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U.S.-Japan Energy and Environment Policy Initiatives 

POLICY INITIATIVES 

Report on the U.S.-Japan Study Group on Energy and the Environment
 
Seattle Workshop, September 1992
 

On September 10-13, 1992, the U.S. Japan Study Group on Energy and the Environment 
held a workshop at the Battelle Conference Center in Seattle, Washington to discuss US-Japan 
cooperation in the fields of energy and the environment, particularly in the context of relations 
with developing countries and the goal of sustainable development in Asia. The workshop was 
sponsored by the US Agency for International Development (AID), the U.S.-Japan Economic 
Agenda (USJEA), a public policy research project at the Elliott School of International Affairs of 
The George Washington University, and the Global Industrial and Social Progress Research 
Institute (GISPRI), a MITI-established environmental policy institution in Tokyo. Ten papers 
were presented and discussed (copies are available upor equest from the U.S.-Japan Economic 
Agenda -- for paper titles, see agenda and list of participants attached). Based on these 
deliberations, the participants concluded the following: 

BASIS FOR COOPERATION 

Despite cultural and circumstantial differences, the Japan and the U.S. have had 
comparable experiences both exploiting and protecting the environment. Though Japan 
has traditionally emphasized harmony with nature, Japan abused its environment in the 
Edo period and in the 1950s and 1960s. Japan has done much in recent years to clean up 
its domestic environment but has exported many of its polluting industries to other Asian 
countries. The United States on the other hand has done a better job in some areas of the 
environment (e.g., the Clean Air Act) than its historically based reputation of 
environmental exploitation or some of its positions at the recent world environment 
conference in Rio may suggest. 

Furthermore, the workshop concluded that differences between the two countries can be 
made complementary. This is particularly true in the developing countries of SouthEast 
Asia and in China, where Japan's budget surpluses and expertise in clean air technology 
can be combined with the U.S.'s relatively positive image and experience in providing 
technical assistance to mitigate the potential negative global impact of industrialization and 
rapidly expanding energy requirements. 

The need for cross border solutions to complex global environment problems has been 
recognized for some time, but we have struggled to date to overcome conflicts in 
government and corporate interests and reach a consensus on concrete measures for 
cooperation. In this context, the workshop felt that the two countries shculd look to 
expand the context of cooperation by involving nongovernmental and noncorporate groups. 
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which do not have immediate or intense economic and political interests at stake and are 
more likely to see the "plus sum" benefits of cooperative efforts. 

2. 	 The workshop emphasized the need for both countries to understand their domestic 
decisionmaking processes better as a necessary precursor to successful collaboration'. To 
increase the transparency of the Japanese system, the workshop urged that in-depth 
narrative case studies be undertaken of how decisions are made in Japan in specific areas 
of energy and the environment, particularly as it relates to third world countries. 

Since decisionmaking is perceived by the U.S to be more top-down in Japan (and bottom
up in America), the U.S. participants were surprised at the degree of nongovernmental 
influence on Japanese environmental policymaking. The group discussed the crucial role 
of local citizen groups in the late 1960s and early 1970s in redirecting MITI's 
environmental policies.2 It felt that advisory committees and deliberative councils in 
Japanese agencies should be given more attention in Japanese decisionmaking processes, 
as should the informal and indirect role of outside groups in these committees.3 The 
workshop concluded that the mechanisms by which local Japanese citizen groups have 
influenced environmental policymaking should be analyzed, focusing particularly on the 
role of the courts and local political parties." The group felt that the conventional western 
focus on Japan Inc. may have obscured significant forces at the grass roots level in Japan. 

3. 	 The workshop participants stressed the importance of exchanges and training to facilitate 
environmental and energy technology transfer between Japan, the United States and third 
world countries. Commercial competition has hindered bilateral efforts to exchange 

This is also a conclusion of Atlantic Council discussions. Understanding the strengths of 

each system will not only facilitate cooperation but may also allow for the transfer of the management 
technology strengths of the U.S. and Japan to the developing world. See "Summary of U.S. 
Perspectives" from the U.S. Japan Energy Dialogue, The Atlantic Council, October 5-7. 

2 See Usui's paper in which he describes the role of the Japanese citizenry in influencing the 

precedent setting Japanese industry requirement for NO, emissions, and the revision of the Japanese 
1973 Act of Environmental Health Hazard (Kokenhou) to remove the burden of proving causality 
between points source SO2 emissions and health hazards from the victim. 

3 By contrast, the more formal non-profit insitutions, such as the Japanese zaidans, exercise a less 
independent role. While these third-sector organizations provide a forum for cotinuing exchange of 
information between government and industry, and for the discussion of environmental issues among 
various groups, they are in fact created by government and largely funded by industry. 

4 Usui's paper, for example, does not specify the mechanisms by which local groups 
worked through the courts, political groups and/or local government in the major reversal of 
Japanese environmental policies in the early 1970s. 
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research personnel between U.S. and Japanese industries.5 However, the workshop 
participants concluded that multilateral training and research programs, especially in basic 
environmental science and monitoring, might circumvent this competitive roadblock and 
also permit the design of more appropriate technology to meet the environmental and 
financial needs of developing countries. This multilateral approach is reflected in the 
Tokyo Declaration call to establish regional research institutes for biodiversity research.6 

Now that a first site has been selected in Indonesia,7 AID should continue to work with 
Japan to ensure the establishment and continuity of these centers, emphasizing 
interdisciplinary research and training, involving both the scientific and corporate sectors 
of developed and developing countries. 

SIGNIFICANT ROLE OF NGOS 

4. 	 The workshop recognized the significant positive role played by nongovernmental 
organizations in the energy and environment sectors. Several examples were cited of 
private sector organizations (corporations and NGOs) that found it in their own interest, 
both in terms of public relations and economics, to form partnerships to conduct research 
on better means to solve environmental problems, sometimes developing standards of 
voluntary compliance that go beyond government regulations. Admittedly, commercial 
interests deter some types of cooperation among corporations, but opportunities exist for 
Japanese and American companies to undertake jointly good citizenship activities in Asian 
third world countries related to energy and environmental planning and education. Thus, 
the workshop recommended that the two governments give some consideration to 
encouraging and financing nongovernmental organizations (both corporations and 
nonprofits) in Tapan and the United States to undertake ioint energy and environmental 
studies and activities with their counterparts in third world Asian countries. 

a) 	 The workshop saw one possibility for U.S.-Japan collaboration in developing a 
forum to replace the international, business-oriented collaborations that preceded 
the Rio summit, e.g. the Business Council for Sustainable Development. Both aid 
agencies should consider promoting and facilitating a follow-on forum for 
continued nongovernmental discussion of environmental issues, 

5 The National Science Foundation (1988) was unable, for example, to expend the funds 
allotted 	for its Summer Institute program developed to send U.S. students to work in Japanese 
government or corporate laboratories. 

6 See Global Partnership Action Plan of the Tokyo Declaration signed by Prime Minister 

Miyazawa and President Bush in 1992 and Richard Bissell's Introductory Address, "An American 
View of Aid Policies," attached at Appendix C. 

7 See "An American View of Aid Policies", Richard Bissell, U.S. Japan Study Group on 
Energy and Environment, Seattle Workshop, September 10, 1992. 
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b) 	 The workshop participants visited Weyerhaueser Corporation's forest regeneration 
facility and learned about independent Weyerhaueser and Mitsubishi efforts in 
Indonesia to advise the local government about its forest management policies and 
the need for stable legal and market structures to encourage long-term investment. 
The workshop proposed that the U.S. and Japanese embassies in Jakarta consider 
calling a joint seminar in Indonesia bringing together Weyerhaueser and Mitsubishi 
experts to discuss joint initiatives to help the Indonesian government. 
(Weyerhaueser officials indicated that currently there are no commercial interests 
inhibiting such joint technical assistance; however, resources for such an effort are 
limited.) 

c) 	 The workshop also discussed independent initiatives by the Electric Power 
Research Institute (EPRI) in the United States and Tokyo Electric Power Co. in 
Japan to collaborate in providing technical advice to China on pollution control 
equipment for electrical power plants.8 At the time of the workshop, EPRI and 
Tokyo Electric were planning a joint visit to China. The Central Research Institute 
of the Electric Power Industry (Tokyo) would be another prime candidate for this 
type of collaborative effort. The workshop reconmnended that the aid agencies of 
the two governments consider encouraging this type of nongovernmental 
collaboration and company-to-company dialogue through modest financing or 
facilitation. 9 

d) 	 The workshop discussed opportunities for other types of cooperation among 
nongovernmental organizations. These might include initiatives between the U.S. 
Peace Corps and Japan's Overseas Cooperation Volunteers (as suggested in the 

S Japan's Foundation for Advanced Study on International Development has already organized 

stakeholder discussions on SO, emissions in China, and MITI is planning to offer advanced pollution 
prevention technologies through packages of low-interest loans and technical assistance to five to ten 
cities in China, Southeast Asia and Eastern Europe (the "Eco-Phoenix Project"). 

9 There arc already a variety of Japanese local organization: that are active in the 
international arena with environmental technology transfer to developing countries including: 
the Yokkaichi City InternationalCenterfor EnvironmentaiTechnology Transfer (ICETT) 
focusing on environmental management of petrochemical and other heavy industries, the 
Kitakyusha City International Center for Environmental Cooperation focusing on the steel 
industry, the Osaka and Shiga Prefecture UNEP-affiliated I::'rnationalCentersJbr 
EnvironmentalTechnology that is soon to be created and Yokohama City's International 
Tropical Timber Organization focusing on acid rain research and environmental education. 
ICETT, for example, has developed JICA-funded training programs for Chinese, Southeast 
Asians and Eastern Europeans on environmentally sound technoirgies. A newer organization 
called the Overseas Environmental Development CooperationCenter (OECC) is a nonprofit 
association that is intended to serve as an action-oriented depository of Japanese 
environmental experts to identify country-specific environmental needs. (See Usui paper for 
details.) 
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Global Partnership Plan of Action signed by Bush and Miyazawa in January 1992), 
among nuclear energy awareness groups, wildlife and fisheries organizations, and 
between the national academies of the two countries. AID might also consider 
funding 	U.S. NGOs to learn more about Japanese environmentally-related research 
such as 	MITI environmental projects at the new Research Institute of Innovative 
Technology for the Earth (RITE) and similar activities at the Japanese Sunshine'0 

and Moonlight programs. AID could fund U.S. NGOs contingent on those NGOs 
working with Japanese counterparts, thereby establishing arrangements that would 
not only foster better understanding of grass-roots policymaking in the two 
countries but facilitate access to information in Japanese institutions. 

5. 	 The workshop also recognized that environmental NGOs suffer from many limitations no
 
less than governments. Many are too narrowly focused mid are adversarial toward other
 
NGOs as well as the corporate sector." Thus, it, considering the greater prirticipation of
 
NGOs to cooperate with counterparts in Japan and other Asian countries, AID should urge
 
U.S. NGOs to come together on a more comprehensive basis to undertake joint proiects 
with Japanese counterparts. A first phase, for example, might involve NGO collaboration 
among electrical utility*resea-,h institutes, such as the EPRI-Tokyo Electric Power 
collaboration in China discussed above (see point 4). A secoild phase might then include 
the utilities in the developing countries and a third phase expand this collaboration to 
include environmental NGOs concerned with nonfossil fuel energy sources. 

LESSONS LEARNED FROM PAST COOPERATION 

6. 	 The workshop examined instances of past U.S.-Japan cooperation that caused difficulties 
between the two countries. It learned that governmental cooperation often is unsuccessful 
when it does not involve significant nongovernmental group participation. For example, 
SRC H1, the joint U.S.-Japan-German project to develop coal liquification technologies 
failed in the early 1980s although SRC I, an identical U.S. project, succeeded. The 
difference was the presence of strong private groups in SRC I which lobbied Congress 
when the government threatened to halt funding.12 (Private groups can not only save 
cooperation; they can drive it as in the case of Dupont and the CFC convention at 
Montreal.) 

1o Japan's MITI Agency of Industrial Science and Technology is already planning an 
"Asia/Sunshine Plan" starting in fiscal 1993 by investing approximately 282.7 billion yen to 
establish research centers in various Asian countries to transfer solar, environmental 
conservation and other technologies and promote local research. 

" See 	Paarlberg's paper. 

12 See LeGassie paper for details on SRC I and IH. 

http:funding.12
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The workshop recognized that the two governments may not have the motivation or 
capacity (given increasing suspicion) to undertake further cooperative efforts at the 
governmental level. This circumstance reinforces the recommendation that AID look for 
ways to work through U.S. NGOs to reach Japanese NGOs and thereby to influence to 
some extent Japanese government policymaking. 

7. 	 The workshop recognized that assistance for third world countries had to start with 
initiatives by those countries themselves and that energy and environmental problems and 
needs vary widely. The workshop emphasized the demand-pull model with developing 
countries identifying their needs and interests and requesting appropriate technologies, 
training or data resources from the existing market place and research establishment. 
Once again, NGO groups in developing countries may be the way to promote indigenous 
interest in and attention to environmental problems. AID should consider sponsoring 
NGO workshops in various developing countries to examine local environmental issues 
and to provide expertise from NGO experiences in the United States and Japan. APEC 
was cited as an example of a business-based Asia regional organization that should be 
drawn into environmental issues. 

MODELS FOR FUTURE COOPERATION 

8. 	 The workshop learned about a "sister-city" relationship between Seattle and Surabayo 
(Indonesia) motivated by a dc ,ire for business collaboration but also to share knowledge 
about waste management and improving water quality. The workshop discussed this type 
of relationship as a potential model to stimulate interest in environmental problems in 
developing countries. Aid agencies should when appropriate encourage local authorities 
and NGOs in a city to work with a counterpart in a developing country to develop 
programs, promote policy dialogue, and encourage local action (decreasing dependence on 
international PVOs that are relied on to work everywhere). This was also cited as a 
possible model of cooperation between U.S. and Japanese cities. 

9. 	 The workshop was intrigued by a potential new model of international cooperation to 
solve energy and environmental problems in the U.S., Japan and with third world 
countries. This model relies on a bottom-up approach involving interested and often 
conflicting nongovernmental groups working out their differences directly under skillful 
mediation groups or association arrangements before presenting their agreed plans to 
governments for legislation or funding. 

The workshop learned how in the state of Washington, nongovernmental groups, frustrated 
with the inability of regulatory agencies, the courts and legislature to establish a system 
for regulating forest management practices, decided to negotiate directly with one another 
under the auspices of a mediation center (the Northwest Renewable Resources Center). 
Representatives from all of the major constituencies interested in forest management 
practices met for five months of direct negotiations on environmental problems including 
water, fisheries, wildlife, and forests. The result was a comprehensive and flexible 
agreement (the Timber Fish Wildlife Agreement) that was immediately instituted by some 
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parties and after being submitted to the legislature was adopted within a few months." 
Such a model at the international level would call for much more cultivation of NGO 
contacts and negotiations between the United States, Japan and selected Asian developing 
countries (China, Indonesia, Malaysia, Thailand). These groups might then present AID 
and its counterparts in Japan with agreed projects for governmental support and partial 
financing. 

13 See the Timber Fish Wildlife Agreement summaur, attached at Appendix D. 
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1. Introduction
 

The environmental issues of a country have a lot to do with its
 

geographical and climatir conditions. Japan has traditionally
 

benefited from its uniquely favorable position in thi cespect, which
 

has proved to be advantageous in terms of environmental protection.
 

Japan's geographical and climatic characteristics 1).2)
 

-Steep mountainous landform
 

-Warm and humid climate with 1,815 mm annual precipitation
 

-Long archipelago spreading from north to south
 

giving rise to:
 

.ich and diverse natural environment
 

-Rich forestry occupying 67% of Japan's overall area
 

(cf: 32% in the U.S. and 20-30% in European countries)
 

-Development and establishment of irrigation-based farming system.
 

In a natural environment with abundant water and forestry, the
 

irrigated rice field is the most suitable agricultural system.
 

Huge amounts of rainfall are first retained in the forest for a
 

certain period of time producing nutritious water which then flows
 

into the rice fields. The rice field is capable of retaining water
 

and preserving soil, thus allowing for semi-permanent repeated
 

cultivation. In other words, rice field irrigation is a sustainable
 

agricult-.ral production system taking maximum advantage of natural
 

advantages. Japan may lack in fossil fuel resources but it is blessed
 

with an abundance of water and forest reserves, natural resources
 

that can be recycled without limit if only we have the wisdom to
 

utilize them in a proper manner.
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"Beautiful rice fields and villages in a narrni.,plain
 

by woods" was the typical Japanese landscape where I,-p]r.zC
 

live in symbiosis with nature till the end of the Ed,-, 
 .
 

After the Heiji Restoration, hoveer. catching.
 

western countries became the national priority, and ,. 

one of the world's biggest econ ir powers daring be 

The process was not an easy one. Aftetr its defeat in YW,
 

Japan struggled to redevelop its Hconomy. Stqirrity is 
 fr.
 

veso-urce.z has been a significalt fato7 greatO intu.,
 

zakers, and peopie's- coasciovsnes,.s and tbl - e riont hv
 

g.eatly I luec.eJ by these economic and . activitih,
 

This thesis will discuss the Japanese traditional so( al ciliai 
typical Japanese decision-making process, the major environmental
 

events that took place in this country including responses of the
 
Japanese government and the consciousness of private enterprise and
 
the general public regarding this issue. 
 We will also express
 

opinions regarding the development and background of Japanese
 

environmental issues from a socio-economic point of view.
 

2. The traditional Japanese social climate and decision-making process
 

2.1 The forester's way of thinking
 

As mentioned above, 
the Japanese have traditionally benefited
 

from rich forest reserves. Prof. H. Suzuk: 
of Tokyo Univ. has an
 
interesting theory based on 
his geographica, historical and climatic
 

study of various peoples of the world. 3)
 

According to him there two
are distinct views of the world, namely
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the view assuming the world to be eternal and the view assuming the
 

world to have a beginning and an end. These views, in his theory,
 

originated separately in the forest and the desert. These opposite
 

philosophies indeed create differences, as illustrated below, in
 

religion, culture and lifestyle and all aspects of human existence.
 

