Japan has a directlindirect 

influence. Conservation ensures the ability of species to evolve and allows ecological 

processes to continue. Conservation can range from total preservation (non-use) to 

ecologically sustainable development (ESD). Ecologically sustainable development means 

a pattern of development that improves the total quality of life both now and in the future 

in a way that maintains the ecological processes on which life depends. In terms of 

environmental policy, wildlife conservation is reflected in such matters as: the number and 

quality of national parks and conservation areas established; legislation to protect native 

fauna and flora from becoming endangered or extinct; policies that discourage large-scale 

land clearing, deforestation, afforestation with a single species, hunting, illegal trade in 

endangered wildlife, overfishing and ecosystem degradation; and, most importantly, 

evidence that shows that these laws and policies are effectively implemented and enforced. 

The single greatest threat to wildlife now is habitat loss and destruction of food sources as 

a result of human intervention. 

Despite Japan's attempts at the political level to be genuinely responsible for wildlife 

conservation both domestically and globally as seen in the enactment of certain legislation, 

in policy documents, in the establishment of a number of environmental institutions and 

monitors, in its participation in and willingness to host multilateral conventions on the 

environment, and in the enormous amounts of so-called 'green' development aid given for 

environmental projects in developing countries, the fact remains that Japan's efforts in 

policy-making and implementation affecting wildlife and their ecosystems such as 

wetlands, coastal environments and specific fauna from outside Japan are still 

unsatisfactory from the perspective of respected environmental conservation bodies both in 

Japan and around the world, and of the international community in general. Moreover, 

when compared to other OECD countries, Japan appears to have a poor record on a 

significant number of wildlife conservation issues. The Western literature criticising Japan 



as an 'environmental predator' in the 1980s and 1990s is substantial (Gresser et al, 1981; 

MacDonald, 1985; Begley, 1989; Fitzgerald, 1989; Gross, 1989; Totman, 1989 & 2000; 

Barrett & Therivel, 1991; Porritt, 1991; Brazil, 1992; McCormack, 1996; Dauvergne, 

1997; Wong, 2001). Moreover, on some wildlife conservation issues, Japan ranks as the 

worst violator in the world, as will be shown later in this dissertation. There is also a 

substantial Japanese literature that is critical of Japan's record on nature conservation (Ui, 

1979; Tomiyama, 1980; Eguchi, 1986; Abe, 1989; Kitazawa, 1990; Miki, 1990; Miyamoto, 

1978, 1992a, 1992b & 1994; Teranishi, 1992). 

The criticism since the early 1980s is indicative of changes in the international community. 

The expectations on the Japanese state and society from the international community, and 

particularly the US and international institutions, has fundamentally changed in respect of 

environmental issues. Japan, like all OECD countries, is now expected to behave in a 

responsible manner with regard to environmental issues (Klotz, 1993). This has brought 

an initial reaction of resentment as well as a delayed action approach to these changing 

expectations amongst a number of Japan's elites (Ingbritsen, 1998b). The following table 

shows a comparison between Japan and other OECD countries in regard to protecting 

areas. The table shows Japan noticeably behind Canada, France, Germany, Denmark, NZ, 

the UK and US in terms of declaring protected areas. 

Table 1.1 Cross-National Comparison of Number of Protected Areas 

and Percentage of Total Land Protected for Wildlife (1999) 

Japan Canada France Germany Denmark NZ UK US 

Source: OECD, 1999: 143. 



Although Japan's forest cover is approximately 67%, one of the highest of any country, 

about 41 percent of that is man-made forest (Kochi University, 2000). Natural and 

secondary forests are declining while afforested areas are increasing (Ministry of the 

Environment, 2003). The high forest cover is mainly due to precipitation patterns (high 

annual rainfall) and the topographical features where most of the land is mountainous and 

therefore not conducive to clearing (see Map 1.1). It is the habitats in the other 33% that 

are under most pressure from development. 

As evidence of Japan's comparatively poor record on wildlife preservation, it is worth 

noting that Japan is one of the largest traders in illegal wildlife in the world; the largest 

importer of rainforest timber in the world; and until 1993, when it was internationally 

banned, one of the foremost users in the world of driftnet fishing, a fishing method which 

was one of the major contributors to declining fish catches in the oceans. As well, until the 

1989 call for an international ban on the ivory trade, Japan was the world's largest 

importer of ivory which led to a major decline in the elephant populations of Africa. Japan 

has also endangered and made extinct a significantly large number of animal species 

within Japan (approximately one quarter of the number of animal species in Japan are 

endangered, according to Japan's Environment Agency (1995a)), and until 1999 had a 

system of ineffective environmental impact assessment (EIA) procedures, desecrating 

many wetlands, tidal flats and primary forests within Japan (The East, 1994). 



Map 1.1 Topography Map of Japan 

Source: Totrnan, 2000: xxvi. 



These criticisms point to Japan's policy failings in relation to domestic and global wildhfe 

preservation. This dissertation will explore both domestic and global cases. These 

activities, if they continue unchecked, will lead to greater biodiversity loss. These criticisms 

come well after performance reports put out in 1977 and in 1994 by the OECD which 

respectively concluded: 

"Japan has won many pollution abatement battles, but has not 

yet won the war for environmental quality" (1977:30) and 

"there is a gap between Japan's stated policy objectives and 

the general trends over the past two decades, which include: a 

decrease in natural forest, alteration of lakes, watercourses 

and coastlines and endangerment of many animals and plants" (1994: 187). 

Furthermore, a 1988 United Nations Environment Programme (UNEP) survey showed 

that out of fourteen countries, Japan had the lowest level of concern for and awareness of 

environmental issues among policy-makers and the public (Brazil, 1992). This survey also 

showed that Japan had the lowest percentage of people willing to contribute time and 

money to environmental organisations (Brazil, 1992). Subsequent polls have found a 

much higher level of environmental concern in Japan, a trend also reflected in many other 

countries (Einarsen & Rodgers, 1993). Results of a 1997 "international environmental 

monitor" survey revealed that Japan has one of the highest levels of dissatisfaction with its 

national government on environmental issues in all 24 countries surveyed (JEM, 1997a). 

This survey showed that 76% of Japanese citizens rated their national government's 

performance on addressing environmental problems as "poor" (45%) and "very poor" 

(31%). The survey indicated that although Japanese people are generally dissatisfied with 

their government's efforts, they are also the most disinterested in environmental issues of 

all 24 countries surveyed (JEM, 1997a). 

The evidence here would indicate that, despite growing domestic concern (as seen in the 

1997 survey), there seems to be little practical action by the various levels of government in 



Japan to make and implement stricter environmental preservation policies to safeguard 

wildlife and their habitats from global and domestic threats, and that Japanese people too 

are not taking much action. This has been due in part to the reluctance of the triumvirate of 

political and bureaucratic establishments, and large and small businesses (the iron triangle) 

in Japan to compromise economic growth and wealth creation by striving towards an 

abundant natural environment. This reluctance was especially strong up until the 1980s. 

As Barrett and Therivel (1991) point out, Japan's environmental problems are integrally 

linked with its economic growth, and how that economic growth is achieved. Japan has the 

interests of a developed nation, albeit one which is seriously lacking in natural resources 

(Nishikawa, 1980). So Japan continues to consume vast amounts of imported natural 

resources (for example, tropical timber) and it is this consumption which is also one of the 

factors adversely affecting wildlife habitats. As well, Japan continues to put development 

pressure on its remaining natural coastal areas. This dissertation examines why the various 

levels of government in Japan have been slow to address these problems. 

There are a number of reasons for focusing on international, rather than domestic, 

environmental forums in analysing the effectiveness of and influences on Japanese 

environmental policy-making and implementation. One is that it is at international forums 

that some of the tensions and paradoxes in Japanese policy-making become apparent. For 

example, at international forums Japan is on the world stage and therefore becomes more 

conscious of its image. At the domestic level there is less objective scrutiny and criticism 

of the policy-making and implementation process, and many of the "cracks" can be 

smoothed over. However, outside Japan a broader framework and different sets of criteria 

apply which allow for a clearer examination and evaluation of Japan's responses and 

commitment to wildlife preservation. Even though the international environmental regimes 

are not legally binding, they nevertheless impose fairly tough obligations on their member 

countries and do encourage major changes to policy behaviour, as will be noted later. In 

Japan's case, these obligations are often more stringent than domestic guidelines, and often 

cause conflicts in domestic policy-making. 



Furthermore, environmental problems, including the ones that are directly and indirectly 

attributable to Japan, are becoming increasingly global in nature, which means that 

international regimes will play an equally important role as forums at the national level in 

finding resolutions and recommendations. Global problems require international 

cooperation and domestic legislation and management for their solutions. Many of the 

problems originating in economy-environment interconnections do not respect national 

boundaries, and action by one nation to protect the natural environment may have 

implications for its trade and investment with other nations. On the other hand, the goals of 

international environmental regimes concerning wildlife advocate sustainable utilisation 

both in individual countries as well as in the free access areas of the world (global 

commons) such as the ocean fisheries. For example, the Ramsar Convention aims to have 

all countries join its convention, then have the governments of those countries nominate 

their wetlands of ecological importance as Ramsar sites, and establish management 

programs to adequately protect them. Protecting wetlands also protects flyways for 

migratory birds. The environmental issue itself still retains a domestic focus: it is just the 

forum for that issue which is international. Explaining the causal factors why habitat and 

species preservation have been given a comparatively low priority on the Japanese political 

agenda since the early 1980s is the main research problem. One focus of that is to evaluate 

how well Japan discharges its international environmental responsibilities. 

The study will also assess the role and impact of four Japanese environmental groups in 

the policy-making process in relation to the resolutions and recommendations of the two 

international regimes. The reason being that, environmental groups represent the major 

non-government support for environmental preservation policies in Japan. Historically, 

there has been little proactive support (apart from the Environment Agency - established in 

1971) from politicians and bureaucrats in the post-Meiji era for social changes which 

might improve the quality of the environment in areas other than pollution abatement such 

as habitat conservation. This is largely because such social changes and any associated 



public policies are perceived to lock up resources which otherwise can be used to harness 

economic growth and maintain Japan's ranking as a major world economy. As Reich 

(1983: 192) puts it, the elitist view in Japan is that "environmental resources exist to be 

exploited, not protected". These environmental resources include natural forests, wetlands, 

tidal flats, wildlife and fisheries. Brazil (1992:335) in a study about Japanese attitudes to 

nature notes that in contemporary Japan, "the current emphasis lies in nature to be 

exploited. Wildlife is thought of as a resource, often an economic one". Indeed, the 'Basic 

Policy Statement on the Natural Environment', which was formulated by the Liberal 

Democratic Party (LDP) government in 1973, was based upon the belief that nature 

provides the resources for human economic activities, and nature is in itself an essential 

element of human life (Tsuru & Weidner, 1989). Even though these views might have 

changed in the political rhetoric of the 1990s, it is argued they are still largely being 

practised. Non-government (bottom-up) support is considered an important ingredient in 

Japan for improving outcomes for wildlife because it was bottom-up pressure which 

played a significant part in convincing the government to act on industrial pollution in the 

early 1970s, and to pre-empt further pollution issues. 

The international arena offers an alternative dimension for non-government organisations 

(NGOs), beyond simply lobbying national governments before negotiations (Connelly & 

Smith, 1999). NGOs play key roles as independent bargainers and as agents of social 

learning (Princen & Finger, 1994). Many environmental NGOs (ENGOs), for example, 

WWF, have access to sophisticated information, bargaining techniques and knowledge. 

They have a freedom to manoeuvre that states clearly do not have, and play an increasingly 

important role in setting the international agenda. They are allowed to, and do participate, 

not just observe, at CITES and Ramsar meetings. 

Rosenbluth (1989), in her study of financial politics in Japan, concluded that international 

pressure cannot be effective without a strong domestic voice: that is, international demands 

on Japan are more likely to be successful where domestic interests are also moving in that 



same direction. Therefore, Japan's performance at international forums might be 

contingent on domestic pressures at home (that is, domestic economic and political 

realities), such as from the agendas of the various ministries and politicians or from 

relevant ENGOs and public opinion. By assessing the role of environmental groups in the 

policy-making cycle, it is possible to identify how effective they are at influencing policy 

outcomes. If popular pressure at home for environmental protection is found to be weak 

andlor to be counteracted by strong pro-development lobbying as well as of a systemic 

and deliberate marginalisation of the environmental lobby, and is having little influence on 

national policy, it is reasonable to assume, based on Rosenbluth's findings, that Japan's 

position at the international level, in spite of any international pressure, will also be 

comparatively weak and non-committal in terms of realising the goals of those 

international regimes. The domestic and international arenas are related and this study 

acknowledges these interactive dynamics as playing a role in Japan's policy outcomes. 



Significance of the problem 

The research problem is significant for a number of reasons. Firstly, its investigation 

contributes to the environmental policy debate that has been ongoing since the United 

Nations Conference on the Human Environment (UNCHE) in Stockholm in June 1972. 

This was a landmark conference which was influential in leading to the international 

institutionalisation of environmentalism. This conference was partly responsible for 

signaling to the international community that there currently is a global environmental 

crisis, including wildlife issues. As a result, the 'environment' became indelibly marked as 

one of the key issues of political and policy debate within the late twentieth century. Many 

of the OECD countries at the time, including Japan, established their own government 

environment departments and enacted various environmental laws. Japan established its 

Environment Agency (EA) in July 1971. The environmental debate intensified during the 

second half of the 1970s and the 1980s as some analysts argued that economic growth 

could not continue without considering its impact upon the environment (Meadows et al, 

1972), while others argued that we should develop first and clean up later. The next major 

international conference on the environment was convened in Nairobi in 1982, where it 

was recognised that very little progress had been made on the Stockholm Action Plan. The 

players in this debate have become many and varied, including grassroots environmental 

groups, bureaucrats, economists, scientists and advisors from the business sector. The 

environment is also now a global issue that allows a closer examination and understanding 

of international relations. 

Secondly, the research problem is significant because it focuses on Japan's political 

shortcomings in environmental responsibility in the context of its significant global reach. 

This study considers how Japan is responding politically to pressures from the 

international community calling for it to become more environmentally responsible, 

especially in areas other than pollution abatement, such as wildlife and ecosystem 

preservation. Since the 1980s, concerns have been raised about Japan's role in nature 

conservation because Japan's enormous impact on the natural environment has been 



having detrimental effects on the natural resource base, and specifically on wildlife 

populations, and these effects have spread into many other countries as well as throughout 

the global commons. These effects are seen in overfishing, tropical deforestation, habitat 

degradation (especially wetlands and tidal flats), trade in endangered wildlife and the 

endangering and extinction of native fauna and flora. 

In the late 1990s, Japan's political economy continued to pressure the environment, 

especially in the Asia-Pacific region, largely because of its: economic expansionist 

policies; shadow ecology which refers to Japan's aggregate environmental impact on 

resources outside its territory from its government practices (especially overseas 

development aid [ODA]), corporate conduct, investment and technology transfers, and 

trade (Dauvergne, 1997); wide network of multinational companies; and affluent and large 

consumer society adding to Japan's ecological footprint. Japan's population in 1999 was 

approximately 126,700,000 (JIN, 2000). Japan releases its ODA mainly through its 

Ministry of Foreign Affairs (MOFA), Ministry of Economy, Trade and Industry (METI), 

the Ministry of Finance (MOF), and the Economic Planning Agency. Fumiko Fukuoka 

(1993:84), who represents Conservation International in Japan, says, "Japan is often 

criticised as overspending other countries' resources". Japan is an economic superpower 

with a profoundly global reach in many of its economic activities. It contributes 

significantly to the set of environmental crisis conditions which the world is now facing. In 

terms of research within the Japanese Studies (particularly the subfield of Japanese 

politics) and environmental politics disciplines, Japan's approach to nature conservation 

policy provides both a timely and important research focus for better understanding 

policy-making and environmentalism there. 

Thirdly, this study has implications for the protection of biodiversity both within Japan 

and globally. It will facilitate a more accurate and up-to-date determination and evaluation 

of the influences on and effectiveness of environmental policy-making and implementation 

in Japan. By focusing on a single country, Japan, and examining the role of governments 



and ENGOs through a study of environmental policies towards wildlife preservation, a 

clearer understanding will emerge of the reasons why states behave as they do towards 

natural resources. In turn, this knowledge can contribute to the better management of 

natural systems. Finally, from a broader perspective, the study considers the increasing 

recognition of the social, political and cultural dimensions of environmental problems, 

along with their spatial and temporal inter-relatedness. 



The hypothesis 

The research problem is to understand why many wildlife preservation issues have failed 

to rise up the policy agenda or find representation in the mainstream Japanese polity. In 

this thesis I will argue that apart from a common sense of purpose that binds the different 

policy actors together, Japan's poor record on environmental management, particularly 

wildlife preservation, is a derivative of the way environmental NGOs have been 

marginalised and excluded from the policy process. Some outcomes in environmental 

policy-making reflect the results of bargaining between three main actors with both 

complementary and competing sets of interests, namely: bureaucrats in the relevant 

ministries, senior LDP politicians and special interest groups. These policy outcomes end 

up placing greatest emphasis on wildlife in terms of resource use. Addressing wildlife 

issues through the lens of resource usage (the strategy employed by these actors) serves 

the self-interests of all three sets of actors in the policy process. A byproduct of this self- 

interested behaviour is the systemic and deliberate marginalisation of the environmental 

lobby in the policy-making process, since this behaviour leads to the prioritisation of 

material-orientated resource arguments. This means the hypothesis becomes a partial test 

of Rosenbluth's (1989) thesis that without a strong domestic voice capable of supporting 

international pressure, Japan's policy commitment to international norms will be weak. 

This study will build on Rosenbluth's work by looking at a different case study. To the 

extent that my hypothesis is verified will add further evidence to corroborate the 

Rosenbluth thesis. Rosenbluth's study was about how US pressure could be usefully 

channeled through domestic actors but my study is not so much about US pressure, rather 

the role and responsibilities that come with membership in international environmental 

regimes. Membership in these regimes does not automatically lead to policy changes, but 

these changes have to be mediated through domestic pressure groups, including 

environmental NGOs. The exclusion of environmental NGOs from the policy-making 



process, for example, may primarily explain Japan's poor policy record. Rosenbluth 

argues that outside pressure generates policy changes only to the extent that they incite 

domestic policy actors to push for the same change. Since Japan's responses to CITES 

and the Ramsar Convention are criticised, it implies that Japanese ENGOs are politically 

out-manourvered by domestic policy actors and structural impediments. This study will 

need to explore the bargaining between different actors. More is said about Rosenbluth's 

thesis in Chapter 3. The independent variable can be summed up as the outcome of 

bargaining between the self-interests of bureaucrats, senior LDP politicians and special 

interest actors which both emphasise wildlife as resource use issues and marginalise the 

environmental lobby. I argue that the marginalisation of the environmental lobby is the 

primary factor, but of course not the only factor behind Japan's poor record. 

This double-edged hypothesis links the environment to Japan's public safety, and food 

and economic security concerns whereby these concerns tend to frame and guide policy- 

making on wildlife and habitat issues. In other words, the relevant bureaucrats, politicians 

and special interest groups are able to cloak this self-interested behaviour in the language 

of the public interest by appealing to public safety and food and resource security 

concerns, since a focus on these concerns leads to similar conclusions as the resource- 

focused argument. I argue that there is evidence to support this hypothesis in Japan's 

delay in implementing reforms and legislation and then watering down such reforms, the 

pluralistic structure of bureaucratic jurisdictions over wildlife issues, characteristic policy 

responses to the recommendations of environmental regimes, dominant LDP policies that 

overly protect even weak industries, advocate the construction state and optimum utilisation 

of some wildlife, and in the marginalisation of the environmental lobby. These can be 

thought of as both systemic tools and actors' political bargaining strategies that reinforce 

the view that certain wildlife and habitats are primarily resource use issues. Most other 

OECD countries have moved further away from this view and conceptualise most non- 

captive bred wildlife as worthy of preservation because for those countries, many wildlife 



products have lost their economic significance (apart from the economics of 'viewing') 

and consumer appeal. 

There are two broad elements of this hypothesis. Firstly, it is arguing that there is a 

particular set of systemic tools and actors' political bargaining strategies inside the 

government structure that allow policy-makers to enforce the dominant ideology amongst 

Japan's elites that natural resources, including wildlife, are resources that should be 

optimally used, if appropriate, to protect the food and economic security of resource-poor 

Japan. Secondly, it is arguing that there are activities reaching outside the government 

structure whereby there is a deliberate marginalisation of the environmental lobby (made 

up of the EA and ENGOs) by those more powerful groups, both government and non- 

government, which have a stake in maintaining the optimum utilisation of natural 

resources. It is argued that this marginalisation is deliberate in order to try and ensure that 

environmentalists do not jeopardise material self-interests that advocate access to, and the 

harvesting and use of, natural resources. The theoretical framework put forward in Chapter 

3 will allow me to highlight and interrogate the prioritisation of resource use over 

preservation issues and the marginalisation of the environmental lobby. 

I argue the environmental lobby, although strengthening, is often politically out- 

manourvered and marginalised by the conservative LDP, economy and development- 

regulating agencies and their primary constituencies. Japan's political economy operates in 

pursuit of its longstanding security interests above all else. Furthermore, this 

marginalisation of the environmental lobby is achieved by both excluding some ENGOs 

from participating in the policy-making processes, and by incorporating other ENGOs 

through the judicial system as a means of limiting their power, and incorporating a number 

of environmental issues into essentially non-environment institutions. 



Marginalisation is fluid and slippery rather than a fixed and insurmountable concept. This 

analysis recalls Marcia Tucker's (1990) reference to marginality as a 'disputatious 

concept'. 

"...'marginalization1, that complex and disputatious process by 

means of which certain people and ideas are privileged over others 

at any given time" (Tucker, 1990:7). 

Marginalisation implies differential treatment. Instances of various forms of 

marginalisation can be identified. As mentioned, the marginalisation of pressure groups 

can mean both exclusion from the policy-making process as well as incorporation into the 

government's and/or industry's sphere of influence, thereby undermining the strike power 

of the pressure groups in both situations. Incorporation, in this instance, is in the form of 

government agencies and corporations co-opting environmental organisations into 

working together. Through incorporation into the government's sphere of influence, the 

pressure groups become subordinate agents of the authoritarian and inflexible institutional 

system that they are trying to protest against, and likewise industry can undermine their 

criticism of industry practice. Marginalisation of the EA refers to its subservient role in the 

bureaucratic hierarchy and the practice of other ministries watching it closely so that it is 

not a threat to their interests. This study will explore this thesis that Japan's EA (and its 

successor, the Environment Ministry) and ENGOs are being marginalised by these 

various forms. In short, do they lack privileges in the policy-making process? 

This framework of environmental management that I argue prioritises certain wildlife as 

resource use issues (evident in a common sense of purpose that binds various key policy- 

making actors together, laws, budgets, constituencies, channels of communication and 

access to policy-making, decision-making processes, degree of international support, and 

ministerial sizes and jurisdictions) leads to predictable patterns of policy conflict within the 

Japanese decision-making system. The result is that wildlife preservation issues tend to 

more often than not lose out or are compromised in such conflicts, and according to 



Coates (1985), a compromise on environmental matters is the same as a total rejection. For 

example, it is not much use protecting species if you do not protect their habitats and wider 

ecosystem. In short, wildlife rarely has enough influential interest representation in the 

Japanese polity in order to resolve the conflicts in their favour. Campbell (1984), in a 

study of the consensus model of decision-making in Japan, found that policy issues do 

cause significant conflict among the members of the Japanese decision-making system 

especially interministerial conflict, and it is not a case of Japan having a uniquely 

harmonious working environment. Krauss (1984) has also challenged the earlier literature 

that has tended to portray most Japanese institutions and organisations as relatively 

harmonious: that is, maintaining wa. Krauss notes the Diet, for much of the post-war 

period, has been relatively conflictual. This study assumes policy conflicts exist and have a 

bearing on policy outcomes. 

I argue the policy task of wildlife preservation is often construed to be in conflict with 

other policy objectives of the Japanese government (notably policies aimed at promoting 

access to natural resources for public safety, food security, economic growth, industry 

survival, development and certain trade practices), and as a consequence of these conflicts 

the Japanese government often simply ends up paying lip service to the objective of 

wildlife preservation. However, as will be shown, different levels of government react 

differently: that is, some are more or less pro-environment than others for various reasons. 

This means bargaining strengths play an important role in reaching a policy outcome. In 

recent times, due to greater public concern about the environment in Japan and globally, 

and greater revelations about mismanagement in the public sector, it is becoming more 

difficult for governments to ignore public challenges to development projects. This only 

makes policy conflict more pronounced. 

One would expect to find instances of a superficial level of commitment and leadership in 

decision and policy-making and implementation on the part of Japan in relation to the aims 

of CITES and the Ramsar Convention, if these aims are perceived to be in conflict with 



Japan's domestic economic development policies. This 'superficial level' of commitment is 

the symptom, not the cause. At multilateral environmental conventions where the 

environmental issue at hand is in conflict with other Japanese policies (namely policies 

which promote construction, land development projects, certain kinds of wildlife trade and 

fishing practices, and agriculture), and in conflict with Japanese cultural beliefs (for 

example, the right to whale and indulge in traditional Chinese medicines (TCMs) using 

animal derivatives such as from tigers, and traditional crafts such as turtle shells and ivory 

made signature seals and carvings), in order to avoid international confrontation, one might 

expect Japan to pay only lip service to the making and implementing of appropriate 

environmental policies to maintain an image of caring and cooperation. 

Policy conflict between environmental and economic/development interests is of course 

not unique to Japan, and would seem a very difficult task for any country to resoIve 

altogether. When policy goals differ, bargaining or political methods are required, and 

often the groups with the best bargaining resources will win out. This study is looking for 

evidence to support Rosenbluth's (1989) thesis that policy is determined by several well 

organised interest groups, in conjunction with certain sectors of government and foreign 

pressure, that can successfully employ political resources to influence policy. Part of that 

evidence may include instances of the deliberate marginalisation of ENGOs in the policy 

process. Policy conflict can also be positive, as a kind of 'creative tension'. However, what 

makes Japan different from other countries with slightly better environmental records, it is 

being argued, is the presence in Japan of a narrow framework of environmental 

management favouring development and trade interests to a very significant extent in that 

bargaining process. The implication is that certain wildlife are framed as resource use 

issues. This is brought about by a complex decision-making structure heavily regulated by 

economic bureaucrats and supported by other pro-use primary constituencies and the 

LDP. A further element of this framework of environmental management is the reluctance 

of decision-makers to act expeditiously on safe-guarding some wildlife and their habitats, 

and be open to change. This can be evidenced through delaying the implementation of 



environmental and civil reforms. Such evidence is provided in Chapters 4, 5 and 6. As 

Pempel (1998, 1999) notes, the support base of the LDP and Japanese policy-makers is 

weighted towards big business and towards the production side of the economy, and these 

biases have to be recognised as endemic or structural within Japan and they shape any 

response to environmental issues. 



Methodology and the methods of 
environmental research in Japan 

This section describes and justifies the methodology used in this study, explaining choice 

of research design and methods, and procedures of analysis. This is a descriptive-analytic 

study. It involves an in-depth analysis of a small number of cases in order to test a central 

hypothesis. In order to test the veracity of this hypothesis, an explanatory case study 

methodology is mainly employed. This methodology presents data bearing on cause-effect 

relationships (Yin, 1993). For example, various case data will be presented to show cause- 

effect relationships in Japan's policy responses to decisions that CITES and the Ramsar 

Convention make. This is one of the strengths of this methodology, and is appropriate to 

this study because we want to know what is causing the dependent variable (poor 

environmental performance). Case studies are one of the main methodologies, 

incorporating behavioural analysis, used to investigate environmental conflicts and political 

action (Crowley, 1999). This methodology allows for an investigation at both the policy- 

making and implementation level and at the grassroots level. It also allows social data 

about environmental policy-making and implementation to be enhanced in order to see 

certain aspects of the process more clearly, such as political access, agendas, bargaining 

tactics, international pressure and group dynamics. At  the policy-making and 

implementation level, this methodology allows the study to identify and examine an arena 

of, and actors, negotiations and disputes within, the Japanese policy-making process. 

This study will investigate Japanese policy-making and implementation related to two 

international environmental regimes, namely CITES and the Ramsar Convention. These 

two regimes have been purposely selected as case studies because they will be able to 

reveal how wildlife issues are treated within Japan's policy-making structure. This is 

because they are both directly related to wildlife conservation issues (such as wildlife trade, 

migratory birds and their wetland ecosystems - what Young (1994) identifies as shared 

natural resources and transboundary externalities, but they also involve domestic wildlife 



issues), have a prominent international profile, and Japan has been a signatory to both of 

them since 1980. This also corresponds to the main time frame for this study (1980s- 

1990s). In addition, these regimes involve the key actors in the environmental policy- 

making process, including the politicians, bureaucrats, small-medium business interests, 

farmers, ENGOs and the international community. The analysis of CITES focuses on 

Japan's national policies, whereas the Ramsar analysis provides a focus on both national 

and prefectural and local government policies. 

The obligations of any Contracting Party, including Japan, to these two regimes, although 

not terribly onerous, are significant. In the CITES case, there are sometimes global bans 

imposed on certain wildlife trade which put considerable pressures on the countries that 

were carrying out that trade. Japan has been particularly affected by this aspect. A clear 

example is the CITES instigated ban in 1989 on trade in ivory from the African elephant 

which directly affected Japan's domestic ivory industry. In the Ramsar case, if the parties 

do not designate their wetlands of ecological importance as Ramsar sites and then manage 

them properly, these countries can be embarrassed on the world stage for taking a 

regressive stance on an important ecosystem. Therefore, CITES and the Ramsar 

Convention require sometimes difficult policy behaviour modification from their 

contracting parties in order to be compliant to these obligations. The examination of 

Japan's role in CITES and the Ramsar Convention will be confined to the period since 

1980, but largely focusing on the period since 1990. The case studies have been purposely 

limited so as to provide sufficient data to undergo in-depth analysis without the research 

becoming unmanageable, prohibitively time consuming or less focused than desired. This 

is in keeping with the objective of qualitative research, to enhance the clarity of the picture. 

CITES and Ramsar are representative of wildlife-related international environmental 

regimes. In order to further test the hypothesis, some analysis of Japan's role in the 

International Convention for the Regulation of Whaling (ICRW) regime is included. 

Methodologically, it is sound to have another case with outcomes similar to either the 



CITES or Ramsar cases. A confirming third case will add strength to the argument if there 

is variance on both ends of the causal relationship for the CITES and Ramsar cases. 

This investigation of Japan's role in two international environmental regimes aims to gather 

evidence that will either confirm or deny the hypothesis. The investigation specifically 

seeks to understand how Japan's policy actors respond to the resolutions and 

recommendations of the CITES and Ramsar conventions. It will examine if policy 

conflicts exist, and if so, what kinds of policy conflicts, between whom, how are they being 

resolved, and what are the implications of them for the wildlife issue at hand. It will also 

examine the part international pressure plays on Japan's decisions. This data will then be 

used to test the hypothesis. This data can be best gathered through in-depth analyses of 

specific cases hence the case study methodology is used. The specific cases that have been 

selected are the trade in belckd (turtle shells), ivory and traditional Chinese medicines 

(TCMs); the exploitation of marine mammals and ocean fisheries; and conflict over 

wetlands within Japan. I researched these cases for the period since 1980 employing 

methods of interviews with stakeholders and primary and secondary literature searches. 

The cases were embedded in the CITES and Ramsar meetings since 1980. 

Since it is assumed (Rosenbluth, 1989) that domestic popular pressure is linked to how 

Japan will negotiate at international forums, it is important to assess the role of 

environmentalism in Japan to understand why it is struggling to influence policies on 

wildlife conservation. The case study methodology allows for an investigation of the 

nature conservation movement by examining four ENGOs in terms of their ability to 

mobilise public support and then to lobby government and industry into developing and 

implementing more broadly based environmental policies that deal with wildlife 

preservation. In short, this case study methodology should allow for the collection of 

necessary empirical data so that it can be clearly determined whether one reason for 

Japan's poor record is the thesis that any substantial opposition from the Japanese 

electorate, in the form of environmental groups, only marginally affects government 



decisions that adversely affect wildlife because these groups themselves are marginalised. 

The four ENGOs serve as illustrative case studies for examining the priorities, strategies 

and constraints of environmentalism in Japan today. 

A set of in-depth interviews in Japan and at the 7th Ramsar Meeting in San Hose (Costa 

Rica), and via email with the staff of four Japanese environmental NGOs constitutes the 

main research method used to assess the role of these groups in the policy-making and 

implementation process. Such interviews are a key technique used for gaining insight into 

the priorities, strategies and constraints of these groups. The four ENGOs are: the Japan 

branch of the World Wide Fund for Nature (WWFJ); the Japan branch of Friends of the 

Earth (FOEJ); the Wild Bird Society of Japan (WBSJ); and the environmental groups 

belonging to the Japan Wetlands Action Network (JAWAN). These four environmental 

groups were deliberately chosen for a number of reasons including: 

they are all concerned specifically with wildlife conservation issues (all four are what 

Iijima [I9951 classifies as nature protection movements or shizen hogo und8). 

they have been active during the period which this dissertation is concerned (1980- 

2000). 

two are large and two are small by Japanese standards. Since the WBSJ is the largest 

environmental NGO in Japan, it can offer the advantage of being a kind of 'control' 

ENGO because if it has limitations due to size and financial assets, then we can 

speculate all the others will have the same limitations since they are smaller. 

they are both national and locale-specific ENGOs in their outlook. 

they are directly related to CITES (WWFJ) and Ramsar (WWFJ, FOEJ, WBSJ & 

JAWAN) issues. 

two are indigenous to Japan (WBSJ & JAWAN) and two are transnational 

environmental organisations (TEOs) with branches in Japan (WWFJ & FOEJ). 

two have legal status as nonprofit organisations (WWFJ and WBSJ) and the other 

two do not. 



It is debatable whether other wildlife orientated ENGOs (such as the Nature Conservation 

Society of Japan [NCSJ] and the Wildlife Conservation Society of Japan [WCSJ]) have 

fared better in wildlife conservation (all have limited victories and many losses), but what 

we can learn from these four groups is how the larger and the smaller wildlife conservation 

related ENGOs operate within Japanese politics from their various positions on the 

margins and within the bureaucratic system. The in-depth interviews can provide a good 

indication of the strengths and weaknesses of Japanese ENGOs. However, qualitative data 

of this sort cannot be generalised to all Japanese ENGOs (Glesne & Peshkin, 1992). 

Since this study seeks to be essentially qualitative, rather than quantitative, the data 

gathered from the ENGOs highlights some of the issues of concern to Japanese 

environmentalists, but the extent to which these issues are widespread in Japan is not the 

main object of this dissertation. 

The results of the interview schedule with the four ENGOs will inform the study in three 

specific areas, all relating back to the marginalisation hypothesis. Firstly (priority areas): 

which wildlife conservation issues do the four ENGOs prioritise and why? Secondly 

(action strategies): in situations of perceived policy conflict, what are they able to do to 

attract support from the various government and non-government agencies, public, and 

overseas groups; and how and when in the policy cycle do they negotiate with politicians, 

bureaucrats and opposing interest groups? Thirdly (constraints on lobbying): what kinds 

of obstacles (political, financial, social and cultural) are confronted by these ENGOs in 

their attempts to access the policy-makers, mobilise public and technical support, and 

promote wildlife preservation policies? 

The research for this thesis began in the middle of 1995 primarily with a literature review. 

A pilot study was conducted in Japan in early 1996 to gauge public attitudes towards 

environmental issues, and to get a feel for what particular wildlife conservation issues 

would be good case studies. During 1997 and early 1998, interviews were coilducted with 

various Japanese Studies scholars in Australia mainly to do with the nature of the political 



system in Japan. On the basis of the literature review, pilot study results and interviews 

with academics in Australia, a comprehensive list of questions was written up in early to 

mid-1998 which were used in interviews in Japan later in 1998. These questions sought to 

find evidence to confirm or deny the hypothesis. Key groups and personnel were 

identified for the interviews and contact made with them to arrange times and meeting 

places. The specific methods employed in the case study methodology included 

conducting semi-structured interviews in Japan in the middle of 1998 and again in early 

2000 with the various stakeholders (namely EA staff and other relevant bureaucrats, 

politicians [national, prefectural and local], Japanese and non-Japanese staff within CITES 

and the Ramsar Bureau, representatives of big and small business and industry, staff and 

members of ENGOs, and independent and informed commentators) and carrying out 

primary and secondary literature searches and analyses (in Japanese and English) 

including policy documents and newsletters from these aforementioned agencies. There 

were also follow up interviews from Australia carried out using email and faxes since late 

1998. The overall research plan has involved setting aside considerable time for 

conducting literature searches, arranging the interview schedules, writing the interview 

questions, making contacts with the relevant people, establishing rapport and credibility 

with the interviewees through correspondence, arranging the meeting times in Japan and 

obtaining ethical clearance. 

One of the research methodologies most appropriate to analysing Japan's environmental 

diplomacy at CITES and the Ramsar Convention is to take a participant observation 

approach (Krueger, 1994). This involved me carrying out field work (part of which 

included a participant observation methodology) at the 7th Triennial Meeting of the 

Contracting Parties to the Ramsar Convention in Costa Rica during 10-18 May 1999. At 

that Meeting I conducted interviews, observed formal negotiations between Japan and 

other Ramsar signatories, and listened to and read reports tabled by and attended 

workshops organised by Japanese ENGOs on the conditions of Japanese wetlands and 

tidal flats. In short, the time at the 7th Ramsar Meeting involved carefully observing and 



getting an understanding for Japan's diplomatic performance, and finding corroborating 

evidence to support other data. It helped to deepen the focus of study. Specifically, 

interviews were conducted with key personnel amongst the Japanese government, Ramsar 

Bureau staff and ENGOs such as JAWAN, WBSJ, WWFJ, and with two Australian 

ENGOs (Australian Wetlands Alliance and the Shortland Wetlands Centre) because of 

their connection to the Australasia-East Asia flyway. After the data was brought back to 

Australia from Japan and San Hose, it was analysed in the following manner. The taped 

interviews were transcribed and the information provided by the interviewees was then 

arranged into comparable units such as similarities and differences, and according to 

emerging themes and categories of analysis. 

All data were categorised and coded according to emerging patterns and category headings 

around five issues: 

close bargaining between actors that stifle wildlife preservation policy-making. 

the extent to which Japan is only making minimalist changes to meet the requirements 

of CITES and the Ramsar Convention. 

the nature of the conflict between satisfying domestic politics and wanting to be seen 

as a responsible international citizen on environmental issues. 

the priorities, strategies, constraints and marginalisation of the ENGOs. 

the marginalisation of the EA. 

Notes from the field observation were also arranged and content analysed in the same way. 

The information was used to build up a profile of the characteristics of Japan's diplomatic 

performance and commitment to CITES and the Ramsar Convention. This profile can then 

be used to inform the study's research questions. The various submissions and policy 



statements collected from the Japanese government representatives, CITES and Ramsar 

Bureau staff and participating ENGOs were used to further this profile building. Official 

Japanese government documents were used to show how the Japanese government 

perceives its image and commitment as a signatory to CITES and the Ramsar Convention. 

Information from CITES and Ramsar Bureau staff will tend to be highly diplomatic, and 

information provided by participating ENGOs will highlight insights on what they think 

the Japanese government is doing poorly in with regard to its obligations to protect 

endangered species and wetlands as habitats of migratory birds. These three levels of data 

will enrich the profile and enable me to provide a deeper analysis of Japan's diplomatic 

performance as a signatory to CITES and the Ramsar Convention. These data also make 

longitudinal comparisons with Japan's commitment to date as a signatory to these two 

Conventions. 

In order to maintain a balanced investigation as possible, interviews were sought with 

organisations and personnel on both sides of the environmental debate. As well as 

interviews with personnel in ENGOs and the EA, there were also interviews with personnel 

in the economic ministries (such as the Ministry for International Trade and Industry 

(MITI), the Ministry of Construction [MOC], and the Ministry of Agriculture, Forestry 

and Fisheries [MAFF]), representatives of business, politicians, and with independent and 

informed academics and commentators. The three analyses (Chapters 4, 5 and 6) and 

conclusion (Chapter 7) were written during the period since late 1998. The analytical 

frames and concepts explained in Chapter 3 (Theoretical Framework) will guide the 

methodology. 



Delimitations and limitations of the study 

Delimitations set parameters on the study by indicating what will be left out and what will 

be included. Limitations are factors that may affect the study in an important way, but they 

are not necessarily under the control of the researcher. In short, delimitations are deliberate 

and limitations are not deliberate. There are a small number of important delimitations and 

limitations of this study. An important delimitation of the study is that two international 

environmental regimes and four environmental NGOs are case studied. However, because 

these are in-depth case studies, it is felt that sufficient and quality data can be collected 

from these limited number, and data which can lead to reliable and meaningful conclusions 

about environmental policy-making in Japan. The study is qualitative rather than 

quantitative, therefore the richness in the responses are the key data required, not so much 

the quantity of responses. The study is not concerned with findings that can be said to be 

representative of all/most environmental regimes and alllmost environmental groups. The 

research design does not call for such samples. Rather, the cases are representative of 

specific kinds of regimes and environmental NGOs. Hence this study involves and 

justifies these delimitations. The focus of the research is in gathering data useful to 

Japanese policy analysis. 

One of the important limitations of this kind of research involves the rapidly changing 

nature of events. New policies and legislation appear, and in terms of CITES and Ramsar 

issues, up-lists, down-lists, reservations and new Ramsar sites can appear without much 

notice. The study recognises this limitation as having a bearing on the final outcomes, and 

acknowledges that some of the conclusions of this research relate to a particular point in 

time and that the results are not absolute. However, the study makes a genuine attempt to 

provide the most up-to-date information by the time it is completed in order to give the 

most accurate picture at that time. The study mostly focuses on events that occurred during 

the 1990s decade until 2002. 



The EA's elevation to a ministry, as well as other civil service reforms which were 

introduced in January 2001 will have some relevance to this research, however their 

outcomes will appear after this research is completed. Also the effects and effectiveness of 

the new EIA Law, which came into force in June 1999, the new NPO Law, implemented in 

December 1998, the national Information Disclosure Act (IDA), passed in May 1999, and 

the forthcoming new Tax law related to nonprofit organisations (NPOs) will not be 

properly known until after this research is completed. These laws have direct implications 

for Japan's environmental politics. It can only be suggested that in the future I will be able 

to more fully evaluate these changes by following on from this work in new projects. 

Another important limitation is the fairly poor response from politicians and the MOC 

staff to be interviewed. This is due to various reasons including how busy politicians are 

(my field research in Japan unintentionally coincided with the run up to a major election 

(July 1998), so it was difficult for a number of politicians to make time for an interview), 

and how some of these people felt the research was not particularly relevant to them and 

therefore declined to participate. A number of the Japanese bureaucrats, including from the 

EA, were reluctant to speak to me for fear of incriminating their ministry or agency (or 

possibly in case I misinterpreted them). As one anonymous EA bureaucrat (2000) put it, 

"if you want to know about the professed intention of the EA, you can check it on the EA's 

internet site maybe. If you want to survey the real intention, it is difficult to catch 

information because no officer is talkative". However, a number of bureaucrats obligingly 

gave good interviews, therefore this limitation is considered to be a minor problem for the 

research as a whole. Also, due to the Japanese public service career system, bureaucrats do 

not stay long in sections and this sometimes makes obtaining follow up information 

difficult. 



The outline of the study 

This study is arranged in seven chapters. This chapter has stated the problem to be 

investigated and its significance. It has also outlined the hypothesis to be tested. It has 

explained the methodology that will be used to demonstrate the veracity of the hypothesis. 

Specific data gathering methods were outlined for generating evidence in order to test the 

hypothesis, as were the study's delimitations and limitations. Chapter Two surveys selected 

English and Japanese language literature about a number of issues which are important to 

the study. These issues guide the study's focus and direction, and lay down the state of 

play so far. The chapter locates this study in relation to the current debates in the literature 

about environmental politics in Japan. The literature survey begins with a brief discussion 

of the policy-making and policy implementation literature in order that information 

specifically related to Japan can be seen in broader terms. Then pertinent aspects of 

Japan's environmental policy-making and implementation process are discussed in the 

light of literature attempting to explain political models in Japan and the influences that are 

shaping them. The current criticism of Japan's record on wildlife conservation is provided. 

In terms of the policy-making and policy implementation levels, literature on Japan's 

involvement within CITES and the Ramsar Convention are discussed and critiqued. In 

terms of the grassroots level, relevant literature on the state of the environment movement 

in Japan is surveyed, with some cross-national comparisons provided. 

Chapter Three provides the theoretical framework of the study combining pertinent 

theories and approaches. Various concepts of the theory of regulation as it was adapted by 

Rosenbluth (1989) are used in this study to analyse Japan's policy-making and 

implementation process. Studies about social movement theory (Touraine, 1985; Offe, 

1985) and corporatism (Panitch, 1979; Schmitter, 1981 and Nollert, 1995) are used to 

guide the analysis of the impact that Japanese environmental NGOs have on the policy- 

making process in relation to wildlife conservation. These theoretical approaches are 



developed to fit Putnam's (1988) two-level games theory which is used as an overall 

integrating structure. 

The next three chapters (4,5 and 6) constitute the substantive part of the dissertation. They 

are concerned with political practice, that is, analysing the data on the three levels of 

investigation and subsequently testing the hypothesis. Chapters Four and Five address the 

hypothesis by analysing the policy-making level. Specifically, Japan's level of policy- 

making compliance within CITES and the Ramsar Convention is examined. Chapters Four 

and Five also address the policy implementation level by examining how effectively 

decisions, policies and recommendations reached at CITES and the Ramsar Convention 

are subsequently implemented by the Japanese government. Chapter Six is concerned with 

the grassroots level and analyses data about the lobbying capability and constraints of four 

environmental NGOs (WWFJ, FOEJ, WBSJ and JAWAN) to influence policy-making in 

favour of wildlife conservation issues. Chapter Seven draws the study to a close by 

synthesising the data analysis, as well as discussing the validity of the hypothesis. Details 

of how the study has informed the theoretical frameworks will also be provided. This 

chapter concludes with some possible directions for future research projects building on 

the results of this study. 



Chapter Two: 

The Survey of the Literature: 
Environmental crisis and 

reactionary policy 
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Discussion of the environmental policy-making 
and implementation literature in Japan 

Contemporary criticism of Japan's record on 
wildlife conservation 

Japan and CITES: Harvesting of biodiversity 

Japan and the Ramsar Convention: Land-use 
management 

The environment movement in contemporary 
Japan 

Review of the chapter 



Overview of the chapter 

"When the environmental costs of economic 

activity are borne by the poor, by future 

generations, or by other countries, the incentives 

to correct the problem are likely to be weak" 

(Arrow, 1994:203). 

This chapter critiques the relevant literature on the pertinent aspects of the study, 

identifying major themes and major gaps, and lays the foundation from where the study 

will proceed. Furthermore, it locates the study within the current debates about 

representing Japan in mainstream environmental literature, and in the literature on Japanese 

politics. Firstly, an overview of the literature that has had a major impact on thinking about 

policy-making in contemporary Japan is provided in order to understand the 

characteristics of, and major actors in, such political processes, and then to be able.to use 

them as a contextual framework for analysing how wildlife preservation is treated within 

the Japanese political system. It is also provided to show how other authors have evaluated 

Japan's approaches towards environmental policy-making, and provides a brief historical 

overview of environmental legislation relevant to wildlife preservation in Japan. Such a 

literature review will place this thesis's research problem and hypothesis in context. 

Secondly, an up-to-date critique of Japan's record on wildlife conservation, both globally 

and domestically, is provided. The purpose of this critique is to inform the study of what it 

is specifically that Japan is doing poorly in and then the study can begin to look at ways of 

explaining why Japan has such a record. Moreover, the analysis of Japanese 

environmental policy-making and implementation relates directly to this critique. Thirdly, 

an overview of the literature concerning Japan's involvement in CITES and the Ramsar 

Convention is discussed. This provides a framework and starting point from which to 

analyse in more detail Japan's negotiating style, participation in, and commitment to, these 



international environmental regimes, and the extent to which it responsibly implements and 

reinforces some of their resolutions and recommendations. 

Fourthly, a discussion of Japan's environment movement literature is provided. This is 

important because it allows one to evaluate the extent to which there are NGO and public 

concerns for wildlife preservation issues within Japanese society. Moreover, the extent to 

which these concerns are able to influence (or not able to influence) policy-making is also 

important. A critique of the literature in these four areas will enable the construction of 

appropriate field research questions. 



Discussion of the environmental policy-making and 
implementation literature in Japan 

"Japan's economy thrives on big business. The huge bulk 

of Japanese money is in the hands of the private sector, 

especially large corporations, rather than the state. With 

their economic clout, in an environment where money is 

the basis of political pork barreling, it is clear that big 

businesses play a major role in Japan's domestic political 

processes" (Kubota, 1997: 124). 

This section uses the existing literature on policy-making and implementation in Japan as 

a means of identifying the current debates and deficiencies in the policy-making and 

implementation literature, and identifying what this study will add to that debate. This 

section also uses this literature as a window for viewing the kind of policy priority attached 

to the issue of wildlife conservation by the various levels of government in Japan. Japan 

has an enviable system of pollution control and energy efficiency, but needs to do better in 

nature conservation and public participation in environmental issues. According to Barrett 

and Therivel (1991), each country's environmental policy has distinctive elements which 

result from factors such as its legal structure, economic system and cultural context. 

The aim of a policy is to give an adequate basis for planning and licensing functions. 

Public policy deals with public problems and is what the government chooses to do. 

Likewise, when the government chooses not to do anything, it has actually chosen a policy 

as well (Dye, 1978). Policy implementation is what the government actually does. In the 

context of a nation-state, a public policy is a set of governmental actions or inactions aimed 

at increasing social gains which are defined by the positive difference between aggregate 

social benefits and aggregate social costs. The three stages of the policy-making process 

are agenda setting, the formulation stage, and the implementation stage. Often it is the 

political leaders (Legislature) who devise public policies based on inputs from a cross 

section of stakeholders and then the Executive is charged with implementing these 



policies. Public policies and social gains are strictly conditioned by allocation of political 

powers, strength of bureaucracy, legislature, popular political forces (pressure groups, 

political parties), and policy process (Nguyen, 1981). Nguyen notes that a characteristic of 

policy-making in Asia generally is how the bureaucracy monopolises all policy phases 

because political parties and pressure groups are not developed enough to shape policy 

formulation to any large extent. We can expect that parties and pressure groups are 

somewhat more developed in Japan now. 

Policy-making in Japan 

Fukui (1977), 26 years ago, argued that there was no clear consensus on the basic nature 

of Japanese policy-making in general, and that there are fundamental dichotomies existing 

in assessments of the nature of the process. Even recent literature (Jain & Inoguchi, 1997) 

on Japanese policy-making poses the puzzle of these dichotomies. On one side of the 

debate some scholars such as Yonosuke Nagai and Takeshi Ishida [cited in Fukui (1977) 

and who pioneered their argument from the early 1960~1 have interpreted Japanese policy- 

making to be highly elitist, dominated by a ruling triumvirate of the leading politicians in 

the LDP, senior bureaucrats within the economic ministries and agencies, and the senior 

ranks within the peak associations of big business (Keidanren). This is referred to as the 

ruling-triumvirate model or the power-elite model of Japanese policy-making. According 

to Fukui (1977), this model of triple alliance politics (Sankaku DBmei Seiji) stands on 

three basic propositions. First, the major groups in the triumvirate are united in purpose 

and action. The LDP's purpose is to get re-elected, big business's purpose is to get policies 

that are in accord with their best interests and the senior bureaucrat's purpose is to get the 

lion's share of the budget as well as jurisdiction over key areas. In short, they want to 

remain very powerful and in control. Second, they participate in most, if not all, important 

policy decisions. Third, individuals and groups other than those included in the elite 

categories are regularly excluded from decision-making processes involving important 

policy issues. Pempel (1997) offers an important qualification to this ruling-triumvirate 

model, saying the conservative triple alliance also included the far more numerically 



significant constituencies of small business and agriculture which were so critical to the 

electoral success of the LDP, but it excluded organised labour. 

On the other side of this debate there are scholars who suggest far more openness and 

pluralism takes place in the Japanese policy-making process, thereby rejecting this neat 

and well ordered ruling-triumvirate model. These scholars (Kawanaka, 1974; Ito and 

Curtis [cited in Fukui, 19771; Muramatsu, 1981; Inoguchi, 1997) argue that different 

groups participate in the decision-making process depending on the issue involved. This 

will be referred to as the pluralist model of Japanese politics. Furthermore, Nakano (1998) 

emphasises the notion of informal mechanisms as an important and distinguished 

characteristic of the Japanese policy-making process. Vast amounts of behind-the-scenes 

negotiations among political allies and with opponents firstly takes place. The policy- 

making mechanisms involve a broad range of social phenomena, including social system 

and structures, political institutions and personal connections. Nakano (1998) argues that 

informal channels and practice are at least as important as formal ones in the policy- 

making process. 

Another theme running through much of the literature on Japanese politics is that 

bureaucratic institutions are the most important power centres, and bureaucrats continue to 

fight hard to resist any reduction of their authority (Curtis, 1988; Calder, 1988). Calder 

(1988) raises the notion of 'crisis and compensation', and of Japan as a 'reactive state'. 

Chalmers Johnson (1982) subscribes to a belief in a strong Japanese bureaucracy, but one 

that often works to maximise its own, rather than national interests. Indeed, common 

throughout most of the pre-1993 literature (the LDP was voted out of government in July 

1993 - the first time it was out of power at the national level since it came to power in 

1955), policy-making in Japan is said, by the mainstream Japanologists, to be heavily 

bureaucratised. Johnson (1982) and Fukui (1992), for example, argue that MITI was very 

much the ruling power behind guiding Japan's economy for many decades following 

WW2. Pempel (1974), was of the view that the Diet merely rubber stamps the bills 



proposed by the ministries. However, scholars like Pempel (1998), writing today, have 

carefully taken note of changes within Japanese politics, and would not entirely hold the 

same view as they had done earlier, in the 1970s for example. 

Historically, this bureaucratic strength can be traced back to rival bureaucratic factions 

which featured in the politics of both the shogunate and the daimyo domains of the 

Tokugawa Period (1603-1867), when the concept of 'party' was looked upon with stern 

disapproval (Reischauer, 1993). Reconstruction after WW2 also helped to further 

strengthen the bureaucracy because the public sector played such an important role in that 

reconstruction. Since the early 1970s the power centre of the government has been the 

Ministry of Finance (MOF), and it is now considered Japan's most powerful ministry 

(Inoguchi, 1997). Post-1993 literature is more divided on assessments about how 

bureaucratised Japanese policy-making is, although a number of scholars still adhere to 

bureaucratic dominance, even as a result of electoral changes after 1993. Nakano (1998) 

explains that after the defeat of the LDP in the July 1993 general election, Japanese 

political parties lost their stability (this was not helped by the formation of many new, but 

small parties with vague platforms) and this strengthened the power of the bureaucrats and 

weakened political leadership. Furthermore, it is said that a series of new coalition 

governments betrayed the people's expectation of reform, and deepened their political 

distrust (Nakano, 1998). Hosokawa's government passed a package of political reform 

laws in 1994, but they ended up becoming watered down and favoured the opposition 

LDP (Kawato, 2000). One reason the LDP lost power in 1993 was because it failed to 

achieve political reform. In June 1994, the LDP was returned to power at the national level 

with help from Japan Socialist Party (JSP) and Sakigake Diet members. Since then to the 

present time, the LDP has been the ruling party in Japan, but has not held a comfortable 

majority. A coalition government has been the norm since 1993, and strategic 

manoeuvreing to garner a majority support in the legislature has become imperative 

(Kawato, 2000). In comparison, in the United States the President, Congress and judiciary 



can over-rule or overwhelm the bureaucracy (Inoguchi, 1997). There is no doubt the 

bureaucracy is much more pivotal to the government system in Japan. 

However, not all scholars writing on Japanese politics adhere to this bureaucratic politics 

model. Encarnation and Mason (1990) argue that international multinational corporations 

with help from domestic constituencies forced the Japanese state to liberalise its capital 

markets. McKean (1981) and Rosenbluth (1989) argue that the emergence of professional 

and zoku (tribe) politicians during the 1980s has eroded the powers of the bureaucracy. 

The zoku LDP Diet members cluster around a specific policy issue (such as construction, 

education, transport) and form a trinity with interest groups and bureaucrats and act as one 

in a specific policy area (Nakano, 1997). In theory these tribes allow politicians to gain 

sufficient specialist knowledge to set the political agenda for a particular policy area, 

thereby undermining bureaucratic dominance. These zoku politicians have the competence 

because of committee memberships and capacity because of senior party positions. 

Ramseyer and Rosenbluth (1993:4) claim the bureaucracy is nothing more than the agent 

of the LDP politicians who are the principal pIayers in the government. However, Nakano 

(1997) adds that the official restructuring since 1993 and subsequent policies of coalition 

governments (promoting a more open and competitive system) have denied the zoku 

politicians easy access to the decision-making process by severely affecting their links 

with the bureaucrats. Other analysts think the electoral reforms of 1993 have encouraged a 

greater emphasis on policies by the politicians than has been the case in the past 

(Maswood, 1998). Maswood adds that in this age of globalisation, where private sector 

activity is increasing vis-ti-vis public sector activity, Japanese politicians are cognizant of 

the new demands on policy-making and the inadequacies of bureaucratic policy-making. 

These thoughts have been echoed by Jain (1997) who predicts that party politics will 

become more policy-based rather than there being so much pork barreling between 

powerful politicians. 



Inoguchi (1997) and Pempel (1997) both agree that during the 1990s, the Japanese 

bureaucracy suffered a loss of credibility due to a number of policy failures such as: the 

inability of ministries to deal adequately and quickly with: the aftermath of the 17 January 

1995 Hanshin earthquake; the sodium leak at the Monju fast-breeder nuclear reactor in 

Fukui prefecture in December 1995; the AIDS-infected blood crisis in 1996 implicating 

the Ministry of Health and Welfare (MHW) for authorising the sale of AIDS-tainted 

blood products; corruption in a number of large banks and loan institutions and the 

Finance Ministry's failure to act decisively contributing to economic stagnation, 

bankruptcies and higher unemployment; and public outrage at local and national 

bureaucratic business entertaining (kankan settai). However, there seems no doubt that the 

bureaucracy continues to be a key player in terms of defining the framework of policies 

and agendas for their implementation, and drafting most legislation, and therefore its 

power and influence in policy-making cannot be overlooked or disregarded, despite these 

scandals and public bungles. Caution needs to be exercised with over-exaggerating the fall 

out from these bureaucratic blunders. 

Japanese policy-making literature, at a simplistic level, might be seen as elitist versus 

pluralist, and bureaucratic-dominant versus politicianlinterest group driven. Each of these 

groups of literature predicts their own outcomes for the environment. In respect of 

environmental issues, the elitist literature would say that all policies will actually be the 

result of inside negotiations among a small group of specialists/power holders (mainly 

intent on economic growth and development) who are probably business leaders, some of 

the top bureaucrats and some top LDP politicians. The policy-making would be relatively 

non-public, not open to much competition and would not be shaped by elections. In this 

case, the making of environmental policies that are perceived to tie up land and block 

access to other natural resources would have a difficult passage against an elite more 

accustomed to favouring development and economic growth interests. The pluralist 

literature, by contrast, would suggest lots of internal divisions, reasonably important and 

powerful non-government interest groups mobilised and competing, and politicians being 



forced to respond to issues rather than sweep them under the table. In this case, 

environmental issues would arguably have a greater chance of becoming adopted as 

important items for the policy-making agenda, if voters and environmental groups were 

motivated, clever and strong enough to use their collective resources as bargaining tools. In 

the pollution crisis of the late 1960slearly 1970s, clearly pressure from citizen groups 

meant the electoral threats were real, but at the same time, a lot of the substantive policy 

proposals were made among MITI and businesses and some LDP leaders, often in a way 

to reinforce their positions of power. These power elites were reading the public mood 

accurately and made prudent changes which otherwise might not have been made if the 

public concern was absent or insignificant. We could put the literature about the LDP 

becoming an increasingly catch-all party into this pluralist perspective which makes a case 

for labeling the present Japanese governing structure as pluralist rather than elitist. 

The bureaucratic-dominant literature would predict policy-making along the lines of the 

post-war economic growth approach, which the economic ministries (MITI, MOF, MOC, 

MOT) were largely responsible for. Also, policy-making would be shaped by rivalries and 

consensus building between bureaucratic agencies and constituents. In this case, many 

environmental issues would continue to be in conflict with the notions of growth, trade and 

optimum use of natural resources, and the EA would be continually dominated by its 

stronger brethren. The political-driven literature would predict greater public influence in 

policy-making because politicians are tied to elections. In that case, any environmental 

issue which could attract sufficient electoral mobilisation at whatever government level 

would probably stand a good chance of at least becoming a serious agenda item in policy- 

making discussions, or politicians would risk being ousted. 

Of course, the Japanese political economy does not remain the same and has been 

changing more visibly since the 1980s, owing largely to global forces. This study is 

sensitive to the problem of change. Pempel (1997) wrote about Japan in the midst of a 

'regime shift' which has been witnessing unsettlement in the once cosy association between 



the LDP, Keidanren (Federation of [over 1,0001 Economic Organisations), media and 

bureaucracy. He argues the 'regime shift' in Japan is a result of "both alterations in the 

international political economy and the difficulty Japan's prevailing regime had in dealing 

with them, and of endogenous changes within Japan's own demographic profile that 

eroded many of the power arrangements of the old system and that weakened the glue 

holding the old regime together" (1997:335). Pempel predicts that maintaining broad 

political consensus will be harder to achieve and that policies are likely to be far more 

electorally divisive in the future than they were in the past. Pempel (1997:361) also 

predicts "the bureaucracy, although comparatively still quite substantial, is unlikely to 

retain the same levels of control over business or society as a whole, let alone the same 

levels of social support, as was true in the 1960s". If these predictions come about, it could 

be argued that Japanese society, if concerned and mobilised enough, might be able to force 

the politicians and bureaucrats, through representative ENGOs, to address a greater 

number of environmental issues more effectively. 

This thesis is also sensitive to Japan's position in relation to corporatism and how that 

influences decision-making and the likelihood of political protests such as environmental 

protests eventuating. The Keidanren had been something of a traditional foe of ENGOs 

because of its close affiliation with companies and industries which were not noted for 

their environmental responsibility, for example logging industries in Southeast Asia. This 

image changed quite suddenly when Keidanren announced its Global Environmental 

Charter in April 1991. This change was mainly in response to late 1980s international 

criticism of the overseas environmental impact of Japanese companies and the 

government's ODA. This Charter set out to encourage Japanese businesses to respond to 

current global environmental issues mainly by way of voluntary efforts rather than 

enforcement by regulations (Yamakoshi, 2000). The Keidanren position is reflected in 

several documents relating to several projects undertaken by Keidanren on the corporate 

role in environmental issues. In the Keidanren Appeal on the Environment, importance is 

attached to three goals: environmental ethics; eco-efficiency; and increased voluntary 



efforts. The Keidanren also points to the need for partnership with companies, consumers, 

citizens, ENGOs and the government. While the document is meant to cover the whole 

range of environmental issues, specific reference is given therein to global warming. 

Strategies lie with the introduction of more energy-efficient technologies (including 

nuclear technologies), technology transfer to developing countries, and voluntary actions 

by the corporations (Yamakoshi, 2000). The Keidanren also maintains a Nature 

Conservation Fund (KNCF) which supports ENGO activities, and actively encourages 

corporations to undertake philanthropic activities. The Keidanren established its KNCF in 

1992 to support foreign and domestic ENGOs carrying out nature conservation projects in 

developing countries (Yamakoshi, 2000). Also as a way to deflect criticism, at the 

beginning of the 1990s, the Japanese government and major corporations announced plans 

to reduce tropical timber consumption, but these policies had little impact (Dauvergne, 

1997). Throughout the 1990s, we have been witnessing an increased 'greening' of 

Japanese government and industry, where these institutions are anticipating public 

criticism of their policies/activities which degrade the environment, and are moving to 

subdue that criticism by introducing cosmetic changes such as special funds and 

environmental committees. 

Similar to Pempel's (1997) assessment about the 'regime shift' occurring in Japanese 

politics, Jain (1997:25) claims interest groups are no longer as tightly tied to a particular 

political party as they were during the 1955-89 period. The Keidanren announced in 1994 

that it would no longer act as a conduit for the flow of funds from business sources to 

politicians (Jain, 1997). Likewise, farmers, once staunch supporters of the LDP are 

rethinking their strategy and have been generally showing less support for the LDP. This 

is partly due to the agricultural industry becoming smaller as industrialisation and market 

liberalisation strengthened. The LDP responded by becoming much more of a catch-all 

party, but according to Pempel(1999), it has now moved away from this catch-all base and 

toward increased support for, and reliance on, its "core" constituents such as the farmers. 

The LDP has been seen to offer increased protection to these protected sectors from the 



ravages of more open markets. This underscores the resistance to reform on the part of the 

LDP as a whole. 

The literature shows a top-down reactionary, and in many ways a flawed, response by 

Japan in the late 1980slearly 1990s to tackling environmental crises. Both conservative 

politicians and business leaders were moving to pre-empt any further public dissatisfaction 

and protest at the international and domestic levels towards their record on environmental 

issues, as they did in the late 1960slearly 1970s, and this arguably remains their policy 

today through greater sophisticated rhetoric and token conservation measures. As 

Dauvergne (1997:180-81) notes, their "measures appear designed more to deflect 

environmental critics than to improve overseas environmental management. Corporate 

environmental officials tend to ignore, dispute, or dismiss as irrelevant the environmental 

impact of corporate structures, consumption, prices, and past practices". 

Nakano (1998) also echoes these predictions about the greater importance of policies in 

the outcome of elections and the decreasing importance of money politics (kinken seiji). 

These days Kokutai Seiji (Diet strategy politics) comes under strong criticism and 'political 

money' is not used in the political bargaining between the governing party and opposition 

parties. Criticisms of kinken seiji have been increasing after a series of political corruption 

scandals starting with the Recruit scandal of 1987. In the age of the 1955 Regime (gojfi 

gonen taisei) money was very effective in negotiation or bargaining in the arena of Kokutai 

Seiji, but not so since 1993. Since then, many kinds of business donations to political 

parties or to candidates have been massively decreased. The political influence of 

Keidanren has also gradually decreased because each business or industry circle has tried 

to be independent of Keidanren and its prior association with money politics (Nakano, 

1998). The Keidanren no longer has the power to control political donations from 

businesses and industries. With the exception of the Japanese Communist Party (JCP), all 

opposition parties have now experienced political power and government. Also, the 

possibility of any party being elected to form government has recently increased. The 



inter-party negotiation process is now said to be carried out in accordance with issues or 

policies (Nakano, 1998). 

More case studies are clearly needed for a better understanding of Japanese policy- 

making, especially in the light of the electoral and other political and economic changes 

since 1993. This thesis aims to provide such a case study, using environmental policy- 

making and implementation as the context for analysis, and the results, among other 

things, will be used to inform the literature on theoretical models which attempt to explain 

Japanese policy-making in the post-1993 era. The analysis begins in 1980, so it will be 

able to show any variation in the pre and post-1993 periods. This thesis will locate itself 

within the pluralist approach to studying Japanese politics as expounded by Nakano 

(1997). He advises studies to look more at the various dynamics, including the individuals, 

of the political process, and not just at institutions and norms. The key concept in analysis 

should be political influence rather than power in a static, systemic sense. The pluralist 

model breaks down elements such as politicians, ministries and interest groups, and 

analyses each one separately, but at the same time in an integrated manner. This study also 

focuses on dynamic interactions between internal and external forces (including foreign 

pressure) in policy-making. 

