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ABSTRACT

In the Post-Pacitic War era, Japanese security policy has not developed in a manner
congruent with the Western concept of national security. The expansion of politico-strategic
interests and military capabilities markedly lagged economic development, causing security
policy to be termed unique. This study analyzes the relationships between the external and
domestic determinants of security policy to explain its character and evolution. Cognizance is
taken of the changing politico-strategic environment and Japan's economic development,
which provided the stimuli for policy formulation. The domestic environment is explored to
identify the imperatives and constraints that determined Japan's unique response. The most
salient determinants were the societal values of pacifism and anti-militarism that established
the boundaries within which government could formulate policy, and the political and
decision-making processes that subtended incremental change. The gradual redefinition of
societal values and the slowly emerging sense of nationalism and self-confidence, in the more
contemporary era, has accommodated greater sensitivity to the security environment and
movement toward the assumption of international political responsibilities commensurate with
economic power. However, incrementalism has remained the norm in the movement toward
eftecting the ends-means relationships necessary to achieve a comprehensive national security

policy.
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INTRODUCTION

In the Post-Pacific War era, Japan’s naticnal security policy has been subyjected 1o
constant criticism by domestic and international actors Domestic criticism was intially
founded in opposition to the fermation of the Japanese Seif Defense Force JSDE)Y and the
US-Japan Security Treaty of 1951, which provided for Japan's defence agamnst external
aggression. This was sustained by the renewal of the US-Japan security regime, and the
incremental growth of Japan's military capability and politico-strategic honizons  Similarly,
regional actors, given their experience with an expansionist Japan following the Maip
Restoration, expressed the fear that Japan's politico-straegic capabihity and influence was
developing to match its growing economic power While the US-ahigned states. principally
ASEAN and the Republic of Korea (ROK). welcomed the US-Japan relationship as o
moderating influence upon Japanese strategic thinking. others viewed Japan's security ties
with the US and its growing strategic capability as being inimical to their regional and global
objectives. Domestically and regionally, there was fear that Japan would meet its power
potential in the realm of national security policy and effect a foreign policy based upon realist
assumptions and the practice of realpolitik.

Criticism of Japan’s national secunty policy by her sole formal ally. the United States,
has also been persistent. Initially, such criticism was directed at the low level of effon
respecting the defence of the Japanese Islands aganst a percerved Soviet threat As the Cold

War progressed and the United States pursued a policy of containment, Japan’s rapid
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economic recovery precipitated further US criticism in view of Tokyo's unwillingness to
assume regional security responsibilities and burden-sharing. The Uniced States’ Western ailies
added to the US pressure for increased Japanese security efforts within East Asia to facilitate
a more Furo-centric focus ot US military assets. Moreover, with the advent of increasing
interdependence and Japan’s growing power in the global economy, both the US and the
Western industrial states became critical of Japan’s lack of contribution to the maintenance of
world peace and security. Fundamentally, Japan’s security policy did not conform to the
Western concept of national security, leading to to charges that Japan was simply free-riding
and refusing to adopt a national security policy which adequately redressed the threats posed
by the evolving international system

Japan’s approach to national security after the Pacific War evolved in a manner quite
unlike that adopted after emerging from the isolationism of the Tokugawa Period. After the
Meiji Restoration, the threat posed to the Japanese State and society by the Western powers
was addressed by modernizing in the European model and by practising international relations
in the realist tradition of Westphalian politik. The Sino-Japanese War, which marked the end
of the traditional constellation of power in East Asia that had been dominated by China,
brought Japan into power politics for the first time and heralded a strategy of imperialism to
further national economic power and security.! The subsequent Anglo-Japanese Treaty, the
Russo-Japanese War. the Russo-Japanese Entente, and participation in the First World War
and its peace settiement were all manifestations of Japanese conformity to the prevailing mode
of international relations, incorporacing objective strategic assessment and rational activism to
advance national interests.

Having been estranged from the informal Anglo-American Entente after the

abrogation of the Anglo-Japanese Alliance in 1921, Japan continued to seek military and




economic security by means of an expansionary foreign policy, with the mvasion of
Manchuria in 1930, China in 1937, and Viet Nam in 1940 Rather than practice power
politics founded in sound politico-strategic premises, the renewed excursions into Asia and
uliimately the Pacific had ‘heir rationale in domestic political factors,supported by the ultra-
nationalist myth that Japan was guided by a unique manifest destiny and had a special nnssion
in the world.” Japan's decisive defeat by the Grand Coalition in 1945 underscored the
inadequacy of such underpinnings for the conduct of power politics.