Forest thinking 


*Concept of rebirth, 


regeneration -*metempsychosis 

*Spiral view of the world 

-*world is eternal 

*Acceptance of fuzziness 


-P.Vague cuncriousness of 

objective 


*Polytheistic, nature-


worshipping
 
*Point of view from the ground 


up->an ant's view 


Desert thinking
 

*Concept of one-way
 

-+eschatology
 
*Linear view of a world that has
 

a definite end
 
*Distinction between good and
 

evil-*precise consciousness of
 
objective
 
...... i . nature-conquering
 

*Point of view from the air down
 

-a bird's view
 

It is assumed that the above forest way of thinking was the basis
 

of the traditional thought and conception of the Japanese. The
 

Funeral
present Japanese religious attitude is a good example. 


services are usually held in the Buddhist manner, while wedding
 

ceremonies are mostly Shintoist (Shinto is original Japanese
 

People celebrate New Year in
polytheistic religion) or Christian. 


This absence of principle
shinto shrines and Christmas in churches. 


life for most Japanese cannot be tolerated in
which is the way of 


western nations.
 

On the other hand, the forest way of thinking from an
 

environmental point of view, obviously leads to the concept of
 

constant symbiosis with nature. This concept in its turn leads to the
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idea that a generation is obligated to leave a favorable natural envir
 

onment for the next generation. However, a negative side of the
 

forest way of thinking should also be mentioned, namely that the
 

Japanese sometimes cannot fully appreciate the value of a rich natural
 

environment since it was not acquired in this country but simply
 

given, hence the indifference to environmental issues as compared with
 

western nations.
 

2.2 Legacy of the Edo era
 

The Tokugawa Shogunate exercised stable and centralized control
 

over Japan for about 260 years from the beginning of the 17th century
 

till the Meiji Restoration. Japan's economic system has changed
 

greatly since the times of Tokugawa, yet the social and spiritual
 

climate fostered during Edo era still exerts considerable influence
 

over the Japanese mentality today.
 

Characteristics of the governing system in Edo 
era
 

-National Isolation
 

-Strong centralism under the Shogunate
 

-Strict social hierarchy (Samurai warriors/farmers (or peasants)/
 

craftsmen/merchants)
 

-Economic system based on the collected rice crop as 
land tax from
 

each Daimyo's (local lord) domain, which confined farmers to that
 

domain
 

These factors created the following socio-economic climate
 

-Economic self-sufficiency depending on paddy-field rice production
 

(Closed economic system)
 

-Establishment sense of heredity where sustainability is valued
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highly, leading to the philcsophy of environmental preservation:
 

"Leave behind good fields for posterity."
 

-Establishment of sense of government's absolute superiority
 

(The Government is absolutely right and should never be challenged.)
 

-Formation of stable permanent Hura (village) society
 

National Isolation for two and a half centuries was possible
 

since Japan was a geographically isolated archipelago surrounded by
 

waters far from the western powers.
 

Another important factor was that the Tokugawa Shogunate, from
 

the stabilization of their government in the mid 17th century, started
 

to encourage Confucianism, the spiritual influence of which can never
 

be underestimated. Confucianism values rule and order in society and
 

in all organizations, including the family, encouraging every
 

individual to do his or her best in his or her given position. This
 

philosophy coincides perfectly with the principle of government by the
 

Shogunate. People on the other hand were seeking practical way of life
 

under the highly stabilized political circumstances rather than
 

Buddhist salvation. Confucianism thus permeated as the general social
 

ethic. The present Japanese mentality that pays sometimes excessive
 

attention to human relations from the superior/inferior point of view
 

in organization or community obviously stems from this historical
 

base. In its environmental aspects, the Edo era, as mentioned,
 

developed a economic system of recycling based on the agricultural
 

production system made sustainable by irrigated rice fields. For
 

example, in the early 18th century, Edo (now Tokyo) was the largest
 

capital in the world with a population of over one million. Under the
 

direct control of the shogunate, extensive recycling of resources was
 

carried out. The most burdensome waste for such big city was the
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discharge from its one million inhabitants, all of which was traded as
 

valuable manure for agricultural production. Waste difficult to
 

recycle was use for land reclamation or the development of new paddy
 

fields. One example illustrating the clean environment was that
 

whitebait fishing was quite popular, in the Sumida River in Edo.
 

Whitebait is known to inhabit only clear water with less than 3ppm BOD
 

(Biochemical Oxygen Demand). 4).5)
 

2.3 	"Mura" and "Yoriai" as the original Japanese collective
 

decision-making structure 6)
 

As mentioned in 2.2, a stable Mura society was formed during the
 

Edo era in a spiritual climate that values "Wa" (harmonious human
 

relations) above all else within the Mura. Collective decision making
 

for Mura matters was carried out in Yoriai (meeting), which had the
 

following characteristics:
 

(D Each participant represented the interest of the group (family and
 

relatives) to which he belonged
 

(g)His role was to prevent any decision made in the Yoriai from doing
 

harm to his group (family and relatives) by;
 

3 	 Begging for understanding of the other participants regarding his 

position (to protect his group) particularly when his position was 

relatively weak. 

It was taboo to debate logically based on objectives since such
 

debate might make clear distinction among the participants, thereby
 

disrupting human relations in the Mura.
 

The lack of the sense of objective and 7esulting ambiguous
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attitude based on this kind of historical spiritual climate, has been
 

indicated as a reason for Japanese behavior at the outbreak of World
 

War II. In recent times also, the controversy in the National Diet
 

(parliament) regarding the support for the Gulf War basically lacked
 

debate over the objectives, merely making concessions according the
 

strength of the "outside pressure"
 

In corporate society, business meetings are inclined to bear
 

resemblance to certain aspects of the Yoriai n ture, though each
 

participant is aware of the logical necessity of debate. In a meeting 

with an agenda such as "new products development" , the argument is 

likely to be "Because our competitor did the same" or "To keep up 

with our competitor" . Thus how to keep up with other people 

(corporations) seems to be the main concern rather than corporate or 

individual objectives. Such an attitude could result in excessive 

competition or standardization. 

Nonetheless, there is at last evidence of change in this
 

mentality, particularly in companies promoting international or global
 

activities, when contact and negotiation with westerners are common.
 

In these circumstances, the ability to debate logically is becoming
 

increasingly important. On the whole, it may be assumed that either
 

the Yoriai method or the logical argument method will be applied on
 

a case by case basis. It may be noted at the same time, however,
 

that once an objective is set, the Japanese are quite effective as a
 

group in attaining that objective by organizing and implementing
 

action plans, as we can see in the success of QC activities in
 

Japanese corporations.
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3. Major envirormental events and corresponding administrative
 

attitudes
 

3.1 Transition of major environmental events 

In Japan, as mentioned above, environmental issues virtually did
 

not exist in the period up to the end of Edo era. Industrial
 

modernization and economic development from the Meiji Restoration
 

started to generate certain problems of an environmental nature, the
 

outline of which is as follows:
 

I. The earlier Meiji era (around 1880)
 

"	Japan saw its first industrial pollution (Ashio Copper Mines,
 

etc).
 

II. The late Meiji era (around 1910)
 

" Smoke from factory chimneys started to pollute urban areas. 

I1. Post World War II period (1950's onward)
 

" 	Through the post-war restoration and subsequent high economic
 

growth, economic expansion became the uppermost social priority,
 

with main emphasis on rapid industrialization in the heavy and
 

chemical industrial sectors.
 

" 	Such rapid industrialization generated serious enviyonmental 

problems through industrial pollution such as Minamata-Disease, 

Minamata-Disease in Agano River Basin, Yokkaichi asthma, 
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Itai-Itai Disease, etc.
 

One major cause of earlier industrial pollution was the inability
 

to foresee any pollution through a lack of knowledge. Also notable
 

as is one of the characteristics of environmental pollution in Japan
 

is the fact that geographical constraint necessitates the location of
 

close to residential sectors.
factories in areas 


The history of environmental problems thereafter is summarized
 

chronologically below:
 



History 

Late 1950's to early 1970's 


3ocio-economic -High economic growth period 


)ackground -Priority given to Scale Herit 


-Heavy & chemical-oriented material 


idluntries developed 


-Plants relocated outside urban areas 


nationwide under the "National 


Comprehensive Development Plan" .etc. 


to develop manufacturing centers in the 


provinces 


:nvironmental -Industrial pollution from plants and 


spects factories 


-Destruction of natural environment by 


various kinds of development 


ountermensures 	 Stricter regulation to individual 


aken 	 pollution sources 


Inlividual regulation to protect 


designated areas from destruction 


-Development of counteractive technologies 


-Governmental aid/subsidy as incentive to 


prevent pollution 

of EnvJironmentaI Problems 

Late 1970's to early 1980's 


-"New Price System" after the oil crises 


and subsequent decelerated economic growth 


-Development of original technologies 


-industrial enhancement through the 


development of high value-added industries 


-Nitroget oxide pollution in metropolitan 


areas 


-Non-Industrial/urban pollution such as
 

civilian waste water
 

-Pollution by chemical substances
 

-AggregaLe contaminant restriction 


-Systematic promotion of pollution-


preventing Industries 


-Environmental assessment for preventive 


protection
 

-Emphasis on environmental amenity
 

Late 1980's onward
 

-Emergence from depression to stable
 

economic growth
 

-Globalized and deregulated economy
 

-Concentration of socio-economic activities
 

in metropolitan areas
 

-Regional development through resort
 

development projects
 

-Continuing growth of mass-production/
 

mass-consumption
 

-Aggravation of urban/civilian pollution
 

-Deterioration of global environment
 

-Environmental protection programs/
 

considerations Incorporated into
 

socio-economic activities
 

-Initiation of international cooperation
 

(from Environment White Paper I1992) 



3.2 	Transition of administrative attitudes on environmental issues in
 

the post-war period 1)
 

In Japan environmental problems gained in significant after World
 

War I. The government has been coping with these prrblems at each
 

stage of dcvelopment on step by step basis.
 

Major milestones have been:
 

Regulation in the late 1950's and early 1960's
 

This was during the post-war period of economic restration,
 

when economic development was so overly valued and emphasized and
 

harmony with the environment was not necessarily a major aim. Also
 

new environmental problems occurred one after another, causing the
 

govetonment to be always one step behind in its counter-measures.
 

Fundamental Law for Environmental Pollution Control (1967)
 

This law defined the range of pollution to be prevented or remedied
 

as well as the responsibilities and obligations of the national
 

government, local government and private enterprises in regard to
 

environmental problems. The lew created a framework for the
 

countermeasures to be implemented more systematically and effectively.
 

The 	64th Session of the National Diet in 1970
 

(the so-called "Pollution Session" )
 

Articles emphasizing that the priority countermeasures of economic
 

development were deleted, removing public suspicion that the
 

government might still be prioritizing economic success. The primary
 

governmenL stance was defined in favor of prevention of environmental
 

pollution. All laws concerning environmental pollution were
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reinforced.
 

Inauguration of the Environment Agency in 1971
 

This provided a framework for the implementation of environmental
 

administration, not only for pollution prevention but qlso for the
 

protection of the natural environment.
 

Consent obtained for the concept of Environmental Assessment in 1972
 

The concept of environmental assessment was agreed upon by the
 

cabinet, after which legislative actions and administrative guidance
 

by each ministry reinforced the system to implement environmental
 

assessment.
 

"Environmenta' Impact Evaluation" approved in 1984 

The cabinet enacted "Implementation of Environmental Assessment" in 

August 1984 and defined the "Implementation Scheme for Environmental 

Impact Assessment" , which is a uniform rule applicable to large-scale 

projects undertaken with the participation of the State. 

Also various appropriate agreements were made between national
 

government and local government and between local government and
 

private enterprise, all of which contributed considerably to the
 

rapid improvement of the environment.
 

They were:
 

Between national and local government
 

Under the guidance of the national government, each municipality
 

established ordinances regarding prevention of pollution and
 

preservation of the natural environment that allowed consideration
 

of local characteristics.
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Between local government and private enterprise
 

Local government and private enterprise reached voluntary
 

agreements on pollution control which specified even more stringent
 

regulations than laws and ordinances. Su-h agreements gradually be
 

came supplementary laws and by-laws in each region. It should be
 

enphasized again that these ag.eements were reached on a voluntary
 

basis. (The latest trends are shown in 5.)
 

3.3 	Japan's institutional and administrative characteristics in
 

environmental policy
 

It would be helpful to have an overview of Japan's institutional
 

and administrative characteristics, for better understanding of the
 

issue.
 

(?)	Despite the Constitutional separation of the three powers, the
 

administration has comparatively stronger power in Japan, whose
 

administrative guidance (Gyosei Shido) plays a significant role in
 

implementing laws and ordinances. (In the U.S. the Legislature and
 

the Judiciary seem to be stronger than the admi1aistration.) Such
 

circumstances enable Japanese governmental policies to be
 

implemented in comparatively flexible and efficient ways.
 

The Environment Agency is responsible for the general coordination
 

of policy among the concerned ministries and agencies, while each
 

ministry or agency is responsible for implementation of
 

environmental policy in their fields. Wherever potential problems
 

are likely to occur, the respective ministry or agency provides
 

administrative guidance to the industry concerned, prior to
 

legislative regulation, :hus preventing in most cases serious
 

-13



violation of the law.
 

)	Comparative authority of national and local government in
 

environmental matters is generally as follows:
 

Authority of 	 Environmental matters General matters
 

National government minor 	 me.ior
 

Local government major 	 minor
 

In dealing with matters relating to the environment and
 

pollution, it is important to consider local characteristics, which
 

can not be achieved only by central government setting regulations.
 

Therefore, this balance of authority seems to have been effective thus
 

far.
 

4. Activities of private enterprise and the general public
 

Besides the efforts of national and local government, efforts by
 

private enterprise and the role of citizens and neighborhood groups
 

should not be undervalued.
 

4.1 Corporate effort
 

1) Two aspect of corporate efforts ),7)
 

Corporate efforts to prevent pollution and to protect the environment
 

can be separated into the following two areas:
 

() Direct action
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Positive investment was made to prevent pollution and devclop
 

related technologies. The background to this action was
 

regulation, administrative guidance, public opinion, change in
 

management attitudes, although another major factor was the forma
 

tion of environment-related industry market which encouraged
 

investment.
 

( Consequent contribution (with oil crises as a turning point)
 

The structure of industry was changed from energy-consuming to
 

energy-conserving and from heavy industry to light industry.
 

Meanwhile the conservation of energy and resources was pursued
 

actively, leading to a decrease in the discharge of hazardous
 

substances.
 

2) Efforts by electric power companies 8)
 

The efforts made by electric power companies are representative of the
 

progressive step taken by Japanese industry as a whole. As mentioned
 

earlier, pollution became a social issue to be faced by both public
 

and private sectors in late 1950's to early 1970's. The electric power
 

industry in particular, made use of most advanced technology available
 

at that time, mainly from the USA, to prevent environmental problems.
 

Soaring electricity demand in those high-growth days necessitated
 

construction of large capacity thermal power plants. Conscious of the
 

gravity of environmental issues, particularly air pollution mainly by
 

sulfur oxides, electric power companies were determined that new power
 

plants should not be constructed without the installation of
 

desulfurization equipment and the use of quality fuels (low sulfur
 

petroleum or LNG). Steps were also taken to reduce nitrogen oxides
 

(cause of photochemical smog), soot, water pollution, etc.
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Action to prevent pollution during plant operation was also
 

taken. Flue gas from thermal plants began to be monitored in the
 

central control room while automatically recorded continuous data
 

from many power plants were sent by telemeter to local government
 

bodies. All of these measures are incorporated on a voluntary basis
 

into the agreements between local government and private enterprise
 

mentioned earlier.
 

Since the 1970's, through environmental assessment the electric
 

power companies have conducted environmental surveys, estimation and
 

evaluation of the effects of power plants construction, and this
 

information is open to the public. Environmental protection
 

measures that were introduced reflected the opinions of both national
 

government and local communities in order to develop public trust of
 

thermal power plants. At the same time, efforts were also made to
 

conserve energy and improve thermal efficiency (Larger capacity,
 

higher temperature / pressure, combined cycle). In the late 1980's,
 

the highly efficient combined cycle gas turbine generating method was
 

developed to the practical application stage.
 

Expansion of LNG thermal power generation and the active
 

introduction of nuclear power generation continued to be carried out.
 

Nowadays increasingly more attention is being paid to social trend,
 

towards public amenity, with full consideration given to landscaping
 

and greenery of premise, facilities in order to harmonize power plants
 

with the local landscape and the community.
 

3) Characteristics of management policy in Japan
 

As explained above, environment-related investment (by Japanese
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private enterprise) was considerably active in particularly by large
 

companies. Japanese management methods may to some degree account for
 

such active investments. Japanese corporations invest for long-term
 

expansion of their sales and market shares rather than for short-term
 

profit. Unlike their U.S. counterparts, Japanese corporations are not
 

under the strong influence of the shareholders, rather considerable
 

respect is paid to the steady and long-term interests of all concerned
 

parties including employees, friendly banks, business connections,
 

etc. Management style with emphasis on the capital side at the
 

expense of the employees, such as in laying off, is usually avoided.
 

Permanent employment is one prerequisite of Japanese corporate
 

management. Decisions are generally made by group consensus, not by
 

strong individuals. This kind of management style may have
 

contributed to the decision to make active investment in the
 

environment.
 

4.2 Activities of citizens and neighborhood groups
 

In the earlier post-war period when government regulation was
 

inadequate, local residents had to organize movements to protect their
 

own interests against environmental pollution. Particularly during
 

the period after the late 1950's that saw many cases of industrial
 

pollution, local residents suffering health problems due to the
 

atmospheric pollution, water pollution by heavy metals, etc, began to
 

organize demonstration against responsible corporations, filing
 

lawsuits and appealing to the government and the National Diet in an
 

attempt to recover their health and rights. In 1970 when the
 

"Pollution Sessicn" of the National Diet was in session, these
 

movements -eached a peak at 292 active groups in 182 municipalities.
 