Environmental policy-making 

It is important to now look at how environmental policy, notably wildlife conservation 

policy, emerged and progressed in Japan in order to locate it in the broader policy-making 

literature. As Reich (1983) notes, social and political processes play major roles in 

determining which problems take prominent places on the environmental agendas for 

particular societies. During the two decades following WW2, environmental protection in 

Japan was either not considered important and affordable or was seen as detrimental to 

government policies of economic management, capital accumulation and high growth 

(Pempel, 1982). At this time industrial capital was nurtured by state power and as such did 

not find it necessary to come to any ethical understanding with the established power 



structure (Ui, 1979). National policy required all towns, cities and prefectures to draw up 

comprehensive development plans every five years (Broadbent, 1998). In this regard, 

discussions of social responsibility mainly revolved around profit and employment 

without concern for social or environmental impacts, and this was the same in most other 

countries. 

The environment was kept as a non-issue by successive Japanese governments until the 

late 1960s when it could no longer ignore the pollution problems emerging throughout the 

country. Pollution affecting human health rather than nature conservation was the first 

major environmental concern for the national, prefectural and local governments. The first 

major legislative accomplishment in Japan's environmental policy occurred in August 1967 

when the Diet passed the Basic Law for Environmental Pollution Control (considered a 

token gesture at best), after several years of debate (Reich, 1983). McKean (1981) claims 

one in four households in Japan were affected by pollution by the late 1960s. Totman 

(2000) estimates some 73,000 people were victims of this industrial poisoning by 1969. 

The pollution was having a visible impact because of the relatively small landmass and the 

relatively large population. In the 1960s, the triumvirate (led by MITI and its associated 

LDP Diet members) first of all publicly denied the growing wave of pollution complaints 

emanating from citizen movements, but privately they worried about the political 

implications (Broadbent, 1998). They attempted to break the protesters with offers of 

compensation and bribes (and even community pressure tried to dissuade protesters from 

going to court), and this worked in many situations. So environmental concerns were 

incorporated into the policy framework reluctantly at the start, but were taken up with more 

vigor soon after when the stakes got too high for the government. Broadbent (1998) found 

that the sudden heavy imposition of heavy pollution costs established the basic 

mobilisation potential for environmental protest, and without this basic incentive little 

mobilisation would have occurred. The independence of the judicial branch allowed courts 

to hand down fair verdicts concerning the inadequacies of the legislative and executive 

branches and their tardiness in taking appropriate action. This signaled a significant leap 



forward in environmental policy in Japan and interestingly it came from the bottom-up as 

well as from the international arena, and was clearly reactionary and pollution orientated. 

As McKean (1977:234) wrote, "Only after the various pollution diseases became 

newsworthy and began to attract the concern of a wider public and of the opposition 

parties did the government move to create anti-pollution legislation". Since then, local 

government politics has 'supposedly' gone under the banner of politics in accord with 

citizen participation (Abe et al, 1994). 

In 1970, in response to these major pollution crises (notably, Minamata [Kyushu] and 

Niigata methyl mercury poisoning, Itai Itai cadmium poisoning in Toyama and Gunma 

prefectures [often the poison was taken in by eating contaminated rice], and Yokkaichi 

asthma [from a petrochemical complex] in Mie prefecture), and in response also to the 

newly emerging political powers of the time (namely citizen groups, local and prefectural 

governments [many had non-LDP progressive mayors and governors elected], opposition 

parties, media [including Western news coverage] and the courts), the Diet passed andlor 

revised fourteen major pollution prevention laws (Vogel, 1990). It became known as the 

'pollution Diet' (see Table 2.1), and the result of their implementation was a dramatic 

reduction in the most obvious forms of air and water pollution. 

The pressure for this environmental reform was largely bottom-up (litigation and media 

attention), but not entirely due to the citizens groups and their protests alone. International 

media coverage giving Japan bad press also contributed (Pharr & Badaracio, 1986; Pharr, 

1990). Even Japanese literary writers began to call for the protection of natural 

environments from the early 1970s (Colligan-Taylor, 1990). In short, these pollution 

issues caused political pressure to first build up at the local citizen level, and then via the 

judiciary, the domestic and international mass media and local government, the pressure 

finally exerted itself on the national government forcing it to take action. However, the 

triumvirate was only challenged by the pollution crisis. Environmental concerns apart from 

extreme pollution affecting human health are relatively recent additions to the agenda of 



public policy in Japan. Industrial pollution (in the 1960s) was arguably the first 

environmental issue to attract wide attention in Japan. At that time Japan was literally the 

most polluted country on earth (McKean, 1981), although Britain and West Germany 

were not far behind. Japanese citizens had constitutional rights to be protected from such 

pollution. 

Table 2.1 Fourteen Laws related to the 1970 Pollution Diet 

Source: Mitsuhashi, 2001 :8 
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The public preoccupation with the damage to human life caused by industrial pollutants 

seems to have delayed the development of a sensitivity to broader ecological issues until 

after the most pressing crises were dealt with (McKean, 1981). Although the protest 

groups were significant in influencing policy formation, they remained local rather than 

national, and the LDP soon moved to incorporate their issues into its sphere of influence, 

thereby marginalising and defusing their potency, causing them to moreorless disband. 

The LDP did this in order to protect its relationship with the zailcai (financial world). This 

is consistent with the position that the LDP became a more pragmatic, unprincipled 

political party which positioned itself as a party for virtually any cause. Also, disclosure 

and transparency by MITI were used when there seemed to be no other option. However, 

it is difficult to justify the argument that the government's pre-emptive approaches alone 

took the wind out of the sails of environmental groups and was the main cause of them 

fading away. Nor did the state incorporate the environment movement into established 

party doctrines. It is even difficult to speak of a true environment movement existing in 

Japan by the early 1970s. A better description might be the presence of ad hoc citizens' 

groups. Economic issues became more prominent and pressing during the 1970s with the 

two oil shocks (1973 & 1979) and this contributed to a falling away of citizen protest 

groups. However, nature conservation groups, especially, have shown a steady increase in 

number since the early 1970s (likewise in other countries), but they remained rather small, 

low key and unincorporated. 

Environment Agency 

In July 1971, the government established the Environment Agency (EA) with 502 staff, 

most coming over from the Ministry of Health and Welfare. Reich (1983) notes the 

decision by top LDP political leaders to consolidate environmental administration into a 

single entity represented a major change in the ruling party's policy from the previous 

approach of coordinating environmental policy through an interministerial committee. But 

the EA has never had chief statutory authority over every environmental issue. Until 

January 2001, the EA was an administrative body within the Prime Minister's Office and 



was largely responsible for promoting and implementing environmental policy in Japan. 

However, it was not able to independently submit a bill directly to the Diet without 

consultation with, and agreement from, other ministries. In short, it had great difficulty 

placing key environmental issues on the political reform agenda. The decision to create an 

Environment Agency in Japan was also assisted by the appearance of the US 

Environmental Protection Agency seven months earlier (Reich, 1983). From its inception, 

the EA was not given jurisdiction over all pollution related and nature conservation related 

issues because it did not have experienced staff (Barrett & Therivel, 1991). Many of these 

issues continue to be dealt with by MAFF, MITI, MHW and the MOC. In the late 1970s, 

with the decline in the political threat from citizen movements and progressive local 

governments, the LDP felt less impelled to provide effective environmental protection, and 

appointed less environmentally credentialed Director-Generals to head the EA (Broadbent, 

1998). 

Furthermore, as time passed and the EA matured, it was still not given jurisdiction or 

central control over all environmental matters. For example, the International Centre for 

Environmental Technology Transfer, established in 1991, is a nonprofit organisation under 

MITI jurisdiction. It is responsible for transferring Japanese pollution technology to 

developing countries (Dauvergne, 1997). MITI has control over a significant number of 

other environment related initiatives. Its Environmental Policy Division emphasises 

technological solutions to tackle global warming and promote energy conservation. As 

well, the EA has no control over land use and development plans or over natural marine 

resources including marine mammals. Those issues are also controlled by the pro- 

development ministries. Therefore, environmental policy is still coordinated through 

interministerial committees. Forrest (1991) notes that the more progressive views of the 

EA, often expressed in policy statements on environmental matters, do not represent the 

thinking of the other government ministries. The following Figure (2.1) shows the 

organisation of the EA prior to it becoming a fully-fledged Ministry in January 2001. 



Figure 2.1 Basic Organisation of the EA in 2000 
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Environmental Legislation 

How did the Japanese government respond to other environmental issues such as wildlife 

conservation during the 1960~170s climate of environmental pollution protest? These 

protests did have a positive effect on promoting the living environment (seikatsu kanky8). 

The Nature Conservation Act of 1972 gave the EA responsibility for planning and 

promoting basic policies for nature conservation, and for coordinating the conservation- 

related activities of other agencies (Barrett & Therivel, 1991). This Act superceded the 

1931 National Parks Law and the 1957 Natural Parks Law. The EA can also designate 

conservation areas and national parks if there is consensus within the government for such 

plans. However, many of these parks are being extensively developed and the EA appears 

powerless to do anything about that. The scarcity of habitable land has predisposed 

Japan's natural park system towards zoning and multi-use (Numata, 1995). Prefectural 

authorities also have power to designate wildlife protection areas and this has led to an 

unsatisfactory situation where some endangered species are protected in some areas and 

not in other areas. 

In 1986, the EA established the Wildlife Protection Division within its Nature 

Conservation Bureau, and one of the first tasks of this Division was to initiate a study on 

threatened fauna and flora in Japan, but marine mammals (including the vulnerable 

dugong) were not included in the study (Environment Agency, 1997a). This study was 

published in 1991 as the Red Data Book of Japan and has been used as a guide for 

Japan's subsequent wildlife protection policies. The outdated Wildlife Protection and 

Hunting Law, enacted in 1918, still forms much of the legal basis of wildlife protection in 

Japan, but is limited because of its focus on birds and mammals, and not on other wildlife 

nor on ecosystems (Environment Agency, 1997a). Since the pollution crises, 

environmental policy formation in Japan has largely become a top-down process indicative 

of both a lack of public concern about nature conservation in the 1970s and 80s, and the 

government pre-empting any such public concern if it was to manifest itself. Schreurs 

(1996) notes the policy changes in the 1990s came in response to the elevated levels of 



attention to environmental issues internationally, and that policy change was shaped by the 

economic and foreign ministries with some input by the EA, and was not shaped by 

grassroots pressures because they had little awareness of international environmental 

issues. Despite the top-down process of environmental policy-making, the changes made 

in the 1980s and 1990s were largely superficial, and the country's impact on wildlife and 

their habitats have generally continued to worsen. 

Figure 2.2 System for Wildlife Protection in Japan (1997) 

Source: Environment Agency, 1997a: 14. 
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In November 1993, the Japanese government enacted the Basic Environment Law (BEL). 

This legislation serves to update older laws (notably the 1967 Basic Law for Pollution 

Control), lays down the basic principles and policy direction, and provides the basis upon 

which to implement a comprehensive environmental policy which deals with both pollution 

and nature conservation issues. The BEL came about, in large pait, as a result of the 1992 

Rio Earth Summit, which popularised the goal of sustainable development. The EA used 

the international climate to hasten the passing of the Law. It is another example of where 

Japan is being reactive rather than proactive in relation to environmental issues. However, 

Japan is not alone among countries to react in this way to international attention on 

environmental issues by modifying its domestic politics. In December 1994, Japan 

established the Basic Environment Plan (BEP) which states how the Basic Environment 

Law is to be implemented. The BEP is seen as a long-term comprehensive national plan 

for environmental conservation, in accordance with the Basic Environment Law. It clarifies 

what needs to be done in terms of national measures and local government, and corporate 

and individual actions. With this new Law and Plan has come certain improvements. 

Unlike the old laws, the punishment clauses are more strict in respect of pollution but not 

in respect of nature conservation (Environment Agency, 1997b). The BEP makes it clear 

that the government now wants NGOs to play greater roles in various environmental fields 

ranging from grassroots work to international cooperation (Environment Agency, 1995b). 

As well the EA said it will support environmental NGO activities with financial incentives 

and will consider measures to confer legal entity status upon more of these NGOs. A 

closer evaluation of these government/NGO reforms is taken up in Chapter 6. 

Considering how compromised the EA is, it is debatable how effective the new BEL and 

BEP will be. It may be just another way in which the government is responding to 

international pressure by looking to be acting responsibly, but not really changing. 

Dauvergne (1997) argues the 1993 BEL is vague, the procedures for environmental 

reviews are unclear and convoluted, and no enforcement mechanisms or penalties are 

available. Indeed, implementation of many measures at the national level has been delayed 



somewhat by the political and economic turbulence in Japan, although at the local level of 

government initiatives have been successfully set-up and are proceeding. There is no clear 

provision that the BEP will take precedence over other development plans, especially in a 

time of economic down turn (Crump, 1996). After all, Japan is still influenced by money 

politics and it is unlikely that there will be any significant change in favouring development 

intensive interests over environmental ones whilst these structural constraints remain. 

Other critics of the BEL say it lacks support for public participation in early decision- 

making (Yamakoshi, 2000). The BEL replaced the former advisory councils, consisting of 

professors, scientists and other experts who were quite active in environmental policy- 

making, with the Central Environmental Council which some analysts argue will not be as 

effective (Wong, 2001). The Central Environment Council was responsible for drafting the 

BEP. Although the EA drafted the BEL, it was watered down because of pressure from 

other ministries and business cliques in the context of the post 'bubble' economy (Wong, 

2001). 

As part of the debate on the new BEL, environmental groups and concerned experts all 

chorused the need for a new environmental impact assessment (EIA) system. However, as 

with most other aspects of EM, their opinions were simply ignored (Hori, 1996). Details 

of an energy tax and an EIA Law in the original draft of the BEL were watered down in the 

face of opposition from business interests and MITI. A proposed E M  Law in 1982 to be 

enacted by the Diet in 1984 failed because Japanese industry and MITI cleaned up much 

of the pollution by then, and convinced many in the government and bureaucracy that there 

was therefore no need for a new E M  Law; that sufficient guidelines were already in place 

(Kojima, 2000). Japan's environmental policy of the early 1970s omitted a requirement for 

an environmental impact statement (EIS), but EIS did become a requirement in 

environmental policy in other OECD countries about the same time, for example in the US 

and Australia. The EA continued to be unable to secure passage of environmental impact 

legislation until as late as 1997 when a new EIA Law was promulgated. Such legislation 

has traditionally been opposed by the business and industry communities and the 



economic ministries (Pempel, 1982), and these were able to win out over the EA for three 

decades by marginalising the EA from attaining greater powers. 

In order to systematically protect all taxonomic groups of wild endangered fauna and flora, 

the new Law for the Conservation of Endangered Species of Wild Fauna and Flora 

(LCES) was promulgated in 1992 and came into force in April 1993 (Environment 

Agency, 1995b). This piece of legislation is one of the most significant for wildlife 

conservation. However, its most serious limitation is that it sets out only to protect the 

endangered species, not the habitat or the species if it is not endangered, and a stricter 

native fauna and flora protection Act is required (Onishi, 2000). How the LCES relates to 

CITES issues will be taken up in Chapter 4. Japan also attempts to conserve some (not all) 

wildlife by enforcing the 1918 Wildlife Protection and Hunting Law. Despite the number 

of revised environmental laws in recent years, a number of ministries within the Japanese 

government still have a significant part to play in the final outcome of any environmental 

policy and its implementation. Moreover, it is the bureaucrats in these ministries who 

almost always make and draft the policies (Okuma, 1996). Each ministry tries to exert its 

own influence over the final outcome in order to bring about benefits to its own particular 

agenda and supporters. As a result of this interministerial conflict and rivalry, the 

bureaucracy becomes divided and room for disagreement and criticism emerges which 

often results in inertia. 

Internationally, Japan has been proceeding its effort on wildlife conservation under various 

multilateral regimes such as CITES, the Ramsar Convention and the Convention on 

Biological Diversity, as well as through bilateral agreements with the US, Australia, China 

and Russia for the protection of migratory birds (Environment Agency, 1995b). Through 

the Japan International Cooperation Agency (JICA), Japan is said to support wildlife 

conservation in developing countries. However, Dauvergne (1997) argues JICA is 

controlled mainly by the Ministry of Foreign Affairs, which, understandably, is more 



concerned with Japan's image in the world rather than with proper environmental 

protection. 

Administrative Reform 

In recent years there had been moves to 'slim down' the civil service and eliminate the 

widespread overlaps between ministerial and agency functions, and cut the number of 

bureaucrats. Enabling legislation (Administrative Reform Basic Law) was passed in June 

1998 to allow for a reduction in the number of ministries and agencies from 22 to 12, by 

January 2001 (McCargo, 2000). In fact all political parties agreed these reforms were 

needed to counter the power imbalance between the bureaucracy and politicians, with 

politicians needing to become more active in formulating policy. In August 1997, the 

Hashimoto coalition government announced it would upgrade the EA from an Agency into 

a Ministry, although plans for this were mooted much earlier in the Diet. This upgrade 

became effective on 6 January 2001. According to a recent Director-General of the EA, 

Kayoko Shimizu (1999), "the environmental administration will be strengthened and 

reinforced institutionally with increased personnel. After the Agency becomes a Ministry, 

governmental administration relating to waste and recycling will be integrated and more 

responsibilities will come under our jurisdiction, such as measures for dealing with 

chemical substances. Initiatives to deal with global environmental problems will also be 

strengthened. In order to encourage the public to understand and participate in 

environmental policy-making and in order to realise a people-friendly Environment 

Ministry, efforts will be made to provide information about environmental research to the 

public in easy-to-understand ways". 

It is unclear though whether the EA will gain much prominence or a comparatively greater 

budget in such a restructure, noting that it will be the smallest ministry in terms of staff, 

and still alongside one of its traditional adversaries, the unchanged MAW. Furthermore, in 

another administrative reform, the LDP has amalgamated the MOT, MOC, National Land 

Agency and Hokkaido Development Agency into a 'super' Ministry of Land, Infrastructure 

and Transport (basically a huge land development bureaucracy), therefore it is doubtful 



whether the balance of power would really be altered in the EA's favour or whether 

politicians would have more power (JAWAN, 1999). The Ministry of Land, Infrastructure 

and Transport, with about 70,000 staff, now controls 80 percent of public works outlays, 

but has to delegate some of this authority to bureaus at the local and regional levels. The 

major framework of public works spending will no longer be decided by the Ministry, but 

instead by the ruling parties at all levels (Official Residence of the Prime Minister of 

Japan, 2001). Whether this will significantly improve the relationship between government 

and environmental NGOs is not yet clear considering many local and prefectural 

governments are notoriously strong pro-development advocates. There is also criticism 

suggesting the new environment ministry will still lag behind in power, number of staff 

and size of budgets vis-a-vis the other ministries (Barrett, 1998; Kashiwagi, 1998; 

Koyama, 1998). The following two figures compare Japan's Executive prior to and after 

the Administrative Reform Basic Law. 

Figure 2.3 Organisation of Japan's Executive (pre- 
January 6,2001) 

Cabinet Legislation Bureau 

National Personnel Authority 

Prime Minister's Office 

Fair Trade Commission 
National Public Safety Commission 
Environmental Dispute Coordination Commission 
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Hokkaido Development Agency 
Defense Agency 
Defense Facilities Administration Agency 
Economic Planning Agency 
Science and Technology Agency 
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Ministry of Foreign Affairs 
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Source: Official Residence of the Prime Minister of Japan, 2001. 



Figure 2.4 Organisation of Japan's Executive (post- 
January 6,2001) 

Cabinet Office [Naikakufu] 

National Public Safety Commission [Kokkakoan-iinkai] 

Defense Agency [BBeichB] 

Ministry of Public Management, Home Affairs, Posts and Telecommunications 
[SBmush6] 

Ministry of Justice [HBmushB] 

Ministry of Foreign Affairs [Gaimush6] 

Ministry of Finance [ZaimushB] 

Ministry of Education, Culture, Sports, Science and Technology 
[MonbukagakushB] 

Ministry of Health, Labour and Welfare [KSseirBdBshB] 

Ministry of Agriculture, Forestry and Fisheries [NBrinsuisanshB] 

Ministry of Economy, Trade and Industry [KeizaisangyBshB] 

Ministry of Land, Infrastructure and Transport [KokudSkotsQshB] 

Ministry of the Environment [Kanky6shG] 

Source: Official Residence of the Prime Minister of Japan, 2001. 

In summary, the literature reveals that there have been government organisations and 

various environmental laws in place since the 1960s, and more widely since the early 

1970s, which deal with the increasing emergence and diversity of environmental issues. 

This illustrates the LDP's ability to adapt quickly, once organised and motivated, to deal 

with pollution issues. Indeed, as Cameron (1996:93) points out, "Japan shows that within 

limits of political constraint, when public opinion is angry enough or the economic need 

for change is clear enough, that it is possible to have rapid change and introduce effective 

legislation". Also, international pressures and domestic-health concerns have been major 



influences in driving Japan's environmental policies since the 1970s. However, at the 

policy-making and implementation levels, policies on wildlife preservation seem to be 

reactive and to often be negatively influenced by the agendas of the pro-developmentltrade 

ministries. Moreover, pollution problems appear to receive greater government attention 

than nature conservation issues (seen by the number of related laws that have been 

enacted), largely as a result of the chronic pollution cases and subsequent citizen protests, 

which arguably established the idea for environmental policy in Japan in the first place. 

Some of Japan's pollution laws were enacted before similar laws in the US (Reich, 1983). 

On the other hand, Japan's image in nature conservation environmental regimes is not 

nearly as progressive. This underscores the paradox in Japanese environmental policy 

where pollution abatement has been more successful than nature conservation. 

There appears to be a lack of authentic political leadership on environmental issues, 

especially nature conservation issues in Japan. The 1970 'pollution Diet' is evidence that 

the general public, if they are sufficiently committed to taking action, can have a significant 

effect on government policy in relation to environmental issues. This provides some scope 

then for the preservation of wildlife and wildlife habitats if the general public is able to 

effectively challenge the government into taking greater action. So a key question for this 

thesis is to identify whether there is a lack of support for nature conservation policies 

within the mass public or is concern there, but it is just not being translated into policy 

action for various reasons? According to my hypothesis, I would expect to find 

considerable environmental NGO support for wildlife conservation reform, but that these 

NGOs will encounter various marginalising tactics by the government. 



Contemporary criticism of Japan's record 
on wildlife conservation 

"Japanese industrial policy after world war two 

was pursued with such disregard for human health 

and environmental needs that it turned into predatory 

capitalism that wasted and destroyed natural resources" 

(Tsuru, T. and Weidner, H., 1989). 

Following the end of the second world war until well into the 1960s, the one party 

Japanese government single-mindedly pursued policies aimed at promoting rapid 

industrial development and simultaneously neglecting the natural environment. As a result, 

by the late 1960s, Japan had become one of the most polluted industrialised nation in the 

world (Vogel, 1990). As well, many wildlife habitats were badly degraded or totally 

destroyed, endangering much native fauna and flora. Economic reorganisation and high 

growth were the dominant political priorities of that time. Subsequently, Japan has fixed 

many (but not all) of its chronic pollution problems, but in its continuing haste to develop 

both within and outside the country, threats to wildlife have become more serious. This 

section of the chapter highlights the main criticism (foreign as well as Japanese) of Japan's 

record on wildlife conservation in recent times. Despite many laudable actions which 

Japan has undertaken there remains much criticism of its record. 

Currently there is considerable Western criticism, criticism from other Asian countries and 

some internal criticism of Japan's environmental responsibility concerning global and 

domestic wildlife conservation issues. The studies criticising Japan's record on wildlife 

conservation are quite numerous, but rather than being in-depth, they tend to be broad 

survey studies (for example, Brazil, 1992 and Teranishi, 1992). Totman (2000) includes a 

strong environmental theme in his latest history of Japan, but it is just one of many 

themes. McCormack (1996), however, provides an in-depth study about Japan's 



environmental problems related to habitat destruction, and delves into the nation's 

unquenchable appetite for construction as a significant causal factor. This thesis will add 

to McCormack's work by expanding on the 'construction' factor in relation to the Ramsar 

Convention. Dauvergne (1997) detailed ecological problems in Japan's tropical timber 

imports. Wong (2001) provides an in-depth study about the dominance of the bureaucracy 

in Japan's responses to acid rain, whaling and tropical timber imports. 

Japan, like most OECD societies, has suffered environmental degradation domestically 

and is causing it internationally. Large Japanese multinationals arguably pose a significant 

threat to the natural environment, globally and within Japan, by way of pollution and their 

excessive demand for natural resources (or the world product as Leonard [I9881 puts it) 

such as land, minerals and trees which lead to habitat loss. McKean (1977) claimed 

Japan's business world (zaikai) has played the most obstructionist role in the government's 

efforts to put together an effective policy to deal with environmental problems. These 

companies also have significant influence over government policy choices, not only 

because they inject investment funds into the economy and provide employment, but also 

because they donated considerable funds to political parties. Moreover, large private 

companies are not responsible to the people (except in the latter's role as consumers or 

share-holders) and do not face elections. Of course it is not only Japanese multinationals 

that are responsible for endangering wildlife. Certain Japanese ministries also have an 

agenda which directly and indirectly causes harm to wildlife and their habitats, as does 

much of the LDP party line, and these will be explained in detail in Chapters 4, 5 and 6. 

The following are some specific examples of the problems in Japan's recent record on 

wildlife preservation. 



Wildlife conservation issues within Japan 

a) There has been a loss of huge areas of natural habitats (especially wetlands and coastal 

habitats) and entire species because of the encroachment of urbanisation, land reclamation, 

water engineering (straightening rivers, building dams, modifying coastlines, building 

artificial islands), resorts, pesticides, hunting, forestry and the introduction of alien species 

of animals and plants into Japan (Brazil, 1992; Japan's National Report to UNCED, 

1992). Approximately 60 percent of Japan's tidal flats have been reclaimed and only 99 

hectares of Japan's tidal flats are protected (Courier Mail, March 22 1996:5; JAWAN, 

1999). Japan has destroyed Isahaya Bay (3,500 hectares) which was the country's premier 

tidal flat wetland with the largest population of migratory birds (JEM, 1997a). The high 

concentration of human populations in the lowlands along the coasts has created demands 

for conversion of tidal flats. Approximately 45 percent of Japan's 29,751 kilometres 

coastline is unnatural and this percentage is still increasing (Environment Agency, 1995~).  

The Red Data Book of Japan, first published in 1991, claims approximately 110 species of 

wildlife (including a number of water birds) in Japan are in danger of extinction, and 22 

species have already become extinct (Environment Agency, 1995~) .  Furthermore, in early 

October, 1997, the Mammalogical Society of Japan announced the findings of a survey 

showing that about half of the 174 mammal species in and around Japan (including 

subspecies) are in danger of extinction, including the dugong (JEM, 1997b). It is the first 

investigation of its kind for including cetaceans and other ocean-dwelling mammals, and it 

indicates that the situation is much more serious now than when the EA performed its 

analysis in 1989. The Mammalogical Society of Japan's survey began in 1993 and took 

four years, engaging experts in local surveys around the country. The Society's analysis 

classifies 12.6 percent, or 22 species, as "endangered," and says that 49  percent, or 85 

species, are already extinct, or are in danger of extinction. Sixty-nine percent of bats, which 

are losing their tree-hole homes to increased tree plantations, are in danger, and 60 percent 

of cetaceans are in danger owing to capture and to breeding rates decreased by chemical 

substances in the ocean (JEM, 1997b). MAFF has actively converted mangrove wetlands 



in Okinawa, known to be used by the seriously endangered Iriomote Wildcats 

(approximately 100 remain), to farmland (JAWAN, 1999). 

b) Forest cultivation where large-scale deforestation is followed by afforestation with a 

single species of tree occurs extensively in Japan, and is being promoted by the Forestry 

Agency (Tsuru & Weidner, 1989). Afforestation has the effect of significantly reducing 

the natural biodiversity levels. As a result of policies aggressively pursued since the early 

1950s, approximately 40  percent of Japan's forests were commercially planted in 1987, 

compared to 37 percent commercially planted in 1977. There was a persistent policy of 

cutting broad-leaf trees to plant conifers for a quick harvest. The Forestry Agency has had 

enormous authority over all forest lands even though the national forests consist of only 

31 percent of the whole forest lands in Japan (Onishi, 2000). The Agency carried out this 

policy not only over the national forests, but also over the private forests, using a variety of 

tools including incentives and subsidies. Japan has also been promoting afforestation 

programs in overseas countries to benefit its own economy (Davis, 1995). The 

afforestation feeds Japan's enormous appetite for commercial timber. 

c) Japan's Seto Inland Sea (which is a National Park) is severely polluted, suffering some 

200 red tides (akashio - poisonous blooms of algae) annually (Smith, 1995). It is one of 

the worst cases of ocean pollution in the world today, and a lot of that pollution is due to 

soil run-off into the sea and land reclamation in the area. The land fills, mainly for 

industrial development, also destroyed much of the tidal flats and sea grass beds in the 

area, and this in turn has destroyed much of the coastal fishery there. 

d) Environmental impact assessments (EIA) are often seen as ineffective by conservation 

organisations, and EIAs are often influenced by business and industry (Barrett & Therivel, 

1991). For many years the government gave the appearance of including standard fair ELA 

features, but which in practice functioned as a rubber-stamp process for development, 

especially for public works (Suzuki, 1996). Moreover, dam construction has not 



undergone EIA in Japan. In short, Japan only encouraged (did not require) EIAs for major 

projects. The new EIA law came into effect in 1999, but an accurate evaluation of its 

effectiveness is still too early to tell. Effective EIAs are a signifier of anticipative measures 

for the prevention of environmental degradation, therefore the lack of effective EIAs in 

Japan for a long time illustrates Japan's reactive response to environmental issues. 

Wildlife conservation issues involving Japan globally 

a) Japan has the largest illegal wildlife trade in the world (by being the world's leading 

wildlife importer) according to TRAFFIC East Asia-Japan (1 998), an international 

network set up by the World Wide Fund for Nature that tracks wildlife trade around the 

world. Japanese demand for reptile skins has resulted in a great deal of illegal imports of 

reptiles, for example. A large part of the problem stems from the Japanese government's 

reluctance to investigate the veracity of export permits. Japan has also been criticised at 

CITES meetings for massive imports of endangered species which enter the country by 

abusing special treaties on wildlife trade (Fitzgerald, 1989). Endangered turtle species are a 

case in point. Japan is also the only major leopard cat-fur consumer in Asia (Fitzgerald, 

1989). 

Furthermore, Japan was for a long time the largest importer of ivory (often used in 

signature seals [hanko] and carvings) until it agreed to the 1989 call for the international 

ban on ivory trading by CITES. Japan dominated the world market, importing more than 

80 percent of all African ivory products (Porter & Brown, 1996). Japan's newfound wealth 

between the early 1960s and late 1980s led to rapidly increased ivory consumption. This 

Japanese demand was partly to blame for poaching in the 1980s which cut the African 

elephant population by more than half to below 600,000 from 1.3 million (Princen, 1994). 

During the 1980s, Kenya lost 80 percent of its elephants. Importing countries like Japan 

were responsible for creating market incentives to poach elephants. It was a case of 

international pressure (US led) influencing Japan to ban the import of ivory, and the fact 

that Japan wanted to host the 1992 CITES meeting also played a part. 



b) Japan continues to import vast amounts of rainforest and other timber and thereby 

contributes to the destruction of rainforests and their fragile ecosystems in other countries, 

notably those in developing countries of the Asia Pacific region such as the Philippines 

and later Malaysia, Indonesia, Papua New Guinea and the Solomon Islands. Forty per cent 

of Japan's timber imports are from tropical countries and Japan is the world's largest 

importer of tropical timber and has been since the 1960s (Holliman, 1990). In 1995, the 

percentage break up of select countries' imports of wood from tropical countries reveals: 

Australia (6%); the US (1.5%); Norway (6.8%); and Japan (21.5%) (OECD, 1997). 

According to Kohama (2000) of the Japan Tropical Forest Action Network, of timber 

purchased internationally, "Japan accounted for 23.7% of tropical round wood in 1998". 

For the first time China became the largest importer accounting for 25.7%. According to 

Dauvergne (1997), Japanese log traders have not been concerned with sustainable 

management, and he identifies the tactics and economic function of Japan's sixteen 

general trading companies (SBgB ShBsha), together with patron-client links that affect the 

allocation and management of timber concessions, as most to blame in this deforestation 

problem. Japan's import of tropical logs has been decreasing slightly since a 1973 peak, 

but is still substantial. Southeast Asian lumber is a buyer's market and Japan has been 

dominating that market. Furthermore, a significant amount of the imported timber is used 

once only as form work and is then burnt. As Eccleston (1995:133) says, "the Japanese 

construction industry is quite content to use tropical hardwoods as cheap and dispensable 

concrete moulding, while ignoring the impact of selective logging on the ability of forest 

dwellers to gather non-marketed subsistence foodstuffs". Japan has been responsible for 

the huge Carajas mining project in Brazil that demands the burning of forest for charcoal 

fuel in an area three times the size of Japan (Forrest, 1991). 

c) Japan has decided not to cease whaling and has failed to fully respect the spirit of the 

1982 International Whaling Commission (IWC) imposed moratorium (which entered into 

force in 1986) on all commercial whaling, despite enormous international pressure on it to 

take part in the ban. Japan is able to use a clause in the moratorium which allows it to catch 



up to 550 minke whales a year from the southern ocean and the north Pacific for scientific 

research purposes. Japan's whale catches are monitored by the IWC and a quota system 

applies. There is no evidence to suggest Japan's catches are not biologically sustainable 

(Freeman, 1998). The IWC is an intergovernmental body responsible for the conservation 

of whales and the management of whaling. Even though Japan is a member of the IWC, it 

is a whaling industry country as opposed to a whaling preservationist country (Kuronuma 

& Tisdell, 1993). Japan also put pressure on a number of small Caribbean countries to 

which it gives aid not to sign any support calling for a Southern Ocean Whale Sanctuary. 

Despite this Japanese opposition, the Sanctuary proposal was finally passed in 1994 

(Whalewatch, 1994). Similarly, in response to Australia's and Greenpeace's petition in 

2000 for a global whale sanctuary, Japan says it will use its international aid program to 

boost the number of countries supporting its approach to whaling (The Daily Yorniuri, 

Thursday January 20, 2000:15). As well, Japan has also reserved its right to catch a 

number of whale species which are classified as Appendix 1 (endangered and where 

international trade is banned) by CITES (Environment Agency, 1997~).  All whales covered 

by the IWC moratorium were also listed as Appendix I species by CITES. 

d) Japan slaughters a large, unsustainable number of dolphins and porpoises in order that 

this flesh can be a more affordable substitute for whale meat which is becoming more 

expensive and in short supply because of pressures on Japan to stop or limit its whaling 

(Donoghue & Wheeler, 1990). The Environmental Investigation Agency (an international 

NGO), in a press release dated 4 July 2000, said that over 400,000 dolphins, porpoises 

and small whales have been killed in commercial hunts around the coast of Japan in the 

past twenty years according to a new report. The report, "Towards Extinction: The 

Exploitation of Small Cetaceans in Japan" was released to coincide with the opening of the 

52nd IWC meeting in Adelaide in July 2000. It reveals that the Government of Japan 

(GOJ) allows up to 22,000 of these "small cetaceans" to be legally killed each year in 

hunts all around Japan. Although the Japanese government's Fisheries Agency sets catch 

quotas for the hunted species, there is no government enforcement of kill quotas. The 



report documents methodical overhunting of dolphins, porpoises and small whales by 

Japanese hunters. Of the species hunted, some populations are rare or endangered while 

others are threatened or in decline from overhunting. The IWC and its Scientific 

Committee have repeatedly called for a cessation of hunting of the highly endangered 

population of striped dolphins which have been reduced to less than 10 percent of their 

pre-hunting numbers. The IWC has also called for a reduction in the catch of Dall's 

porpoises of which up to 18,000 are caught annually. Many of the small cetaceanldolphin 

and porpoise products are fraudulently sold as whale meat which inflates the value of the 

meat. There are no restrictions on killing methods used in any of the hunts. Horrific 

injuries and indiscriminate killings that are outlawed by law in Europe, the US, New 

Zealand and Australia have been documented in hunts on the Japanese coast. 

There are no national or regional government enforcement inspectors to ensure compliance 

with the kill limits set by Japan's Fisheries Agency (Seino, 2000). Fisheries co-operatives 

merely report the number of dolphins and porpoises that have been killed to the regional 

prefecture governments in Japan, which in turn pass them on to the Fisheries Agency. 

There is no physical inspection of the catches by the government. Most OECD countries 

have enacted legislation which prohibits the hunting, capturing or killing, of dolphins, 

porpoises and small whales. The continued unsustainable exploitation of small cetacean 

populations off the coast of Japan contradicts the GOJ's frequently stated claim that it 

pursues a policy of 'sustainable utilisation of marine resources'. Dolphins, porpoises and 

small whales have no legal protection under Japanese law to prevent them being hunted 

even to extinction or killed in the most indiscriminate and brutal manner. Ordinary 

Japanese and the media are generally unaware that such hunts occur in Japan and are often 

shocked to discover that such large numbers of dolphins, porpoises and small whales are 

still killed (Environmental Investigation Agency, 2000). 

e) Japan is the largest fishing nation by volume of catch (OECD, 1997). This is having a 

particular negative effect on krill stocks in Antarctic waters where these crustaceans are an 



important food source for whales, penguins, seals and other marine fauna. Japan and 

Russia represent the main culprits of the over fishing of krill. Until the December 1992 

US-led United Nations resolution banning all driftnet fishing on the high seas, Japan 

carried out extensive driftnet fishing which, apart from contributing to declining marine 

fish stocks, also indirectly killed large numbers of other marine life, for example, turtles 

and sharks. Marine mammals such as dolphins, as well as sea birds were also at particular 

risk from driftnet fishing. This practice of fishing was one of the most wasteful methods 

ever used, yet Japan remained one of the foremost users of driftnet fishing in the world 

until 1993. This kind of overexploitation in the high seas paid scant regard to future 

implications for wildlife conservation. In its harvesting of marine life Japan is encouraging 

conspicuous over-consumption or optimum utilisation of the natural resource. Japan is 

also one of the largest catchers (along with Australia, New Zealand and others) of the 

highly endangered Southern Bluefin tuna, and as yet has not regulated its catch of this 

species. 

f) Japan's dugong population, centred around the Nansei Islands (south of Kyushu), have 

been reduced to fewer than 50  individuals, and this is mainly due to intensive coastal 

fishing operations using fixed shore nets and gill nets which have deprived the dugongs of 

the corridors they need to move between feeding grounds and resting places (JFBA, 

2000). The Law for Conservation of Aquatic Resources and its enforcement rules prohibit 

the dugong's capture, but the government has not instituted any protection measures that 

are more aggressive. Also, even though the dugong suffers harm as by-catch in these nets, 

the Fisheries Agency indicates its opposition to restricting nets because that would run 

counter to promotion of the fishing industry (JFBA, 2000). Furthermore, the bureaucracy 

has not shown any indication that it will conduct studies on the ecology of the dugong as a 

means to formulating more effective protection measures that might head off the dugong's 

extinction crisis. 



In Japan's international policies, the push for economic development (increased markets 

and resources, investment opportunities, seafood catches and production) still maintains 

priority over rehabilitation for the global natural environment. This is evident, for example, 

in the criticism of Japan's rainforest timber imports and the construction of Japanese 

owned golf courses and tourist resorts in other countries. This is despite Japan ratifying 

many international treaties on environmental protection. At home, Japan's characteristic 

over-consumption and sheer waste of natural resources (such as tropical timber) still 

predominate. This is clearly evident, for example, in the excessive use of wrapping paper. 

As McCormack (1996) noted, in Japan much consumption is unnecessary, conspicuous, 

wasteful and environmentally damaging. This raises the question of how committed Japan 

really is to protecting nature and realising sustainable development. 

Japan's EA, largely responsible for promoting and implementing environmental policy, 

appears to have some serious limitations. It certainly seems to want to be increasingly 

more responsible in the area of nature conservation but lacks power within its Nature 

Conservation Bureau, as well as cooperation from other, stronger ministries such as MITI 

and the MOC. These ministries (with much larger budgets and staff numbers than the EA) 

often favour opposing, economic growth and construction-driven policies. The EA had 

895 employees in 1980, and 1,020 in 1999, representing only a slight increase over 20 

years. The EA has no regional offices unlike the Environment Protection Agency in the 

US. Its annual budget for the fiscal year April 1994 to April 1995 was 67 billion yen 

(about US $700 million). This was about oneltenth of the US'S Environmental Protection 

Agency budget of US $6.6 billion (Nickum, 1995). In 1990 the EA established a Global 

Environment Division with 25 staff which tries to encourage overseas Japanese companies 

to consider environmental factors (Dauvergne, 1997). In 1999 the Global Environment 

Division had 42 staff, but this is not considered enough for their work load which involves 

making presentations to the Diet and negotiating with international ENGOs. 



The EA is not the sole agency responsible for environmental issues (see Table 2.2 which 

illustrates how little direct authority the EA has over environmental matters). For example, 

the Environment Disputes Coordination Commission, the National Land Agency (NLA) 

and other large ministries such as MITI and the MOC all have jurisdiction over 

environment-related matters (Barrett & Therivel, 1991). MITI also houses the 

Environmental Policy Division in its Environmental Protection and Industrial Location 

Bureau. The CITES management authority is housed within MITI's Import Division. The 

people in charge of the ivory and bekk8 (turtle shell) industries are housed within the 

Consumer Goods Division of MITI. Much of the Ramsar administration comes under the 

Environmental Direction Division of MITI and the Environmental Co-ordination Division 

of the MOC. Sectionalism between various agencies and between various bureaus in the 

EA has tended to obstruct cooperation, and the result has been self-defeat for 

environmental concerns (Huddle et al, 1975). In this respect, many ordinary Japanese 

people, as well as environmentalists, remain dissatisfied with the EA's stance and 

marginalisation. Conflicts of interest often arise and it is the environment which is nearly 

always compromised. ENGOs had virtually no access to the EA by the beginning of the 

1990s (Holliman, 1990), but as the 1990s progressed these organisations have been able 

to work with the EA to a much greater extent. Another possible element of weakness in the 

EA is a result of a promotion pattern common in Japanese politics. For example, the 

Director-General position of many government agencies, rather than being a career 

position, has sometimes been staffed by individuals posted to those agencies by other 

ministries. Since the EA has been a relatively low ranking agency, in the 1970s and 80s 

decades at least, most of the aspiring Director-Generals saw the position at the EA as a 

stepping stone to a more prestigious position later (including amakudari  posts in 

industry), and therefore not want to jeopardise a further promotion by embroiling the EA 

in too much policy conflict (Nickum, 1995). As Broadbent (1998:293) makes clear, "the 

EA did not have its own internal career lines, but borrowed officials from other 

ministries". 



Table 2.2 Jurisdiction in Japan related to Wildlife Conservation 

as of 2000 

Issue Legislation Jurisdiction 

Landuse & construction 
of facilities & control 
of reclamation. 

Nature conservation 

Fishery resources 
and marine mammals 

Coastal protection 

Wildlife protection 
and hunting 

Domestic & overseas 
forestry resources 

Ramsar & CITES issues 

Overseas Environmental 
Aid 

Overall environmental 
policy-making and 
implementation 

PublicWaterAreasReclamation 
Law. 
Basic Law for National Land Use. 

Law for the development of 
conservation areas. 
Nature Conservation Law. 
Law for the Conservation of 
Endangered Species. 
River Law. 
Law for Conservation of 
Aquatic Resources. 

Fishery Resource Conservation 
Law. 

Coastal Law. 

Wildlife Protection & Hunting 
Law. 

Forest Law 

Law for the Conservation of 
Endangered Species 

Basic Environment Law. 

MOC, MOT, 
EA, MAFF 
NLA 

NLA 
EA 

EA, MITI 
MOC 

MAFF 

MAFF 

MOC, MOT, 
MAFF 

MAFF 

MAFF, MOC, 
MITI, MOFA 

EA, MITI, 
MOC, MAFF, 
MHW, MOFA 

MOFA, MITI 
MOF, EPA 

Source: Barrett & Therivel, 1991 ; Environment Agency, 2000a. 



The EA was upgraded into a ministry in January 2001, but for three decades remained a 

junior administrative department in the Prime Minister's Office. This in itself reflects its 

inherent weakness compared to other ministries. Nakano (1998) saw the need to elevate 

the EA (kankyBchB) to the Ministry of Environment (IcankyBshB) so that it can strengthen 

its power and be able to integrate segmented administration of environmental issues and 

policies. Indeed, pressure from the industry and construction-driven ministries and 

Keidanren prevented the EA from producing EIA legislation until 1997, and from 

maturing into a fully-fledged ministry until 2001. The new Environment Ministry has not 

yet taken on too many new responsibilities nor has it assumed chief bureaucratic 

leadership over any wildlife issue that it did not have before the restructure. The main 

changes are related to the transfer of some waste management responsibilities from the 

Ministry of Health and Welfare. The EA now shares responsibility for the conservation of 

rivers, lakes and forests with the larger ministries (Environment Agency, 2000a). 

In summary, there is a substantial literature (Western and Japanese) criticising Japan's 

record on wildlife preservation since about 1980 that point to problems mainly in the 

policy-making stage. There are three main themes emerging from this critique and these 

are not unique to Japan. Firstly, development, trade and the economy take significantly 

higher priority than conservation does largely owing to powerful domestic interests, 

resulting in destruction and degradation to wildlife habitats, particularly coastal habitats. 

Japan's environmental degradation is development-induced, development which ignored 

the environment as Japan rebuilt from its impoverished state after the war. Secondly, 

Japan, because of its reliance on natural resources abroad, threatens wildlife globally just 

as seriously as it threatens wildlife domestically. Thirdly, Japan makes a great deal of 

effort not to operate illegally, however, will try and manipulate the rules to its advantage. 

Japan keeps within the law, and where legislation is lacking or ambiguous, will attempt to 

take advantage of that. A good example of this is the IWC imposed moratorium on 

whaling in 1986. Japan uses a legitimate clause (that of scientific research) to continue 

harvesting whales. 



Japan and CITES: Harvesting of biodiversity 

Sections 2.4 and 2.5 provide a brief background about the powers and roles of the CITES 

(Convention on International Trade in Endangered Species of Wild Fauna and Flora) and 

Ramsar Conventions, as well as an overview of the literature concerning Japan's 

involvement in them. This in turn provides a framework and starting point from which to 

analyse in more detail Japan's negotiating style, and participation in, and commitment to, 

these regimes, and the extent to which it responsibly implements and reinforces some of 

their resolutions and recommendations. Since the early 1970s, as environmental problems 

around the world became more visible, more shared and more serious (the globalising of 

environmental issues and the emergence of a global environmental crisis), an increasing 

number of international environmental regimes was established to try and tackle these 

problems. In the 20  years 1970-1990, 102 multilateral environmental regimes were 

concluded (Saurin, 1996). One organisation which has been responsible for many of these 

regimes, including CITES and Ramsar, is the International Union for Conservation of 

Nature and Natural Resources (IUCN), now referred to as the World Conservation Union 

(WCU). These international environmental regimes are basically a set of principles, norms, 

rules and decision-making procedures which produce some convergence in the actors' 

expectations in a particular issue area (Porter & Brown, 1996). They reflect the 

institutionalisation of acceptable modes of behaviour in international relations about the 

wise use of natural resources. 

CITES is the most widely accepted wildlife conservation regime in the world. This regime 

was signed in 1973 and entered into force on 1 July 1975. It currently has 160 signatories 

(CITES Homepage, 2001). CITES is designed to promote conservation of endangered 

species while allowing commerce in species of wildlife that can withstand the pressure of 

trade (Fitzgerald, 1989). It is technically a trade regulation regime not a protection regime. 

Its objective is not to halt cross-border exchange of plant and animal products, nor to 

protect habitats. Rather, CITES is organised to manage trade, especially to ameliorate the 



negative side-effects of the trade in endangered species while preserving states' rights to 

engage in that trade. According to French (2000), who relies heavily on TRAFFIC and 

CITES sources, the international wildlife trade is currently worth between 10-20 billion 

US dollars annually with about 25 percent of it illegal. Occasionally, contracting parties to 

CITES call for global bans on the trade of some species they feel will become extinct if 

such a ban did not come into place (Princen, 1994). CITES establishes worldwide controls 

on the international trade in threatened species of animals and plants. It requires that this 

trade be subject to authorisation by government-issued permits or certificates. In the case 

of species threatened with extinction, CITES prohibits all commercial trade in wild 

specimens (CITES Homepage, 2001). As a Party to CITES, all international trade in 

CITES-listed species should be accompanied by valid CITES permits or certificates. The 

whole essence behind the CITES regime is that of a regulatory policy because CITES 

trade is a lucrative business. Regulations, permits, certificates and other provisions all fall 

under this Convention. 

The obligations of the CITES Parties include having to: set up management and scientific 

authorities to regulate trade and submit annual reports on trade; attend triennial meetings to 

review implementation of the convention as well as amend its appendices as necessary; and 

confiscate smuggled goods or send them back to their country of origin and to penalise 

violators (Fitzgerald, 1989). CITES main goal is not so much enticing every nation to 

abide by certain rules but in at least making the behaviour of each member nation in this 

regime transparent to others (and thereby more open to criticism if one is an outlier). As is 

the case with most other international regimes, CITES leaves it up to individual countries 

to decide the specifics of how they meet these obligations. CITES can only be enforced by 

its individual members, and national efforts to do so are vital to its success. Once countries 

become a signatory, they then have the power to legislate in their own country to carry out 

the provisions of the regime, and indeed are encouraged to do so in order to make it more 

likely that CITES issues are enforced. Elliot (1998) notes that the industrialised countries 

which are Parties to CITES have been slow to adopt national implementing legislation. 



There is no domestic legislation in Japan for prosecution or confiscation of wildlife once it 

safely enters the country (Koyama, 1998). This inherent weakness in CITES, which is 

similar in other international environmental regimes, must accept some blame then for 

countries which violate the agreements. There is no legal authority above the state. Favre 

(1989), indicated that the most potent power available to the parties is that of public 

embarrassment before the international community for not complying with accepted norms 

of conduct. Furthermore, this is a method often used in practice on countries by ENGOs 

and has been used on Japan amongst others with varying success. 

The CITES Secretariat is responsible for monitoring its implementation and can bring 

international pressure to bare on violators by reviewing their infractions and highlighting 

other compliance problems (Fitzgerald, 1989). Individual countries are responsible for 

enforcing CITES within their borders. They are expected to police their own ports of entry 

and exit, report on trade, and punish violators. However, many of the countries that have 

ratified CITES, particularly those with hundreds of islands, such as Indonesia, or with 

huge borders like Brazil, have neither the means to monitor poaching nor the internal 

legislation to prosecute offenders. CITES itself has no procedure by which it can penalise 

offending countries. A member country can place a reservation on any species it wishes 

(even Appendix 1 species which are those considered most at risk by trade by the CITES 

Secretariat), allowing it to continue harvesting that species. 

Parties to the Convention meet every two-three years to discuss and approve the CITES 

international secretariat financial budget and to improve the general administration and 

enforcement of the Convention. The Convention regulates international trade in over 

30,000 species of wild animals and plants, which are listed in three appendices. Appendix I 

species are rare or endangered, and trade will not be permitted for primarily commercial 

purposes. Before trade for other purposes is commenced, the importer must be in 

possession of a Convention export permit issued by the government of the exporting 

country and an import permit issued by the importing country. Appendix I1 species are not 



rare or endangered at present but could become so if trade is not regulated. The species 

being traded must be covered by appropriate Convention export permits issued by the 

government of the exporting nation before entry to another country will be permitted. 

Appendix I11 species are not endangered but are managed within the listing nation. Permit 

requirements for Appendix I11 species are as for Appendix I1 species. Basically, 

international trade in Appendix I species is banned, but not in Appendix 11 and I11 species. 

Endangered means species in danger of extinction as a result of the causal factors (threats) 

continuing to operate. Currently, CITES bans trade in approximately 800 species in 

danger of extinction (Appendix I), with some 29,000 species categorised as "at risk of 

becoming threatened" or in Appendix I1 (French, 2000). Amendments to the appendices 

are considered every two-three years at meetings of Parties to the Convention. A species 

includes the living animal or plant as well as its readily recognisable parts and derivatives. 

For purposes of the Convention, international "trade" includes the international movement 

of the species. It must be stressed that the Convention, and the legislation through which it 

is applied, regulates international trade and does not impinge upon trade within a nation or 

upon provincial or territorial management of species subject to their respective 

jurisdictions. 



Table 2.3 Dates and Locations of the CITES Meetings since the 
Regime came into force in 1975 

COP 1 

COP 2 

COP 3 

COP 4 

COP 5 

COP 6 

COP 7 

COP 8 

COP 9 

COP 10 

COP 11 

Cop 12 

Berne, Switzerland, 2-6 November 1976 

San Jose, Costa Rica, 19-30 March 1979 

New Delhi, India, 25 February-8 March, 198 1 

Gaborone, Botswana, 19-30 April 1983 

Buenos Aires, Argentina, 22 April-3 May, 1985 

Ottawa, Canada, 12-24 July 1987 

Lausanne, Switzerland, 9-20 October 1989 

Kyoto, Japan, 2-13 March 1992 

Fort Lauderdale, USA, 7-18 November 1994 

Harare, Zimbabwe, 9-20 June 1997 

Nairobi, Kenya, 9-20 April 2000 

Santiago, Chile, 4-15 November 2002 

Source: CITES Secretariat, 2000. 

There is not a substantial literature on how Japan performs in multilateral environmental 

regimes related to wildlife conservation, including CITES and the Ramsar Convention. 

Much of the existing literature mentioning CITES and Japan (Kosloff & Trexler, 1987; 

Fitzgerald, 1989; Favre, 1993; Hernley, 1994; Princen, 1994; Environment Agency, 1997; 

Elliot, 1998; and TRAFFIC and Environmental Investigation Agency reports) is sparse 

and/or somewhat dated, and often comes from ENGOs which are usually biased in their 

appraisal of Japan's performance. Princen's (1994) work on Japan and the ivory trade is an 

exception and is very comprehensive. Therefore, there is a need to contribute knowledge to 

this area. Although a party to CITES since 1980 (it is considered that Japan was late in 

ratifying both CITES and the Ramsar Convention, and in fact Japan was the last of the 

OECD countries to ratify both these treaties), Japan has been one of the more blatant 

violators of this international agreement, and had entered a large number of reservations 



(exemptions which allow the continuation of trading in any species listed in the 

appendixes by that country) to the Treaty, including species in the category most at risk 

(those listed in Appendix 1) such as endangered whales, elephants, musk deer, sea turtles 

and tigers. Reasons for taking reservations need not be given. Japan has been criticised for 

massive imports of endangered species that enter the country under the Treaty's special 

exemption provisions. There is considerable international pressure on Japan to reduce 

these reservations. 

At CITES COP 6 held in Canada in 1987, delegates criticised Japan, France and Austria as 

the three major wildlife-consuming countries with ineffective import controls (Fitzgerald, 

1989). The delegates passed a resolution calling for stricter enforcement of import 

controls in general. It was not until late 1987 that Japan enacted domestic legislation to 

regulate domestic trade in endangered species pursuant to its CITES obligations (Lauber, 

1993). Japan's dominant view concerning many wildlife is a utilitarian view, where 

humans have a right to harvest these resources, but in a sustainable fashion. In this view, 

elephants are no different to rice. Interestingly, the eighth meeting of CITES was held in 

Kyoto in March 1992. As the host country, Japan was seen, on the surface at any rate, to 

make a genuine attempt to reduce the number of its reservations on certain wildlife. 

However, it still has a long way to go, and this remains an issue of concern for the other 

signatories. Japan, for many years, was criticised as the largest importer of ivory. 

Following the CITES initiated call for an international ban on all ivory trading in 1989, and 

after considerable international pressure, Japan agreed to this ban. Furthermore, it was not 

until 1994 that Japan decided to ban trade in the endangered hawksbill turtle. However, 

Japan still remains the world's largest importer of turtle products. Despite local protests 

about Japan's trade, the market forces in Japan continue to encourage unsustainable use of 

endangered species. Japan's large-scale trade in products from sea turtles, musk deer and 

certain crocodilians is one of the most compelling arguments to come out of the literature. 

In conclusion, the literature indicates that, although Japan is actively participating within 

CITES (even to the point of hosting one of its triennial meetings in 1992), it is also highly 



criticised within CITES for continuing to trade illegally in many animals which are 

endangered or close to becoming endangered. Moreover, Japan is reluctant to act 

expeditiously in ceasing such trade. More information other than is provided by the 

present literature is required to properly evaluate Japan's role within CITES. Detailed 

information about the way in which CITES operates is also necessary. For example, 

questions such as: does CITES require fixed performances from each signatory and if so, 

how does Japan rate against these fixed performance criteria, need to be answered. Also, 

how has Japan's performance in CITES changed in the two decades since it ratified the 

agreement? These are questions for this study to investigate in Chapter 4, and these data 

will be used to test the hypothesis. 



Japan and the Ramsar Convention: Land- 
use management 

The Ramsar Convention is an international environmental Treaty, sponsored by the United 

Nations, and established in Ramsar, Iran in February 1971. The official name of the Treaty 

is Convention on Wetlands of International Importance Especially as Waterfowl Habitat 

(Ramsar Homepage, 2000). The Ramsar Convention is one of the world's first 

international conservation treaties, and one of only a few global conventions devoted to a 

specific ecosystem, in this case wetlands and tidal flats. The convention entered into force 

on 21 December 1975 (the same year as CITES) and currently has 124 Contracting 

Parties (Ramsar Secretariat, 200 1). 

Table 2.4 Dates and Locations of the Ramsar Meetings since 
the Regime came into force in 1975 

November 1980 

May 1984 

MayIJune 1987 

JunelJuly 1990 

June 1993 

March 19-27, 1996 

May 1999 

November 18-26,2002 

COP 1 in Cagliari, Italy. 

COP 2 in Groningen, the Netherlands. 

COP 3 in Regina, Canada. 

COP 4 in Montreaux, Switzerland. 

COP 5 in Kushiro, Japan. 

COP 6 in Brisbane, Australia. 

COP 7 in San Hose, Costa Rica. 

COP 8 in Valencia, Spain. 

Source: Ramsar Secretariat, 2001. 

The Ramsar Convention provides the framework for international cooperation for the 

conservation and wise use of wetlands and their resources. It stresses the need to integrate 

the conservation of wetland biodiversity with sustainable development, and calls for 

national action and international cooperation as a means of achieving this (Hails, 1996). 



Under the Convention, parties are encouraged to identify wetlands of international 

importance and designate such sites for protection. The Convention also urges contracting 

parties to "as far as possible to compensate for any loss of wetland resources" if a listed 

site has been deleted or restricted due to some "urgent national interest" (WWF 

International, 1999). Parties are obligated to inform the Convention of changes or likely 

changes of ecological character to wetlands as a result of technological developments. 

Despite the importance of wetlands (water supply, sanitation, flood control, food resources, 

supporting gene banks and biodiversity, and providing habitats for migratory birds), these 

ecosystems are still developed for other uses, or are in some way damaged. One of the 

main reasons for this is the difficulty in evaluating biodiversity in monetary terms. It is 

clear that if threatened wetlands are to survive, the requirements of the Ramsar Convention 

must be taken more seriously by its present members. Wetlands, including tidal flats, are 

arguably the most threatened ecosystems in Japan. This is because of their location in flat 

coastal areas (a rarity in mountainous Japan) close to urban centres. It is also because of 

their physical appearance, whereby many authorities for many years have considered them 

to be waste grounds. Japan became a party to the Ramsar Convention in 1980 (the same 

year it became a party to CITES), and by early 2002 had eleven Ramsar sites 

(Environment Agency, 1999b). The EA and MOFA are officially responsible for 

implementing the Ramsar (and CITES) Conventions. Kushiro City (Japan) hosted the 

Fifth Meeting of the Ramsar Convention in June 1993. Significantly, before the Fifth 

Meeting Japan had four Ramsar sites (the least of any OECD country at that time), but 

designated five new sites at this meeting which it hosted (OECD, 1994). It seems this 

addition of five new sites at this time was as much a political decision as an ecological one. 

Japan had been a member of the Ramsar Standing Committee, specifically in its capacity 

as the host country for the contracting parties between 1990 and 1993; and as a host 

country for the Sixth Meeting of contracting parties from 1993 up to the end of the 

Brisbane Conference in March 1996. 



Kobayashi (1996), one of Japan's representatives on the Rarnsar Secretariat until the end 

of 1996, believes that the EA and ENGOs in Japan have done a reasonably good job, 

especially in the fields of promoting wetland conservation in general, and the Ramsar 

Convention in particular within the country, and helping some Asian developing countries 

with wetland and waterfowl conservation. However, he also points out that the situation in 

relation to the conservation of some important wetlands in Japan is not necessarily 

satisfactory. Many people became aware of the concepts of "wetlands" and "wetland 

conservation" in response to various campaigns by both governments and NGOs, but 

identifying problems and taking action to stop degradation of important wetlands are two 

different things. It reflects the fact that wetlands have been largely neglected and that 

habitat conservation is always difficult to implement. Smart (1996) concedes that it is 

clearly a difficult task in a country like Japan, which needs flat coastal land for commercial, 

industrial and housing development, to conserve wetlands, long considered only as 

wastelands. This is true not only in Japan but also throughout other regions of the world. 

Also, traditionally, Japan has transformed marshland into paddy fields forming its culture 

based on rice cultivation. 

There are a number of ENGOs in Japan which closely monitor the outcomes of the 

Ramsar Convention. The Japan Wetlands Action Network (JAWAN) was established in 

1991 to be a network of these organisations and JAWAN participants attend Ramsar 

meetings. They also confront the government about projects which threaten to obliterate or 

cause significant ecological change to wetlands of international importance in Japan. They 

are currently highly critical of the Japanese government's anti-conservation policies and 

lack of effective EIAs despite the new EIA Law. Most wetlands in Japan are seriously 

threatened and 95 percent of coral reefs are dead (NGO Forum, 1992). Therefore, from 

the perspective of interested citizen groups, the Japanese government is clearly not doing 

enough in its role within the Ramsar Convention. On the other hand, as would be expected, 

the government literature generally defends Japan's record on its Ramsar obligations. 

Clearly there is room for greater objective research into Japan's role within the Ramsar 



Convention and that is one of the gaps in the literature which this study will attempt to fill. 

One of the key issues from the literature is that the sovereignty of nation states continues 

to be a major obstacle to the success of international environmental regimes. This study 

will be able to shed more light on how CITES and the Ramsar Convention respond to this. 

There is not a substantial amount of literature on Japan's performance in CITES and the 

Ramsar Convention. Much of it is sparse and comes from official documents, Convention 

newsletters, as well as from environmental organisations which are usually quite critical in 

their appraisal of Japan's performance. A scholarly analysis is needed because the 

government, business organisations and environmentalists have their own entrenched 

interests in the outcomes of these two regimes, and are actors in the process itself. 

Therefore, much of the information for this dissertation has come from interviews with key 

personnel in Japan and the CITES and Ramsar Secretariats. These interviews have in the 

main taken place after June 1998 and were designed to provide information that would 

allow for a more balanced analysis of Japan's performance. 



The environment movement in 
contemporary Japan 

"Environmentalism in the West and Japan is embedded 

in very different cultures and histories, however 

it is now difficult to isolate absolutely those elements 

of environmentalism which are unique to a particular 

culture because of globalisation" (Barrett, 1998:3). 

This section critiques the literature on the political significance of Japanese 

environmentalism, and this provides a starting point for the analysis of ENGOs in Chapter 

6. Literature specifically about the influence of Japanese citizen groups on government 

policy (notably pollution abatement policy) is fairly substantial from both Japanese and 

Western scholars (for example, Miyamoto, 1970; Matsushita, 1975; Ui, 1979; Krauss & 

Simcock, 1980; Lewis, 1980; McKean, 1981; Pierce et al, 1989; Holliman, 1990; Suzuki, 

1996; Broadbent, 1998). Although these studies make a significant contribution to 

understanding environmentalism and political protests by citizens in Japan, they are in the 

main based on research completed in the 1960s and early 1970s. Moreover, they represent 

studies about pollution cases and ad hoc citizen movements, not wildlife conservation 

cases and professional ENGOs. There is also little empirical research on leadership styles 

and the kinds of strategies used within Japanese ENGOs, both to increase membership 

and to lobby politicians and business about wildlife conservation issues in both domestic 

and international arenas. Hase (1992), Eccleston (1995), and Mason (1999) provide useful 

information on the problems and prospects facing Japanese ENGOs in the period since 

the 1970s, and conclude they are comparatively underfunded and almost unrecognised by 

the general public. 

ENGOs are an integral part of the environment movement of a country. They represent the 

grassroots level and are a strong measure of environmental activism and participation. It is 



said that the size of Japan's environment movement is small compared with similar 

movements in Australia, the US and Western Europe, both in number of members and 

funding (Lauber, 1993). Indeed, the common theme throughout the literature is the 

comparative weakness of Japan's environment movement, owing largely to there being little 

public support for ENGOs, and owing to various levels of government being in a position 

to take very little notice of them anyhow in order to prevent further precedents that they 

should give into environmental protest. Schreurs (1996) notes that whereas ENGOs and 

even Green Parties have been central players in environmental policy formation in the 

West, in Japan large ENGOs failed to become institutionalised. 

The environment movement in Japan remains outside mainstream politics. Although there 

are the equivalent of "green" parties in Japan, they receive few votes and none of their 

members have actually been elected to the Diet. Five environment-related parties (Anti- 

Nuclear, Greens, Earth Club, Environment Party, Life Party) were among the minor parties 

in the July 1989 election, and they managed to gain about 1.3 per cent of all votes cast 

(Barrett & Therivel, 1991). This compares to the Green Party obtaining 15 per cent of the 

vote (28 greens from 6 different countries up from 11 greens in the 1984 election) in the 

June 1989 elections for the European parliament (Bomberg, 1996; Johnston, 1996). 

Environmental protest groups emerged in Japan in a noticeable way in the 1960s owing 

largely to the severe pollution problems at that time. The media coverage of those 

prominent pollution cases awakened the public to the dangers of pollution and therefore 

contributed to the creation of citizens' movements (McKean, 1981). The 1980s, globally, 

saw a new impetus given to the environmental movement, along with consumer, feminist 

and anti-nuclear interest groups. However, unlike the situation in the US, for example, 

Japan's environment movement tends to avoid institutionalisation and concentrates on 

tactics suitable for influencing politics mostly at the local level, although this is changing 

slowly as Japanese environmental groups interact with and learn more from their Western 

counterparts. Little research has been conducted on why the environment movement in 

Japan has taken this different path. In the 1960s to 1970s, strong national ENGOs 



developed in other OECD countries, such as the Sierra Club and the National Wildlife 

Federation in the US, and the Australian Conservation Foundation (ACF) and Wilderness 

Society in Australia. 

Results from a number of contemporary surveys (Nikkei Marketing Journal, 1990; 

Nippon Gallup Research Centre, 1991; UNEP cited in Brazil, 1992; Danaher, 1997) on 

Japanese attitudes towards environmental issues indicate the Japanese are concerned and 

aware of the need for environmental protection. This reflects the growing global realisation 

that the environment requires greater care. However, the extent of the Japanese concern for 

environmental protection is not matched by much positive action (Broadbent, 1998). It 

does not translate into much political action (that is, the joining of environmental groups, 

monetary donations to environmental groups, writing to politicians, voting out certain 

politicians and other forms of proactive protest tactics). In fact, many Japanese people tend 

to show their anger at corrupt or incompetent politicians and bureaucrats by abstaining 

from voting, but this soft response does not do anything to alleviate the problems. A 

comparative survey conducted by the Nikkei Marketing Journal (June 1990) revealed that 

Japanese consumers were far less willing to make a personal sacrifice and pay for 

environmental protection than were either German or American consumers, even though 

they were generally as aware of the need for such protection. An earlier study concluded 

that the Japanese government, press and public were generally less concerned about 

endangered species, the environmental impact of Japanese foreign investment and global 

environmental issues than domestic pollution (Gresser et al, 1981). Danaher's (1997) 

pilot study would support this conclusion about public attitudes also, although we can 

assume that overall concern has strengthened but the relative concern between pollution 

and nature conservation is the same between 1980 and 2000. 

