The Growing
"Role of NGOs
.in Tokyo's Aid
Development

Policy

HIRATA

CIVIL SOCIETY

JAPAN,



Civil Society in Japan

The Growing Role of
NGOs in Tokyo’s Aid and
Development Policy

palgrave

macmillan



CIVIL SOCIETY IN JAPAN
© Keiko Hirata, 2002

All rights reserved. No part of this book may be used or reproduced in any
manner whatsoever without written permission except in the case of brief
quotations embodied in critical articles or reviews.

First published 2002 by

PALGRAVE MACMILLAN™

175 Fifth Avenue, New York, N.Y. 10010 and
Houndmills, Basingstoke, Hampshire RG21 6X$
Companies and representatives throughout the world

PALGRAVE MACMILLAN is the global academic imprint of the Palgrave
Macmillan division of St. Martin’s Press, LLC and of Palgrave Macmillan Ltd.
Macmillan® is a registered trademark in the United States, United Kingdom
and other countries. Palgrave is a registered trademark in the European
Union and other countries.

ISBN 0-312-23936-X
Library of Congress Cataloging-in-Publication Data

Hirata, Keiko.

Civil Society in Japan: the growing influence of NGOs over Tokyo's

aid and development policy/Keiko Hirata.

p.cm.
Includes bibliographical references and index.
ISBN 0-312-23936-X (cloth)
1. Civil society—Japan. 2. Non-governmental organizations—Japan.

3. Nonprofit organizations—Japan. 4. Japan—Politics and government—1989—
1. Title.

JQ1681.H575 2002

338.91'52—dc21 2002023881
A catalogue record for this book is available from the British Library.

Design by Newgen Imaging Systems {P) Ltd., Chennai, India.

First edition: August, 2002
10987654321

Printed in the United States of America.



AAR
ADB
AHI
AJ)
AMDA
ASEAN
BHN
CARE
CcCC
CCWA

CMAC

CPP

DAC

E/N

EBRD
ECFA

EPA

Ex—Im Bank
FASID

FILP
FTC
FY
G-7
GDP
GIl

LIST OF ACRONYMS

Association to Aid Refugees

Asian Development Bank

Asian Health Institute

Amnesty International Japan

Association of Medical Doctors of Asia
Association of South East Asian Nations

basic human needs

Cooperative for Assistance and Relief Everywhere
Cooperation Committee for Cambodia

Christian Child Welfare Association International
Sponsorship Program

Cambodian Mine Action Center

Cambodian People’s Party

Development Assistance Committee

exchange of notes

European Bank for Reconstruction and Development
Engineering Consulting Firms Association
Economic Planning Agency

Export~Import Bank

Foundation for Advanced Studies on International
Development

Fiscal Investment and Loan Program

Fair Trade Commission

fiscal year

Group of Seven Industrialized Countries

gross domestic products

global issues initiative



GNP
HIPC
IBRD
ICBL
IDA
IDACA

IFI
IGO
IMF
JANAN
JANIC
JATAN
JBIC
JCBL
JICA
JIFH
Jocs
Jjocv
JOICEF

JPC
JRCS
JSDP
JSF
JSID
JSRC

INY%
JvC
LARA
LDP
LIC
LLDC

LMIC
MAFF
MDB
MIA
MITI
MOC

LiST OF ACRONYMS

gross national products

heavily indebted poor countries

International Bank for Reconstruction and Development
International Campaign to Ban Landmines
International Development Association

Institute for the Development of Agricultural
Cooperation in Asia

international financial institution

intergovernmental organization

International Monetary Fund

Japan Association of NGOs and NPOs

Japanese NGO Center for International Cooperation
Japan Tropical Network

Japan Bank for International Cooperation

Japan Campaign to Ban Landmines

Japan International Cooperation Agency

Japan International Food for the Hungry

Japan Overseas Christian Medical Cooperative Service
Japan Overseas Cooperation Volunteers

Japanese Organization for International Cooperation in
Family Planning

Japan Productivity Center

Japan Red Cross Society

Japan Socialist Democratic Party

Japan Special Fund

Japan Society for International Development

Japan Sotoshu Relief Committee (= Shanti Volunteer
Association [SVA])