These citizen campaigns helped the whole nation to appreciate the
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gravity of the issue and prompted regulaty legislation.
 

However, unlike its U.S. counterpart that originated in a
 

protect the natural environment, the Japanese citizen move
movement 	to 


started to help the victims of pollution. The range of its
ment was 


apt to be narrow, unable to win broad
activities, therefore, were 


we have not seen any NGOs influential enough to
public support. Thus 


take the initiative in the environmental policy-making. In the
 

earlier stages, the resident groups did not know how to conduct an
 

effective campaign, so they sought support fro@ anti-Establishment
 

to
activists who eventually came to have rather strong voice 


jeopardize impartial dialogue with governments and corporations.
 

Nowadays, however, amidst increasingly favorable relations between the
 

government and private enterprise, we see many grass roots HGO's
 

growing not only to support victims of pollution but also to protect
 

the natural environment and wildlife, and to promote recycling and
 

international cooperation.
 

5. New approaches to environmental issues
 

It may safely be said that preventive countermeasures fcr
 

conventional industrial pollution have been basically established
 

through efforts by the government, private enterprise and the general
 

public. We now see, however, the emergence of other problem areas
 

that need to be dealt with. Global warming, acid rain, etc. Another
 

is the problem of waste or rubbish which requires a completely radical
 

every me::er of
solution since it is closely related with each and 


society. New environmental policy is being studied to take .ito
 

the change in the nature of the issue, namely that i is no
account 


longer a question of wrongdoer vs victim, but of everybody :eing
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wrongdoer.
 

Approaches for these problems are summarized as follows:
 

1) Global problems
 

Recent positive action in this area are:
 

Government Policy:-in October, 1990, "Action Plans for Global
 

Warming Prevention" was decided upon in the
 

"Meeting of Ministers Concerned about Global
 

Environment Protection"
 

-In 1988 legislative action was taken for positive
 

stratospheric ozonlayer protection which was later
 

reinforced in 1990 by strict regulation of CFCs to
 

take the lead among nations.
 

Corporate Action -In April, 1991, "Keidanren Global Environment
 

Charter" (English translation attached) was issued
 

-In May, 1991, " Japan Committee for Global
 

Environment" was inaugurated inviting
 

representatives from the various civilian sectors.
 

-In July, 1991, "Japan Fund of Global Environment
 

Trust" was established by the private sector.
 

-In September, 1992, "Keidanren Natural Environment
 

Fund" is to be established.
 

It should be noted that domestic env:-onmental problems are dealt
 

with on the spot mainly by the concerned parties, while global
 

environmental problems are tackeled mainly at high-levels of
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government and public enterprise.
 

2)Dealing with the waste problem
 

Waste is a serious issue, particularly in Japan that generates so
 

much of it. In every major Japanese city the problem of waste disposal
 

is increasing day by day as the quantity of waste grows (136,912
 

tonnes per day as of 1988). The causes of the problem, so different
 

from the society based upon recycling in the Edo period, run deep, as
 

illustrated below. 1), 10)
 

-Economic system where mass production/mass consumption leads to
 

mass waste (frequent model changes of goods, excessive wrapping,
 

excessive distribution of food/goods, increase of construction
 

material waste generated by re-development)
 

-Moral paralysis under the above circumstances (throwing away cans,
 

cigarette butts, or leftover food, abandoping still usable goods to
 

purchase new ones, etc.)
 

Waste disposal has almost reached its limits in metropolitan
 

areas; some are already transporting waste to more remote areas at
 

considerable cost. Besides further construction of disposal sites,
 

great effort and ingenuity at all levels of Japanese society are
 

needed to realize a recycling-oriented economic system that generates
 

less waste.
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6. 	Conclusion
 

In Japan, as stated above, once national consensus on
 

environmental protection was reached in the 1970 Pollution Session of
 

the National Diet, positive action was made by national and local
 

government, private enterprise and the general public achieving
 

remarkable results. This can be called "another miracle" beside
 

Japan's miraculous post-war economic r~covery.
 

Possible reasons for this "miracle" are as follows:
 

(D	The Japanese national character works efficiently and
 

systematically to achieve objectives with effective cooperation
 

between government and the public once objectives are decided.
 

) 	Symbiosis with nature is a concept that existed throughout
 

traditional Japanese society. Also environmental policy was able to
 

attain general social acceptance/consensus after minimum levels of
 

economic recovery and basic living standards had been-achieved.
 

(Z 	Energy crisis was a catalyst leading private enterprise to tackle
 

environmental problems. Since then, energy conservation has
 

coincide with corporate economy and has been vital to the Japanese
 

industry operated with scarce energy resources.
 

It may be said, therefore, that the problem of coaventional
 

industrial pollution in Japan has been largely solved, while, as
 

mentioned in 5., global problems and problems of a new nature such as
 

waste disposal remain outstanding.
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History has shown us that in Japan problems rapidly come to
 

settlement under government-people coalition once the problem has been
 

identified and recognized across the board. Most of all, we need to
 

become aware of the seriousness of everyday environmental problems.
 

We need to return from our present mass-production/mass-consumption
 

paralysis to our original recyclable society. Learning from lifestyles
 

in the Edo era could help us in this purpose. In those days, Japan was
 

operated as a ciosed, recyclable economy under the National Isolation.
 

We must now realize this planet is also a closed system. Substances
 

consumed and wasted daily by the Japanese, are limited resources in
 

the closed system called the Earth. The following words should be
 

engraved in the minds of all.
 

THINK GLOBALLY, ACT LOCALLY!
 

People, government and private enterprise, all need to think
 

about daily problems from the earth's point of view in order to
 

appreciate their seriousness. At the same time we must do something
 

in our daily lives to solve the global problems too.
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U.S. AND JAPAN DECISION MAKING
 

IN ENERGY AND THE ENVIRONMENT --


A COMPARATIVE STUDY
 

CHAPTER I
 

THE AMERICAN EXPERIENCE
 

AN HISTUrICAL PERSPECTIVE
 

A comparative study of American and Japanese policies toward energy and
 

the environment cannot be informative or insightful unless perspective is
 

brought to bear. After all, neither approach emerged, like Venus, fully

formed from the half shell; the current policy of each country is a product
 

of a host of social, political, psychological, geographic, cultural and
 

economic influences which have been played out over time.
 

Few industrialized countries provide a greater set of contrasts than the
 

United States and Japan;' inAmerican parlance they do, indeed, comprise the
 

"odd couple." At the risk of over-simplification, consider these physical,
 

'Switzerland, Holland and Great Britain also invite contrasts with the
 
United States, although they would not be as stark as that of Japan.
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institutional, historic and 
cultural differences:


Japan and the Japanese 


Ancient Nation 


Island Country 


Violent Natural Environment 


Shinto-Buddhist religion dominant 


Inward Looking 


Resource Poor 


Confined 


Minimalist 


Homogeneous Society 


Structured, Stiatified 


Tradition of Sacrifice for Public Good 


Adaptive 


Ideological 


Followers 


Restrained, Suspicious of Outsiders 


Seek Consensus 


Newly Democratic 


USA and the Americans
 

New Nation
 

Continental Country
 

Benign (mostly) Natural Environment
 

Christian religion dominant
 

Gregarious
 

Resource Rich
 

Spacious
 

Bigger is Better
 

Heterogerious Society
 

Loose, Socially Mobile
 

Quest for Instant Gratification
 

Innovative
 

Pragmatic
 

Individualistic
 

Open, Trusting
 

Welcome Controversy, Litigious
 

Deep Democratic Roots
 

2Obviously, each of these characteristics should be qualified by
 
"relatively," or "quite," or "usually."
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Locally Rooted 

Savings-Oriented 

Emphasis on Form 

Geographically Mobile 

Spending-Oriented 

Emphasis on Substance 
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But note, also, some important similarities:
 

USA and the Americans
Japan and the Japanese 


High GNP Per Capita
 

Urban/Metropolitan Sprawls
 

Industrialized
 

Gadget-Oriented
 

Well-Educated
 

Optimistic
 

Temperate Climate
 

Automobile-Fixated
 

High Medical Standards
 

Some of these national characteristics are more relevant to a
 

comparative analysis than others, but they (more or less) add up to the
 

judgement that both societies are energetic and intelligent, and both are
 

On the other hand, the Japanese, for their
materially and culturally rich. 


part, are consensual, formal and constrained, while the Americans are diverse,
 

one had to choose a single factor which, over
informal and expansive. But if 


the centuries, has had a major influence on the Japanese character and
 

Japanese attitudes, surely resource deprivation would not fall far from the
 

mark. As for America and the Americans, the influence of abundance cannot be
 

overstressed.
 



5
 

This introductory chapter will explore the implications that the
 

blessing of abundance has had on shaping America's environmental and energy
 

:n
policies. The Japanese approach to these will be dealt with at some length 


the Japanese volume.
 

If the ethic of stewardship, the habits of conservation and the concept
 

of environmental protection have a common intellectual basis, surely a sense
 

of limits, a feeling that tomorrow's harvest may be less than today's, must be
 

a prominent component. But for almost two centuries most Americans were
 

convinced that, while today was good, tomorrow would be better. There was an
 

indomitable optimism -- even indark days of war and depression, the glass
 

remained "half full." The enormous scale of the America continent, especially
 

in comparison with the "old countries" of the new arrivals, reinforced a
 

perception of unlimited abundance: interminable coastlines, towering mountain
 

ranges, vast forests, endless rivers, boundless prairies, giant lakes. The
 

frontier extended into the horizon; water and coal (and later oil) and forests
 

were aplenty; oceans and rivers teemed with fish; 160 acres of good land were
 

available virtually for the asking.3 Until the Civil War, even city
 

dwellers, whose living space was measured in square feet rather than acres,
 

had little concept of social stewardship. The idea that one generation had a
 

responsibility to guard and nurture a precious public heritage for the sake of
 

American landscape paintings prior to World War I convey a sense of
 
space and boundless opportunity, for example, in the nai'tings of the Hudson
 
River School. In contrast, Japanese landscape paintings of roughly the same
 
period are tight, controlled, confined.
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-- except, as we shall see,generations to follow was given hardly a thought 


by romantics and transcendentalists like Ralph Waldo Emerson and Henry David
 

Thoreau.
 

The vast majority of Americans were convinced that their land was
 

blessed with everlasting abundance, and that, as revealed in the Book of
 

4 The early
Genesis, man had a God-given right to exploit nature.


Puritan/Christians of New England took it as their stern duty to work and
 

No wonder, then, that the reckless consumption and wanton
produce. 


right and proper. "...the
destruction of America's resources were regarded as 


North American continent itself seemed to deny the need for any controlling
 

little thought ...of any possible day of reckoning, and
action. There was 

the opening of the West seemed to postpone 
the possibility indefinitely." 5 

In the aftermath of the Civil War, America virtually burst its seams.
 

Railroads crossed and crisscrossed the continent.
Cities grew out and up. 


Bottomless mines and inexhaustible wells provided minerals and fuel for
 

Advances in science, innovations in
engines, machines, workplaces and homes. 


surge in the demand for and
technology and changes in lifestyles created a 


new things. The flood tide of immigrants and the
supply of new processes and 


entry of former slaves into the workforce both fed demand for and bolstered
 

the supply of goods and services.
 

41t would be interesting, from the point of view of this project, to
 

compare Christian and Shinto Buddhist attitudes toward nature.
 

5Suzanne Fries Liebetrau, "Trail Blazers in Ecology, The American
 

Ecological Consciousness, 1850-1864" (Ph.D. dissertation, University of
 

Michigan, Ann Arbor 1972, unpublished), p. 9.
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When the American wilderness became settled toward the end of the
 

nineteenth century, many felt that the nation had stepped across a threshold
 

from youth into middle age. Indeed, historian Frederick Jackson Turner
 

equated the frontier with a veritable "fountain of youth" for American
 

society6 and lamented its settlement.
 

But there were new "frontiers" within sight and reach. Turner had
 

barely written his essay in 1893 when the forces of economics and technology
 

were being marshalled to lead the nation toward even more exciting horizons.
 

And hardly had the last wagon train gone west when there was a veritable tidal
 

wave of immigration from Europe. Superimposed on this was a great internal
 

migration from countryside to the city. InAmerica's infancy, barely three
 

percent of the population were city dwellers; only five cities had populations
 

of more than eight thousand. A century later, almost one-third lived in towns
 

or cities. By 1890, Manhattan and Brooklyn each boasted more than two million
 

people; Chicago and Philadelphia each sheltered more than a million. By 1910,
 

almost half of all Americans were urbanites; by 1930, two-thirds; by 1990,
 

more than three-fourths. For these millions upon millions, America's future
 

lay, not in the vast prairies and high plains of the west, but in the crowded
 

cities and towns along the eastern seaboard, along the southern shores of the
 

Great Lakes and the banks of America's great rivers. According to historian
 

6Frederick Jackson Turner, "The Significance of the Frontier in American
 
History," Selected Essays of Frederick Jackson Turner, ed. Ray Allen
 
Billington (Englewood Cliffs, N.J.: Prentice-Hall, 1961), pp. 37-62.
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David Potter, more Americans changed their economic status and expectations by
 

moving to the city than to the 
frontier.7
 

born inthe mid-1800s
Americans -- city and rural dwellers alike --

would witness a complete technological transformation of their society and 

More things for more people was the driving forcetheir personal lives. 


behind the mills, factories and mines. But, while the inventions and
 

innovations that crowded the post-Civil War period were perceived by most
 

increasing their standard of living, there were an influential few
people as 


who found all this vaguely threatening. They sensed that land and forests,
 

minerals and water, fish and game would not always be available simply for the
 

grabbing, that precious irreplaceable resources were being taken for granted.
 

There was a gradual, creeping realization that the every-man-for-himself
 

attitude of the early Westward rush, though itdid much to settle and populate
 

the continent, had, at the same time, led to wasteful and destructive logging,
 

hunting and farming.
 

Early manifestations of this concern were expressed by a group of New
 

England essayists who, in romantic, almost elegiac terms, extolled the
 

beauties of nature and warned against its desecration. In 1836, Ralph Waldo
 

Emerson wrote a treatise, "Nature," which not only influenced many of his
 

contemporaries, but also provided pleasure and enlightenment to readers over
 

the course of a century and a half.
 

David Potter, People of Plenty (Chicago: University of Chicago Press,
 
1954). p. 94.
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Of all Emerson's intellectual followers, the most avid and probably the 

best known to succeeding generations was Henry David Thoreau -- naturalist, 

writer, pamphleteer and pencil maker. Thoreau may properly be regarded as the 

father of ecology.8 In any case, he is reputed to have coined the word 

"ecology" (in a letter published in the Atlantic Mrathlh in 1858). His
 

Walden, written in 1854, was virtually ignored at the time, but is now
 

regarded as standard reading for all would-be ecologists. "Our village life
 

would stagnate," Thoreau warned, "ifit were not for the unexplored forests
 

and meadows which surround it ...we can never have enough of nature. We must
 

"9
 

be refreshed by the sight of inexhaustible vigor.
 

Thoreau's dreamy transcendentalism was in sharp contrast to the crisp
 

scientific approach to flora and fauna which began to blossom just as Walden
 

was being written. Such scientific groups as the U.S. Agricultural Society
 

and the American Geographical Society of New York were both organized in 1852;
 

Asa Gray's botanical works began appearing soon after; Louis Agassiz founded
 

the Howard Museum of Comparative Zoology in 1858; Charles Darwin's Origin of
 

the Species was published in 1859; The U.S. Department of Agriculture was
 

founded in 1862 (the year of Thoreau's death); the National Academy of
 

Sciences was established in 1863; and George Perkins Marsh wrote Man and
 

Nature in 1864. In this early plea for conservation, Marsh admonished that
 

8Suzanne Fries Liebetrau, op cit., p. 245.
 

9Henry David Thoreau, Walden, ed. Joseph Wood Krutch (New York: Bantam
 
Books, 1981), p. 339.
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"the human race seems destined to become its own executioner 
-- exhausting the
 

capacity of the earth to furnish 
sustenance. 

''0
 

As the nineteenth century folded into the twentieth, America 
seemed to
 

turn inward, to engage in collective introspection. Frederick Jackson Turner
 

apparently touched a sensitive chord when he equated the closing of the
 

frontier with the end of America's "renewal" and "development." Conservation,
 

as the concept, claimed the attention of Americans.
the practice as well 


concerns were
 
George Perkins Marsh was no longer a lonely, distant voice; 

his 


now echoed by writers, churchmen, civil servants, amateur and professional
 

naturalists, newly-minted and long-established tycoons, 
and even politicians
 

(mostly from the eastern seaboard, to be sure). But itwas far from a rank

and this turned out to have serious implications.
and-file movement --


In this period the early system of national parks was established; the
 

U.S. Geological Survey was organized; the Sierra Club and the Audubon Society
 

And, as conservation
 were founded; the Bureau of Reclamation was formed. 


a major milestone would be reached
 
became a watchword in the Nation's Capitol, 


in Amprica's journey from pristine wilderness to industrial super-power.
 

1°Marsh, George Perkins, Man and Nature; or. Physical Geography as
 

Edited by David Lowenthal, Cambridge,
Modified by Human Action. As
 
Massachusetts; Belknap Press of Harvard University Press, 1965, p. 286. 


quoted in Liebetrau, p cit.
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"...at the beginning of my term of service as President," Theodore
 

Roosevelt recalled several years later, "I took up the cause of conservation.
 

i was already fairly well awake to the need of social and industrial justice;
 

and, from the outset, we had in view, not only the preservation of natural
 

resources, but the prevention of monopoly in natural resources, so that they
 

should inhere in the people as a whole."1"
 

Roosevelt was, indeed, ardent and persistent in his efforts to conserve
 

America's natural heritage, despite opposition inCongress (primarily by
 

western Congressmen). A host of institutional and political arrangements to
 

protect the nation's resources from rapacious hunting, mining, railroading and
 

manufacturing interests were consummated during the seven years of his
 

presidency.
 