As part of Danaher's (1997) questionnaire study, in Japanese the question was asked, 

"How important to you are the following environmental issues? Rate your importance on 

the following scale. 1 is most important and 5 is least important. You may write the same 



number more than once1'. Table 2.5 summarises the responses to this question. The 

number in the right hand column represents the average rating of importance (from a 

rating of 1 to 5 where 1 is the most important and 5 is the least important) that respondents 

attached to each environmental issue. The environmental issues have been placed in 

descending order of importance to the respondents. It found pollution issues still matter 

most to most of the respondents (of the ten most important issues, six are pollution issues, 

and of the six least important issues, only one is a pollution issue), arguably a legacy of 

the time when Japan was lethally polluted. This is despite most of the issues (61%) in the 

questionnaire being nature conservation issues. That pilot study also found that global 

environmental issues were less important than domestic environmental issues (only two 

global issues rated in the top ten), and very few respondents seem willing to join or donate 

money to environmental groups for various reasons such as time constraints on their busy 

working lives. Different religious attitudes to charity, outreach and social service is a factor 

in this. Buddhist societies tend to donate less to charity than do Christian societies. That 

study did not break up the responses according to gender or social and urbanlrural 

background. 



Table 2.5 Japanese Public Attitudes Towards Environmental 
Issues (February, 1996) 

Environmental Issue Importance Rating 
I 

1 .air pollution 1.4 P 

2.water pollution 

4. ozone destruction 1 1.8 global P 
I 

1.5 P 

3. deforestation 1.8 NC 

5. land clearing 2 NC 

6. recycling 2 P 

7. global warming 

1 1. importing rainforest timber 1 2.3 global NC . 

2 global P 

8. afforestation 

9. traffic noise pollution 

10. illegal hunting of wildlife 

12. illegal trade in endangered wildlife 1 2.4 global NC 
I 

2.1 NC 

2.2 P 

2.2 NC 

13. urban blight 2.5 P 

15. straightening rivers 2.6 NC 

16. dam construction 

1 18. whaling 1 3.2 global NC 

2.7 NC 

17. driftnet fishing 

Legend: P = pollution issues 

3 global NC 

NC = nature conservation issues 

Source: Danaher, 1997:29 



By 1989 there were about 3000 active grassroots conservation organisations in Japan, and 

by 1995 there were about 4,500 (Japan Times Weekly International, 1996). But most have 

fewer than a few hundred members (Lauber, 1993), although they are located all over 

Japan. They form usually in response to one or two specific and local environmental 

issues which they perceive as requiring urgent attention. These issues are often associated 

with threats to human health andlor economic livelihood, but increasingly there are a 

significant number dedicated to wildlife/ecosystem protection. However, a significant 

amount of environmental activism in Japan can be seen as protection of the family's health 

and economic livelihood (Noguchi, 1992). Pierce et al, (1989) found that environmental 

politics in Japan tends to be citizen movement politics, most often occurring in the context 

of locale-specific, victim orientated political goals. Not many ENGOs have established 

national federations, and until recently there has been very little networking between them. 

Therefore, the literature tells us that Japan's environment movement remains relatively 

weak, scattered and localised, making it difficult to challenge and influence the Sei-Kan- 

Zai alliance. They tend to lack political and financial power. As well, the conservation 

organisations rarely attract national media attention because they are too small and their 

issues are often too localised (Suzuki, 1992). 

Part of Japan's environment movement includes the Japanese branch of transnational 

environmental groups such as Greenpeace (Greenpeace Japan), World Wide Fund for 

Nature (WWFJ), and Friends of the Earth (FOEJ). However, their foothold in Japan is not 

as strong as it is in other countries as Table 2.6 depicts. While environmental group 

members were expanding quickly in Britain and in other Western countries in the two 

decades between 1970-1990, they were growing more slowly in Japan. However, 

memberships of some more prominent Japanese ENGOs have more than doubled in the 

1990s, as the following table illustrates. 



Table 2.6 Cross-National Comparisons of Environmental NGO 

Memberships 

Japan UK US Australia Germany 

Greenpeace 2,000 (90) 320,000 (89) 2,000,000 (90) 75,000 (85) 

4,000 (95) 380,000 (95) 

5,000 (00) 1,600,000 (99) 94,000 (00) 

WWF 7,000 (90) 247,000 (90) 

40,000 (00) 1,200,000 (99) 16,000 (00) 

FOE 

NCS 

WBSJ 47,000 (90) 

55,000 (00) - Japan's largest environmental NGO 

(The number in brackets represents the year for that membership) 

...................................................................... 

Source: (Holliman, 1990; Barrett & Therivel, 1991; Department of Environment, 

1992; Greenpeace Japan, 1996 and 2000; Ormsby, 1998; Connelly & 

Smith, 1999; Shaiko, 1999; Walker, 2000; WBSJ, 2000; WWFJ, 2000). 



According to Vogel(1990), Japanese conservation organisations have tended to draw their 

primary support from the least affluent and least educated segments of Japanese society 

who live in rural areas and are really interested in environmental issues only to protect their 

own health and source of income. Noguchi (1992:352) argues that it has been women who 

have "captured the leadership of Japan's environment movement". A strong middle class 

representation is said to be missing from the Japanese environment movement unlike in 

many Western countries (Vogel, 1990), but up-to-date research is necessary to provide a 

more accurate membership profile of Japan's ENGOs. There is a significant gap in the 

literature in regard to up-to-date membership profiles of Japanese conservation groups, 

and as this study finds, many of these earlier findings do not apply as strictly nowadays. 

ENGOs in Japan do not represent powerful lobby groups. They appear to exert little 

political influence. Gresser et a1 (1981) characterised citizen movements in Japan as 

remaining decentralised, responding to a given crisis, then disbanding and regrouping at a 

later time for the next crisis. Furthermore, Pierce et a1 (1989) found that ordinary Japanese 

are less well informed about environmental issues than are the elites. 

The literature is unclear about which perspective dominates the environment movement in 

Japan. Japanese groups that described themselves as concerned about the destruction of 

nature in 1972 turned out to be worried not about the wilderness in the raw, but rather 

about parkland in the cities, space devoted to private gardens, and greenery along the 

streets (McKean, 1981). In Japan environmental problems have been defined quite 

narrowly in terms of human health and well-being. Grassroots opposition in Japan has 

been very strong over the existence of nuclear power plants (Inoguchi, 1997), yet Japan 

has over fifty nuclear reactors. They fall under the jurisdiction of the Ministry of 

Economy, Trade and Industry (METI). The anti-nuclear movement in Japan has remained 

a NIMBY phenomena because their activities rarely move outside the towns where the 

nuclear power plants are located (Lesbirel, 1990). METI's decision to site nuclear power 

plants in remote coastal regions with small populations and low agricultural and economic 

productivity weakened the likelihood for intense opposition (Schreurs, 1996). Possibly 

then the pollution perspective dominates the environment movement because much 



Japanese environmental policy reflects the public concern with pollution affecting human 

health. 

An earlier comparison of attitudes towards nature noted that, to Americans, 'environmental 

rights' can refer to the right of a defenseless and voiceless natural environment to exist 

without being violated by man, whereas to Japanese activists it more often refers to the 

right of society to maintain that natural environment for its own enjoyment (McKean, 

198 1). In short, McKean is saying that American environmentalists are more preservation- 

orientated than are their Japanese counterparts. Matsushita (1975) made a similar 

observation noting in Japan, the focus of environmentalists has been more on pollution, 

not because it alters the natural environment, but because it poses significant health 

hazards to individuals, or to the economic resources on which their livelihood is based. 

Arguably, the concept of wilderness means something fundamentally different to the 

Japanese from its accepted meaning in other countries, and this meaning has changed 

during different times in history. The Japanese appear to want to tame the wilderness or 

culturalise nature, and this can be seen in bonsai, adjusting river courses, making gardens 

with only one species of plant, and placing torii gates in remote natural areas as a respect 

for the Shinto gods. The Japanese people are reported to love nature, but as long as it is 

well ordered nature which they can have some control over (Kalland, 1995). Hence a great 

deal of afforestation, constructing dams, straightening of rivers, land reclamation, making 

artificial islands, changing of coastlines and building of major highways through National 

Parks goes almost unquestioned in Japan. The 1987 Resort Law allowed development 

inside National Parks, arguably due to space limitations in Japan. 

These environmental modifications can be partially explained by the Japanese cultural trait 

of taming nature (although 'taming' can arguably be a Western construct used by the West 

to describe Japan's relationship with nature), but they might also be more fully explained 

by geographic and economic necessity, and huge construction budgets. Japan is relatively 

small in terms of useable land space and natural resources, but the population is 

considerably large (the third most densely populated country in the world), therefore one 



would expect the people to impact on the natural environment to a significant extent. 

Moreover, Japan has the fifth highest incidence of natural disasters (floods, landslides, 

earthquakes, volcanoes, typhoons) of all countries (Yoshida, 1993), therefore the Japanese 

people's ongoing battle with nature is a somewhat understandable one. They have a life 

and death relationship with nature. An interesting occurrence in 2000 highlights Japan's 

vulnerability to natural disasters. On Sunday 9 July 2000, parts of Japan were struck by 

three natural disasters (3 in 1 day). There was an earthquake on the island of Kozujima, a 

volcanic eruption on the island of Miyakejima, and a typhoon hit both areas (Australian, 10 

July 2000:7). Japanese people have to live in the shadow of these kinds of natural 

disasters, and they shape public and state behaviour to nature. 

Even in pre-industrial Tokugawa Japan, the country was showing tendencies of 

emphasising man's duty to explore and exploit the natural world (Morris-Suzuki, 1991 & 

1998). Through the work of political philosophers like Kaibara Ekiken (1630-1714) and 

Nobuhiro Sato (1769-1850), a Tokugawa vision of nature developed advocating the 

development of nature as the true path to human morality (Morris-Suzuki, 1998). As 

Japan moved out of the Tokugawa era to more hastenly catch up with the West and defend 

itself from the West, the old term lcaibutsu (making the nation fertile by developing grains, 

fruits and all sorts of marine and land products, or simply the opening up of nature) 

became a key political slogan (Morris-Suzuki, 199850). Kalland (1992) also argues the 

Japanese have tried to 'conquer' nature just as has been done in the West. Moreover, 

Japan's first nature conservation movement was imported from the West, developed by the 

intellectual community and promoted by the elite during the Meiji period (Oyadomari, 

1989). But is this dominant theme (exploitation) towards nature at a crossroads now? 

Despite the occurrence of floods in Japan, many Japanese would now argue that there is 

too much unnecessary construction going on in rivers, especially filling them with cement 

in order to slow down the flow of water as a flood mitigation measure. Pragmatic 

responses have often overwhelmed aesthetic responses to the control of nature by the 

Japanese in the age of industrialisation and beyond. 



The impact of ENGOs in Japan on lobbying the government and bringing about change in 

policy has been very limited. According to the literature, this is due to a number of reasons 

including their own lack of national coordination; their low budgets and membership; the 

cultural legacy of such groups being termed 'radical' and against the national interest of 

economic growth and respect for a rigid social hierarchy; and the seeming impermeability 

of government and business to citizen input. Moreover, the onus is on conservation 

organisations to develop wholesale alternative development projects to proposed projects, 

which they have neither the finances, nor the desire, nor the expertise to supply (Eccleston, 

1995). Furthermore, Japanese environmental groups did not tend to go beyond Japan's 

borders (Gresser et al, 1981). 

The government traditionally has not allowed ENGOs to participate in government forums 

as part of active efforts by the ruling elites to marginalise environmental protest (Graham, 

1995; Wong, 2001). The OECD (1977) observed the same kind of low priority that the 

Japanese government gives to public participation in environmental issues about 20 years 

earlier. The Japanese government's habit of excluding citizens from national debate on 

environmental policies was evident at the international level during the Tokyo Conference 

on the Global Environment and Human Response Toward Sustainable Development in 

September 1989 (Holliman, 1990). However, prefectural and municipal governments 

sometimes receive ideas from ENGOs when they are carrying out environmental impact 

assessments (Okuma, 1996), but there have still been very few opportunities for a 

constructive dialogue between environmental groups and senior government agencies (for 

example the Fisheries Agency) at the national level. Furthermore, the Japanese government 

has little communication with NGOs in developing countries where Japan's environmental 

diplomacy is to play its major part (Koyama, 1998). The analysis in Chapter 6 will revisit 

the issue of government-ENGO relationships to offer more up-to-date assessments. It is 

suffice to say here that there are positive changes taking place for ENGOs largely owing 

to the internationalisation of environmental politics, and some of this earlier literature is 

now out-of-date. 



Okuma (1996) added that ENGOs in Japan are still weak and ineffective, saying Japanese 

people prefer to solve disputes through mediation rather than through confrontation, and 

some ENGOs in Japan have been perceived as too confrontational and emotional. 

Greenpeace Japan's tactics are often perceived by mainstream Japanese society as being 

too radical, unruly and inciting civil disobedience. In Japan's political culture there remains 

respect for authority (a traditional value) even if that authority is perceived to be acting 

irresponsibly sometimes. In Japan it has not been easy to openly challenge authority 

without being marginalised or ostracised (mura hachibu) as a result (McKean, 1981), but 

distrust of authority is strong in Japan (Nishi hara, 1987; Inoguchi, 2000). Conservation 

organisations in Japan have said big business represents the greatest obstacle to their 

cause, followed by the LDP and then bureaucracy (McKean, 1981). These three elements 

make up the triumvirate which scholars of the ruling triumvirate model will argue controls 

Japanese policy-making. Conservation organisations said the EA is sympathetic to their 

cause, as well as the Japanese Communist Party (JCP) because they take the time to come 

and listen, but that these are comparatively powerless allies (McKean, 1981). Doyle & 

Kellow (1995) explain that environmental groups will continue to find greatest affinity 

with parties of the political left because environmental protection necessarily requires 

government intervention in the economy and in the lives of citizens, and the political right 

is much less sympathetic to this. Since the immediate post-war period, Japan has been 

predominantly governed by the moderate 'right'. However, the LDP conservative party and 

the bureaucracy have shown considerable willingness to intervene in the economy and 

continue to uphold policies of regulation which provides a certain anomaly in this right-left 

argument. Normally, we would expect environmental groups to align themselves with 

progressive political forces, in the case of Japan, the Japan Socialist Party (JSP). However, 

this has not happened because no political party has captured the interests of any 

environmental NGO enough for it to give the party its full support (Kaneko, 1998; 

Fukuda, 2001). 



Diplomatic pressures by other countries are also crucial in assisting Japanese 

environmental groups who have little direct influence on their government. The GOJ for 

many years felt little or no domestic pressure to support regimes on elephants, whaling 

and driftnet fishing (Porter & Brown, 1996). It was not until international pressure 

(mostly from the US) forced the Japanese government to act in honouring global bans and 

stop its trade in ivory and stop driftnet fishing in the high seas that Japan did this. Japan is 

careful not to damage its trade relations with any trading partner, but especially with the 

US and the European Union (EU), so in some instances will bow to pressures from those 

countries. Specifically, then, how effective have ENGOs in Japan been in terms of 

communicating environmental issues and influencing policy outcomes in recent decades? 

According to the literature, the majority mobilise local support, rather than national 

support, for environmental issues. They have little impact on government policy because of 

limited access to the policy-makers and a lack of political bargaining tools, as seen in the 

large number of officially approved development projects which impact adversely on the 

environment. They have tended to communicate pollution issues more effectively than 

nature conservation issues by mobilising the support of the media, courts and local 

politicians. 

Why do the conservation organisations have more success in communicating pollution 

issues than they do in communicating nature conservation issues? One reason is the policy 

community lacks awareness of, or is not sufficiently interested in, ecological issues. 

Japanese people and the Japanese government have been more sympathetic to issues 

where pollution is affecting human health than to issues where wildlife is being destroyed. 

The Japanese are sensitive to nature and widely use natural things as metaphors, but this is 

not a prerequisite for its protection. Although the Toki (the Japanese Crested Ibis) is 

idealised as the representative water bird of Japan, it was nearly driven to extinction (there 

was one left in Japan in May 1995). Now, only a small number remain in a special 

sanctuary on Sado Island in Niigata Prefecture, and Japan is relying on China for more 

birds for their breeding program. Also, by acting relatively quickly and effectively on the 



pollution problems in the 1960s and 1970s, the government was able to get the trust and 

confidence of the people, thereby undermining the power of Japan's environment 

movement. 

In conclusion, the literature indicates that environmentalism in Japan operates under the 

following four cultural, social and political constraints. Firstly, there is a cultural legacy 

which does not encourage open 'challenging of authority' or public participation in 

minority social groups. Sugimoto (1997) in his study of Japanese society refers to this as 

the Japanese trait of 'friendly authoritarianism'. To  a society reared on Confucian 

verticalism, the value of freedom of speech has been a slowly evolving one. Secondly, there 

is a society which gives comparatively little time and money to the environment movement. 

Thirdly, there is a triumvirate of power which consults very little with the public on matters 

to do with nature conservation. Fourthly, there appears to be a reluctance on the part of the 

larger ENGOs to affiliate with one another to form a more powerful national lobby. 

These constraints play a significant part in rendering the environment movement in Japan 

relatively weak and ineffectual. The implications of this means that any environmental 

irresponsibility owing to government policy (or a lack of policy) has a greater chance of 

going unchecked. Arguably, then, much of the criticism of Japan's record on wildlife 

conservation is related to Japan having a weak and indifferent environment movement. 

According to the literature, the larger Japanese ENGOs are not doing enough to lobby the 

government about the global threats to nature such as deforestation, ecosystem destruction 

and illegal trade in wildlife. The literature reports that most of these ENGOs are too 

localised and too disunited to be really effective against environmental problems which 

exist on a national or global scale. 

This study will provide up-to-date information related to these literature findings in order 

to provide a clearer and more contemporary appraisal on the effectiveness of the 

environmental lobby in Japan about wildlife preservation issues. Specifically, the following 

four field research questions will be asked in relation to four environmental NGO case 



studies. Firstly, are these four constraints still impeding Japan's environment movement 

and if so to what extent? Secondly, what impact do the four ENGOs have on agenda 

setting and policy implementation? Thirdly, are wildlife and habitat conservation 

particularly dificult tasks for the environment movement to get public support for and to 

lobby for compared to other environmental issues? Fourthly, is there evidence of 

deliberate marginalisation of the environment movement in Japan? 



Review of the chapter 

This chapter has provided a survey of selected literature relevant to the study's aims in 

order to lay a foundation from which to do further research. It identifies major themes and 

major gaps within similar studies and locates this study within the current debate about 

Japan's policy approach towards wildlife preservation. In the first section, dealing with 

environmental policy-making and implementation, the literature shows that policies to 

promote wildlife preservation in Japan are often compromised by the agendas of the pro- 

development ministries. Although nature conservation laws have been recently updated and 

the political rhetoric coming out of Japan since the 1992 Rio Earth Summit claims there is 

greater pluralism in policy-making and ENGOs can have more of a say on how to protect 

the environment (Environment Agency, 1997b), there appears little evidence in the current 

literature to suggest wildlife and their habitats are enjoying any greater protection. This 

provides the basis to further investigate the policy-making and implementation processes 

within the Japanese political system in regard to wildlife preservation: that is, to evaluate 

how well wildlife preservation issues are being dealt with in the post-1993 political 

structure where policies are likely to be far more electorally divisive than they were in the 

past. 

The second section provided a critique of Japan's recent problems in wildlife preservation. 

It highlighted the extent to which Japan has threatened the survival of much fauna and 

flora both domestically and globally. In offering explanations for Japan's actions the 

literature focuses mainly on the short-term influences on policy-makers, particularly the 

inadequacies of the EA and the might of the pro-development lobbies in Japan. There 

appears not to be a substantial amount of research linking Japanese perceptions of nature 

as a possible cause for a poor record on environmental protection (see Olson, 1975; 

LaFleur, 1989; Morris-Suzuki, 1991 & 1998; Odin, 1991 ; Ishi, 1992; Eisenstadt, 1995; 

Kalland, 1995; and Imanaga, 1996 as excellent starting points). However, that area of 

research, although very important, is not the focus for this dissertation, but it is 



recommended as an area for further study. The focus for this dissertation is the policy- 

making process and its inadequacies in terms of better protecting wildlife. 

The third and fourth sections surveyed literature dealing with Japan's role within the 

CITES and Ramsar Conventions. It concludes that literature (especially critiques) in 

regard to Japan and CITES and Ramsar is limited and dated. Therefore, considerably 

more comprehensive research is required to effectively evaluate Japan's most recent level 

of implementation and enforcement for these regimes, hence the importance of this 

study's focus on such research. This will be the starting point of Chapters 4 and 5. 

The fifth and final section examined the literature on the environment movement in Japan 

and found, for various reasons, that environmentalism in Japan is comparatively weak and 

therefore is unable to have much influence on the government and policy-making. This has 

obvious implications for wildlife preservation. There appears to be little recent research on 

specific Japanese environmental groups and their leadership styles, on the kinds of 

strategies used within Japanese environmental groups, if and how they forge coalitions 

with other ENGOs, and on the constraints they face. That research can lead to a better 

evaluation of the strengths and weaknesses of Japanese ENGOs and be able to test the 

marginalisation thesis, and will be the starting point of Chapter 6. 
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Overview of the chapter 

In the previous chapter, a historical overview and contextualisation of Japan's top-down 

and bottom-up responses to environmental issues mapped a changing environmental 

policy landscape. It was found that wildlife preservation was poorly addressed in this 

policy landscape. The primary objective of this thesis is to explain the causal factors for 

this poor policy record on wildlife preservation. This chapter is concerned with integrating 

a number of pertinent theoretical models into a unifying conceptual framework that is 

helpful in carrying out this explanation, then showing how it will be tested by the case 

studies. An eclectic theoretical approach has been chosen for this study because its very 

nature means it will examine different levels and actors of and within the policy-making 

process. There are two main research questions. Firstly, is there a common sense of 

purpose that binds relevant bureaucrats, LDP politicians and special interest actors 

together resulting in wildlife issues being framed primarily as resource use issues? 

Secondly, are there instances of a systemic and deliberate marginalisation bf the 

environmental lobby by these actors to ensure the maintenance of policies that advocate 

access to, and the use of, wildlife and habitat resources? These two questions lead us to 

two broad levels of analysis. These are firstly, the inter-level negotiations between 

international environmental regimes and domestic policy-making and implementation; and 

secondly, the domestic level (of which the grassroots is a part). The actors involved in 

these levels include regime secretariats, contracting parties, Japanese bureaucrats, 

politicians, interest groups and ENGOs. The adoption of a multi-dimensional analysis is a 

relatively common approach to environmental policy analysis (Crowley, 1999). 

There are three sets of theoretical models which, when combined, have the capacity to 

frame and inform the responses to both research questions. The three are schematically 

designed using the international and domestic levels as different but connected areas of 

analysis. These are: firstly, Putnam's (1988) two-level games theory for analysing Japan's 



actions at international environmental regimes in the context of what the national and 

international interests require; secondly, the interest group pressure model (as adapted 

from Rosenbluth, 1989) to understand which domestic interests are dominant and aligned 

in framing and guiding the policy outcomes of the regime negotiations; and thirdly, social 

movement theory (Offe, 1985; Touraine, 1981 & 1985), and theories of corporatism 

(Panitch, 1979; Schmitter, 1981; Nollert, 1995) for analysing the features, strategies and 

capability of Japan's nature conservation movement, and state behaviour to Japanese 

ENGOs in the policy-making process. The overall integrating structure is provided by 

Putnam's (1988) two-level games theory which can show how the international and 

domestic levels are inter-linked. 

The selection and synthesis of these particular theories of decision-making and social 

movements is justified because they are all useful for explaining environmental policy 

outcomes. These policy outcomes are the common threads that tie the theoretical 

approaches together. In simplistic terms, the international environmental 'wildlife' regime 

members set the agenda for how wildlife and certain habitats should be conserved; the 

Japanese state, some private Japanese organisations with vested interests, ENGOs 

(including Japanese) and the other contracting parties participate in that agenda; and then 

the Japanese state formulates certain policies, or does nothing, in response to 

implementing and enforcing the outcomes of the regime meetings and various lobby 

pressures. The multi-dimensional theoretical approach adopted in this study recognises 

that international politics and grassroots pressure do affect domestic policy-making, 

especially in the area of the environment. States have to adapt to these pressures (Rosenau, 

1972). The research problem is to explore this process and find out what determines the 

policy outputs that are causing Japan to lag behind other OECD countries. Policy outputs 

affecting international wildlife are influenced by: how the Japanese state defines its 

interest; the ability of foreign pressure to align with influential domestic interest groups; 

and the strength of societal groups in domestic politics. So  these influences will be 

explored in relation to the CITES and Ramsar cases, and the four ENGOs. 



This integrated theoretical approach to the research problem encompasses these influences 

and will result in a much more complete set of answers. This chapter demonstrates how 

these three sets of theoretical models can be combined, why their combination is important, 

and identifies a number of conceptual resources arising from them. It also shows how this 

eclectic theoretical approach will be tested for its accuracy by use of case studies. A study 

of Japan's environmental policy-making process offers a conceptual resource to test, 

evaluate and refine theories about environmental and foreign diplomacy, the influences on 

policy-making, and about social movements. 



Towards an Integrating Theory: Putnam's Two-Level 

Games Model 

The case studies set out to: 

Firstly, identify causal factors why the Japanese government does not adequately 

address wildlife protection issues emanating from the CITES and Ramsar regimes 

(Chapters 4 and 5) 

Secondly, identify how effective Japanese ENGOs are in influencing policy- 

makers to act positively on these same wildlife protection issues (Chapter 6) 

Putnam's (1988) ideas about two-level games are analytically useful for explaining Japan's 

inter-level actions in international negotiations such as the CITES and Ramsar regimes. 

His model recognises the relationship between domestic politics and international 

relations, and attempts to explain when and how domestic politics determines international 

relations/diplomacy and vice versa. Putnam explains that the politics of many international 

negotiations can be usefully conceived as a two-level game. 

"At the national level, domestic groups pursue their interests by pressuring the 

government to adopt favourable policies, and politicians seek power by 

constructing coalitions among those groups. At the international level, national 

governments seek to maximise their own ability to satisfy domestic pressures, 

while minimising the adverse consequences of foreign developments. Neither of 

the two games can be ignored by central decision-makers, so long as their 

countries remain interdependent, yet sovereign" (Putnam, 1988:434). 

In this study I will conceptualise Level I as bargaining between Japan and the main actors 

in CITES and the Ramsar Convention. Level I1 is the separate discussions within the 

domestic interest groups. The two-level games model recognises the inevitability of 

domestic conflict about what the national interest requires, and recognises that central 

decision-makers strive to reconcile domestic and international imperatives simultaneously. 



In short, Putnam's framework has the ability to capture the interactive nature of 

international bargaining. His theory recognises there is a mixture of conflicting and 

complimentary interests that prompt negotiations among policy actors. Schoppa (1993) 

credits Putnam's work with explaining how international negotiations create opportunities 

for negotiators to pursue synergistic strategies aimed at reshaping politics to make 

possible deals that would not have been possible in the absence of interaction between the 

domestic and international levels. For example, negotiators may internationalise an issue to 

broaden public concern as a means to get more leverage on it. Other strategies may push 

opponents to reach an agreement. Applying Putnam's model to other findings, we can 

argue that the influence of business at the domestic level is stronger than its influence at 

the international level. For example, Lindblom (1977) writes about the 'privileged position 

of business' in domestic politics because of the structural dependence of the state on 

business, the knowledge and practical expertise it holds in developing and implementing 

policy, and its superior ability to mobilise resources when compared to other groups. 

Business and government both need strong economies to be successful so often work 

closely together. According to Levy and Egan (1998), these privileges do not transfer well 

to the international level, where international organisations are less dependent on business 

and attracting capital. Kellow (2001) argues that ENGOs enjoy greater advantage at the 

international level than at the level of national government because they can help produce 

the consensus necessary for agreement which is so difficult to achieve in international 

negotiations. For example, anti-whaling NGOs have influenced most IWC members to 

advocate zero whaling because it makes good political sense back home. They also tend to 

face weaker opposition than at the national level where they are directly up against 

traditional adversaries such as some bureaucratic agencies. Nowadays, participation by 

ENGOs at international negotiations is expected. Furthermore, the two-level games theory 

assumes that domestic coalitions form on the basis of an assessment of the relative costs 

and benefits of negotiated alternatives to the status quo. So another strategy of negotiators 

may be to raise the costs of non-agreement thereby making unfavourable agreements 

relatively more attractive (Wong, 2001). 



These different levels of associability and influence in national and international politics 

have important implications for policy-making. The two-level games theory allows us to 

examine how foreign pressure (gaiatsu) and domestic business constituencies, as tools in 

inter-level negotiations that expand the support base for a particular group, might play a 

role in influencing Japan's domestic politics towards environmental issues. We can also 

frame issues using the two-level games theory assuming that ENGOs are weaker at the 

domestic level compared to the international level. This allows some use of social 

movement theory and theories of corporatism to address general NGO weakness at the 

domestic level. 

Two-level games theory can also help with the following questions. Is Japan making 

minimalist changes to better policing its trade in endangered wildlife so it does not upset 

the large number of small businesses/traders which benefit directly from such trade? Is 

Japan making minimalist changes about declaring more Ramsar sites, and about better 

managing its existing Ramsar sites so it does not upset powerful ministries, agencies and 

domestic lobby groups who perceive that they would not benefit from such wetlands 

preservation? This thesis tests Putnam's model against these questions. 

This thesis applies the two-level games theory to describe and analyse how Japan 

negotiates at CITES and the Ramsar Convention. How are politics at the domestic level 

affected by politics at the international level and vice versa? The case studies of Japan's 

environmental diplomacy at both CITES and Ramsar will assist to refine and further 

develop Putnam's theory in order to inform the applicability of such a conceptual model to 

environmental regimes. Putnam's theory extends and integrates the applicability of the 

other theories, as will be shown. 



The Interest Group Pressure Model of Japanese policy- 

making 

In order to deploy Putnam's two-level games model about the domestic pressures that 

have to be satisfied by national governments at the international level, and to understand 

which interests are dominant in framing and guiding the policy outcomes of the regime 

negotiations, we need a theory that claims to explain Japanese policy-making. Rosenbluth 

(1989) has argued none of the three main competing explanations of Japanese policy- 

making (reactive state model (Calder, 1988), bureaucratic-dominance model (Johnson, 

1982), and politician-led model (Muramatsu, 198 1)) is entirely adequate in accounting for 

Japan's financial deregulation of the late 1980s. This is because each one captures only a 

part of the entire policy-making process. Rosenbluth found that deregulation was 

propelled by financial institutions: that is, interest group pressure, in cooperation with the 

MOF, and sometimes with the politicians in a context in which all these stakeholders 

realised they needed change in the changing economic environment. Rosenbluth also 

found that the success or failure of a particular group in the Japanese polity, in this case 

the banks, to obtain its desired policy decisions is a function of its political resources 

relative to those of its opponent. Furthermore, she argues that financial liberalisation 

reforms were adopted almost exclusively in areas where the domestic balance of power 

happened to be in line with US demands. 

From Rosenbluth's study, then, a fourth explanatory model of Japanese policy-making can 

be added. This is that policy is determined by several well organised interest groups, in 

conjunction with certain sectors of government (bureaucratic agencies and politicians) and 

gaiatsu, that can successfully employ political resources to influence policy. This will be 

referred to as the interest group pressure model and is deployed in this study. Rosenbluth 

(1989) argues that interest groups can have more influence if what benefits them will also 

benefit the bureaucracy. Then the two work together towards a common policy outcome 

(for example, farmers and the MAFF against locking up wetlands from agricultural 



improvement projects; and fishermen and the Fisheries Agency against banning southern 

bluefin tuna catches). A further dimension of this is that a ministry will anticipate intrusion 

by politicians if the ministry feels interest groups are becoming dissatisfied with the 

ministry's bureaucratic solution or stance, and then act in a way that the interest groups 

want. That is, the bureaucrats do not want dissatisfied interest groups applying pressure to 

politicians asking for wholesale administrative changes which might weaken their position 

and ultimately their power base and budgets, therefore they seek to anticipate political 

responses to various issues in order to avoid this unwelcome intervention. In short, Japan's 

bureaucracy is flexible enough that it can bend to public criticism. 

It is not a case of interest groups benefiting only the bureaucracy in order to influence 

policy. The farming lobby influences agricultural policy by supporting the LDP, and this 

would also support Rosenbluth's model. However, this thesis treats the interest group- 

pressure model cautiously. Not all interest groups in Japan have been influential in 

determining public policy, and it has been acknowledged in the literature review that 

Japanese environmental groups have been notably non-influential. The analysis in Chapter 

6 will explore the arena of politics in which the ENGOs are opting to, or being forced to, 

carry out their lobbying. Are they inside the realm of interest grouplmainstream politics 

like the banks, or are they outside this realm in the arena of social movement politics? 

Where do the ENGOs see the most benefits to be gained? Are the benefits in co-option by 

the establishment or in maintaining their independence of action? This model stresses that 

where interest groups can work together with a ministry or political party towards a 

common goal, then they have a greater chance of influencing policy, but on their own they 

tend not to be very influential. Chapter 6 examines the partnerships between ENGOs and 

the EA, and specifically how influential those partnerships are in terms of policy 

formulation and that examination can test this model. Also, the opposition that such 

partnerships encounter from other bureaucratic-interest group synergies is looked at in 

terms of which groups over-ride others and in which issues. 



Other Japan specialists agree with Rosenbluth's characterisation of Japan's financial 

policy-making. Samuels (1986) states that "the Japanese bureaucracy does not dominate, it 

negotiates" with the private sector in a pattern of policy-making he calls "reciprocal 

consent". Okimoto (1988) calls Japan a "network state" noting that the bureaucracy 

derives power largely from its ability to operate collaboratively with the private sector. 

Krauss and Muramatsu (1988) called the policy-making process in Japan "patterned 

pluralism", stating that lobbying is not open-minded because interest groups are usually 

allied over time with the same bureaucratic agencies and political parties. Inoguchi (1997) 

also argues the bureaucracy will act quickly to counter any public disapproval of its 

performances, even if that means owning up to mistakes, or even more extreme measures 

such as senior bureaucrats committing suicide. 

Rosenbluth used Stigler's (1971) supply and demand theory of regulation in her study of 

financial policy-making because this theory is linked to collective action theory (Olson, 

1965) which talks about the systematic advantage of producer groups in achieving 

favoured policy outcomes in any representative democracy. Collective action theory states 

that peak organisations (such as Keidanren) encourage the pursuit of long-term goals 

because such organisations are not sectorally bound and therefore help amalgamate 

competing private interests into a balanced whole resembling the public interest. In his 

theory, Stigler predicts that producer groups always win and consumers always lose when 

collective action barriers operate because of their intensity of interest in given policy 

outcomes. There is less reason for a voter to expend energy and mobilise for political 

action because the per capita gain to each individual resulting from policy change tends to 

be small. The theory of regulation distinguishes between politicians' "primary 

constituencies" (producer groups) and the general electorate (consumers). Primary 

constituencies are those that, by virtue of their superior organisation, information-gathering 

capabilities, and campaign-funding power, wield direct influence on politicians' perceived 

chances for re-election and hence on policy outcomes. 



In Japan, the most powerful of these constituencies for the LDP include agriculture, big 

business and industry, the small and medium sized business sector and the fishermen. Of 

these, the most powerful is Keidanren representing the nation's monopoly capitalists. The 

power of these core constituencies can be seen, for example, in the fact the ruling LDP and 

the MAFF for a long time looked after the interests of the farmers, and not the consumers, 

in protecting the domestic rice market from international competition. Also, many 

politicians, especially from the LDP, were funded by construction and development 

interests, which led to policies being made in their favour (Oyadomari, 1985). In short, 

politicians do need to serve the primary constituencies well in return for their voting and 

financial support, and in this way primary constituencies are a powerful force in Japanese 

politics. The general voting public on the other hand is less motivated to stay informed, 

may not turn out to vote, and will rarely take an activist stance on issues in which they have 

a small per capita interest. The expected rewards simply cannot justify the necessary 

expenditure of time, money and effort. In the supply and demand theory of regulation, 

then, primary constituencies exert influence in the policy-making process through their 

superior will and ability to affect electoral outcomes on the basis of specific policy 

outcomes (Rosenbluth, 1989), and represent important groups in the interest group 

pressure model. 

Rosenbluth's adaptation of Stigler7s theory can work within both the domestic and 

international political arenas. It fits Putnam's model by focusing on the superior 

bargaining position of producer groups over consumers at the national politics level, and 

the subsequent conflict between ENGOslgaiatsu and producer groups which transcends 

into international politics. This thesis uses for its theoretical frame of reference 

Rosenbluth's adaptation of the theory of regulation in order to analyse limitations within 

Japanese environmental policy-making and implementation. Applying the theory of 

regulation to Japanese wildlife conservation policy-making, one would expect policies in 

favour of industry, construction, business and primary producers at the expense of both 

the general voting public and the less influential environmental interest groups, because 



industry, construction, business and primary producers represent the main primary 

constituencies of many of the big ministries and LDP. Likewise, one would expect a 

certain amount of policy conflict to emerge if proposed environmental policies and gaiatsu 

were perceived by certain quarters of the primary constituency to be a threat to their 

agenda and interests. Equally, if they were perceived by certain quarters to be beneficial to 

their agenda and interests, policy conflict would translate into policy support. Policy 

conflict can work to either distract from environmental policies or to support them. In 

Japan's participation at international environmental regimes, the test will come from 

evaluating the role that gaiatsu and primary constituencies play in determining Japan's 

responses to those issues, and what form the gaiatsu takes. 

Schoppa (1993) found that the effectiveness of gaiatsu applied to Japan is not simply a 

function of the voracity of threats, but is also a function of how positively foreign demands 

resonate in Japanese domestic politics. Some of the US pressure was directed at 

influencing public opinion, and is not always targeted at the government. For instance, the 

US focused on higher consumer costs to ordinary Japanese as a result of certain 

government policies, such as protecting domestic industries like rice. Schoppa (1993) 

refers to this synergistic strategy as "public participation expansion", and it can be 

available to negotiators dealing in inter-level discussions. These strategies open up the 

bargaining processes so that it might not mean the Japanese bureaucracy reigns supreme 

in their issue areas. Pempel (1999), in attempting to explain who or what is responsible for 

gaiatsu approaches it as a systemic and structural phenomenon. He shows that gaiatsu is 

successful only when it aligns with domestic constituencies. The analyses in Chapters 4 

and 5 provide cases that explore how positively any foreign demands resonate with the 

Japanese public and with the domestic politics on wildlife trade (for example, ivory), 

whaling and wetlands protection. In this study, gaiats~i will be represented by the 

influencing power of the international ENGOs and the Contracting Parties to CITES and 

Ramsar which apply pressure on Japan to improve its compliance within these two 

regimes. 



There are a number of key concepts which emerge from Rosenbluth's study and which can 

be tested in this study. These are "primary constituencies", "stakeholders", "lobby group 

centralisation and fragmentation", and "policy conflict and containment". These concepts 

will act as the bridge between the theoretical framework and the data analysis. In this study 

"primary constituencies" are used to describe the business, industry, construction, fishing 

and agricultural interests in the Japanese community. "Stakeholders" are the public and 

private lobby groups and other vested interests. "Lobby group centralisation and 

fragmentation" is a concept stating that the degree of centralisation or fragmentation of 

private-sector groups has an important bearing on industries' collective action advantage 

over consumers. The concept of "policy conflict and containment" means a bureaucratic 

agency with broad jurisdiction can contain a conflict with an administrative settlement. 

However, if the bureaucracy is fragmented into discrete competitive agencies, the conflict 

will pass to the judicial system or into the political arena for jurisdiction. Stigler's theory of 

regulation and these key concepts have the ability to capture the essence of the kinds of 

influences acting upon Japanese state responses to wildlife conservation. 

An example of how these concepts will be integrated to explain the kinds of influences 

acting upon the policy process can be illustrated in Japan's ivory industry. This industry 

is a primary constituency (small business) of the LDP. The industry is under threat from 

the 1989 CITES decision to impose an international ivory ban. In this context, the 

industry's stakeholders and responsible Ministry (MITI) have been undertaking various 

measures (including negotiations with politicians) in an attempt to achieve the best deal for 

the industry. Likewise, ENGOs have been busy monitoring any violation of the ivory ban 

by Japan in an attempt to ensure the ban is permanently and effectively implemented. The 

ivory industry is one of a number of examples for examining the policy process, and 

which make up the case studies in Chapters 4,5 and 6. 



3.4 Japanese environmentalism and social 

movement theory 

One part of the domestic level of analysis in this thesis is the grassroots. Hitherto, this 

chapter has demonstrated how Putnam's two-level games model and Rosenbluth's interest 

group pressure model offer a combined framework for explaining data concerning the 

domestic political institution and international regime levels of analysis, namely: Japan's 

performance at CITES and Ramsar; how that performance is influenced by domestic 

politics and gaiatsu; and the resulting policy outcomes. Those theoretical models cannot 

offer a framework for explaining what is required to generate political protest or constrain 

people from protesting, or understanding the strengths and weaknesses of Japan's 

environmentalism to influence policy. For that, the thesis turns to social movement theory 

and theories of corporatism. It is thought that these theories can shed light on the intricate 

relationship between a country's political opportunity structure and the ENGOs' abilities to 

be cognizant of this structure (Tarrow, 1994). They fit Putnam's broader two-level games 

model because these theories have the capacity to tell us how effective ENGOs will be 

when they operate at the domestic (local and national) level relative to the international 

level. Despite the globalisation of the environment, we still need to analyse environmental 

politics from the understanding that different nations approach environmental problems 

differently, and that a nation's political economy is key in shaping the nation's 

environment movement. Social movement theory and theories of corporatism can 

conceptualise both the global dynamics of, and individual national approaches to, 

environmental problems, as will be demonstrated in this section. 

Sociological theories about social change and movements attempt to explain profound 

ideological divides, based on divergent sets of values and world-views, between social 

members. Environmentalists and advocates for harvesting certain wildlife and modifying 

natural habitats represent the main social division relevant to this thesis, and are the 

cleavages postulated by writers like Inglehart (1977) and Touraine (1985). However, there 



are various levels within these two very broad social divides: the various shades of 'green' 

for example (Porritt, 1984). This study is not so concerned with these levels, rather with 

the broader divide because it can still offer an understanding of the challenge for 

environmentalism in Japan, with its different ideological reference points, to conventional 

societal values. 

This section provides a theoretical framework and set of concepts for analysing ENGOs in 

Japan and the kind of role they play in the policy-making process. It is worthwhile here to 

provide a brief background to the socio-political context in which social movement theory 

blossomed in the late 1970slearly 1980s because it raises concepts that are useful in the 

analysis on Japan. This can be seen through the environmental paradigmatic analysis 

approach commonly used by environmental theorists. The term 'political paradigm' as 

employed by Offe (1985) and Goodin (1994), becomes analytically useful. It analyses 

'old' and 'new' politics. Both these politics can be analysed in terms of their "social base, 

their issues, concerns and values, and their modes of action" (Offe, 1985:820). The old 

paradigm (also referred to as the dominant industrial paradigm), as reflected in Western 

European politics in the period from the immediate postwar years until the early 1970s, 

involved issues of national sovereignty, economic growth and distribution, wealth creation, 

and national, military and social security as the core items on the political agenda. It also 

involved the dualistic class struggles between the 'right' (wealth) and the 'left' (labour). One 

aspect of the old paradigm was dualism, that humanity is separate from, and superior to, 

the cosmos (Doyle & Kellow, 1995). This superior attitude leads to the idea that the earth 

is here for humanity to do as it pleases: we can shape the natural environment and exploit 

its resources in a way that disregards ecological integrity. As Crowley (199955) puts it, 

"this dominant industrial paradigm does manifest anti-ecological characteristics, partly by 

viewing nature as a resource, but also by legitimising those institutions and processes 

consistent with, and not undermining, this view". Environmental policies were therefore 

negligible at that time (pre-1970), including in Japan, where there was a process of policy 

directions, labeled "embedded mercantilism" by Pempel (1997), for stimulating high 



economic growth in a nationalist effort to "catch up" to the more advanced economies of 

the world. 

The new paradigm (also referred to as the new environmental paradigm), simplistically put, 

involves 'alternative movements' that occur in waves (Goodin, 1994). These alternative 

movements became popular (to certain degrees) from the late 1960s to the early 1980s in 

many countries, including Japan, and the main issues were to do  with political 

participation, identity, meaning and autonomy and included: preservation of peace; anti- 

nuclear; environmental quality; human rights (which the second wave feminist movement 

was a part of); indigenous peoples' rights, gay rights, animal rights and welfare, and other 

social movement issues. They were identified closely with the counterculture, those critical 

of the industrial society, and do not normally involve class struggles, rather draw support 

from across classes. But in terms of support for the natural world, the main support can be 

seen as the natural allies of the 'progressive' left (Yearley, 1994:152). This wave of 

environmentalism was initially more associated with pollution and population explosion 

than with nature conservation, but the nature conservation movement was also renewed. 

Public concerns about habitats and species began much earlier (for example, the Royal 

Society for the Protection of Birds in Britain was founded in 1891; the Sierra Club in the 

US was founded in 1892; the Wildlife Preservation Society in Australia was founded in 

1909; and the Wild Bird Society of Japan was established in 1934) in a number of 

countries, but remained sparse and usually species-specific until the 1970s. The space of 

action of the new movements is a space of non-institutional politics (Offe, 1985). Apart 

from the Greens in some countries (notably the former West Germany), there was no 

creation of a coherent political ideology among these groups. This environmental 

paradigmatic analysis is useful as an overarching framework for a closer examination of 

the struggles of the environmental advocates in Japan. According to Pierce et a1 (1989), 

support for the new environmental paradigm is comparatively weak in Japan. 



3.4.1 Social Movement Theory 

The sociology of social movements can offer an analytical framework and set of concepts 

for investigating features of the environmental movement (Yearley, 1994). The main way 

that social movement theory can contribute to our understanding of the capacity for 

Japanese ENGOs to be able to influence government policy-making is by helping us to 

make a distinction between effective environmental lobbyists and the broader 

environmental movement from where the lobbyists seek to draw much of their support. 

Social movement theorists often differ in what they regard as essential features of a social 

movement, but do agree that a broad range of factors influences the composition and 

conduct of social movements. One definition of a social movement is a sustained series of 

interactions between the state and challenging groups which demand social and political 

change (change that would be reflected in public policy), and they constitute a rival to 

political representation because they remain outside established political institutions and 

seek to disrupt them by unorthodox means (Tilly, 1984). By conceptualising Japan's 

ENGOs as a form of social movement the analysis allows a greater understanding of the 

interactions between the Japanese state and ENGOs. 

Touraine (1981, 1985) informs us that social movements are specific types of collective 

action (based on collective identity) taken by relatively powerless people and groups (those 

who lack regular access to institutions) against elites, opponents and authorities. They are 

responses to various social conflicts, conflicts which change over time and which have little 

shared commonality. Collective action is important in Stigler's (1971) theory of regulation, 

and is equally important in social movement theory. The conflicts are between social 

actors, and may manifest themselves in the form of protests. Touraine (1981, 1985) 

explains that the environment movement is one of the new social movements because, 

since the 1960s, the environment has provided a field for new social conflicts. Touraine 

also notes that just as the environmentalists are a social movement, so too are the 

opponents of the central conflict, often in this case the government and industry. Social 



movements are always defined by a social conflict: that is, by clearly defined opponents. If 

there is no social conflict (perceived or real), a social movement has no momentum and 

collapses, and there is no political protest. Ethical values often feature strongly within 

social conflicts about the environment, for example, the ethics of exploiting or preserving a 

public natural amenity. A social movement represents conflict between actors, not conflict 

against a system, and the actors can move between sides during different stages of the 

conflict. Social movements also have the ability to develop partisan ties with potential 

alliance partners (Klandermans, 1990). 

Social movements, of which the environment movement is one, have certain other social, 

organisational and political characteristics. They are only partly institutionalised so have to 

mobilise support from the general public, their nature is usually radical in the form of their 

value-laden mobilisations, and their structure is physically fragmented (Doyle & Kellow, 

1995). These value-laden mobilisations are based on commitments to general values and 

generate levels of passion and dedication seldom produced by conventional politics. 

Conventional politics can be settled through negotiation and compromise, but value-laden 

movement protests make conventional settlements difficult. Therefore they are considered 

radical, even though the integrity of the environment is not a radical value nowadays. 

Social movements are also flexible and amorphous. For these reasons an environment 

movement is in a constant state of metamorphosis. As environmental issues appear in the 

public sphere, groups often form or former groups remobilise. As well, the group may 

fade away when the issue in question disappears from public view. Olson (1965) showed 

that groups need to mobilise resources if they are to be effective and these resources must 

be extracted from their members, but the media can also be harnessed. Yearley (1994) also 

notes that environmental groups require large-scale membership to be effective, but 

membership from across any social and political spectrum. Also, because the environment 

movement is only partly institutionalised, the issues are often fought out in a reactive rather 

than a proactive manner. Giddens (1990) believes environmental movements arose in 

response chiefly to industrialism and capitalism, explaining why these movements were 



quicker to develop in countries that were first to industrialise like the countries of Western 

Europe and the US and Canada. Japan's later introduction to industrialism, according to 

Giddens, would mean a later developing environmental movement. Eyerman and Jamison 

(1991) describe social movements as commonly advancing new knowledge claims; 

"cognitive praxis" as they refer to it (translating scientific ideas into social beliefs), but it is 

not a defining characteristic. 

Environmentalists can be divided into two temporal categories: permanents, those who are 

permanently mobilised; and transients, those who are mobilised on a temporary basis. 

Furthermore, they do not necessarily represent conscious and organised actions. Diversity 

characterises the environment movement and this diversity allows the possibility of action 

in many different forms and at many different political levels, from inside the legislature to 

grassroots community development (Connelly & Smith, 1999). These inherent 

characteristics or features have a significant bearing on how successful an environment 

movement can be. Furthermore, Lowe & Goyder (1983) wrote about a division of 

environmentalism into the environment movement (representing action) and the attentive 

public (the body of public from which the movement obtains its support, and representing 

attitude). Lowe & Goyder talk about another divide relating to the diversity of 

environmental groups. There are conservation groups and ecology groups. Conservation 

groups largely consist of nature conservation organisations and other groups that address 

the consensual issues of environmental policy, such as the protection of wildlife, and these 

groups tend to be conservative in their political philosophy and adopt conventional policy 

styles. They include WWF. Ecology groups are more likely to question the dominant 

social paradigm of industrial society and endorse the new environmental paradigm. They 

often adopt unconventional tactics such as direct-action techniques. They include FOE and 

Greenpeace. This thesis acknowledges these divides as being important in explaining how 

environmental issues are politicised and communicated by the grassroots sector in Japan, 

and how they can characterise Japan's environment movement. Also, which of these kinds 



of groups are more influential on the Japanese government and public is an important 

consideration. 

Yearley (1994) adds that the concept of the "internationalism" of environment movements 

is important in understanding their strengths. He claims international bodies such as the 

EU and UN have fastened on to environmental issues as a way in which they can augment 

their influence. In applying this idea, we would expect that environmentalists who want to 

influence Japanese policy-making would find international bodies such as the IWC, 

CITES and the Ramsar Convention as 'softer' lobbying targets than the Japanese 

government. However, we would expect only the larger and more affluent ENGOs being 

able to afford to lobby at the international level. 

In order to find evidence of Japan's ENGOs being marginalised we need to identify the 

main stages of environmental protest and investigate these stages as potential sites of 

marginalisation. Canadian sociologist John Hannigan (1995) argues that ENGOs first 

have to assemble information. This involves them deciding which environmental problems 

they should prioritise as environmental issues for contesting. During this first stage their 

priorities might be limited by financial constraints and access to vital scientific 

information. Both these limitations might be as a result of marginalisation. Their priorities 

might also determine their effectiveness in bringing about policy change. High profile 

environmental issues are likely to meet a closed political system, whereas low profile 

issues are likely to meet a state more open to movement influence (Kriesi et al., 1995). 

The second stage involves how the ENGOs actually go about contesting the environmental 

problems that they have deemed worthwhile to prioritise. These are their action strategies 

and they involve how the groups will both attempt to raise public awareness in order to 

attract public support and mobilise resources, and how they will lobby the government to 

change decisions in the face of various interest group opposition. As past of carrying out 

these strategies, the ENGOs will encounter various constraints within the social and 



political environments that will impede or prevent the effective contestation of 

environmental issues. These constraints might be examples of marginalisation. 

This dissertation will analyse the four selected Japanese ENGOs using these social 

movement characteristics as a conceptual framework. These characteristics essentially 

include various organisational, political and social forms. The objective is to see which 

social movement characteristics apply and which do not, thereby building up a more 

complete understanding of Japan's environment movement, specifically the distinction 

between effective environmental lobbyists and the broader environmental movement from 

where the lobbyists seek to draw much of their support. This information will help us to 

explore the extent to which ENGOs are marginalised in Japan which is part of the central 

hypothesis explaining Japan's poor record on wildlife protection. 

When investigating social movements and policy change in Japan, it is necessary to do so 

from historical, philosophical and cultural contexts because people first must have some 

expectation of their rights before they will protest against attempts to inhibit what they 

have always taken for granted. The concept of 'democracy' was imported into Japan from 

Europe and the US in the late nineteenth and early twentieth centuries during the Meiji 

('enlightened rule') period, and many of these Western style democratic dynamics were 

Japanized. Before that, Japanese society was closely tied to Confucist ethics which taught 

principles of meek compliance, submission, and groupism as preferable to Western 

notions of individualism and self-autonomy. Confucianism did not encourage freedom of 

expression, nor did it encourage faith in science and technology. The all-pervading 

expectation was of obedience to autocratic rule, evidenced during the Tokugawa period 

(1603-1867), although that period was certainly not one of passive acceptance to autocratic 

rule (Bix, 1986). Those in authority were not obliged to consider the best interests of their 

subjects. Immediately after the Meiji Restoration, the Japanese state still struggled with 

recognisiilg the rights of individuals. Questioning the government was akin to questioning 

the Emperor at this time, and was frowned upon. The Meiji Constitution of 1889 



recognised the fundamental rights of the nation's citizens but asserted that they could be 

abridged by the Diet (Teranishi, 1992). Furthermore, in 1925 the Diet passed the Peace 

Preservation Law which in effect further limited the rights of free speech and political 

action (Hane, 1992). The 1947 amended Constitution, to some extent drafted by the US, 

recognised popular sovereignty and a range of inviolable individual democratic rights, 

including the right to "maintain the minimum standards of wholesome and cultured living" 

[Article 251 (Teranishi, 1992). So it was not until 1947 that Japan's Constitution could 

recognise that pollution causing death or injury to personal health was a major 

infringement of citizens' rights and should not be tolerated. Before then, Japan's cultural 

influences meant an expectation of group harmony and seeking consensus, and these acted 

as restraints on the kinds of environmental protection policies that could be made and 

implemented. 

Thus, the idea of social minority groups protesting against national policy and social order, 

although increasingly accepted and tolerated within Japanese society today, has not always 

been seen as a successful tactic or one that has a very long history. Such groups would 

appear, we would think, to face many difficult challenges in their quest to be taken 

seriously by both the triumvirate and the general public because of Japanese cultural 

values of self-denial, aversion to conflict and the primacy of welfare of the group or 

community over that of the individual (Pharr & Badaracio, 1986). It is not as socially 

acceptable, and usually not as effective, to challenge authority in Japan as it is, for example, 

in the US (Suzuki, 1992). In Japan, outright challenges on certain government decisions 

may ostracise yourself or your environmental group from mainstream society, which 

counters their attempt to get mainstream society on side. This underscores Brazil's (1992) 

claim that there has been a misunderstanding of the roles, activities and functions of 

ENGOs in Japan where they have been mistaken for anti-government organisations (not 

pro-quality life advocates), and this has sometimes set up hostile public and government 

attitudes toward these NGOs resulting in their slower rate of progress. In Broadbent's 

(1998) study on 'pollution' protests in Kyushu in the 1960s and 1970s, he found one 



reason why more citizens did not express their opposition to the authorities was fear of 

punishment by public institutions such as schools, for example (where a school dismisses 

a teacher involved in political protest concerning pollution), rather than because of respect 

for Confucist values. However, a study by Hofstede (1991) showed the contemporary 

Japanese continue to value strongly the Confucian virtues of persistence and perseverance. 

Confucianism also stresses respect for authority and for traditional social hierarchies, 

which are characteristically vertical in structure (jdgekankei). Again these Confucist virtues 

are also strongly prevalent in contemporary Japan where conformity to the group tends to 

rise above individualism. Ui (1979) contends that since Japan's modernisation (from the 

late 1800s onwards) occurred without the benefit of a mass revolutionary movement, 

concepts of the dignity and worth of the individual and the protection of basic human 

rights are still lacking from basic national thought structures. Therefore, any analysis of 

Japanese ENGOs is from the understanding that these organisations represent both social 

movement politics and agencies which mobilise public support and challenge authority. 

Moreover, this form of politics in Japan has traditionally been at odds with the dominant 

and inherently East Asian principles of compliance, consensus building and perseverance. 

As McKean (1981:257) claimed, "conservation organisations in Japan could not take for 

granted the notions of citizen participation, local autonomy or access to the government". 

However, theoretically, well-organised ENGOs would seem to have the opportunities to 

challenge Japan's political system. 

These ideas will be tested when I explore whether Japanese ENGOs and the mobilisation 

process are still marginalised by Japan's political and cultural system. Furthermore, 

assuming that the goals of ENGOs are shaped by basic human needs, one would expect to 

find Japan's environment movement increasingly taking up the challenge to help protect 

nature (because of the lifestyle issue), but only in a climate when the economy was healthy 

and pollution was at tolerable levels (that is, when the Japanese government has performed 

well in accommodating those particular societal needs), because it seems historically, the 



economy and pollution issues take on greater meaning for the wider public than do nature 

conservation issues. These issues are taken up in Chapter 6. 

3.4.2 Theories of corporatism 

Theories about corporatism and neocorporatism involving political processes and the 

nature of the state are important elements related to understanding social movements (in 

this case the environment movement) and their relative impact on policy-making (Kriesi et 

al., 1995). This is because the degree of corporatism exhibited by states affects social 

movement formation, with the key factor regulating protest being the political institutions 

through which societal demands are processed (Nollert, 1995). These theories have been 

built upon the notion that social protest is driven by struggles for political access (Tilly, 

1984). In social movement theory, environmentalists are seen as one of the agents of 

change. In theories of corporatism, the proactive state is seen as the prime mover in 

bringing about change to diffuse a potential social conflict. In other words, theories of 

corporatism allow us to investigate the political opportunity structure of the state, 

specifically in how well environmentalists can find access channels. A corollary of this is 

the state deliberately smothering grassroots protest with bureaucratic power or power 

delegated to peak interest groups, in order to protect vested interests. The strong-state 

thesis about radical yet weak challengers explains how the social movement sector as a 

whole is shaped by the institutional structure of the state (Jenkins, 1995). Schmitter (1981) 

advanced a theory of neocorporatism where he argued that neocorporatist countries can 

contain political discontent more successfully than pluralist countries because they had 

devised a system of institutionalised bargaining between interest groups (such as business 

associations, primary producers and organised labour unions) and the state. This system 

controlled the formulation of social demands by incorporating key interest groups into the 

government's sphere of influence, thereby reducing political discontents amongst the 

general public. These countries are said to have a higher responsiveness to societal 



interests (Schmitter, 1981). Similarly, Kitschelt (1986) found that states that were more 

receptive to public concerns reacted more quickly, and managed to defuse and prevent 

large-scale protest mobilisation. Panitch (1979) and Offe (1981) on the other hand have 

contended that this corporatist bargaining has created a more insulated, less accountable 

policy system, and thereby increased alienation and protest. Corporatist-type political 

arrangements that make key political and economic decisions behind closed doors can 

result in damage to the environment and thus precipitate new forms of environmental 

protest (Hannigan, 1995). 

Applying these theses of Schmitter and Kitschelt to environmental protest in Japan today, 

we would expect weak challenges from Japan's ENGOs because Japan has medium to 

high corporatist structures, and would be more receptive to public concerns about the 

environment, since being caught out by the embarrassing pollution protests of the late 

1960s and the violent Narita airport extension protests of the 1970s, which were covered in 

the international media. However, the contentions of Panitch and Offe would predict 

increased protest in Japan. Japan's economy remains fairly heavily regulated because 

opposition from certain government sectors to deregulation remains strong. Also, Japan's 

political economy is not very accountable to the public on environmental issues (Schreurs, 

1996), thereby increasing public discontent with their government about the environment 

leading to a greater reason for political protest. 

Furthermore, Nollert's (1995) contention that neocorporatism reduces political protest 

primarily by increasing economic performance and reducing the degree of income 

inequality (greater inequality leads to protest), is also useful in the analysis of Japan's 

environment movement. Katzenstein (1985) and Nollert (1995) have described Japan as a 

highly corporatist state, as have Pempel and Tsunekawa (1979) ["corporatism without 

labor", but with good wage increases] because of its institutional arrangements between the 

state and interest associations in policy formation and implementation. Abe et al, (1994) 

show that throughout the 1980s Japan's political economy has developed "corporatism 



with labor". The Keidanren and the Association of Labor Unions (RengS) are now very 

much involved in political bargaining. Therefore, if public concerns for environmental 

protection were stronger and more animated in Japan, then these theories would predict 

quick state intervention to defuse and prevent large-scale protest mobilisation by 

improving environmental protection policy and enforcement. Likewise we would expect 

little environmental protest in Japan because of its low level of income inequality. These 

theses on neocorporatism should help explain the degree to which there is strong or weak 

environmental protest about wildlife conservation issues (variations in political protest) in 

Japan today, and why. A restrictive political opportunity structure would be an example of 

the environmental lobby being marginalised. These theories complement social movement 

theory and so provide a more enhanced understanding of Japan's environment movement 

and political opportunity structure. The analysis of the four Japanese ENGOs in Chapter 6 

will inform all of these sets of concepts relating to social movement theory and 

corporatism. 



3.5 Review of the chapter 

This chapter has established how three integrated sets of theoretical models will be tested 

by how well they can explain the case studies. Specifically, these models will be deployed 

to explain if Japan's governing structure in relation to environmental management operates 

in a distinct way that prioritises wildlife as resource use issues by way of a set of systemic 

tools and actors' political bargaining strategies, and direct and indirect forms of 

marginalisation. The chapter has examined these three sets of theoretical models in turn 

and identified a number of key concepts which arise from them. It has also shown how 

these models are integrated. The theoretical approach to this thesis is eclectic in order that 

the various key components that influence environmental policy-making can be admitted 

into the overall public policy analysis. The key components identified are: core 

constituencies of the LDP; bureaucrats and politicians; gaiatsu; ENGOs/public pressure, 

and corporate structures. What binds the disparate elements of the theoretical framework 

together is the proposition that all these interrelated components are essential to 

understanding Japanese state behaviour to wildlife protection, an interaction that engages 

international, domestic and social movement politics. Such an interaction is thought to be 

best conceptualised by employing Putnam's two-level games model as the overarching 

framework. 

In Chapter Two, it was demonstrated that the literature on Japan's environmental politics is 

the site of interactions among Japan's governing structure, environmental lobby, 

marginalisation, and agency. In this chapter, it is argued that conceptualising Japan's 

environmental politics as involving complex and distinctive relationships between people, 

issues and spaces provided the foundation of a potentially instructive conceptual 

framework that combined a number of concepts in an effort to explain Japanese state 

behaviour to wildlife protection issues since 1980. In the combined application of these 

theoretical models and accompanying concepts, the study's base is broadened to provide 

insights beyond understanding Japan's policy approach towards wildlife preservation. The 



models and concepts allow for a greater understanding of Japanese policy-making in 

general, as well as Japan's environmental diplomacy in the face of structural gaiatsu. As 

this study seeks to provide an understanding of the strength of the environment movement 

in relation to wildlife preservation in Japan, it will, by doing so, shed some light on 

understanding the dynamics of culturally distinct social movements and corporatist 

theories. The following chapters (4,5 and 6) provide the analysis of issue-centred data that 

have been gathered in order to test the veracity of the hypothesis. This data analysis will be 

guided by the combined theoretical models discussed in this chapter. 
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Overview of Chapters 4 and 5 

Chapters 4 and 5 address the first research question: is there a common sense of purpose 

that binds relevant bureaucrats, LDP politicians and special interest actors together 

resulting in wildlife issues being framed primarily as resource use issues? They answer 

this question by analysing and interpreting data on Japanese diplomacy at the CITES 

Convention on international trade in endangered fauna and flora (Chapter 4), and the 

Ramsar Convention on wetlands (Chapter 5) since 1980. This analysis of diplomatic 

performance investigates both the extent to which Japan implements and enforces the 

resolutions and recommendations of the two regimes (policy outcomes), and why Japan 

responds in the way it does by explaining which actors and their motives are 

orchestrating these policy outcomes. Furthermore, the evaluation seeks to examine the 

degree of policy conflict at work in Japan's performance at these regimes, the conflict 

between the reality of domestic politics and the quest to be seen by the international 

community as environmentally responsible. It considers which area wins out in such 

interactions and why this happens. Also the analysis shows how Japan is trying to 

improve its wildlife conservation record thereby highlighting some of the causes of its 

previously poor record. 

The analysis is carried out through specific cases including the trade in bekkB (turtle 

shells), ivory and traditional Chinese medicines (TCMs); the exploitation of marine 

mammals and ocean fisheries; and conflict over wetlands within Japan. The analysis is 

guided by Putnam's two-level games theory and Rosenbluth's interest group pressure 

model of Japanese policy-making. The case studies test the applicability of these 

theoretical models to explain Japan's policy formation in respect to certain wildlife and 

habitats. Specifically, the case studies are testing for the following. First, is the EA 

marginalised from wildlife-related policy-making? Second, are Japan's policy responses 

to the CITES and Ramsar Conventions controlled by an interplay of material self- 



interests between bureaucrats, senior LDP politicians and special interest groups who 

advocate the use rather than the preservation of the resource? Third, how positively do 

foreign demands resonate with domestic interests to influence policy-making? Fourth, 

what is the ability of politicians to back ecologically responsible policies in the face of 

opposition? I answer these questions through a series of specific product cases in 

relation to CITES, and through two wetlandltidal flat cases in relation to the Ramsar 

Convention. If these case studies can show how the policy outcomes on wildlife issues 

are a product of both common purpose bargaining between bureaucratic, LDP politician 

and special interest actors (because of shared interests and effective lobbying), and a 

marginalisation of the EA, then they will constitute evidence to support my hypothesis. 



4.2 CITES and Japan's Diplomatic Performance 

This section analyses Japan's policy outcomes (and motives for those outcomes) to the 

resolutions and recommendations of CITES. The key focus in the analysis is to identify 

the causal factors lying behind the dependant variable which is Japan's behavioural 

outcomes in terms of what levelltype of policy adjustment it makes in this regime case. 

In Chapter 1, a tentative hypothesis was put forward concerning causal relationships. 

The hypothesis states that apart from a common sense of purpose that binds the 

different policy actors together, Japan's poor record on environmental management is a 

derivative of the way ENGOs have been marginalised. 