Japan Silver Volunteers

Japan International Volunteer Center

Licensed Agencies for Relief in Asia

Liberal Democratic Party

low-income countries

least less-developed country, or least among less
developed countries

lower-middle-income countries

Ministry of Agriculture, Forestry, and Fisheries
multilateral development bank

missing in action

Ministry of International Trade and Industry
Ministry of Construction



X

MOF
MOFA
MOHW
MOPT
MOT
MSFF
MSFJ
MsLA
NFUA]
NGO
NPO
ODA
OECD

OECF
OISCA

OOF
OPEC
OTCA
PARC
PARinAC
PIj

PKO
POW
PRK
PVO
REAL
SAL

sCJ

SDF
SHAR
SVA

TICAD
UNCED

UNDP
UNESCO

UNHCR

List of Acronyms

Ministry of Finance

Ministry of Foreign Affairs

Ministry of Health and Welfare

Ministry of Posts and Telecommunications

Ministry of Transport

Médecins sans Frontiéres, France

Meédecins sans Frontiéres, Japan

Kanagawa Women’s Space

National Federation of UNESCO Association in Japan
nongovernmental organization

nonprofit organization

official development assistance

Organization for Economic Cooperation and
Development

Overseas Economic Cooperation Fund
Organization for Industrial, Spiritual and Culeural
Associations

other official flow

Organization of Petroleum Exporting Countries
Overseas Technical Cooperation Agency

Pacific Asia Resource Center

Partnership in Action

Plan International Japan

peace-keeping operations

prisoner of war

People’s Republic of Kampuchea

private voluntary organization

Reconsider Aid Citizens’ League

structural adjustment loan

Save the Children, Japan

Self-Defense Forces

Services for Health in Asian and African Regions
Shanti Volunteer Association (=Japan Sotoshu Relief
Committee [JSRC])

Tokyo International Conference on African Development
United Nations Conference on the Environment and
Development

United Nations Development Program

United Nations Educational, Scientific, and Cultural
Organization

United Nations High Commissioner for Refugees



UNTAC
USAID
WID
WwvVv]j

LIST OF ACRONYMS xi

United Nations Transitional Authority in Cambodia
United States Agency for International Development
women in development

World Vision Japan

World Wildlife Fund



ACKNOWLEDGMENTS

I am indebted to many people who helped me complete this research.
I am especially grateful to Michael Haas, who not only gave me valuable
comments on my research but also introduced me to the politics of
Nongovernmental Organizations (NGOs) in Southeast Asia, particularly
in Cambodia, an introduction that opened my eyes to the role of citizens’
groups from all over the world. I took his course on Cambodian politics
at the University of Hawai’i at Manoa in 1993. In this course I learned in
detail about the tragedy of Pol Pot’s “killing fields” and the senseless Cold
War politics of the 1980s that aggravated the misery of the Cambodian
people. I searched for answers as to how the international community
could alleviate the Cambodian people’s suffering and learned that an
increasing number of transnational actors—intergovernmental organiza-
tions as well as NGOs—had begun to help Cambodia recover from war
damages. Subsequently, I found out about Japanese NGOs providing assis-
tance to Cambodians and became interested in learning more about their
volunteerism. This eventually led to my dissertation on Japanese NGOs
in Southeast Asia, research that eventually led to this book.

I also am very grateful to Charles Morrison, who was extremely help-
tul throughout the process of my research, providing invaluable advice
and insightful comments on Japanese politics, NGOs, and issues of
development. His criticisms of my analysis were always on target and
thought-provoking. I also owe a debt of gratitude to Bruce Koppel, who
helped me with my initial research in the mid-1990s and continued to
give me valuable comments despite his serious illness. Many others have
given me valuable comments and support, including Yasumasa Kuroda,
Lonny Carlile, George Kent, Kate Zhou, Haruhiro Fukui, M.]. Peterson,
Mark Petracca, Seki Tomoda, Ryokichi Hirono, Hideki Imaoka,
Shigeru Ishikawa, Phan Huy Le, Doan Thien Thuat, Vu Duong Ninh,



ACKNOWLEDGMENTS xiti

Tran Van Tho, Kao Kim Hourn, Kiyoshi Aihara, Michio Okamoto, T. J.
Pempel, Susan Pharr, Ellis Krauss, Satoko Mori, and Mihoko Shono.

Special gratitude is owed to the numerous NGOs, research institutions,
foundations, and corporations that granted interviews and allowed me to
take part in their activities during my visits to Japan in 1995, 1997, 1999,
2000, and 2001; Cambodia in 1995 and 1997; Vietnam in 1997; and
Indonesia in 1997 and 2001. [ also am grateful to the many government
and intergovernmental officials who granted interviews and provided
information. These include people in the Japanese Ministry of Foreign
Affairs, the Japan International Cooperation Agency, the (former) Overseas
Economic Cooperation Fund in Japan, the Japan International Volunteer
Center, the United States Agency for International Development, the
Australian Agency for International Development, the World Bank, the
Asian Development Bank, the Council for Development of Cambodia,
the Cambodia Development Resource Institute, the Vietnamese Ministries
of Foreign Affairs and Planning and Investment, and the Japan Society for
the Promotion of Science Research Station Cairo.