Following unconditional surrender at the end of the Pacific War and the subsequent
occupation of the Japanese homeland, Japan resisted US pressure that it participate fully in the
contemporary international security system. Although unreservedly aligned with the US-led
Western powers in the ideological confrontation with the Communist world, Japan rejected the
concept of alliance-based collective security with its reciprocal responsibilities and obligations,
and adopted a national security posture unlike the prevailing Western model that emphasized
military capability to counter external threats. The attempt was made to maintain only a
minimum of self-defence capability, with security from external threats being vested primarily
in the US. This was complemented by a strategy of isolationism respecting international
politico-strategic affairs.

There has, however, been an evolution of Japan’s post-war national security policy,
with four distinct periods of development, resulting in incremental convergence of Japanese
policy with that of the Western industrialized states. The first period extended from Japan's
re-entry into the international system following the San Francisco Peace Treaty of 1951, untl
1972. During that period, the degree of emphasis upon domestic affairs was unusual as
compared with other industrialized states. Japan focused on economic development and acted

largely passively to external pressures and crises.’




The second period of 1973-1979 may be considered one of transition during which a
metamorphosis in security policy began to be discernible, with Japan gradually adopting a
more realist approach.® While national security was still being viewed primarily in economic
terms, greater cognizance was being taken of the global and regional security environments
and their concomitant demands.® Although this approach caused Japan to review its security
capabilities, little was redressed in substantive terms, and security policy continued to drift
without a coherent strategic ends-means relationship being articulated or effected.

The period 1980-1989 was characierized by the external environment having an
increasing impact, producing a revised national security orientation and completing the
transformation from economic security to comprehensive security in terms of declared policy.
However, notwithstanding the tacit adoption of a Comprehensive National Security Policy in
1982, initiatives and capability enhancements to effect that policy remained incremental, and
the most definitive initiatives taken in reaction to the politico-strategic environment ended in
retreats. As described by Takashi Inoguchi, the implementation of comprehensive national
security comprised of two steps forward and one step back.®

The post- 1989 period has been marked with greater attention being given the politico-
strategic environment, in terms of the global and regional threats to national security, and the
necessary multi-dimensional security linkages and capabilities required in the more complex
interdependent world. Moreover, there now exists a new assertiveness, sense of confidence,
and a new sense of international obligation.” The synthesis of these imperatives has
irrevocably moved Japan's national security policy from having an uniquely domestic
orientation to one more global in perspective. The manifestation of greater conformity to the
Western conception of national security resides in the synergism of a defence budget which

has grown in absolute terms to be the third greatest in the world. initiatives to contribute to




regional stability through military, diplomatic and economic means. and initiatives to broaden
and intensify participation in the maintenance of global peace and security.

Notwithstanding a less isolationist approach to security in terms of both policy and ats
implementation. there still remains a significant disjuncture between Japan's economic power
and the manner in which comprehensive national security is being pursued. Essentially,
neither Japan’s defence capability nor acceptance of international political responsibilities vet
reflect the potential inherent in its absolute or relative international economic power.

As with the majority of states, Japan's national security policy has evolved in respense
to a complex calculus of external and domestic imperatives and constraints. This research is
designed to analyze the relative import of the international system, its processes, and unit
level factors with respect to the four major periods of Japan’s Post-Pacific War national
security policy development. In doing so, it will identify the central imperatives and
constraints which have determined Japan’s unique approach to security in the dynamic
international environment and its response to evolving domestic conditions. The relative
salience of these imperatives and constraints has been such that the character of Japan's
security policy can be attributed primarily to domestic political and societal factors. Such an
analysis will explain the elements of continuity and change in Japan’s post-1951 security
policy, and will identify that which can be expected to be operative in the future.

In Chapter One, the concept of national security and theory relevant to the
determinants of a state’s national security policy are reviewed. The focus of this chapter is not
to critique current theory or to develop theory based upon a single-country study Rather,
existing theory is used, and integrated where necessary, to build the framework required for
the comprehensive analysis of Japan’s security policy over an extended period of time The

underlying rationale of this approach is to remain sensitive to the complexities of reality,




rather than being constrained to justify one particular paradigm or artificial simplification of
explanatory theory.