4.2.1 Managing CITES: Is the EA Marginalised? 

This section discusses inherent problems in the way CITES is managed in Japan to 

make the argument that these problems reflect the marginalisation of the EA and 

contribute to Japan's poor record on wildlife preservation. Although a party to CITES 

since 1980, Japan had a reputation as being one of the more blatant violators of the 

spirit of this international agreement, and had entered a large number of reservations to 

the Convention immediately from the time of its ratification, including species in the 

category most at risk (those listed in Appendix I) such as endangered turtles, elephants, 

musk deer, tigers, bears and whales. There was considerable international pressure on 

Japan to reduce these reservations. Kaneko (1998) and Koyama (1998) admit that 

during the 1980s Japan was not serious about its obligations under the CITES regime, 

largely because of the need to protect domestic industries such as bekk8, ivory, TCMs 

and whaling. It was also because Japan's ruling elite was not as interested in nature 

preservation in the global environmental domain, and domestic environmental groups 

were too weak to have any real influence on the government or Japanese consumers. 

During the 1980s, Japan's wildlife conservation-related NGO community was still in an 

extremely infant stage. 



CITES is a transboundary trade regulation regime. The obligations of the CITES parties 

include having to: set up management and scientific authorities to regulate trade and 

submit annual reports on trade; attend triennial meetings to review implementation of 

the Convention as well as amend its appendices as necessary; and confiscate smuggled 

goods or send them back to their country of origin and to penalise violators (Fitzgerald, 

1989). Japan carries out all these obligations to certain degrees but under a fragmented 

authority. In Japan, the Import Division of MITI became the management authority for 

CITES because as a trade ministry it arguably had the best infrastructure in place to 

oversee international trade issues. Illegal imports and the quality of border control are 

also the responsibility of MITI, which consults with the EA and the MAFF as the 

scientific authorities (OECD, 1994), but the EA has no responsibility for actually 

checking import and export permits at the borders (Miyamura, 1998). Japan restricts its 

imports and exports of the species listed in Appendices I through 111 based on the 

Export Trade Control Order and the Import Trade Control Order of the Foreign 

Exchange and Foreign Trade Control Law, and the Customs Law (Environment 

Agency, 2000a). Domestic transactions or internal trade in species listed in Appendix I 

of CITES and the species designated as endangered birds under bilateral conventions 

and agreements on the protection of migratory birds are regulated based on the 1998 

updated Law for the Conservation of Endangered Species of Wild Fauna and Flora 

(LCES) which is monitored by the EA (Environment Agency, 2000a). However, as will 

be shown later, certain species (for example, Appendix I listed whales) escape this law 

in Japan. Furthermore, MITI has joint control, along with the EA, for monitoring the 

LCES leading to conflicts of interests which are often resolved in favour of the stronger 

MITI. The EA has no legal means to enforce CITES regulations to species when they 

are outside Japan. 

Within MITI there is also the Small and Medium Enterprises Agency and within that, 

the Consumer Goods Division which regulates the bekk8 and ivory industries 



(Miyamura, 1998). The customs authority, which comes under the auspices of the MOF, 

is the authority responsible for policing Japan's ports of entry and exit. MITI's main 

brief is to advocate business interests (not environmental interests) and, as will be 

shown, it guards its control over the wildlife trade industries very protectively. 

Therefore, one could question the value and effectiveness of CITES controls being 

under MITI as opposed to being under the control of the EA. 

Regulating the international wildlife trade in endangered species means reliance on 

effective customs procedures being in place. The US State Department (1996) has 

identified the most serious shortcoming of Japanese customs procedures to be a lack of 

a fully integrated customs system that would normally exist under a single authority. 

Japanese customs authorities do not have comprehensive authorisation to perform all 

customs inspections and to issue necessary customs documents, but must rely on other 

agencies, principally Agriculture and Health and Welfare, to complete required 

inspections. Coordination among agencies is often poor, leading to long delays in 

releasing items from customs. In addition, the Japanese automated customs system 

needs to be updated and improved since it does not provide such features as electronic 

pre-filing and computerised parallel processing, needlessly exacerbating customs 

delays. Customs infrastructure at Japan's airports is sometimes inadequate or extremely 

expensive to use, thereby making on-site customs processing more difficult. The 

government is making some progress in addressing these problems. For example, the 

MAFF and MHW announced plans to install computers in or after 1997 for rapid 

parallel processing of agricultural imports, and the government proposed to institute in 

1996 an "immediate release system" for certain categories of air cargo, eliminating the 

need for this air cargo to pass through customs. Additionally, the government has begun 

an expansion of cargo terminal capacity at Narita airport to facilitate more on-site 

customs processing (US State Department, 1996). 

In comparison to Japan (see Table 4.1), a number of OECD countries have environment 
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ministries managing CITES. The Department of the Environment is the management 

authority of CITES in the UK, the Fisheries and Wildlife Service is the management 

authority of CITES in the US, and the Wildlife Protection section in the Federal 

Department of the Environment is the management authority of CITES in Australia. 

The Wildlife Protection (Regulation of Exports and Imports) Act of 1982 and the 

Endangered Species Protection Act of 1992 are used to regulate wildlife trade in and out 

of Australia. The Canadian Export and Import Permits Act is currently used to regulate 

CITES in Canada. The Canadian Wildlife Service of the Federal Department of the 

Environment has been designated as the authority to manage and coordinate the 

application of CITES in Canada. However, Koyama (1998), an EA Officer, thinks the 

Japanese system of split jurisdictions to oversee the implementation of CITES is not a 

disadvantage. She says the various ministries, and divisions within the ministries, now 

(unlike before) represent a cooperative and complementary system of management with 

sharing of expertise, and that there are negligible conflicts. TRAFFIC East Asia-Japan 

disagrees and believes only one ministry should oversee CITES in Japan, and that 

should not be MITI because it advocates trade and industry even in endangered species 

(Kiyono, 1998). So the system in other OECD countries is different to that in Japan, 

where MITI, a trade ministry, is largely responsible for shaping Japan's responses to 

trade in wildlife (including endangered). This reflects Japan's underlying belief that it 

has a self-determined right to utilise certain wildlife, despite most OECD countries no 

longer utilising those wildlife and feeling comfortable to allow their environmental 

departments to manage CITES. However, despite the Fisheries and Wildlife Service 

managing the whole of CITES in the US, interestingly it has not prevented the US from 

also being one of the world's worst violators of CITES. This means the whole issue of 

managing CITES remains complex and ambiguous. 



Table 4.1 Cross-National Institutional Responsibilities for CITES 

Japan UK US Canada Australia 

Management MITI Dept. of Fisheries Wildlife Wildlife 
Authority Environment & Wildlife Service Protection 

Service 

Scientific EA and Dept. of Fisheries Wildlife Wildlife 
Authority MAFF Environment & Wildlife Service Protection 

Service 

Customs MOF Dept. of Fisheries Wildlife Wildlife 
Authority Environment & Wildlife Service Protection 

Service & Australian 
Customs 
Service 

Source: Koyama, 1998; CITES Secretariat, 2000; Orenstein, 2001;. 

Environment Australia, 2001. 

During the 1980s, there were cases of Japanese customs authorities mistakenly 

accepting certificates, which were not legal documents under CITES, from wildlife 

exporting countries, and consequently allowed in illegal imports. At COP 6 in Canada in 

1987, delegates criticised Japan, France and Austria as the three major wildlife- 

consuming countries with very ineffective import controls (Fitzgerald, 1989). The 

delegates passed a resolution calling for stricter enforcement of import controls in 

general. It was said Japanese authorities undermined the effectiveness of CITES by 

failing to look behind CITES permits to ensure that trade is legal (Fitzgerald, 1989). 

However, an official in MITI claimed it was "the responsibility of the exporting 

countries" to ensure proper documentation (Fitzgerald, 1989:16-17). The costs of 

investigating CITES permits was one of the factors behind MITI's decision to rely on 

export control. It was not until later in 1987 that Japan enacted domestic legislation 



(Law for the Regulation of the Transfer in Endangered Species of Wild Fauna and 

Flora) to regulate domestic trade in endangered species pursuant to its CITES 

obligations. This was as a result of public criticism of Japan by some of the other 

CITES members (Lauber, 1993). This point shows Japan bowing to international 

pressure. MITI was also able to improve its 'investigating' procedures largely because it 

was being pushed by industry desperate to survive, so could meet the requirements of 

national and international actors in the two-level game. The push by industry is taken up 

later in the product cases. 

The situation in respect of Japan and CITES today is that Japan's exports of endangered 

native fauna and flora are considered negligible, while Japan's imports are dominated 

firstly by reptiles (mostly reptile skins for fashion accessories) and secondly by cactus 

plants (Kiyono, 1998). About 45 percent of the current CITES import trade is for 

reptiles which now involves mostly captive breeding of crocodiles, snakes and lizards. 

When one looks at Japan's responses to CITES since the middle of the 1990s, it appears 

clear that Japan has been active in making improvements. Koyama (1998) says that 

Japan has rectified many of the problems it was having during the 1980s in relation to 

implementing its obligations as a CITES signatory. It is worthwhile here to examine the 

reasons and motives behind these improved outcomes thereby illuminating some of the 

earlier problems. First, MITI (as the management authority) and the EA (as one of the 

scientific authorities) work much more cooperatively, with helpful and regular 

exchanges of information (Koyama, 1998). This is in part due to the increasing tenacity 

of the EA (despite its low budget and profile) and the maturing of committed staff into 

positions of greater influence. The EA and MITI have, since the early 1990s, worked 

more cooperatively to reduce Japan's number of reservations by negotiating "relief 

fund" subsidies for the industries that want to import these wildlife products but cannot 

because of international trade bans (Koyama, 1998). This fund involves government 

compensation to industries affected by a loss in trade, such as the bekkS, ivory and 

whaling industries. There is considerable political protection and governmental 



subsidisation of businesses that deal in wildlife products (Koyama, 1998). Second, 

MITI is also moving to defuse some international criticism, and therefore protect its 

power, by working more closely with the EA and industry; evidence of Samuels' (1986) 

notion of "reciprocal consent" about the bureaucracy not dominating rather negotiating, 

mentioned in Chapter 3. 

Third, Japan realises when wild fauna and flora trade is becoming unsustainable and 

will then stop, and that it does not need international pressure to tell it when to cease 

such trade (Kaneko, 1998). Fourth, for other commentators, international pressure 

(gaiatsu) is one of the main reasons why Japan has improved its efforts within the 

CITES regime (Porter & Brown, 1996). A corollary of this was that Japan's official 

policy of internationalisation (firmly advocated in the 1980s by Prime Minister 

Yasuhiro Nakasone) was tied up with Japan's later policy responses to CITES. 

Promoting international relations and becoming a much more active participant in the 

international community meant that Japan had to be seen to tow the line on sensitive 

global environmental issues. Interestingly, the eighth meeting of CITES was held in 

Japan in 1992. This was an opportunity for Japan to be seen to show global leadership 

on non-security issues such as the environment. Most countries are keen to host 

meetings of international environmental conventions because they realise the 

environment can be a tool in international diplomacy, and Japan is no exception. As the 

host country, Japan was seen, on the surface at any rate, to make a genuine attempt to 

reduce the number of its reservations on certain wildlife. However, it still had a long 

way to go, and this remained an issue of concern for the other signatories. 

Fifth, by improving its image in CITES, Japan has sought to attract support from the 

CITES Secretariat to resume trade in certain wildlife products at a later stage. I return to 

the issues of gaiatsu and Japan appeasing the CITES Secretariat in the product cases. In 

conclusion, this section has provided evidence to show that the EA is marginalised from 

managing CITES and has linked this marginalisation to Japan's inability to prioritise 



wildlife preservation in the Japanese polity. More will also be said about the 

marginalisation of the EA in the following product cases. 

The bekk6 trade 

This product case reveals close bargaining between bureaucratic and industry actors, 

with LDP support, that has resulted in an official pro-trade policy in the endangered 

hawksbill turtle. It was not until July 1994 that Japan effectively took the hawksbill 

turtle (a CITES Appendix I species and therefore banned by CITES from international 

trade) off its list of reservations which it had since it acceded to CITES in 1980 

(Miyamura, 1998). In 1977, the entire species of the hawksbill was included in 

Appendix I. In 1996, the IUCN re-classified the hawksbill turtle from endangered to 

critically endangered on the international Red List of Threatened Animals. International 

trade has been identified as the principal cause for the critically endangered status of the 

hawksbill (CITES Secretariat, 2000). Japan entered a reservation on the hawksbill 

because it believed the species was not endangered (Kaneko & Yamaoka, 1999). 

Previously, Japan's trade in the hawksbill turtle (which was the largest of any country) 

had required the killing of 31,000 such turtles each year to supply its domestic carving 

industry. Japan imported a total of 713,850 kilograms of hawksbill shell [equivalent to 

more than 670,000 turtles] from 1970-89, mainly from Cuba, Panama and Haiti 

(TRAFFIC International, 2 0 0 0 ~ ) .  At least half of the trade was estimated to be illegal, 

coming from CITES Parties that did not authorise hawksbill exports (Fitzgerald, 1989). 

This reflected MITT'S poor effort in investigating permits at that time. Even so, other 

countries, notably Cuba, continue to harvest hawksbill turtles for food, so the killing is 

not done only for international trade. The shell is a byproduct from the killing of these 

turtles for food and was sold by Cuba to Japan for foreign exchange, but now that trade 

is banned (Webb, 1998). 



Japan had continued to trade in these turtle shells without considering the impacts of 

that trade. The market place meant a greater number of turtles were being killed above 

the numbers needed for food so that the shells could be sold to Japan (Webb, 1998). 

Japan claimed the right to import these shells because of their traditional usage in craft 

and jewellery for over 800 years, although critics claimed it was merely to support an 

industry of 1,500 crafts people (Lauber, 1993). The decision by Japan to stop trading 

came only after immense international pressure, particularly from the US, which in 

1991 had threatened trade sanctions under the Pelly Amendment (Miyamura, 1998). 

The Pelly Amendment to the 1967 Fishermen's Protection Act authorises the US to 

prohibit the importation of products from countries that jeopardise an international 

fishery conservation programme. Threats of trade sanctions and strong diplomatic 

pressure through embassy staff, as well as ENGO scrutiny and bad international press, 

are the most common forms of international pressure acting upon Japan in regard to 

CITES issues. Threats of trade sanctions by the US and the EU, in particular, have been 

successful overt uses of power in inducing progressive change in Japan's behaviour. In 

March 1991, the US strongly recommended that Japan cease its trade in the hawksbill 

turtle by lifting its reservation (Miyamura, 1998). Japan responded and lifted its 

reservation at the Kyoto meeting of CITES in 1992, then a two year period was put in 

place before it became effective (Webb, 1998). Webb (1998) claims the US pressure on 

Japan was also linked to the US economic embargo on Cuba since relations between 

Cuba and the US soured during the Cold War. MITI agreed to honour the ban on trade 

in the turtle shell in January 1993, but kept its reservation on the hawksbill turtle until 

1994. 

During the 10th Meeting of CITES in Zimbabwe in 1997, Cuba submitted a proposal as 

to whether the Parties to CITES would consider downlisting the hawksbill turtle, in 

Cuban waters only, to Appendix I1 so that it could resume exporting the shells, a 

byproduct, to Japan. Cuba's request, although many thought it was sustainable and 

voted for it, was not granted because it could not be guaranteed that the turtles would 



come only from Cuban waters (TRAFFIC East Asia-Japan, 1998), and because of 

intense opposition against it by some countries including the US (Webb, 1998). Some 

genetic studies have shown that hawksbills on foraging grounds in Cuba have derived in 

many cases from nesting beaches elsewhere in the Caribbean, and that harvest in Cuba 

is therefore likely to undermine the conservation efforts of those countries (CITES 

Secretariat, 2000). In respect to this proposal, Cuba got 52  votes for and 39 votes 

against, but needed a two-thirds majority vote (67%) for before CITES will agree to 

downlisting or uplisting a species (Webb, 1998). Japan is still eager to resume trade in 

the hawksbill turtle shell, because it supported Cuba's request, but was not formally 

involved in the proposal. This signals that even though gaiatsu influenced Japan to drop 

its reservation, gaiatsu has not affected Japan's policy to advocate resumed trade in 

Hawksbill turtles. 

At the 11th Meeting of CITES in Kenya during April 2000, Cuba once again asked the 

Parties to downlist the hawksbill turtle (those inhabiting Cuban waters) to Appendix 11. 

Cuba also proposed a one-off shipment of 6,900 kg of beklc6 from its stockpile since 

1993 for sale to Japan, and wanted to obtain an annual export quota of 500 specimens 

for future sales under CITES also to Japan. Japan again supported Cuba's proposal to 

reopen trade in the hawksbill turtle. "Every information we have shows that their 

population is increasing," said Moronuki Hideki (2000), a delegate from Japan's 

Fisheries Agency who was at COP 11 to support Cuba's proposal. But the science is 

disputed. MITI and the Fisheries Agency work together to support the reopening of the 

beklc8 trade, putting pressure on the politicians to support it too. Any marine creature 

comes under the jurisdiction of the Fisheries Agency, and they perceive the hawksbill 

turtle as a marine resource. Japan's Bekk6 Association (JBA), an important constituency 

of MITI and MAFF, was also at Kenya to support this proposal. The JBA sent ten 

delegates, far more than the number of EA delegates who attended. 

The JBA was established by the bekk6 industry with approval from MITI in January 
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1992. At the time MITI received a supplementary budget of 954 million yen from the 

LDP government to be granted to the JBA as a "Bekk8 Industry Relief Plan Fund" 

(JWCS, 2000). MITI has allotted the JBA further grants which are used to fund 

dispatching experts abroad to lobby international organisations and to conduct research 

into population numbers of hawksbill turtles, all for the purpose of reopening the bekkd 

trade. MITI has compensated the bekk6 workers with long-term, low interest loans, and 

the Ministry of Labour has also provided subsidies to these craftsmen (Marine Turtle 

Newsletter, 2001). MITI does the same for the ivory industry. This reflects the interplay 

of the self-interests of MITI and its industry constituencies. The JBA gives money and 

resources to marine turtle research and turtle conservation efforts around the world 

(Webb, 1998), thereby indirectly expanding the issue internationally for the purpose of 

political leverage. MITI, MAFF and the JBA clearly work very closely together in an 

attempt to smooth the way for reopening the bekk8 trade. The LDP acts to provide a 

protective shelter for this bargaining by keeping the issue, as much as possible, out of 

Diet debates through having few procedural controls in place (Miyamura, 1998). 

At COP 11, Cuba again did not get the two-thirds majority support required for any bid 

to be successful (Cuba got 64 percent of votes in favour). This was owing to the 

uncertainty of existing trade controls in Japan and the uncertain status of the regional 

hawksbill population. The MITI delegates at COP 11 came from its Consumer Goods 

Division within the Consumer Goods Industry Bureau and from its Import Division 

within the International Trade Administration Bureau. It was these divisions within 

MITI which led the Japanese stance for a resumption in the bekkd trade. MITI and 

MAFF are high profile, pro-harvesting lobby groups at CITES, and are strongly 

supported by their industry constituencies and by the MOFA. The MOFA is in theory 

the chief bureaucracy at international regime meetings where Japan is a party because 

its brief is to coordinate foreign policy and to liaise with the international community, 

but it has no regulatory control over policy implementation domestically (Wong, 2001). 

Opposition from the EA, politicians (who do not normally lobby at CITES, although 



they are free to) and Japanese ENGOs, although present, was weak in comparison. 

MITI is the management authority for the bekIc8 and ivory industries, and takes an over- 

protective role in regard to these industries under its jurisdiction. It is also a duty of 

MITI to protect even declining industries under the 1974 Law Concerning the 

Promotion of the Traditional Craft Industries (Dentdteki Kdgeihin SangyB no ShinkB ni 

kansuru HBritsu), and based on this Law, a traditional craft is designated by MITI 

(Miyamura, 1998). Bekk8 and ivory are traditional crafts under this Law (because they 

have more than 400 years of history), and it is arguable that the Law conflicts with the 

more contemporary international preservationist approach to wildlife. Since the 

workforce is aging, the bekkd industry is also viewed as a kind of traditional occupation. 

MITI and the Fisheries Agency are the two most powerful proponents for the bekkd 

trade at CITES Meetings. The JBA is pressuring MITI to improve Japan's existing trade 

controls so that CITES might reconsider turtle shell imports to Japan in the future 

(JWCS, 2000). 

During COP 11, a wide array of conservation groups and scientists worked long hours to 

convince CITES delegates that the hawksbill turtle does not meet the CITES criteria for 

downlisting from Appendix I. Team Turtle (an affiliation of ENGOs) also convinced 

delegates that reopening trade in hawksbill shell, even through a one-time shipment of 

stockpiled shell, would be premature and stimulate illegal harvesting and trade around 

the world (Godfrey, 2000). In the end, the environmental NGO message prevailed, with 

of course significant support from countries like the US. Gaiatsu currently prevents 

Japan from trading in bekkd, but cannot change Japan's long-term policy goal of an 

eventual return to the trade because the support inside Japan for resumed trade is too 

great. In the two-level games then, the need to maintain good international relations 

loses out, something Japan seems prepared to live with if it means not compromising its 

principles. 

The case of the Cuban hawksbill turtle can be used to illustrate problems in the 
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application of the precautionary principle (one of the key principles of ecologically 

sustainable development) in CITES. The precautionary principle "ensures that a 

substance or activity posing a threat to the environment is prevented from adversely 

affecting the environment, even if there is no conclusive scientific proof linking that 

particular substance or activity to environmental damage" (Cameron and Abouchar, 

1991). Cuba has a long established domestic hawksbill turtle fishery, and, as explained, 

in 1997 and 2000 proposed to downlist the population in Cuban waters to Appendix I1 

to allow export of turtle shells derived from its domestic harvest, mainly to Japan. The 

precautionary principle was a major justification for opposition to this defeated 

proposal. According to Coone (2000), two points emerged in discussion of this case 

study. First, using the precautionary principle to block an action ignored the fact that the 

status quo itself was unhealthy for turtle populations, given the extensive illegal trade. 

The relatively modest legal trade proposed by Cuba was likely to make little difference 

(Webb, 1998). Second, the case raised the suggestion that the precautionary principle 

can provide an umbrella justification for parties who wish to block an action for their 

own political reasons (in this case bears out the political tensions between the US and 

Cuba). The case also illustrates how Japan does not follow the precautionary principle 

since it voted for Cuba's proposal to reopen trade in an Appendix I species. 

The bekk8 case shows how MITI and MAFF in close association with turtle shell 

manufacturers and traders, and with support from the LDP and MOFA, shape official 

Japanese policy towards the hawksbill turtle, and advocate the trade despite 

international opposition. The fact Japan dropped its reservation demonstrates the 

strength of gaiatsu as well as leverage through appeasement for Japan to negotiate 

reopening trade in the future. But gaiatsu has not been able to change Japan's overall 

policy position on hawksbill turtles. Japan's continuing support for reopening the trade 

demonstrates its more important agenda which is to protect a traditional craft industry 

and to support the optimum (not precautionary) utilisation of wildlife resources. This 

case also shows how the EA is marginalised from the issue because it lacks chief 



statutory authority for managing CITES and does not become involved in the policy 

debate. Politicians were found to have no significant negotiating involvement in the 

issue although most national LDP politicians do not oppose the trade. Miyamura (1998), 

a senior MITI bureaucrat, states that Japan's beklcS and ivory industries are not large 

today, and that the market demand for both industries is declining, although still strong. 

Then why does the government risk so much foreign criticism for a small industry? 

Typically, these cases are linked to anxiety over resource security, industry survival, the 

need to have harvesting options open, and protection of traditional crafts. 

4.2.3 The ivory trade 

This section on the ivory trade provides evidence of collaboration between MITI and 

the ivory industry asserting itself in the policy process, and resulting in Japan 

continuing to be a strong advocate of exploiting elephants for ivory. In Africa as a 

whole, legal trade and poaching in the 1980s cut the African elephant population below 

600,000 from 1.3 million in just under a decade (WWF Homepage, 1999). Japan, for 

many years, was criticised as the largest importer of African ivory. Following the 

CITES initiated call for an international ban on all ivory trading in 1989 (when the 

African elephant was transferred from Appendix I1 to Appendix I), and after 

considerable international pressure, Japan agreed to this ban and actually stopped 

trading in 1990 (Miyamura, 1998). Japan had no choice but to agree to the ban because 

the exporting countries had ceased legal exports, but Japan did agree to drop its 

reservation on the African elephant (Porter & Brown, 1996). Since then until the one-off 

ivory trade permitted in 1999, the Japanese ivory industry has relied on existing 

stockpiles of ivory, although there is criticism that illegal ivory is still making its way 

into Japan (Nash, 1997). It was a case of gaiatsu (from the governments of the US and 

some EU countries) influencing Japan to drop its reservation by calling on the CITES 

Secretariat to initiate the ban, and the fact that Japan wanted to host the 1992 CITES 

Meeting also played a part. Japan had to appease the Secretariat and other signatories in 



order to be given the host role. Also, international ENGOs such as TRAFFIC 

International, the Wildlife Trade Monitoring Unit, and the Environmental Investigation 

Agency were at the forefront of efforts to stop international trade in ivory in the 1980s, 

and to monitor compliance with the ivory trade ban imposed by CITES in 1989 

(McCormick, 1999). One feature of Japanese environmental policy is that gaiatsu, 

especially from the US, Japan's largest trading and security partner, appears to play a 

significant role. Porter & Brown (1996) argue that when the US, as the current 

hegemonic power on the international stage, takes a lead in a regime, that regime 

becomes stronger, and they argue this was the case with the African elephant and 

whaling in the 1980s. 

The ivory ban has been a threat to Japan's, by no means insignificant, ivory industry. 

Japan turns a significant amount of its imported ivory into hanko (signature seals). 

Hanko accounted for the single largest use of tusks anywhere. Japan still has about 

50,000 hanko retailers. Since the ban, MITI has been pushed to try hard to find a way of 

importing raw ivory to support the ivory importers, manufacturers and retailers under its 

guidance who face a severe drop in income because of dwindling supply. Following the 

ban, ivory sales in Japan reportedly dropped by over 60 percent within two years (Nash, 

1997). There is less demand for hanko compared to the pre-ban years, but it is not clear 

whether this is due to a greater public consciousness to save elephants from extinction, 

sellers releasing their hankos slowly to ration their stocks, the economic down turn, or 

due to the price effects of the ban. The use of hanko is an important traditional Japanese 

custom. When young Japanese people graduate from university or attain their first job 

in a company, they may be presented with their first hanko. It is a status symbol which 

signals the holder is now a responsible member of society. Most Japanese people are not 

aware of the environmental problem of using ivory-made hanko, nor are they aware of 

how they are made and sold in Japan according to Kiyono (1998). Data from a 

TRAFFIC East Asia-Japan report in 1988 shows that 64 percent of ivory in Japan was 

used in hanko (Kiyono, 1998). 



TRAFFIC East Asia-Japan and TRAFFIC International are still reporting illegal imports 

in the Japanese ivory industry caused by the current system of control being insufficient 

to detect what is illegally imported ivory because that system is neither mandatory nor 

comprehensive at all levels (Nash, 1997). A survey of 100 shops indicated that the 

system is particularly weak at the retail level for finished products (Nash, 1997). 

Therefore, it appears to be a weakness in MITI (the management authority) which is 

most to blame for the illegal imports of ivory. Illegal imports jeopardise Japan's 

chances for a reopening of the trade if populations allow it, so MITI has been under 

pressure from the ivory industry to strengthen regulations that will block illegal imports. 

In respect of the degree of coincidence or bargaining between the material self-interests 

of bureaucrats, LDP politicians and relevant industry groups leading to Japan formally 

advocating the ivory trade, the relationship between MITI and Japan's ivory traders has 

changed from CITES COP 7 (1989) to COP 10 (1997). It has only slowly become a more 

cooperative relationship, and MITI's role has been reactive, showing little leadership on 

the issue until recently. There are two main non-government associations on the ivory 

trade in Japan. One is the Japan General Merchandise Importers' Association (Ivory 

Division) representing the interests of raw ivory importers, and the other is the Japan 

Federation of Ivory Arts and Crafts Associations representing the interests of ivory 

craftsmen and wholesalers. It has been these two associations together with TRAFFIC 

East Asia-Japan (ironically a conservation group) that have been the most proactive in 

shaping Japan's policy on ivory trade since the global ban. 

At COP 7 in Lausanne (1989), MITI and the EA were not familiar with the global 

situation, either the decrease in elephant populations or the impact of public campaigns 

which Western ENGOs were initiating. Instead, they depended on the advice and 

information from TRAFFIC East Asia-Japan and the two ivory associations in order to 

formulate a government policy on the issue. The advice given to MITI was to change 



from its hitherto position that it was the responsibility of raw ivory exporters to ensure 

trade was not unsustainable or illegal, and implement a strict trade control system that 

would prevent illegal ivory from finding its way into Japan (Kiyono, 1998). Under such 

a system, Japan's legal ivory traders and craftsmen would have their best chance of 

having CITES decide to allow ivory to be resold to Japan if and when the population of 

African elephants increased sufficiently, and therefore survive as an industry. MITI's 

response to this advice was not always fully supportive and it dragged its feet to a great 

extent for a long time mainly due to the administrative costs involved in implementing a 

stricter system (Koyama, 1998). 

MITI did finally prepare a compromise solution (that Japan would drop its reservations 

on African elephants) at the second African Elephant Working Group meeting held in 

Gaborne before COP 7, based on the advice of TRAFFIC East Asia-Japan and the two 

ivory associations (Kaneko, 1998). TRAFFIC East Asia-Japan and the two ivory 

associations were actively working together to prevent illegal ivory coming into Japan. 

The relationship between TRAFFIC and the traders' associations was cooperative rather 

than antagonistic. This is an example of gaiatsu resonating with domestic interests and 

culminating in Japan dropping its reservation. The traders' associations frequently 

discussed with TRAFFIC East Asia-Japan the best ways for Japan to be once again 

considered by CITES as a destination for raw ivory if trade could resume. They were 

told that the ivory trade ban would continue if they failed to stop the illegal trade. So the 

traders' associations frequently lobbied MITI during the 1990s to strengthen the 

domestic trade regulation of ivory. However, MITI did not take this request seriously 

until the mid-1990s mainly because they were not familiar with global events and due to 

the costs involved. There was no strong lobbying collaboration between MITI and the 

traders' associations at COP 7. 

After COP 7, the traders' associations were still striving to convince MITI to improve 

the trade control system in order to make the resumption of the ivory trade possible at 



the following COP meeting in Kyoto in 1992. However, MITI was still not willing to 

change its regulation system because it was afraid of the additional administrative costs. 

Finally, after COP 9 in Fort Lauderdale (1994) MITI, under enormous industry pressure 

and LDP cajoling, began to seriously consider how to establish an effective control 

system to prevent illegal trade. Here again TRAFFIC East Asia-Japan played a 

consultative role. However this time, their influence appears less because MITI and the 

EA had learned much more about this issue compared to the time of COP 7. Mr. Yoshio 

Kaneko, a staff of the CITES Secretariat, also effectively used his position and 

nationality to persuade the Japanese government to establish a strict control system. It 

seems that there was a close relationship between Mr. Kaneko, the traders' associations 

and the southern African countries that wanted to sell their surplus ivory to Japan 

culminating in greater pressure on MITI. 

In 1995, in response to pressure from international NGO and domestic ivory traders' 

associations, MITI drafted a law requiring ivory importers to register their businesses, 

ivory stockpiles, and large-piece transactions with the EA, with mandatory record- 

keeping of all transactions involving ivory (Miyamura, 1998). Also in 1995, the LCES 

was amended to include ivory and bekk8. These actions were done to try and secure the 

long-term viability of the ivory and bekk8 industries by controlling illegal imports and 

appeasing the CITES Secretariat. It illustrates Rosenbluth's (1989) point about a 

bureaucracy working alongside interest groups to enhance its own cause. But in this 

case, MITI was pushed by its industries and by ENGOs. Specifically, TRAFFIC 

International had recommended that MITI implement a fully compulsory ivory-trade 

control system addressing all of the weak points before there is any resumption of 

commercial ivory imports into Japan (Nash, 1997). 

As elephant populations in southern African nations such as Zimbabwe, Namibia and 

Botswana (African Range states) picked up by the late 1990s (because of varying 

factors including good legislative structures and conservation measures that have been 



instituted in these countries, and also owing to the ivory ban since 1989), there was 

growing pressure by a number of countries, including Japan, to resume the ivory trade. 

At COP 10 in Zimbabwe (1997), the Japanese government could not participate in the 

negotiation process about resuming the ivory trade and complained of it. They were 

isolated because of their biased stance on the ivory issue. The African Range states, US, 

EU, and TRAFFIC East Southern Africa were the key players at COP 10. Japan's ivory 

traders' associations kept a low profile at COP 10 for fear of worsening their chances of 

a one-off shipment of ivory to be allowed to be sold to Japan. At the Meeting, the 

CITES Permanent Committee unanimously approved (76 votes to 21) an experiment in 

limited raw ivory trade, effective March 1999, if sufficient controls were deemed in 

place by then (Morning Bulletin, June 20 1997:lO). Interestingly, the EU supported this 

one-off experiment, but the US did not. Elephants from only Zimbabwe, Namibia and 

Botswana were transferred by the Conference of the Parties to CITES from Appendix I 

to Appendix I1 in 1997. 

Japan was the only country permitted to import ivory from the Appendix I1 populations 

in these countries. A one-off export of ivory stocks (58.8 tonnes) from these countries to 

Japan was allowed after 18 March 1999 because CITES was satisfied that specific and 

strict conditions were first met by all concerned parties. CITES was satisfied that Japan 

had improved its trade monitoring system and that proceeds from the sales would be set 

aside for conservation efforts. Japan was selected as the sole importing country because 

of its Domestic Ivory Trade Management System, according to Mogami (2000), an 

official of the Consumer Goods Industry Bureau of MITI. The ivory that was allowed to 

be sold consisted of tusks collected over the years from elephants that died of natural 

causes and a small number that were killed legally by trophy hunters or because they 

threatened people. Japan was selected by the three African countries as the sole 

importer because it is a traditional market for ivory, and all ivory products produced by 

Japanese manufacturers can be consumed nationally without leaving the country, 

therefore rendering the trade more manageable. It was a condition of the transfer to 



Appendix I1 that Japan agree to prohibit export or re-export of any ivory for commercial 

purposes. CITES did not lift its ban on ivory trade, rather approved an experiment for a 

one-off ivory sale between these four select countries. This was an opportunity for 

Japan to make the legal, sustainable trade of ivory work as the conservation of the 

elephant enters a new era, and Japan also realised this was an opportunity for it to be 

more proactive in CITES. The shipment of ivory arrived in Japan in July 1999. This 

ivory was much cheaper compared to the pre-ban sales. According to the JWCS (2000), 

this was a strategy amongst the exporting countries and Japan to stimulate consumer 

demand. 

Japan's main task now is to convince the international community that its recently 

adjusted domestic legislation and its 1998 Law for Endangered Species of Wild Fauna 

and Flora can successfully block illegal imports of raw ivory and the illegal export of 

worked ivory. Japan will have to also carefully report all ivory trade. If not, it will face 

increasing pressure to do so from CITES parties and from international ENGOs. Upon 

recommendations from CITES, in 1999 the government of Japan (GOJ) extended the 

law to include registration of hanko retailers, which are also now required to keep 

records of all ivory product transactions. The law also encourages voluntary registration 

of individual products, such as signature seals. Japan is displaying a proactive eagerness 

to be successful in using policy measures that reflect the need to minimise the adverse 

consequences of foreign developments in order to satisfy domestic industry interests. It 

convinced the CITES Secretariat that it has made the necessary changes so as to allow 

this experiment. Japan is likely to be as thorough as it can because the incentive of a 

continuing ivory trade is driving its policy modification. The ivory industry is actually 

driving its policy outcomes. 

During COP 11 in Kenya (April 2000), Botswana, Namibia, Zimbabwe, and South 

Africa made a bid to export up to 54 tonnes of African ivory to Japan. However, CITES 

made the decision that there be at least a two-year delay on any more ivory exports out 



of all African countries. CITES agreed to delay continued ivory sales while the level of 

poaching and the trade in tusks are reviewed. Namibia, Botswana and Zimbabwe 

withdrew their case for continuing the trade in ivory following pressure from 

international ENGOs, and from Kenya and India. Instead a compromise proposal, 

creating the two-year delay, was drawn up which received unanimous backing (Japan 

Times, 8 April, 2000). These four Southern African countries are eager to export ivory 

currently in government stockpiles, collected from poaching seizures, culling 

operations, and elephants that died naturally. They wish to use the revenue from the 

exports to Japan for wildlife conservation programs in desperate need of funds. 

CITES COP 10 authorised TRAFFIC to create international databases of elephant 

poaching incidents and illegal trade in elephant products discovered worldwide, in part 

to track any effects of reinstated trade. However, the databases did not become 

operational until 2002 (TRAFFIC International, 2000a). One of the arguments at COP 

11 against reopening the ivory trade was that there is no effective, reliable monitoring 

system in place. In the decision to allow the transfer of Botswana, Namibia, and 

Zimbabwe's elephant populations to Appendix I1 was the requirement that an 

international system to monitor the illegal trade and poaching be established. The 

Monitoring of the Illegal Killing of Elephants (MIKE) system is widely criticised for its 

ineffectiveness. Countries complain that the Secretariat relies on them to supply all of 

the information on poaching. By April 2000, only eight countries had turned in their 

information forms. TRAFFIC International (2000a) told the CITES Parties that it would 

take six years for MIKE to provide the data required to come to a conclusion about 

whether a limited ivory trade was safe or not. 

When ivory was allowed by CITES to be sold in a one-off experiment to Japan in 1999, 

the demand for ivory products in Japan increased (TRAFFIC International, 2000a). This 

increase in consumer demand was assisted by MITI encouraging the hanko and other 

ivory product sellers to display "CITES approved ivory" stickers on the products made 



from legally imported ivory. This had the effect of convincing consumers, previously 

affected by a perception that buying ivory-made products was wrong, that they were 

now buying ivory that was justified by environmentalists ('environmentally safe ivory') 

and proceeds of sales would go to elephant conservation efforts. As well, the Zenkoku 

InshBgyB Dantai KyBgikai (National Name Seal Business Group Council) issued their 

own label called the "ivory mark" in order to convince consumers and the international 

community that the ivory was legal (JWCS, 2000). But the "ivory mark" is reportedly 

going on products not approved by MITI (JWCS, 2000). 

In December 1999, the ivory industry association opened the Ivory Craft Centre to the 

public in a tourist spot in Tokyo famous for its traditional culture. The purpose of the 

Centre is to justify to general consumers the ivory trade resumption. These examples 

illustrate how MITI and the ivory industry are being proactive in trying to raise the 

salience of the ivory trade issue amongst the general public so that they might support a 

cultural tradition. MAFF and the Japan Whaling Association have done a similar thing 

with whale meat in the lead up to the 2002 IWC Meeting in Shimonoseki. 

Japanese consumers have not rejected buying ivory-made products. So  Japan's 

continued demand for ivory (strongly promoted by the ivory industry and MITI) is 

dividing the international community and marginalising Japan in the debate about 

wildlife trade. MITI sees the well-being of the ivory industry as a matter of national 

policy (Miyamura, 1998). Since the ban on international ivory trade, MITI has 

financially supported the ivory industry in the form of subsidies called the "ivory 

industry relief fund". These funds, amongst other things, are used to finance overseas 

visits by experts who try to negotiate a resumption of the ivory trade. 

Ivory, like byproducts from other global wildlife, is in many respects a foreign issue. 

Since the ivory trade issue is not salient in Japanese society, politicians and voters are 

not too involved in it. Politicians do not have much to gain from taking an anti-ivory 



trade stance unless the political consequences are such that it is in their best interests to 

do so. There is no significant negative public opinion in Japan about the ivory issue to 

force politicians to take an anti-ivory trade stance (Tobai, 1998). In the present 

situation, where Japan is negotiating to have African elephants downlisted in order to 

resume regulated trade in ivory (an economic/cultural interest) and where Japanese 

voters are indifferent (no strong environmental consciousness), it is in the interests of 

politicians to support a resumption of trade. Since business is one of the LDP7s 

supportive primary constituencies, the party line is reluctant to constrain it. On the other 

hand, if Japan was facing trade sanctions as a result of ivory trading during a global ban, 

politicians might be more likely to submit to gaiatsu after weighing up the costs and 

benefits. 

A great deal of negotiation between MITI, TRAFFIC and the ivory traders occurs and 

their self-interests are key in determining Japan's official position on the ivory trade 

issue. Relative to other countries, Japan sends 'huge' delegations to CITES meetings (as 

they do to IWC meetings) to lobby the pro-trade stance, and these huge delegations are 

reflective of the interplay of similar interests amongst the delegates which in turn drive 

Japan's policies. The delegations typically include around fifty people from ministries 

and industry. Clearly Japan is putting a lot of resources into defending its position of 

pro-commercial use of wildlife. Politicians are not highly involved and rarely attend 

CITES meetings unless the issue is a high profile one. The EA has remained low key 

and subordinate in the ivory issue because of its marginalised position in CITES 

management. The ivory case has shown a close relationship between the ivory 

associations and MITI that has developed over time. The interests of these two actors 

have resulted in Japan maintaining a pro-ivory trade policy. 



4.2.4 Traditional Chinese Medicines 

This section reveals that since consumer demand in Japan for TCMs is now low and 

industry and ministry leadership is more compromising compared to the bekk8 and 

ivory cases, Japan's policy on TCMs has reflected more closely the international 

demands. TCMs are part of the pharmaceutical industry which falls under the auspices 

of the MHW. Japan officially stopped trading in the endangered musk deer after some 

time (used to supply natural musk for perfumes as well as medicine) in the early 1990s 

due to international pressure, again mostly from the US. Japan was mainly trading in the 

Himalayan musk deer, an Appendix I listing since 1979, and was partly responsible for 

its falling population. As public affluence grew in Japan in the 1980s, so too did the 

demand for musk deer products, as it did for bekk8, ivory and big cat fur products. 

There is still some illegal trading of musk deer going on in Japan to satisfy the TCM 

market (WWFJ, 2000). Japan ceased trade in tiger bones (from China) for TCMs 

because China banned exports in 1993 (Kiyono, 1998). In October 1995, the EA 

announced it would postpone enforcing tighter regulations on domestic sales of TCMs 

using tiger bones and rhino horns (Japan Times, 1995). This was Japan's delayed 

'coping' response to the November 1994 decision by CITES to try and give tigers and 

rhinos greater protection from the effects of trade (Environment Agency, 1997~) .  The 

EA concluded that restrictions on sales of tiger products and rhino horns were 

unnecessary in Japan because the current domestic stock of such products would run out 

within several years. CITES banned trade in all rhino products in 1977. 

The tiger is an Appendix I listing and is highly endangered. To  date there are reported to 

be approximately 5-7,000 tigers left in the wild (in China, Siberia, India and 

Bangladesh). In recognition of this, the 10th COP to CITES in 1997 passed a resolution 

urging all Parties to consider introducing measures to facilitate implementation of 

CITES, such as voluntarily prohibiting domestic trade in tiger parts and derivatives 

(TRAFFIC International, 2000b). Questions were raised about the effectiveness of the 



Japanese government's ban on trade in all tiger parts. TRAFFIC East Asia-Japan 

surveyed 54 drug stores in Tokyo and Osaka dealing in tiger based medicines in 1998 

and 30 were found to be selling tiger parts. The MHW exempted products made from 

parts brought into Japan before it became a signatory to CITES in 1980. This loophole 

allows the availability of some tiger based medicines, and this then contributes to the 

appearance of a continuing demand which in turn fuels the threat of poaching among 

the dwindling tiger population. The legal regulations governing the sale of tiger-derived 

products and tiger parts in Japan make it very difficult to distinguish between legal and 

illegal products on the domestic market. Furthermore, WWFJ has highlighted certain 

inadequacies in the definitions of products or derivatives covered by the LCES which 

affected only tiger fur, skin, teeth, claws and products derived from these four 

substances. Products such as tiger bone wine and "vitality" potions containing tiger- 

derived ingredients, considered nutritional supplements and not strictly classified as 

pharmaceutical products, were not regulated (TRAFFIC International, 2000a). 

As a result of bottom-up pressure mainly from TRAFFIC East Asia-Japan and WWF, 

Japan announced in December 1999 that a ban on trade in all tiger parts and derivatives 

from any country will take affect from 1 April 2000 (TRAFFIC International, 2000a). 

This ban was implemented by way of the EA amending the LCES. The amendment is 

not as good as it could be because it does not regulate the display or sale of such items 

as curios. This was nearly three years after CITES passed the resolution urging all 

signatory nations to tighten their laws covering the tiger trade (Japan Times 

International, 2000). It is a typical pattern of the highly regulatory bureaucracy (MHW 

in this case) cajoling the Japanese government into watching, waiting and taking time to 

act, and at all times trying to protect Japanese businesses. The ENGO pressure on Japan 

('participation expansion') has helped Japanese consumers to change their buying 

behaviour in respect of this TCM product. Ordinary Japanese have generally been 

convinced of the plight of the tiger and feel they have a responsibility to do something 

about its preservation. So  international ENGO pressure, more than international 



government pressure (diplomatic and trade pressure), has played a greater role in 

influencing Japanese policy in respect to reducing its trade in tiger parts because there 

have not been any threats of trade sanctions on Japan regarding this species (Kiyono, 

1998). 

Japan's consumption of tiger parts in medicines is becoming more negligible, and 

therefore the government can afford to take a more proactive stance on tiger 

conservation, and use this stance to improve its image in the international community in 

respect to wildlife conservation (Kiyono, 1998). This is evidence of domestic 

consumption moving in the same direction as gaiatsu, with the bureaucracy following 

suit, and policy being formulated accordingly. In Japan there is no industry equivalent 

of the powerful JBA and ivory associations pressuring the MHW to ensure that the trade 

in tiger parts survives. 

4.2.5 Marine mammals and ocean fisheries 

This section provides evidence of a different ministrylindustry collaboration, but still 

one that dominates policy outcomes. The issues of food security, optimum versus 

precautionary utilisation, and greater LDP support are more salient in this 'ocean 

resources' case and help to determine the policy outcomes. Japan is responsible for 

taking about 15 percent of the world's fish catch and is the world's largest seafood 

consumer, reflective of its high per capita consumption of marine protein. As McCargo 

(2000: 11) notes, "the Japanese like to claim that they eat everything produced by the 

sea, from whale meat, fish, shrimps and shellfish, to seaweed". At CITES Meetings 

Japan's Fisheries Agency's negotiators claim it is irresponsible not to be taking optimum 

amounts and this may cause conflict with the precautionary principle of sustainable use 

and its advocators (Anon, 1998). The precautionary principle in wildlife conservation 

has been upheld as a common sense approach to scientific uncertainty, and as a crucial 

aspect of risk management (Coone, 2000), but it is not a legal imperative. However, 



formulations differ as to the degree of threat that is necessary to invoke the 

precautionary principle and the nature of the obligation that is imposed. Nowadays, 

CITES, the International Convention for the Regulation of Whaling (ICRW) and the 

International Tribunal for the Law of the Sea (in the case of issuing quotas on Southern 

Bluefin Tuna catches) in the main interpret the obligations of their parties in the light of 

the precautionary principle. CITES also applies the precautionary approach to its 

downlisting and uplisting of species. So the principle has attained the status of 

customary international law. From Japan's point of view, the over precautionary 

principle represents a threat to its resource security and self-determination. This remains 

an unresolved tension within the adoption of the precautionary principle. 

Japan's lack of natural resources, reliance on seafood and large population of affluent 

consumers (an overall anxiety about resource and food security as an important element 

in national security) encourages this optimum use viewpoint in its ocean harvesting 

practices. Japan is always looking at legal avenues within CITES and the IWC whereby 

"use" is not stopped entirely (for example, in its opposition along with Switzerland at 

CITES COP 11 to the successful Australian proposal to uplist the highly endangered 

dugong's Australian population to Appendix I). The other dugong populations, 

including those around Japan's Nansei Islands are already listed in Appendix I. 

Australia successfully introduced a proposal at COP 11 to uplist the Australian Dugong 

population to Appendix I, eliminating the split-listing of the species. Switzerland and 

Japan opposed, citing little evidence of illegal trade. Iceland suggested downlisting the 

other populations, an incredible suggestion noting that Japan has fewer than 50 dugong 

individuals left. To  try and ensure the option of utilisation, apart from taking advantage 

of clauses in CITES and enthusiastic lobbying, Japan exerts influence on other CITES 

signatories, especially developing Asian, Caribbean and African countries where much 

Japanese ODA is directed. Japan, through the MOFA and its ODA program, encourages 

bloc voting amongst these developing countries on issues where it clearly wants the 

decision to go in its favour. This, according to White (1997), was evident and successful 



in the vote about whether to resume the ivory trade at the 10th CITES Meeting in 

Zimbabwe. It was also clear at the annual IWC Meetings in 2000 and 2001 where Japan 

'encouraged' a bloc of six Caribbean countries to support its successful stance against 

establishing a whale sanctuary in the South Pacific. These legal avenues mean following 

the international agreements that allow use when the stocks can sustain such use. The 

Japanese emphasise the scientific evidence that some stocks can be harvested at a 

specified rate. Anti-whaling groups argue that there should be zero harvesting 

regardless of whether the wildlife can be utilised sustainably. Japan is wary of listing 

species on Appendix I, and seeks to raise the burden of proof for listing or encumbers 

the process of listing a species. 

Japan leaves each CITES Meeting isolated amongst many parties. Although this is not 

its intention, principles remain important to Japan. They back their policies and stand 

firmly behind them despite considerable foreign criticism. Under Japan's legal system, 

marine mammals and other marine creatures in its territorial waters are excluded from 

the regulations of the Wildlife Protection and Hunting Law. They come under the 

jurisdiction of the Fisheries Agency and the Fishery Resource Conservation Law (Doi, 

1992). This is another example of the way the policy-making structure frames wildlife 

(in this case marine mammals) as a resource for possible consumption. 

4.2.5.1 Whaling 

Japan's policy is that whales are another food source from the sea which they claim they 

have the right to exploit sustainably. There is strong evidence of an integrated Japanese 

whaling culture continuing from pre-modern (1500s) to contemporary times (Takahashi 

et al., 1989). In the early 1990s Japan held reservations on fourteen species of CITES 

Appendix I species (more than any other country), but it has now reduced that number 

to six species (Kiyono, 2000). These six are all whale species (including the minke and 

gray whales), and Japan has had reservations on them since it ratified CITES in 1980. 



The reason given is that Japan has always disagreed with the CITES Secretariat that 

these whales are in fact threatened, and therefore maintains reservations on them as a 

matter of principle, rather than because it wishes to trade in their meat or other 

byproducts (Koyama, 1998). There is no market demand for gray whale meat in Japan. 

Japan's principle message was to argue that the evidence provided from the IWC 

Scientific Committee indicated that minke whales did not fit the CITES scientific 

criteria for Appendix I listing. Reservations on species listed in CITES Appendix I 

allows for the country to by-pass international trade prohibitions. But trade can only 

occur if both the importing and exporting country take out reservations. Although it 

holds reservations on six whale species listed as Appendix I, Japan does not undertake 

international commercial trade in whale meat, rather sells the byproducts from its 

scientific whaling on the domestic market, a requirement set forth by Article VIII of the 

ICRW. TRAFFIC International (1997) has reported that Japan's domestic market for 

whale meat is active and widespread, and in some cases supply is not meeting demand. 

The unregulated legal market and possible unmet demand offer incentive for adding 

illegal supplies to the unregulated legal market (TRAFFIC International, 1997). Despite 

the bad international press Japan attracts over its whale harvesting, the fact is whaling is 

a minor aspect of its total maritime exploitation. 

At the 10th and 1 lth Meetings of CITES in Zimbabwe in 1997 and in Kenya in 2000, 

the Japanese and Norwegian delegations proposed that the minke and Eastern North 

Pacific stock of gray whales, which Japan has reservations on, be transferred from 

Appendix I to Appendix 11. Japan and Norway failed to get the necessary two-thirds 

majority at both Meetings, so the transfer did not go ahead (Kiyono, 2000). Both 

countries said reopening controlled trade would have done nothing to endanger the 

whale populations in question. The Japanese delegates claimed the anti-whaling 

lobbyists have imposed their decision on CITES (as they have on the IWC) that the 

international whaling trade should not reopen despite any scientific evidence that any 

whale population can withstand it. Japan wanted approval for the downlisting of gray 



whales in the north Pacific to make the point that the US has recently taken the gray 

whale off its endangered species list, and minke whales around Antarctica and in the 

west Pacific because the IWC Scientific Committee indicate that minke whales do not 

fit the CITES scientific criteria for Appendix I listing. Japan also amended its proposals 

to transfer these whale species from Appendix I to I1 to include an annotation limiting 

trade in whale products to only those parties with a DNA identification method in place 

(TRAFFIC International, 2000b). Greenpeace International (2000), said: "Allowing 

trade would only encourage illegal whaling and spell disaster for whale populations the 

world over, and it would mean that non-IWC countries could hunt those whales." Japan 

took a little over 400 minkes in 1999, mostly in Antarctica, under Article VIII of the 

ICRW allowing catches for scientific research. 

Japan submitted three proposals on whales at COP 11. This was done by the government 

of Japan as a whole. However, the player which is most interested in seeing downlisting 

of the minke and gray whales to Appendix I1 is the Fisheries Agency and they more 

than anyone push for increased whaling (Kaneko, 2000; Ishihara, 2000). MITI has no 

association with whaling issues because the IWC banned international trade in this 

resource in 1986. The Fisheries Agency, with the support of at least some of the major 

politicians from various political parties (since 1985 the Japanese Diet has a powerful 

whaling caucus called the Parliamentary League in Support of Whaling), the Japan 

Whaling Association (JWA) and the fishing industry, are the prime movers who direct 

Japan's policy on whaling. The public voice is always the Fisheries Agency, and they 

are proactive on the CITES delegations to speak to the issue of whales. The divisions 

and departments within the Fisheries Agency which were at COP 11 were omnipresent 

and included: the Policy Planning Division, the Far Seas Fisheries Division and the 

International Affairs Division all in the Fisheries Policy Planning Department; the 

International Resources Management in the National Research Institute of Far Seas 

Fisheries; the Office of Ecosystem in the Resources and Environment Research 

Division; and the Oceanic Fisheries Department (Ishihara, 2000). There were lots of 



pro-whaling NGOs present (such as the JWA and Japan Small-Type Whaling 

Association). It is easy to imagine how these combined groups would dominate policy- 

making through saturating the Japanese delegation. The Fisheries officers were arguing 

that these whale populations had significantly increased and could withstand a 

reopening of international trade. 

The EA, represented by only one member of the Wildlife Protection Division of the 

Nature Conservation Bureau, made no public comments about Japan's whaling at COP 

11 (Ishihara, 2000), even if, in principle, it is against whaling. Even in Japan the EA 

does not publicly demonstrate its opposition to whaling because it has no chief statutory 

authority to express its opinions on matters such as bekk6, ivory and whales, even 

though they have a protection element. The EA, since its inception, has had little input 

into overseas wildlife issues, apart from migratory birds. Many overseas environmental 

issues fall under the jurisdiction of other ministries, ministries which do not always 

demonstrate an adequate understanding of the importance of ecological protection. That 

the EA is not given wider regulatory powers over these issues argues the thesis of the 

existence of a resource use orientated framework of environmental management within 

the governing structure, as well as the marginalisation of the EA. 

On a rare occasion in the early 1980s, the then EA Director-General made a public 

protest about whaling, but it did the anti-whaling lobby no good (Nickum, 1995). When 

the EA was established in 1971, it was agreed by mutual consent that the authority over 

marine life including whales not be granted to the EA. Instead, it was decided that the 

Fisheries Agency should continue to have primary administration of such nutritional 

resources (Kasuya, 2000). The Fisheries Agency has had respected experts in place for 

many years for managing whaling sustainably, including biologists (Suisanchou 

Hogeihan, 2001). So the management and scientific authority regarding whales is the 

Fisheries Agency. The EA was too small and inexperienced to take on too much in the 

early 1970s (its main brief was pollution issues), but 30 years on, and now elevated to 



ministry status, it still has little control over marine mammals. Although the 1993 BEL 

recognises whales as a biodiversity conservation issue and gives the EA a voice on the 

matter, the EA has still not exercised much public opposition to Japan's whaling 

activities. At present, the Environment Ministry uses Fisheries Agency papers about 

marine biodiversity to execute the document on the National Strategy on Biodiversity 

(Kurasawa, 2001). These Fisheries Agency papers emphasise the sustainable use of 

marine biodiversity, including whales, so the Environment Ministry ends up advocating 

the Fisheries position. This political structure reflects a form of marginalisation within 

the policy-making framework (where biodiversity is managed by an 'economic' agency, 

not by an 'environment' agency). It also reflects the dominance of optimum use over 

outright preservation in government ideology and public discourse about marine life as 

a whole. Having different parts of the government pulling in contradictory directions 

runs counter to sound ecological management. 

Recently, the EA began to conduct research on marine life, but only on species to which 

the Fisheries Agency is indifferent (Kasuya, 2000). So again the Fisheries Agency has 

first call on issues relating to marine life including mammals. The Fisheries Agency is 

marginalising the EA by deliberately keeping policy relevant knowledge from it. 

Politicians are equally marginaiised since they have to rely on Fisheries officers for 

expert information too, and in terms of whaling much of this comes from Japan's 

International Cetacean Research Centre which is housed in the Fisheries Agency. This 

strengthens the Fisheries Agency's role in the policy-making process. Furthermore, 

Japan's whaling industry contributed significantly to financing this Centre and the LDP 

national government continues to provide it with annual operating grants (Burton, 

2001). This reflects the interplay of interests between the Fisheries Agency, whaling 

industry and LDP machine that control Japan's whaling policy. The Fisheries Agency 

mediates between various special interests, injecting its own self-interests into the 

policy outcomes. 



The EA's only authority relating to CITES is the domestic law (LCES), but this does not 

involve whales. Many of the CITES issues which Japan is currently embroiled in come 

under MITI and Fisheries jurisdiction with MOFA and LDP support. Despite the EA 

now elevated to ministry status, its lack of jurisdiction over many environmental 

matters, especially overseas ones, is not about to change, and must remain a matter of 

ongoing concern for the EA staff. This is evidence of MAFF not wishing to expand the 

power base of a potential rival ministry, and has been indicative of the marginalisation 

that the EA has experienced throughout its history. The Japanese government's united 

stance at COP 11 was to reopen the trade in whales and bekk8 (which incidentally it 

failed in both because a significant number of parties opposed the reopening of this 

trade since they were not satisfied that the populations of the species involved can 

withstand such trade). It is not proper for the EA staff to sabotage the united Japanese 

stance, after all they belong to the same government and public contradictions in 

national policy should be avoided. The EA must be extremely discreet to keep private 

its feelings about the Japanese governments' policies on wildlife trade and harvesting 

which it opposes, otherwise it risks being further marginalised (Koyama, 1998). The EA 

relies on ENGOs to voice some of its concerns. The JWCS voiced its concern through 

reports and press conferences in Japan just prior to COP 11 that the government's control 

system for trade in bekk8, ivory and bears is inadequate, and also attended the meeting 

to continue the same lobbying (Sakamoto, 2000). 

The main priority for the government in terms of sustainable utilisation is its fisheries, 

of which the whale has come to be a symbol. In addition to this, the fishing industry is 

incredibly influential, despite only about 0.4 percent of the workforce being employed 

in the fishing industry (Koyama, 1998). It is stronger for example than the bekk8 and 

ivory industries (Perry, 2000) because it is tied to the food security of the nation. So the 

fishing lobby exerts strong pressure on the politicians and propaganda on the general 

public (food security is the language of public interest), and partly as a result, there is 

very little anti-whaling sentiment that surfaces amongst Japan's politicians and general 



populace. The Japanese (mostly those other than the younger generation) also hold their 

own deep-seated beliefs that their country is entitled to catch whales because it is a 

cultural tradition and traditional food source, and they become defensive if the issue is 

raised, and resentful if it is challenged (Danaher, 1997). 

As an example of the applicability of Putnam's (1988) two-level games theory, we see 

the Fisheries Agency building up the whaling issue into a policy issue of national 

interest in order to protect its own interests from gaiatsu. In Japan, the fishing industry 

together with the Fisheries Agency are putting considerable effort into justifying the 

consumption of whales through promotion campaigns (Kasuya, 2000). They have 

expanded the whaling issue into one that crosses over into traditional culture, national 

pride, food security and sovereignty, and worry about what the international community 

will prevent them from catching next (Komatsu, 2001). While whale consumption 

remains miniscule, the public in the main is still supportive of Japan's right to harvest 

whales sustainably. In 1995, a national survey conducted by the Prime Minister's office 

indicated that over 7 0  percent of Japanese answered in the affirmative to the 'loaded' 

question "If managed rationally, should whaling be permitted?" (Monthly Monitor, 

1995). As a result, Japanese anti-whaling NGOs tend to alienate themselves from 

ordinary Japanese by criticising their own traditional culture. Consequently, these 

NGOs have very little success in Japan. 

Only a small number of ENGOs in Japan (including Greenpeace Japan, the Japan 

Wildlife Conservation Society and the Ikura & Kujira Action Network) carry out anti- 

whaling campaigning because whaling is not widely perceived as an environmental 

problem in Japan, and anti-whaling activities that constantly target Japan harm efforts to 

raise membership. Also, most anti-whaling activity in Japan takes its lead from foreign 

activists resident there. Generally, the anti-whaling NGOs in Japan feel that the 

Japanese government is using the issue of culture and nationalism to legitimise what is 

an unviable and controversial industry (Kurasawa, 2001). There is also no substantial 



anti-whaling coverage in the mainstream news media in Japan (Kurasawa, 2001). In fact 

the Yomiuri newspaper publishes stories claiming minke whales eat fish stocks that 

would normally be used for Japanese consumption (Kakuchi, 2000). So whaling does 

not engage any significant political debate within Japan, nor are foreign demands 

resonating positively in Japanese domestic politics because they tend to be spasmodic, 

coming around once a year during the IWC Meetings. 

At COP 11 Norway and Japan were accused of buying Third World support to bring 

back industrial-scale hunting, according to Browne (2000). Environmental groups were 

warning (using fear tactics) that industrial-scale commercial whaling is set to be 

reintroduced by the back door at the 11th COP of CITES. The warning comes amid 

international concern that whaling nations have been buying the support of developing 

nations with aid packages, and trading votes with African countries which want to 

restart international trade in ivory. Trade in the meat of any of the whales is illegal, but 

Norway and Japan have put down resolutions at COP 11 to allow trade in the meat of 

minke and gray whales. In April 2000 the Japanese whaling fleet returned from 

Antarctic waters with a catch of 439 minke whales, up from catches in 1999, but still 

within the precautionary IWC quota, and still biologically sustainable (Browne, 2000). 

This meat can be sold only on local markets. Japan and Norway now want to open up 

the lucrative international trade in whale products. Norwegians eat whale steak, and also 

make whale sausages. However, they do not eat the blubber, instead have been storing it 

in vast warehouses until they can legally export it to Japan (Browne, 2000). Japan and 

Norway put down a similar proposal at the 10th COP in 1997, and fell only nine votes 

short of victory. Since then they have both invested a significant amount of money in 

intensive lobbying of developing nations to win their support. 

Japan's MOFA has been openly offering aid to countries in Africa and the Caribbean in 

return for their vote on whaling issues (Stroud, 2000). The whaling nations have also 

been active in cultivating a common cause with the African nations that want to restart 



the international ivory trade. The two-level games theory explains this as an intentional 

effort by negotiators to expand participation for their cause by redefining the issue 

internationally. Norway's whaling commissioner, Odd Gunnar Skagestad (2000), told a 

Norwegian newspaper: "We support the African countries that want to downlist the 

elephant on scientific grounds. We expect them to support our proposal as well". 

Aoki (1988) talks about the dual face of the Japanese bureaucracy and how government 

agencies have to work to promote the constituency under their regulation while at the 

same time promoting the national interest. In this context, we can see at CITES 

Meetings, certain issues eliciting greater cooperation from MITI and the Fisheries 

Agency than the EA and other agencies. MITI is clearly out to promote the interests of 

the bekk8 and ivory traders, and the Fisheries Agency is promoting the bekk8, fishing 

and whaling industries in equal measure over ecological integrity. Despite Japan's 

whaling industry being very small and whale meat not all that popular in Japan, Japan's 

pro-whaling policy (like all economic policy including those that advocate trade in 

endangered wildlife products) reflects the government's close collaboration with 

industry. Rather than representing the voice of general citizens, the government focuses 

on the voice from industry (Sakamoto, 2000). However, sustainable use is also a stated 

goal of MITI and the Fisheries Agency, but within the sustainable use paradigm, 

optimum use clearly has favour over precautionary use. Optimum use does not 

necessarily lead to sustainable use. 

Since the EA does not have a strong constituency, at CITES, it is left trying to uphold 

its legitimacy by drawing on only one of these "faces", and that is promoting the 

national interest, even though it is privately against whaling and unsustainable wildlife 

trade. Its hands are effectively tied at CITES by having to follow national policy. This 

explains why the EA does not make any public comments against the sustainable use 

stance of these industries or other agencies. The EA had only one delegate at COP 11, a 

lone officer from the Wildlife Protection Division. 



An analysis of Japan's performance at another international environmental regime 

meeting (IWC) less than three months after Kenya offers added insights into Japan's 

approach to the whaling issue, and how CITES and the IWC deal with whaling a little 

differently. On the first day of the IWC Meeting in Adelaide (July 2000), Japan was 

unsuccessful in proposing that Greenpeace not be allowed to participate in the forum on 

the grounds that it uses illegal and dangerous tactics (ABC News, 3 July 2000). Japan's 

actions reveal a clear example of it attempting to marginalise environmental protest 

from public forums. Since minke whale populations are generally believed to be 

increasing, the IWC says they could now probably withstand well-managed commercial 

whaling if such a decision was ever made by the IWC delegations. The IWC got the 

votes at Adelaide, which were led by Japan, to go ahead and formulate draft rules and a 

management plan for commercial whaling, but this does not mean the 1986 imposed 

ban will be lifted to allow commercial whaling. Instead, it constitutes a pre-emptive 

tactic by the IWC and allows them to be in control of any commercial whaling, 

including drafting management plans for how such whaling would be carried out, if 

ever there was at least a 75 percent overall vote for lifting the ban. On 5 July 2000, the 

Japanese delegation was unsuccessful in its proposal to automatically replace the 1986 

ban with a whaling management scheme (Australian, 5 July 2000: 1). The IWC rejected 

this proposal. 

Also at the Adelaide Meeting, Australia and New Zealand proposed to establish a whale 

sanctuary in the South Pacific. There already exists the Indian Ocean whale sanctuary 

established in 1979, and the Southern Ocean whale sanctuary, established in 1994. 

Whaling would be outlawed in these sanctuaries if the moratorium was ever lifted. T o  

have a sanctuary established requires 75 percent of votes in favour from the 

participating countries, but that was unsuccessful in 2000. There were 18 votes for the 

South Pacific sanctuary, including from the UK, US, and France. There were 11 votes 

against led by Japan and Norway, and supported by a bloc of six Caribbean countries, 



China, Denmark and Guinea, and there were 4 abstainers (Australian 5 July 2000: 1). So 

the vote was well short of the required 75 percent, and when Australia and New Zealand 

tried again in 2001 and 2002, the result was similar. In 1994, Japan's was the only 

opposing vote to the Southern Ocean whale sanctuary proposal, so in recent years Japan 

has been able to secure voting partners that now are able to block the proposal for the 

South Pacific whale sanctuary. Concerns have been raised by anti-whaling NGOs that 

Japan is influencing IWC votes in a non-subtle way by using its overseas aid budgets as 

a bargaining tool with the Caribbean countries which receive such aid. Japan has 

managed to secure cooperation from Caribbean countries in order to gain bargaining 

leverage against the dominant anti-whaling bloc in the IWC. There is only one 

Caribbean country that carries out whaling and that is St. Vincent of the Grenadines. 