I am also grateful for financial support received during my fieldwork
in Asia from the following institutions: the University of Hawai’i College
of Languages, Linguistics, and Literature; the University of Hawai’i
Political Science Department; the University of Tsukuba; and Matsushita
International Foundation. I also greatly acknowledge the support I
received from the following host institutions where I conducted research:
the University of Tsukuba; Hanoi National University; the United
Nations High Commissioner for Refugees in Egypt; the University of
California, San Diego; and the University of California, Irvine.

Most important, | have appreciated the patience and support of my
husband, Mark Warschauer. He offered me not only personal support
and encouragement but also valuable comments on my work. Without
his support, this research would not have been completed.

Finally, I acknowledge other places where some of this research has
been previously published or reported. Parts of Chapter 4 and 5 derive
from my paper, “New Challenges to Japan’s Aid: An Analysis of Aid
Policy-Making,” which was presented at the Association of South East
Asian Nations Inter-University Seminar on Social Development in 1997
and published in Pacific Affairs (Vol. 71, No. 3) in 1998. Parts of Chapter 6
were reported on in a paper delivered at the American Political Science
Association annual meeting in 1998. The summary of this study was
reported at the International Studies Association annual meeting in 2000.

Although many people provided generous assistance and valuable
advice, all faults and errors in this study are mine and mine alone.



CONTENTS

List of Tables
List of Figures
List of Acronyms

Acknowledgments

Introduction

Chapter One  Civil Society and NGOs in Japan
Chapter Two  Globalization and Pluralism
Chapter Three Domestic Crises and Pluralism
Chapter Four NGO Advocacy

Chapter Five  NGO-MOFA Cooperation and
Contention in Aid

Chapter Six Conclusion

Appendix: Evolution of Japanese Aid
Notes
References

Index

vi
vii
viil

xi1

50
74
97

128
154

164
177
185
199



1.1

—_ -
(SN \]

21

2.2
5.1

5.2

5.3

5.4

Al

LIST OF TABLES

Year of establishment of NGO in international
aid from pre-world war II to 1996

Contrast of hard vs. soft aid

Top 20 NGOs with largest annual budget, 1996
& million)

Key representatives in JANIC, 1997

Grant share of ODA of DAC countries

in 1995-1996

Grant element of DAC countries in 1995-1996
Issues raised by NGO representatives at
NGO-MOFA Council Meetings

Composition of the NGO-MOFA Regular
Council Meeting, 1996-1999

Composition of the NGO-MOFA
subcommittee to achieve objectives of the
ODA Reform Council’s Final Report, 1999
Composition of the NGO-JICA Council
Meeting, 1998-1999

Evolution of Japanese foreign aid

35
38

41
44

66
67

135

136

137

138
165



1.1

3.1
5.1

5.2

LIST OF FIGURES

Growth of Japanese NGOs involved in
international aid and development, 1966-1996
ODA budget in Yen — 1983 to 2001 (¥ billion)
Growth of government funds to NGOs,
1989-1998 (¥ billion)

NGO-state relations

35
81

132
142



INTRODUCTION

One of the most important political issues in the world today is the rise
of civil society and its influence on state policy. Nongovernmental organi-
zations (NGOs) are one such source of citizens’ power. As Rosenau (1997)
and others point out, the expansion of NGOs is a global phenomenon.
An “associational revolution” (Salamon, 1994, p. 109) has spread through-
out the world, reflecting the decentralization and fragmentation of power
once dominated by state actors.

Japan has recently witnessed a surge of civil society activism, especially
by transnational NGOs working on international development and for-
cign aid issues. There has been an explosion of such groups in the last
two decades in Japan, as seen in their rapid growth in number and size
and their increased interaction with and influence over state policy.
Although the expansion of NGOs has occurred relatively late compared
to Western and some developing societies, the NGO growth in Japan has
important implications for world politics. Japan is a highly developed
country, integrated into the global economy, but it is neither geographi-
cally nor culturally part of the “West.” Japan experienced dramatic
economic development in the 1950s—1970s, transforming from a devas-
tated, wartorn nation into the world’s second largest economy. However,
Tokyo’s mighty economy began to disintegrate in the early 1990s, and,
it is precisely since then that NGOs have increasingly become promi-
nent on the Japanese political scene. Thus, Japan represents an extremely
interesting case of the intersection of non-Western culture, rapid indus-
trialization, subsequent economic recession, and the rise of civil society.