Chapter Two takes cognizance of the premise that national security policy is primarily
a state-specific response to the threats posed by the international environment to the socio-
political entity that comprises the nation-state. In this context, the dynamic politico-strategic
environment is explored in terms of its potential as a determinant, or stimulus, for the
development and change of security policy. Global and regional imperatives are differentiated,
while recognizing that at certain junctures the two are inextricably bound. The politco-
strategic environment is further recognized in the context of containing pressures for change
generated by allies and friendly countries which lie outside the realm of threar.

Chapter Three addresses the relationship between Japan's economic development and
national security policy. Japan has found that economic and security issues cannot be viewed
independently, and that the relative magnitude of economic success has generated multi-
dimensional pressures on security policy orientation. First, there have been both positive and
negative pressures regarding conformity to the traditional congruence between economic and
political power. Second, the international character of the Japanese economy has precipitated
increasing security concerns with respect to external markets and investment, and raw material
dependencies.

The fourth chapter is concerned with domestic imperatives and constraints which are
instrumental in determining the character of a state’s response to externally generated stimuli.
These determinants may be state-specific and may limit or enhance the national security
responses made by decision-makers. Additionally, their relative salience with respect to each
other, and with respect to external determinants, may also be state-specific. The chapter

examines Japan's national security policy-making system and processes to identify those sets




of variables which were operative with respect to Japan in the Post-Pacific War era.

Japan's evolving national security policy is analyzed in Chapter Five to determine the
extent to which each set of variables has influenced policy in each of the four penods
previously identified. Both policy per se and the degree to which policy was effected are
examined to better determine the de facto salience of the variables.

Japan's security policy with respect to the United Nations is examined in Chapter Six.
The objective of this chapter is to determine whether the imperatives and constraints which
shaped general security policy were similarly operative in response to a more specific policy

issue.
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CHAPTER ONE

FRAMEWORK OF ANALYSIS

NAT TY

To address the national security policy of a specific state, the conceptual meaning of
national security must be defined to provide a viable framework in which to progress the
inquiry. A review of the literature reveals that national security tends to be an elusive concept
by reason of the multiplicity of perspectives as to the referent objects of security. Moreover,
there tends to exist uneven differentiation of the nation, state and government as security's
referent subject. Lentner proposes a general conception of security as being "a core value of
all countries”, with the desire of all governments "to preserve themselves as independent
entities and to retain control over their national life and decisions within their own territory™ !
This definition is in consonance with most early literature on national security, which
proceeds on the assumptions that the sovereignty of the state was the paramount value to he
addressed in the international arena, that national security policy was primarily oriented to
counter externally generated military threats to sovereignty, and that all states were alike with
respect to their ends-means approach to such threats. While this perspective is well-integrated
with the realist view of international relations, it provides little flexibility in accommaodating
differing perceptions of national security which may exist within and between states, and
differing approaches to the ends-means relationship beyond the military dimension.

Bobrow and Chan argue that any conception of national security must accommodate
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alternative content in terms of the problems addressed and the means of dealing with them.
They base this approach on the assumption that national security rests in the perceptions of the
policy-making elite who usually care about domestic outcomes as well as foreign policy
objectives. Therefore, the analysis of security policy specific to a particular state must be
addressed in terms of content (military, economic and socio-political), in security actors (both
domestic and foreign) and in security processes (how actors and content interact).’

Buzan subscribes to the view that the dimensions of national security are state-
specific, further observing that it is a Western concept, referring to the security of the whole
socio-political entity. With the concept evolving in response to the particular nature of the
Western states and their contemporary international environment, national security has focused
on war prevention, and requires military and economic defences against a broad spectrum of
military, political and economic threats. Given the multidimensional objects of security, Buzan
argues that national security links military and foreign policy into a combined response to the
external environment.’

These three conceptions of national security contain the common elements that it
composes a core (or vital) interest, that it is concerned primarily with the relationship of the
state to its external environment, and that it addresses the problems posed by the
fundamentally anarchical character of the international system. These realist perspectives
provide the rationale for considering the system dynamics relevant to security, and define a
security policy domain that encompasses both political and economic dimensions.® Moreover,
by recognizing that national security extends beyond the security of the state and the regime to
that of the whole sociopolitical entity, the policy-making domain is necessarily extended to the
domestic environment for the enhancement of domestic prosperity and stability. The emphasis

to be afforded a paricular security objective will be dependent upon the perceptions of the
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decision-making elite with respect to both international and domestic exigencies. The means
by which a state will address its priorities will be contingent upon the spectrum of available
capabilities, with additional reference to resource expenditures permitied by the sociopolitical
entity.