Altogether, seven Caribbean countries have votes in the IWC (Quimby, 2000). In 1986 

(the same year the whaling moratorium came into force), Japan began giving significant 

financial and technical aid to these Caribbean countries through its MOFA. Japan also 

pays their IWC membership dues. In response to this criticism from anti-whaling 

NGOs, Japan's Fisheries bureaucrats claim that their ODA-induced bribes are no 

different from countries using military threats to achieve what they want (Komatsu, 

2001). The Caribbean countries state that they will always support science-based 

management and sustainable use of non-endangered species (Quimby, 2000). This 

explains why these countries support the lifting of the whaling moratorium despite 

development aid pressure or threat of trade sanctions from the US aimed to win anti- 

whaling votes. 

Japan was the largest and most influential delegation at Adelaide (a reflection of the 

perceived importance of whaling to Japan), and was led by the experienced Mr. 

Masayuki Komatsu of the Fisheries Agency. He believes his delegation was successful 

in blocking the South Pacific Whale sanctuary proposal on the grounds of science, 

culture and mutual respect. He argues that science may be debatable, but the other two 

areas are clear-cut (Australian, 10 July 2000). The Japanese delegation say that 



condemning its whaling is taken by Japanese people as an affront to their heritage, 

based on ignorance of the cultural significance of whales. They say Japan is trying to 

stand up to cultural imperialism being imposed on it by Western nations. On the other 

hand, Robert Hill, who led Australia's delegation, argued that there was no cultural 

aspect to a highly commercialised 21st century whaling fleet which is capital intensive 

and only has a wealth-creating objective in mind, and asked where was the mutual 

respect for the whales (Australian, 10 July 2000). 

The Fisheries Agency and pro-whaling lobby groups work closely together. Adelaide 

households were bombarded with pamphlets distributed by the Japan Whaling 

Association comparing a ban on whaling with forbidding Australians to eat meat pies 

(AAP, 15 June 2000). The pamphlet said "What if foreigners told Australians they 

couldn't eat meat pies anymore?" It also said that the moratorium on whaling has 

endangered traditional Japanese customs. It compared a worldwide whaling ban to 

indigenous Australians being banned from hunting kangaroos, Hindus placing a global 

ban on beef or Jews banning pork. "It would be considered an unacceptable cultural 

interference," the pamphlet said. "What Japan is asking for is respect of its culture and 

traditions in relation to whales, within strict limits which will protect all endangered 

species". This publicity campaign came ahead of the IWC meeting, in July 2000 in 

Adelaide. The whaling interests are painting this as an issue of great importance to the 

Japanese people generally. 

Likewise, in the weeks leading up to the IWC meeting in Shimonoseki in April-May 

2002, JWA members, Fisheries Agency bureaucrats and officials from Shimonoseki (a 

former whaling town) tried to convince the Japanese public, including a concerted effort 

on the youth, to support whaling based on the argument that it is part of Japan's cultural 

food heritage (Yamaguchi, 2002). They handed out whale tempura and wore T-shirts 

embossed with the government's new hunting slogan: "Protect and Eat". Japan also has 

a national Whale Day: April 9. The JWA manages public relations and lobbying for the 



whalers. This collaboration reflects evidence of strong interplay between the relevant 

bureaucrats and industry groups which is driving Japan's official policy on whaling. 

Also in the lead up to the Shimonoseki meeting, a Fisheries Agency bureaucrat argues 

in a report that overpopulation of some whales is causing them to beach themselves on 

Japanese shores (Morishita, 2002). It is a timely report geared to help the Japanese 

government's position on whaling. Furthermore, the deliberate choosing of 

Shimonoseki to host the IWC Meeting reflects the Japanese government's strong 

position on whaling. It is a small city not really conducive to hosting an international 

forum, but importantly Shimonoseki is symbolic because it is an old whaling port. 

Yonezawa (1994), former Japanese representative on the IWC, makes the point that the 

whaling issue for Japan encompasses much more than whale meat: it is about the 

fundamental human right to use natural resources responsibly; mutual respect for 

divergent cultural and ethical values; respect for scientific practice; and freedom from 

the tyranny of the majority. 

International criticism continues to mount against Japan for what many consider blatant 

disregard for the spirit of international agreements banning commercial whaling since 

1986. Japan pursues scientific research whaling in order to find evidence that select 

whaling can be done sustainably. Large US ENGOs pressure the US government to 

oppose any return to commercial whaling. In a long series of diplomatic protests by the 

US on Japan, President Clinton personally emphasised US objections to whaling during 

a meeting with Japanese Prime Minister Yoshiro Mori at the Asia-Pacific Economic 

Cooperation (APEC) summit in Brunei in late 2000 (Kurasawa, 2001). Mori refused to 

stop or reduce Japanese whaling, but both leaders agreed to continue discussions on the 

highly-charged issue. Mori's stance has been consistent with most senior politicians on 

this issue which is to abide by Fisheries Agency policy. The same policy may not 

appease many other nations including Japan's main trading partner, but it does appease 

the domestic electorate and primary constituencies. However, Prime Minister Nakasone 

intervened in the policy process in 1985 when, using his executive powers, he 



overruled, against Fisheries Agency advice, that Japan would respect the 1982 

international whaling moratorium decision (Stockwin et al, 1988). This was done to 

protect his own political agenda where he believed MAFF's opposition to the 

moratorium would adversely affect US-Japan relations. Nakasone also saw agreement 

on the moratorium as benefiting Japan's international image. He had support from the 

MOFA and fishermen groups who did not want to lose their right to fish in US waters. 

In 1987, Nakasone tried to convince the Fisheries Agency not to pursue using the 

Article VIII clause in the ICRW which allows for scientific whaling, but in this he was 

unsuccessful although he did achieve the removal of the 50 sperm whales per season 

from the research whaling program (Wong, 2001). As a dissenter in CITES, Japan 

sometimes perceives it is in a bilateral battle with the US rather than trying to uphold 

real norms of the international community. Not many countries can influence Japan the 

way the US can through economic might and as a key military ally in the Asia-Pacific 

region. 

US officials are still considering trade sanctions as part of the international effort to 

persuade Japan to abandon its whaling. There are two amendments to various American 

legislation which the US can threaten to enforce on Japan in regard to whaling. The 

Pelly Amendment to the 1967 Fishermen's Protection Act authorises the US to prohibit 

the importation of products from countries that jeopardise an international fishery 

conservation programme. The 1979 Packwood-Magnuson Amendment to the Magnuson 

Fishery Conservation and Management Act authorises the US to deny fishing privileges 

in US waters to any country that undermines the ICRW's conservation programme 

(Mineta, 2000). The US has certified Japan three times under the Pelly Amendment for 

research whaling in 1988, 1995 and 2000, but did not enforce them with sanctions 

because it believes such measures are not the most constructive approach to resolving 

their differences (White, 2000). However, since sanctions against a legal scientific 

programme might be a violation of international trade rules under the World Trade 

Organisation, America's final decision to enforce the amendments is influenced 



accordingly (Geirui KenkyGjo, 2001). Nevertheless, it does show how the US has 

threatened to challenge the pro-whaling stance of the Fisheries Agency, a form of 

gaiatsu (leverage in international trade). It has not worked because they are only threats 

that could be legally challenged. 

However, the US did implement the Packwood-Magnuson Amendment on Japan in 

1982 because Japan objected to the whaling moratorium (Wong, 2001). This 

immediately barred all Japanese fishing vessels from the US exclusive economic zone. 

This conflict was resolved when Nakasone intervened and Japan agreed to lift its 

objection, but the US allowed it to continue commercial whaling until the end of the 

1988-89 season. This US pressure worked because it tied whaling to its bilateral trade 

relationship with Japan, an example where the US had a win in the two-level games. 

Access to fishing grounds was more important to Japan than whaling. Since there has 

been an end to all fishing interests in US waters in 1988 (a US decision), the Packwood- 

Magnuson Amendment is no longer applicable, and Japan has felt confident to continue 

research whaling without enticing genuine US threats of sanctions. 

That Japan would sacrifice so much international good will for whaling strongly reflects 

the principles that it is attempting to defend and which pervade its policy-making 

agenda. These principles essentially are: the right of self-determination; the importance 

of having parties to international treaties obey the legally-binding rules that they have 

agreed to uphold; and that science-based management forms the basis for regulating 

resources use internationally where cultural values and preferences differ so greatly that 

no subjectively-based decision making could succeed. Article V of the ICRW requires 

that its regulations be "based on scientific findings" (Geirui Kenkyiijo, 2001). Foreign 

demands on Japan to stop whaling are not aligning with any powerful domestic 

constituencies, whereas the domestic pressure on the Japanese government to continue 

whaling is strong. The pressure comes from special interest groups, the fishing lobby, 

the Fisheries Agency, and a number of influential LDP politicians to defend a perceived 



right about responsible and sustainable harvesting of free access resources. It is not the 

Fisheries Agency alone. In addition, the cost of complying with the foreign anti-whaling 

movement is currently too high. According to Putnam's (1988) two-level games theory, 

Japan would be more likely to surrender to international pressure if it sees benefits in 

moving that way. International condemnation atone is not enough to change Japan's 

policy direction. 

Greenpeace (2001) reported that the Norwegian government is considering whether to 

grant export licenses which would allow Norwegian whaling companies to export whale 

meat and blubber mainly to Japan, but also to Iceland and Peru. If this trade is allowed 

to proceed, it will be controlled by a DNA control scheme. If trading in whale products 

with Japan goes ahead, it will reopen an avenue for MET1 involvement and, arguably, 

another strong rival for the environmental lobby. It seems that, as certain whale 

populations increase, there will be greater pressure on the majority of IWC members to 

allow some strictly controlled trade in whale products. In fact, the latest views from 

WWFJ surprisingly suggest limited whaling may be the only way to prevent a free-for- 

all (BBC News, 2001). 

In summary, this analysis of the whaling issue provides four main reasons for 

explaining Japan's pro-whaling policy. Firstly, whaling is a cultural tradition and is 

symbolic of Japan's dependence on sea food as its main source of protein, so it is not 

prepared to allow any country to erode this vestige of self-determination even though it 

risks international condemnation. Secondly, Japan's whaling is well within the rules of 

the ICRW. Thirdly, Japan believes it is undertaking, and can continue to undertake, 

sustainable whaling because it bases its harvests on well-managed and open science 

which is overseen by the IWC's Scientific Committee. Moreover, the countries and 

ENGOs that are criticising Japan cannot prove that Japan's catches are unsustainabie. 

Fourthly, there is a lack of any significant domestic anti-whaling movement. Thus, 

foreign pressure finds no significant allies within Japanese domestic politics to align 



with because the Fisheries Agency and JWA have been effective at redefining the 

whaling issue as an issue important to national pride and food security. Furthermore, the 

US (Japan's main trading partner) now seems to only threaten, not enforce, sanctions on 

Japan. The findings of this analysis are consistent with a different application of 

Putnam's two-level games theory. Japan's domestic interests win out in the two-level 

games because there is insignificant resonance between gaiatsu and public sentiment 

and bureaucratic conflicts. Unless gaiatsu can resonate strongly in Japanese domestic 

politics, it is unlikely that it will force Japan to abandon whaling. 

4.2.5.2 Southern Bluefin Tuna 

Japan's catches of the Southern Bluefin Tuna (minami maguro) also illustrate how it 

adopts an optimum utilisation approach towards threatened species, thus adding to its 

perceived poor policy record on wildlife preservation. This case has a number of 

similarities to its approach to whale catches notably that harvesting continues because it 

is seen as an important food security issue for the Japanese elite. The Southern Bluefin 

Tuna was classified as critically endangered in 1996 by the IUCN (TRAFFIC 

International, 1999). This means it is one category away from becoming extinct. Japan 

is one country harvesting it, as are Australia, New Zealand, Indonesia, South Korea, 

Taiwan and some others. Japan catches this fish for the luxury sashimi trade. Australia, 

Japan and New Zealand, only, signed the Convention for the Conservation of Southern 

Bluefin Tuna (CCSBT) in 1993, with the Convention taking force in May 1994. In late 

2000, South Korea and Indonesia announced they would sign the Convention 

(TRAFFIC International, 2000b). The signing by Japan provides another example of its 

commitment to the principles of a trade regulation regime and internationalisation. In 

principle, the Convention is designed to try and manage this fishery sustainably by 

imposing quotas on catch numbers on the signatories to it. However, Australia is the 

only one of the signatories which regulates its catches of Southern Bluefin Tuna 



according to the Convention quotas imposed. Japan announced, unilaterally, its 

intention to take a scientific experimental catch of 1,400 tonnes of the tuna in 1999 over 

and above the international quota of 6,065 tonnes agreed between the three countries, 

and began to carry this out from June 1999 (Holt, 1999). According to TRAFFIC, 

Japan, which also took an experimental catch in 1998 that exceeded quotas by 540 

tonnes, claims scientific justification. Japan's Fishery Agency is driving its country's 

policy on the tuna. The Tribunal for the Law of the Sea ruled against Japan's actions 

because they were a violation of the total allowable catch. This calls into question once 

again the lack of a precautionary management approach on the part of Japan, and puts 

pressure on the ability to manage this fishery sustainably into the future. Japan is also 

importing this tuna from countries which are not members of the CCSBT, and this 

undermines current conservation efforts because the catches of these non-member 

countries are not subject to any quotas (TRAFFIC International, 1999). In April 2001, 

Japan, Australia and New Zealand agreed to joint research in an attempt to improve 

scientific understanding of the tuna stock (Sato and Miyashita, 2001). The following 

table shows the progress (or lack of) of Japanese compliance in CITES between 1980- 

2002. 

Table 4.2 Significant changes by Japan in relation to CITES 

(1980-2002) 

1980 Ratifies CITES late with a large number of reservations on Appendix 1 

species. 

Continues to trade in various Appendix 1 species because of strong 

domestic demand for these products in a strengthening economy, and 

because domestic and international opposition was weak, and the cost of 

compliance was too expensive. 

1990 Agrees to the global ivory ban reluctantly. US pressure instrumental in 

this. Drops its reservation on the African elephant. 



Early 1990s Stops importing rhino horn, and musk deer and tiger products for TCMs 

owing to international pressure. Tightens up on procedures for 

investigating illegal imports and exports of wildlife for the same reason. 

Holds reservations on fourteen species of CITES Appendix I species, 

more than any other country. 

1992 Hosts CITES COP 8. 

1994 Drops its reservation on the Appendix 1 hawksbill turtle. 

1995 Postpones tighter regulations on TCM sales of endangered species 

claiming domestic stocks would soon run out anyhow. 

1990s Domestic consumption patterns slowly change which reflect less demand 

for many endangered wildlife products, but illegal bekk6, ivory and 

whale meat continues to be smuggled into Japan. Whale watching 

increases as a tourist activity, as well as public participation (and media 

interest) in helping to rescue stranded whales. Drops eight 

Appendix 1 reservations. MITI and the EA work closer together on 

managing CITES. The bekk6, ivory and whaling industries lobby their 

relevant ministries to protect their livelihoods. 

1999 CITES allows a one-off trade in ivory to Japan from three African 

countries. This increases the demand for ivory products within Japan. 

1997/2000 At the CITES meetings of these years, Japan proposed or supported 

proposals to downlist African elephants, hawksbill turtles and whales in 

order to continue trading in these species. It failed in all of these 

attempts. 

By 2002 Has six remaining reservations on Appendix 1 species (all whales). 

Despite the EA attaining ministry status, no plan for the Ministry of 

Environment to take the management authority for CITES away from 

METI, even though this is the norm in other OECD countries. 



4.3 Concluding Remarks 

In summary, the case analyses in 4.2 show that the relevant bureaucrats and industry 

groups appear to be the strongest players in terms of policy-making that is directly 

related to the management and harvesting of wildlife resources. The politicians rely 

heavily on bureaucrats for information, expertise, experience and support regarding 

drafting of legislation, policy implementation, budgeting and administrative guidance. 

Bargaining between the agencies and industry is also a chief component of the policy 

outcome. 

Japan had been improving its image within CITES since the mid-1990s by agreeing, 

albeit reluctantly and slowly, to CITES initiated bans, by significantly reducing its 

reservations on Appendix I species (Switzerland, not Japan, now holds the most 

reservations), and by more rigorously investigating import permits relating to wildlife 

trade. Koyama (1998) and Yamaura (1998) state that Japan is now internationally 

recognised as the most meticulous country for checking import and export permits 

relating to CITES (more so than the US and EU). In 1987 Japan was criticised as one of 

the worst countries in the world for not effectively checking these permits (Fitzgerald, 

1989), so has come a long way in one decade. Most illegal trade in wildlife is now said 

to be due to tourists who are unaware of the fact that they are bringing in an illegal wild 

plant or wild animal product (Yamaura, 1998). However, this ignores the claim by 

TRAFFIC International that significant quantities of ivory and some bekk8 are being 

smuggled illegally into Japan to foster the trade. 

Only within the last 6-7 years has Japan significantly reduced its reservations on CITES 

Appendix 1 species. This has come about mainly because of international pressure and 

when the beklcd and ivory industries were already in decline. Consumers were also 

already beginning to change their tastes and buying habits (for example, more people 

are choosing to sign their name in Japan rather than use a signature seal, or if they use a 



seal, it is less likely to be made from ivory). These improved outcomes reflect Japan 

attempting to protect its wildlife exploiting industries in the long-term. However, the 

international community in general has condemned Japan's actions at recent CITES 

Meetings for supporting a return to commercial trade in bekkb, ivory and whale meat. 

Japan's actions at CITES reflect its commitment to carrying out sustainable trade in 

wildlife, including those, paradoxically, that are endangered. 

In Putnam's (1988) two-level games model, Japan has been able to satisfy to some 

extent the international imperative of embracing global norms concerning the 

environment which bans have effectively created (by adhering to the bans), and at the 

same time protect the domestic bekkb, ivory and whaling industries by way of subsidies 

and negotiating one-off imports. But these industries have significantly reduced access 

to the raw materials they need, resulting in considerable industry pressure on the 

relevant ministries. Also, only recently Japan has managed to become one of the world 

leaders in checking behind permits to import and export wild fauna and flora, a 

reputation it relishes and uses to its advantage. The GOJ has not been able to use 

gaiatsu (an element of the two-level games model where some players in domestic 

politics use international pressure to help their case) to continue to trade in the wildlife 

it wanted to because the bulk of international pressure has been against its policies, not 

for them. Though there has been some foreign support for some of Japan's wildlife trade 

policies, such as from Cuba for hawksbill turtles, from some southern African countries 

relating to ivory, and from Norway and Iceland for whaling, the support has not been 

strong enough to provide a majority vote for downlisting of Appendix I species. So  

rather than gaiatsu assisting the GOJ in terms of where it wants to go with wildlife 

trade, the pressure has stifled its policies. Japanese ENGOs have been able to harness 

gaiatsu to significantly help their cause against Japan's policies on excessive wildlife 

harvesting. This supports Kellow's (2001) view that ENGOs enjoy greater advantage at 

the international level than at the level of national government because they can help 

produce the consensus necessary for agreement which is so difficult to achieve in 



international negotiations. 

Japan's interpretation of the term "use" is critical in understanding how it responds to 

the goals of CITES. It is said that Japan, in its negotiations, emphasises optimum 

utilisation/harvest of the natural resource, and this is especially true in regard to fish 

stocks (Anon, 1998). This point is echoed by the Environmental Investigation Agency, 

an independent, international campaigning organisation committed to investigating and 

exposing illegal wildlife trade and environmental crime. They are "really struck by how 

isolated Japan is at CITES Meetings, always being at the consumer end, wanting to 

weaken protection, never proposing to strengthen protection for species, at least not if 

they were interested in trade" (Perry, 2000). In this sense the Fisheries Agency leads the 

way in continuing to isolate Japan in the international environmental community in 

respect of whales specifically, and marine life generally. MITI does the same in respect 

of the bekk8 and ivory trades. Even the EA ends up supporting sustainable trade in 

ivory. At COP 11 in Kenya, the Deputy-Director of the EA's Wildlife Division said in 

relation to the ivory trade "Japan's fundamental policy in CITES stresses that highly 

endangered species should be protected, but species with large stocks should be treated 

in accordance with their biological status" (Kakuchi, 2000). This reflects the EA7s 

subordinate position in relation to MITI. The bureaucracy is dominant in formulating 

Japanese policy towards trade in wildlife, endangered or not, largely because they have 

direct access to most of the policy relevant information, while the politicians tend to ask 

them for it. But the policy relevant information that shapes policy is also supplied by 

industry (turtle shells, ivory) and ENGOs such as TRAFFIC. This analysis has also 

shown how MITI, despite it's pro-bekk8 and ivory trade stance, has been influenced by 

gaiatsu in the form of US trade sanction threats, international ENGO pressure, Japanese 

consumption patterns and the votes of parties to CITES. There is an apparent absence of 

leadership on these issues amongst Japanese politicians mainly because the issues are 

global and not electorally important. 



Japan still remains one of the largest importing countries of wildlife. It is clear that 

Japan is eager to resume trade in a number of species which most other CITES 

signatories do not yet consider ready for the impact of such trade. During COP 11 in 

Kenya, Japan's bid to down list two whale species, its support of Cuba to downlist the 

hawksbill turtle, and its opposition to the uplisting of African elephants and to 

Australia's proposal to uplist the dugong in Australian waters to Appendix I, have given 

Japan bad international press regarding its approach to the preservation of certain 

wildlife. So in reality, Japan has not ascribed to the norms of wildlife preservation, but 

defends access to and exploitation of wildlife resources (as one element of a natural 

resource). 

Japan's commitment to sustainable whaling, the principles of scientific research and 

upholding the rules of the ICRW are clearly far stronger than the implications of any 

bad international press or any other weak gaiatsu in relation to its alienation from the 

dominant anti-whaling views of most CITES and IWC members. This is also partly due 

to whaling being a traditional food issue, despite low demand in Japan for whale meat. 

In the early 1990s, 4 0  percent of the population categorised whale meat as an 

unacceptable food item (Freeman and Kreuter, 1994). In fact only a small percentage of 

Japanese people continue to eat whale meat, mainly because it is too expensive and it is 

less popular as a food item. Over time, whale meat has become an elite food source. 

Japan does not want to risk restrictions on its ability to catch seafood though and 

believes more Japanese will eat whale meat if the price comes down (Suisanchou 

Hogeihan, 2001). 

Gaiatsu, however, was and still is crucial for Japan to maintain an internationally 

acceptable image within CITES, and without this outside pressure, it is difficult to 

believe Japan would have made as much progress. Without the bans, Japan was not 

likely to cease the trade on its own accord. The GOJ's concern with economic and 

diplomatic ties with its major trading partners remains paramount. Gaiatsu is most 



effective in motivating Japan's policy changes on nature conservation when it comes 

from the US, and when it involves threats of trade sanctions and denying Japan future 

access to fishing rights in US waters. The fact that Japan could see its role in CITES as 

a way to achieve greater global recognition as an environmental leader has also 

arguably assisted it to improve its efforts in recent years. However, the Fisheries 

Agency seems more interested in maximising its own interests and not the nation's 

interests by defending a small but symbolic whaling industry and which continues to 

give Japan bad press. The same can be said of MITI and the beklcd and ivory industries. 

These interplays of interest dominate Japan's official policy in relation to certain 

wildlife. Japan's responses are thus a result of both domestic and international 

calculations, pressures from both within and without. 

Finally, the evidence suggests the EA is marginalised in wildlife-related policy-making 

because it has only very limited statutory authority over CITES and ICRW issues. The 

EA's preservationist interests are overridden by the trade interests of MITI and MAFF. 

There is evidence that bargaining between the bureaucracy and industry groups, with 

LDP support for the economic interest of Japanese small and medium enterprises, has 

resulted in wildlife being treated as resource use issues foremost in the policy process. 

In the main gaiatsu has difficulty resonating with domestic interests to bring about a 

more preservationist policy outcome. Since ministry and industry interests are so strong, 

politicians generally find it difficult to back ecologically responsible policies 

concerning the wildlife trade. 
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Overview of the Chapter 

This chapter explains Japan's interests and policies towards wildlife habitats (namely 

wetlands and tidal flats), and tests the hypothesis in regard to why their protection is not 

given a higher priority in the policy process. It is looking for evidence of the following. 

First, is the EA marginalised in the policy-making process leading to poor political 

representation for these habitats? Second, is there close bargaining between bureaucrats, 

LDP politicians and special interest groups leading to these habitats being framed by 

policy-makers primarily as areas for some kind of development? Third, is gaiatsu 

ineffective because domestic interests outweigh foreign demands? Fourth, are nature 

conservation-minded politicians largely unable to influence wetlands preservation 

because of strong opposition? I answer these questions by investigating a number of 

issues that characterise Japan's policy responses to the Ramsar Convention, and through 

two specific wetlandltidal flat cases. If there is clear evidence of certain wetlands and 

tidal flats being degraded because the opposition to their preservation is too strong for 

either the EA, gaiatsu and nature conservation-minded politicians, then it will confirm 

my central hypothesis. 



Investigating the issues 

Ramsar Sites in Japan: the record so far 

This section shows that not only is the number of Ramsar sites in Japan small, but their 

management, distribution, size and type also reflect a poor effort at preservation. Japan 

was a late party to the Ramsar Convention in October 1980, and by October 2002 had 

eleven listed Ramsar sites (Environment Agency, 1999b) which are shown on Map 5.1. 

None of these sites have specific management plans (Ramsar Secretariat, 1999b). 

Interestingly, there is only one Ramsar site (listed in May 1999) south-west of Kyoto 

which is Man-ko in Okinawa. There are none in Kyushu. Man-ko is only Japan's second 

tidal flat to be declared a Ramsar site and it comprises 58 hectares. Half of Man-ko tidal 

flat was lost to landfill, and it has also more recently been bisected by an expressway. 

The number of migratory shorebirds wintering at the site has declined to one fifth of 

former levels of about 7,000. The Kyushu-Ryukyu Wetland Action Network (KWAN) 

report in 1999 said "Man-ko is presently hovering on the edge of death", and this-is also 

so because surrounding tidal flats, such as Awase, have been reclaimed, thereby limiting 

the movement of the sea and birds. KWAN (2000) also claim that Man-ko was 

designated a Ramsar site because the authorities had no plans to further develop it. The 

other nine Ramsar sites are wetlands such as lakes. 

Apart from Man-ko, Japan's south-western most Ramsar site (Biwa-ko) is on Honshu 

island situated at 35 degrees N, around the same latitude as the city of Kyoto. There are 

no Ramsar sites on the southern tip of Honshu (around the bay area), or on the island of 

Kyushu. This is significant because approximately one third of Japan's land mass lies 

south-west of Kyoto, and there are still a number of ecologically important wetlands 

which constitute part of the East Asia flyway located in that region. Moreover, 40  

percent of Japan's tidal flats are located in the Ariake Sea in Kyushu. By comparison, 

Australia has 63 Ramsar sites (Handley, 2000), but only 12 of these have adequate 

management plans, and the UK has 163 Ramsar sites - in fact, all of their wetlands of 



ecological significance are Ramsar sites. Ramsar sites in other OECD countries as of 

April 2001 are tabulated below. 

Table 5.1 Ramsar Sites in select OECD countries (2001) 

Japan Canada Denmark France Germany Italy Netherlands Norway USA 

1 I 3 6 38 18 3 1 46 24 23 17 

Source: Ramsar Secretariat, 2001. 



Map 5.1 Location of Japan's 11 Ramsar Sites as of 2001 

Source: Environment Agency, 1999b. 



Table 5.2 Size and Designation dates of Ramsar Sites in Japan 

Site Area (ha) Designation date 

1. Kushiro-shitsugen (Hokkaido) 7,863 

2. Izu-Numa and Uchi-Numa (Honshu) 559 

3. Kutcharo-ko (Hokkaido) 1,607 

4. Utonai-ko (Hokkaido) 510 

5. Kiritappu-shitsugen (Hokkaido) 2,504 

6. Akkeshi-ko and Bekambeushi-shitsugen 4,896 
(Hokkaido) 

7. Yatsu-higata (Honshu) 40  

8. Katano-kamoike (Honshu) 10 

9. Biwa-ko (Honshu) 65,602 

10. Sakata (Honshu) 7 6  

1 1. Man-ko (Okinawa) 5 8 

Total area - 83,725 h 

17 June, 1980 

13 September, 1985 

6 July, 1989 

12 December, 1991 

10 June, 1993 

10 June, 1993 

10 June, 1993 

10 June, 1993 

10 June, 1993 

28 March, 1996 

15 May, 1999 

Source: Environment Agency of Japan, 1999b:5. 

The above table shows that Japan was slow to designate sites once it became a signatory 

to the Convention in 1980. It only designated three sites in the 1980s. The five sites 

designated in 1993 were as much for political reasons as ecological ones; the year Japan 

hosted Ramsar COP 5. Furthermore, one of these, Biwa-ko (the largest of Japan's 

Ramsar sites) was already badly degraded from human impact and continues to be. 

Japan's credibility as host of the Fifth Meeting was also tainted by its poor treatment of 

existing Ramsar sites including Lake Utonai. Lake Utonai is situated in Hokkaido (the 

host prefecture) and at the time was being threatened with a proposed MOC flood 



control project. Between 1993-2002, only two sites have been designated, amounting to 

just 134 hectares. Yatsu and Man-ko are the only two tidal flats, totalling a mere 98 

hectares. Approximately 50 percent of Japan's tidal flats disappeared during the rapid 

growth era of the 1960s, and many of them were located on the main island of Honshu 

(Waki, 1999). This means that most of the remaining, ecologically significant tidal flats 

are located in Kyushu, around Ariake Bay, and on the Ryukyu islands. These are now 

under great pressure from the same kinds of public reclamation projects that destroyed 

the other tidal flats. This is not only upsetting to the environmentalists, but also to the 

fishermen because these tidal flats are significant breeding grounds for their catches, 

and thus their livelihood. Japan remains a laggard in designating Ramsar sites. 

Smart (1996:l) is very critical that throughout Kyushu and the Ryukyus, where there 

are "at least 9 wetlands which meet Ramsar criteria for identifying internationally 

important wetlands, there is not a single Ramsar site; that there is not a single 

comprehensively protected wetland sanctuary for wildlife; and that there is not a- single 

funded group or even individual working full-time on wetland conservation issues". The 

criteria to be listed as a Ramsar site include: the site contains representative, rare or 

unique wetland types; the site supports vulnerable, endangered or critically endangered 

species or threatened ecological communities; and the site supports populations of fauna 

and/or flora important for maintaining the biological diversity of a particular bioregion 

(Ramsar Homepage, 2001). Furthermore, the 1989 Asian Wetland Directory listed 85 

internationally important wetland sites in Japan (Suzuki, 1996), whereas only 11 

Ramsar sites have been listed by the national authorities. Moreover, while many of the 

internationally important Japanese wetland types consist of inter-tidal mudflats, only 

two such sites, amounting to just 98 hectares, have been designated on the Ramsar list. 

This is despite the EA conducting many surveys with the view of designating more 

areas as Ramsar sites. 

Koyama (1998) noted that the EA would particularly like to have a Ramsar site declared 



in Kyushu, but that it was not optimistic about the chances of this simply because of the 

powerful local government opposition to such a plan. Some examples of local 

government development plans for tidal flats in Kyushu include: Wajiro tidal flat in 

Hakata Bay, northern Kyushu (construction of an artificial island right in front of this 

tidal flat started in 1996, and was instigated by the Fukuoka city council); Sone tidal flat 

(the largest tidal flat in northern Kyushu and is threatened by reclamation related to the 

new Kita Kyushu airport which was announced in 1994 by the instigators of the project 

- Kita Kyushu city council); and Hondo tidal flat in the Amakusa islands of southern 

Kyushu (is going to be reclaimed by the Marine Town plan, a project initiated in the late 

1980s by the Hondo city council). Many Japanese and international environmental 

groups have sent letters of protest to various Japanese governmental agencies regarding 

land reclamation project plans which still exist on, or existed on numerous tidal flats, 

notably Isahaya Bay (Nagasaki Prefecture) and Fujimae tidal mud flats (Ise Bay near 

Nagoya). The Ramsar Secretariat has also voiced its concern to the relevant Japanese 

authorities via diplomatic channels, in accordance with standard protocol. Japan's Land 

Reclamation Law was amended in 1973 to include a reference to the environment. The 

amendment makes it necessary for the MOC to consult with the EA for any reclamation 

project over 50  hectares (Environment Agency, 1995a), and this discriminates against 

the many tidal flats and wetlands under this size that can still be viably protected. This 

is further evidence of the governing structure's bias against prioritisng ecological 

integrity and marginalising the EA. 

Managing the Ramsar Convention: Is the EA Marginalised? 

The responsibility for directing Japan's policies relating to the Ramsar Convention (as 

with CITES) is spread over a number of rival ministries. These include the EA, MITI 

(Environmental Direction Division) and the MOC (Environmental Co-ordination 

Division, River Bureau) (Koyama, 1998). Land use issues related to the Ramsar 

Convention also come under the jurisdiction of a number of ministries in Japan. For 

example, construction and agriculture are arguably the major interests of politicians 



(especially of the ruling LDP), and also represent two of the more powerful 

bureaucracies, namely the MOC and MAFF. The EA has no control over land use and 

development plans. Land use controls fall under the jurisdiction of MOC and the 

National Land Agency (NLA). Moreover, the minister of the MOC is also the chief of 

the NLA. An affiliate of the NLA is the Water Resources Development Public 

Corporation, and it controls dam construction projects. The Public Waterways Land 

Reclamation Act has been the law responsible for most of the destruction of coastal 

wetlands (JAWAN, 1999). The EA and NLA have no joint committees and rarely 

communicate (Barrett & Therivel, 1991). The Nature Conservation Act (1972) and the 

National Land Use Planning Act (1974) have been used to control development, but are 

generally ineffective against the pressures favouring development. To  try and reconcile 

development needs with public welfare in conserving the natural environment, the 

government established the National Land Use Plan in 1999 for the purpose of ensuring 

the balanced use of national land over the long-term (Environment Agency, 2000a). 

This Plan is continually revised, and incorporates prefectural governor's intentions. 

Japan's planning system is highly centralised, and policy-making is often a struggle 

between ministries with conflicting policy interests and directions. Wetlands are 

constantly a pawn in the battle between development (for public works, agriculture and 

flood control measures) and protection. For the Agricultural Agency and the farming 

lobby, and for the MOC and construction companies, wetlands preservation is seen as 

largely compromising the sustainability of Japan's agricultural and construction sectors 

(Hobo, 1998). This situation underlines the problem Japan faces as a signatory to the 

Ramsar Convention, which is to resolve the conflict between powerful domestic 

constituencies, that tend to restrict Japan's ability to play an activist role, and the desire 

to be seen as a responsible international citizen in the area of wetlands conservation. 

Evidence in section 5.3 will show that to garner political support for its policies, the 

LDP and MAFF try to redefine their plans for agricultural improvement projects on 

wetlands as a national core value encompassing food security. The LDP and MOC 



redefine public works as being integral to Japan's economic recovery and public safety. 

This reflects Putnam's (1988) concept of a two-level game where the LDP, MAFF and 

MOC are attempting to expand their domestic support in order to counter international 

criticism of Japan's record in the Ramsar Convention, and simultaneously marginalise 

the environmental lobby and take the Ramsar Convention lightly. 

Hobo (1998), a Professor of Law at Shimane University and independent commentator, 

says that Japan's ordinary performance and participation at Ramsar Meetings is mostly 

due to the domestic situation where the EA and ENGOs remain very weak in the grand 

scheme of things. He argues that if, environmentally, Japan is domestically weak, then it 

follows that Japan will also be internationally weak, which therefore explains why 

Japan is reluctant to converge on and implement the recommendations of the Ramsar 

Convention to any great extent. So the EA has only a limited role in influencing Japan 

to declare more Ramsar sites because of its limited and shared authoritative powers in 

regulation and its small size. Suzuki (2001) found that during the Nagara River dam 

debate in 1990, the EA Director-General Kitagawa strongly criticised the MOC's EIA, 

and requested the NLA to re-evaluate the water demand calculations which had not 

been revised since 1985. These challenges upset Construction Minister Watanuki, and 

eventually Prime Minister Kaifu, under pressure from the MOC and construction 

companies that would build the dam, reshuffled his cabinet and appointed a new EA 

Director-General (Suzuki, 2001). This example illustrates the EA being marginalised 

and the difficult interministerial negotiations it is forced to encounter. I return to this 

issue in the conflict cases in order to test how marginalised the EA is and what the 

implications of that are in terms of policy outcomes. I argue the EA is just as 

marginalised as the ENGOs, and the EA and ENGOs are in effect allies against MOC, 

MAFF, MOT and MITI. I also argue that much of the work to improve opportunities for 

wetlands protection is instigated by ENGOs, not the EA. 



Legislative weaknesses 

There are three main legislative weaknesses that act against protecting wetlands and 

tidal flats in Japan and therefore constrain the environmental lobby. I introduce them 

here, then revisit them in the particular conflict cases. First, there is the problem of 

reclamation licenses. Japan has reported a loss of 7 percent in total area of tidal flats 

between 1978 and 1989, a 1.6 percent loss in coral reef moat between 1979 and 1992, 

and a 2.2 percent decrease in natural lake shore area between 1985 and 1991 

(Kashiwagi, 1998). Losses are attributed to reclamation and dredging in the case of tidal 

flats and reef moats, and the construction of man-made structures along lake shores 

(Ramsar Secretariat, 1999b). The Japanese government is also fully cognisant of the 

opposition to the further destruction of tidal flats and wetlands and some of the 

development plans are now being reconsidered, or suspended for the time being 

(Kobayashi, 1996). However, there is intense political pressure on both flanks. 

According to Hori (1996), a lawyer and chairperson of a citizen group devoted to 

environmental protection, it is clear that licenses permitting reclamation need to be 

carefully and centrally controlled and overseen by an objective body with awareness of 

environmental impacts such as the EA. In Japan, the issuing of reclamation licenses is 

up to regional governors or the heads of local government who control the port facilities 

in their area of jurisdiction. Furthermore, those ports are under the jurisdiction of the 

very powerful and normally pro-development MOT. The majority of reclamation taking 

place in Japan is done under the heading of Local Government Public Works, with the 

near-guarantee of central government funding which that entails. This leads to the 

situation whereby a local government issues itself the necessary license to reclaim, 

without any real outside control (Hori, 1996). This demonstrates close bargaining 

between prefectural and local governments and central bureaucracies, with the EA 

marginalised from the planning debate. This linkage will be further demonstrated in the 

conflict cases. 



Second, there is a lack of protective legislation for wetlands generally and for areas 

surrounding Ramsar sites. All Japan's Ramsar sites have at least 'Wildlife Protection 

Area' status. One notable Japanese NGO working to protect wetlands, the Kushiro 

Sarun Trust, reported that, two years after the Ramsar Conference in Japan in 1993, 

Japan had made no change in the process of protecting the environment in and around 

Kushiro Marsh, which was Japan's first established Ramsar site (Kushiro Sarun Trust, 

1995). The EA has the responsibility of protecting Ramsar sites in Japan, but a number 

are becoming degraded through poor management. Sediment and fertiliser run-off from 

farms has been reported in the Kushiro site (Kushiro Sarun Trust, 1995). There is also 

urbanisation encroaching on other sites. There is no legal mechanism in Japan that 

ensures the areas surrounding Ramsar sites be properly protected (Koyama, 1998). 

Third, there was the problem of Japan having no national environmental impact 

assessment (EIA) legislation in force until 1999. JAWAN was established in 1991 to be 

a network of volunteer groups which closely monitor the outcomes of the Ramsar 

Convention. They also confront the government about projects which threaten to 

obliterate or cause significant ecological change to wetlands of international importance 

in Japan. JAWAN has been highly critical of the Japanese government's anti- 

conservation policies and lack of effective EIAs (Kashiwagi, 1998). As late as 1997 

Japan had the unenvious reputation of being the only OECD member country without 

an adequate EIA law (Barrett, 1998). In comparison, the US has required EIAs since 

1970, Australia since the mid-1970s, and a EU directive in 1985 instructed all member 

states to enact legislation within three years that would require an EIA for certain large- 

scale and potentially damaging projects (Connelly & Smith, 1999). This EU directive 

took effect in July 1988. 

In June 1999 a new EIA Law finally came into force in Japan, but for many, it is too 

little too late. This reflected a resistance to the idea of an EIA by LDP zoku politicians, 

pro-development ministries and Keidanren. The EA, tired of evaluating EIAs that 



clearly favoured the developers, repeatedly proposed that the EIA be made a national 

legal requirement, at least for government-related industrial projects. But MITI 

repeatedly squelched the proposal, often by telling the LDP Commerce and Industry 

section in private negotiations, with which it had close connections, to pressure the LDP 

Environmental Section to reject the draft proposal (Broadbent, 1998:293-294). Between 

1976-1981, the EA had proposed EIA legislation six times, and even diluted versions 

had been rejected (Kihara, 1981). MITI was afraid the EIA would give local citizens too 

much power to delay or deny the approval process and therefore stifle MITIts job. The 

MOC has also opposed tough EIA legislation from passing through the Diet, fearing it 

would slow down development (Hori, 1996). This illustrates the imbalance in the 

governing structure which, led by the development-regulating ministries and LDP 

economic policy committee, marginalises the environmental lobby. Having the EA 

unable to get it 's earlier EIA proposals through the legislature argues its 

marginalisation, and poor EIAs have for a long time been directly linked to the 

degradation of wetlands and tidal flats. Since the EA did not become a fully-fkedged 

ministry until 2001, it could not present bills without consent from 24  agencies and 

commissions, and that often required the EA to compromise and weaken its influence 

(Seino, 2000). 

However, the EA eventually won out by having the EIA legislation passed, albeit very 

late. The different outcome this time can be explained by the 1993 Basic Environment 

Law (BEL) which set in motion pressure to re-evaluate the entire environmental 

management system. Its Article 20 specified that the national administration should 

implement appropriate EIA legislation (Barrett, 2000). It now remains to be seen how 

effectively this new EIA Law works in practice. One of its provisions calls for "securing 

biological diversity, including ecosystem level, and systematic preservation of the 

diversity of the natural environment" (Suzuki, 2000). But the new Law still has some 

major inadequacies such as limited public participation, no obligation for considering 

alternative projects, and the target is limited to the project, not at the strategic level to 



the plan or policies (Kojima, 2000). To at least have a national EIA Law passed, the EA 

weakened their original proposals with the idea that amendments could be made later 

that would strengthen the legislation (Barrett, 2000). Japan's multifaceted milieu of 

inter-ministerial relations explains the need for the EA to adopt a strategy of minimalist 

mandatory change and this stifles reformist efforts. Table 5.3 illustrates the salient 

differences between the improvements and remaining problems associated with the new 

EIA Law. The improvements highlight just how inadequate the system was before this 

legislation was implemented. 

Table 5.3 The New EIA Law: Improvements and Remaining Problems 

Improvements Remaining Problems 

Consolidation of binding EIA procedures The same agency still conducts and 

under a national law. evaluates the EIA and permits the 

development. No third-party with 

binding decision-making power 

reviews the EIA at any stage. 

Easier for citizens to pursue better compliance Assessment still takes place at the 

through court action. "project" phase which limits the 

possibili t ies f o r  considering 

alternatives. 

Dam and power plant projects must now undergo Access to information is still 

EIA . restricted, and the public's opinions 

still serve only as reference and are 



taken after decision to proceed with 

the project. 

The restriction of only allowing citizens in the Economic and social factors are 

immediate vicinity of the project site to comment completely excluded. 

has been removed. Also, citizens can now comment 

on the draft "methodology plan". 

Ecology is included as an assessment item and a Follow-up procedures are not 

broader approach taken to ecosystem protection. clearly instituted. 

The EA can issue opinion statements before the 

Environmental Impact Statement is finalised. 

Source: JAWAN, 1999. 

According to Barrett (2000), it is still too early to say how effective the new EIA law is. 

A lot of effort has been spent on the development of guidelines for the assessment but 

there is little information on the extent to which EIA procedures have been improved in 

practice. However, some academics feel that the EIA process may become more 

transparent as a result of the law (Hobo, 1998). This would be a positive development. 

The EA is happy with the new law, especially after the difficult and long history with 

EIA legislation. However, although some environmentally damaging projects have been 

dropped recently, this was directly as a result of the EA taking a stronger political 

stance, not a direct result of the new EIA legislation (Barrett, 2000). The EA was keen 

to ensure that the first years following the passage of the new law should be marked by 

a positive track record. Harashina (2001) sounds optimistic about the new EIA Law, but 

stresses the way it is implemented will be the main test of its strength. The attitudes of 



the Ministry of Environment and prefectural governments to its implementation are 

crucial. 

However, the Awase tidal flat case suggests the new EIA Law is not working 

effectively. Awase tidal flat is now the most important in Okinawa for migratory 

shorebirds, and is probably the richest tidal flatlseagrass environment in the islands. 

Therefore, it is an important site for the endangered dugongs as well. The national and 

Okinawa prefectural and city authorities plan to landfill 187 hectares here (at a cost of 

43.7 billion yen) for construction of a resort complex (Suzuki, 2000). Planned during 

Japan's economic bubble years, the plan will destroy 70  hectares of tidal flats and 100 

hectares of highly diverse seagrass beds offshore. The draft EIA, which had its final 

review in late 2000, concluded that the impacts would be "insignificant" because the 

spot where the highest concentrations of "lizard goby" were found will be spared, and 

because "part of the seagrass bed will be removed to another site" (Suzuki, 2000). 

Critics point out that techniques for replanting seagrass have not been developed so far 

in Japan. There were other flaws in the EIA. For example, surveys of the Lesser Golden 

Plover as a species representative of the ecosystem were not comprehensive enough to 

take account of seasonal changes in its abundance (Suzuki, 2000). In 2001, the 

authorisation from the MOT and Governor of Okinawa for Awase tidal flat to be 

landfilled went ahead (Suzuki, 2001). Construction work began in October 2002. The 

new EIA Law has failed to prevent this environmentally degrading public works project 

from proceeding. 

Furthermore, a new omnibus law aimed at devolving more responsibilities onto local 

governments was implemented in 2000 and has revoked the procedure that allows the 

Director-General of the EA to issue an opinion (Suzuki, 2001). Therefore, in direct 

opposition to the trend of the times, the EA lost its right to officially express an opinion 

about landfill projects promulgated by national authorities, another example of its 

marginalisation. Awase is the first case of a landfill promoted under this new legal 



regime. Permission granted by the Transport Minister to the Okinawa prefectural 

government for the 9 hectare portion has also not been reviewed because the EA can 

only issue an opinion about landfills by local governments over 50  hectares (another 

example of a systemic tool that can be employed to favour development over habitat 

protection). The result is that the review and licensing procedures are being carried out 

by the same entities that have planned and will execute the development, all within a 

neatly closed circle (Suzuki, 2001). Okinawa requested permission from the MOT on 4 

December 2000, and permission was granted only two weeks later, on 18 December, 

raising doubts as to whether the Ministry really reviewed the request. They may even 

have rushed the job before Japan's national ministries were re-organised in early 2001. 

Moreover, the Ministry issued the permission on the same day they gave an 

appointment to local citizens' groups, JAWAN and WWFJ, to discuss problems with the 

project. If intentional, this displays hostility, if not intentional, negligence, towards 

public opinion. The way the Okinawa prefectural government merely rubber-stamped 

the notification of the MOT also exhibits an irresponsible attitude. Everything abbut the 

Awase landfill project goes against the grain of the Ramsar Convention and most 

particularly tramples underfoot the resolution on inter-tidal wetland conservation 

adopted by the Convention's 7th COP in May 1999 (Suzuki, 2001). This case 

demonstrates how the central ministries have enormous power over these kinds of 

projects through their role as the Permitting Agencies, and often have the backing of 

local governments. 

Japan at best 'coping' with its obligations under the Ramsar Convention 

During COP 6 in Brisbane in March 1996, signatories were urged to devise their own 

National Wetlands Policy, National Wetlands Strategy and National Wetlands 

Committee. The Ramsar Bureau was awaiting news of Japan's formulation of a National 

Wetlands Policy in the form of a National Report which was ultimately presented at 

COP 7 in Costa Rica in 1999. It took Japan three years to devise their National Wetlands 



Policy, National Wetlands Strategy and National Wetlands Committee (19 years if you 

consider it ratified the Convention in 1980). The fact that these took so long to devise 

reflects the Japanese government's lack of commitment to wetlands conservation and to 

the Ramsar Convention, and also reflects Japan's lack of domestic experience in 

managing biodiversity. Policy-makers were reluctant to devise a National Wetlands 

Policy for fear of committing themselves to protecting areas that otherwise could be 

used for agricultural and other development projects (Barrett, 2000). Japan has no 

official national inventory of wetlands yet which the Ramsar Convention says is a 

critical first step to the listing of Ramsar sites. But Japan does have an unofficial 

inventory compiled by the NGO Wetlands International (JAWAN, 1999). Only in 1999, 

did the EA request and receive a budget for compiling an official national inventory 

(JAWAN, 1999). This long delay also reflects the national government's reluctance to 

commit itself fully to the Ramsar Convention for fear of having to change its policies 

(and thereby risking upsetting powerful ministries and constituents) about excessive and 

unwise development of wetlands of international importance. 

So at best, Japan is still coping with the norms and spirit of the Ramsar Convention. 

Japan's National Wetlands Policy is contained within the National Strategy on 

Biodiversity rather than being a more comprehensive document standing alone. Wetland 

restoration and rehabilitation are also addressed under this Strategy. The National 

Biodiversity Strategy was developed by an Inter-Ministerial Coordinating Committee. 

This Committee consists of representatives from eleven relevant Ministries and 

Agencies and is chaired by the Director-General of the Nature Conservation Bureau 

(Environment Agency, 2000a). JAWAN is very critical of Japan's National Wetlands 

Policy saying that "it contains only a few relevant paragraphs on wetlands and cannot 

serve as a comprehensive national policy. It is a mere amalgam of un-coordinated, 

unrelated, and often weak or inappropriate measures, which do not qualify as a strategy 

at all" (JAWAN, 1999:5). 



Another development at COP 6 in Brisbane was the implementation of the Montreux 

Record. It was recommended that if any Ramsar sites were not being managed in an 

ecologically sound way, with the result their ecological importance suffered, then the 

country with that site should put it on the Montreux Record (Stone & Gujja, 1999). 

Consequently, a panel of international technical assistants would visit these sites with 

the intention of helping to get them back on track to ecological recovery. However, 

most parties who have poorly managed Ramsar sites, including Japan, have not put any 

of these sites on the Montreux List, therefore are not meeting the obligations of the 

Convention. This is, arguably, because they do not want to draw attention to themselves 

on the international stage as poor managers of Ramsar sites (Handley, 2000). As of 

December 2002, there were only 58 Ramsar sites on the Montreux Record out of 1,230 

Ramsar sites globally (Ramsar Secretariat, 2002). 

Japan is encouraging some developing Asian countries both to become signatories to 

the Ramsar Convention and to declare Ramsar sites, which, arguably, reduces 

international criticism of Japan and takes some pressure off it to make the necessary 

domestic changes. Japan is spending a lot of money and time organising conservation 

workshops in order to have some wetlands protected in some Asian countries which are 

a part of the Asia-Pacific flyway [see Map 5.21 (Boparai, 1996). In Japan however, the 

national and local interests are dominated by construction, agricultural improvement 

projects, flood mitigation, economic growth and industrial competiveness. The final 

destruction of Japan's largest and most ecologically significant tidal wetland (3,500 

hectares), and which meets all three Ramsar Convention criteria, Isahaya Bay, on April 

14, 1997 (one year after the Brisbane Ramsar meeting), despite numerous ENGO 

protests based more on scientific research and logic than on emotion, and which 

attracted sympathetic national media coverage, clearly demonstrates the political 

strengths of these interests. The destruction of Isahaya Bay was a clear indictment on 

Japan's record in nature conservation and this case is analysed in the following section. 



Map 5.2 East Asian - Australasian Flyway 

Source: JAWAN, 1999. 



Conflict over land-use 

The national and local governments and certain ministries are pushing forward the 

development of public works for many significant tidal flats (see Map 5.3). But the 

following two wetlandltidal flat case studies allow for a closer investigation of Japan's 

environmental diplomacy towards the Ramsar Convention, as well as of the motives 

and political powers of the various actors involved, their negotiating tactics, initial 

positions and the main factors influencing outcomes. Isahaya Bay is representative of 

the way national and local politicians along with MAFF and MOC have succeeded in 

employing various mechanisms to marginalise the environmental lobby and redefining 

the issue in the language of food security and public safety. Fujimae tidal flat represents 

a successful attempt of ENGO and EA intervention in the decision-making process, but 

it will also be demonstrated how this success is unusual. The Fujimae case also 

illustrates some of the problems with EIA in Japan and highlights the recent progress 

that has been made. 



Map 5.3 Location of Japan's threatened Tidal Flats 
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Unprotected Wetlands 

Source: JAWAN, 1999. 



Isahaya Bay 

Isahaya Bay on the Ariake Sea near Nagasaki (see Map 5.4) had recorded the largest 

count of shorebirds (9,424 in Spring 1996) and species of birds (232 and mostly 

migratory) of any place in Japan, and was known to be particularly rich in shellfish and 

mud-skippers (Kashiwagi, 1998). Reclamation of Isahaya Bay was promoted by the 

MAFF initially, and supported by the Nagasaki Prefectural government. JAWAN 

member, Hirofumi Yamashita, launched a campaign in 1972 to oppose the 

government's plan to turn Isahaya Bay into dry land for agricultural purposes 

(Yamashita, 1999). After lobbying by Yamashita, and eventually with the help of 

fishermen and other local residents, the Prefectural government decided in 1982 to halt 

the development plan. However, the plan was continued soon after, ending with the 

closure of the bay to the sea in 1997. The Nagasaki Prefectural government revived the 

project in hopes of stimulating the economy. In 1989, the EA approved of the EIA 

undertaken for the project, but this EIA was flawed because it assumed the birds would 

move to other sites with a similar number of prey organisms, yet such sites did not exist 

(JAWAN, 1999). Nevertheless, the EA approved this EIA because MAFF had disguised 

these flaws. They were later revealed in other surveys. Isahaya Bay will become an 

expanded agricultural area for dairy farming and vegetables (Japan Times Weekly 

International Edition, June 23-29 1997:7), and the development is also seen as a flood 

control measure to protect the surrounding farmland from floods (Fukatsu, 1997), hence 

the MOC's involvement in the project. The flood prevention inclusion was a late 

addition to the plan in order to strengthen its chances of being accepted (JAWAN, 

1999). The entire project is due to be completed in 2006. MAFF (1998) believes that, 

for national food security, sea reclamation projects are very important to increase the 

food self-sufficiency rate, through large-scale and highly productive farming. The food 

self-sufficiency rate in Japan is 42  percent, which is now the lowest among the OECD 

countries. The situation is worsening because around 40,000 hectares of farmland is lost 

every year due to urbanisation (MAFF, 1998). Like marine mammals and fish, land is 

also linked to the issue of food security, an issue which poses a threat to some wildlife 



species and ecosystems. However, not a single farmer in the area has tendered a bid to 

cultivate any of the reclaimed land because it is too expensive (JAWAN, 1999). 

Once the 7 km dyke closed Isahaya Bay off to the sea, more Japanese people voiced 

their anger to the Japanese government. In October 1997, a nationwide petition calling 

on the government to open gates in the dyke and reconsider the project was submitted to 

Prime Minister Hashimoto with about 300,000 signatures (JAWAN, 1999). Hashimoto, 

as LDP leader, did not initiate any policy changes as a result of this petition. But some 

members of the National Diet from various parties, including the LDP, visited Isahaya, 

and a "Diet Member's Association to Protect Tidal Flats" was formed and continues to 

work for tidal flat protection at the national government level (JAWAN, 1999). This 

indicates that some politicians are open to public opinion on this issue, and tend to be 

more flexible than the bureaucrats who have more set agendas and who are generally 

immune to voter backlash. Also, since the dyke closed off the sea, international concern 

has been voiced. Requests about the project were received from the Ramsar Bureau 

which was concerned the project violates the Convention's Article 3 (about preventing 

change in ecological character) as well as Articles calling for the protection of 

migratory bird habitats in bilateral agreements (JAWAN, 1999). The concern is serious 

since approximately 75 percent of birds in Japan are migratory. Australia and the US 

voiced concern because they have signed bilateral migratory bird treaties with Japan. In 

an unprecedented move, large American conservation groups, led by the National 

Wildlife Federation, formed the "American NGO Coalition" to save Isahaya Bay, and 

initiated activities to protect the bay (JAWAN, 1999). Despite all of this pressure, the 

authorities have been reluctant to reverse the reclamation project, testimony to the 

rigidity of local politicians, the LDP and the bureaucracy in policy-making and their 

belief in what they are doing is for the public good. 



Map 5.4 Isahaya Bay Land Reclamation Project 

Source: JAWAN, 1999. 



For many years the fishing cooperatives opposed the Isahaya Bay land reclamation 

project. However, with this project and others like it, there is local government pressure 

in the form of offers of large sums of money to fishing cooperatives with rights to the 

area to be landfilled in compensation for waiving fishing rights. In 1973, twelve Isahaya 

fishing cooperatives finally accepted compensation from MAFF totalling 24.7 billion 

yen (US $205.8 million) (JAWAN, 1999). The capital investment return on the project 

has been calculated to be not worth proceeding with, but the project has still gone ahead 

(Waki, 1999). The EIA for the Isahaya Bay reclamation project typically said the 

environmental impact would be insignificant. However, since the bay was drained and 

closed off from the sea, red tides have increased, dead fish have appeared on the shore, 

the water quality has been degraded, and shorebirds and migratory birds are going 

elsewhere to feed (Y amashita, 1999). 

The EA attempted to prevent Isahaya Bay from being closed to the sea. It's Director- 

General at the time challenged the decision in the Diet, but since the LDP at the national 

level supported the project, the EA's attempts failed (Yajima, 1998). The Basic 

Environment Law (BEL) and Basic Environment Plan (BEP) also failed to prevent this 

environmental disaster, which questions the extent to which recent environmental 

legislation can effectively work to protect significant ecosystems. The EA 

acknowledges the BEL and BEP have limitations, and announced in their budget for 

2000 that they will be reviewed and legislation will be considered to improve them 

(Shimizu, 1999). The EA hierarchy was also optimistic about their Department's future, 

believing that after the EA becomes a ministry from January 2001, its environmental 

administration will be strengthened and reinforced institutionally with increased 

personnel (Shimizu, 1999). 

Relatively little international pressure, in the form of national government 

representation, has been applied to Japan about Isahaya Bay and other ecologically 

significant tidal flats. There was significant international NGO pressure though. There 



usually has to be a strong motive for the governments of countries to get involved with 

the internal affairs of other countries. International government pressure is more likely 

to come when other countries are also hurt by the degradation of the environmental 

issue in question (for example, Japan pressuring China about acid rain). This will more 

likely come from countries with multilateral or bilateral bird migratory protection 

agreements with Japan such as Australia (signed in 1981), China (signed in 1981), and 

the Russian Federation (signed in 1988). Yet it seems unlikely those countries will be 

prepared to pressure Japan too strongly considering their dependency on trade with 

Japan (Australia) and their own poor environmental records (China and Russia). Also, 

the US government refrains from using coercive pressure against Japan over its poor 

treatment of wetlands and tidal flats because it is essentially a domestic issue for Japan. 

The US and Japan do have meetings to discuss migratory bird management programs 

though. This lack of strong, sustained international pressure allows domestic politics to 

dominate (seen for example in reclaiming Isahaya Bay), as outlined in Putnam's two- 

level games model. By the time the threat moved to Fujimae, after Isahaya was cut off 

from the sea, major national newspapers were there to cover the story, yet were mostly 

absent one year earlier at Isahaya. The protests about Isahaya Bay had a positive 

influence on saving Fujimae in early 1999. 

To show how changes are occurring in Japan's environmental politics, the lead editorial 

of the Japan Financial Times (30 January, 2001) explains recent developments with the 

Isahaya Bay reclamation project. Poor water quality in the Ariake Sea, of which Isahaya 

Bay is part, has caused badly failed harvests of cultivated nori seaweed, and cultivators 

have intensified protests (led by fishermen) calling on MAFF to open the Isahaya 

barrier. Most of Japan's nori is cultivated in this region. On 23 January, 2001, the 

Agriculture Minister declared that "We will perform thorough-going surveys to 

determine the cause of the poor seaweed harvest, including whether or not it is the 

barrier closing off Isahaya Bay. Depending on these survey results, we are prepared to 

open the gates for [further] surveys." MAFF's re-evaluation of the project was called 



"Timed Assessment". On 26 January, the Isahaya Bay Rescue Emergency Task Force 

(Tokyo and Isahaya), JAWAN, the WBSJ and WWFJ submitted requests to the 

Environment and Agriculture Agencies supporting the fishermen's demands and asking 

for a broader investigation. On 28 January, 950 fishing vessels and 6,000 people from 

fishing cooperatives from all four prefectures surrounding the Ariake Sea gathered at 

the Isahaya barrier, carrying banners saying, "Give Us Back Our Precious Sea!" Similar 

protests by fishermen back in the 1960s stopped the present project's even larger 

precursor (10,000 hectares of reclamation). On 29 January, the Agriculture Minister 

announced that MAFF will undertake the surveys in cooperation with the Ministry of 

Environment. Japan's National Diet Upper House elections were held in July 2001, and 

wasteful public works projects were high on the campaign agenda. The Isahaya project 

is a national symbol of 'out of control' public works, and so the issue is back at the top 

of the news. 

The Japan Financial Times advocated opening the gates in the Isahaya barrier soon after 

the bay was closed off in April 1997. Their reasons for this were because it is nothing 

more than a pure waste to create new farm land through land reclamation when 

agricultural fields are being abandoned all over the nation, and also because the 

justification of flood prevention tacked on to the project afterwards is very questionable. 

Owing to fears that MAFF normally conducts project re-evaluations without sufficient 

information release to the public at large, JAWAN, WWFJ, WBSJ and three other 

ENGOs submitted their own joint comprehensive re-evaluation report to MAFF in May 

2001 (Suzuki, 2001). They titled their report "Citizens' Timed Assessment1'. MAFF and 

the Nagasaki Prefectural government decided to compromise and open up some gates in 

the dyke in 2002 for about a two month period to allow sea water to flow into a 

reservoir. MAFF's decision was influenced by a Third Party Re-Evaluation Committee 

set up by them which called for a reconsideration of the environmental impacts of the 

project (Asahi Shimbun, 26 August 2001). Protests from nori farmers and fishermen 

(rather than the ENGOs), who believe that the project caused failed seaweed harvests 



and reduced shellfish catches, is a key reason for the government's postponement of the 

enterprise because they are a core constituency. The government was not concerned 

earlier when mud skippers were being affected. Also, since the Koizumi Cabinet has a 

policy of structural reform which includes an eventual 10 percent reduction in public 

works spending, it is judged prudent policy that MAFF reconsider this project before it 

is made a victim of the movement to eliminate wasteful public works (Asahi Shimbun, 

26 August 2001). It will be MAFF's task to mediate between those groups opposing the 

project and those for it (Asahi Shimbun, 26 August 2001). Since Isahaya Bay was cut 

off from the sea by a MAFFIMOC land reclamation project, the value of tidal flats and 

the waste of public money have been more widely recognised in Japan. Isahaya Bay 

helped to raise the salience of wetland issues significantly amongst ordinary Japanese. 

An important Isahaya Bay legacy emerged which has had a positive effect on another 

important tidal flat, namely Fujimae near Nagoya, and may continue to have positive 

effects for other wetlands. 

Fujimae Tidal Flat 

Fujimae tidal flat presents an interesting case as an uncommon victory for the 

environmentalists in Japan's domestic environmental politics. This case serves to further 

illustrate the various actor dynamics and core interests involved in determining the 

policy outcomes for tidal flat conflicts. The MOT (through its jurisdiction over harbours 

and therefore the permitting agency for the proposed landfill of Fujimae tidal flat in 

Nagoya harbour), the MHW (which regulates waste management), Aichi prefectural 

government and the Nagoya City government, for many years proposed to convert 

Fujimae tidal flat into a landfill site for municipal waste. Nagoya City government 

argued there was no alternative site available. This project was revealed to the public in 

1984. The project was cancelled in January 1999 and the tidal flat officially became a 

Ramsar site in November 2002. This is a significant victory for the environmentalists, 

EA and citizens working to save the tidal flat, particularly the JAWAN, Society of 

Legislators and Save Fujimae Association ENGOs which kept up 15 years of constant 



lobbying for its protection. There are various inter-related factors which collectively 

explain why this land reclamation project was finally abandoned, and which can offer 

insights into Japan's environmental policy-making process. 

The decision by the MOT and local governments to look elsewhere for a landfill site 

came after the public outcry concerning the destruction of Isahaya Bay in 1997, Japan's 

largest tidal flat. This was an important factor galvanising environmental opposition, 

according to Tsuji (2000), where the visual shock from that image left many Japanese 

and the media concerned, and thinking how unjust a public enterprise it was. On 

Japanese and overseas television, there were dramatic scenes of the "guillotine" coming 

down on Isahaya Bay (Waki, 1999). The destruction of Isahaya Bay caused a great deal 

of resentment amongst ordinary Japanese who are tormented by public works at any 

cost to the environment throughout the country (Tsuji, 2000). Many people protested to 

the national and Nagasaki prefectural governments, but to no avail. In the media, 

Isahaya became symbolic of all the environmental destruction across Japan-being 

caused by public works. Fujimae (260 hectares) is considered to be the next most 

ecologically important tidal flat in Japan, hosting a number of waterbirds, particularly 

shorebirds. Independent surveys found approximately 7,000 shorebirds at Fujimae 

(Koita, 1998). It easily meets the criteria to be listed as a Ramsar site. The public anger 

emanating from Isahaya was manifested in a protest to the EA and about the lack of 

power it had in preventing that destruction. This too caused the EA bureaucrats to 

reflect on the significance of their own existence and how they will need to be able to 

exercise more power by the time they are elevated to ministry status. 

So in this context (post-Isahaya public concerns and EA self-reflection) the procedures 

for assessing the environmental impact on Fujimae were advanced significantly. These 

procedures involved, at the request of Save Fujimae Association, detailed independent 

data collected by ordinary volunteers with the assistance of specialist scientists into the 

impacts on fauna such as migratory birds, and water and air pollution from possible 



leaks in the landfill. This is known as shimin no kagaku ('citizen science'). This data 

gave actual proof of the damage that would be done if the project was to go ahead and 

included survey work that was not included in the government EIA. This formed an 

independent EIA based on Ramsar EIA guidelines, and argued the environmental cost 

to Fujimae would be great. The 1996 draft EIA put forward by the Nagoya City 

government, according to the environmentalists, was inadequate and overlooked a 

number of environmental impacts on existing species (JAWAN, 1999). There was 

enormous public pressure to reinvestigate the environmental impact. The fact that the 

government EIA overlooked so many 'ecosystem' issues suggests that their people are 

not realising the value of biodiversity. This does not only apply to Fujimae, but also to 

Isahaya Bay, and others. The bureaucrats who coordinate these EIAs have no training 

nor expertise in environmental science (Tsuji, 2000). In the end the government's final 

EIA on Fujimae (published in August 1998) had become clear: the landfill project 

would be an environmental catastrophe. Until then all EIAs on public works projects 

had little influence, and the go ahead for the projects was already decided before the 

investigations and appraisals were carried out, which was a very unscientific practice 

(Tsuji, 2000). 