This growing NGO movement reflects changing relations between
the state and civil society in Japan. As the authority of the Japanese
developmental state has begun to crumble, the relationship between the




2 Civil Society in Japan

state and the populace has changed. Japanese citizens are no longer
inhibited from protesting state policies or demanding social justice. They
are forming and joining NGOs to press their demands, and the state in
turn has started paying more attention to the views of NGOs. The dual
phenomena of the erosion of the developmental state and the rise
of civil society mark the beginning of a new era of a more horizontal
relationship between the state and civil society in Japan.

The developmental state has been directed by Japan’s bureaucratic
elite, especially during the 1950s—1970s era of rapid economic growth.
Although my use of the term, “developmental state,” is not identical to
Johnson’s (1982) “capitalist developmental state” I borrow some of his
key concepts.! As Johnson argues, the Japanese developmental state
played a pivotal role in promoting a unique pattern of industrialization
during the developmental era of the 1950s—1970s, combining free enter-
prise and state-led development. In this system, the state, in particular the
bureaucracy, actively intervened in the economy, determining the
nation’s strategic industries, providing these industries with subsidies and
administrative guidance to enhance their international competitiveness,
controlling foreign exchange and trade, and limiting foreign imports
to protect domestic industries. The developmental state depended on the
nationalist objectives of the bureaucracy, which included mercantilistic
export-led industrialization (through effective state guidance and plan-
ning) and rapid economic development. These features are correctly
pointed to by Johnson (1982) as the key ingredients of Japan’s rapid
economic growth.,

In the developmental state system, the bureaucracy maintained an
alliance with business and the ruling party (the Liberal Democratic Party
or LDP). The bureaucracy maintained extremely close relations with the
private sector through supervision, guidance, and assistance, as well as
through a system called amakudari (descent from heaven) in which
retired bureaucrats from the bureaucracy obtained top management
positions in the private sector. The bureaucracy also was able to main-
tain close ties to the LDP, the permanent ruling party, as many bureau-
crats became LDP politicians after retirement. In this system, business,
the bureaucracy, and the LDP formed an alliance, often referred to as the
“iron triangle,” to protect and further each other’s interests.

Civil society was excluded from this iron triangle. During the develop-
mental era, rapid economic growth became the central goal of the alliance,
while things viewed as unrelated or detrimental to economic growth, such
as workers’ rights, social justice, and human rights, were downplayed. The
majority of citizens, though excluded from the developmental alliance,



INTRODUCTION 3

accepted the role of the iron triangle in economic development, believ-
ing that the trilateral arrangement produced sound economic policy and
growth.

However, public sentiment toward the developmental alliance has
changed greatly since the late 1980s. Due to political, economic, and cul-
tural crises taking place domestically and globally, state authority has
crumbled. Societal dissatisfaction with the state has reached an unprece-
dented level. Accordir gly, the once subordinate civil society has become
defiant, challenging state authority. NGO activists, once marginalized
in Japanese society as political radicals, have increased their profile on the
political scene. At the same time, civil society—state relations have evolved
from mere confrontation to a combination of confrontation and cooper-
ation. Civil society actors have found shared goals with state officials and
have begun to cooperate with the state, when necessary, on equal terms.

Japan’s Official Development Assistance (ODA) policy reflects most
clearly the demise of the developmental state and the changing relations
between the state and NGOs. Unlike the United States—where foreign
aid is a peripheral political issue—in Japan, ODA is the central foreign
policy issue facing the government and the public. Since 1991, Japan has
been the largest single aid donor in the entire world, in spite of having
an economy only 60 percent as large as that of the United States. With
no military bases abroad and without having sent soldiers to war since
1945, Japan has used overseas aid as its principal mechanism for gaining
economic and political influence around the world.

ODA is an important policy arena not only for the state but also for
Japanese NGOs, many of which provide financial and technical assis-
tance to the developing world. Japanese NGOs also work to change state
ODA policies to respond to the needs of the poor in aid recipient coun-
tries, as well as to educate the Japanese people, through community
activities and educational programs, or the interconnectedness between
Japan and the developing world. Japanese NGOs are more involved in
ODA policy issues than in any other foreign policy issue in Japan.