The valid transfer of this Western concept of national security to other states is
problematic, in that it evolved within a set of states having particular characteristics and
capabilities as they coped with a specific set of domestic and international circumstances.
Placing Japan’s national security policy within this framework becomes dependent upon s
similarities to the Western states across the fundamental elements of the Japanese
sociopolitical reality and its international environment. Buzan’s differentiation of “strong
power’ and 'weak power’ (referring to the resources and capabilities possessed) and 'strong
state’ and 'weak state’ (referring to the degree of sociopolitical cohesion) provides a useful
vehicle by which to accommodate the analysis of Japan's security policy within the Western
model.

Strong states are those whose political life is based upon a synthesis of state and
society, having a wide consensus on the form of the state which is expressed in stable
governing institutions.” With the strong state’s inherent legitimacy and concomitant political
stability, national security is primarily focused externally and is concerned about protecting its
independence, political identity and way of life from external threats.” This was the context
in which Japan’s 1980 Report on Comprehensive National Security was framed in response to
a study on how Japan should help to forestall, prevent or limit war. A broad range of issues
was addressed, including Japan’s relations with the United States, her regional and global
position, vulnerabilities with respect to energy and food, domesiic and international economic

weaknesses, and inadequacies respecting the Self-Defence Forces.” The means by which
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Japan’'s national security was to be enhanced reflected the Western approach of broadening the
components of national security beyond the military dimension. These included strengthening
the military and the US-Japan alliance, redressing economic vulnerabilities, accepting
international responsibilities, and endeavouring to protect the ’free’ world’s political,
economic and social systems.”

This may be differentiated from Japan’s experience in the pre-1955 era, when political
instability focused Japan's attention on internal security capability and domestic economic
development. The initial problems of post-war economic reconstruction, the transition of
political structures to those required by a new, imposed Constitution, and the political
instability generated by the ideological challenge posed by a perceived Soviet-directed and
supported Communist movement, served to give Japan’s initial national security policy the
distinct domestic orientation of what Buzan terms the 'weak state’.” Whereas the period of
threat to the fundamental nature of the Japanese nation-state from forces generated from
within the polity was trans.tory and not endemic with respect to all sociopolitical structures,
the fragility of the new democracy was of concern to the political elite.

The legacy of the domestically-oriented national security policy instituted to
consolidate the democratic nation-state continued to be operative in the post-1955 period, with
security from external threat being guaranteed by the United States. The consequent ambiguity
of Japan's national security policy and the role that her increasing power should play in the
international system remained until the 1980 Report on Comprehensive National Security was
adopted as policy. Ambiguity was manifest in the lack of strategic thought and the lack of
emphasis upon the military component of national security, as compared with that of the
Western states. Continued ambiguity following 1980 was manifest in the operationalization of

the 1980 recommendations. or lack thereof.




There exists little in the Western concept of national security to preclude sienificant
differences between states in their approach to effecting the fundamental precepts of the
concept. Indeed, whereas there exists a high degree of commonality in the ends to be
achieved. it is expected that the means used will differ depending upon state capabilities and
national attributes. It has been the extent to which Japan's ends means relationship fell outside
the boundaries of expected security behaviour that caused its security policy to be termed

‘unique’.

DETERMINANTS OF JAPANESE SECURITY POLICY

The analysis of the determinants of a state’s security policy suffers from the absence
of a widely accepted theory of security policy or a standardized analytic methodology to
explain the policy choices of a specific state. Moreover, the explanatory power of the more
parsimonious theories tends to be based upon well-understood behaviour that fits the general
pattern or central tendency of most states, with little explanation of the exceptional and the
abnormal.” The search for parsimony has tended to differentiate theory into unit-level and
system-level models, further limiting their explanatory power with respect to what is generally
perceived as being the unique national security behaviour of Japan. Therefore, the need anses
to address a range of theories, and integrate them when necessary, to build an analytic
framework with which to identify the central causal factors which have shaped Japan's
national security policy in the post-1951 era.  As with the majority of states, Japanese
security policy emerges from the interaction between the international environment and
domestic influences, with policy choices changing in response to altered domestic and external
conditions. Furthermore, differing approaches to security management and differing policy

instruments may be employed even by states with limited military capability '’ This suggests
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that the relative salience of systemic and domestic factors, and the relative import of
instrumentalities may well change across states operating in essentially the same environment
and having similar national security objectives. Consequently. to offer a monocausal
explanation of Japanese national security policy, without reference to the synthesis of systemic
and domestic factors, would be less than complete.