It was the EIA which became the pivotal issue around which the Fujimae conflict 

became embroiled and finally resolved. The timing of two events turned out to be 

advantageous for the environmentalists in this conflict. In June 1997 the EIA Law was 

adopted, and in October 1997 the EA published its inventory of shorebirds' sites (based 

in part by data provided by the WBSJ) in which numbers of shorebirds recorded were 

highest for Fujimae tidal flat, second only to Isahaya Bay. Also, at an 'opinion hearing' 

held in 1997, it was shown that only 15 percent of Nagoya City residents approved of 

the landfill project (JAWAN, 1999). Despite the government's final EIA claiming there 

would be impacts on the migratory birds, the Nagoya City government did not 

investigate an alternate site plan (because the new EIA law does not stipulate it has to), 

and in fact proposed a fresh plan to construct an artificial tidal flat on a part of Fujimae 



tidal flat as mitigation, and then continue to push for the reclamation of the existing 

tidal flat as previously proposed. The City government pushed aggressively for this new 

reclamation plan (owing largely to the fact that Nagoya will run out of garbage dump 

sites in the early 2000s) under the Public Waters Reclamation Act and said it would also 

plan compensation measures and explore the feasibility of the artificial tidal flat, but 

while the landfill project was underway (Tsuji, 2000). It was this move that gave the EA 

more leverage and determination in trying to resolve the conflict. The EA was able to 

establish its own investigation committee, and this committee pointed out that the new 

plan should not be approved because of its recklessness towards the environment. Its 

report showed that constructing artificial tidal flats in other parts of Japan were of major 

environmental concern and did not come close to replacing original ecosystems. 

Moreover, the EA in December 1998 made it publicly clear that it did not approve the 

proposed mitigation plan and would issue a strong opinion critical of the EIA if it were 

submitted as planned to the MOT, the permitting agency for the landfill (Tsuji, 2000). 

At this stage, the MOT publicly indicated it would not permit the project if the EA 

disapproved (Tsuji, 2000). In April 1998, the Director-General of the EA (Mr. Ohgi, 

who interestingly was up for re-election from the local Aichi prefectural district to the 

upper house of the national Diet in the 1998 summer elections) visited Fujimae tidal flat 

and said the EA, as the agency in charge of EIA evaluation, will tell Nagoya city to 

undertake supplementary surveys if the EIA is inadequate (Japan Financial Times, 

Monday 11 May, 1998). He also told the Aichi government to search for alternative 

sites for the landfill. Also, a non-partisan group of national Diet members (Shizen Hogo 

Giin Renmei) suggested to the authorities that they consider an alternative plan, and 

local residents voted "no" to the original project in a referendum (JAWAN, 1999). 

These factors as well as the persistence of the EA (its stronger political stance), and the 

independent scientific data that was gathered, were able in the end to influence the local 

governments (particularly the Mayor of Nagoya) and MOT to abandon the whole plan. 

The powerful MOT, in the end was not able to support the reclamation project since it 



made a public decision to respect the wishes of the EA if the EA disapproved of the 

EIA. Since the MOT decided to abandon central funding for the project, the Aichi 

prefectural and Nagoya city governments had no choice but to accept the national 

decision. This constitutes a remarkable turn around in relations between a large ministry 

and a small agency that often have conflicting agendas (Tsuji, 2000), but it is premature 

to say Japan has turned the corner completely. The Fujimae case represents success for 

the ENGOs even though they did not have initial support from the bureaucrats or LDP. 

The ENGOs are now arguing more strongly for progress to be made in reducing and 

recycling the amount of waste that is disposed of, thus reducing the need to use places 

such as tidal flats for landfill garbage sites. In January 1999, Nagoya City, Aichi 

prefecture, EA, MHW and MOT formed a committee to consider alternative sites for 

the garbage landfill, and in February 1999 the Nagoya City government announced it 

would initiate procedures to designate Fujimae tidal flat as a Ramsar site. It became 

Japan's 12th site during the Ramsar Convention meeting in November 2002. The strong 

bargaining by the environmental lobby and the EA for the protection of Fujimae also 

had a positive influence on the fate of Sanbanze tidal flat immediately after. The EIA on 

that project, drawn up by the development organisation, concluded the project would 

have a severe environmental impact and should be abandoned (Waki, 1999). 
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Public Works binding Bureaucracy-Politician-Special Interest Group Synergies 

Public works are common to these two aforementioned conflict cases. The MOC (with 

more than half of the total government budget), the MAFF and the MOF are the three 

most powerful ministries in Japan according to Hobo (1998). They are backing projects 

that degrade wetlands and tidal flats. Even though the MOF probably does not have any 

real stance on conservation per se, its stances end up appearing to be anti-conservation 



because it is so supportive of domestic stimulus measures which inject large amounts of 

funds into public works, and it is these public works that often degrade the natural 

environment. Part of this has to do with the fact that the kinds of government bonds 

issued to finance public works projects are "construction bonds" not officially classified 

as the akaji or deficit bonds (Amyx, 1998). Public works are seen as an investment and 

the argument is made that the money ends up recirculating in the economy and is not 

simply a payoff of past debts. To combat the effects of the yen appreciation in 1986-87, 

the government injected 5 trillion yen in public works projects (Nakarnura, 1995). In 

1993, 43 percent of the national budget went to construction companies (McCormack, 

1996). In Japan, approximately 10.4 percent (6.6 million people) of the total workforce 

are in the construction industry (this compares with approximately 6.6 percent in the 

US) (Hobo, 1998). Keeping that number of people employed necessitates excessive and 

sometimes unnecessary construction projects that over-ride any protection priority. 

Figure 5.1 Employed Persons by Industry (1996) 
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McCormack (1996) calls Japan the 'construction state' (doken kokka) because 

connections between politicians, construction companies and the MOC bureaucrats are 

extremely pervasive. In fact, a casual glance around Japan, even today, will make one 

think that the national icon of Japan is the excavator. In the bubble years of Japan's 

economic boom in the late 1980s, this triumvirate, centred around the construction 

industry, was at its zenith in dominating Japan's political order (Schlesinger, 1997). The 

MOC profited out of some of the businesses it oversaw, and in some cases was giving 

contracts to its own companies. Senior LDP politicians were receiving sizeable amounts 

of money from construction companies in return for government contracts. LDP Diet 

members who served as construction zoku colluded with the distortion of public policy 

for sectional interests by diverting a disproportionate amount of public works funding to 

their own constituencies (Woodall, 1996). This underscores what Nakano (1 997) has 

said about the power of zoku politicians undermining the bureaucracy and gaining more 

power for themselves. 

The aforementioned wetlandltidal flat cases illustrate how local governments 

(prefectural and city) in Japan are just as pro-construction, if not more so, than the 

national government and fiercely defend their development projects, largely because 

they provide employment and funds. JAWAN, now realising the futility of fighting 

development projects already earmarked for sensitive wetland areas (these projects 

virtually never get reassessed despite growing concern about the ecological damage that 

will be done), is now concentrating on lobbying the government to establish as Ramsar 

sites wetlands where no development plans currently exist (for example, Shiokawa 

H i g a t a  in Aichi Prefecture and F u u r e n k o  in Hokkaido) (Kashiwagi, 1998). 

Interestingly, these areas do not occur south-west of Kyoto, emphasising the fact that 

public works projects exist for virtually every notable wetland and tidal flat south-west 

of Kyoto. City and prefectural governments in the south-west (especially in Kyushu) 

tend not to be as "green" (or as pro-Tokyo) in their public policies compared to other 

local governments, particularly those in Kawasaki city and in Kanagawa, Tottori and 



Yokohama prefectures and in Hokkaido. This complements Broadbent's (1998) study 

on pollution in rural Oita Prefecture (also in Kyushu) where industrial development 

meant catching up with Tokyo-type lifestyles, and support amongst the Oita people was 

fairly strong for plans to bring industrial complexes to the region. This 'catching up' 

attitude, especially prevalent in Kyushu (where there are no Ramsar sites), often means 

the go ahead for environmentally unsound projects. 

Agriculture in economic terms has been declining in Japan and has had fewer 

employees since about 1960. But still farmers are a powerful lobby group and the 

Agricultural Agency remains powerful in the overall bureaucracy. Since about 1997 

(the time of Isahaya Bay's closure to the sea), Kashiwagi (1998) claims politicians in 

general are becoming more supportive towards protecting wetlands, especially national 

politicians. A group of 9 4  national non-partisan Diet members formed a group (Shizen 

Hogo Giin Renmei) to oversee environmental issues of this kind. They have questioned 

the ministries involved about these issues, for example, Isahaya Bay. However, their 

attempts to save wetlands have not been successful owing to the fact that public works 

remain one of the pillars of economic growth for the LDP government, and the powerful 

MOC and MAFF continue to get their way (Kashiwagi, 1998). It is also easy and 

probably prudent for some national politicians to stand up and pledge their support for 

the environment when it is in areas outside their electorate. 

In early 1998, a group of scholars, journalists and leaders in the environment movement 

organised the "21st Century Environment Committee" and one of their first tasks was to 

identify wasteful public works projects (JAWAN, 1999). The members of this 

committee said about Japan's public works system: "In the case of public works projects 

that cause major environmental destruction, the legal system is decisively weighted in 

favour of the bureaucracies, and works so that clearly inappropriate projects can be 

implemented in full accordance with the law. Politicians know how wasteful and stupid 

these projects are and many privately oppose them. They keep on with them though 



partly because of an uneven system of environmental management that allows 

responsibilities to be deferred. The EA should be able to undertake environmental 

investigations of the activities of all the bureaucracies, and needs to be awarded enough 

power to do so. At present it is the opposite situation, in which the EA can only act 

within the limitations set for it by the other bureaucracies. They gave three reasons why 

wasteful public works projects are allowed to continue. The first is vested interests. 

There is too close a relationship among politicians, bureaucrats and business interests, 

and so the projects are pushed ahead. The second reason is because a huge number of 

technocrats and technological experts were created during the era of rapid economic 

growth with little or no ecological knowledge. The third reason is because rural 

economies have reached a point where they can no longer survive without public works 

projects. There are some areas where the total output of manufacturing industries is less 

than the total output of construction-related industries. Through public works projects 

awards and compensation payments, freshwater and marine fishing cooperatives have 

turned into support groups for the LDP, meaning that the people who should naturally 

want to protect the forests, rivers and oceans are unable to resist the process of their 

destruction" (Sekai, August 1998). This criticism alludes to the marginalisation of the 

environmental lobby and an imbalance in the governing structure (including the legal 

system) favouring certain bureaucracies, construction interests and public works. 

Also in early 1998, the Japanese government announced a large injection of public 

money (mostly to be spent on more public works projects) as one means of attempting 

to stimulate the ailing economy. The amount in the 1999 national budget earmarked for 

public works was the greatest in history, 15 trillion yen (US $125 billion) just for the 

first half of fiscal 1999 (up from 13.6 trillion in 1998) (JAWAN, 1999). The Japanese 

budget for public works in 2000 was four times larger than the UKs', and twice as large 

as Frances' (SBS Broadcasting, 2000). The National Cabinet approved 500 billion yen 

for public works under the fiscal 2000 budget (Japan Times Online, 26 July, 2000). Not 

all these projects are going to impact negatively on the environment. The point is how 



much money the government is prepared to spend on the public sector, and the 

underlying assumption by the Japanese leaders that expenditure translates into 

improving the economic crisis. This kind of large expenditure also goes a long way to 

maintaining the significant strength that the 'economic' ministries such as MAFF, MOC 

and MOT possess. But these ministries have to negotiate with the MOF to secure these 

big budgets for public works, and it is not always straightforward. The MAFF, MOC 

and MOT are often the target of blame for public works harming the environment where 

and when attention to that emerges. 

Since Isahaya Bay was closed off to the sea, public criticism of wasteful public works 

projects reached a higher level. The level of water purification power of tidal flats has 

also been reassessed, and landfill of Fujimae tidal flat was also cancelled. The 

remaining 101 hectares of landfill planned at Sanbanze was cancelled in September 

2001 due to public opposition and political intervention by the pro-environment Chiba 

prefecture Governor (Suzuki, 2001). If a reasonably sincere effort is launched to 

examine the damage of the Isahaya project, JAWAN can point to progress at the four 

tidal flats it originally targeted for urgent protection at the time of its establishment in 

1991. The other three include: cancellation of the Fujimae landfill, cancellation of 

landfill projects at Sanbanze in Tokyo Bay, and emerging possibilities for talks on 

restoration of some wetlands in Hakata Bay, where Wajiro tidal flat continues to 

deteriorate due to construction of an artificial island. 



5.4 Concluding Remarks 

The Ramsar Convention obliges its signatories to adopt land use management practices 

that save wetlands from unsustainable development, and uses the language of 

'empowering' communities to do this. The EA failed to convince the powerful farming 

and fishing lobbies that declaring an area a Ramsar site does not necessarily mean they 

are prohibited from using it. The Ramsar Convention stresses the need to integrate the 

conservation of wetland biodiversity with sustainable development. The fact that this 

message was not effectively communicated to the farmers and fishermen only helped to 

intensify their opposition to plans for declaring wetlands in Japan as Ramsar sites 

(Kashiwagi, 1998). For a country such as Japan, where safe, useable land is limited, and 

where there have been at least 50 years of policies of extensive construction, meeting 

the requirements of the Ramsar Convention is clearly a difficult task. Construction, 

generally speaking, is not a "dirty" word in Japan, but perhaps this is beginning to 

change. Construction provided a way out for war ravaged Japan. It provided peopke with 

homes, food, jobs and a purpose, and they felt a kinship with the idea of 'construction' 

as a means to a better life (Kaneko, 1998). The LDP, unabashed political supporter of 

the 'construction' state, has had almost 50 years of continuous governance at the national 

level in Japan, as well as being the dominant party at the prefectural and city levels. 

Moreover, construction (public works spending) is still seen by many of the old guard 

politicians and bureaucrats as one of the best ways out of Japan's current recession and 

high unemployment period (reinforcing the doken kolcka image), although the strategy 

appears to be making Japan more bankrupt. 

Suzuki (2000) notes that Japan's civilian public works system has been increasingly 

criticised in recent years not only because it causes gratuitous destruction of precious 

natural ecosystems, but also because it wastes money by keeping firms that are on the 

verge of bankruptcy afloat, and is fundamentally out of control. Okinawa is in a 

particularly bad situation as it depends even more than the rest of the country on 



military and public works spending to bolster its economy. None of this, however, 

augurs well for the protection of Japan's remaining wetlands, nor for Japan's improved 

efforts as a signatory to the Ramsar Convention. At COP 7 in Costa Rica in 1999, a 

resolution was adopted that calls on parties to review policies that have negative 

impacts on tidal flats, and to introduce long-term conservation measures to protect them 

(Ramsar Secretariat, 1999a). This emphasis on tidal flats reflects international concern 

for these specific types of wetlands. With a large number of threatened tidal flats, the 

challenge has been clearly issued to Japan from the Ramsar Secretariat and other 

parties. The following table shows key developments affecting Japan's compliance in 

the Ramsar Convention between 1980-2003. 

Table 5.4 Significant Changes by Japan in relation to the Ramsar 
Convention (1980-2002) 

1980 Ratifies the Ramsar Convention late. 

1990s Public works budgets and projects continue to grow in order to stimulate 

the weakening economy, and continue to threaten many wetlands and 

tidal flats. 

1993 Hosts Ramsar COP 5 

1997 Isahaya Bay, Japan's largest tidal flat, is closed off from the sea. 

Late 1990s More ordinary Japanese are prepared to protest against public works 

degrading important ecosystems. 

Fujimae, Japan's second largest tidal flat is saved from a landfill project 

largely owing to EA and domestic environmental NGO pressure. Finally 

develops a National Wetlands Policy, Strategy & Committee. EA 

finally requests and receives a budget for compiling an official National 

Wetlands Inventory. An EIA Law is finally implemented. 

EA loses its power to voice its opinion about the impact of landfills 



promulgated by national authorities. 

Ministry restructuring means public works spending is decentralised 

more to the local and prefectural governments. 

By 2003 Has 13 Ramsar sites (but still none in Kyushu). 

In conclusion, this chapter has provided evidence to show that the EA is marginalised 

from playing a more direct role in the policy process affecting the future of wetlands 

and tidal flats. There is close bargaining between certain ministries, politicians 

(including ministers) and special interest groups in the policy process that often means 

wetlands and tidal flats will be developed. Local and prefectural governments in some 

areas can be particularly anti-environment and forceful. Gaiatsu has only limited 

effectiveness in influencing Japan to improve its efforts in the Ramsar Convention 

because it in itself is weak and has weak allies in domestic politics. There are a number 

of politicians who back wetlands preservation, but the evidence in this analysis suggests 

they are hard pressed to force the developing interests to cancel projects. 



CITES, Rarnsar and the theory of regulation 

This section ties together some of the theoretical implications of both the CITES and 

Ramsar case studies. With MITI directing Japan's bekkd and ivory policies; the MHW 

directing policies on TCMs; and the Fisheries Agency directing Japan's whaling, 

dugong, dolphin and southern bluefin tuna policies, it seems the bureaucratic politics 

model is instrumental in explaining policy-making outcomes with regard to these issues, 

with little EA and politician influence. It illustrates the imbalance in the governing 

structure: the balance of power favours the bureaucracy and its constituencies who 

advocate that certain wildlife are resources that should be free to be optimally used. 

Likewise, the bureaucratic politics model explains the policy conflict arising out of 

wetlands conservation versus wetlands development because the MOC, MOT and 

Agricultural Agency in MAFF are directing the policies (they are the principal 

promoters and permitting agencies) on developing wetlands. However, these 

bureaucracies do not work in isolation. They often have the support of the LDP party, 

especially at the local levels, and influential primary constituencies such as the fishing 

(but often coerced) and farming lobbies, and the traders and dealers of wildlife 

derivatives. The analysis in Chapter 4 demonstrated how powerful the JBA, Ivory 

Association and JWA are in pushing their respective ministries to make policy decisions 

that regulate their industries (lobby group centralisation exercising collective action 

advantage). 

These material self-interests also have some support internationally. For example, the 

governments of Botswana, Namibia, Zimbabwe and South Africa support Japan's ivory 

trade because they can export ivory to Japan if there is no ban; Cuba's government 

supports Japan's bekk8 trade; and Norway, Iceland, Peru and small aid-dependent 

Caribbean countries support Japan's whaling activities. Moreover, these countries 

collude to support all this trade as a means of gaining greater support for each other's 

agendas. For example, it has been identified at CITES meetings that the pro-ivory trade 



African nations also support Japan's whaling activities in return for Japan's support in 

reopening the ivory trade (Kiyono, 1998). There is this kind of cooperative bloc voting 

pattern occurring at CITES meetings. So the interest group pressure model as adapted 

by Rosenbluth, as well as the bureaucratic politics model, are given credence by these 

findings. 

However, the parties to CITES appear to have the most influence on Japan's bekk6 and 

ivory trade because without their support, Japan cannot carry on this trade legally or 

without putting reservations on the species (an unpopular move). Although Japan 

clearly wants to continue trading in bekk6 and ivory, it has dropped its reservations on 

the hawksbill turtle and African elephant. Japan made this concession not because of 

scientific evidence and domestic popular pressure, rather owing to the fear of negative 

reactions by governments and public opinion in other countries that would signal Japan 

is not serious about tightening its trade regulation procedures, and hence endanger the 

likelihood of future trade. Since whales belong to the global commons and are 

politically tied to the ICRW, the whaling issue to some extent escapes the parameters of 

CITES, and therefore Japan can still legally catch Appendix I whales (through the 

scientific research clause), although its catch is restricted by the IWC DNA-based 

quota. Japan's ENGOs do an excellent job of assisting to bring to the attention of the 

CITES delegates the flaws within Japan's sustainable use of these wildlife, but they are 

hard pressed to influence change at home where they face strong opposition on these 

matters. The Japanese ENGOs do influence sections of the international community 

which in turn helps contracting parties to advocate preservationary stances which 

happen to be in opposition to Japanese policies. 

The destruction of Isahaya Bay in 1997 (a loss for the consumers and a win for the 

producers as per Stigler's [I9711 theory of regulation discussed in Chapter 3) has been 

the first wetlands issue in Japan to attract any significant international criticism, and as a 

result international ENGOs have subsequently worked more with Japanese ENGOs in 



an attempt to protect Japan's remaining ecologically important tidal flats, such as 

Fujimae. This international pressure was helpful in MOT'S decision to change policy 

and agree to the EA stance to cancel the landfill project for Fujimae. This represents a 

win for the consumers over the producers due to a realignment of consumer groups 

more desperate to win. In order for Japan to be seen as a 'leader' in international 

environmental politics (which is one of its professed aims since the 1990s), it has to be 

seen by the international community to be acting responsibly in regard to environmental 

issues. Therefore, by the late 1990s, we can see evidence of the senior politicians and 

bureaucrats allowing the EA a little more power to shape policy. Otherwise 

international pressure does not appear to be significant in influencing Japan's policies 

towards conserving wetlands. On the other hand, international pressure is significant in 

constraining Japan's policies towards the wildlife trade, and has forced MITI's, MHW's 

and the Fisheries Agency's hands a number of times in regard to issues such as bekkd,  

ivory, tigers, rhinos, musk deer and whales. 

LDP politicians have difficulty in backing ecological integrity in policy-making largely 

because of the combined ministry/industry/party opposition they face. Pro-environment 

politicians like Nakasone and Takeshita (Prime Ministers in the 1980s), who were 

prepared to take on the party and bureaucrats, are uncommon. In 2001, then popular 

Prime Minister Koizumi pledged to cut public works spending, but it has been difficult 

for him to convince his party. Rather than influencing the bureaucracy, politicians are 

more likely to be influenced by the bureaucracy. For example, the Fisheries Agency's 

long standing policy on maintaining the whaling industry is clearly evident when we 

examine Japan's responses to whales at CITES and IWC Meetings. Likewise, MITI 

towards bekkd and ivory, and MAFF, MOC and MOT towards modifying wetlands and 

tidal flats. However, since public anger at public works degrading natural environments 

has increased significantly in the late 1990s (threatening voter backlash), politicians, 

especially national level ones, are more prepared to come out and take a pro- 

environment stance. 



In the theory of regulation we see evidence of both consumers and producers winning 

and losing. Consumers, in the form of the general voting public, have had a few recent 

victories with wetlands protection, but many losses. In terms of the wildlife trade, most 

consumers seem indifferent to foreign criticism of Japan's wildlife product-related 

industries. Since the bekk6 and ivory industries are continuing (but only until stocks 

last), it means a win for both the consumers and producers. We have also seen evidence 

of producer groups competing against each other. This is illustrated by the fishermen 

who lobby to protect the tidal flats, and the farmers who lobby to turn them into 

agricultural fields. This was reflected in the Isahaya Bay conflict where the farmers had 

an initial 'win'. They were led by the powerful Agricultural Agency, yet the equally 

powerful Fisheries Agency was conspicuous by its absence in this conflict. A fuller 

theoretical reappraisal is provided in Chapter 7. 



Findings from the CITES and Ramsar Cases 

Chapters 4 and 5 analysed Japan's diplomatic performance at CITES and the Ramsar 

Convention employing the conceptual frameworks of Putnam's (1988) two-level games 

model and Rosenbluth's (1989) interest group pressure model of Japanese policy- 

making in order to offer a more in-depth explanation for Japan's comparatively poor 

record on wildlife preservation since 1980. The chapters conclude that, in relation to 

Japan's diplomatic performance at CITES and Ramsar, Japan's actions support 

contentions made in both Rosenbluth's model and in the two-level games model with 

some important amendments. Both cases represent relatively poor policy responses, but 

Japan has clearly performed differently in both regimes and for different reasons. Japan 

has arguably performed better in its policy adaptation to CITES (since only recently, 

however) because of the fact that the wildlife issues are largely global, not domestic, 

and therefore gaiatsu does not impinge on Japan's sovereign rights significantly. Since 

international pressure does not encounter considerable domestic public and state 

opposition (Japan's trade with the US and EU is more important economically than the 

local bekkd and ivory industries for example), it can have greater influence on Japan. 

We have seen in recent years Japan moving from 'coping' within CITES to adopting a 

more carefully thought out and proactive stance. Japan has gradually converged within 

the CITES regime to agree on a number (not all) of the norms such as the need to cease 

trading in species that clearly face becoming endangered or extinct and to thoroughly 

check fauna and flora trade permits. This is owing to a number of reasons including 

international government and NGO pressure, the opportunity to resume trade in the 

future, and domestic NGO pressure. But we must not underestimate the power and 

determination of MITI and the other pro-trade ministries, constituencies and politicians. 

On bekk6, ivory, whaling and bluefin tuna, Japan's policy is to continue sustainable 

trade when the populations allow it and when the regimes can be convinced that Japan 

has the necessary stringent regulations in place to block illegal trade. 



However, as Ingebritsen (1998) found, countries will converge in action or become 

fierce defenders of national sovereignty depending on the issue, and in relation to 

whales Japan has clearly taken the latter position. This supports Favre's (1993:916) 

comment that "to have signed CITES is, in theory, to have accepted a limitation of 

sovereignty, but many still resist the consequences". Japan's only remaining 

reservations on CITES Appendix I species are whales. In Japan's responses to CITES 

and Ramsar, there is support for Krasner's (1999) argument that it is interests and power 

rather than norms which drive foreign policies. This also supports my hypothesis. The 

Japanese government's reaction to trade in certain endangered species, and to its own 

wetlands of international significance has continually oscillated between protection, 

consumption and destruction depending on the degree of domestic interest and 

international pressure, not on the norms of the regime. Moreover, the focus of gaiatsu 

appears to be on coercion as much as on propagating universal norms. Threats of trade 

sanctions and denying access to fishing rights in US waters, international shame and 

bloc voting are the coercive tactics acting upon Japan's negotiations at CITES. 

Domestic elite politics in Japan lost out in the two-level games model when the CITES 

Secretariat at COP 11, through the votes, dismissed the proposals (supported by Japan in 

some form) to downlist the minke and gray whales, the African elephant, the dugong 

and the hawksbill turtle to Appendix 11. The Japanese government was seen by the 

be/&, ivory and whaling associations as being unable to satisfy their demands. Japan's 

domestic politics lost out because the collective will and action of a number of CITES 

parties disagreed with Japan's science-based arguments. However, Japan's domestic 

politics in relation to CITES has won out on other occasions. It won out for example 

during COP 10 in 1997, when CITES decided to approve the one-off sale of ivory to 

Japan from Botswana, Zimbabwe and Namibia. That was a victory for MITI and Japan's 

ivory industry and ivory-product consumers. Putnam's model then captures the changes 

in international politics and their effect on Japan's political economy. 



Over recent years, those factors most responsible for forcing the change in Japan's 

stance within CITES include: a realisation that many of the wildlife Japan had traded in 

are no longer sustainable (tigers and rhinos); gaiatsu (mostly but not exclusively from 

the US and mostly coercive); and an opportunity to take an environmental leadership 

role in the import control system. However, Japan is still keen to trade once it feels the 

populations of certain species are sustainable. Japan is always one of the first countries 

to call for a review of the population status of certain Appendix I species. Japan adopts 

an 'optimum use' approach to natural resource management. This calls into the question 

the time for species to re-populate, including the mega fauna of whales and elephants 

with their longer gestation periods and smaller number of young, and ignores external 

risks like global warming, marine pollution, poaching and viral infections. Japan is not 

realising the precautionary principle implicit in sustainable development. This is 

because Japan's fundamental view towards certain wildlife is that they are an economic 

resource foremost. Policy priority is given to protecting access to these resources. 

The Ramsar Convention on the other hand obliges its parties to protect all of their 

ecologically significant wetlands, and this impinges more directly on countries' 

sovereign rights. This has brought powerful Japanese ministries (for example, MAFF, 

MOC and MOT) and lobby groups with political clout (particularly farmers and 

fishermen) into direct conflict with the EA, ENGOs and Japan's other negotiators at 

Ramsar meetings including MOFA staff. The two sides have been unable to reach a 

compromise over the sustainable use of many wetlands, and realise wetlands 

conservation in Japan is still a difficult task. The fact that some Japanese wetlands are 

not only sovereign lands, but also flyways for migratory birds, gives a valid reason for 

international pressure. Already, the Australian government is applying diplomatic 

pressure on Japan to keep to its responsibility under the Japan-Australia Migratory Bird 

Protection Agreement signed in 1981. For example, former Australian Environment 

Minister, Senator Robert Hill, wrote to the Japanese Embassy in 1996 expressing 

Australia's concerns (Hanawa, 1998), but this pressure had no noticeable impact. 



Moreover, Kashiwagi (1998) states that Australia is initiating most of the efforts to 

protect the flyways between Australia and Japan, not Japan. This is particularly evident 

with the East Asian-Australasian Shorebird Reserve Network (launched in 1996 at the 

6th Ramsar Conference in Brisbane) and the Asia-Pacific Migratory Waterbird 

Conservation Strategy: 1996-2000, where the Australian Nature Conservation Agency 

is doing much of the behind-the-scenes work. The GOJ is less proactive in these areas. 

Japan is still coping to meet even its minimum obligations under the Ramsar 

Convention. It has adopted a passive, watch-and-wait strategy and made minimalist 

concessions to its position in Ramsar since ratification. It has only in 1999 devised a 

National Wetlands Policy, National Wetlands Strategy, National Wetlands Committee 

and enacted national EIA legislation (evidence of its slowness to develop appropriate 

environmental policy for wetlands conservation). There is no adequate forum for 

ENGOs to lobby concerns directly with the MOC, MAFF and MOT (Hanawa, 1998). 

Japan has declared only one (Man-KO [58 hectares]) Ramsar site south-west of Kyoto, 

despite many potential sites still existing in this region. The Japanese government 

recently allowed the destruction of Isahaya Bay (3,500 hectares), Japan's largest tidal 

flat. The destruction of wetlands such as this indicates that Japan is not doing enough to 

protect biodiversity, including the habitats of migratory birds. This is because domestic 

interests, led by the bureaucrats and local and prefectural governments, that conflict 

with the protection of wetland areas is very strong in Japan, while at the same time 

international pressure and the domestic environmental lobby have found it particularly 

difficult to play an effective role. The winner in terms of Putnam's (1988) two-level 

games model is domestic politics rather than successfully meeting international 

obligations. By satisfying domestic pressures through policy outcomes and making 

minimalist changes, Japan has attracted foreign criticism. But often the criticism alone 

will not change Japan's stance. It can live with criticism (although uncomfortably), but 

not with trade sanctions or diluting of cultural traditions or attacks on self- 

determination. Upholding principles about food security has been found to be very 



iinportailt in the whaling and southern bluefin tuna cases. 

This analysis of Japan's environmental diplomacy at CITES and Ramsar has shown that 

Japan's comparatively poor record on wildlife preservation during the 1980~190s is 

primarily due to a combination of the following two factors. First, its tendency, through 

relevant agencies and constituencies under their guidance, to emphasise optimum use, 

rather than precautionary use, in its harvesting of natural resources (more of a salient 

independent variable in the CITES case). Second, the presence of powerful bureaucratic 

politics and a decision-making system which privileges wildlife trade, construction and 

intensive agriculture over environmental protection and citizens' rights in land use 

management (more of a salient independent variable in both the Ramsar and CITES 

cases). These privileges in effect marginalise the environmental lobby. The brief 

analysis of the ICRW also shows that the material self-interests of bureaucratic and 

relevant industry actors advocating wildlife resources as resource use issues represents 

the independent variable explaining Japan's internationally unpopular stance on 

whaling. This occurs in the geographical context of a country where: the human 

population has been large for centuries (approximately 12 million people by 1600, 56 

million by 1920, and 127 million people by 2000); natural resources are scarce; and 

safe, useable land is limited. In terms of density per unit of arable land, Japan is 

dramatically more populous than any other major society on earth (Totman, 1989). 

Japan has a population density of 333 people per square kilometre (JIN, 2000). These 

are the domestic realities which impinge on environmental policy-making by raising 

national security issues. 
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Overview of the chapter 

"The citizens' movements that flourished in the face of 

the serious pollution problems which gripped Japan 

in the 1960s and 1970s do not appear to have 

been consolidated thereafter into more lasting 

vehicles for political participation" (McCargo, 2000: 146). 

This chapter analyses and interprets case data on the impact of environmentalism on 

wildlife preservation-related policy-making in Japan since 1980. Specifically, it is 

concerned with the second research question: to explain how ENGOs are marginalised 

and to highlight the links between this marginalisation (independent variable) and the 

dependent variable of poor political representation for wildlife preservation. In order to 

do this the chapter analyses data collected in relation to the operations of four Japanese 

ENGOs which are a non-representative sample of the nature conservation movement 

trying to influence the policy-making process. The analysis will focus on the stiategies 

that these groups employ to lobby for both the protection of wildlife which are 

threatened by international trade, and the protection of Japanese wetlands and tidal flats 

which are threatened largely by public works and agricultural projects. These threats 

were raised in Chapters 4 and 5. It seeks to evaluate the effectiveness of these strategies 

to achieve the over-riding goal of actually influencing the government to protect these 

wildlife and habitats. This will aid in understanding what part ENGOs play in 

environmental policy formation (specifically nature conservation orientated as opposed 

to pollution orientated) in Japan. 

The analyses in this chapter are guided by social movement theory and theories of 

corporatism that were discussed in Chapter 3. These theories predict that we would 

expect to find Japan's environment movement still struggling to become a mainstream 

political movement, help us to better understand the opportunity structure for political 



protest in Japan, and question the universality of environment movements. The four 

ENGOs used as illustrative case studies are: the Japan branch of the World Wide Fund 

for Nature (WWFJ); the Japan branch of Friends of the Earth (FOEJ); the Wild Bird 

Society of Japan (WBSJ), which is Japan's largest and longest serving conservation 

organisation; and the environmental groups belonging to the Japan Wetlands Action 

Network (JAWAN). The results of interviews conducted with leaders and members of 

these four groups, as well as analysis of their literature (for example, newsletters, 

educational documents, scientific survey results, press releases, and official reports to 

CITES and Ramsar), will inform the study about possible marginalisation in three 

specific areas of environmental protest that were identified in Chapter 1. Firstly (priority 

areas): which wildlife conservation issues do the four ENGOs prioritise and why? 

Secondly (action strategies): in situations of perceived policy conflict, what are they 

able to do to attract support from the various government and non-government agencies, 

public, and overseas groups; and how and when in the policy cycle do they negotiate 

with politicians, bureaucrats and opposing interest groups? Thirdly (constraints on 

lobbying): what kinds of obstacles (political, financial, social and cultural) do these 

ENGOs confront in their attempts to access the policy-makers, mobilise public and 

technical support, and promote wildlife preservation policies? 

In this analysis, marginalisation is used in the sense that the ENGOs are excluded from 

the policy-making process. Is this true in Japan? Marginalisation implies a certain 

understanding of power: that there are power centres and that groups which are not 

privileged with access to those centres are marginalised. Incorporation into the 

government's sphere of influence is another opportunity for testing marginalisation. 

Another index of marginalisation is the level of ill informed stereotyping about the 

group by opinion makers such as government and the media. 

This chapter will embed the analysis in the literature about Japanese environmental 

politics, thereby making a contribution to the existing literature on Japanese policy- 



making. The literature (Hase, 1992; Eccleston, 1995; Y amaguchi, 1995; Schreurs, 1996; 

Sugimoto, 1997; Broadbent, 1998; and Mason, 1999) indicates that environmentalism in 

Japan has been operating under the following four cultural, social and political 

constraints: all of them dependent variables. Firstly, there is said to be a cultural legacy 

which does not encourage open 'challenging of authority' or public participation in 

minority social groups. Secondly, there are Japanese outreach characteristics which give 

comparatively little time and money to the environment movement. Thirdly, there has 

been a long serving triumvirate of power which dominates environmental policy- 

making without much citizen input. In short, the ENGOs have very limited access to the 

senior politicians and bureaucrats because the elite have gnawed away at their 

opportunities. Fourthly, there is a reluctance on the part of the larger ENGOs to affiliate 

with one another to form a stronger national environmental lobby. As a result local 

protest groups remain stronger than any national movement which means less influence 

on the national government and policy-making. 

Specifically, this chapter will be asking the following four questions. Firstly, are these 

four constraints (above) still impeding Japan's environment movement and if so to what 

extent? Secondly, what impact do the four ENGOs have on agenda setting and policy 

implementation? Thirdly, are wildlife and habitat preservation particularly difficult 

tasks for the environment movement to attract public support for, and to lobby for 

compared to pollution issues? Fourthly, is there evidence of deliberate marginalisation 

of the environment movement in Japan (as was identified in Chapters 4 and 5 

constraining the EA)? Answers to these questions will provide evidence that will 

confirm or deny the hypothesis that Japan's poor record on wildlife protection is 

directly linked to the marginalisation of ENGOs from the policy-making process. The 

four questions speak directly to a variety of issues of marginalisation and agency. 



Background to the Environmental NGOs 

This section provides a brief background, including membership, of each case studied 

ENGO as a way of introduction. WWF (World Wide Fund For Nature) has become the 

world's largest and most respected independent conservation organisation. WWF is a 

transnational environmental organisation (TEO), established in September 1961 by a 

small group of British scientists. They set up the organisation in the neutral country of 

Switzerland (where the HQ has since remained) in collaboration with the IUCN. WWF 

has branches in many countries including Japan. WWFJ was established in 1971 

(incidentally the same year the EA was established). Its HQ is located in Tokyo. WWFJ 

in March 2000 had 38,803 members and an annual budget of about US $9 million 

(WWFJ, 2000). Most are individual members. By world standards, this is a very low 

membership, especially in a wealthy country with approximately 127 million people. A 

significant part of its budget comes from industrial companies. This financial 

dependency on industry is a potential problem for WWFJ's ability to act independently 

as will be shown. 

Friends of the Earth, like WWF, is a TEO, originating in the US in 1969 and with a 

branch in Japan. Friends of the Earth - Japan Branch (FOEJ) was established in 1979. 

FOEJ, a foreign entrant type NGO, is led by both Japanese nationals and a group of 

Japanese speaking Americans (Mr. Randy Helten, Ms Pat Ormsby and until recently, 

Ms. Maggie Suzuki) who have been resident long-term in Japan (Helten, 1998). This is 

different to WWFJ, which is staffed and operated by Japanese nationals. Smart (1999) 

believes ENGOs are really very much an Anglo-Saxon phenomenon and this explains 

why in Japan some tend to take their lead from foreign environmentalists settled there. 

However, many others such as the WBSJ and JAWAN, have evolved out of Japanese 

society into well-respected, home-grown environmental groups with their own Japanese 

leaders. So it is not simply a case of Japan passively following the West in relation to 

environmentalism. 



FOEJ's head office is located in Tokyo. In 2000, they had 11 paid staff (including an 

Executive Director), 5 volunteer staff and only about 300 members throughout Japan 

(FOEJ, 2000). Their budget is essentially subsidised by the American head office of 

FOE. They also make money from organising eco-tours, currently to Siberia, and 

receive some money from the Keidanren Nature Conservation Fund (KNCF) to help 

fund their overseas activities, not their domestic activities. Their 1998 budget was 

approximately 30 million yen [US $270,0001 (Helten, 1998). FOEJ is not nearly as 

strong financially, nor in terms of membership, as WWFJ is. This may be partly 

explained by the numbers of actual Japanese working for WWFJ where there are 

significantly more. FOEJ is still very much a foreign NGO that is set up in Japan, 

whereas WWFJ has Japanised itself to a much greater extent and subsequently 

enhanced its social acceptance. Even though FOE is one of the largest ENGOs in the 

world, its Japanese branch is extremely small. 

The WBSJ was established in 1934, and in December 1999 had about 55,000 members 

and an annual budget of about US $10 million coming largely from membership fees, 

sales of merchandise and donations (WBSJ, 2000). By international standards it is still a 

very small ENGO, yet it is one of Japan's largest and best established groups, and has 

sustained the largest membership of any environmental NGO in Japan (Schreurs, 1996). 

It began as a bird watching club and since has developed into an ENGO which 

campaigns for a number of wildlife preservation issues. Like WWFJ, the WBSJ has 

legal status as a nonprofit organisation (NPO) and comes under the jurisdiction and 

supervision of the Nature Conservation Bureau within the EA. The WBSJ is a 

mainstream (non-radical) NGO using scientific research and public education as the 

main tools for drawing public and government attention to sensitive wildlife 

conservation concerns. It has over 60 paid staff and a busy central office in Shibuya in 

Tokyo, as well as over 200 branch offices throughout Japan. Both WBSJ and WWFJ are 

two of Japan's more prominent wildlife conservation groups. 



JAWAN was formed in May 1991 to provide a spear-head for a number of small but 

earnest NGOs that have sprung up since the mid-1970s with concern for wetlands and 

tidal flats. JAWAN aims to focus the energies of these groups in a united way. JAWAN 

is a network composed of about 80 grassroots and national wetland conservation 

organisations, and about another 120 individuals. Altogether it has about 240 members 

and membership is slowly increasing (Tsuji, 2000). JAWAN has a steering committee 

of various representatives. All its positions are volunteer. JAWAN, like FOEJ, is a NPO 

without official legal status which mean they have not been incorporated by the 

government. JAWAN obtains funding from memberships, symposiums and grants, but 

these are modest amounts. For example, for the years 1996-1999, JAWAN made 

approximately 350,000 yen (US $2,916) from memberships and 2.56 million yen (US 

$21,333) from grants for specific activities, such as surveys, publications and 

symposiums (JAWAN, 1999). JAWAN does not have sufficient finances to rent any 

office space. As an umbrella body for about 80 groups, JAWAN plays a significant role 

in information exchange and dissemination, and helps to strengthen the operations of 

these groups. 



6. 3 Environmental NGOs and the Law 

This section raises the important issue about potential marginalisation of ENGOs from 

both having and not having legal status. It argues that by not promoting ENGOs until 

the late 1990s, the Japanese state was marginalising them. The formal process of 

extending corporatist structures to ENGOs was based on a Civil Code enacted in the 

late nineteenth century. Japan's 1898 Uniform Civil Code (Article 34) maintained that 

before a NGO could have legal corporate status as a NPO, its founders must obtain 

authorisation from each concerned agency of the national government: that is, they had 

to affiliate with a ministry (Yamakoshi, 2000). In Japan there are a limited number of 

public service corporations (Kdeki Hdjin), and these include some of the older and 

larger ENGOs such as WWFJ, WBSJ and NCSJ. They were arbitrarily recognised by 

the bureaucracy as being in the public interest, therefore were able to obtain legal status. 

These environmental K6eki Hdjin fall under the supervision of various bureaus within 

the EA, including the Nature Conservation Bureau. This means they have been 

sponsored by the competent government agency (in this case the EA) in order to acquire 

legal corporate status. 

These nonprofit groups were 'unfairly' subjected to minimum capital asset requirements 

to incorporate, usually more than 300 million yen (US $3 million) to be owned by the 

organisations, or membership numbers beyond the reach of the majority of groups, as 

well as an annual budget of about 30 million yen, an activity plan and a Board of 

publicly esteemed individuals usually including retired government officials 

(Yamauchi, 1997). This made it impossible for many groups to be incorporated, and 

were therefore not recognised to be of public interest. The relevant laws did not require 

any specific monetary amount, but the ministries and agencies set their own amount in 

order to shape the final makeup (Yamauchi, 1997). This was institutional manipulation 

of the environmental lobby by the ruling elite: putting structural barriers in front of 

them such as vertical institutions of social control, which Broadbent (1998:292) argues 



"softly reduced and suppressed dissent". But the link between government sponsored 

legal status and marginalisation is a complex and ambiguous one. By having legal 

corporate status the NGOs can attract government grants because they can legally sign 

contracts, which non-legal status does not allow. These grants together with 

membership dues help to fund their operations. They also provide the NGOs with 

valuable experience in scientific data gathering on environmental projects, and this 

serves to keep them closer to the actual state of the environment, and arguably more 

influential. 

As well, legal corporate status means the NGO has tax-exempt status for its non-profit 

activities, but tax-exempt status generally took two or three years to achieve after 

registration. However, there is also a high degree of bureaucratic control over these 

Kdeki Hdjin such as close supervision of, and intervention in, their daily operations and 

appointments of their personnel (Okabe, 2000). Most ENGOs are small and have 

historically not been able to achieve legal corporate status because they are not 

perceived by the bureaucracy as being of public interest (marginalisation through ill 

informed stereotyping about these groups by government). Nor do they have the assets 

required to incorporate, and thus have remained as unincorporated organisations 

(Jinkaku naki Shadan) or voluntary informal groups (Okabe, 2000). Examples are 

FOEJ, Greenpeace Japan and JAWAN. Greenpeace for example is perceived by many 

in the LDP to be particularly anti-government so they did not wish it to become a legal 

status NGO (Pekkanen, 2000). Without legal status, the ENGOs cannot operate 

legitimately in society or in the policy-making process, and have difficulty receiving 

grants, although some receive grants that are redirected from larger incorporated groups 

such as WWFJ and WBSJ (Ormsby, 1998). Furthermore, when the EA has organised 

meetings for the National Strategy on Biodiversity, it only recognised four ENGOs, all 

of them Kdeki Hdjin under its jurisdiction (WWFJ, WBSJ, NCSJ and the Ecosystem 

Conservation Society of Japan). Excluded NGOs such as the Iruka and Kujira Action 

Network ran parallel meetings in the offices of WWFJ (Kurasawa, 2001). So the non- 



legal status ENGOs lacked many privileges. However, the law has recently changed, 

making it a little easier for NGOs to be incorporated, and this is explained later. When 

considering NGO legitimacy, the Japanese judicial system has for 100 years 

discriminated between groups and required that they have to meet many conditions and 

criteria. In comparison, the US Internal Revenue Service has granted legal nonprofit 

status to considerably more NGOs (Pekkanen, 2000). 

Sponsorship by the government could also be interpreted as rendering those ENGOs 

less influential (a form of marginalisation) because of their incorporation into the 

political system and being under tight control of the LDP and bureaucracy. According 

to Aminzade (1995), one of the central debates among social movement theorists 

concerns the relationship between a movement's organisational structure and its 

strategies. Tilly (1984) questions how a social movement can constitute a rival to 

political representation if it remains inside established political institutions. The 

question arises: do these ENGOs lose any of their anti-institutional character and power 

to participate effectively in politics as a result of becoming incorporated (through 

bureaucratic affiliation) into the government's sphere of influence? The fact that a 

number of small ENGOs want legal corporate status may suggest the benefits (for 

example, revenue raising opportunities, greater social acceptance and participatory 

legitimacy) would outweigh any loss of influence with the government. Staff of WWFJ 

do not concede there is any collusion going on with government departments because 

some of their funding comes from government contracts, and because their patron is a 

member of the Japanese Royal Family (Hanawa, 1998). Currently, Prince Akishino is 

the President of WWFJ. They also reject criticism that the process of incorporation into 

the government's sphere of influence has stifled their capacity to articulate their own 

position, and reject the notion that instead of influencing policies they become subject 

to influence by a political party: after all they were set up independently of the 

government (Hanawa, 1998). Its main sponsor, the EA, arguably holds similar views on 

the importance of nature conservation, and would not want to stifle the good work of 



WWFJ and NGOs like it. Okabe (2000) also makes the point that only the least 

marginalised NGOs were able to become K6eki H6jin before the new NPO Law of 

1998. 

However, one should question the extent to which WWFJ, WBSJ and the other 

incorporated K6eki H6jin can properly be termed as social movements. Burstein et a1 

(1995) said virtually everyone writing about social movements agreed that they have 

two defining characteristics: they demand social and political change, and they are 

outside established political institutions. Since WWFJ, WBSJ and others had to be 

approved by the EA in order to obtain legal status, and rely a lot on receiving 

government contracts for their financial viability, their 'outsider' status must be called 

into question. However, WWF in Australia (although not affiliated with the Australian 

bureaucracy) also receives some government funding, but normally redistributes that 

money to special projects, for example on the protection of endangered species (WWF 

Australia, 2000), and this does not call into question its status of being politically 

independent of the government. If we can say that WWFJ and the WBSJ are not strictly 

a social movement because they are effectively 'inside' an established political 

institution, then it could explain why even these larger NGOs have such difficulty 

influencing policy-making and drawing on public support. I will consider their 'inside' 

status when exploring their strategies and constraints. 

A significant legislative change recently came about in relation to NPOs in Japan and 

the lateness of it in itself exemplifies ENGO marginalisation. The Japanese Diet passed 

the Law to Promote Specified Nonprofit Activities (commonly referred to as the NPO 

Law) on 19 March 1998, and implemented it on 1 December 1998. Significantly, this 

was a Diet Member's Bill. It allows small civic groups, including many ENGOs to 

incorporate for the first time (with no requirements of minimum capital asset holdings, 

but at least ten members), and incorporation is subject to approval from the relevant 

prefectural government (the "competent authority"), no longer from the central 



government agency concerned. Approval is much faster and more liberal than under the 

former Civil Code incorporations. Prefectures will draft their own implementing 

legislation free of a central bureaucratic model, and it is likely to vary considerably 

between prefectures (Pekkanen, 2000). Once incorporated though, they still do not have 

tax-exempt status, and this is a major limitation of the new Law. The MOF and 

specifically its Tax Bureau were instrumental in not allowing any tax privileges to be 

accorded to the new category of NPOs. In fact they will have to pay corporate tax on 

any of their profit making activities at the same rate as businesses (30 percent), which 

they did not have to do when they were unincorporated (Okabe, 2000). The Diet, 

however, made a special resolution when passing the Law that it will return to 

considering tax benefits to encourage donations to NPOs, and other NPO support 

measures within two years of the implementation of the Law (Mainichi Shimbun, 5 

February 1999), and the Diet approved this in March 2001. We would expect the Diet to 

be favourable to improving tax incentives for NGOs, and it is likely to be a matter of 

negotiation with the MOF about how far these tax exemptions will go. The debate 

surrounding these improved tax incentives speaks both to the changing attitudes towards 

ENGOs in Japan and the continued distrust of their activities (Schreurs, 1996). Those 

Kaeki Hajin already with legal status granted under the Civil Code will remain under 

the control of their present government agencies. 

Although financial benefits to small ENGOs under the NPO Law are unclear at the time 

of writing, the politicians, as well as some ENGOs, argue that benefits lie in prestige 

and greater social acceptance (Okabe, 2000). The Law gives NGOs greater ability to 

participate in society, and legitimises interest group activity in domestic politics. The 

EA said it wants all ENGOs to be able to participate in various meetings (Seino, 2000). 

There is also greater freedom from bureaucratic supervision and discretion, meaning the 

bureaucrats will have less control over civil society. The relevant prefectural 

government will now assume the supervisory role of the groups. The NGOs will have 

the ability to become a legal party of contacts rather than an individual group leader 



taking legal responsibility for the group and its assets, and there is enhancement of 

freedom of association. Social acceptance is also believed to lead to more donations. It 

is considered that this Law is just the first stage of developing non-profit NGO 

infrastructure in Japan. Not all ENGOs consider seeking corporate legal status under the 

new Law as worthwhile though. For example, FOEJ is not prepared to apply for 

incorporation because it believes there is no merit in the tax system of the new NPO 

Law (FOEJ, 2000). Specifically, the Law still does not allow tax-deductible status to 

individual contributions, whether monetary, motor vehicle or real estate. But, to the 

extent that donations can now be seen to go to legal NPOs rather than to non- 

incorporated entities, individuals and companies may be more inclined to give 

donations. As well, other NPOs, including non-environmental ones, were holding off 

seeking legal status under the new Law until they have seen how it works in practice 

(Nikkei Shimbun, 1998). However, by November 2002, there were over 2,300 

environmental protection groups formed as a result of the new NPO Law (Ishizuka, 

2002). This signals that the Law is recognised by some as a useful tool in civic 

empowerment. 

Pekkanen (2000) shows that the NPO Law is a result of pressure from citizen groups, 

the media, as well as politicians from all parties (but particularly the New Sakigake and 

the Democratic Party of Japan) responding to new electoral incentives which came 

about since 1994. There was also strong support for the Law from Keidanren and the 

General Federation of Labor Unions (RengG). Diet members and citizen groups engaged 

in four years of cooperative consultation on drafting the final Bill. The bureaucrats 

opposed the Law and were excluded from participating directly in the drafting process. 

Furthermore, Pekkanen demonstrates how the Hanshin Earthquake of 17 January 1995 

acted as a catalyst for the eventual 1998 Law by showing up the inadequacy of legal 

status NPOs to respond quickly enough to the disaster because of bureaucratic 

inflexibility. The new Law is supposed to free up much of this rigid centralised 

bureaucratic supervision. 



6.4 Priority Areas 

Choosing priority areas was identified as the first stage of environmental protest 

(Hannigan, 1995). This section aims to show what kinds of issues each of the four 

ENGOs have priortised as worthy of assembling data around, presenting to the public 

and contesting with the relevant authorities. From this we can see if their priorities are 

influenced by instances of marginalisation such as being excluded from certain 

resources. We can also see what their goals are, and the subsequent analysis will help 

explain any difficulties associated with achieving these goals. 

As a branch of WWF, WWFJ predominantly tackles the same kinds of issues that WWF 

has identified as part of its brief. For example, WWFJ started its activities to extend 

financial support to domestic private conservation movements from 1971 onwards 

(WWFJ, 2000). WWFJ targeted the conservation of highly endangered species such as 

the Japanese crested ibis (Toki), Iriomote cat, Japanese river otter and the golden eagle. 

In 1977, WWFJ launched a campaign to expedite Japan's ratification of CITES, which 

had entered into force in 1975. Japan ratified CITES in 1980, and became the 60th 

member of the Convention. In 1982, TRAFFIC East Asia-Japan was established as a 

special committee of WWFJ. Since then, TRAFFIC East Asia-Japan has been making 

every effort to help the GOJ and people achieve full implementation of CITES. WWFJ 

and TRAFFIC East Asia-Japan have a close partnership on CITES issues and share the 

same floor of a building in Tokyo. WWFJ is also involved in lobbying to protect 

wetlands. 

Currently, WWFJ gives priority to the following global and domestic issues: prevention 

of wildlife trade, but has recently come out in support of sustainable whaling; wetlands 

conservation; Nansei Shoto island conservation; environmental education; rainforest 

conservation; and climate change (WWFJ, 2000). Its involvement in environmental 

protection is very diverse, and it attempts to keep in touch with new problems as they 



emerge. WWFJ also provides Japan-specific information to WWF International. WWF 

International, with more power and political clout, can use this information more 

effectively at international negotiations. WWF International and its network of branches 

around the world ultimately seek to empower communities to protect nature and in 

some cases support the sustainable use of wildlife as a conservation measure. WWFJ 

targets CITES and Ramsar issues. Specifically, they have an interest in the protection of 

migratory birds that frequent Japanese wetlands and tidal flats. W F J  sends delegates 

to both CITES and Ramsar meetings, and maintains a local, national and international 

focus. The choosing of these ambitious but low profile priorities is not influenced by 

marginalisation because WWFJ considers it has the means by which to assemble the 

necessary data, including partnership help from other groups, to make contestation 

worthwhile (Tobai, 1998). However, one qualification needs to be noted. FOEJ 

criticises the WWFJ as rarely protesting against specific industrial projects, and 

suggests this is because WWFJ is financially dependent on industrial companies 

(Helten, 1998). 

Although FOEJ has worked on Japanese wetlands' issues previously, this is not one of 

their current priority areas. Maggie Suzuki was the person most responsible in FOEJ for 

leading lobbying for the protection of Japanese wetlands, however in the last decade she 

has taken this issue out of FOEJ to work on it with the people in JAWAN where she is 

their international liaison officer. So FOEJ has not participated in any of the more recent 

Ramsar meetings. This points to a lack of human resources to undertake too much and 

an inability to contest issues it once did. FOEJ's current priority areas include 

monitoring Japanese ODA to ensure it is not environmentally and socially degrading in 

the recipient countries, and lobbying for the protection of Siberian forests (with the help 

of funding from US foundations) from unsustainable Japanese logging operations. FOEJ 

is now more focused on international environmental issues than on environmental issues 

in Japan, and seeks to use gaiatsu as a bargaining tool. For example, FOEJ claims 

substantial credit for forcing Japan in 1990 to cancel ODA credits for the controversial 



Sardar Sarovar dam project on India's Narmada River (Mason, 1999). FOEJ encouraged 

significant international pressure to come to bear on the World Bank to withdraw 

support for the project. It is what Japan is doing in other countries that is currently more 

important to FOEJ (including campaigns against the tropical timber trade), however 

these priorities clearly change over time. 

The WBSJ's specific purpose is "to protect birds and their habitats, to encourage more 

people to enjoy bird watching, and to carry on research concerning the status and 

habitats of birds in Japan" (WBSJ, 2000). There are two broad divisions in the WBSJ. 

One is concerned with the birds and their habitats in Japan (domestic wing), and the 

other is concerned with the birds migrating between Japan and other countries, and their 

flyways (international wing). Consequently, the WBSJ is very interested in the Ramsar 

Convention and participates actively in all of their meetings. Through their many 

organised social bird watching expeditions, the WBSJ is able to receive unofficial 

assessments of the state of the environment. The WBSJ is concerned with birds and 

their habitats which are rare or endangered. The choice of these priorities does not 

signal marginalisation because these are the core priorities of the WBSJ. 

JAWAN focuses on drawing government, public and international attention to the 

conservation of wetlands and tidal flats in Japan. JAWAN targets a number of 

ecologically important wetlands and tidal flats, whether they are large or very small, and 

promotes their chances of being protected and becoming listed as Ramsar sites. Initially, 

JAWAN campaigned to oppose the development of the "big 4" threatened tidal flat 

wetlands - Wajiro, Isahaya, Fujimae and Sanbanze (JAWAN, 1999). Then it expanded 

to include other important sites. It has been a very active participant at the Ramsar 

meetings since 1993 in Hokkaido. Specifically, JAWAN serves the purpose of letting 

the delegates at the Ramsar meetings know just what the Japanese government's record 

on implementing Rarnsar Convention recornmendations and resolutions is. JAWAN 

points out that "the key to understanding our criticism of Japan's National Report and 



implementation of the Ramsar Convention is the immense contrast between the 

Japanese government's continuing and massive commitment to policies and practices 

inimical to the goals of the Convention and its mostly weak and isolated actions in 

pursuit of those goals" (JAWAN, 1999:2). This indicates a problem in policy 

implementation. 

JAWAN calls for the Japanese government to urgently review fiscal measures in order 

to identify and remove incentives to wetland destruction. A growing national 

movement, which includes dozens of National Diet members (most belonging to Parties 

other than the LDP) has already started this work, under the guise of public works 

reform (JAWAN, 1999). The legal status NGOs ( W F J  and WBSJ) have had a higher 

profile involvement in environmental issues than the NGOs without legal status (FOEJ 

and JAWAN). This is because legal status has provided them with government 

assistance such as grants, and with an overall greater financial capability (privileges that 

non-legal status ENGOs lack because of judicial marginalisation), but the work of 

JAWAN should not be underestimated. JAWAN also lends support to trying to protect 

wetlands in neighbouring countries like South Korea. Despite its very small size, 

JAWAN prioritises the protection of many wetlands and tidal flats. In fact, rather than 

those priorities being influenced by marginalisation, it appears JAWAN exceeds even 

normal expectations for such a small group. 

In summary, the four ENGOs focus on a wide range of local, national and international 

issues simultaneously. The priority areas reflect long-term objectives. Contesting these 

issues mean the ENGOs will have to be active in the public local, national and 

international domains (meeting with bureaucrats, politicians and other stakeholders) and 

rely on attracting financial, human and other resources that they do not necessarily have 

at the outset. If they decided not to contest these issues because of the perceived 

difficulties they would face, then their priority areas would be marginalised from 

mainstream political discources. Since they do contest such a variety of issues argues 



that the first stage of environmental protest (choosing priority areas) does not contain 

strong instances of marginalisation. The ENGOs believe they can assemble appropriate 

information in order to contest global as well as domestic environmental problems that 

are relevant to their core business. Only FOEJ has consciously decided to forego an 

issue that would normally be in their overall brief, namely Ramsar issues. Lack of 

financial and human resources and access to vital information does not deter these 

groups too much from choosing issues to contest. They are not so much marginalised in 

what they choose to do, rather (as will be explained later) marginalised at the 

contestation stage where they encounter a number of constraints. 



6.5 Action Strategies and Partnerships 

This section evaluates the strategies and partnerships of the ENGOs (the second stage of 

environmental protest as identified by Hannigan). It argues that strategies are more 

likely to be successful when they can involve gaiatsu, public support, other ENGO 

support, technical support, media support, and when they can work alongside a strong 

EA stance. The evidence put forward in this section suggests that the ENGOs actually 

try and harness these 'bargaining agents' to help offset their marginalisation as small, 

relatively powerless social movement organisations which are refused direct access to 

policy-making and which normally engage in years of lobbying over single issues 

because of the nature of the government to draw out such negotiations. 

The specific lobbying techniques employed by WWFJ for environmental issues in 

general include: conducting scientific surveys on the state of endangered species and 

habitats; and preparing and sending documents and requests to all political parties, the 

EA and to other ministries such as the MOC, MAFF, and MITI (Tobai, 1998). WWFJ 

lobbies MITI against problems associated with subsidies for the bekk8 industry and 

regulation of the retail trade in ivory (Takada, 2002). WWFJ also employs the media to 

make public its concerns, where it usually receives a sympathetic hearing. This is linked 

to the media's desire to see administrative reform as a whole introduced in order to 

make government more open (Pekkanen, 2000). Senior WWFJ staff are able to meet the 

responsible Minister or other senior bureaucrats without these meetings having to be 

mediated by Diet members, but are not invited by bureaucrats to participate in the 

advisory councils of the different ministries even though they belong to an incorporated 

NGO (Hanawa, 1998). This represents a form of marginalisation affecting their 

outcomes. WWFJ tends though to meet and canvass with lesser ranking Diet members 

and the lower to mid-level bureaucrats up to the kach8 (section head) class, but who are 

still instrumental in making policy, just not approving final policy (Hanawa, 1998). 



WWFJ continues to take positive steps towards conserving Shiraho reef off Ishigaki 

Island in Okinawa, which has suffered some degradation from an agricultural 

'improvement' project in Shiraho village. The EA, WWFJ and other ENGOs support a 

movement to declare Shiraho coral reef a protected area. Also, WWFJ vehemently 

opposes the construction of the New Ishigaki Airport near this reef. Much of WWFJ's 

lobbying for this reef protection is based largely on scientific practice: undertaking 

cognitive praxis by advancing new knowledge about an environmental problem into the 

consciousness of society (Eyerman & Jamison, 1991). 

The most well known threat to Okinawa's natural heritage has been the New Ishigaki 

Airport, planned for construction on landfill in a coral reef lagoon at Shiraho village 

since 1979. Opposition to the plan, which would replace an existing airport, started in 

Shiraho village, and WWFJ, NCSJ and other groups supported a national and 

international conservation movement as it became clear that the coral reef at the 

proposed construction site was a healthy and diverse remnant of Okinawa's once- 

magnificent coral reefs. These are now mostly degraded due to landfill and soil runoff 

from agricultural "improvement" projects. In particular, the discovery of the largest 

colonies in the Northern Hemisphere of rare blue coral attested to the value of the site. 

According to Suzuki (2001), the design for these projects adheres to Ministry of 

Agriculture specifications that do not accommodate the natural environmental 

conditions in Okinawa, but are required in order for them to be paid for by tax money as 

public works under the Okinawa Development Promotion Law. The case also highlights 

inequities in the EIA process. 

In 1989, the IUCN's General Assembly adopted a resolution calling on the government 

of Japan to conserve Shiraho Coral Reef and review the airport plan, an example of the 

kind of international pressure that is sometimes applied to Japan over environmental 

issues. The persona and ideologies of top level politicians also play a key role in policy 

conflicts, and this is evidenced by the following, gleaned by Suzuki (2001). In 1990, 



pro-conservation Governor Ohta was elected as Governor of Okinawa, and a process of 

considering alternative sites was initiated. This soon bogged down when villagers in the 

most likely alternative site mounted a strong opposition campaign. The issue remained 

unresolved when the governorship changed hands in 1998, and the new pro- 

development Governor Inamine soon set to work to move things along towards 

construction with cooperation from the Ministries of Transport and Finance. In 1999, he 

established yet another panel to address the issue of finding an alternative site for the 

New Ishigaki Airport. The present airport's runway is 1,500 metres - the justification for 

the new airport is that a 2,000 metre runway is needed, but the option of lengthening the 

present runway has never been seriously considered. Various reasons are given for this, 

such as the airport is in a relatively populated area. But the actual situation is more 

complex and has much to do with the very high dependence of Okinawa's economy on 

public works spending. Simply extending the present runway would not be a very big 

project. The 1999 panel did reconsider the coral reef landfill option, but in March 2000 

settled on a site on land directly adjacent to Shiraho Coral Reef, at Karadake hill. 

WWFJ, which sat on the panel, vigorously objected to this choice but was outvoted. 

Soil erosion from the construction, oil runoff from the airport, and other threats to the 

reef are predicted. 

WWFJ plays a role in trying to stop Japan's tiger trade. TRAFFIC East Asia-Japan's 

survey data shows the tiger is one of the most endangered species in the world with 

approximately 5-7,000 remaining. Under CITES, international commercial trade not 

only in live or stuffed specimens but also in fur, bone and all tiger parts is prohibited. 

From 1990 to 1993, Japan imported a large amount of tiger parts including tiger bone 

for medicinal purposes. Those products were obtained from tigers caught before CITES 

came into existence in 1975 (what is called 'pre-convention') and they were imported to 

Japan legally, which again is an example of Japan's respect for the law, if not for the 

'spirit' of the regime. However, it is much more difficult to determine whether other 

products (non-medicinals) were imported legally or illegally. Under the LCES as it 



existed at the end of 1998, only fur, skin, teeth and claws were controlled. WWFJ and 

TRAFFIC East Asia-Japan submitted a request to the EA and the MHW on 15 February 

1999. This request concerned the regulation of products containing tiger parts and 

derivatives. A summary of their request follows (WWFJ, 2000). 

1. Amendment to the LCES 

All tiger parts, materials wholly or partially derived from tigers, and products 

containing such parts or materials (including products with packaging that 

claims they include such parts or materials) should be legally defined as 

"organs" or "processed articles" and as such should be subject to regulation of 

the Cabinet Order for the Implementation of the LCES. 

2. Guidance to the TCM industry 

( I )  Guidance should be given to pharmac~es, health shops and the like, urging 

them not to promote the consumption of tiger-derived products, for example, by 

refraining from displaying tiger parts. 

(2) It is not possible to use medicines containing CITES Appendix I species at 

sustainable levels. Guidance should be given to manufacturing and trading 

companies urging them to refrain from producing and trading medicines 

containing CITES Appendix I species, and to explore alternatives such as 

developing substitutes. 

3. National Education Campaign 

A national-scale education campaign should be mounted to help make the public 

more aware that some medicines utilise ingredients from endangered species and 

that, by refraining from buying such products, each person can make a personal 

contribution to conserving rare species of animals and plants in the wild, 

including the tiger. The campaign should focus on the critical status of tigers 

in the wild and should be undertaken with the cooperation of the government, 



medicinal industries and NGOs. 