Roosevelt's Message to Congress in 1907 captures not only the fervor of
 

his views, but also reflects his concern about the anti-conservation sentiment
 

on Capitol Hill. "To waste, to destroy, our natural resources, to skin and
 

exhaust the land instead of using it so as to increase its usefulness,"
 

Theodore Roosevelt warned members of Congress and his countrymen generally,
 

"will result in undermining in the days of our children the very prosperity
 

which we ought by right to hand down to them amplified and developed."'
12
 

:'Roosevelt quote - (Outlook, October 12. 1912), Mem. Ed. XIX, p. 437; 

Nat. Ed. XVII, p. 317. 

:2President Theodore Roosevelt, Message to Congress, December 3, 1907. 
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In the wake of all the research, policy decisions and general
 

consciousness-raising that has occurred in the United States, Japan and
 

elsewhere over the past 20 years or so, the term "conservation" tends to be
 

But at the turn o, the
closely associated with environmental protection. 


The
 
century, the concept of conservation had a somewhat different meaning. 


core of the conservation movement of the late 1800s-early 1900s was 
basically
 

elitist. The notion had a significant science component and was of a piece
 

with Roosevelt's "progressive" approach toward governance, reflecting 
the
 

moralistic and technological orientation of Roosevelt's constituency. 
In
 

short, the early conservation movement "was closely related to the 
practice of
 

some emphasis on the limits of resources and
 
scientific management. There was 


the need to save resources to live within those limits, but that emphasis was
 

The major focus was on the way in which science and
minor and ephemeral. 


..."13
 
technology could eliminate 

waste 


National Governor's
After months of preparation, Roosevelt convened a 


fhe Conference included the governors
Conference on Conservation in May 1908. 


of all the states, other dignitaries and leading authorities on America's
 

Also attending were "prominent American scientists, the

natural resources. 


first time that they had met on an equal footing with statesmen." The
 

President spoke for almost an hour and, according to some participants, "it
 

13Samuel Hayes, "The Limits-to-Growth Issue: A Historical Perspective,"
 

in Growth in America, ed. Chester L. Ccoper (Westport, Connecticut: Greenwood
 

Press, 1976), p. 115.
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was perhaps the best speech Roosevelt ever made."'14 The Conference spawned
 

36 state conservation commissions and a National Conservation Commission.
 

The National Commission was tasked with making an inventory of the
 

nation's natural resources. Although The Governor's Conference of 1908 and
 

the National Commission can truly be said to form the foundation of America's
 

early conservation program, the foundation turned out to be shaky. Indeed,
 

Roosevelt's conservation initiative had a short honeymoon. Congress was
 

suspicious of the Commission and effectively prevented much of the Executive
 

Branch from participating in the Commission's activities including the
 

resources inventory effort.
 

Congressional opposition persisted during the remaining months of
 

Roosevelt's tenure and throughout the administration of President William
 

Howard Taft. Actually, Taft himself, wittingly or unwittingly, aided Congress
 

in braking Roosevelt's progress toward conservation by appointing an
 

Not until 1916, under President
anticonservationist as Secretary of Interior. 


Woodrow Wilson would the next major conservation initiative be launched -- the
 

establishment of the National Park Service.
 

World War I diverted America's attention from conservation to
 

production. By 1920, under the encouragement of postwar presidents Harding
 

14Paul Russell Cutright, Theodore Roosevelt. The Making of a
 
Conservationist, (Urbana and Chicago:University of Illinois Press, 1985) p.
 
228.
 



14
 

and Coolidge, the nation becamc preoccupied with a "return to normalcy" -- and 

"normalcy" in the 1920s meant building, expanding, growing, spending; it most 

assuredly did not mean conserving, preserving, saving. The novelist Sinclair 

Lewis captured (more accurately, caricatured' the spirit of that decade inhis 

legendary real estate operator, George Babbitt. "The sooner a man learns he 

-isn't going to be coddled...the sooner he'll get on the job and produce 

produce - produce!" The town's business center was "big, and Babbitt 

respected bigness in anything... 05 

And, then came The Crash.
 

Even if President Herbert Hoover was of such a mind, the stock market
 

meltdown in October 1929 and the deep economic depression that followed hardly
 

provided the political or economic atmosphere in which to launch new
 

more imaginative,
conservation and environmental initiatives. But in 1932, a 


more charismatic personality took over the White House and changed the course
 

of American social and economic history. Franklin Roosevelt and a team of
 

proactive, farsighted, socially conscious assistants and advisors undertook a
 

host of bold, innovative actions, many of which are still prominent features
 

of American environmental and conservation policy. In 1933, the Tennessee
 

Valley Authority (TVA) was established with an early mission to assess the
 

environmental impact of a series of power and irrigation dams t6 be
 

Also in 1933, the Civilian Conservation
constructed on the Tennessee River. 


Corps (CCC) was organized to engage in conservatiorn, beautification and
 

2 Sinclair Lewis, Babbitt, in Lewis at Zenith, A Three-Novel Omnibus,
 

(New York: Harcourt, Brace & World, Inc.. 1961), pp. 348, 357.
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reclamation projects (and, of course, to provide employment). The TVA is now
 

a major force in the life of America's southeastern states and the work that
 

was undertaken by the CCC still graces the American landscape.
 

By far the greatest impetus to American conservation/environmental 

policy was provided as a consequence of the drought of 1934 -- the worst in 

American history. The Dust Bowl still, decades later, evokes dark images of 

devastation and disaster, abandoned farms and broken families; America paid a 

high price for one hundred and fifty years of land abuse. As if in 

retribution for past sins, Congress passed a spate of conservation-directed 

legislation during the next decade: the Taylor Grazing Act (which regulated 

grazing on nationally-owned land), the Soil Conservation Act, the Flood 

Control Act, the creation of the Fish and Wildlife Service and the Bureau of 

Land Management. And, reflecting public concerns about the environment, two 

major advocacy groups were formed -- the Wilder;iess Society and the National 

Wildlife Federation. 

World War II, its preparatory phase and its immediate aftermath,
 

replicated the expe,'ience of World War I; in the drive for more military and
 

ancillary goods and services, little thought and less action w2s given to such
 

matters as conservation. When the war was over, Americans who had lived
 

through the thirties when choices were stark and expectations modest, wallowed
 

in new-found affluence. Although there were isolated instances of concern and
 

action -- anxiety about instances of excessive radioactivity around nuclear
 

test sites, the enactment of the Federal Water Pollution Control Act -
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attention during the postwar years was focused on production and consumption,
 

resource conservation or environmental protection.
not on 


Looking back on the American conservation movement, one environmental
 

essence, conservation advocates and practitioners who
 historian notes that, in 


were active during the first six decades of this century "affirmed, 
and did
 

not seriously question, the perspective of an abundant and unlimited 
future if
 

science and technology were used to manage resources 'wisely'." But by the
 
...


even replaced by "the 'environmental
1960s this approach merged into and was 

movement,' with a strong connotation of 'quality' or 'amenity' rather than 

efficient economic development' -- The phrase 'environmental quality' arose, 

on Environmental Quality,' and
 
embedded in such public action as the 'Council 


soon began to compete with the older wrd 'conservation.' 16 Thus, the
 

National Environmental Protection Act, which created the Council, established 

"environmental quality" as a national priority and stressed "the national goal 

a quality environment for all Americans." 
17 

of a quality life in 


"May you live in interesting times" is a curse or threat said to
 

For both Americans and Japanese, the 20th century
originate in ancient China. 


has indeed been 'interesting': rapid technological change, frequent natural
 

and man-made crises and almost instantaneous communications. For the purpose
 

of this essay, however, the decade of the 'sixties, starting with the New
 

Frontier and ending in the Vietnam Quagmire, was especially 'interesting.'
 

16Samuel Hays, p2. cit., pp. 117-119.
 

17As cited in U.S. Council on Environmental Quality Environmental
 

Quality, Twentieth Annual Report to Congress, (Washington, D.C.: Government
 

Printing Office, 1990), p. 22.
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By the mid-'sixties, America confronted the mounting human, political
 

and economic costs of an unpopular war. Superimposed on this turbulent
 

experience were nationwide civil rights demonstrations, dramatic anti-poverty
 

protests and a growing feminist movement. As if America did not already have
 

-a full plate of emotion-laden causes, the decade spawned yet another crusade 


- a crusade to revive the conservation movement that had been languishing
 

since World War I. Actually, what emerged was not simply a renaissance of
 

conservation, but a whole new approach to addressing the relationship between
 

man and nature. From now on, conservation wvould be just one element of the
 

overarching challenge of "environmental protection."
 

Stewart Udall, President John F. Kennedy's Secretary of the Interior,
 

was in the forefront of the environmental protection movement. In 1961, he
 

sounded the theme of the new crusade: Regulating the use of the earth's
 

resources was no longer enough; society had a solemn ethical responsibility to
 

preserve the global environment. In the years that followed, the Kennedy and
 

Johnson Administrations presided over the first Clean Air Act, the Nuclear
 

Test Ban Treaty, the Wilderness Act, the Water Quality Act, the National
 

Conference on Natural Beauty, the Wild and Scenic Rivers Act and the National
 

Trails System Act. ileanwhile, experts and publicists fed and reinforced
 

public concern about national and international environmental issues: Rachel
 

Carson's Silent Sprinq; Hans Landsberg's Natural Resources for U.S. Growth;
 

Kenneth Boulding's The Meaning of the 20th Century; Barry Commoner's Science
 

and Survival; Rene Dubos' Man Adapting; Paul Ehrlich's The Population Bomb.
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Worthy of note, too, is the fact that the Environmental Defense Fund was
 

founded in 1967, and Greenpeace in 1969.18
 

Of all the environment-related developments that occurred during the
 

Policy Act of 1969 was probably the most
 'sixties, the National Environmental 


This Act heightened the sensitivity of every U.S. government
significant. 


It not only directed every
agency to the issue of environmental protection. 


federal body to include environmental considerations in decisionmaking, but it
 

also provided a process (environmental impact analyses) by which such
 

agency initiatives.
considerations had to be factored into federal 


According to the Council of Environmental Quality's Twentieth Report to
 

the single most important year in this country's
Congress, "1970 was 


It is hard to argue with this. For, in 1970, both
environmental history."'19 


on Environmental Quality and the Environmental Protection Agency
the Council 


inaugurated, the National Environmental Policy

were established, Earth Day was 


strengthened and the National
Act was implemented, the Clean Air Act was 


Resources Defense Council was founded.
 

18A source for much of this information is The 1972 Information Please
 
(Boston: Houghton
Environmental Almanac, compiled by World Resources Institute 


Miffin Company, 1992).
 

19Council on Environmental Quality, Environmental Quality, Twentieth
 
p. 3.
Annual Report (Washington, D.C.: Goverment Printing Office, 1990). 
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The Council on Environmental Quality (CEQ) was launched as an analysis
 

and review group to "provide a consistent and expert source of review of
 

national policies, environmental problems and trends, both long-term and
 

short-term." The Council serves primarily as the environmental advisor to the
 

White House and prepares the annual report to Congress on the nation's
 

environmental quality. Its effectiveness has varied over the years depending
 

on a given President's concern for environmental issues, and the degree of
 

access the Council's Chairman has to th inner circles of the White House.
 

The Environmental Protection Agency (EPA), a regulatory and action body,
 

was established in December 1970 to protect human health and the environment.
 

Its activities include controlling and abating pollution of air, water, solid
 

waste, pesticides, radiation and toxic substances. The Agency is charged with
 

overseeing the Environmental Impact Statements which federal agencies are
 

required to include in every policy proposal.
 

In the twenty years since the establishment of the Environmental
 

Protection Agency, the federal government has assumed regulatory
 

responsibility over such matters as air and water quality; drinking water;
 

solid, hazardous and medical wastes; pesticides; toxic materials; endangered
 

species; occupational health and safety; coastal zones; ocean pollution; noise
 

levels; and the upper atmosphere. And, what of results? The record is a
 

mixed one. Air quality over most urban areas in the United States has
 

improved over what itwas in 1970, and iscertainly better than itwould have
 

been without the Clean Air Act and its amendments. A more dolorous story can
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be told about EPA's less-than-successful efforts to preserve wetlands,
 

endangered species and bio-diversity.
 

The passage of the National Environmental Policy Act and the creation of
 

CEQ and EPA put the United States squarely on the path of environmental
 

protection. But governments, alone, cannot accomplish much unless their
 

official policies and actions are based on public understanding and popular
 

a significant and
support. By 1970 it was already evident that there was 


growing constituency concerned about the environment. An elegant and
 

sensitive essay written for an Aspen Institute Summer Workshop captured the 

new mood. In "The Environment: Too Small a View" Thomas Wilson set forth what 

became a keynote for the 1972 World Environmental Conference in Stockholm: 

"In the new view of Earth and the new awareness of the environment -- there is 

an emergent and unifying world outlook with political,
the potential for 


worldly and spiritual implications of the first magnitude."20 In a prescient
 

passage, he offered an action agenda which, two decades later, is still
 

a requirement on
appropriate: "...a wide variety of measures may be needed: 


biodegradable materials; an end to planned obsolescence; inclusion of disposal
 

costs in price calculations; new methods of using or recovering wastes; a
 

moratorium on the launching of some types of new products; power rationing;
 

all of which will have pervasive effects on traditional thoughts about
 

economics, social policy, relations with governmental and other matters
 

difficult to identify at this point."'
 

2OThomas W. Wilson, Jr. "The Environment: Too Small a View," (Aspen, 

Colorado: Aspen Institute for Humanistic Studies, 1971), p. 11. 

21Ibid, p. 20. 
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The Stockholm meeting in 1972 gave the environmental movement a big push 

forward; more than a hundred nations agreed to reduce global environmental 

risks. This had many manifestations in the United States: American courts 

were soon confronted by a firestorm of environmentally-based suits and 

countersuits. In virtually every community, grass roots movements monitored 

ecological risks and insults -- real and imagined, serious and trivial. And 

The Limits to Growth;22 and a spate of books rebutting such "doomsday" views 

sparked lively debates on growth vs. no growth. 

Well before the decade came to a close, four grave and complex threats 

to the health of the Planet seized the attention of the science community -

acid rain, global climate change, hazardous and toxic wastes and erosion of 

the ozone layer. Although policymakers maintained a prudent distance from all 

of these issues, increments in federal funding accelerated research into 

causes and effects. And, with the excitement of new challenges and increases 

in research support, a host of freshly-minted Ph.D.s in the hard sciences 

flowed from the universities into environmental laboratories and think tanks. 

The 'seventies gave birth to yet another set of concerns: the supply of,
 

and demand for energy -- two considerations that had been given hardly a
 

thought by either the government or the public before the Arab oil embargo of
 

1973. During the early post-World War IIyears, the United States, with its
 

22Donella Meadows et al., The Limits to Growth. A Club of Rome Report
 
(New York; Universe Books, 1972).
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and natural gas, and with the bright new promise of
 vast reserves of oil, coal 


-- regarded itself as virtually
with some justification
nuclear power, had --


During the Suez Crisis of 1956, for example, the

self-sufficient in energy. 


sharp decline in Middle East oil exports caused considerable inconvenience in
 

western Europe, but it had little effect on America. Less than two decades
 

later, however, the Arab embargo had significant economic consequences
 

throughout the United States; memories of that period still haunt energy
 

policymakers inWashington.
 

In rapid succession, several federal agencies, each with more
 

responsibilities and power than its predecessor, were organized and then
 

replaced: the Federal Energy Office in 1973, the Federal Energy Administration
 

in 1974, the Energy Research and Development Administration in 
1975, and
 

finally, the Department of Energy in 1977. The Department was given
 

responsibility for long-term, high-risk research and development of energy
 

technology; the marketing of Federal power; energy conservation; the nuclear
 

weapons program; energy regulatory programs; and a central energy data
 

In,part, because DOE originally established
collection and analysis program. 


a time of crisis, much of its early efforts concentrated on short-term
at 


"fixes" rather than coherent long-term programs.
 

the volatile states of
The growing dependence of the United States on 


the Middle East, was reason enough to warrant concern for America's energy
 

But other dark clouds hovered on the horizon. By the Lild of the
security. 


decade iTwas clear that coal, America's tried and true energy source,
 

the cause of acid rain. Hardly had that been established, when
produced SO2, 
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a growing body of scientists concerned with global warming pointed to CO2
 

emissions from fossil fuel (principally coal) consumption as the principal
 

"green-house gas." Meanwhile, the promise of nuclear energy was fading as 
a 

consequence of increasing costs and public opposition -- both of which 

escalated in the wake of the Three Mile Island accident in 1979. 

In the face of all this, the U.S. government undertook ambitious and 

costly efforts to investigate nonnuclear alternatives to fossil fuels. 

Research, developme.,, and demonstration programs were put in place to harness 

the energy imbedded inthe sun, winds, tides, bio mass, shale oil and 

geothermal reservoirs. A search was launched to find practical and 

competitive alternatives to petroleum. A major and costly research enterprise 

was organized to explore the potential of fusion energy. Even energy 

conservation received attention -- however alien and uncongenial that concept 

was to American consumers who, until not very long before, hardly found it 

necessary to think twice about the availability or the cost of energy. 

As a result of technological advances, increasing energy cost and public
 

awareness, oil imports had declined and a significant improvement had been
 

made in energy efficien.y by the early 1980s. (Alas, there have recently been
 

sharp increases in oil imports and backsliding in energy efficiency.) Despite
 

all these expensive and assiduous efforts, however, there have been no major
 

technology breakthroughs interms of fossil fuel alternatives, and the odds
 

are high that America (and the rest of the world) will have to depend on
 

fossil fuels for at least another generation.
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After twenty years of grappling with the thorny economic, 
technological,
 

issue involved, successive Administrations have been
 political and social 


Other societies, the
 
unable to develop a coherent national energy policy.

23 


Japanese for example, maybe more skilled at addressing and 
resolving the pulls
 

wide variety of energy producers and consumers, but America's
 
and tugs among a 


competing interests and concerns have seriously complicated the task of energy
 

policy making.
 