This then limits the explanatory power of system or structural theories of international
politics, which are weak in addressing how states define their interests and how their interests
change. Waltz, in arguing the power of neo-realism, is careful to note that systemic theory
predicts how states will act based upon assumptions about their interests and motives, but does
not explain their particular policies.”” e further observes that to explain differences in
national response, not only must international constraints be considered, but sc must the
internal structures of states, which affect their policies and actions in response to the
international environment."

The relevance of both levels of analysis, systemic and unit, is expanded in Keohane's
explanation of a theory of world politics. providing guidance with respect to the analysis of
security policy. He notes that the assumption underlying structural realism, that states always
seek power and calculate their interests accordingly. should be qualified. since under different
systemic conditions states will define their self-interests differently. Furthermore, under
similar svstemic conditions, different states will define their self-interests differently." This
lcads to the conclusion that when considering how states define self-interest, the effects of the
international structures and other international factors must be explored. as must domestic
structure and factors.'*

In transposing this guidance to the analysis of security policy. one can first support

the relevance of considering both external and internal factors. Secondly. one can proceed on




the basis of considering external imperatives as being the primary sumuh for change, wuh
domestic imperatives constituting the factors which shape the state-unique character of such
change. This approach is implicitly supported by Keohane whose analvsis process is o
address the system and its pressures before moving to the domestic level of analysis ¥
Moreover. such an approach is supported by the essential character of national secutity as
being primarily behaviour designed to maintain the nation-state from threats posed by the
international environment.'” It is emphasized that this but constitutes an imtial structuring ol
analysis since states define national security in specific terms. thereby implicitiy definmg the
range of stimuli for policy decisions.

Rosenau, in Pre-Theories and Theories of Foreign Policy. supports a dual level ot
analysis and provides guidance as to relevant variables to be examined to explain foreign
policy. He asserts that foreign policy analysts explain the external behaviour of states i terms
of what may be grouped into five sets of variables, which he describes as systemic,
governmental, role, the individual and societal." Holsti supports this histing in s discussion
of cognitive foreign policy decision-making. He argues that by the time systemmc, societal,
governmental and bureaucratic constraints upon individual decision-makers have been
considered, much of the variance in foreign policy formulation has been accounted for
While Holsti tends to remain focused on the level of analysis problem, Rosenau more usefully
recognizes the necessity of synthesizing systemic and domestic variables However, he notes
that such recognition does not constitute comprehension of how the two interact. nor does 1t

)

indicate the conditions under which one predominates over the other © Rosenau further
cautions that the relative salience of variables is issue-areu dependent *!
The question of issue area in the analysis of foreign policy hes in the concept that

different types of issues evoke different sets of motives and embroi} different sets of actors




16
within the overall foreign policy decision-making process.” Rosenau remains elusive as to
the definition of 'issue area’ and notes that in many instances issue area boundaries will
overlap. Furthermore, the typology of foreign policy issue areas differs markedly throughout
the literature, reflecting a lack of consensus as to defining characteristics and as to whether
the concept is best treated as an independent, dependent, or mediating variable.> However,
the concept usefully suggests that national security policy can be delimited as an issue in

terms of substantive content and output within Japan's overall foreign policy. As such. it has a
specific decision-making process and a definable set of domestic actors. Additionally, in
eliminating "issue areas’ as an independent variable by defining it as the dependent variable,
the salience of the other explanatory variables can be better established.

It is recognized that the rationale underlying the differentiation of issues within
foreign pelicy, with its consequences of differentiated nexus of motives-actors, could well be
extended at a micro-level of analysis of issues within national security policy. However, the
imitial assumption is made for the purpose of constructing a framework of analysis that the
micro-level issues, which compose national security policy, merit being clustered together into
a definable cntity by reason that Japan's sociopolitical focus perceives it as such.

Rusenau’s description of systemic variables is general, giving only what he terms
‘examples’ of stimuli which could influence foreign policy decision-makers.” In addressing
national security as a foreign policy issue area, the previous discussion on the nature of
national security, the Waltz-Keohane perspective of the international system, and the
increasing interdependence of states provide sufficient guidance to posit a more definitive list
of externally generated variables spe-ific to the issue. This list includes the character of the
international system and its processes, and the politico-strategic environment that presents

military, political and economic threats, alliances and political demands by external actors.”