WWFJ does not have sufficient funding or staff to carry out this campaign so it has 

relied on the MHW and EA to take on a large part of it (Tobai, 1998). The MHW is the 

government ministry most responsible for regulating the trade in tiger products because 

most of these products are used for medicinal or health enhancing purposes, and it is 

supportive of WWFJ. The EA is responsible for monitoring the LCES, therefore has a 

stake in the tiger trade. In early 2000, WWFJ led a call on Japan, as a consumer of tiger 

products, and as a way of doing something positive for the remaining tigers, to amend 

the 1998 LCES to prohibit the sale of any tiger parts or manufactured products 

advertised as containing tiger parts (WWFJ, 2000). WWFJ identifies Japan as violating 

the trade in tiger parts (CITES has banned the trade by placing the tiger on the 

Appendix I list). So WWFJ is making pragmatic recommendations about policy 

formation and modification. T o  achieve this aim, in early 2000 WWFJ and TRAFFIC 

East Asia-Japan, among other things, launched a signature campaign on the internet 

calling for the amendment of the LCES within 2 months. In response to various forms 

of pressure the GOJ indicated, through the EA, it would amend the Law within this time 

frame and did so (Seino, 2000). The WWFJ pressure comes with considerable 

international pressure on Japan to cease using tiger derivatives in TCMs together with a 

stronger political stance taken by the EA. Also, the fact that tiger derivatives are 

becoming less popular among Japanese consumers helped to bring about the 

amendment: that is, the domestic economy was already moving in that direction. 

However, it all took a considerable amount of time and effort on the part of the ENGOs. 

WWFJ seeks to cooperate in identifying economic instruments to bring about changes 

in nature conservation related policy. WWFJ has had some success with encouraging 

Japanese consumers to cease buying big cat furs and some TCMs through literature 

campaigns (Tobai, 1998). WWF International convinced many Japanese people not to 

use rhino horn as a medicine by focusing on the plight of a highly endangered species 



that is not central to Japanese cultural traditions as the whale is, and urged them to use 

non-animal substitutes (WWFJ, 2000). The use of rhino horn for medicinal purposes is 

a major problem in East Asia, but more so in China, Taiwan and Korea than in Japan. 

Now it seems WWF is having success in convincing Japanese consumers to cease using 

tiger products because of the people's own feelings about tigers and because 

bureaucratic support for the tiger-based medicines is waning. 

In summary, the strategies adopted by WWFJ involve a number of diverse and ongoing 

campaigns related to wildlife preservation, working closely with TRAFFIC East Asia- 

Japan which accumulates data on the wildlife trade, and participating at CITES and 

Ramsar meetings. WWFJ does demand policy changes in spite of its incorporation, but 

is not advocating paradigmatic shifts. WWFJ does not undertake radical protest tactics 

nor does it alienate the Japanese public. Instead, it approaches lobbying conventionally 

from a scientific and educative perspective. It believes this is the best strategy to garner 

public support and to engage government officials and politicians in policy debates 

(Takada, 2002). Still, WWFJ sometimes is understandably perceived as obstructionist 

and uncompromising by the large ministries such as the MHW, MOC, M A W  and MITI 

(Tobai, 1998). WWFJ continues to avoid overt confrontation if possible, and pursues a 

moderate approach commensurate with its mainstream image and close bureaucratic 

affiliation (Hanawa, 1998). WWFJ is involved a little in investigating and lobbying the 

traders of tiger parts, ivory and bekkd. However, it leaves most of this investigation 

work to the better resourced TRAFFIC East Asia-Japan, who then pass the information 

back to WWFJ, which is then 'packaged' to be used to lobby the government and 

traders, and to garner public support. 

FOEJ tends not to join forces with other ENGOs in Japan (apart from the Japan Tropical 

Forest Action Network [JATAN] which it established), in the same way that WWFJ, 

JAWAN and WBSJ do. This relates to the fact that ordinary Japanese are less accepting 

of them because they are a foreign entrant NGO, and FOE groups in other countries are 



readily associated with direct action lobbying, a strategy that many Japanese are 

uncomfortable with (social marginalisation) (Helten, 1998). FOEJ goes it alone to a 

large extent, but does not seem to mind this approach. Also, there are ideological 

differences between Japanese and foreign entrant NGOs making it difficult for them to 

work together, as well as resentment from some Japanese NGOs for competition from 

foreign NGOs for private sector support (Helten, 1998). FOEJ receives some money 

from the Toyota Foundation to carry out its operations. It publishes books and 

newsletters and disseminates these to the public (for example, publications about forest 

clearing in Siberia). This represents successful work by FOEJ according to Ormsby 

(1998). People become aware and join the fight against clearing these forests. FOEJ 

reports that Japanese companies are in Siberia extracting lumber unsustainably. FOEJ 

does not use 'radical' direct action tactics synonymous with Greenpeace, rather it 

approaches lobbying in a conventional way. 

The WBSJ actively seeks to work with the EA, other ENGOs and any other interested 

parties including politicians. The WBSJ declares its opposition against developments 

that threaten the safety of wild birds and their habitats. Commonly, the WBSJ (like 

JAWAN) undertakes extensive scientific surveys to ascertain the numbers and types of 

birds existing in various habitats. They then make this information available to the EA 

and general public, mainly through booklets. They play a key role in assisting the 

government (often unsolicited assistance) about the populations and distributions of 

species, and their state of health at given times. The WBSJ has developed a strategy of 

technical credibility (Koita, 1998). The WBSJ worked in collaboration with the EA and 

the Philippines government in 1990-92 to develop a programme for the protection of 

wetlands and birds in a part of the Philippines (Environment Agency, 1997a). Like 

WWFJ, the WBSJ can often be seen as a scientific arm of the EA reflecting its close 

affiliation with that Agency. It has also established the WBSJ Research Centre which 

carries out a number of scientific studies on birds. These efforts help promote Japan's 

environmental image internationally. 



The WBSJ does not only play an educative and scientific role through activities such as 

conducting bird watching trips, producing publications such as Guides to Bird 

Watching, and satellite tracking. Similar to Birds Australia (a large Australian 

environmental NGO) and the Royal Society for the Protection of Birds in Britain, it also 

purchases land containing special habitats and species of birds, and then gives those 

areas sanctuary status. For example, it has bought wetlands to secure crane breeding 

sites in northern Japan (WBSJ, 2000). The money to purchase these areas usually comes 

from donations. It also contracts natural areas from local governments and establishes 

sanctuaries on these places which are then managed by the WBSJ. With financial 

support from members, WBSJ has been able to establish the Wild Bird Protection Fund 

and the Japanese Crane Protection Fund (WBSJ, 2000). In this way the WBSJ has 

become an important community institution which government officials and politicians 

alike realise is helpful to Japan's image. International cooperation is a significant part of 

the work of the WBSJ. It works with ENGOs, especially in Asia, to protect important 

areas for migratory birds, and tries to prevent the import and export of endangered 

species of birds (WBSJ, 2000). 

The following is a brief case study where the WBSJ successfully fought government 

policy on a wetland issue. It is an example of how creative agency is used to offset 

marginalisation, and in doing so, highlights causes of marginalisation. This case 

identifies the actor dynamics involved in conflict negotiations presently being played 

out in Japan's domestic politics between the environmentalists and pro-development 

groups within the government. There are a number of similarities between this case and 

the Fujimae case discussed in Chapter 5 which can be considered characteristic of the 

political resources and strategies of some ENGOs in Japan today. 

In 1982, the MOC and Hokkaido Development Agency set up the Chitose River 

Diversion Channel Plan (see Map 6.1) for fIood control in a central part of Hokkaido. 



The plan was also approved by the Hokkaido prefectural government. This plan would 

have degraded the nearby Lake Utonai and Bibi River wetland which was declared 

Japan's fourth Ramsar site in 1991. In 1984, the WBSJ met with the Tomakomai City 

mayor (who also opposed the plan) to appeal for the preservation of Lake Utonai. In 

1985, the WBSJ appealed to the Hokkaido Governor to protect the lake from the 

diversion plan, but without success. In 1989, the WBSJ organised that a written request 

be presented to the Tomakomai Mayor asking for his help to designate the lake an 

official Ramsar site. This was successful in 1991. As a Ramsar site, conservationists 

believed the pressure to protect it would be greater. It was in Japan's international 

interests to have another Ramsar site, yet having it declared as such was not thought to 

seriously jeopardise the river diversion plan by those who supported the plan. 

Therefore, there was no significant opposition against proposing the wetland as a 

Ramsar site. 

The WBSJ linked up with local ENGOs, academics and lawyer groups to organise 

public symposiums calling for a halt to the MOC's and Hokkaido Development 

Agency's plan, and they possessed more bargaining leverage now that Lake Utonai was 

a Ramsar site (Koita, 1999). One such symposium in December 1992 attracted 

international NGOs, as well as staff from the MOC. The WBSJ also successfully 

organised fundraising campaigns to pay for  local and national newspaper 

advertisements condemning the plan. The WBSJ also made representation at the 5th 

COP to the Ramsar Convention held in Hokkaido in 1993. There it lobbied hard against 

the plan, explaining the situation to most of the international delegates. The issue was 

becoming internationalised which put greater pressure on those advocating the diversion 

plan (redefining an issue in Putnam7s two-level games model). The WBSJ delegation 

also asked the EA why it did not oppose the MOC flood control plan at COP 5. 

However, the EA (with its hands tied by being strongly 'encouraged' to follow national 

policy) said it was not a matter for an international conference, rather an internal matter 

(Koita, 1999). In this case, the EA7s weak position vis-d-vis other ministries exemplifies 



its marginalisation, and weakens ENGOs as well. 

Map 6.1 Chitose River Diversion Channel Plan 

Source: Koita, 1999:7. 
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Next, the WBSJ organised for a small group of independent technical experts (well 

respected authorities) on sustainable flood control to speak with MOC staff. These 

engineers communicated to the MOC bureaucrats the weaknesses in the flood control 

project, and the points that the experts raised were carried on the news media with the 

aim of making the public more aware of the ecological dangers of the plan. The 

weaknesses were based on inaccurate data put forward by the Hokkaido Development 

Agency in 1982, stating that flood discharge would be greater than was actually the 

case, and therefore there was no need for such a project (Ono, 1996). Earlier pressure on 

the MOC revealed this inaccurate data. This discredited the Hokkaido Development 

Agency and its backer the MOC. The 'experts' were effectively the third party 

intermediary in the dispute, and they commanded sufficient power and respect from 

both opponents to be listened to (Koita, 1999). Because of these public awareness 

campaigns over a number of years, the WBSJ was successful in maintaining momentum 

for the issue and attracting greater public opposition against the plan. 

In January 1997, the Governor of Hokkaido announced a review of the project would 

take place because opposition to the plan was growing. Soon after, the MOC and 

Hokkaido Development Agency announced that public consensus had to be prioritised, 

which was a first sign of a government back-down to the plan. Characteristically, there 

is bureaucratic rhetoric about prioritising public opinion, but the bureaucracy often does 

not carry out the majority will of the people evidenced by other wetland conflicts such 

as Isahaya Bay and Yoshino River. In May 1997, the MOC decided to freeze 51 percent 

of the total annual budget for the Chitose project (Koita, 1999). In September, the 

Governor of Hokkaido said he would establish a review panel to discuss the future of 

the project. The WBSJ insisted that this review be open to the public as well as involve 

a range of experts on the project. The review panel was open to the public and included 

seven professors. Eventually in March 1999, after about 18 months of discussion, the 

report from the review panel recommended the Chitose River Diversion Channel Plan 

be stopped. The WBSJ identifies two main strategies that helped their campaign to halt 



the project: the discussions were open to the public, and they involved neutral experts. 

These had been absent from previous MOC established review panels set up to review 

public works projects. 

In this case study, the WBSJ was able to influence government policy by stopping a 

flood control project which would have harmed an ecologically important wetland. The 

roles that the WBSJ played in these negotiations included the convener, educator, 

confronter, and synthesiser of information. If the conflict had just been between the 

environmental lobby (WBSJ) and the government (MOC, Hokkaido Development 

Agency and Hokkaido politicians), it is very likely the environmental lobby would have 

lost simply because of its lack of influence as a solitary opposing force. To  be 

successful, the WBSJ achieved a coming together of the voting public (who were not 

aligned to any conservation organisation) and independent engineers who could 

credibly argue that there was more wrong with the project than was right with it. This 

gave the public a clear understanding of the issues on which to base their opinions, and 

motivated them to become involved. They were made to feel they could actually 

achieve something tangible through collective action, and therefore involvement was 

worth the effort and time. It was these two groups, the voting public and technical 

experts who convinced the government to abandon the project. It seems essential there 

be a strong local movement consisting of non-aligned and knowledgeable members of 

the public who are sufficiently aroused to voice their concerns, because without them, 

the environmental groups remain more marginalised from the policy-makers, and are 

perceived as obstructionist for the sake of it. However, credit is due to the WBSJ for 

motivating and orchestrating the public into action and then organising these two groups 

to enter into the confrontation. The WBSJ also successfully manipulated the media in 

this case. In the end, it was in the interests of the pro-development players to respect 

public opinion. The recent successes of WBSJ and JAWAN are based on similar recipes 

- joint action (education, promotion, media exploitation and lobbying) with support 

from the EA, other ENGOs and allies such as lawyers, scholars, citizen scientists and 



the media, and importantly the involvement of independent third party technical 

intermediaries. 

In terms of social movement theory, social movements are always defined by a social 

conflict with clearly defined opponents (Touraine, 1985). Social movements are also 

forces agitating and seeking to encourage the state to carry out political change. In this 

case the social conflict was the fate of the Chitose River Diversion Channel Plan, and 

the clearly defined opponents were the WBSJ and its allies (who opposed the plan) and 

the MOC, Hokkaido Development Agency and Hokkaido prefectural government (who 

advocated the plan). Ethical values often feature strongly within social conflicts about 

the environment (Touraine, 1985) and can be used to try and overcome marginalisation 

(believing the superiority of the moral argument will convince the majority of people to 

support your case). The ethical values in this case were mobilised by the wider voting 

public and the technical experts. These groups argued that it was unethical for the 

government, in collusion with big business (in this case the construction companies) to 

make unilateral decisions based on false data on the future of pristine public amenities 

such as Lake Utonai and the Bibi River. A social movement represents conflict between 

actors not conflict against a system. This case reinforces many of the characteristics 

identified in social movement theory in the Japanese context. But the so-called 

superiority of ethical values will not work if competing values are enshrined in official 

discourses about public safety and daily practices, and if they are not sufficiently 

exposed. Marginalisation exists everywhere, and resistance and transformation of it are 

neither guaranteed nor permanent. 

The basic strategy of JAWAN has been to create a national network of wetland 

conservation movements that functions as a focal point to facilitate cooperation with 

other nature conservation organisations, and to make the connections between national 

and local issues, based on an international consensus on wetlands centred on the Ramsar 

Convention (JAWAN, 1999). The emphasis is on national coordination, and this is the 



approach JAWAN deems will be most successful in order to influence government 

policy-making. JAWAN actively participates at the triennial Ramsar meetings and has 

been doing so since COP 4 in Switzerland in 1990. The 5th COP, convened in Hokkaido 

in 1993, was a significant catalyst that enhanced the growing cooperation between the 

members of JAWAN and the EA. At the 6th COP in Brisbane in 1996, JAWAN was 

influential in the formation of the East AsiaIAustralasia Shorebird Reserve Network by 

submitting scientific and ecological data which illustrated the importance of having 

such a network. At COP 7 ,  held in Costa Rica in 1999, JAWAN made public its very 

comprehensive JAWAN National Report, titled "Save the Tidal Flat". This report 

outlines the strengths and weaknesses of the Japanese government's approach to 

realising the recommendations and resolutions of the Ramsar Convention. Publications 

like these are an example of JAWAN's lobbying strategies. The publications are very 

educative and scientific (but still accessible to the layman), and represent a conventional 

approach to political protest and social learning. 

It was noticeable at COP 7 that JAWAN is a very vocal NGO despite its size and has a 

respected following from other ENGOs and government environment agencies. At that 

meeting, JAWAN presented an informal workshop titled "Wetland Conservation in East 

Asia through Participation of Local People". That workshop was attended by a number 

of senior international delegates (from Australia and Korea) as well as by the then 

Deputy Director of the EA, Mr. Fumiko Nakao. At COP 7, JAWAN, on behalf of other 

NGOs and indigenous peoples, noted that the continued growth in NGO participation at 

Ramsar Cops indicates that this regime offers a path to implementing wise use at the 

site level. The regime has underscored the critical importance of involving local and 

indigenous communities as partners, stressing that the Ramsar Bureau and governments 

alone cannot ensure implementation of the Convention. JAWAN is popularly received 

by international delegates at the Ramsar meetings, because, despite its non-legal and 

purely volunteer status, it is seen as a hard working, truly grassroots organisation, and 

one that comes up with useful scientific data on ecology and educational brochures. 



JAWAN has submitted countless appeals and presentations regarding the need to 

conserve Japan's wetlands to government agencies at the local, prefectural and national 

levels. They publish a variety of educational and awareness-raising materials, and 

representatives of local groups often visit each other. An increasing number of tidal flat 

conservation activities are being planned nation-wide. JAWAN holds annual 

International Wetland Symposiums as forums for the public to take another look at the 

value of threatened wetlands and tidal flats. Their symposium in 1998 brought 

representatives of FOE Costa Rica, the US National Ramsar Committee and the Korean 

Wetlands Alliance together with Japanese ENGOs (JAWAN, 1999). Their 2000 

International Wetland Symposium in Okinawa called attention to the plight of 

Okinawa's tidal flat wetlands, which JAWAN claim are progressively being destroyed 

since jurisdiction of Okinawa was handed back to Japan by the US in 1972 (Suzuki, 

2000). Their 2001 symposium focused on protecting Sanbanze tidal flat from a landfill 

project. Through these crusading efforts, JAWAN has been successful in getting issues 

onto the agenda in the Japanese Diet. A number of national Diet members have been 

positively influenced by their efforts (JAWAN, 1999). The international dimension 

assists JAWAN's bargaining leverage and is an example of them attempting to offset 

marginalisation. 

The Awase tidal flat case illustrates JAWAN's strategies, and reveals they are limited by 

inadequate EIA procedures which is a form of marginalisation. The local government 

has been the major promoter of the landfill project for Awase tidal flat in Okinawa. The 

official name for the project is "Okinawa City East Beach Development Plan" (Suzuki, 

2000). It is basically a project to create a new city which, like many other reclamation 

projects in Japan, is aimed at stimulating economic growth. Since US military bases 

occupy 36 percent of the area of Okinawa City, the local government is looking to 

reclaim more land from the sea. Japan's smaIl useable land size and large population are 

again reasons why coastal ecosystems are threatened with reclamation. Once completed 



the city is supposed to employ about 6,000 people (Suzuki, 2000). Awase tidal flat is 

the largest shorebird site left in Okinawa. JAWAN's main method of attacking this 

project on economic grounds (and a fairly common method used by other ENGOs as 

well) is to point out that the project was first proposed during the "bubble" economy 

years (in this case 1985), and based on those inflated figures, the project cannot be as 

economically viable in today's deflationary economy. Since the species inhabiting 

Awase are not nationally endangered species, the EA has no grounds to use the 1998 

LCES in this case to block the project. 

The EIA report for the Awase tidal flat landfill project was undertaken by the MOC 

under the provisions of the new EIA law that went into effect in June 1999. However, 

JAWAN was very critical of the Awase EIA report, labeling it as inadequate and 

inconsistent with the provisions of the new EIA law (Suzuki, 2000). At its International 

Wetland Symposium in October, 2000, JAWAN tabled a detailed, scientific document 

showing how inadequate this EIA report was. The general criticism is that the study 

which produced the EIA report was not nearly as comprehensive as it should have been, 

it did not follow procedures to the extent that the law stipulates it should, and it 

overlooked a number of species. In short, it had many fundamental deficiencies. This 

was a common criticism of EIA reports undertaken before the new EIA law came into 

effect, suggesting little has changed. JAWAN also used a WWFJ scientific report on 

certain species identified as living in Awase tidal flat which were not included in the 

EIA report. So JAWAN called for another, more appropriate EIA to be undertaken on 

Awase tidal flat, but in early 2001 it was announced that the reclamation project will 

definitely go ahead with no more EIA to be submitted (Suzuki, 2001). This example 

illustrates that the new EIA law is still not being implemented properly, which hinders 

and marginaiises the efforts of JAWAN and other ENGOs. 

JAWAN's International Wetland Symposium in 2000, about working to protect tidal 

flats in Okinawa especially, invited experts from Japan and abroad who can help the 



public focus on the problems inherent in tidal flat conservation. The symposium was 

also designed to expand (Schoppa's [1993]'participation expansion') the circle of people 

dedicated to protecting and living together with wetlands and tidal flats, and to 

encourage the public to take a fresh look at the significance of these ecosystems 

(Suzuki, 2000). The symposium is an example of JAWAN's educative, conventional 

and civil approach to political protest in Japan. The Japan Environment Corporation's 

Global Environment Fund (JFGE), which the EA established in 1993, provided 

significant funds to make the symposium possible (Suzuki, 2000). Specifically, the 

symposium included: excursions to Awase tidal flat; observation of birds and sea grass; 

talks by academics and scientists; talks by EA officers; and finally adopting a 

Symposium Resolution (the "Okinawa Statement") which was taken to the various 

levels of government responsible for the landfill project (Suzuki, 2000). Their resolution 

failed however to halt the project from proceeding. Local governments have enormous 

control over land development or land conservation because of their allocated budgets. 

Local expenditures in these areas outweigh national expenditures (Hobo, 1998). 

Lobbying activities of JAWAN outside this Awase case also include cooperating with 

WWFJ and other Japanese environmental groups (JAWAN, 1999). JAWAN also 

negotiates with the EA and developing agencies. However, it was not until 1995 that the 

EA first began asking for data and opinions from unincorporated ENGOs such as 

JAWAN in order to compile the national report to table at the next Ramsar meeting. 

Therefore, in the case of JAWAN, there is cooperation with other ENGOs and the EA. 

The fact that this active cooperation was not widespread in Japan as late as the 1980s 

was a criticism of environmental groups and the limited resources they had. One result 

has been that the attitude of the EA towards ENGOs is at a level incomparably better 

than it was a decade ago. Wetlands have been taken officially into consideration 

through wetland surveys, the establishment of the National Ramsar Committee, and 

through the consideration of citizen and ENGO opinion in drawing up the National 

Report. 



JAWAN attracted over 100,000 signatures in a national petition to politicians calling for 

the protection of wetlands and tidal flats which it took to COP 7 in Costa Rica in 1999. 

Despite its volunteer status, JAWAN's work is carried out tenaciously. Normally, local 

politicians such as mayors and governors are the targets of JAWAN's protests because it 

is easier to put their faces to a development project compared to a 'faceless' ministry 

located a long distance away in Kasumigaseki which is backing the project as well. This 

underscores the power relations that are being played out between politicians and 

bureaucrats. Nevertheless, politicians are primarily concerned with weighing up their 

net support. JAWAN members were instrumental in the success of the eventual 

protection of Fujimae tidal flat which was case studied in Chapter 5. After the MAFF 

(the principal promoter and permitter of reclaiming Isahaya Bay) and the MOC cut off 

Isahaya Bay from the sea in 1997, Save Fujimae Association, JAWAN, and the EA re- 

strengthened their efforts to save Nagoya's Fujimae tidal flat (the second largest 

shorebird staging site in Japan after Isahaya Bay) from becoming a government 

proposed waste landfill site. The conservationists were successful only after a great deal 

of time and effort on their part. Realising the inadequacies of government initiated 

EIAs, they conducted their own surveys using volunteer specialists. 'Citizen science', as 

it became known, was important in their success. 

JAWAN has also been instrumental in saving Sanbanze tidal flat in Tokyo Bay from 

being landfilled. On 26 September 2001, Governor Akiko Domoto of Chiba prefecture 

announced in the Chiba Prefectural Assembly that the remaining 101 hectares of landfill 

planned at Sanbanze tidal flat had been cancelled (Suzuki, 2001). Without local 

Assembly approval, policy implementation becomes difficult in Japan (Jain, 1989). 

Governor Domoto had promised to "clean slate" landfill development at Sanbanze when 

she was elected Governor in April 2001 (Suzuki, 2001). The announcement comes in 

the wake of a symposium held by the Prefecture and attended by Governor Domoto in 

September, in which most of the twenty citizens invited to give an opinion opposed the 



remaining landfill projects. Delmar Blasco, Secretary-General of the Ramsar 

Convention, visited the site in early September 2001, and JAWAN held its annual 

International Wetland Symposium in Ichikawa Prefecture in mid-September. In this 

case, JAWAN was able to involve the presence of the Ramsar Convention Secretary- 

General and in combination with a sympathetic Governor, was able to pressure the 

MOT to cancel its planned port construction on the tidal flat. But JAWAN had to face 

years of lobbying, and only much later on, with some favourable conditions, was it able 

to claim success. 

The successes of Fujimae in Nagoya, Sanbanze in Tokyo Bay, and Chitose River in 

Hokkaido are due to the joint efforts of JAWAN, the EA, academics, citizens, media, 

technical experts (including engineers and scientists) and national ENGOs such as the 

WBSJ. There seems no doubt that JAWAN would have had less success if it were not 

for a synergistic relationship between it, citizens and the EA. In this way the EA has 

been strengthened in its ongoing battles with the other ministries, and is becoming less 

marginalised as a result. As both the EA and ENGOs in Japan (such as the WBSJ, 

WWFJ and JAWAN) strengthen and mature at similar points in time, this works to 

further strengthen both into a united and respected environmental lobby. They feed off 

each other in a dynamic way, and increasingly provide a united front in opposing 

governmental development projects in a context where the international spotlight on 

Japan's treatment of its wetlands has never been brighter. Neither now stand alone to 

fight the government. JAWAN is working towards having the authorities one day 

reverse the decision on Isahaya Bay and reopen it to the sea (Kashiwagi, 1998). On 

every subsequent anniversary of its closure to the sea (April 14), JAWAN organises 

public media events to call attention and support to that cause (Yajima, 1998). Yajima 

says the media is usually supportive and helpful in disseminating this news nationwide, 

but at other times the media is less cooperative. 

Klandermans (1990) says that social movements do have the ability to form alliances 

with partners or allies assuming they exist. This is a strategy or a type of opportunity 



structure that is available to ENGOs. These partners may include political parties and 

business groups, as well as other ENGOs. In Japan, there are no alliances between 

ENGOs and political parties. This is largely owing to strong public perceptions of 

political parties as nothing but self-seeking organisations that are pursuing different 

goals (Kaneko, 1998). Although Japanese ENGOs have tended not to formally affiliate 

under a national banner (JAWAN is in the minority), they increasingly join forces with 

each other at certain times over certain issues which are common to their formal goals. 

For example, WWFJ, WBSJ and JAWAN join forces to try to protect migratory bird 

habitats. ENGOs realise there is considerable value (pooling resources, a louder voice 

and so on) in working together on issues. They are even travelling to CITES and 

Ramsar meetings to put across to the public a united Japanese ENGO front for lobbying 

which is perceived favourably by international ENGOs and delegates alike. JAWAN is 

a national environmental group made up of a loose collection of small ENGOs scattered 

across Japan. WWFJ has established a permanent alliance with TRAFFIC East Asia- 

Japan, and is achieving goals economically and effectively as a result. Tarrow (1994) 

believes shared understanding of problems amongst interest groups will help increase 

mobilisation so necessary for policy change. 

However, literature on Japanese ENGOs in general point to a continued reluctance on 

their part for greater unification (GEIC, 1997; Yamakoshi, 2000). As a result local 

protest groups remain stronger than any national movement which means less influence 

on the national government and policy-making. As yet a strong Western-style ENGO 

community has not emerged in Japan. The Keidanren has said publicly it needs 

partnerships with all members of the community including ENGOs, but as mentioned 

before, the ENGOs remain cautious about embracing their overtures. The 

Environmental Partnership Office opened in August 1996, and is operated jointly by the 

government, industry and ENGOs. This Office supports and encourages various parties 

to share and exchange information on their environmental conservation efforts (JCSD, 

1997), but it is not widely used by the ENGOs. In summary, this section argues that any 



failures of the four ENGOs are more determined by instances of marginalisation than by 

the types of lobbying strategies they deploy. Their strategies are civil, comprehensive, 

opportunistic, target support groups, and allude to both protecting the natural 

environment directly by trying to influence the policy process, and by promoting public 

awareness of environmental problems. 



Constraints on Lobbying 

This section analyses constraints that the ENGOs have identified as impacting on their 

lobbying capabilities and explores links between these constraints as examples of 

marginalisation of ENGOs by their opponents or by society in general. One of WWFJ's 

main constraints is a financial one despite attracting some funding from government and 

industry. They still have a relatively small membership which restricts their lobbying 

capability. The staff at WWFJ admit that their organisation is still developing into a 

fully mature NGO (WWFJ, 2000). This is likely to take some time since public support 

for them is growing at a slow rate. This constraint is not an instance of marginalisation, 

rather reflects Japanese people's general reluctance to support ENGOs. As social 

movement theory suggests, people who support ENGOs are often transient and may 

only give their support for certain issues, such as ones close to their homes (NIMBY), 

or ones that they really feel strongly about, for example, nuclear power plants. 

Since WWFJ and the WBSJ are incorporated ENGOs, both can easily access senior 

bureaucrats and the responsible minister. However, ENGOs without legal status cannot 

and this is a form of marginalisation that they face. Senior bureaucrats decline such 

talks because they are uncomfortable sitting down with non-legal status ENGOs, and 

can effectively 'hide' from them behind the hierarchical structure of their large 

bureaucracy and other institutional barriers, and pass them off to the lower level 

bureaucrats. The bureaucracies traditionally have not considered these ENGOs to be 

legitimate players in political discussions, although post-Rio government rhetoric 

claims they are. Most ENGOs are still struggling through this transition period in Japan. 

Japan's strong state continues to be extremely wary of criticism and challenges from 

both within and outside the country (Schreurs, 1996; Ingebritsen, 1998) and relies on 

these vertical and somewhat impenetrable lines of communication and access to power. 

WWFJ can access the top EA bureaucrats and often does because it is usually working 

towards similar goals. The EA does provide government grants to some of the legal 



status ENGOs, but then it has difficulty incorporating their suggestions into policy- 

making because of its own power status vis-6-vis the other ministries. This was 

evidenced by the Chitose River case. 

WWFJ's ability to contribute to the decision-making process is limited because much of 

the policy relevant information is controlled exclusively by the bureaucracy in order to 

protect its own agenda and constituencies (for example, MITI as the management 

authority for wildlife trade issues). MITI has not made available official data such as the 

origins of tusks imported to supply Japan's ivory manufacturers and information on 

shell usage by the JBA, information that can help prove if environmental problems exist 

(Tobai, 1998). The recently enacted (May 1999) national Information Disclosure Act 

(IDA) may serve to help the ENGOs in this sense. A related problem is WWFJ having 

difficulty accessing detailed information because bureaucrats are transferred after short 

service to other sections, and there are major delays in the provision of data (Takada, 

2002). Also, WWFJ has difficulty convincing the Japanese to modify their consumer 

habits, notably towards ivory and hawksbill turtle products. WWFJ does not have 

sufficient influence over what determines people's self identity, self-image and 

conscience to be able to influence their buying habits. In this case it is not being 

marginalised. Another explanation for WWFJ's difficulty in influencing the consumer 

habits of the Japanese is that it is in opposition to the significant combined influence of 

the industry associations, traders, sellers and MITI on these issues. These groups 

actively campaign consumers to buy these products and usually have more resources at 

their disposal to carry this out such as leverage in upholding the Law Concerning the 

Promotion of the Traditional Craft Industries. 

WWFJ is a tenacious and socially accepted environmental ENGO despite not having 

many financial supporters. Since it works closely with TRAFFIC East Asia-Japan on 

CITES issues, its database is made more substantial. However, WWFJ has had limited 

success in influencing policy-making in relation to wildlife preservation issues as this 



analysis has shown. There is evidence to suggest WWFJ is marginalised by the 

governing structure in relation to four factors. First, it has limited access to ministry 

advisory councils. Second, the weakness of the EA holds back their efforts. Third, key 

information is difficult to obtain from certain ministries during or before any decisions 

are made. Fourth, incorporation means close monitoring by the bureaucracy. Even if 

WWFJ could overcome these marginalising tactics, it is questionable how influential it 

would be in formulating policy. WWFJ does not have a large enough public following, 

or a consistent voting constituency in order to apply greater pressure to the large 

ministries and LDP. An inherent weakness of social movements is that they lack an 

identifiable primary constituency (Tarrow, 1994). There is no evidence of citizen 

movements that protest politicians over the wildlife trade. Mainstream news coverage of 

these issues is also scarce. This is despite the fact that their own government and fellow 

citizens are partly responsible for a trade that is endangering these wildlife. WWFJ has 

not been able to convince enough ordinary Japanese about the seriousness of these 

issues, and that it is the cooperation of the people which is needed more than anything 

to do something about applying pressure to the government. Ordinary Japanese seem 

too disinterested to take action, perhaps because they have long relied on the 

government and bureaucratic elite to decide the best course for the nation. 

FOEJ speak to EA staff about environmental concerns who in turn speak to more senior 

government bureaucrats in other relevant ministries (Helten, 1998). But FOEJ has been 

concerned that the EA staff are highly diverse, suffuse and therefore the EA is not at all 

consistent in its views. This is a legacy of the EA's minor status within the bureaucratic 

hierarchy. FOEJ has also sent letters to Diet members requesting that they contact the 

ministers of MOFA and MAFF condemning Japan's unsustainable logging operations 

in Siberia (Ormsby, 1998). In response to these operations, the MOFA said it would 

take up the issue to which there has been no satisfactory resolution (Ormsby, 1998). The 

common chain of lobbying is from grassroots to politicians to bureaucrats, a chain that 

reinforces the bureaucratic politics model of policy-making. The Diet members which 

are most targeted by FOEJ belong to the Japanese Communist Party and Social 



Democratic Party because these parties appear more sympathetic to environmental 

concerns. The bureaucracy is reluctant to sit down with ENGOs, particularly those 

without legal status, because they regard them as offering unsolicited input and being 

unable to contribute to consensus decision-making with which they are accustomed 

(Helten, 1998). This represents a form of marginalisation of the environmental lobby by 

a governing structure unwilling to engage with groups that do not support their policy 

position. The cosy position of top bureaucrats, politicians and big business has 

historically been able to keep agitated citizens at bay from disrupting 'business as usual' 

(except during the pollution crises of the 1960s when thousands of citizens rapidly 

emerged on the scene filing lawsuits), and they are continuing to do their best to avoid 

being forced into making compromises with these groups. JAWAN (1999) has noted 

that LDP politicians nearly always vote the party line which is often close to the 

dominant bureaucracy's policy on the issue. 

FOEJ does understand the channels of communication, the decision-making processes, 

and does exercise agency, however, it usually cannot access these. Its challenge is to be 

able to manipulate the power structure it faces. Part of this is linking wildlife protection 

values to issues that really matter like money or health issues, but that is not always an 

easy link to forge compared to pollution issues. Unlike the more influential lobbying 

powers of the farmers, fishermen and doctors, for example, who can gain access to a 

more senior level inside their respective ministries and agencies because they represent 

actual ministry constituencies (power base supporters) and have vital information, non- 

legal status ENGOs simply do not have the same bargaining capability to make the 

senior bureaucrats sit up and take notice. These ENGOs are not representative of any 

identifiable, permanent and mobilised set group in society such as farmers, fishermen, 

doctors or construction workers because they are a social movement. In short, they lack 

a powerful voting constituency that wants change for the better in terms of wildlife 

conservation. Their best option is influencing public opinion which in turn might 

influence politicians, who then might help set up meetings with the mid to top-level 



bureaucrats. Occasionally, the larger legal status ENGOs such as WWFJ convey the 

sentiments and policy desires of FOEJ to the ministries (Ormsby, 1998). 

Another constraint for FOEJ is a credibility issue. This is a particularly big problem for 

FOEJ where it lacks social credibility to a large extent amongst Japanese people 

because it is perceived as being foreign, and possibly too unconventional. FOE in 

Western countries, like Greenpeace, are considered to be unconventional, direct-action 

groups (Dalton, 1995). FOEJ needs more Japanese members and leaders in order to give 

themselves a more Japanese feel, otherwise they look like 'intruders' (Helten, 1998). 

Having a greater number of Japanese working for FOEJ might also reduce some of their 

negotiating problems with both the Japanese public and Japanese government. Currently 

they have few Japanese members and even fewer Japanese leaders. 

According to Griffith (1990) and Barrett (1998), the environment movement in Japan 

tends to fragment into smaller groups because they are wary of even loose political and 

religious affiliations that other groups might have. This is a problem in lobbying 

because it decreases the human and financial resource base. FOEJ tends to work alone 

(though it is closely affiliated with JATAN) more than network with other Japanese 

ENGOs as a combined force. FOEJ, compared to mainstream and home-grown 

Japanese ENGOs (such as WWFJ, WBSJ, and the NCSJ), also tends to be perceived by 

the Japanese as radical and unruly, and concerned more with fighting the issue at all 

costs (containing the characteristics of an ecology group) rather than maintaining an 

acceptable code of behaviour within Japanese society. In reality though, this perception 

of FOEJ is untrue (Ormsby, 1998). Therefore, FOEJ is also marginalised by public 

opinion and ill-informed stereotyping. Although WWFJ and FOEJ are both branches of 

large, foreign and quite successful ENGOs, and have been operating in Japan since 

1971 and 1979 respectively, they have very different levels of membership and of social 

and political acceptance. The main explanation for this is arguably because of their staff 

make-up. WWFJ, with Japanese nationals occupying the senior positions and many 



more Japanese nationals overall, has much greater social and political acceptance in 

Japan than does FOEJ which has found itself maintaining mostly foreign staff in the 

senior positions. This goes back to how the two groups decided to set up their 

operations in Japan. Also, FOEJ has not been incorporated into the government's sphere 

of influence by having legal status and remains a fringe NGO having little influence on 

policy-making. 

In their early years, FOEJ used to lobby by protest demonstrations such as conducting 

street marches, rallies, sit-ins and disrupting the operations they were targeting (Helten, 

1998). However, they have since stopped those tactics (marches for example) because 

they have been found to turn the Japanese off, but the legacy may still be evident 

(Helten, 1998), and therefore marginalises FOEJ. FOEJ learnt this lesson from 

Greenpeace. The Japanese media labeled the marches as forms of civil disobedience and 

hooliganism rather than as legitimate tactics deserving of some merit (Helten, 1998). 

This tactic is seen more as a nuisance distraction, like the uyoku (ultra-right wing) 

vehicles which blast out xenophobic messages in busy streets, than a reasonable means 

of expressing a point. In general, the Japanese have very low tolerance levels for illegal 

tactics such as trespassing, disrupting traffic and minor violence. When Greenpeace 

Japan started in Japan in 1989, it had no Japanese staff and a confronting style of 

campaigning. Though it now has mostly Japanese staff, its tactics are still confronting, 

and at times Greenpeace activists are gaoled in Japan (JEM, July 2000). 

FOEJ becomes involved at different stages of the policy-making cycle, early in terms of 

agenda setting and late in terms of critiquing final policy, but not in actual policy- 

making (Helten, 1998). FOEJ staff meet local politicians and national Diet members in 

the early stages to put an environmental issue on their agenda, and to discuss the issue 

and try and drum up support for it (Helten, 1998). They have been successful in gaining 

some Diet support, but no access to the senior echelon. Helten (1998) believes that 

international pressure does have an effect because Japan is sensitive to its image in the 



international community. Though, he also says the Japanese government will sometimes 

counter-attack the international pressure by accusing the pressuring country of being a 

'Japan basher' in order to diffuse the accusation (and pressure). FOEJ claim this 'focus 

on victimisation' is clever manipulation by Japan. Also, if pressure comes to bear on the 

Japanese government, it will not budge right away. If the pressuring country backs off a 

little, then the authorities might reconsider and modify their behaviour, and then claim 

they made the changes themselves independent of the pressuring country (Ormsby, 

1998). Ormsby praises the EA, even though it is small, as primarily taking an educative 

role, and contends that results from this in the long-term will have a positive effect on 

environmentalism in Japan. 

FOEJ has no legal status but is registered as a voluntary organisation (Helten, 1998). 

Legal status would give FOEJ more social acceptance, and in turn this would make it 

more likely that they would increase their membership and financial base, mobilise 

more public support for their campaigns, and possibly even receive government grants. 

However, they are not legally registered yet owing to the tax system not benefiting legal 

status NPOs, and therefore continue to struggle for social acceptance. Legal registration 

means the NPO is socially legitimate and is recognised as having a socially valued 

purpose. The Global Environment Information Centre [GEIC] (1997) found that non- 

legal status effectively hinders ENGO involvement at both national and international 

levels because without it, these ENGOs are not on an equal footing with the major 

interest groups in regard to the relevant issue. In theory the 1998 NPO Law provides 

legal status and social acceptance for NGOs with small assets and distant affinities with 

the government, such as FOEJ, thereby breaking down an earlier instance of 

marginalisation. Since FOEJ does not have large assets, for a long time it could not 

apply for registration (this was a form of marginalisation of the environmental lobby by 

the Japanese government). This represented a significant limitation of the judicial 

system where it did not allow for small NGOs to have legal status until late 1998. They 

can now apply through their relevant prefectural government for formal registration as a 

NPO, but the government has not yet provided these legal status NPOs with tax breaks. 



In Australia and the US, for example, the government provides some financial subsidies 

and significant tax breaks to environmental groups (Papadakis, 1993), but this does not 

happen to the same extent in Japan. Also, Japanese ENGOs do not enjoy discounted 

postage rates. Yamakoshi (2000) suggests more pressure existed in countries like the 

US to establish tax laws favouring NGOs because they were perceived as more 

important in society than they were in Japan, where community-based, single focused 

Japanese NGOs lacked the political clout to achieve a more favourable tax treatment in 

a society that generally was not disposed to NGOs and charitable donations. However, 

FOEJ fear that too much government support for NGOs (their incorporation into the 

government sphere) will over time erode the ability of those NGOs to really be able to 

stand up independently and influence government policy (Helten, 1998). 

There is an important cultural constraint in that FOEJ is not indigenous to Japan, 

therefore it has difficulty reaching mainstream Japan. So it now focuses more on Japan's 

actions offshore but close to Japan, such as in Siberia. Income from memberships and 

grants is not large for FOEJ. Bureaucratic agencies have been very reluctant to see 

FOEJ and Greenpeace Japan achieve legal status because they perceive these foreign 

entrant NGOs as being too hostile to government and industry (Pekkanen, 2000). In 

summary, FOEJ is marginalised by: a lack of access to top-level bureaucrats and vital 

information; the fact that it is a foreign entrant NGO; having non-legal status; and by 

the tax system not favouring ENGOs. 

The WBSJ also faces the same problem of not being invited to participate in advisory 

councils of various ministries that have an environmental jurisdiction. It also maintains 

the triumvirate believes citizens are not to be trusted (Koita, 1998). The WBSJ suffers 

from the government stereotyping ENGOs as being untrustworthy. Even though the 

WBSJ is the largest environmental NGO in Japan, it also has financial constraints. 

Furthermore, 55,000 members is not a large membership, and low membership is a key 



issue in the inability of ENGOs to seriously influence policy-making. 

One of the main lobbying constraints for JAWAN is a financial one largely due to low 

membership. This limits the amount of research they can do or pay for. There are no 

paid staff and JAWAN does not have legal status. Another major lobbying constraint 

has been the lack of any strong EIA legislation in Japan. Without such legislation, 

JAWAN has always found it very difficult to legally defend its accusations of 

environmental destruction. This may start to change with the new EIA law enforced in 

June 1999, however, the Awase case does illustrate inadequacies in the new law. 

JAWAN targets the MAFF, MOT and MOC as the three government ministries most 

responsible for the development projects which pose the greatest threat to the 

conservation and wise use of Japan's remaining wetlands and tidal flats, and the hardest 

actors to deal with (Kashiwagi, 1998). 

JAWAN has identified a lack of seriousness on the part of development ministries as a 

fundamental problem plaguing Ramsar Convention implementation in Japan. JAWAN 

calls for all relevant government ministries and agencies to take seriously their 

responsibilities under the Convention and coordinate their activities under the National 

Wetland Policy (JAWAN, 1999). The establishment of a National Ramsar Committee 

including NGO representatives was a particular goal of JAWAN before the Brisbane 

COP in March 1996, and this was finally accomplished in 1999 due to the strenuous 

efforts of the EA. However, JAWAN points out that this Committee functions only to 

exchange information. They add that infrequency of meetings, lack of sub-committees 

and shoestring budgets mean that these committees do not do any actual problem 

solving (JAWAN, 1999). Furthermore, the National Ramsar Committee has not been 

allowed to participate in implementing the Strategic Plan. The overwhelmingly 

prevalent principle of development above all, and the lack of a principle of regulating 

development plans to achieve wetland conservation still does not occur in practice in 

Japan. It shows that the attitude in the approach of the institutional actors is that 

environmental protection is achieved at the expense of economic and employment 



growth. According to JAWAN (1999), this is the major bottleneck to wetlands 

conservation in Japan, and their main constraint. 

Other constraints on JAWAN are political in nature. Suzuki (2001) reveals that in terms 

of JAWAN's access to Ministers or high-level bureaucrats of the development- 

regulating Ministries, "they do not easily sit down with us". Mid-level bureaucrats will 

do so when the meetings are set up by Diet members (even opposition Diet members). 

Bureaucrats tend not to want to debate with groups perceived as unhelpful to 

maintaining their own power base, bargaining leverage and policy implementation, and 

publicly accuse the ENGOs as being obstructionist for the sake of it. In short, 

environmentalists are not seen as a helpful constituency of the development-regulating 

ministries. In one meeting with MOT bureaucrats in December 2000, where they 

accepted JAWAN's appeal to reconsider their decision to implement a landfill at Awase 

Tidal Flat in Okinawa, JAWAN found out an hour later that the Ministry had handed 

down a directive for the landfill to go ahead at the same time they were meeting with 

JAWAN (Suzuki, 2001). So the meeting was a token gesture. 

In the case of the dam proposal for Yoshino River, a meeting between JAWAN and 

MOC staff was moderated by representatives of the Diet Members' Association for a 

Mechanism for Public Works Review in June 1998. JAWAN's influence in this meeting 

was limited because the MOC does not disclose environmental impact data such as 

sludge buildup (Suzuki, 2001). Even former Director-Generals of the EA did not find 

much time for JAWAN, and only then when Diet members intervene to arrange a 

meeting (Suzuki, 2001). More recently though, senior Ministry of Environment 

bureaucrats will readily meet with JAWAN. It still takes Diet member intervention to 

bring grassroots ENGOs together with relevant bureaucrats from the development 

Ministries. JAWAN was invited to a meeting between Ariake Sea fishermens' groups 

and the MAFF in late October 2001, organised by a Diet member. Also, when JAWAN 

(and other NGOs) have asked MAFF bureaucrats to join Japan's official delegation to 



the Ramsar meetings because MAFF has a direct role in whether important wetlands are 

protected or not, they have declined. Only the EA and MOFA (as the Ministry 

responsible for the Convention implementation) send delegations (JAWAN, 1999). 

Generally, Japanese citizens react favourably to JAWAN's messages and lobbying 

tactics, although membership is not large. JAWAN has been able to mobilise the wider 

public (for example, over the development projects for Isahaya Bay, Fujimae tidal flats 

and others). Therefore, the wider public was sufficiently motivated by these campaigns 

of JAWAN (but not only due to this factor) and once mobilised we have seen how they 

become influential. JAWAN is unusual among Japanese ENGOs in the way it is set up 

as an umbrella organisation for many small groups fighting for the same cause, but in 

different locations spread out all over the country. This united approach has certainly 

been instrumental in much of JAWAN's success, and helps to offset its marginalisation. 

Overall, JAWAN is marginalised by: a lack of access to top-level bureaucrats and vital 

information; a weak EA; having non-legal status; weak EIA legislation; and by 

government initiatives (mainly resulting from gaiatsu) that, rather than improve 

environmental conditions, often function as weak entities (for example, Japan's 

National Ramsar Committee). 



Summary 

These case studies exemplify a number of important constraints on ENGOs in Japan. 

The difficulty for many Japanese ENGOs in attaining corporate legal status and/or tax 

free status impinges on their ability to become better informed, and therefore be able to 

lobby from a stronger position. Corporate legal status was difficult to achieve and often 

involved a high degree of affinity and acceptance by government ministries and 

possessing substantial assets. In recognition of this problem, and after long-term 

lobbying by ENGOs, Keidanren, media and national politicians, efforts have been made 

with the passing of the NPO Law in 1998 which makes some provision for legal 

registration of ENGOs. One of the categories covered under the Law is the global 

environment. However, unlike the case in Germany for example, tax laws in Japan are 

an obstacle to NGO formation. It is very difficult in Japan for NGOs to gain status as 

charitable or voluntary organisations (Schreurs, 1996) and become free from all tax. 

Individual membership fees to ENGOs in Japan are still not tax deductible. 

Another important 'international' marginalisation factor is the effect on Japanese 

ENGO participation in international processes. Secretariats of international conventions 

such as CITES and Ramsar have noted difficulty in accrediting Japanese ENGOs to 

their processes. As one example, one of the basic requirements for accreditation for 

NGOs under any international convention is proof of nonprofit status. However, 

Japanese ENGOs in particular are often unable to readily provide such documentation 

since many do not yet have legal status despite the new 1998 NPO Law. In effect, 

deprivation of legal personality can lead to a disabling of participation by Japanese 

ENGOs in both international and national processes. Improved tax breaks within the 

Law would probably pave the way for more NGOs to apply for legal status, including 

FOEJ. 

On the question of environmental litigation related to wildlife issues, all four ENGOs 

alluded to this being difficult in Japan. Not only is it a very costly practice, but also the 



legal system limits the scope of challenges by being small and drawing out the duration 

of legal disputes frequently to over ten years (Mason, 1999). It is possible to argue the 

Japanese government has also marginalised environmental protest by keeping the legal 

system small and lawsuits expensive (Kidder & Miyazawa, 1993). 

There are financial constraints associated with a relatively small membership, and this 

restricts lobbying capability. Another constraint is not having easy access to senior 

bureaucrats or the responsible minister. ENGOs seek to hold talks with the more senior 

players in the policy-making process because they believe they have worthwhile 

information that is reflective of social factors, and also believe the senior level is the 

centre of final policy-making where their best representation lies. However, non-legal 

status ENGOs (and they are the majority in Japan) cannot do so, and therefore are 

marginalised from access to power. In the US on the other hand, the Lobbying 

Disclosure Act of 1995 has allowed ENGOs to have direct contact with members of 

Congress, Congressional staff, political appointees of the Executive branch and with 

senior members of the bureaucracy (Shaiko, 1999). 

Some Japanese ENGOs claim that, in some cases, the current practice of certain key 

governmental policy-making committees is to invite non-governmental groups with 

little or no expertise in ecological matters to hold seats on key climate change-related 

committees, thereby acceding to the claim of NGO involvement (GEIC, 1997). It is 

generally felt that the process of selecting and inviting ENGOs (and other members) on 

these committees needs to be made open, and that it be made certain that ENGOs who 

maintain appropriate expertise be invited to occupy committee seats. 



6.6.1 Financial Links for environmental NGOs 

An investigation of the financial sources of the ENGOs can also shed light on their 

degree of marginalisation. The activities of Japanese ENGOs are supported not only by 

private membership dues, but also from other sources that have implications on how 

well the ENGOs can operate and affect policy-making. These include: mostly small- 

scale government and non-government grants; funds from the Grassroots Grant 

Assistance (established by the MOFA in 1989 to provide modest assistance to NGO 

field projects in less developed countries), JFGE and the KNCF (but these mostly 

favour overseas NGOs or the overseas activities of domestic NGOs and are very 

modest); their own entrepreneurial activities (for example, the WBSJ manages bird 

sanctuaries); and donations from private corporations and individuals (for example, 

FOEJ attracts some funding from the Toyota Foundation), but these are rare. Lucrative 

Foundation support for ENGOs is significant in the US (Shaiko, 1999). The ENGOs, 

which are registered as KBeki HBjin under the EA, and which are nonprofit 

organisations, are generally waived from income taxes. However, they do pay tax on 

any revenue making activities. The GOJ established the Green Donation program by 

law, and is supported by donations collected mainly on Green Day (April 29) and 

during Green Week (April 23-29). This assistance is granted to projects for forest 

management and reforestation domestically and internationally (JCSD, 1997). In 1996, 

the JFGE (a semi-private, semi-public fund) supported 47 Japanese NGOs working on 

domestic environmental issues, 3 overseas NGOs and 54 Japanese NGOs working on 

environmental protection in less developed countries (Schreurs, 1996). However, most 

ENGOs in Japan are financially and organisationally weak, mainly because public 

support is under-developed. 

The way the NPOJNGO Tax and Corporation Laws in Japan affect NGO funding is 

somewhat complicated (certainly compared to Australia and the US), and ENGOs argue 

that it requires simplification and other modifications to make it work more in their 



favour (Helten, 1998; GEIC, 1997). At present the system discourages individuals from 

making donations to ENGOs. Depending on the function and nature of specific NGOs, 

individual donations either do not qualify for tax deduction or the tax deduction is 

limited to only 25 percent. Donations to schools, disaster relief and other special service 

groups are tax deductible but not to ENGOs (Okabe, 2000). Businesses enjoy a much 

wider deduction because all of their donations, up to a certain amount, are tax 

deductible. Japanese companies can deduct donations up to 0.125 percent of their 

capital plus 1.25 percent of their annual profit (Okabe, 2000). Not surprisingly, ENGOs 

advocate tax reforms to treat individual contributions on par with corporate donations. 

In 1991, the Ministry of Posts and Telecommunications introduced a new system to 

allow depositors in Japan's Postal Savings system, which accounts for a huge 

percentage of private savings accounts in Japan, to donate up to 20 percent of the 

interest earned from their accounts, tax-exempt, to overseas NGO activities. In 

Australia, all ENGOs are listed on the Register of Environmental Organisations 

administered by the Federal Environment Minister, and this provides tax deductability 

on donations over $2 (Walker, 2000). Also in the US, the nonprofit tax status granted by 

the Federal government is one form of government support for ENGOs (Shaiko, 1999). 

A further issue is that these Japanese ENGOs are careful about which companies they 

will accept financial support from (WWFJ seems to be an exception to this rule). They 

are wary of losing social credibility, integrity and political influence if they accept 

donations from certain sources, including from the JFGE and the KNCF (Helten, 1998). 

In short, they are wary of becoming dependent on corporate Japan. This wariness 

extends even to donations by individual corporate employees because of influence by 

workers' close identification with their companies (Helten, 1998). There are image 

problems if these ENGOs attract private memberships from people employed by a 

company which might in some way disagree with the aims of that ENGO. They wish to 

maintain their reputation as credible civic groups representing the interests of the 

grassroots and natural environment. Improved financing methods (including a total tax- 



exempt status for donations to non-profit groups) plus an extended role in policy- 

making and in implementation would go a long way toward increasing public 

participation in government (Y amakoshi, 2000). 

Still, in the interest of enhancing their international image, industry groups in 1991 

made the surprising suggestion of working together with environmental groups and 

even offered to fund their activities. To this end they organised a meeting to which they 

invited several of the more 'socially accepted' environmental groups in Japan. Their 

proposal intrigued many of these groups, but in the end it was voted down by the NGO 

Forum Japan, a newly organised body representing approximately one hundred NGOs 

ranging from anti-pollution movements to international NGOs (Schreurs, 1996). Wary 

of being corporatised by industry, their traditional target of criticism, the majority of 

NGOs resisted this unprecedented offer, and still today continue to be reluctant about 

receiving funds from industry. This kind of 'greenwashing', as it is sometimes referred 

to, was evident in Australia when BHP and the ACF announced an alliance in October 

2000. Critics claimed the BHP Board of Directors was simply pre-empting any share 

holder backlash over its dubious environmental reputation, and it is doubtful if the 

alliance will last or produce any substantial benefit to the environment (Beder, 2000), 

although the ACF thinks differently. The ACF, tired of ineffective strategies, believes it 

is now time to work more closely with industry as a new form of strategy. In the US, 

'greenwashing' is generally frowned upon by environmental groups, but just the same, 

many are hard pressed to turn down these large corporate contributions (Shaiko, 1999). 

Many large national ENGOs such as the Sierra Club, Nature Conservancy, WWF and 

Natural Resources Defense Council now receive significant corporate contributions. 

Japan may ultimately follow the example of the US and if this becomes the dominant 

international trend, it will confirm Sklair's (1994) argument that central parts of the 

'green movement' are in the process of being incorporated, and those that refuse 

incorporation will be marginalised. 



Financial constraints are a serious problem for ENGOs and affects their ability to gather 

credible information to challenge anti-ecology practices, and to engage government 

about policy alternatives. This section has provided evidence of how the government 

structure plays a direct role in restricting financial opportunities for these ENGOs, and 

this evidence supports the marginalisation hypothesis. 

6.6.2 Policy Advisory Roles 

While financial links are varied, policy advisory roles for Japanese ENGOs are 

extremely limited. In short, ENGOs are under-represented in policy advisory roles and 

in legislative bodies. This is despite the potential of ENGOs to contribute meaningfully 

to policy formation, and the political rhetoric claiming their importance in achieving 

sustainable development since the early 1990s. The Japan Council for Sustainable 

Development (JCSD) was established in June 1996 to facilitate mutual dialogue 

between the government, the business sector and NGOs on sustainable development 

(JCSD, 1997). The Rio Earth Summit in 1992 called for such national councils, but 

Japan was late in establishing one, and missed an important regional meeting of national 

councils in Manila in June 1995 (Japan Times Weekly International, 1995b: 17). The 

JCSD has 33 high profile members including representatives from government (one 

each from a number of ministries and agencies), industry, and NGOs. However, the 

membership does privilege the bureaucracy and industry. The Chairman of WWFJ is 

the only environmental NGO representative on the 33 member Council (alluding to the 

incorporation of WWFJ into the government sphere of influence), and there is only one 

member from the EA. Therefore, the environmental lobby is grossly outnumbered on a 

sustainable development council. Moreover, the JCSD has only produced one rather 

rhetorical report since its inception. So the JCSD facilitates mutual dialogue between 

the government, the business sector and mostly non-environmental NGOs, but hardly 

constitutes a worthwhile channel for ENGOs to advise on policy. It is indicative of 



weak parliamentary support for ENGOs. 

In Australia, ENGOs which are members of the National Environment Consultative 

Forum have reasonable access to the federal government (Walker, 2000). This Forum, 

though, is actually set up by the federal Environment Minister, and the minister invites 

certain groups to be members. There is a separate parallel process called the Mittagong 

Forum which is a national summit structure established by ENGOs (Walker, 2000). It 

has a secretariat and its members are the state conservation councils and most national 

ENGOs. There is no equivalent of the Mittagong Forum in Japan. The Australian 

ENGOs degree of influence on policy formulation usually comes down to whether the 

issue in question is ideologically supported by the party in government. For example, 

the key national campaign for FOE Australia is nuclear issues, and they are finding it 

very difficult to obtain change on the national front with this issue because the present 

Howard government is ideologically supportive of the nuclear industry (Walker, 2000). 

More often it is the politicians, tied to certain party doctrines, ideologies and 

constituencies, not the bureaucracy, who stifle the work of the large environmental 

groups in Australia. 

The EA listens more to citizen opinion nowadays. Only since the late 1990s has the EA 

solicited public opinion on the National Biodiversity Strategy, on the BEL and BEP, the 

EIA Law, and it commonly asks for public opinion on laws and policies through the 

internet and newspapers (JAWAN, 1999). In responding to greater public outcry against 

public works degrading important ecosystems, the MOC set up the Dam Deliberation 

Committees in the late 1990s specifically to incorporate citizen opinion into their 

planning, but this has not led to results which most Japanese favour (JAWAN, 1999). 

The government responses are very limited. The authorities have no responsibility to 

reflect citizen opinion in their decisions. All citizens' opinions have the status of 

"reference" in a context of final decision-making by the developer which is proposing 

and promoting the project (Suzuki, 2001). There is no third party to weigh the 



arguments unless the ENGOs can bring them in. This is an example of marginalisation. 

Only when the public outcry is strong enough and the ENGO resourceful enough might 

a third party become involved. This was evidenced in the Chitose River case. The GOJ 

does not include any ENGO representatives on its official delegation to the CITES and 

Ramsar COP meetings. 

6.6.3 Freedom of Information 

Until the passing of a new Freedom of Information Law in 1999, there was no 

equivalent to the Australian and US Freedom of Information Acts in Japan. ENGOs and 

even the EA have argued that they have been at a strong disadvantage in influencing 

policy because of this. For example, they are left in the dark as to how MITI establishes 

its long-term energy supply and demand forecast (Schreurs, 1996). Since energy policy 

is closely tied to global climate change response options, this has put the EA and 

ENGOs at a strong disadvantage in establishing their own proposals for action. 

Government agencies generally release information and data at their own discretion. In 

the Isahaya Bay dispute, those promoting the flood control project suppressed a report 

for 14 years until it was leaked saying the project would not work to prevent flooding 

while the project went ahead (JAWAN, 1999). In the Chitose River case, it was only 

revealed much later on that the government figures on flood prevention were wrong, 

and this hindered WBSJ's work for many years. Lack of access to official information is 

a form of marginalisation. Important knowledge that could be used as a bargaining 

resource in the two-level games is effectively suppressed. 

The GOJ was very late to recognise freedom of information at the national level, which 

is crucial for ENGOs. The LDP for many years was reluctant to legislate in this area and 

knocked back repeated freedom of information bills introduced by other parties, but in 

the end gave into accumulated pressure of this kind. The national Information 



Disclosure Act (IDA) was passed on 7 May 1999 largely as a result of increasing 

corruption in the bureaucracy (Okabe, 2000). The corruption sent signals to the public 

to become more concerned about accessible government. The new IDA Law should go 

some way to increasing societal openness and reducing power in the central 

bureaucracy by providing citizens with more access to the administrative information 

necessary for them to play a more active social role. It is another Diet member's Bill 

like the new NPO Law. It is expected that the new national IDA will be used more 

commonly by ENGOs such as FOEJ to make public their claims about environmental 

degradation. However, it is still too early to properly evaluate all the ramifications. All 

prefectural governments enacted IDA between 1982 and 1996 (Kanagawa Prefecture 

the first to do so), but most local governments have yet to enact such legislation (Okabe, 

2000). Incidentally, Kanagawa Prefecture is also considered to have experienced the 

first major 'green movement' in Japan (Jain, 1991). 

Protesting the lack of a freedom of information act in Japan, in 1994 the Citizens' 

Energy Research Institute produced a book that uses the figures released by MITI to 

work backwards in trying to figure out what kind of model must have been used in 

forecasting Japan's long-term energy supply and demand. The book's introduction 

begins, "it is a problem that the basis upon and process by which the forecast is 

established is not made open to the public. It should cause surprise that something as 

important as the long-term energy forecast is decided upon by the energy industry, 

which comprises just one section of the population, without adequate debate or reliance 

on a democratic decision process and behind a wall of secrecy" (Schreurs, 1996). 

ENGOs also seek more official detailed information on how figures are developed with 

improved justification by the government. In effect, under present systems, it is felt that 

ENGOs cannot make counter arguments and assessments. It is very difficult for these 

ENGOs to effectively monitor all government institutions and bodies of law if access is 

in some way impeded. Also, in order for ENGOs to discuss issues with large 



bureaucracies like MITI, MOC and MAFF, they need information and cooperation from 

independent, reliable research institutions, but it is very difficult to find them and ask 

for their cooperation in Japan. There are few of them and they are expensive, for 

example, the National Institute for Research Advancement, which is also criticised by 

environmentalists for being too closely connected with the government (Helten, 1998). 

Independent information is critical for advocacy style ENGOs. In Australia, as a result 

of privatisation/corporatisation of some government departments (for example, IT out- 

sourcing), the problem of commercial mistrust has increasingly become an issue for 

some ENGOs (Walker, 2000). But in terms of dealing with government departments 

there are no significant freedom of information issues apart from 'go slow' responses to 

some ENGO requests and correspondence, and this can occur to the point where the 

information requested is basically being withheld. 



6.7 Findings 

This section provides a discussion of the main findings of this analysis of the roles that 

four particular Japanese ENGOs play in wildlife preservation policy-making. It will 

answer the questions raised in section 6.1. Based on descriptors of NGO types (Giffard, 

1996), we can say these four ENGOs can be categorised as both advocacy NGOs (they 

criticise government policies based on their own research) and as education-type NGOs 

(they implement educational programs in environmental areas). In fact, all four ENGOs 

are advocating both better policy-making and education simultaneously. These 

functions are not unlike the functions of ENGOs in other countries. However, there are 

some features of the Japanese ENGOs which are less likely to be found in Western 

ENGOs and which limit their potency. These include very low memberships and no 

unified national lobby groups. 

Is there still a cultural legacy which does not encourage open 'challenging of authority' 

or public participation in minority social groups in Japan? The analysis shows that 

changes are occurring in this regard. The ENGOs are encouraging more citizens to 

challenge 'authority' openly through referendums. The  ENGOs, including the 

incorporated ones, have not compromised with the authorities, so are not guided by the 

cultural notion of conflict resolution through consensus. Perhaps earlier studies 

professing a cultural legacy were too reflective of cultural determinism in their 

interpretations. At any rate, there seems to be evidence that any such cultural legacy has 

broken down. We have seen this with the WBSJ and JAWAN and demonstrations 

concerning reclamation projects for rivers, wetlands and tidal flats, and with WWFJ and 

demonstrations to protect Shiraho reef. We already know that Japan, comparatively, is a 

strong anti-authoritarian (han-kenishugi) state, and the people display lower satisfaction 

levels with working and social life than in countries such as France, US, UK, and 

Germany (Nishihira, 1987). Yet, Inoguchi (2000) notes the Japanese are still passive 

towards social activities such as political protest, and this would fit in generally with 



public responses to wildlife conservation issues. 

Does Japanese society still give comparatively little time and money to the environment 

movement? The analysis suggests the answer to this question is yes, but with some 

exceptions. Memberships of the four ENGOs remain small and are growing at a small 

rate when compared to memberships in other OECD countries. Financial constraints 

remain serious problems for Japanese ENGOs. Their operating budgets are considered 

minuscule. Their budgets limit how many paid staff they can afford, as well as their 

access to technology for communications and scientific investigations, and to the courts. 

They are still influenced by Japanese outreach characteristics which often limit people 

helping other people to those within an identifiable group. Unlike Western countries, 

Japan has no tradition of donating to charities (Araki, 1996). Also, Japanese society has 

traditionally maintained caution and a sceptical attitude toward unknown persons and 

remote social institutions (such as ENGOs) because trust is normally nurtured among 

Japanese in a specific and concrete bilateral and organisational setting (Inoguchi, 2000). 

The present tax law also discourages individuals from making financial contributions to 

ENGOs. 

However, this situation is breaking down to some extent as environmental problems 

become more salient in society (for example, destruction of tidal flats). Also, the longer 

the ENGOs have operated (extending the time for society to get to know and trust them) 

helps in attracting public support. For example, the longest serving environmental 

NGO, the WBSJ (active since 1934), is also the largest in terms of membership, and 

also, arguably, in terms of social credibility and acceptance. So public attitudes towards 

ENGOs are more embracing. It was identified in the literature that Japan did not have 

many post-materialists (Brechin and Kempton, 1994). Now there is an increase in the 

number of adherents to what are called post-materialist values such as participation and 

freedom rather than order and economy (Watanuki, 1995; Inoguchi, 2000). This 

growing number of post-materialists, arguably, can make the acceptance of, and 



participation within, ENGOs more likely. However, if the post-material elements in 

Japanese society continue to harbour deep traditional values like group loyalties, male 

leadership and motherhood, then it will be difficult for environmental elements to 

flourish (Peng-Er, 1999). The breaking down of this public caution and distrust of 

ENGOs is also evidenced, though only slightly, with the growing public reaction (in the 

form of petitions, referendum voting turn-outs and tendencies and other support, which 

is not only locale-specific, for JAWAN) to Isahaya Bay and other wetlands issues (for 

example, Yoshino River and Nakaumi). But unlike pollution issues affecting human 

health, it has been more difficult to mobilise people to act to demand the government to 

protect fauna, flora and habitats. 