In 1979, the authors of a thoughtful examination of American ene,'gy
 

for the contention surrounding
prospects observed that an important reason 


consensus on what the
 American energy policy was the lack of a "clear national 


This may no longer

major long-term goals of U.S. energy policy should be.",24 


be the case; policymakers and the general public would probably agree with the
 

energy policy objectives put forward at the 199] meeting of the Aspen
 

Institute's Energy Policy Forum:
 

Energy should be available at the least cost.
* 


Energy prices should be relatively stable.
* 


23As of July 1992, a National Energy Plan is awaiting passage by
 
points of disagreement to
 Congress. But, as of this writing, there are still 


still be resolved.
 
24Sam H. Schurr et al. Energy inAmerica's Future (Washington. D.C.:
 

p. 1.
Resources for the Future. 1979), 


http:policy.23


25
 

Energy supply should be adequate and secure.
 

Energy services should be environmentally acceptable.
25
 

* 


Almost from the beginning of the post-World War II era, America was
 

seized with three separate, but not unrelated international concerns: national
 

security (which quickly became a matter of countering Soviet political and
 

military threats), international economic recovery (which took the form of
 

assisting selected nations in Europe and Asia to recover from the ravages of
 

World War II)and international stability (which involved sending economic and
 

technical assistance to newly emerging independent nations in Latin America,
 

Africa and Asia). By the 1960s, however, there was a recognition that,
 

despite America's bountiful natural endowment, the nation might become
 

dangerously dependent on other, potentially unfriendly nations for vital
 

energy supplies; the quality of life of every American could someday be at
 

hazard. And so itwas that, first, energy and, then, environmental
 

considerations became significant elements of America's international outlook.
 

Virtually from their inception, both the Environmental Protection Agency
 

and the Department of Energy had organizational elements concerned with
 

international issues. EPA and DOE outposts have long been attached to many
 

U.S. Embassies. "International environmental protection" and "energy
 

security" are common phrases indiplomatic parlance and exchanges. And now
 

that the prospect of global c imate change has intruded onto the agendas of
 

"il, Energy Policy and National Security in the Post-Gulf Crisis Era,
 
Forum Report (Aspen, Colorado: the Aspen Inctitute Energy Policy Forum, July
 
1992). Summary. D. I.
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national governments and international institutions, a merging of
 

-- and, ofenvironmental and energy policy concerns has occurred inWashington 


course, in Tokyo and other OECD capitals as well.
 

Energy and environmental considerations already play a significant role
 

in U.S. economic assistance programs, and this is bound to increase in the
 

now broadly accepted as an
wake of UNCED '92. "Sustainable development" is 

international goal; sustainable development, by definition, implies economic 

sensitive envirunmental risks -- and this, indevelopment strategies thaL are 


turn, will favor energy options for developing countries that will minimize
 

so and CO2 emissions.
 

Two centuries, eight generations, mean nothing ingeological time,
 

hardly anything inthe span of the human saga, very little from the
 

For the United States of America,
perspectives of China, England and Japan. 


however, the past two hundred years encompass much of the nation's history.
 

During this brief moment, a vast continent was transformed from wilderness to
 

What did emerge out of the forests and plains and mountain ranges?
--what? 


For some, the answer is couched in terms of urban sprawls, high rises and
 

a wondrous gross national
shopping malls. For others, it nets out to be 


For still others, it
product and an impressive per capita national income. 


takes the form of a paradisiacal amalgam (albeit one not without its warts) of
 

To coin a phrase, itall
life's necessities, conveniences and luxuries. 


depends.
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No matter. What is important for our present enterprise is that the
 

overflowing cornucopia of resources that typified the nineteenth century and 

spilled over -- in perception if not reality -- into the twentieth, is no 

longer an apt symbol of America's present condition. Indeed, the American 

environmental movement stems from a general acknowledgement that the pickings 

are leaner, the cup no longer 'runneth over'. Environmental protection is now
 

imbedded in America's national consciousness. Although the past three decades
 

have been marked by different, even contesting views about such matters as the
 

relative emphasis that should be accorded to various programs, and by tensions
 

with regard to private vs. public sector responsibilities, there has been
 

little argument as to whether or not environmental protection is a proper
 

governmental concern.
 

For most of EPA's existence, domestic issues -- air and water quality,
 

the clean-up of toxic waste, the problems of lead and asbestos, strip-mine
 

festeration, etc. -- have been the focus of attention. But, by 1990, several
 

new. dire considerations escalated the significance of global environmental
 

issues (and ,inderlined the nexus between ervironment and energy). Government
 

and industry finally -- and grudgingly -- acknowledged that acid rain, the 

erosion of ozone layer and the threat of global warming warranted serious 

attication not only by researchers, but by policymakers as well. Soon, 

international environmental protection became no longer the sole province of 

low level officials in EPA and DOE: the challenge thrust outward into other
 

government agencies and congressional committees, and catapulted into the
 

White House itself.
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The world has become ecologically as well as politically and
 

economically interdependent; it is now almost literally true that what happens
 

anywhere affects people everywhere. The U.S. is now concerned not only about
 

its own polluted waters and waste dumps, but also about rainforest destruction
 

and worldwide endangered species. In the aftermath of the World Summit, the
 

will continue to be prominent on thehealth of the global environment 

political agenda of governments throughout the remainder of this century and 

well into the next.
 

Japan and the United States will play major roles in turning
 

"sustainable development" from a slogan into a reality. The differences and
 

be factors in the success or failure
similarities between the two nations will 


serve as a backdrop
of this high-stakes endeavor. Each nation's history will 


for its present and future environmental policy, and understanding these
 

histories will facilitate a cooperative approach to global environmental
 

protection and economic development.
 

The Japanese counterpart to this chapter will address many of the issues
 

discussed above from the perspective of Japan. But to an American observer,
 

rofound physical and geographic differences
it would seem that, despite the 


between our two countries and the deep historic and cultural differences
 

between our two societies, Japan and the United States have reached a
 

-he global environment. The challenge
philosophical corisensus with regard to 


now is to assure that this philosophica' concord will be manifested in
 



29
 

harmonious and mutually reinforcing economic, political and environmental
 

policies into and through the twenty-first century. But considering how far
 

each has already come, and considering the contrast between the routes of
 

travel, it is no Small Thing that we have reached common ground. Surely this
 

suggests that we can and will continue the journey in tandem. Indeed, we have
 

no choice: the stakes are high and the consequences of failure would be
 

horrendous.
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7. ?rior Analysis
 

To give an idea of the current environmental and energy policy
 

na-ing process in Japan, I wish to first make some prior analysis.
 

Yhree aspects of the process will be considered in some detail. This
 

fs because I believe these three considerations are essential and 

useful in developing an understanding of the characteristics and
 

peculiarities of Japan as to how such policies are made in this
 

c3untry, as seen from a global perspective or by comparison with
 

advanced European countries and the United States.
 

In the second, following this prior analysis, study will be given
 

to what framework can now most effectively be provided in Japan for
 

the analysis of its policy making process. Of course, specific
 

problems or arguing points vary among business interests and pressure
 

groups which stand in such intricate and divergent relations to each
 

other that it may not exactly be useful to discuss them a in general
 

nanner. But the fact remains that most policies have actually been
 

formulated by leaders of the Government, the ruling Liberal-Democratic
 

Party and the competent authorities. At the same time, though, the
 

Japanese government has deliberative councils working to adjust
 

differences among the interested parties. They are credited with
 

exercising decisive power, advising policy planning and influencing
 

the basic course of policy making.
 

Japan is also under pressure from foreign countries, including
 

the United States, as they have many claims against it. New
 

developments in the world find ready response in Japanese foreign
 

policy. The trend of public opinion and feeling, as well as mass
 

media agitation, are among the important factors that militate for or
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in Japan,
against policy decisions. But public opinion and feeling 


up and cools down, can
essentially fickle, by nature, which both warms 


There was
not be expected to have a lasting and long-range influence. 


important
a time when community-based organizations (CBO) played an 


and decisive role in the making of Japanese anti-pollution policies.
 

But there is a very small chance now for non-governmental
 

organizations to play a decisive or an important role in the Japanese
 

process of environmental policy making.
 

Unlike the United States, Japan has been able, in a general way,
 

to bring continuity and consensus to the implementation of
 

environmental and energy policies because the Liberal-Democratic Party
 

has kept the nation under a protracted one-party rule. LDP policies
 

have been formulated and executed by government officials who are in
 

their posts not by the same type of political appointment as in the
 

United States, but by permanent employment. They are dedicated to
 

their missions. Regard.less of their tendency to first grant favors to
 

their respective departments of government, they are essentially in a
 

position to serve in national, and then global, interests.
 

In the, third, after discussing Japan's policy m;t ing process, I
 

wish to take up two cases of study in order to make a penetrating
 

analysis. One is the 'Action Program to Arrest Global Warming' laid
 

down on October 23, 1990. The other is a document backing it up with
 

a 'Long-Term Outlook on Energy Demand and Supply' and 'Goals for the
 

Supply of Energy Alternatives to Oil' (formulated on October 30,
 

1990). These two documents are being examined in a case study of
 

japan's basic attitude and specific policy the Earth Summit
to 


(UNCED), and the zevelopments leading to the cancellation of Prime 

Minister Hiyazawa's attendance at the conference, as well as the Japan 
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&a7 event.
 

Finally, all considerations will be concluded or summed up in a
 

rff study, based on a comparison between Japan and the United
 

States, of what lessons each should learn from the other and how the
 

tyo nations can cooperate and work together in the years ahead.
 

Reyond that, consideration will be given to a world framework of all
 

:rustrialized nations in the North and their activities and
 

contributions to the United Nations, as well as methods and
 

possibilities of attaining or approaching an ultimate goal for global
 

sustainable development.
 

If the political cycle of presidential elections in the United
 

States has now distorted its environmental policies, impeding the
 

establishment and implementing of a bold, long-range policy backed by
 

consensus of opinion, then Japan should take the initiative
 

in offering vigorous and positive policy responses conducive to
 

finding extreme solutions for global environmental issues.
 

1) Assessment and Rating of Present Levels
 

Regarding the years to date from the second half or the end of
 

the 1980's as the present time under review for the purposes of the
 

initial prior analysis, I will try to give a broad assessment and
 

rating of the present status of environmental policy.
 

[Changing and Expanding Applicatiuns and Limits for Environmental
 

Policy]
 

First of all, substantial changes and reversions have been
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limits for Japanese environmental
trought on the applications and 


was attaining a fast
 : Iicy. Specifically, in the 1960's, Japan 


economic growth primarily with the aim of catching up with advanced
 

No room for environmental
the United States.
Ewropean countries and 


allowed in the nation's efforts tc achieve fast
 
c-asideration was 


the industrial

growth of heavy and chemical industries. As a result, 


hazards posed by air and water pollution reached the point where the
 

:e lth and lives of the population was at serious risk. Through the
 

1960's into the 1970's, policies were changed to
 second half of the 


Socio-economic
give first priority to environmental protection. 


response to the environmental hazards was so quick in Japan that
 

were developed.
renarkably flexible and responsive capabilies 


The first oil crisis in October, 1973, and the second in 1979,
 

encouraged progress toward the conservation and efficient use of
 

energy and oil. This wau accompanied by a shift in the economic and
 

as well as the

industrial structures toward soft labor and service, 


govement of secondary industries toward higher value-added and
 

technological intensification. These developments combined took the
 

steam out of the environmental issues. Although some further
 

be organized to eliminate these negative
countermeasures have yet to 


to preclude
effects, then, successful efforts have already been made 


them from taking on serious proportions.
 

But in the 1980's, when the Japanese economy was on course for
 

its steady growth after overcoming the two oil crises, two new
 

and took on serious dimensions. Main
environmental issues cropped up 


now, for one thing, what
applications for environmental policy are 


followed as serious consequences from the overpopulation of ',ig
 

cities, notably the unipolarization of Tokyo, and the increase of
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"::ing standards. By the release of 
increasing quantities of
 

-::ogen oxides, household sewage and induistrial waste, these are
 

responsible for urban and living environment pollution. For other
 

.:;lications, there are global warming and ozone depletion, which
 

cropped up as global environmental issues of serious dimensions.
 

Environmental policy has had to be changed or reversed to meet
 

::e emerging global environmental issues and the alarming consequences
 

C: urban and living environment pollution. They are assuming such
 

:roportions as to make change and expansion inevitable in the scope
 

and quality of environmental policy.
 

Concretely speaking, in the first place, efforts are being made 

now not only to consider a specific policy for each individual 

environmental issue, but also to offer comprehensive responses and 

solutions to all such issues in the context of three considerations 

combined -- economic development and growth, environmental protection, 

and energy security. There is a growing realization of the fact that 

a piecemeal approach to individual issues would most probably end up 

as a 'fallacy of composition' and could nut possibly bring a drastic 

response or solution. 

The Ministry of International Trade and Industry has a special 

committee working for three of its major councils -- the Advisory 

Committee for Energy, the Industrial Structure Council, and the 

Industrial Technology Council -- to follow up on the conclusion of the 

Earth Summit. The special committee held its fi.st session in June, 

IS92. The committee is called on to consider how the 'protection of 

t.me global environment as a common ground for the existence of 

.ankind' can be made compatible with 'economic growth and the 
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7 iting raising of living standards through the use of energy.' The
 

::::ittee will consider putting a philosophy into action drawn from
 

:::tiderations of economic growth, energy security and environmental
 

menus for concrete countermeasures. A
:7:-ection combined and examine 

:der-level 'Planning Subcommittee' assigned for the actual follow up 

he study is expected to come up with its findings sometime around 

Ssvecber, 1992. The Environment Agency also has a joint committee 

s:'king for its deliberative organs -- the Central Environmental 

NatuLal Environment Protection
?sllution Control Council and the 


to consider integrating legal provisions for cnvironmental
C=z ncil --

;oilution control and natural environment protection, eventually to 

es:ablish a 'fundamental environment law' designed to meet overall
 

:-quirements for global environmental protection. There is a great
 

deal speculation that an 'extraordinary Diet session on the
 

e:vironment" might be held in autumn to discuss these problems.
 

In the second pla.:e, steps are being taken to ensure that policy
 

Eplications are not limited to specific pollution forms and
 

eavironmental issues which could only find response after they
 

occurred, but are extended to cover the amenities of life to assure in
 

advance the affluence and integrity for the residential and living
 

e:7ironments. Provisions should be made for preservation of the
 

:-zural environment, historic property and city streets. However, for
 

aii general agreement on the need and importance of assuring the
 

snenities of life, socio-economic affluence might eventually lead to
 

d:versity in the choice of preferences and intentions. If the
 

overpopulation of big cities and the unipolarization of Tokyo are
 

- ken into account in a specific effort to set concrete policy goals.
 

--n it might be very difficult to reach a consistent agreement or 

decision without letting the population go too far in crying for the 
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In the third place, the development and expansion of what was
 

s:visaged in the foregoing two paragraphs will compel us, as a means
 

S_ environmental policy, to reconsider our lifestyles and values, as
 

veMl as the whole gamut of economic programs and policies, and
 

everything else including energy policy, city planning and technology
 

;sLicy. Further details of this point will be given in the disc'ission
 

c_ policy means in case study 1 for the 'Action Program to arrest of
 

:Iobal Warming.'
 

[Political Cycle and Economic or Business Cycle]
 

It should be noted that the political cycle of presidential
 

elections falling on this year in the United States combines with a
 

had phase of the ecunnmic cycle there, or is coming around at a bad
 

-*ne of the business cycle, imposing a heavy strain on the development
 

c- environmental policy. In the light of these developments in the
 

United States, it may be appropriate to say a few words on the present
 

situation in Japan. 

A new phase of the political cycle, or the political situation,
 

*'aS brought about in Japan with a sweeping victory for the ruling
 

Liberal-Democratic Party in the Upper House election held in July this
 

vear. Opposition parties, divided over the peace-keeping operations
 

hil1 in the Diet, allowed the government party to gain in a departure
 

7om its loss of seats in the House of Councillors three years ago,
 

W:en the consumption tax and the Recruit payoff scandal made the LDP
 

"ose favor with voters. The Socialist Party then made a sufficient
 

gain for all opposition parties to combine to win the majority of
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Sa.ts over the ruling party in the House of Councillors. Achieving
 

::eir political stability now, the Government and the ruling
 

in a position to pursue as aggressive an
.I.eral-DemocraticParty are 


zv:ikonmental policy as their political conditions permit.
 

But toward the end of August, after the Upper House election, a
 

:ew political scandal came to light, bringing Shin Kanemaru to resign
 

at vice president of the Liberal-Democratic Party under suspicion of
 

receiving donations from Sagawa Kyubin Co. Kar.emaru is leader of
 

Teiseikai (Takeshita Faction), the largest intraparty faction of the
 

as
Liberal-Cemocrats including such environmentalist parliamentarians 


former Prime Minister Takeshita and former Finance Minister Hashimoto.
 

They might be discouraged to some extent from developing a vigorous
 

environmental policy.
 

political issues
Environmental issues failed to have appeal as 


some minor parties putting up candidates with campaign
presented by 


calls for environmental protection. They were all defeated under the
 

national proportional representation system of election for the Upper
 

Eouse.
 

What counts for something in the Japanese policy making process
 

lay be the varying phases of the economic cycle. An ascending phase
 

of the business cycle from the second half of the 1980's had lasted
 

longer than ever before in Japan until an asset-inflation bubble was
 

deflated. A serious recession began to set in for the Japanese
 

economy at the turn of 1992. There was much speculation about a heavy
 

s:ock price decline, and even a financial crisis. Economic-related
 

a Y10,700
R-aisters at a Cabinet meeting on August 28 decided on 


billion package of economic measures, the largest for any
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anti-recession business project on record. It gives Y8,600 billion in
 

a -'itional 
 public-works loans and investment for the expansion of
 

dnestic demand, and the rest for giving banking institutions relief 

:ro inferior assets to stabilize the financial system and for raising 

limits for public fund investment in stocks to revitalize the
 

securities market. The Government predicts that this package will
 

boost 2.4% on the nominal economic growth rate in the next one
 

y.ear(*l).
 