This study focuses on Japanese NGOs involved in ODA reform
efforts, to examine how political, economic, and cultural change has led
to increased influence of NGOs, fragmentation of power, and changed
state—civil society relations in Japan. Specifically, the study address the
following questions:

1. What are the political, economic, and cultural or social factors—
both within Japan and globally—that have contributed to the
demise of the d=velopmental state and the rise of NGOs?
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2. How do NGO:s exercise their influence, in contention and coop-
eration with the state, on foreign aid and international develop-
ment issues?

3. How have state-NGO relations been changing? What are the
implications of NGO involvement for understanding the nature of
state—civil society relations in Japan? How has this changing rela-
tionship been exemplified in Japan’s ODA policy?

4. What do the two concurrent phenomena—increased NGO
involvement and the decline of the developmental state—mean
for Japanese politics? Do NGOs contribute to or hamper the
consolidation of Japanese democracy?

5. What are the implications of the demise of the Japanese develop-
mental state for Japan and the world, especially East Asia?

The changing state—civil society relations in Japan reflects economic,
political, and sociocultural changes brought about by globalization and
industrialization. Both phenomena have dramatically influenced every
aspect of Japan’s political economy. The impact of globalization is ubiq-
uitous in Japan’s political, economic, and cultural spheres, and in each
of these spheres the fundamental crisis of the Japanese developmental
state 1s visible. The Japanese economy has become more integrated into
the global economy, a process that has weakened the developmental
alliance of the bureaucracy, the business, and the LDP. As Japanese firms
have become more global, they no longer need state protection.
Politically, the end of the Cold War has weakened the power of the LDP,
forcing the party out of power in 1993—1995. And, through increased
global contact, Japanese NGOs have been influenced by international
movements for human rights and sustainable development and have
developed new organizational and political skills. Globalization has thus
provided political space to citizens’ groups that were previously margin-
alized from the developmental state system.

Meanwhile, on the domestic front, Japan’s rapid industrialization
similarly brought about dramatic social changes. On the one hand,
improved living standards led the Japanese to think not only of their
daily survival but also about the welfare of the disadvantaged within
Japan and throughout the world. On the other hand, overly close ties
between the state and private sector eventually resulted in corruption
and economic downturn. Public frustration over these problems
prompted citizens to organize against the dominance of the political and
economic elite in policymaking processes. The legitimacy of the devel-
opmental state—which had primarily rested on economic growth and
accumulation of national wealth—crumbled.
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This book analyzes the nature of state—civil society relations in Japan
as exemplified by the cooperation and contention between NGOs and
the bureaucracy, especially the Ministry of Foreign Affairs (MOFA), the
key ministry in charge of ODA and the main contact agency for NGOs
interested in ODA. In the book, I challenge the Western scholarly and
journalistic focus on the oppositional role of NGOs against a resistant
state. By demonstraticg both the cooperation and contention between
the state and NGOs, in the context of broader international factors and
forces, I attempt to convey a more nuanced understanding of how the
role and authority of the state has evolved in the global era.

The growing influence of NGOs in Japanese policy making can be
analyzed in the framework of pluralization. Pluralism is not a new con-
cept for describing Japanese politics, but I use the term more broadly
than others do. Since the 1980s, an increasing number of scholars have
pointed out growing pluralism on the Japanese political scene, refuting a
once popular but outdated notion of Japan as a unitary state, that is, the
notion that Japan is exclusively ruled by the bureaucratic elite in close
collaboration with the allegedly subservient business actor. However,
almost all of the attention to nonstate actors has been devoted either to
businesses or “special interest groups” organized around economic inter-
ests (e.g., farmers’ associations; see, for example, discussion in George,
1988; Mulgan, 2000). This book seeks to move beyond simplistic notions
of Japanese politics focusing exclusively on the role of bureaucrats and
businesses. By focusing specifically on the impact of NGOs and their
role in policy making, I hope to contribute to a better understanding of
pluralism in Japan today.

This study also attempts to unravel the myth of Asian civil society and
democracy. Many influential writers such as Samuel Huntington (1993)
argue that civil society is a Western phenomenon and ill-suited to
Confucianist East Asia. However, as this book demonstrates, it is mis-
leading to think that East Asians remain deferential to state authority and
will not develop a vibrant civil society critical of state power. On the
contrary, civil society and democracy are influenced by both globaliza-
tion and industrial maturity, rather than being based on supposedly
unchanging civilizational values (see Cumings, 1999). People in the
region have become increasingly defiant against state authority, despite
the myth of Asian cultural deference to hierarchy. Indeed, the concept
of “Asian values” is conveniently used today by a few regional leaders
who wish to hold on to power by discouraging citizen activism in their
countries.

The erosion of the Japanese developmental state has important impli-
cations for other East Asian countries in which leaders often perceive the