These ENGOs (except WWFJ) remain cautious about the companies from which they 

will accept financial support. Also, most Keidanren donations are sent to foreign 

ENGOs in less developed countries, not to Japanese ones. Therefore the Japanese 

ENGOs tend not to be as financially well off as they could be, and they rely on seeking 

out individual donations rather than company donations. Achieving legal and tax- 

exempt status are also issues for Japanese ENGOs and are hard fought. We can expect 

the new NPO Law will enable more ENGOs to apply for legal status over time. On a 

positive side, in 1993, the EA established the Japan Fund for the Global Environment as 

part of its relatively weak Global Environment Division, and it includes funding from 

the national government as well as private donations. Its purpose is to provide ENGOs 

with financial support, information and training (Yamakoshi, 2000). 

Is there still a triumvirate of power which consults very little with the public on matters 

to do with the natural environment: that is, do ENGOs have very limited access to the 

senior politicians and bureaucrats? This is still basically the situation in Japan, however, 

politicians in general are taking more notice of environmental issues when they perceive 

they will have a direct impact on their chances for re-election. The public mood 

continues to be increasingly more environmentally conscious (following the 



international trend), and public demands are resonating in local politics at least where 

the issues are more salient. The findings show that these ENGOs feel that government 

support for their participation in decision-making processes is lacking and needs to be 

strengthened. They see their participation in decision-making as important because of 

their inherent abilities to reflect social factors in the implementation of wildlife 

conservation related policy. They feel that their scientific observations need to be 

incorporated in EIAs because of the non-biased nature of those observations, and 

because they are more comprehensively undertaken. They also believe that they 

represent the best interface between government and citizens. In short, these four 

Japanese ENGOs a r e  seeking active involvement in the policy-making process, 

however the government response is not always encouraging because the elite does not 

want to risk dialogue with groups that do not traditionally play the game of consensus 

decision-making. Perhaps as these ENGOs continue to raise their professional profiles, 

they will enhance their own legitimacy in the policy-making process. 

Is there still a general reluctance on the part of the larger ENGOs to affiliate with one 

another to form a national lobby? The analysis from this research would suggest that 

this reluctance has dissipated to some extent. Although they do not formally affiliate, 

the environmental groups increasingly join forces with one another at certain times over 

certain issues which are common to their formal goals. The environmentalists also have 

an ally in the legal profession. The Japan Environmental Lawyers Federation is a 

nationwide NGO composed of nearly 350 legal experts, all of whom work to protect the 

environment through legal means. The Japanese Bar Association Union (Nichibenren) 

is also proactive for the environment, and includes a NPO Legal Study Committee. 

However, literature concerning Japanese ENGOs in general point to a continued 

reluctance on their part for greater unification because they do not want to risk losing 

their autonomy which they consider to be their main strength (Yamakoshi, 2000). But 

the ENGOs which do not unite to lobby are marginalising themselves since economy 

and industry pressure groups in Japan frequently unite to strengthen their bargaining 



power (Barrett, 1998). 

These ENGOs have not sought to affiliate with any political party including with the 

more sympathetic JCP and range of very small 'Greenish' Parties (for example, the 

Network Movement), the leftist Social Democratic Party and the LDP. In general, they 

remain sceptical about whether such an affiliation would enhance their political 

influence. They actually try to remain outside the institutional framework of policy- 

making, but still strive to influence it. In fact, ENGOs do not favour any political party 

over another, and do not encourage their supporters to vote for any particular party 

according to Kaneko (1998). Most environmental groups in Western democracies are 

also apartisan (Dalton, 1995). So Japanese ENGOs see that their best attempt to 

maximise their political influence is achieved by presenting themselves as a broad 

public interest group, without ties to any specific political party. 

Similarly, the dominant political parties in Japan are cautious about embracing 

environmental groups because the environmental groups' policy reforms appear to 

compromise development and economic growth. Rather than embracing environmental 

groups, the LDP has maintained a fairly tight control over their operations through 

institutional impediments, allowing them to win on some occasions and not on others. 

The LDP did initiate unprecedented environmental policies and legislation in the wake 

of the pollution protests of the 1960s, mainly as a catch-all strategy, and then this 

environmental growth phase waned to a great extent from about 1974 onwards, largely 

because events like the oil crisis shifted the LDP's and public's attention to more 

'serious' economic agendas. This is also what happened in Western countries at the 

same time (Dalton, 1995). Even in the late 1990s, the LDP only pays lip service to 

nature conservation issues in a reactive manner and allows the economic and foreign 

ministries to shape environmental policy changes. When public protest turns up the heat 

too much (seen with Fujimae especially), the LDP tries to direct the ministries to make 

compromises with the environmentalists. There is no evidence of the LDP at the current 



time advocating a proactive, widespread and substantial environmental policy (for 

example, establishing environmental management plans for remaining wetlands and 

tidal flats), nor any attempt to court the environmentalists. The environmentalists, as an 

interest group, are simply still too weak and ad hoc in Japan. The GOJ as a whole 

continues to approach environmental policy-making more in a reactive manner, 

although the EA tries to be more proactive with its input. 

What impact do the four ENGOs have on agenda setting and policy implementation? 

They do good work in conducting surveys and monitoring species populations, which is 

then useful data for the EA to try and ensure sufficient protection for these species. 

Governments at all levels in Japan have been made well aware of the environmental 

degradation associated with land reclamation projects, and increasingly the international 

delegations at Ramsar meetings have also become aware of Japan's record. But in many 

instances they are not affecting domestic policy-making. 

Are wildlife and habitat preservation particularly difficult tasks for the environment 

movement to  attract public support for and to lobby for compared to other 

environmental issues? When compared to pollution issues, affecting human health, they 

seem less popular. Citizens' movements were clearly a very strong force in influencing 

policy change during the pollution crises of the 1960s (McKean, 1981; Broadbent, 

1998). Pollution issues tend to resonate with Japanese citizens more than wildlife 

preservation issues because of the personal health aspect, and can be an important 

election issue in at least some areas. Furthermore, governments and industry at that time 

did not take that long before they adopted change, and the change came about in large 

part due to new technology and increased spending. The life cycle of the cause (in this 

case abating pollution) successfully moved through the four consecutive stages of a 

social movement (crusading, popular movement, managerial and bureaucratic). 

However, it took considerable time to move through all four stages. With regard to 

pollution control, Japan nowadays remains largely within the bureaucratic stage, at least 



for some types of pollution regulation. This underscores the fact that pollution control is 

a relatively easy-to-adopt innovation because it usually requires only technological 

adjustments to be made to society, and society is fairly tolerant of this, and can easily 

see a clear advantage in having less pollution. In short, society is not required to make 

too many sacrifices. However, in terms of nature conservation, Japan is still largely in 

the crusading stage. In this stage, education plays a vital role, hence the fact that these 

four ENGOs are concentrating on many educative projects in an attempt to persuade the 

general public, government and business community of the severity of problems and the 

need for change. 

Even while other OECD countries, since the 1970s, have developed strong national 

nature conservation related movements (the ACF as a national voice in Australia, for 

example) that have influenced policy formation, this is not the case in Japan. It is 

questionable to what extent ordinary Japanese affection is felt for specific fauna such as 

whales, turtles, tigers and elephants to the point of initiating political protest and 

changes in consumer behaviour. Such protests are conspicuous by their absence in 

Japan, yet there is certainly a range of attitudes towards wildlife. Traditionally, and 

continuing on a smaller scale today, these fauna have been used as exploitable resources 

(such as meat, jewellery, ornaments, medicines and signature seals) for Japanese 

consumption in some form, whereas in the West, for example, they have for the most 

part not been a part of traditional cultural industries. They have been severely exploited 

through economic phases then strictly protected in most Western countries. Therefore, 

in this context of cultural tradition, one can understand the difficulty involved in 

harnessing a widespread preservation ethos for these fauna from amongst Japanese 

society which is not very open to abandoning those cultural traditions. At the same time, 

it is believed that young Japanese people are generally not interested in owning ivory 

products (Tobai, 1998). 

ENGOs like WWFJ, FOEJ, WBSJ, JAWAN, NCSJ, WCSJ and Greenpeace Japan all 
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appear to have credible motives and alternative approaches towards policy-making, but 

they are struggling to obtain sufficient public mobilisation on wildlife conservation 

related issues that will make the government sit up and take action. This is not because 

Japanese people in general are cruel and uncaring towards wildlife (Bruun and Kalland, 

1995). Public protests in Japan have historically been carried out only in desperate 

circumstances. Protests against Japan's approach to wildlife trade and public works will 

not become commonplace unless these issues can inspire some form of desperation 

(such as an overwhelming sense of loss) in the hearts and minds of the people: in short a 

crisis situation such as the plight of the tiger. Conspicuous lobbying by bureaucrats and 

industry groups claiming certain trade in wildlife is sustainable also persuades ordinary 

Japanese that these issues are not worth protesting over. Ingebritsen (1998) mentions 

that the different norms of eco-consciousness are important in identifying public 

attitudes to the environment. Although a comprehensive survey would show Japanese 

consciousness across the full spectrum from preservationist (save all species) through 

resource conservationist (conserve some for sustainable, economic exploitation) to 

exploitative (see species as objects for human exploitation and not be concerned with 

sustainability), most Japanese people are currently indifferent to these particular areas 

of wildlife conservation as measured by their non-willingness to agitate for change 

(JEM, August-September 1997a). According to Kitschelt's (1986) thesis, if public 

concerns for wildlife conservation were stronger and more animated, then his thesis 

would predict quick state intervention to defuse and prevent large-scale protest 

mobilisation by significantly improving wildlife conservation policy and enforcement. 

That this has not happened in Japan where wildlife conservation policy and enforcement 

remains inadequate, means that, according to Kitschelt, it is due to a lack of strong 

grassroot concerns for wildlife preservation. 

However, these case studies (on the speculation they are typical of other groups similar 

in size and priority issues such as the NCSJ and WCSJ) reveal that by 2003, Japan does 

have an active, although small, wildlife conservation movement. Overall, they provide a 



significant amount of sustained criticism about lack of responsible government policies 

on a number of issues related to wildlife conservation. They are effective at revealing 

Japan's poor record on some issues. JAWAN, for example, has its finger on the pulse on 

the state of every significant wetland and tidal flat across Japan. WWFJ and TRAFFIC 

East Asia-Japan are similarly involved with Japan's role in CITES issues. The existence 

of such an active wildlife conservation movement is a recent occurrence, coming about 

only within the last decade. Their major challenge now is to significantly raise their 

memberships and mobilise more public action around issues, temporarily at least. So 

why hasn't the government paid more attention to their concerns? This study proposes 

this is because, while ENGOs are active and effective in revealing serious problems in 

ecosystem management and forwarding scientific arguments to the authorities as to why 

and where there should be change, they still have not been able to appeal to a 

sufficiently large section of the population over any sustained period of time simply 

because the Japanese population has not been aroused enough about these issues. Also 

the ENGOs are generally marginalised from access to the decision-making processes. 

Nor has the EA, normally in agreement with their proposals, been able to easily submit 

related bills to the Diet. Olson (1965) showed that groups need to mobilise resources if 

they are to be effective and these resources must be extracted from their members. 

Japan's wildlife preservation-related NGOs have a very small membership resource 

base, and accordingly their effectiveness is restricted. Therefore, this study does lend 

support to Kitschelt's (1986) thesis of the importance of strong public concerns in 

initiating government reactions. These concerns have to pose a real threat to the power 

structure or they will be brushed aside. 



6.7.1 Marginalisation 

There is evidence of deliberate marginalisation of the environment movement in Japan 

which constrains its ability to effect policy outcomes. The triumvirate has, since the 

1970s, deliberately created andlor maintained a number of obstacles within the overall 

governing structure which impede both the EA and the environmental NGO community 

from having their legitimate proposals for policy formation incorporated into the 

decision-making process. For example, the process of a government agency sponsoring 

an ENGO before it can have legal status placed a question mark over the subsequent 

bargaining power of those ENGOs. Also, only ENGOs with sufficient assets could 

apply for legal status, and therefore the many which did not have sufficient assets were 

marginalised from social credibility and easy access to senior bureaucrats. The 

emphasis on public interest rather than on nonprofit was the mechanism used by the 

bureaucrats to exclude many ENGOs. The triumvirate has done this arguably to protect 

its own substantial power base from social disruptions and trade and development 

reversals which environmental protests cause. The case studies reveal that the ENGOs 

without legal status, notably FOEJ, remain less effective at attracting public support 

than are the legal status ENGOs, so legal status is important to social credibility and 

greater membership. The new 1998 NPO Law should make it easier for more ENGOs to 

obtain legal status. This law has come about as a result of the GOJ's need to strengthen 

the NGO community in the face of international and domestic criticism. 

Moreover, even though the triumvirate is not entirely anti-nature preservation, it 

(especially the bureaucracy) has great difficulty accepting that it should play less of a 

role in governance and allow the citizens a greater role in shaping public policy, and 

even how to move in this direction, because in the post-war era at least Japan has been a 

strong centralist state. Other examples of these institutional obstacles that marginalise 

the environmental lobby are summarised below. It is perceived by some ENGOs that 

the government and Keidanren (for example, through the JFGE and KNCF) have tried 



to 'buy out' ENGOs and take away their independence by offering them access to funds 

(Helten, 1998; Kashiwagi, 1998). Ordinary Japanese, only very recently, have been 

encouraged to make tax-exempt donations to environmental groups, yet the system is 

not as progressive as in many Western countries. 

Marginalisation was identified through the effect on Japanese ENGO participation in 

international processes. Secretariats of CITES and Ramsar have noted difficulty in 

accrediting Japanese ENGOs with no proof of nonprofit status to their processes. Since 

some then cannot participate in these international meetings, their efforts are more 

likely to be confined to a domestic audience. A sympathetic international audience can 

be a good tool for political leverage in the domestic arena. Japanese ENGOs also call 

for increased transparency in the national decision-making processes. Currently, there 

are distinct problems with transparency and revealing information, and with information 

flows. Unlike other countries, there is no practice in Japan of distributing copies of draft 

proposals to ENGOs beforehand so that questions and inputs can be made (H~nawa,  

1998). It is felt by ENGOs that circulation of such documents should be made common 

practice, with sufficient time being given to allow for appropriate inputs. Further, again 

unlike the practices of other nations, the Japanese government does not identify the 

experts in charge of chapter drafting (Yamakoshi, 2000). As a result, it is felt by 

ENGOs that the whole process is not sufficiently open. 

It is generally felt by ENGOs in Japan that greater representation on key committees 

and governmental advisory councils is required throughout the decision-making 

processes because currently ENGOs are under-represented on these committees 

(Yamakoshi, 2000). In particular, some select non-governmental bodies that may or 

may not have expertise in the field have been afforded seats on the committees. Some 

Japanese ENGOs claim that, in certain cases, the current practice of certain key 

governmental policy-making committees is to invite non-governmental groups with 

little or no expertise in ecological matters to hold seats on key climate change-related 



committees. This practice supports the claim of ENGO involvement. 

This thesis has shown evidence of the EA being marginalised through its comparatively 

small size and budget, limited authorised jurisdictions (where it has none or it has to 

share with MITI, MAFF, MOFA, MOT and MHW) over many environmental issues, 

and the peculiar Japanese career path complexities, where the Director-General of the 

EA may have tended to avoid bringing the agency into conflict with other agencies in 

order to secure hislher promotion to another 'higher' bureaucratic or industry post. The 

current lack of an acceptable tax law for ENGOs is another example of marginalisation. 

Despite all of these examples of marginalisation, the ENGOs and EA have still 

managed to exercise considerable agency, and in the face of overwhelming opposition, 

have still occasionally managed to make a positive difference in Japan's record on 

wildlife preservation. 



Strengths and Weaknesses 

In order to make general conclusions, here I will group the strengths and weaknesses of 

the four ENGOs together, although of course this does not mean that there were not 

some contrasting conclusions to be drawn from the individual ENGOs. The strength of 

the ENGOs is seen to lie in their autonomy. As units separate to the national 

government, ENGOs feel that they have the ability to express a human voice and 

perspective to an issue, and can therefore represent a community pulse. They are 

excellent disseminators of information at community and national levels, and 

consequently maintain a strong networking capability. Through their autonomy, ENGOs 

are able to act as watchdogs in monitoring and evaluating governmental actions and 

policies and changes in the natural environment. Occasionally, they have demonstrated 

an ability to involve 'citizen science' and other providers of technical information, 

independent of the government (WBSJ, JAWAN). The involvement of third party 

intermediaries and display of technical credentials have also been strengths of these 

ENGOs in conflict resolution (WBSJ). These ENGOs have also been found to be 

forward looking and a lot more proactive than the citizens' groups of the 1960s which 

focused more narrowly on health, pollution and NIMBY issues. JAWAN has clearly 

targeted all Japanese wetlands and tidal flats of ecological importance, even the ones 

that are still in pristine condition so they might be protected well into the future. These 

ENGOs have also adopted a global outlook on environmental protection (developed as 

part of their participatory role at international environmental regimes) and readily 

network with groups and individuals at home and abroad to increase public awareness. 

Weaknesses of Japanese ENGOs have centred on their previous inability to achieve 

corporate legal status free of government control, and currently on the inability to 

achieve a tax law more conducive to encouraging public donations to these groups. 

Secondly, there is not always the availability and affordability of expertise to provide 

scientific and technical back-up for claims and proposals. The non-legal status ENGOs 



do not generally maintain a clear professional membership, and suffer from a "necktie 

syndrome", whereby members literally remove neckties after work to become members 

of NGOs (Smart, 1999). This maintains serious implications, including issues of 

legitimacy, a lack of specialised training (for example, in ENGO management) and 

professionalism, and an inherent difficulty by Japanese ENGOs in sanctioning their own 

proposals. Lack of funds can mean they face difficulty in bringing some cases to court. 



6.8 Review of the chapter 

This chapter has analysed data collected in relation to the role of four Japanese ENGOs. 

The objective of this analysis was to find out to what extent a deliberate marginalisation 

of the environmental lobby and the lack of political resources for ENGOs are 

contributing factors to wildlife preservation issues losing out in situations where there 

are policy conflicts. In exploring the role of the ENGOs, I traced their evolution from 

being marginal players in policy processes to being more involved within a corporatist 

structure, with relatively close links between the larger ENGOs and government 

agencies. Nonetheless, the conclusion is that the influence of ENGOs is very limited 

and this can be attributed partly to their incapacity to raise their domestic profile 

because of organisational and financial obstacles, as well as to their marginalisation. 

The instances of marginalisation reflect a closed policy-making system. However, the 

ENGOs' strategies were found to be opportunistic, well developed and similar to those 

deployed by successful ENGOs in other OECD countries. This implies that if they were 

less marginalised and enjoyed larger memberships, then their strategies would arguably 

allow them to have greater influence on affecting policy change. 

These four groups do actively seek out other ENGOs and interested parties in order to 

work together to try and influence government policy, and to bring the wider public 

'environmentally' on side. They are no longer as isolated and localised within Japanese 

society as they once were. Groups within JAWAN of course have a local issue to work 

on (for example, Kushiro Sarun Trust, Save Fujimae Association, Guardians of Tokyo 

Bay, and Nakaikemi Marsh Trust), but under the umbrella of JAWAN they liaise and 

network their research and educational workshops, and they come together at Ramsar 

meetings and International Wetland Symposiums to fight for the protection of Japan's 

wetlands as a whole. Therefore, they are moving between discursive spaces from local 

to national to international. 
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Overview of the chapter 

Walter Benjamin (1923) said "All human knowledge takes 

the form of interpretation" (quoted in Susan Sontag, Under 

the Sign of Saturn, 1980). 

This final chapter provides answers to the research questions and concludes the study. 

There were two main research questions that emerged from the research problem and 

which led to the hypothesis. Answers to both questions will be provided in the first two 

sections of this chapter. In Section 7.4, the validity of the hypothesis is evaluated 

against evidence that was provided in Chapters 4, 5 and 6. The study employed an 

eclectic theoretical framework with Putnam's (1988) two-level games theory providing 

an overarching structure for analysing the inter-level negotiations between international 

environmental regimes and Japan's policy-making structure. The other theoretical 

approaches employed were: an adaptation of Rosenbluth's (1989) interest group 

pressure model to understand which interests are dominant in framing and guiding the 

policy outcomes of the regime negotiations, social movement theory (Offe, 1985 and 

Touraine, 1981 & 1985), and theories of corporatism (Panitch, 1979; Schmitter, 1981; 

and Nollert, 1995) which helped provide frameworks for analysing the actions and 

capabilities of four Japanese ENGOs in the policy-making process. In light of the 

analyses and tests, the applicability and accuracy of these theories will be reappraised in 

Section 7.5. The final section points the way to possible directions for future research, 

building on what has been achieved here. 



7.2 Research. question one 

This section provides responses to the first research question, which asked whether 

there is a common sense of purpose that binds relevant bureaucrats, LDP politicians and 

special interest actors together resulting in wildlife issues being framed primarily as 

resource use issues? The study has found evidence of bargaining (cloaked in the 

language of the public interest) between the interests of bureaucrats, LDP politicians 

and special interest groups that has led to wildlife issues being framed by policy-makers 

primarily as resource use issues, and this evidence can be used to validate the 

hypothesis. The analysis in Chapter 4 revealed that during at least the first decade of 

having become a signatory to CITES (Japan became a signatory in 1980), Japan did 

little more than formally ascribe to the norms and principles of conservation and 

regulation. For that first decade at least Japan was an outlier for a number of reasons 

including: weak EA (the EA was over-ruled by MITI as the management authority) and 

environmental NGOs, and the administrative costs of compliance. Moreover, a majority 

of parties to CITES had not, at that stage, agreed to ban the beklc8, ivory and other areas 

of wildlife trade in which Japan had a stake, despite rapidly declining populations. So 

Japan's poor record in CITES in the 1980s was due to its own shortcomings in 

environmental management, as well as to an international community still coming to 

terms with how to curb global species declines. Japan's actions faced little united 

international and domestic opposition. MITI, the LDP and the industries were 

undertaking business as usual. 

However, by the early 1990s, Japan had undertaken many positive changes and was 

doing more to monitor and reduce its trade in endangered wildlife. Its policy rationale 

was that compliance was the best strategy to achieve a resumption of trade at a later 

stage, evidenced by dropping reservations, accepting the bans, tightening up on illegal 

imports of ivory and proposing DNA identification for whale harvesting. Also, Japan's 

consumption patterns changed so that there was less consumer demand for the 



derivatives of some endangered or threatened fauna, such as elephants, turtles and tigers 

(raised in Section 4.2), and these slight changes in consumption had an impact on 

official policy responses. For example, the MHW cooperated in attempting to end the 

use of tiger derivatives in TCMs. On the other hand, the LDP and MITI responded to 

pressure from the JBA and ivory association to counter declining sales by subsidising 

those industries. These changes coincided with a stronger political will demonstrated by 

the majority of parties to CITES to try hard and do something about the deleterious 

effects of the wildlife trade. This decline in consumer demand in Japan can be partly 

attributed to the work of Japanese and international ENGOs such as WWF which have 

applied sustained pressure to Japanese consumers. Of course, the decline is also due to 

the CITES ban on ivory trading in 1989. This caused a decline in consumer demand for 

ivory made signature seals, but the CITES decision to allow a one-off trade in ivory to 

Japan in 1999 caused an increase in the Japanese consumer demand for ivory-made 

products. However, there is still sufficient demand from the domestic market for 

continued internal consumption (albeit at reduced levels) in these products, and this 

demand has, arguably, sustained poaching and some smuggling of illegal ivory and 

bekkB into Japan. Japan has not adopted a non-consumptive policy to these natural 

resources, as have other OECD countries, because of the significant pressures from 

industry, the bureaucracy and the law. 

Within the CITES regime, Japan still has a reputation in the international community as 

a wildlife consumer more so than as a protector. The Japanese government employs a 

utilitarian rationale towards biodiversity by focusing on the economic, nutritional and 

other pragmatic benefits to human beings. This reflects the LDP's policy emphasis of a 

realisation that Japan is a resource deficient country with a large affluent population, 

and to feed itself, look after its industries, and maintain its economy and trade, it has to 

adopt the approach of optimum utilisation of resources from the global commons and 

from other countries. The argument that has been made throughout this dissertation is 

that bureaucratic and industry-led policy-making is a major threat to certain wildlife 



populations. Chapter 4 found that Japan appreciates the notion of sustainable utilisation 

of wildlife. What it appears to have difficulty with is the precautionary approach to 

trading in, and harvesting of, wildlife as it has consistently fought decisions of CITES 

on Appendix I species. Constant pressures on relatively small populations can cause the 

species to become endangered or extinct, especially if external threats such as global 

warming, viruses and poaching are not adequately factored into the system for setting 

quotas. This study has provided evidence for this in relation to African elephants, 

whales, southern bluefin tuna, dugong and hawksbill turtles. The Japanese governments' 

actions to tighten up on wildlife trade in the 1990s were more due to pressure on species 

populations and growing pressure from highly vocal international ENGOs and a 

significant number of CITES parties than to any fundamental policy change to reflect 

genuine commitment to preservation. Furthermore, when population numbers increase 

as a result of global bans on trade or domestic conservation measures, Japan is quick to 

make a bid to utilise these wildlife products again, as seen clearly with ivory, bekk8, and 

whales at subsequent CITES and IWC meetings throughout the 1990s and earlv 2000s. 

One noticeable characteristic within CITES negotiations is the disagreement over 

scientific impacts such as the true numbers of fauna remaining, and whether poaching is 

directly related to legal trade. Japan and other parties use this disagreement to their 

advantage to justify their proposals for the downlisting of certain species which are 

critical to their industries and a resumption of trade. In Japan's case, this applies to 

bekk8, ivory and whales where it believes it does have scientific information that 

confirms that limited trade can resume and be sustained. However, this same scientific 

uncertainty appears to sway many parties, which no longer experience domestic demand 

for those wildlife products, to err on the side of caution when it comes to down or 

uplisting species. Japan's optimum utilisation approach has been found to encourage 

poaching (for example, with elephants and tigers), and it is this unregulated poaching 

that can have devastating effects on populations. This underscores Connelly and Smith's 

(1999) point about the difficulties which arise in the development of international 



regimes and how effective they can be. To date (2003) Japan is still fairly well isolated 

within CITES, especially after COP 11 in 2000, where many of the gradual 

improvements in its image were shattered. As a result of 'vitriolic' attacks by Fisheries 

Agency officers on the whaling issue, behind-the-scenes support to reopen the ivory and 

bekkd trades, and objecting to the uplisting of the endangered dugong, Japan emerged as 

the lone pariah on the spirit of the regime. At COP 11, Japan consistently took a non- 

precautionary position in the eyes of many of the delegates. 

Chapters 4 and 5 found that bureaucratic agencies, with strong lobbying from their 

industry constituents, are the main players in exercising negative influence on, or in 

compromising, environmental policy-making. The prefectural and local governments 

are significant in this as well because many tend to be overtly pro-development 

(especially with Ramsar issues such as reclaiming wetlands and tidal flats for various 

other uses). Sections 5 . 3  and 6.5 found that some local city governments were the 

leading advocates in pushing for projects that degrade wetlands and tidal flats. They 

often favour development projects as important revenue raisers and as stimulating 

economic activity. Furthermore, it has often been the most prudent 'political' move in 

these areas. Wetlands and tidal flats are seen by many of these governments, not as 

important ecosystems to preserve, rather as: rare available land on which to build 

industries and farms that will supposedly return money back into the local economy; 

places to dump municipal waste; and the best locations to construct flood control 

infrastructure when there are fears of flooding. There is also occasional evidence for the 

existence of pro-environment mayors and governors who are instrumental in reversing 

development projects (for example, the case of the pro-environment Chiba Governor 

protecting Sanbanze that was mentioned in Section 5.3). 

The environmental lobby, including the EA, have had to try and persuade the 

development-regulating/promoting ministries such as the MOC, MAFF, MITI, MHW 

and MOT (these five ministries particularly), usually through Diet member mediation, 



to act favourably towards wildlife conservation issues. If these ministries cannot be 

persuaded, then the wildlife conservation issues are severely compromised. Although 

these five ministries have the final say over public works projects and trade matters, in 

recent times they have inquired of the EA's opinions on environmental issues, but are 

not bound by them. They have also been forced to listen to public opinion. However, 

the point is that in Japan, whales, endangered marine mammals and fish are managed by 

the Fisheries Agency; elephants and hawksbill turtles are managed by MITI; tigers are 

managed by the MHW; and wetlands and tidal flats are under the jurisdiction of the 

Agricultural Agency, the MOT and the MOC. In the main, public works projects are 

ministry projects. All this reflects the argument that wildlife and wetlands are seen 

primarily as resource use issues, not preservation issues. For Japan to improve its record 

on environmental management there is a need for its ministries to compromise and 

agree on methods that will raise the ecological importance of the environment in the 

overall polity. 

Section 4.2 showed that ordinary Japanese are not sufficiently interested in international 

issues such as whales, ivory, bekk6, Southern Bluefin Tuna and so on to the point that 

they will demand referendums and policy changes that cease harvesting of those 

resources. One reason is because these are not NIMBY issues, rather issues that are too 

far away geographically. The Japanese tend to defer these issues to the elites to do as 

they see fit. Another reason is, that for some, these wildlife are resources which are 

symbolic to Japan's food and economic security and cultural heritage. For example, 

most Japanese are not vehemently opposed to whaling as evidenced in Section 4.2.5.1. 

Most are indifferent to it if not somewhat defensive of 'hypocritical' and culturally 

insensitive attacks from Westerners over Japan's perceived right to catch whales 

(Danaher, 1997). Moreover, most Japanese ENGOs do not lobby against whaling 

because the Fisheries Agency has redefined it as a 'patriotic' issue that is too close to 

the traditional fishing activities of the Japanese, in other words a politically sensitive 

issue that may affect their social acceptance if they become critical. Any criticism of 



whaling threatens to alienate the NGO and lose them membership. In fact, the WWFJ 

now supports sustainable whaling. There is little anti-business ideology amongst the 

Japanese and this works to the advantage of ivory and bekkd businesses. On the other 

hand, the Japanese are increasingly more interested in and aware of wetland and tidal 

flat issues in their 'back yard', explaining why public protest is more likely to emerge in 

these localised issues compared to the international wildlife issues. 

In terms of the Ramsar regime, Chapter 5 found that there was increasing and effective 

pressure, from the EA on the MOT, MAFF and MOC in regard to protecting wetlands 

and tidal flats. The Fujimae tidal flat case (Section 5.3) provided a striking, although 

rare, example. There are small but significant improveme~~ts in the capability of the EA, 

ENGOs and opinion of a greater number of local citizens with genuine concerns about 

wildlife conservation to bargain collectively and actually influence the policy outcome. 

However, the analysis in Section 4.2 showed there was no effective pressure from the 

EA on MITI regarding the trade in ivory and bekkd, nor any effective EA pressure on 

the Fisheries Agency in regard to whaling and the killing of other marine mammals 

such as porpoises, dolphins and dugongs, and the endangered southern bluefin tuna 

despite the BEL giving the EA a voice in these issues. The EA was able to convince the 

MHW to make changes that improve outcomes for tiger conservation, but generally 

Japanese consumers were in agreement anyhow, and the trade was becoming 

unsustainable. The Environment Ministry, as with its predecessor, the EA, still does not 

have total statutory authority on all wildlife and habitat issues, an example of its lower 

status in the bureaucratic hierarchy (marginalisation) since it was first established. 

Decisions on wildlifelhabitats are determined largely by the boundaries of the various 

bureau's statutory authorities in regulation. In the wildlife trade, MITI and the Fisheries 

Agency have most jurisdiction. 

This research shows there is a prioritisation in environmental management favouring the 

reclamation of wetlands and tidal flats, trade in wildlife resources (clearly ivory and 

bekkd), whaling and fishing (southern bluefin tuna) interests within Japan's governing 



structure. This is caused partly by the legal powers invested in Japan's various ministries 

and agencies (specifically, authorities, jurisdictions, budgets and access to policy- 

making information - all discussed in this thesis) vis-&-vis those invested in the EA, and 

also by the push factor from non-government interests like the JBA, Japan Ivory 

Association and JWA. The policy conflicts that emerge from this framework manifest 

themselves most clearly within Japan's negotiations at CITES and Ramsar meetings, but 

also emerge in domestic politics at the local level (this is especially the case with public 

workslenvironmental protection conflicts). This research has also shown that these 

policy conflicts are rarely resolved on the side of the ecosystem or species. For 

example, potential Ramsar sites in land-hungry Japan often represent prime 

development sites and there are powerful economic interests that override the pressures 

to designate and conserve the site as a wetland of international importance. This is 

evidenced by the still relatively small numbers of Ramsar sites in Japan (13 by the end 

of 2002). In the absence of any strong citizens' protests, Japan's wetlands do not stand 

much chance of being protected. 



Research question two 

"In the late 1990s, environmentalists are struggling more 

than ever for legitimacy within political and economic 

systems that are geared towards the ongoing destruction 

of non-human nature" (Crow ley, 1999:56). 

This section provides responses in respect of the second research question, which asked 

whether there are instances of deliberate marginalisation of the environmental lobby by 

certain actors to ensure the maintenance of policies that advocate access to, and the use 

of, wildlife and habitat resources. Evidence of such marginalisation can be used to 

further validate the hypothesis. Chapter 6 identified instances of marginalisation of the 

environmental lobby by legislators and bureaucrats, and of Japan's ENGOs lacking 

political and human resources which would enable them to more effectively influence 

policy-making. Evidence of marginalisation centres around: 

The EA kept comparatively weak and only partially involved by keeping the 

distribution of environmental matters and regulatory powers affecting wildlife under 

a wide range of agencies. 

A judicial system that has incorporated some ENGOs into the spheres of influence 

of the bureaucracy while other ENGOs were unable to improve their chances of 

social acceptance and attracting greater funds because they were not seen worthy of 

legal status. 

Lack of access for ENGOs to vital information and to the senior level of 

bureaucrats. 

Ministry officials being transferred after a short service to other sections. 

A weak EIA Law. 

However, despite all these factors going against the environmental lobby, the 

3 2 3  



environmentalists have still managed to have some successes through their sheer 

determination, their inclusion of third party intermediaries, international assistance, EA 

and media assistance, creative agency, cognitive praxis, and through helpful changes in 

the direction of the domestic economy. This demonstrates that there is both 

marginalisation by government actors, and also countervailing evidence of resistance by 

the environmental lobby. But only occasionally does the latter resistance negate the 

former marginalisation. 

Schreurs (1996) noted that an unintended consequence of the Japanese leadership's 

decision to play a more proactive role on international environmental issues is that 

international norms are now pressuring it to enhance the role of ENGOs in society. This 

lies contrary to the efforts the state has made in the past to create a "harmonious" and 

relatively "conflict-free" society. International participation requires a certain degree of 

conformity to international norms and rules of behaviour. Essentially, the presence of a 

strong ENGO community has become a norm for Western industrialised states, where 

ENGO representatives are expected to play an important role in agenda setting, policy 

formation, and policy appraisal in international environmental protection. Because of 

the small size of Japan's ENGO community and closed policy-making structure, this has 

been difficult for Japan. However, as a result of influence on international norms and 

ideas (which are strongly supported by Japanese ENGOs which would like to see 

institutional obstacles to their maintenance removed), the Japanese Diet has initiated 

some legislative changes which have been discussed in this dissertation. Most of the 

new interactions between the GOJ and ENGOs though appear biased towards enhancing 

the quality of Japan's foreign aid, and to counter criticisms of it. 

Nevertheless, the thesis has shown how some recent environmental reforms end up 

rendering the environmental lobby less marginalised from being able to influence policy 

outcomes, suggesting that environmental outcomes are likely to improve in the future. 

For example, the Environment Ministry now uses the new EIA Law to try and limit the 



number of public projects degrading the environment. Even though many 

environmentalists and analysts regard this law as still inadequate, it is the only 

regulatory tool that the ministry has to further wetlands conservation in Japan and to 

fight development projects that threaten other ecosystems. If the Environment Ministry 

can get satisfactory guidelines in place which will then ensure the proper 

implementation of the new EIA legislation across all prefectures, then it augers well for 

the legislation being able to block future ecologically damaging public works. This was 

not available to the EA before, so in a sense this new EIA law has made it less 

marginalised within the overall bureaucracy, and more directly involved in the policy 

process. The MOC was previously responsible for devising EIAs and used them to 

justify their own projects (Smart, 1999). The public comment from the MOT that it will 

respect the EA's wishes in relation to EIAs also has significant implications for the EA's 

increased power base. Though Harashina (2001) warns that real added strength for the 

new Environment Ministry will depend on which political party is dominant in the Diet, 

therefore alluding to the strength of party politics. Information disclosure and the new 

NPO Law should also assist to offset marginalisation. 



Validity of the hypothesis 

This section demonstrates whether the hypothesis is valid. The hypothesis put forward 

was that apart from a common sense of purpose that binds the different policy actors 

together, Japan's poor record on wildlife preservation is a derivative of the way ENGOs 

have been marginalised and excluded from the policy process. 

I argued that there is evidence to support this hypothesis in: 

The  delaying tactics of certain ministries in implementing appropriate 

environmental reforms and legislation, thereby constraining the environmental 

lobby. 

The structure of multi-bureaucratic jurisdictions over wildlife issues. 

Dominant LDP policies that overly protect 'wildlife' industries, advocate the 

construction state and optimum utilisation of some wildlife. 

Incorporating some ENGOs into the government's sphere of influence while 

excluding most from achieving legal status. 

These can be thought of as both systemic tools and actors' political bargaining strategies 

that reinforce the view that certain wildlife are primarily a resource use issue. I argued 

that the environmental lobby is often politically out-manourvered and marginalised by 

the senior LDP politicians (because senior politicians have most influence in deciding 

policy priorities), economy-dominated agencies and their primary constituencies. 

Furthermore, this out-manourvering and marginalisation were not confined to keeping 

the ENGOs from attaining legal status, but were also being achieved by incorporation of 

the environmental lobby through the judicial system as a means of limiting its power. 

The fact that incorporation has been reconstituted to reduce bureaucratic overseeing 

demonstrates this. 



Chapters 4 and 5 have provided evidence of bureaucratic, LDP and industry group 

interests coinciding, and these actors undertaking collective bargaining in the policy- 

making process. The dominant actor depends on the particular issue. The coincidence in 

interests centres around industry survival, access to resources, national and food 

security, and upholding principles of cultural diversity. We have seen the results of 

collective bargaining reflected, for example, in the inability of the Japanese government 

to expeditiously pass legislation in areas of greater powers for the EA, EIA, freedom of 

information and granting legal status on ENGOs. This meant ENGOs and the EA had 

little scope for active participation in a normally tight policy-making process. The 

present governing structure, at all levels, continues to have difficulty in elevating the 

status of global wildlife and wetlands in the predictable protection versus trade, and 

preservation versus development conflicts. At CITES meetings Japan continues to 

campaign strongly for what it calls a sustainable trade in wildlife, including those that 

are endangered. We have seen evidence of a marginalised environmental lobby in the 

way the EA was not given greater powers, and in the lack of practical opportunities for 

ENGOs to be given a real voice in policy-making and to strengthen their financial base. 

There is a lot of interactive dynamics between interested actors and across issues that is 

important in understanding the policy outcomes. Bureaucratic interests do not always 

equal special interests, evidenced by MITI being pressured by the Ivory Association to 

tighten up on illegal ivory imports, and MAFF over-riding Fishermen groups over the 

whaling moratorium. The bureaucracy is the chief mediator in policy-making affecting 

wildlife issues through its power over regulation. The bureaucracy mediates between 

various special interests, injecting its own self-interests into the outcome. These 

bureaucratic self-interests include: reinforcing their power base (bekkd, ivory and 

whaling cases); and avoiding public backlash and erosion of power (TCMs and 

wetlands). However, industry groups with vested interests such as the JBA, Japan Ivory 

Association, JWA, farmers and fishermen often drive the policy outcomes with LDP 

support. The LDP does not want to alienate these core supporters. The findings confirm 



that optimum utilisation (rather than a strong precautionary principle) of wildlife 

resources is the norm in both LDP political ideology and the economy-dominated 

ministries and agencies. Politicians generally show little leadership over wildlife 

protection issues, especially wildlife trade issues. 

Chapter 6 revealed instances of marginalisation constraining the ENGO's ability to 

affect policy-making, contributing to Japan's poor record on wildlife preservation. 

However, the ENGOs also suffer from a number of internal problems that limit their 

ability to affect policy-making, and Japanese people generally are reluctant to support 

environmental groups which also makes them weak. In spite of these constraints, the 

ENGOs have at times been able to exercise agency through developing key partnerships 

and actually affect policy outcomes, but these occasions are in the minority. So the 

answer to the hypothesis is not absolutely one sided. In the context of deliberate 

marginalisation, ENGOs can be successful depending on how the issue plays out in the 

minds of voters. 

The following Figure provides an analytical frame of reference for better understanding 

the main opponents in these wildlife resource conflicts, where networks are exercised, 

as well as the current policy outcomes and winners and losers. Of course the actors are 

never fixed in their roles: some variation occurs. There is also variation in the extent of 

winning and losing. But the pro-trade and pro-development actors reflect the interplay 

of interests between relevant bureaucrats, the LDP and special interest groups, as 

outlined in the hypothesis. 



Figure 7.1 Patterns of Power in Wildlife Conservation Policy-Making 

and Implementation in Japan (1980-2000) 

(negotiations are being played out in the global and Japanese arenas) 

Pro-trade/ 

pro-development 

actors 

lobbying pressure Anti-trade/ 
<-----------------------> anti-development 

ISSUE actors 

POLICY OUTCOME 

LDP, MITI, MOFA, EA, lobbying pressure International ENGOs, 

MAFF, Japan BekkB Ass., <-----------------------> Japanese ENGOs, 

Japanese consumers, CITES CPs like US 

Japan's allies in CITES B E K K ~  TRADE and EU 

(eg. Cuba) 

LOSING WINNING 

POLICY OUTCOME 

Japan complies with the global ban, but over time proposes 

it should be lifted. The domestic bekkd industry is still 

viable while stocks last and protected by MITI, but 

with reduced, although still strong consumer demand. 



lobbying pressure International ENGOs, 
<-----------------------> Japanese ENGOs, 

Most CITES CPs 

LDP, MITI, MOFA, EA, 

Japan Ivory Ass., 

Japanese consumers, 

Japan Ivory Importers Ass., 

Japan General Merchandise Ass., 

Federation of Japanese Seal Engravers, 

Ivory Manufacturers Ass., 

Japan's allies in CITES IVORY TRADE 
(eg. Southern African nations) 

LOSING WINNING 

POLICY OUTCOME 

Japan complies with the global ban, but over time proposes 

it should be lifted. The domestic ivory industry is still viable 

while stocks last and protected by MITI, but with reduced, although 

still strong consumer demand. 

MHW, 

TCM lobby 

LOSING 

lobbying pressure 
<-----------------------> 

TCM TRADE 

International ENGOs, 

Japanese ENGOs, EA 

Most CITES CPs, 

Japanese consumers 

WINNING 

POLICY OUTCOME 

Japan complies with the global bans, and is tightening up on 

preventing the illegal import of these products such as tiger 

and musk deer derivatives. No sign of advocating future trade in 

these derivatives. The domestic consumer demand is 

declining significantly. 



LDP, Fisheries Agency, lobbying pressure International ENGOs, 

Japanese Whaling Ass., <-----------------------> Japanese ENGOs, 

All Japan Seamen's Union, EA, 

& other pro-whaling groups, 

MOFA, Fishing lobby, Most CITES CPs, 

Japan's allies in CITES WHALING Most IWC members 

& the IWC (eg. Norway, 

Iceland, Peru, Caribbean Bloc) 

WINNING LOSING 

POLICY OUTCOME 

Japan continues to harvest whales for scientific research 

and calls for DNA controlled commercial whaling. 

LDP, MOC, MOT, lobbying pressure International ENGOs, 

MAFF, <-----------------------> Japanese ENGOs, EA 

Many local Bird Migratory 

& prefectural Treaty Partners, 

politicians, National 

construction companies WETLANDS Diet members, 
Fishermen, NIMBY- 

based public, some 

local politicians 

WINNING LOSING 

POLICY OUTCOME 

Japan protects a minority, while continuing to 

approve public works which degrades the majority. 

Since 2001, responsibility for public works spending has been 

further devolved to prefectural and local governments. Japan 

lacks the political will to declare more Ramsar sites despite a 

large number that meet the criteria. 



Theoretical Reappraisal 

As well as testing a central hypothesis, this study is also important because it helps to 

test a number of theoretical models about policy-making in Japan, Japanese 

environmental diplomacy, social movements and corporatism. This section provides a 

summary of how the case study findings have contributed to the development of 

theories and concepts in these broader areas. In Chapter 3, three sets of theoretical 

models were put forward as being helpful to highlighting and interrogating the 

hypothesis. These were: firstly, Putnam's (1988) two-level games theory for analysing 

Japan's actions at international environmental regimes in the context of what the 

national and international interests require; secondly, the interest group pressure model 

(as adapted from Rosenbluth, 1989) to understand which interests are dominant and 

aligned in framing and guiding the policy outcomes of the regime negotiations; and 

thirdly, social movement theory (Offe, 1985; Touraine, 1981 & 1985), and theories of 

corporatism (Panitch, 1979; Schmitter, 1981; Nollert, 1995) for analysing the features, 

strategies and capability of Japan's nature conservation movement, and state behaviour 

to Japanese ENGOs in the policy-making process. 

Putnam's (1988) two-level games model is premised on foreign policy issues coming 

into conflict with the realities of domestic politics. But there will always be conflict at 

some level between domestic politics and foreign policy. Schoppa (1993) has utilised 

the two-level games model to examine the effect of gaiatsu; when it works and when it 

does not. Also his concept of "participation expansion" (both elite and public) to explain 

the form and impact of gaiatsu becomes a useful modification to Putnam's model, as 

has been demonstrated in Chapters 4 and 5. "Participation expansion" (elite) was 

illustrated by threats of US trade sanctions on Japan which were able to persuade Japan 

to accept the whaling moratorium in the late 1980s and to secure a Japanese back down 

on its bekkB trade in the early 1990s. 



"Participation expansion" (public) was illustrated by international ENGOs pressuring 

Japanese consumers to refrain from using products from endangered wildlife, and this 

pressure has had some positive impact on consumption patterns concerning derivatives 

of tigers and musk deer. On the other hand, there has been no change in policy as a 

result of US 'threats' to Japanese trade and access to fishing rights over whaling since 

about 1990 because there is no significant support for ceasing whaling amongst Japan's 

elite, and it would seem unlikely that these threats would actually be carried out. The 

Fisheries Agency has redefined whaling as an issue of food security and this has helped 

to weaken domestic opposition against it. Moreover, Japan continues to harvest whales 

in bold defiance of US threats to impose trade sanctions because there is no US pressure 

on any country that sells whale byproducts to, or buys them from, Japan, since no 

country is presently doing that, although Norway is planning to do so. Putnam does not 

engage domestic politics in anything more than a black box manner. That is, he does not 

go into a deeper analysis of the political dynamics, coalitions, and indirect linkages that 

make up the patterns of power. This thesis has acknowledged this theoretical limitation 

and has attempted to provide a deeper examination of those coalitions which defend 

wildlife preservation norms, and those which are more disruptive of such norms (see 

Figure 7.1). 

In terms of policy-making and environmental diplomacy, foreign pressure explains to a 

large extent why Japan agrees to CITES decisions, in many cases rather reluctantly, and 

modifies its domestic policies in line with these decisions and votes. Gaiatsu in the form 

of the number of votes at CITES controlling what species are in Appendix I directly 

affects Japan's domestic policies, and it basically has to comply whether or not 

domestic policy actors want the same change. Gaiatsu is also seen to act through the 

obligations that the regimes seek to impose on their parties. The regimes oblige their 

signatories to enact treaty provisions in national legislation. Japan has responded to 

CITES for example by establishing the Law for the Regulation of the Transfer in 

Endangered Species of Wild Fauna and Flora in 1987, and amending its LCES in 1998. 



Gaiatsu is less influential though in explaining Japan's policy responses in relation to its 

role in the Ramsar Convention. Since the Ramsar Convention is essentially about 

domestic resources, international pressure finds it more difficult to penetrate or attain 

leverage because it confronts tougher domestic opposition, and at the same time is 

aligned with weaker domestic constituencies. This means we are better advised to look 

at theories about bureaucratic dominance and two-level games to explain Japan's 

responses to the Ramsar Convention rather than at the reactive state model. Gaiatsu has 

limited success on Japan in terms of better responding to wildlife preservation unless it 

resonates with domestic interests. This supports Putnam's two-level games theory and 

Rosenbluth's (1989) thesis. 

It is not always US-led international pressure influencing Japan within CITES. It may 

have been in the 1980s, but was not the case in the 1990s, even though the US-Japan 

bilateral relationship has changed little. International pressure on Japanese policy- 

making manifests itself in many forms which have been identified in this study, and 

which have emerged in more recent times. These forms include: pressure on Japan from 

countries with bilateral migratory bird protection agreements (US and Australia for 

example); the NIMBY phenomena (Australia and New Zealand and the southern bluefin 

tuna issue for example); international ENGO pressure (for example, from the large and 

sophisticated WWF International and the Humane Society of the US); EU bloc voting at 

CITES meetings; and US trade sanction threats. Also, the EA and Japanese ENGOs 

have used international pressure as a bargaining tool to protect Fujimae, so gaiatsu is 

not unidirectional. T o  a certain extent these pressures can force Japan to react in a way 

which it does not want to. At the same time, even in spite of this considerable 

international pressure, Japan has still been able to basically ignore or circumnavigate it 

and carry out its business as usual: advocating the bekk6 and ivory trades and whaling, 

for example. The effectiveness of gaiatsu can be determined by how the bureaucracy 

and LDP frame the environmental issue within domestic politics and the national 



consciousness. When the Fisheries Agency, with LDP support, framed the whaling 

issue as being important to defending cultural traditions and other sea food sources, it 

weakened the influence of gaiatsu by making it more difficult for the foreign pressure 

to resonate with domestic interests. However, and as McKean (1981) noted two decades 

earlier, Japan is still keen to win international admiration and will introduce 

environmental policies to achieve this if domestic opposition is not too strong as 

evidenced by tightening up on the trade in tiger derivatives. 

Rosenbluth (1989) argued that interest groups can have more influence in policy- 

making if what benefits them will also benefit the bureaucracy. Then the two work 

together towards a common policy goal. I applied Rosenbluth's work to the study of 

policy-making involving wildlife and habitat issues. Industry groups such as the JBA 

and Japan Ivory Association which benefit directly from the wildlife trade have been 

able to convince MITI not to abandon them in the face of significant international 

pressure and greater difficulty in accessing their raw materials. MITI and the LDP 

cooperated by providing subsidies and international lobbying because it was in their 

political interests to protect industry. The interest group pressure model also accounts 

for the Fisheries Agency and JWA dominating Japan's policy on whaling. In the case of 

the eventual protection of Fujimae tidal flat we can see a similar kind of pattern. Interest 

group pressure (mainly in the form of JAWAN and the EA) in cooperation with some 

politicians and the adaptive MOT, worried about an erosion of its own power, was abfe 

to protect Fujimae from reclamation in 1999. The timing and nature of this particular 

conflict also played a part. In the post-Isahaya hysteria (1997 onwards), it was only 

prudent that the bureaucracy and politicians change their stance against rising public 

anger and protect the largest and ecologically most important remaining tidal flat in 

Japan. A similar pattern of alliances was found with the Chitose River case. 

Bureaucrats, however, play the leading role in policy-making affecting environmental 

issues because of their expert authority and legislated jurisdiction to do so. But the 



Isahaya and Fujimae cases illustrate how the bureaucrats are flexible enough to change 

if public opinion is against them. The EA has been unable to redefine most wildlife 

trade issues as preservation issues so that it can wrestle more control away from other 

Agencies. However, through the new EIA Law, the EA was able to become more 

involved in questioning projects that seriously threaten the ecological integrity of 

wetlands and tidal flats. The new Environment Ministry can now assert a place for itself 

in policy-making affecting these ecosystems. Bureaucratic rivalry exists and the groups 

that can manipulate the system better usually win out, for example, MAFF over the 

MOFA in respect to whaling. 

In terms of domestic environmental policy-making these days, there is potentially a 

large role for politicians to play an influential part. There appear to be, certainly at the 

local level, opportunities for politicians to stand on nature conservation issues and have 

a fair chance of being elected or re-elected because of the growing local support for 

such issues. After all, politicians are primarily concerned with weighing up their net 

support. The protection of wetlands and tidal flats demonstrates this. However, even 

though there has been the formation of the national Diet Members Association to 

consider tidal flats, their influence has not been strong enough to reverse reclamation 

projects for a number of significant ecosystems. Still bureaucrats and local and 

prefectural governments often over-ride the more reform-orientated national politicians 

on local issues, advocating their projects for the national good such as public safety and 

economic growth. Politicians often remain important mediators between ENGOs and 

bureaucrats, as evidenced by the case studies of FOEJ and JAWAN in Chapter 6. This 

reflects their marginalised position in the policy-making process. Zoku politicians have 

not penetrated environmental policy issues which means there are few politicians with 

sufficient knowledge in these areas. Politicians remain dependent on environmental 

knowledge from the bureaucracies and from the environmental lobby, and in some cases 

from third parties or think tanks. 



This study shows it is very difficult to arrive at one model over others to explain 

adequately all government policy responses to all wildlife issues. In other words, 

policy-making is not as rational as these theorists would imply. As well as looking to 

these 'structural' models (two-level games, gaiatsu, interest-group theory) to explain 

adequately policy outcomes towards CITES and Ramsar issues because they do have 

their merits, it is perhaps wise also to look directly at the prevailing ideology and 

dominant policy discourse of the: political party (for example, the LDP is 

predominantly a rural/core-constituency party, not one noted to stand up for the 

environment unless the benefits outweigh the costs); ministry and agency; 

business/industry group; and the local community specifically towards the 

environmental issues in question. This approach can complement the other models, but 

it goes deeper. A key factor distinguishing different environmental value positions in 

society is the underlying environmental ideology and moral viewpoint. 

I will call this the 'conservation rationale' model. An understanding of these actors' 

prevailing ideologies and dominant policy discourse, or specifically their 'conservation 

rationale' (how they rationalise the natural environment and their response to it), is more 

likely to explain what their decision-making response and/or policy-making response 

and/or voter response and/or protest response will be to the issue at hand. These 

ideologies (including values already represented in their political structures and 

legislation) and ethical perspectives include: utilitarianism (conservation of 

species/ecosystems which have some utility value such as profit and consumption), 

optimum use, preservationism, the precautionary principle, sustainable development, 

the technocratic environmental-managerialist perspective (with implicit signs of 

technological determinism), and even indifference and apathy (a common public 

'ideology'). Whatever the dominant ethical perspective on the natural resource is at a 

specific given time will largely dictate the policy response of the holder of that 

perspective. Whether other countries or ENGOs disagree with that approach is really 

immaterial to Japan's political parties, bureaucracy and local communities. They will 



still move to impose their dominant ethical perspective on the resource in the 

parameters of what pressure (domestic and international) comes to bear on them. 

The bureaucracy is ideologically programmed to secure its own power base, and 

attempts to do this by having access to a reliable supply of resources for its powerful 

domestic constituents. This explains why the Fisheries Agency continues to 

aggressively oppose any calls for Japan to stop whaling and limit other seafood catches 

(the fishing constituency); why MITI advocates the ivory and bekk8 trades (the small to 

medium enterprise constituency); and why MITI and the MOC continually resisted 

strong EIA legislation proposed by the EA (construction companies). It explains why 

the LDP, in order to get re-elected, became a "catch-all" party with no clear political 

ideology or constituency (especially since its rural constituency had diminished over 

time because of demographic changes), and made policy or directed bureaucrats to 

make policy in a way to appease the dominant public mood. This in turn explains why 

some LDP politicians have changed their stance on a number of environmental issues 

after reading the community feeling through referendums, ENGO pressure and the like. 

Also, the extent of public concern now has a greater bearing on how well environmental 

issues are politicised. Public concern in Japan on wildlife trade (global) matters is still 

not strong, but it is strengthening in relation to public works affecting natural 

environments (domestic). The theoretical task of the 'conservation rationale' perspective 

is to break the conceptual dichotomy between preservation and development and look 

for, and expand on, the aforementioned conceptual understandings which underpin 

party doctrine and ideology. 

In reappraising social movement theory, we can see the issues that the ENGOs are 

working on remain ongoing (wetlands, tigers, ivory, bekk8 and so on). However, there 

is no evidence of widespread citizen movements arising to support these issues, and 

threatening to bring down national or prefectural governments if policy changes are not 

made. But such movements do exist in an ad hoc way in local politics in relation to 



wetlands and tidal flats destruction, since Isahaya Bay in April 1997 raised the salience 

of these kinds of environmental issues. Opportunities for cooperation between Japanese 

ENGOs and those in other countries have helped to strengthen Japanese 

environmentalism. The four ENGOs do not attempt to exacerbate the social divide, 

identified by social movement theorists, between environmental and development- 

orientated interests; rather they attempt to convince the Japanese that both responsibie 

protection of the environment and development are essential practices. They tend to 

adopt the middle ground by arguing for sustainable development. For example, 

WWFJ's latest view is to support sustainable whaling. They are more the 'pale shades of 

green' than the 'darker shades', and, as Lowe and Goyder (1983) label, more the 

conservation groups than the ecology groups. They realise that by rejecting outright the 

arguments of their opponents, they run the risk of becoming intransigent and further 

marginalised from mainstream society. After all, many people are employed in the 

construction industry in Japan. So they play low key roles and seek scientific facts to 

enhance their cause. 

In terms of applying Lowe and Goyder's (1983) divisions of environmentalism into 

action and attitude, and into conservation groups versus ecology groups to Japan's case, 

it can be said that, since attitude is not clearly visible in the wider public consciousness, 

it follows that action is correspondingly limited. Also, from the analysis of strategies in 

Chapter 6, we can say that conservation groups are more prevalent than ecology groups, 

possibly because Japanese society and politics remain too uncomfortable with the more 

radical style advocacy implicit in ecology groups such as Greenpeace. Japan's 

environment movement in relation to nature conservation issues tends not to push 

conflict with the government beyond the limits of compatibility with the system in 

question. The majority of ENGOs are unwilling to employ unconventional and direct 

forms of collective action characteristic of Greenpeace. This, according to Melucci 

(1981), means Japan's environment movement is not truly a social movement. 



Section 3.4.1 discussed inherent characteristics of environmental movements generally 

and the kind of influences these characteristics have on the success or failures of 

ENGOs to improve conditions for the environment. Some of these characteristics 

include that environment movements consist of both permanents and transients, and 

they work inside and outside the legislature. Can these characteristics help explain the 

successes and failures of the four ENGOs case studied in this research? Is it these 

inherent characteristics and/or other factors as well? The ENGOs were identified as 

being permanently operating (information gathering and being perceived as 

environmental watchdogs), and that has certainly contributed to their success. Their 

failures are to do with institutional barriers enshrined in legislation, strong ideological 

differences put forward by the LDP and lack of access to information because 

bureaucrats have tried to limit such access. Groups without legal status do have 

considerable difficulty in being taken seriously by senior bureaucrats and influencing 

policy formulation. Social movements need access to information to have a greater 

chance of being influential. Access to policy-makers and vital information is a political 

resource and such access is restricted in Japan. This difficulty of access indicates that 

the political opportunity structure in Japan is not very open and hinders people from 

deciding whether or not to become active. Therefore, it helps to explain relatively low 

levels of public support for ENGOs. A very late national IDA was passed in May 1999 

and may make a difference. 

ENGOs in Japan cover the full gamut of environmental issues. This confirms what is 

implicit in social movement theory (Jenkins, 1995), that groups mobilise as issues arise. 

However, it questions the theoretical assumption that groups will disband until the next 

issue arises. Some Japanese ENGOs, like their counterparts in other countries, are now 

in a permanent state of mobilisation. Of course professional and institutional ENGOs 

such as WWFJ, WBSJ and NCSJ are permanently operating organisations, but so too 

are other non-professional, non-legal status groups (for example, FOEJ and JAWAN). 

JAWAN represents completely volunteer ENGOs, yet they are permanently mobilised 



to work on wetlands issues. FOEJ has permanently paid staff. The environment 

nowadays represents an ongoing issue for social conflict between (and within) state and 

society without any stops and starts. Therefore, the concept of social movement is 

useful to understanding the activities and constraints of Japan's nature conservation 

movement. 

Various theories on corporatism (Schmitter, 1981; Kitschelt, 1986) argue that 

corporatist countries could contain political discontent more successfully than pluralist 

countries because they had devised a system of institutionalised bargaining between 

interest groups (such as business associations and labor unions) and the state. This 

system controlled the formulation of social demands, thereby reducing political 

discontents. Therefore, if public concerns for wildlife and habitat protection were 

stronger and more animated in Japan, then these theories would predict quick state 

intervention to defuse and prevent large-scale protest mobilisation by improving 

wildlife and habitat protection policy and enforcement. Since wildlife and habitat 

protection policy and enforcement remain inadequate and under criticism, it means that, 

according to these theorists, it is due to a lack of strong public concern for their 

protection. 

My research reveals that by 2003 Japan does have an active, although comparatively 

small and bureaucratically managed, nature conservation movement. Overall, this 

movement provides a significant amount of sustained criticism about a lack of 

responsible government policies on a number of wildlife conservation issues. Since the 

ENGOs commonly challenge the government on many issues, the claims of Panitch 

(1979) and Offe (1981) are supported: that is, they are challenging the government 

because Japan's corporatism has made the country's policy system less accountable and 

decisions affecting the environment are made behind closed doors. They remain weak, 

not because what Schmitter (1981), Kitschelt (1986) and Nollert (1995) say is wrong, 

but rather because they have to a large extent been incorporated into the government's 



and industry's sphere of influence, a strategy of the state to deal with challenges 

mounted by social movement organisations. 

The ENGO's major challenge now is to raise memberships significantly and mobilise 

more public action around issues, temporarily at least. So why haven't their concerns 

been better taken up by the government? This is because, while they are active and 

effective in revealing serious problems in ecosystem management and forwarding 

scientific arguments to the authorities as to why and where there should be change, they 

still have not been able to appeal to a sufficiently large section of the population over 

any sustained period of time because the Japanese population has not been motivated 

enough to pursue political protest about these issues in the context of a strong state 

society where Japanese people, per capita, are about the most affluent people in the 

world. Also, environmental concerns, other than those which are pollution-orientated, 

have not been sufficiently ignited during the extended period of economic prosperity, 

but we would expect this to change as more people are being hurt by government 

economic policy. Many Japanese are satisfied with current policies towards resource 

harvesting and generally disagree with preservationist arguments (the whaling issue 

highlights this clearly). Touraine (1985) showed that groups need to mobilise resources 

if they are to be effective and these resources must be extracted from their members, but 

membership depends on the extent of strain in society. We know that Japan's ENGOs 

have a very small membership resource base, and accordingly their effectiveness is 

limited. Therefore, this thesis does lend support to these theorists' convictio~l of the 

importance of strong public concerns in initiating government reactions. 

With reference to Schmitter's (1981) and Nollert's (1995) theses on neocorporatism 

mentioned in Section 3.4.2, which argue that increasing economic performance reduces 

the likelihood of political protests, we can see some support for them from this study. 

Throughout the 1990s, Japan's economy has declined and we have seen the Japanese 

become more discontented with the 'develop at any cost' attitude of the various levels of 



government and particularly of the MOC and MAFF. The public discontent surfaced 

over Isahaya Bay, Fujimae and Sanbanze tidal flats, to name a few issues. The public 

not only see precious public money being squandered at a time of economic hardship, 

but they also now link the public works projects more frequently with environmental 

vandalism than they have done in the past, when environmental degradation was seen as 

a necessary but unfortunate part of economic progress and the opportunity for 

increasing public affluence. However, there is no evidence of widespread public protest 

inside Japan over Japanese trade in endangered wildlife, despite the economic down 

turn. Social and economic conditions in Japan are still quite good for the average 

Japanese, and this produces an ambivalent public attitude (even a false sense of 

security) towards agitating for political reform in many areas, not only the environment. 

However, Japanese people are changing their consumption patterns towards endangered 

species such as tigers. Therefore, these theses on neocorporatism do not fully explain 

the lack of environmental protest in all aspects of Japan's relationship with 

environmental issues. 

Focusing on cultural, temporal and spatial differences is important in our 

understandings of environmental movements, and we should not dismiss them as being 

insignificant or irrelevant. This research has shown Japan's environment movement in 

the post-1980 period has been developing under both similar and dissimilar conditions 

to which have been influencing environment movements in the West. Consequently, 

Japan's environment movement is made up of similar and dissimilar characteristics to 

those in the West. The more significant similar conditions have been: the impacts of 

global environmental politics (particularly the Rio Earth Summit of 1992) on generalIy 

improving infrastructure for ENGO communities; and moves by governments and 

particularly by industry (responding to  'green' concerns to maintain their 

competitiveness) to incorporate ENGOs with the intention of weakening their ability to 

criticise and incite social chaos. The government and Keidanren throughout the 1990s 

attempted to pre-empt strong ENGO concerns about some issues by setting up nature 



conservation funds. However, their efforts did not go far enough and consequently 

ENGOs have not disbanded. 

The more significant dissimilar conditions have been: the continued reluctance by 

Japanese to join and support ENGOs; the lack of ecology groups vis-h-vis conservation 

groups; and the continued desire of many Japanese ENGOs to avoid forming a single 

national environmental voice from which to critique government and industry. Japanese 

ENGOs are poorly funded relative to the country's wealth. Even though the 

international 'green' movement had its origins in the West, it has not been a case of 

Japan passively following the Western initiative. The findings from this thesis stress 

that environmental policy in Japan has to be seen, above all, against the background of 

its own cultural and social development, and against dominant ideologies and ethical 

beliefs. In turn, this is crucial to an understanding of Japan's responses to particular 

environmental crises and issues. 



7.6 Possible directions for future research 

In undertaking this research it has been possible to identify a number of areas where 

further research would be useful. Environmental politics in Japan is certainly a topic 

ripe for analysis, and research in this field has been steadily increasing (albeit with an 

emphasis on pollution issues) since the seminal works of Huddle et a1 (1975) and 

McKean (1977). In terms of studies that can potentially contribute to better 

understanding Japan's bureaucracy, the Ministry of Environment presents itself as a 

good case study. There is not much in-depth literature on the former EA, and with its 

upgrade into a ministry, the incentive for evaluating it more closely in terms of its 

ability to challenge policy detrimental to the environment is clearly there, and is timely. 

Such a study could build upon findings made here. One specific research question might 

well be finding out how effective the Environment Ministry will be in submitting bills 

to the Diet that really do improve environmental conditions, and that confront other 

ministries with a view to resolving policy conflicts more in the environment's favopr. 

Japan's environmental movement continues to offer scope for research. Specifically this 

might include investigating membership profiles of ENGOs and comparing them over 

space and time. Also, leadership dynamics, including political ambitions, of Japanese 

ENGOs constitutes an important research topic especially in light of the fact that a 

number of Western ENGOs become more attractive to the public when they have 

charismatic leaders. Japanese attitudes towards specific environmental issues, although 

researched periodically at a survey level, remain important. A more detailed break up of 

attitudes considering gender, age, socio-economic backgrounds and rurallurban divides 

would yield original and important empirical data. As well, soliciting Japanese attitudes 

specifically towards fauna that Japan wants to trade in (hawksbill turtles and elephants 

for example) would be a helpful adjunct to this research. This kind of empirical data 

would greatly improve our understandings of Japan's environment movement and 

environmental consciousness. Finally, environmental politics in Japan remains a useful 



setting for testing theories on policy-making and social movements, and more case 

studies would seem beneficial. Environmental issues have the ability to penetrate 

Japan's tightly controlled policy-making process. 
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