Of course, many of the proposed public-works projects are
 

intended for housing, sewerage and other requirements for better
 

quality of life. But increased public-works investment is likely to
 

produce an increase in energy consumption and other negative effects
 

on the environment. Anti-recession measures for the immediate future
 

seem to carry too much weight for the present, when the time has come
 

to exercise economic management out of consideration for growing
 

concern for environmental response.
 

People in the government, economic and industrial sectors of 

Japanese life, as well as the general public or consumers, easily, 

warm up or cool down. Japanese concern for environmental protection 

is already losing much of the steam that it had in the steps toward 

the Earth Summit in June. It has been put aside in favor of 

countermeasures against the impending economic slump. This is a time, 

it would seem, when we should have serious concernes for the 

promotion and development of further Japanese environmental policies. 

A long-range outlook and a serious reflection on the problems 

confronting us might be necessary to ensure that we do not end up
 

facing a missed opportunity.
 



In this connection, it should be noted that the Japanese policy
 

to
m-ing process is susceptible to pressure from abroad, especially 


the North. Taking advantage of this turn of events, Japan managed 


Ar-eican requests and pressures. The Americans at the Earth Summit 

c__e under attack from countries in the South and even from many in 

to 

cone off successfully(*2). 	 If foreign pressure for a vigorous
 

likely to come, notably from the United
environmental policy is not 


hardly be expected to have an incentive for new
S:ates, Japan can 


s:eps in this direction.
 

2) 	 Basic Environmental Policy Goals and Criteria for Judgement in 

Japan 

Changing and expanding applications and limits for environmental
 

policy, as mentioned earlier, are compelling Japan to shift many of
 

its basic policy goals. By comparison with the United States, it
 

would be useful to examine the characteristics and peculiarities of
 

the 	developwent and
the criteria used in Japan for judgment leading to 


as well as the judgment and
implementation of environmental policies, 


the effects and results that may be produced.
assessment of 


(Setting New Basic Goals]
 

First of all, basic goals 	for environmental, and eventually
 

seen from a general or official point
economic policy in Japan, 	when 


o 	view, appear to be shifting away from pursuing narrow national
 

assure a sustainable
interests toward serving global interests to 


global development.
 

this is clear from the case study to be pres;ented
Specifically, 
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:za:er on the Cabinet decision of October 23, 1990, on the 'Action 

.:7gramto arrest Global Warming'. It may also be noted that recent 

e::ions of the 'White Paper on the Environment' carried general 

r=-.rks subtitled *Toward Earth-Friendly Action from the Ground Up' 

:w 1990, 'Toward Change to an Environmental Protection Type of 

E!ociety' for 1991 and *The Japanese Challenge for a Sustainable Future 

Ea:th' for 1992.
 

'Toward Co-Existence in Global Society' 
is the subtitle of
 

economic management guidelines in the 'Five-Year Program lor' a
 

Standard-of-Living Superpower' laid out by the Economic Council for
 

the fiscal years of 1992 through 1996 and decided on officially at a
 

Cabinet meeting on June 30 this year. i,.is comes from a new point of
 

view when it says, 'With the trend of world economies toward
 

interdependence and globalization, cross-border problems are arising
 

that need be solved on a global scale. The rising international
 

position of Japan calls for it to assume a greater ole and
 

responsibility in global society. To solve the problems confronting
 

us, we must be prepared to see global society as a whole and figure
 

out how we should act on earth which has no duplicate. In other
 

mcrds, we must think in global terms.'
 

In this connection, the following problems are set out as
 

fundamental tasks for Japan to solve.(*3)
 

(a) From this point of view, we must be prepared, under the rules
 

cff international cooperation, to play an active role in assuring 

respect for freeom a-: democracy in international society, and in 

e~tablishing a :ew eccnomic order based on the principles of market
 

economy. in:t:s case. Japanese economic power, technical capability
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experience should be utilized to make our voluntary participation
 

-:fective planning stages on up. We also need to look back
from the 


our socio-economic activities from a global point of view and
 

:::sider bringing our institutions into line with international
 

=equirements. We must try to see to it that production and
 

::2Zumption get into harmony with the limited global environmental
 

resources. In other words, 'co-existence in global society' is called
 

(b) The gap in individual feeling of socio-economic affluence
 

s.ould be closed to make e,:erybody feel rich and well off. A society
 

iS called for in which every individual will be given an equal
 

czportunity to act on his own responsibility as a member of socitty
 

aad to have a wide choice of plans for jiving. In other words, steps
 

nust be taken toward a 'standard-of-living superpower' in which every
 

i-dividual can feel rich and well off in his everyday life, have an
 

equal opportunity to realize his versatile values, and lead a simple
 

in a beautiful living environment.
 

(c) So tne fundamental task for Japan to solve under the new
 

program is to work toward building a 'co-exist:ng standard-of-living
 

su2perpower in global society' which, will have a global perspective
 

-:!chdose not feel to respect every human being.
 

The 'Action Program to Arrest Global Warming' will be carried out
 

;:zh backing from the long-term outlook on energy demand and supply
 

other documents contained in 'The Challenge of a New Energy
 

--_nd,' an interim report released by the Advisory Committee for
 

:ergy in June. 1990. The report opens general remarks with an
 

.:troduction reading: *The year 1990 is an approach run for the 21st
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ce:tury. It is a great turning point in the matter of energy for
 

n, a country with a population of 120 million and with a great
 

r:±e to play in the world. While overcoming limitations on our
 

7esources and our environment, we must take the initiative in offering
 

aggressive and systematic responses to the demand in Japan and in all
 

c:her parts of the world for sustainable development.'
 

:Versatile Criteria for Judgment and Economics or Efficiency]
 

Selections and decisions in the current environmental policy
 

rnking process in Japan seem to be based on criteria for judgment and
 

evaluation which are more far-reaching and more comprehensive than
 

those that had been applied to measures for industrial pol.Jution
 

control.
 

I do not intend to go into specifics or details, but generally it
 

can be argued that policy makers are applying a diverse range of
 

criteria for judgment in such a versatile way that all of them can
 

concur even when some seem to stand in trade-off relatidns to others.
 

The important thing is that they have succeeded, mostly in view of the
 

results so far achieved, in satisfying all the criteria simultaneously
 

(*4).
 

In other words, efforts are being made to achieve environmental
 

goals as effectively as possible by satisfying standards not only for
 

eovironmental protection, but for economics, security and amenities as
 

--ell. The basic idea is that direct, control and all other forms of
 

government intervention should be avoided as much as possible to allow
 

the uti!ization of market and price mechanisms or private initiative.
 

As an import;.nt step to this end, the entire socio-economic community,
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-otably the industrial end of the private sector, should be advised to
 

zai:tain and build up its capability to change and adapt.
 

For example, judgments and evaluations have already cast doubts 

sm the advisability of end-of-the-pipe or downstream responses to 

;ollution and environmental issues, or contingency measures to be 

taken after pollution and environmental issues crop up. Most of these 

countermeasures have been found to have a smaller cost-benefit effect, 

iavolving a much higher cost, and cause more damage and injury than 

aay be expected from upstream and preventive measures provided before 

such issues present themselves. So Japanese policy is going through a
 

shift of emphasis toward providing upstream and preventive measures at
 

the earliest possible stages in the course of growing pollution and
 

environmental issues.
 

In addition, high hopes are being held out that research and
 

development will produce a long-range and far-reaching effect.
 

3) Japanese Characteristics and Peculiarities
 

-
Summing up the prio analysis of the current policy making 

process in Japan, I wish to comment on the environmental and energy 

situation in this country and the basic premises from which to 

formulate its environmental policies. A clear idea of the 

characteristics and peculiarities of Japan, as distinct from other 

countries, will be given by showing plain figures for the percentage 

of Japan representation in the world, as seen on three fronts. 

First come the three figures of 0.28%, 2.34% and 13.20%. They
 

rcpresent Japan's share of the world land area, world population in
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mid-1990s, and world gross domestic product (GDP) in that order. With
 

its per-capita gross national product (GNP) at $25,430 in 1990, Japan
 

ranked third in the dorld after Switzerland ($32,680) and Finland
 

($26,040). It was higher than the aVerage of $20,170 for
 

industrialized (OECD member) nations, and compared favorably with
 

$21,790 for the United States and $22,320 for n3rmany(*5).
 

These three basic figures indicate that Japan can be regarded as
 

a densely populated production center in the world, in that the
 

country has more than eight times as large a population as may be
 

expected from its land share of the world and has production running
 

at 5.6 times as fast a rate as may be expected from its population
 

share.So, in a way, it is natural that environmental issues and
 

measures forenvironmental protection are sensitive matters fr:
 

consideration in Japan, and so they weigh very heavily with the
 

Japanese. By way of suggestion, the United States shows the three
 

equivalents of 7.03%, 4.73% and 24.18%. The United States is the
 

world's largest producer nation with 1.8 times greater output than
 

Japan's. With production 5.1 times larger than its population share
 

of the world, the U.S. stands close to Japan in this matter, whereas
 

Japan has 13.5 times as large a GPP as may be expected from its land
 

area share.
 

The second three figures are 5.4%, 7.9% and 14.3%. They show
 

Japan's share of the world consumption of primary energy for 1990,
 

share of the world consumption of oil(*6), and share of the world
 

commercial energy imports ftr 198).V*7) in that order. Japan's share
 

of world energy consumption (5.4%) is relatively small when compared
 

to its share (13.20%) of the world GDP (40%). This may be explained
 

by the fact that no countries can match Japan in energy conservation
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one of the world's highest levels of efficiency in
because it has 


energy use. But Japan is heavily dependent on oil with its share of
 

world oil consumption exceeding that of primary energy consumption by
 

Its share of the world imports of commercial energy being
nearly 50%. 


remarkably inexcess of that of the world consumption of primary energy
 

indicates the fact that Japan is incomparably dependent on imports
 

(83.3% for fiscal 1990).
 

Incidentally it may be added that the United States shows the
 

three equivalents of 24.6%, 25.1% and 17.4%. Its dependence on
 

imports for all energy supplies in 1989 was 17.5% (84.0% for Japan).
 

Third are the figures of 4.7% and 0.llkg(*8), and then 0.69g and
 

The 4.7% shows Japan's share of the world emissions of
0.98g(*9). 


energy-based C02 for 1988. The 0.11kg shows its emissions per dollar
 

of GDP in carbon equivalent for 1988. The 0.69g stands for SOx
 

emissions, and the 0.98g for NOx emissions, both calculated per dollar
 

of GDP for 1986. By contrast, the United States shows the equivalents
 

of 24.2% and 0.29kg, and then 5.19g and 4.72g. The figures for West
 

Germany are 3.4% and 0.18kg, and then 3.50g and 4.67g.
 

Th4 4.7% figure for Japan is low for a country that has a 5.4%
 

share of the world consumption of primary energy, apparently because
 

of a high oil dependence, a low coal dependence and a relatively high
 

percentage of use of nuclear energy. Japan is also far less
 

responsible for SOx and NOx emissions than the United States and other
 

major industrialized nations. This is because the serious issues of
 

air pollution arising from rapid economic growth and the development
 

of heavy and chemial industries in the second half of the 1960's led
 

this country to establish demanding standards for environmental
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protection in an effort to control SOx and NOx emissions. Steps have
 

been taken since then to import low-sulfur crude oil and to have oil
 

refineries, electric power plants, and heavy and chemical industries
 

introduce large desulfurizers and denitrators and improve burning
 

conditions.
 

But NOx, notably N02, emissions from urban life are increasing as
 

they are released incessantly, mostly by automobiles and other mobile
 

sources of pollution. The circumstances are such that Japan is far
 

from having resolved all its environmental issues.
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II. Analysis of the Japanese Process and Mechanism of Environmental
 

and Other Policy Haking
 

Now, with regard to the current Japanese process of environmental
 

(and energy, as far as it is relevant) policy making, I will try to
 

set a general framework for analysis that may be considered effective
 

and applicable, and give some thought to major policy makers, as well
 

as 	their institutions and organizations.
 

1) 	Recent Changes and New Developments in the Environmental Policy
 

Making Process
 

Compared with countermeasures against industrial pollution in the 

sixties and seventies, responses to global environmental issues now 

have come out with tangible changes, reversions and reappraisals in 

the environmental policy making process, which may be classified into
 

the following five points:
 

First, policy responses to industrial pollution could only be 

promo' ed from the bottom up. Policies would not be adopted and 

implemcr: ted until they were pressed for in a dissident movement by 

comunity-based organizations (CBOs) composed of local victims of 

industrial pollution, as they contended that their lives and health 

were at risk. On the contrary, global environmental issues now find 

response from the top down in Japan, where the kind of grass-roots or 

national movement that has been started in Europe, in particular, has 

little chance of assuming wide-spread and influential proportions. 

Concerned government officials, intellectuals and journalists have set 

the pace for the development and enforcewent of environwental policy. 

It 	 is not until after this that consumers and the genera) public begin 
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to take up the recycling of resources and to grope ior earth-friendly
 

ways of life.
 

Second, as a background or a factor for that, one may point out
 

the national traits of the Japanese which have so far kept them
 

pursuing narrow national interests, rather than opening up to the
 

world. Few of them have been motivated to contribute energetically to
 

other countries or participate and cooperate in overseas volunteer
 

activities. That is why even the most serious of global environmental
 

issues have not yet brought many Japanese to participate in
 

non-governmental organizations (NGO) and use all their influence from
 

a citizen's level.
 

Specifically, Fig. 1 gives a membership and annual budget
 

comparison of four major environmental NGOs between Japan and the
 

United States. It shows that the Japanese environmental NGOs have not
 

been in existence long enough to have a solid financi*l foundation.
 

They have yet to recruit more specialists. The 1992 edition of the
 

'White Paper on the Environment' says in the general remarks,
 

'Contributing to social services is not a long-standing practice in
 

Japan. Contributions have not been collected in sufficient amounts
 

for social services to make full use of tax incentives provided for
 

them. As there still remains the bad custom of putting government
 

above people, so NGO activities can hardly gain all the social
 

recognition that they deserve(*Il).'
 

But, in the third place, hopes can be held that the Japanese
 

people at large will eventually come around and develop considerable
 

interest. In Japan, from the second half of the 1980's,
 

'environmental NGO activ.ities have come to the po'nt of producing
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tangible results in international cooperation. They are credited, for
 

exaaple,with campaigning for the preservation of tropical forests and
 

the protection of wildlife, and with scientific research and 

investigation on lakes, marshes and mangroves. Some organizations
 

have volunteers working overseas to help promote afforestation in
 

other countries and cooperate with local people in pilot projects on
 

mangrove plantations ... The Earth Summit was a rallying point for 

many organizations and individuals as they joined in a 'citizens' 

liaison council for the 1992 U.N. Conference in Brazil' to press their
 

demands in their capacity as citizens(*ll).' More than 30 Japanese
 

NGOs participa,.ed in the '92 Global Forum during the Earth Summit.
 

Fig. 1 	Comparison of Major Environmental NGOs between Japan
 

and the U.S. (Membership and Budget Scales)
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Note: 	The top four organizations were picked out from a list of
 
major NGOs engaged in environmental protection activities.
 

Source: 	'The White Paper on the Environment,' General Remarks, 1992,
 

p. 315.
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The Foreign Ministry has already begun extending financial
 

assistance to NGOs engaged in international activities. But the
 

Japanese government has yet, to establish a system under which
 

environmental NGOs can be invited and utilized to reflect public
 

opinion and popular information in the environmental policy making
 

process. No such intentions seem to be forthcoming from the
 

7nvironment Agency which is supposed to reflect public opinio in its
 

policy making process.
 

Fourth, with the backing from the majority of people for the
 

basic government policy of offering human services in addition to
 

financial assistance, units of the Self-Defense Forces will be sent
 

overseas for U.N. peace-keeping operations. But this is the best that
 

can be expected from Japan. There is a very small likelihood that the
 

national policy of this country as a peace state with its three
 

principles of non-nuclearity will be changed to open the way for it
 

to become a military superpower. So it may well be argued, by way of
 

fair argument or as a matter of principle, that if Japan is to make
 

international contributions as vigorously and positively as may be
 

expected from an economic leader in 'he world, nothing is more fitting
 

for this country than contributing toward resolving global
 

environmental issues.
 

Japan is now anxious for permanent membership in the U.N.
 

Security Council. But some argue for an alternative for this country
 

if there is an ample possibility of global environmental issues
 

becoming a serious challenge for it in the sense that is more
 

fundamental to the earth and mankind. It might be more advisable for
 

this country, according to some pronounced suggestions and opinions,
 

to propose that the United Nations set up a security council for the
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global environment, with Japan among its permanent members.
 

But this year, there is a growing risk that these arguments will
 

be put aside for the immediate future from considerations of urgent
 

response to a deepening economic recession.
 

Fifth, in retrospective there are certain ideas that reflect the 

Japanese way of life, mentality and values that have been changed 

dramatically since the end of World War II -- especially from the time 

when this country began achieving fast growth with the development of
 

heavy and chemical industries -- to rush for mass production and mass
 

consumption, and then for mass disposal and environmental pollution.
 

There is an undercurrent of social feeling in the need to review or
 

revive the past history of Japaw, as ell as its values and
 

lifestyles, which are not what they used to be with all Japanese up to
 

the parents of the present generation.
 

Compared witb the United States as a new-born country, Japan
 

night be typically at an advantage in utilizing past experiences and
 

lessons for the purposes of environmental policy. If the Japanese
 

were still under the national isolation policy of the Tokugawa era,
 

though restricted to the use of limited home-grown resources and
 

energy, would still achieve cultural prosperity in their own way.
 

Conservation, efficient use, recycling, nature utilization, and
 

co-existence in the natural environment had been at the base of all
 

values and lifestyles among the Japanese citizens at large until their
 

high-rate national growth was achieved after the end of World War II.
 

Japanese environmental policy might be able to derive
 

considerable benefits from a review and reappraisal of the past.
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2) General Framework of the Japanese Policy Making Process
 

Nev' policy-making machinery was set up in May, 1989, to set
 

-ranework for a national approach to the global environmental issues.
 

The Council of Ministers for Global Environment Conservation held
 

its first meeting in June, 1989. Agreement was reached there on a
 

basic course for Japanese measures for global environmental
 

protection. It calls for efforts, along with publicity and
 

educational activities, (1) to participate actively in building an
 

international framework, (2) to encourage observation and
 

surveillance, as well as research and investigation, (3) to promote
 

the development and application of technology, (4) to extend more
 

environmental assistance to developing countries, (5) to extend
 

official development assistance and other cooperation with greater
 

care for itsenvironmental implications, and (6) to lessen the burden
 

of socio-economic activity on the global environment.
 

It was at the fourth meeting of this council in October, 1990,
 

that the decision was made to adopt 'Action Program to Arrest Global
 

Warning,' which had been a subject for case study, as an actual policy
 

making step toward resolving global environmental issues. In July,
 

1989, the director general of the Environment Agency was appointed as
 

Cabinet minister for global environmental issues.
 

However, this policy-making machinery goes no further than
 

setting a formal and official framework for decision making. I would
 

like to find out who is chiefly responsible, and what process,
 

mechanism and sysLem have to be actually gone through . for adjusting 

differences to achieve the consensus of opinion necessary for policy 
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[Responsible Policy Makers as Seen Through Analyses
 

and New Developments]
 

As a matter of fact, differences of opinion and power struggles
 

over environmental policy exist, as a matter of fact, among the
 

departments of Japanese government.
 

The vertical system of administrative organization inJapan
 

cannot aptly horizontal range of questions regarding global
 

environmental issues. Twenty-one years have passed since the
 

Environment Agency was set up in 1971 when serious problems of
 

industrial pollution were awaiting a government response. To put it
 

frankly, this agency still does not have enough power of decision and
 

influence to compare with other ministries and agencies invested with
 

jurisdiction over worksite operations. Now, in the wake of the Earth
 

Summit, the agency is ina position to improve a favorable wind by
 

seeking promotion to the status of ministry. On the other hand, the
 

necessity exists to extend environmental policy to cover areas where
 

the agency may face a conflict of powers with other ministries and
 

agencies.
 

Depending on specific questions, the Environment Agency
 

alternates between confrontation and cooperation with other
 

departments of government as they are intricately and diversely
 

concerned and interested in the environmental policy making process.
 

Chief among them are the Ministry of International Trade ana Industry,
 

the Ministry of Agriculture, Forestry and Fisheries, the Ministry of
 

Constructio|., the Ministry of Transport, the Ministry of Health and
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Velfare, and the Science and Technology Agency. Maneuvering and
 

_a:gaining for a compromise of opinions among all these ministries and
 

agencies have to take place before any environmental policy plan is
 

.repared for final decision at a meeting of the Council of Ministers
 

-cr Global Environment Conservation.
 

Technically speaking, the Prime Minister is essentially supposed
 

to take the initiative or the leadership in making all such decisiins.
 

Eut Prime Minister Miyazawa now does not seem inclined to give top
 

priority to global environmental issues. He leaves it up to ministry
 

and agency officials and ruling party leaders to decide and
 

coordinate. Unfortunately, he is not expected to take the initiative
 

in setting a drastic course for environmental policy decisions.
 

Such being the case, it would be more useful to focus on the
 

other leaders of the ruling Liberal-Democratic Party and ranking
 

ministry and agency officials. Opposition parties, generally devoid
 

of a realistic possitility of taking the reins of government, have
 

never been able to exert a strong influence on the Japanese
 

environmental policy making process. But they are basically motivated
 

to support and encourage the strengthening and expansion of
 

environmental policy.
 

Few Liberal-Democrats have been long-standing 'environmentalists'
 

except when they face pollution and environmental problems in their
 

electoral districts. If they take a keen interest in environmental
 

problems arid press for environmental policy development, there is no
 

raison-d'etre for them unless they are connected, like their
 

'transport-related' and 'construction-related' colleagues, with actual
 

business interests(*12>. But increasing numbers of LDP Diet members
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e-gan to claim the environmentali';t status only after the recent
 

u~surge of worldwide concern about the seriou3 global environmental
 

issues brought broad-based reactions from economic and industrial
 

circles and came to the attention of the pecple at large. They were
 

qcaick to respond and ready to change over.
 

In fact, fund-raising for the recent Earth Summit was discussed
 

at the Eminent Persons' Meeting on Financing Global Environment and
 

Development in Tokyo last April, with former Prime Minister Takeshita
 

in the chair, as he was asked to preside over it by Secretary General
 

Strong of the U.N. Conference on the Environment and Develooment
 

(UCED). Since he went along with former Prime Minister Kaifu to the
 

Ea-rth Summit, Takeshita has been representative of the
 

"environmentalist' parliamentarians. The Committee for the Study of
 

Fundamental Environmental Issues, a new LDP machinery, is headed by
 

former Finance Minister Hashimoto, with many other influential Diet
 

Kenbers serving on it.
 

Financial problems, as well as pump-priming economic measures for 

the immediate future, remain too much of a preoccupation for them to 

soon come up with concrete plans for a new environmental tax or a C02 

emission tax, for a substantial increase in environment-oriented 

official development assistance, or for a new massive international 

contribution toward global sustainable development. But increasing 

nunbers of Liberal-Democrats are motivated to support the development 

of new environmental policies. 

Japanese government officials, though still preoccupied with the
 

narrow-minded practice of giving favors to their respective ministries 

and agencies, are getting around to serve in broader national
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interests and to promote international contributions for Japan as the
 

world's economic leader. Career officials, at least, are developing
 

considerable ability in building long-term and global policy concepts
 

for application in the years ahead. The remarkable thing about these
 

officials is that they are not easy-going and they will not make up
 

their environmental and energy policy plans with many unfeasible
 

international commitments, but are fully prepared to carry out all
 

their policy commitments.
 

Japanese economic and industrial circles are generally prepared
 

to maintain and display their outstanding ability to change over and
 

respond. They are officially in support of the generalities, at
 

least, of environmental policy and are basically ready to carry them
 

into practice. In fact, some 900 leading Japanese corporations
 

affiliated with the Federation of Ecunomic Organizations (Keidanren)
 

came up with their 'Fundamental view of globsl environmental issues'
 

in April, 1990. The federation's 'Keidanren Global Environment
 

Charter' was formulated in April, 1991, as an action program for
 

corvorations to carry out in the face of environmental issues. Eleven
 

categories of 24 items for environmental consideration were set out in
 

it for the attention of all member corporation executives. This has
 

prompted industry-level and corporation-level efforts to formulate
 

their own 'environment charters' and organize other measures and
 

activities. Keidanren and other industrial organizations are
 

considering measures for the conservation of nature. Plans are afoot
 

to conclude debt-nature swap arrangements with developing countries
 

for purposes of nature conservation there, and to give them access to
 

advanced environmental protection technologies(*13). Voluntary
 

contributions are invited to the 'Green Fund' that has also been set
 

up. The Japan Committee for Economic Development (Keizai Doyukai)
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Gc:ered a suggestion of 'approaches to global environmental issues -

what is to be done for the oncoming generations' in a document
 

for the attention of corporate executives,
-eleased in October, 1991, 


The association is considering, as
icvernment leaders and citizens. 


Its next step to take, an approach to environmental issues and waste
 

=roblems in the Asian and Pacific region.
 

In addition to the central government on which we have so far
 

focused our arguments, the local governments are also important
 

because the local public entities in their prefectures and
 

nunicipalities have a role to play in the process of policy
 

development and implementation. Compared with European countries and
 

the United States, Japan has a central govranment which has a far
 

greater significance and a much more important role to play. But it
 

is important to note the fact that local governments were the first to
 

take the initiative in responding to the past forms of industrial
 

pollution, though are not the main subject for study here, Urban and
 

living environment disruption is another form of pollution which
 

actually has to draw primary response from local public entities.
 

Specifically, the local public entities have a diverse range of
 

regulations for environmental protection, which may be divided broadly
 

into (1) anti-pollution regulations, (2) environmental protection
 

regulations, (3) natural environment conservation (natural environment
 

protection) regulations, and (4) other regulations for environmental
 

protection (including environmental assessment regulations). There
 

are many cases where environmental pollution from an industrial
 

activity is controlled under agreements concluded by the local
 

government and residents with the business operators. Provisions are
 

attached to most pollution control legislation which authorize local
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,c7ernments to reinforce it with additional regulations and other
 

neasures for environmental protection(*14).
 

Roles are increasing for local governments as they are now
 

beginning to take further measures with appropriate backing.
 

Nevertheless, much of the initiative behind the countermeasures
 

against global environmental issues can still be attributed to the
 

ceitral government.
 

Jurists and lawyers in Japan, unlike their American counterparts,
 

have a very small role to play in the general policy making process.
 

If they play any critically important role, it is in cases of
 

litigation or local administration where they are needed to argue
 

against environmental pollution.
 

(Policy Making under Foreign Pressure and the System of Hutual
 

Penetration]
 

Except for purely domestic problems (including some cases of
 

industrial pollution) restricted to Japan alone, many policies of
 

international consequence have been decided or modified on requests or
 

suggestion., from abroad (under foreign pressure, so to speak) or on
 

grounds that they should be taken for granted as sound principles.
 

7rankly, it can be said that Japan, a country among the industrialized
 

aations including European countries and the United States, has often
 

played its role as a follower of American initiative.
 

Response to global environmental issues in Japan has not been
 

prompted, as stated earlier, as a reaction to a grass-roots novement.
 

if it i-, the upsurge of concern in other countries that has influenced
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-r caused Japanese leaders to discuss and consider policy responses
 

: the top down, then it would be important to use a model of
:-


:-yeign pressure or mutual penetration for the purposes of an analysis
 

the policy making process.
L: 


As space is limited, I will restrict my observations to the
 

global environmental issues. Up to the start of the 1990's, Japan, as
 

tne United States, had been more cautious or conservative than the
 

nore progressive countries from the West European continent, such as
 

tne Netherlands, Sweden and West Germany(*15). As the new decade of
 

the 1990's opened with mounting worldwide calls for as much
 

international contribution and as much leadership from Japan as might
 

be expected from its economic capacity, arguments arose that Japan
 

should break out of its position as a U.S. follower and take an
 

independent line of policy. This is beginning to be reflected in
 

Japanese environmental and energy policies.
 

Specifically, the 'Action Program to Arrest Global Warming' laid
 

out in October, 1990, which will be stated in the following case
 

study, was presented to the world when it was proposed at the Second
 

Morld Climate Conference in October-November, 1990. Japan joined the
 

nore progressive nations with an international commitment to the
 

stabilization of C02 emissions. This was received with a warm welcome
 

by the European continent nations. However, Japan was still acting
 

out of consideration for the United States. Attending the second
 

session of Intergovernmental Negotiating Committee For a Framework
 

Convention on Climate Change (June, 1991) as a step toward the Earth
 

Stnmit, Japan proposed a 'pledge and review' (P&R) mechanism for the
 

3tabilization of C02 emissions, rather than requiring an unexceptional
 

z:abilization from all industrialized nations. It is reported that
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iest European progressives teamed up on Japan, charging it with a
 

:-oposal allegedly designed to give the United States a way out 
of the
 

=:abilization of CO emissions when it 
was about to be fovced on the
 

csuntry.
 

The Japanese proposal was meant, in fact, for a way out of the
 

critical difference of opinion between European countries and the
 

Oaited States, which could otherwise end up without a decision. The
 

Japanese thought that it would be more realistic and more useful if
 

each country could be allowed to pledge what it could afford and leave
 

it to come under regular review. But the difference f opinion was
 

taking on serious dimensions among the industrialized nations.
 

In the matter of energy policy, Japan was already setting out on
 

its own when the United States was under President Carter. Japan set
 

a course for the reprocessing of spent nuclear fuel and the
 

utilization of recovered plutonium(*16).
 

Since fundamental conditions differ, as stated 
in section 1.
 

between Japan and the United States, it can be argued that Japan,
 

while cooperating and compromising with the United States, will not
 

remain a follower or supporter of American policy. Opportunities for
 

an independent line of policy will increase for Japan, urging it to
 

take the initiative and leadership in vigorous and positive efforts 
to
 

resolve world problems.
 

(Using the Deliberative Council System to Adjust Differences and Reach
 

Agreement]
 

The one-time vociferous charge of Japan Inc. has inspired other
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:suntries with the idea that ,Japanese industrial policy is the main
 

factor for the nation's economic growth and heavy and chemical
 

-adustrialization, as well as the development of advanced strategical
 

:echnology- and knowledge-intensive industries. But this is an
 

illusion, according to a comprehensive study by prominent Japanese
 

economists. The result could only be produced, they say, after
 

japanese government policies and goals found ready response in the
 

private sector, as its vitality and initiative were displayed in
 

changing over voluntarily to the point where it was even going too
 

far(*17).
 

In this connection, the economists point out the existing system
 

of deliberative councils which has played an important role as a
 

system for adjusting differences to bring ebout agreement between
 

government and people, between industries, and between the industrial
 

and economic community and the consuming public, and as an
 

organization which follows these up with policy decisions and
 

directions.
 

Who makes up these councils? What do they discuss there? How do
 

they draw up reports? What mechanisms do they use for smoothing out
 

conflicts of interests to achieve the consensus of opinion? These are
 

questions for case study which I believe will serve to give a useful
 

and crucial idea of the Japanese environmental and energy policy
 

naking process. Here I will restrict myself to giving a brief outline
 

of what has been summed up and generalized(*18).
 

Each of these councils is composed of a generally well-balanced
 

line-up. All interests are represented there, including a
 

considerable number of objectively minded persons of learninig and
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ezperience. The Long Range Perspective Subcommittee, for example, is
 

:e ded by Toyoaki Ikuta, president of the Institute of Energy
 

::onomics. Twenty to thirty percent of 
the 32-member subcommittee are
 

represented by the energy supply industry, and some ten percent by
 

f:rzer government officials. Others include union leaders, and some
 

20 percent represented by intellectuals include influential newspaper 

representives, NHK officials and other mass media leaders. 
 Four women
 

ead also writers are among the members. Though mainly designed to
 

represent direct interests, the subcommittee gives the majority of
 

seats to neutral and objective persons of learning and experience.
 

All members of a deliberative council are free to offer their
 

opinions there until their deliberations are summed up in a report.
 

But it would seem that the council will not be called into session, in
 

zany cases, until some agreement or a common understanding has been
 

reached broadly on where its deliberations will get and what they will
 

dwell on. No final report will be drawn up there until after
 

secretariat officials from the competent government authorities have
 

adjusted differences among business interests and maneuvered for a
 

concurrence of interests among ministries and agencies.
 

Deliberative councils are formally intended for government,
 

people and business interests to adjust differences and reach
 

agreement among them. But it is important to note the fact that the
 

councils, whenever called into session, serve to make 
an announcement
 

for the people at large, especially business interests, encouraging
 

the. to start responding and changing over to what the councils will
 

want the private sector to be before they come up with their
 

decisions.
 

-33



IIl. Illustrative Case Studies
 

A brief case study of recent developments in the Japanese
 

environmental aAd energy policy making process will be made here by
 

to global environmental issues
examining two major cases of responses 


-- the 'Action Program to Arrest Global Warming' and the Earth Summit
 

(UNCED).
 

1) 'Action Program to Arrest Global Warming' (and the 'Long Term 

Outlook on Energy Demand and Supply' and the 'Goals for the Supply
 

of Energy Alternatives to Oil')
 

The 	Council of Ministers for Global Environment Conservation form
 

ally adopted, on October 13, 1990, an 'Action Program to Arrest Global
 

on the
Warming,' in which Japan announced its basic position 


development of an international framework for global warming control.
 

Fig. 2
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Note: 
Case A = 	target (1), where per capita CO2 emissions are fixed at 1990 

levels, allowing a gain in quantities of total emissions 
equal to the increase of population for the years to 2000. 

Case B = target (2). where the introduction of new energy sources and 
the development of C02 fixation techniques permit 
stabilization of total emissions at 1990 levels. 

(Source: Asahi Shimbun. October 18, 1990 (evening edition))
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In terms of a C02 emission control goal, 'Action Program' has two
 

targets, based on common efforts of the major industrial countries to
 

limit CO2 emissions; first, the emissions of C02 should be stabilized
 

on a per capita basis in the year 2000 and beyond at about the same
 

level as in 1990; second, if innovative technological developments on
 

solar photovoltaic, hydrogen, and other new energy sources as well as
 

breakthroughs in such new technologies as C02 fixation are achieved
 

sooner than we expect at present and on a greater scale than currently
 

predicted, efforts should be made to stabilize total C02 emissions at
 

almost the same level as in 1990.
 

It is reported that these two targets could not be decided until 

after adjustments were made to a serious conflict of interests between 

the Environment Agency which was aggressive in its target-setting
 

efforts, on one hand, and the Ministry of International Trade and
 

Industry which wanted moderate targets to reflect the intentions of
 

industrial and economic interests, on the other. Finally, the two
 

targets were set in a mutually agreed upon arrangement, as is often
 

the case according to Japanese custom, to achieve compromise.
 

Agreement was reached that efforts would be made to attain the first
 

target (A in Fig. 2), as provided by MITI, and then follow it through,
 

if couditions permitted, to the second target (B in Fig. 2). 

Apart from C02, the program also contemplates goals for
 

greenhouse gases. For example, methane(CH4) emissions should not
 

exceed the present level, and nitrogen suboxide(N 20) and other
 

emissions from fertilizer-treated farmland should not be 'increased.'
 

The action program covers the period from 1991 to 2010, with 2000
 

set as the intermediate target year. 



for this
Incidentally, it may be added that concrete measures 


stated earlier, the following wide-ranging
purpose include, as was 


policy packages.
 

be taken under the program, those
Of the specific actions to 


measures
concerning C02 include steps for curbing emissions and taking 


for developing relatively C02-free (1) urban and regional structures,
 

(2) transportation systems, (3) production structures, (4) energy
 

supply structures, and (5) lifestyles.
 

Second, the program contemplates actions in favor of C02 sinks
 

(forests and other verdure), including measures for (1) conserving and
 

in urban and other areas and (2)
improving domestic forests and greens 


optimizing the use of timber reso,'rces.
 

The program also calls for developing and applying technologies
 

for (I) limiting greenhouse gas emissions, (2) absorbing or fixing
 

greenhouse gases, and (3) promoting adaptability to global warming.
 

In addition, the program emphasizes promotion of international
 

cooperation, specifically stressing the importance of (1) extensively
 

arrest global warming, (2) promoting transfer
supporting measures to 


of technologies that contribute to global warming control, (3)
 

supporting the conservation and development of tropical forests and
 

other C02 absorbers, (4) promoting international cooperation at the
 

private level, and (5) promoting international cooperation projects
 

that reflect consideration for global warming control.
 

Generally, the action program is comprehensive and ambitious. To
 

really solve the problems, however, it will be necessary to step up
 



the goal from just stabilizing to positively reducing emissions.
 

The Advisory Committee for Energy's 'Long Term Outlook on Eenergy
 

Demand and Supply' for 2000 and 2010 was contained in an interim
 

report which the committee prepared in June, 1990, for government
 

policy study. On October 30, 1990, a Cabinet decision was made on
 

this 'Long Term Outlook' and on 'Goals for the Supply of Energy
 

Alternatives to Oil.' Since these two documents provide a basis for
 

the action program, it will be carried out only if the outlook and
 

goals are brought to reality by achieving the maximum.of energy
 

conservation and changing over to nuclear power and other non-fossil
 

fuels.
 

A consistent and comprehensive environmental and energy strategy
 

is being formulated for implementation in Japan in ways that wiil not
 

fall into a 'fallacy of composition'. So it will have to be made up
 

of the three available documents -- the 'Long Term Outlook on Energy 

Demand and Supply,' the 'Goals for the Supply of Energy Alternatives 

to Oil' and the 'Action Program to Arrest Global Warming. 

It is aimed at keeping the economy growing at a pace (about 4%
 

until the year 2000, and about 3% subsequently until 2010) that will
 

achieve affluence and comfort in people's lives while meeting the
 

nation's energy supply and energy security needs in a way compatible
 

with solving global environment problems both at home and elsewhere in
 

the world. This very ambitious strategy is geared to simultaneous
 

achieving a number of difficult, seemingly incompatible goals.
 

This can be done by (1) achieving what is comparable in size with
 

what the nation accomplished in saving energy in 1973-1988 through the
 

http:maximum.of


two oil crises (reducing energy consumption per unit of GNP by 36%)
 

once again in the period between 1988 and 2010, and (2) on the supply
 

side, continuing efforts to free ourselves from dependence on oil
 

(reducing the proportion of oil to total energy supply from 58.3% in
 

in fiscal 2000 and further to 45.3% in fiscal
fiscal 1990 to 51.3% 


2010) and on fossil fuels (increasing the proportion of nonfossil
 

fuels to total energy supply from 15.0% in fiscal 1990 to 20.2% in
 

fiscal 2000 and further to 26.8% in 2010). If these two efforts
 

proceed as planned, the first-stage goal set in the 'Action Program to
 

Arrest Global Warming' will be achieved.
 

This is based on the assumption that governmental restrictions
 

should not be implemented to limit energy consumption. The price of
 

imported crude oil ,ill be as high as around $30 a barrel in real
 

terms in the year 2000 and around $45 in fiscal 2010. It is tacitly
 

understood that this high price level will work as an incentive to
 

improve our oil and energy position on both demand and supply sides.
 

However, within a year after this overall strategy was formally
 

adopted, the view is begiuning to prevail that it will be impossible
 

to successfully implement the strategy unless tremendous efforts 
are
 

made by the Government, the business community, industry, and the
 

people as a whole.
 

Although the Government's outlook uses fiscal 1988 as the base 

year, demand increased sharply ii fiscal 1989 and 1990 -- more than 

twice as fast as contemplated in the outlook. This upward trend in de 

mand is likely to continue if oil and energy prices remain low with th 

e result that dependence on oil and on fossil fuels will become 

harder to escape, the former even increasing rather than decreasing. 



So review work is already under way. A specific step has been
 

taken, with the cooperation of the three deliberative councils
 

mentioned earlier, to study in combination the following three
 

economic growth, environmental protection and energy security.
 

Consequently, it is imperative for Japan to maximize its energy
 

conservation effort and at the same time continue to pursue freedom
 

from dependence on oil and on fossil fuels. If these two efforts do
 

not work well, it will inevitable for Japan to choose a lower rate of
 

its economic growth.
 

Above all else, it will be necessary to take all practical
 

measures to conserve energy and increase energy supply from
 

oil-alternative sources.
 

At the same time, one of the grand designs is the 'New Earth 21'
 

program oriented toward technological breakthroughs which was approved
 

by the Council of Ministers for Global Environment Conservation in
 

June 1990 and proposed to the world at the Houston Summit in July.
 

This grand design is aimed at rejuvenating the earth over the next 100
 

years, repairing all the damage it has suffered over the past 200
 

years since the Industrial Revolution, and calls upon world nations to
 

work together in an integrated, long-range action to curb and reduce
 

emissions of greenhouse gases.
 

In the first half-century of the program period, a series of
 

steps will be taken, beginning with more practicable ones, for
 

environment conservation; increasing our store of relevant scientific
 

knowledge; introducing energy-saving methods and clean energy sources;
 

developing technologies useful for environment conservation;
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increasing COP-absorbing facilities; and developing energy sources for
 

the next generation. In the latter half of the period, we will take
 

advantage of the results of these efforts to sharply reduce and
 

control greenhouse gas emissions.
 

Of course, we cannot indulge in unbridled optimism about
 

technological possibilities of breakthroughs and neglect sober, steady
 

efforts that are necessary to achieve day-to-day improvements. But
 

it also seems essential to look for radical technological innovation
 

from a very long-range perspective and work with the rest of the world
 

to bring that possibility to reality.
 

To effectively address and solve energy and global environment
 

problems in Japan and elsewhere in the world, it is urgently desired
 

at the present stage to plan and launch a doubl--front or multi-front
 

strategic operation which is complex and multiple in terms of time,
 

space and geography. It is high time that Japan should play a leading
 

role in earnestly and actively proceeding in this direction, and
 

contribute substantially toward a global solution to the problem.
 

2) Japan's Basic Stance to the Earth Summit and Problems
 

Response to global environmental issues is, as has already been
 

stated, what is most suitable to the national policy of Japan as a
 

peace state and is most acceptable, as a principle, to the people at
 

large. That is why it has been given positive and vigorous policy
 

consideration as a basic stance of this country.
 

But countries in the North, notably industrialized European
 

countries and the United States, are increasingly on the defensive.
 



Political and economic cycles and factors have made it difficult for
 

them to take a positive attitude. Under these circumstances, it can
 

be argued that Japan took the most positive attitude it could take
 

to the Earth Summit, although it was not responsive enough to meet
 

the South's growing expectation.; of Japan as an economic superpower.
 

Specific Japanese response to the Earth Summit was positive
 

enough to conclude arguments in the country for and against its
 

signing a biodiversity convention there. As it turned out, Japan
 

signed it along with a framework convention on climate change. Prime
 

Minister Miyazawe's videotape-recorded speech, though failing to get
 

through to the conference hall, set out positive directions for Japan
 

in copies distributed there. With a view to opening up a new 'global
 

citizen era,' it reaffirmed that Japan would use its efforts, in
 

accordance with the above-wentioned 'Action Program to Arrest Global
 

Warming," to stabilize C02 emissions at 1990 levels 
over the years
 

until 2000.
 

Experience of serious industrial pollution following the rapid
 

high-rate economic growth of postwar Japan led it to soul-searching
 

following the disastrous consequences. Taking the most stringehE
 

neasures for environmental control in the world, Japan built up a
 

social structure oriented toward the conservation of natural resources
 

and energy. Now, according to the prepared speech, while representing
 

14% of the world GNP, Japan can take pride in producing no more than
 

5% of all C02 emissions and only 1% of SOx emissions in the world.
 

Japan is prepared to contribute positively to the 10th capital
 

increase of the International Development Association (IDA) and to the
 

Global Environment Fund (GEF), the Japanese leader says in his speech.
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more than Y400 billion in
Recalling that Japan actually extended 


environment-oriented official development assistance between fiscal
 

of the Y300 billion undertaken
1989 and fiscal 1991, a sum in excess 


for the three years, he promises
at the Arche(Paris) Summit 


1,000 billion over
specifically to increase it to Y900 billion or 


five years beginning in fiscal 1992. Apparently Japan differed from
 

were all reluctant to
European countries and the United States, which 


make a specific commitment of contributions in large sums(*20).
 

On the other hand, two impressive incidents at the Earth Summit
 

cast doubts on this positive Japanese attitude which revealed problems
 

and contradictions in Japan to other countries.
 

First, trouble over the passage through the House of
 

Representatives of a U.N. peacekeeping operations bill prevented 

Prime Minister Hiyazawa, despite his earnest desire, from attending 

the Earth Summit. Without doubt, that was an important time -

Japan's first international contribLtion through the use of human
 

resources since the end of World War II of the Self-Defense Forces.
 

But from an international and an objective point of view, the prime 

minister should have chosen to state his case and meet with other 

world leaders at the Earth Summit where they discussed global 

environmental issues, an area of greater importance for the future of
 

Japanese international contributions. If the confrontation between
 

government and opposition parties and the constraints of Japanese
 

give up on
parliamentary politics brought Prime Minister Hiyazawa to 


the Earth Summit, then he may well have a formidable task ahead of
 

his to make up for Japan's lack or want of the essentials for
 

international sensibility and the judgment of neccessary objective
 

priorities that should go with any political system and any policy
 



naking process.
 

But I will refrain here from going into details regarding the
 

enbarassment and the lack of diplomatic decency of the videotape
 

recording of the prime minister's speech, instead of his presence, as
 

well as what led to a conflict between secretary generals of the Earth
 

Summit and the U.N.
 

Second is an incident to the 'Japan Day' event organized during
 

the Earth Summit on June 4. NGO representatives from Japan were on
 

the list of speakers there. Trouble arose over remarks by Reiko
 

Amano, secretary general of the 'Congress against the construction of
 

a lagaragawa Estuary Dam', who was on the list along with Shubsuke
 

Iwasaki, representative of the 'Citizens' Liaison Council for the
 

1992 U.N. Conference in Brazil.' Construction Ministry intervention
 

refusing Amano her opportunity to speak, led to a boycott of Japan
 

Day by all Japanese GO0 representatives(*21).
 

Japan is tangibly advanced in pollution control but has yet to
 

continue it further. A 'resort law' was established in 1987 with all
 

its possible catastrophic consequences for nature. Construction on
 

an estuary dam in the river of Nagaragawa was meeting with opposition
 

from people who thought it might damage the ecosystem. The
 

Construction Ministry intervention in an open debate on this turn of
 

events is obviously a manifestation of the government practice of
 

whitewashing. The Japanese government may well be faulted for still
 

being unable to let other countries know everything about the state
 

of things in Japan before making policies and arguments.
 

Response to global environmental issues is a matter of general
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principle in the policy making process. If specific measures for
 

environmental protection in the nolicy making process are to be taken
 

up for study, it would be useful and indispensable to extend a
 

cover the ongoing dissident movements and the
penetrating analysis to 


continuing arguments for development or conservation of nature.
 



IV. Concluding Remarks
 

In closing, let me summarize some conclusions reached, as well
 

as future prospects in this field.
 

First, Robert L. Paarlberg discusses the issue in his paper
 

focusing on 'several features of the U.S. environmental-policy-making

process, which tend to prevent the formation of continuity and
 

consensus.' I wonder, however, whether the experience and
 

achievements the United States has made in its aggressive foreign
 

policy and international contribution as the world's political and
 

economic leader or superpower holding hegemony in the international
 

community of post-World War II are really lost entirely.
 

Although the United States stands firmly opposed to setting any
 

target of stabilizing C02 emissions, it instead has set out a proposal
 

for stabilizing the emission of all greenhouse gases and, in addition,
 

put more of its financial and manpower resources into studies and
 

possible remedies against global warming than Japan and the European
 

nations. Given this fact, the United States is a country from which
 

Japan can and should learn many things. An outstanding policy
 

turnabout or confrontation which could result from the current
 

political and economic cycle in the United States should not be
 

exaggerated.
 

Conversely speaking, as mentioned clearly in Section 1, we will
 

be totally unable to solve global environmental problems without the
 

United States, a nation with the world's largest GDP (24.2%) and
 

largest carbon dioxide emissions (24.2%).
 



Secondly, Japan may likely take a low profile toward global
 

environmental problems for a while due primarily to the economic cycle
 

now facing the nation. Yet Japan is looking forward, taking a
 

positive stance to make greater international contributions by placing
 

the solution of global environmental issues on the list of top
 

priorities. By contrast, the United States is highly likely to take
 

a backward or negative attitude toward global environmental damage in
 

the short term. One of the critical tasks ahead is, therefore, to
 

work out a framework within which gaps or disparities in policy
 

orientation and timing should be coordinated between the United States
 

and Japan to take some concerted and collaborative actions toward
 

global environmental woes.
 

Disparities in this regard stem superficially or directly from
 

differences in the environmental policy-making process between the
 

two countries. Hore fundamentally or essentially, however, these may
 

be attributable to America's business slump and the erosion of its
 

economic and competitive strengths. If this is the case, no problems
 

can be resolved truly unless the two countries take a straightening-up
 

approach beyond the framework of environmental policy.
 

Thirdly, Japan is beginning to move toward more drastic actions
 

or policy packages to address global environmental problems of huge
 

proportions. Attaching importance to the perspective of the Japanese
 

people on the whole or from the viewpoint of those citizens making a
 

living, there is a move gathering momentum in Japan to encourage each
 

one of us to be aware of the fact that when it comes to global
 

en'tironmental problems, we are both victims and polluters. Based on
 

this recognition, the movement calls on each one of us to reexamine
 

our own lifestyles in depth and seek 'sensible' affluence. And the
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drive appeals to us to forge ahead with resource- and energy-saving
 

lifestyles based on new perspectives and ideas in order to solve
 

global environmental problems(*22).
 

Apparently, when an attempt of this sort is made to tackle
 

problems at the grass-roots level or from the 'bottom-up' perspective
 

under the slogan of the arrival of 'an age of the global environment,'
 

the government and various councils as the policy-making arms are
 

beginning to take a basic stance of demanding the people to shoulder
 

some burdens or costs in their own way.
 

Fourth, there is common understanding being established among
 

the Japanese government, council members and experts as to the essence
 

and existence of global environmental problems. Setting this aside,
 

the reality is that global environmental problems are none other than
 

the natural consequence of the serious accumulation of so-called
 

external diseconomy effects and, consequently, global environmental
 

issues cannot be solved fundamentally without internalizing these
 

effects of external diseconomy in some form or another. However,
 

there is no consensus of opinion about what specific measures or means
 

to take toward that internalizing work and by when to take them. It
 

is clear that there is no powerful move going on to materialize an
 

environmental tax or a carbon dioxide emission tax soon, particularly
 

within the Japanese government and the ruling Liberal Democratic
 

Party.
 

At any event, the view that global environmental problems cannot
 

be solved drastically without a straightening-up approach seems to be
 

prevailing as a general principle or a major current among interested
 

circles.
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Fifth, recognition is also prevalent that global environmental
 

problems in general and global warming in particular are the concerns
 

that need long-term efforts. With scientific knowledge yet to be
 

fully established, it is very difficult to make any realistic
 

responses to these problems. At the same time, however, the Japanese
 

people's perception, at least in terms of general principles, seems
 

to be changing about whether it would be justifiable to attach
 

importance to the current generation alone and impose responsibilities
 

and burdens on our children, grandchildren and distant generations.
 

In Japan, a country that has hitherto confined itself to narrow

minded, inward-looking ideas, it may be that a foundation is being
 

formed whereby, with self-recognition' as a world leader, the nation is
 

broadening its perspective to the world at large and, particularly,
 

toward the poorest countries in the South and, at least in principle,
 

supports the idea that every soul on earth can satisfy minimum,
 

fundamental needs.
 

Frankly speaking, these recent movements in Japan suggest that 

this country is trying to learn something, with a time lag of several 

decades, from achievements and contributions the United States has 

made toward the international community since tte end of World War II. 

What may be the most desirable development is that Japanese
 

environmental and energy policies will be implenented worldwide,
 

backed by action and support on an individual le-el or through day-to

day activities.
 

Finally, Japan should work to translate it- own experience of 



achieving both environmental preservation and economic growth into
 

some generalized models, explore the possibility of applying such
 

models to other countries and carry them out with due consideration
 

to special or unique characteristics of various nations and regions.
 

In so doing, Japan should drastically restructure its environmental
 

policy-making process by, for example, hammering out a grand design
 

toward globally sustainable development in cooperation and
 

concertation with the United States and advanced European countries.
 

Japan is now encouraged to move in this direction, while studying a
 

comprehensive approach toward achieving eccnomic growth, environmental
 

protection and energy security as a country of limited terrain.
 

The recent Earth Summit is not a goal in the race to solve global
 

environmental problems but just a small step toward its start.
 

Achieving not merely a target of official development assistance in
 

the environmental arena but a target of stabilizing C02 emissions
 

involves great difficulties in realistic terms. With a full
 

understanding of this fact, Japan must now work hard to achieve these
 

targets through the abovementioned comprehensive policy approach. To
 

this end, it is vital for this country to make a review of the
 

policy-making process and structure.
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and the World Bank among the winners and the White House and 

the European Commission among the losers. 
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Society,' 1992, pp. 2-3. 
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1992. 

(s5) World Bank, 'World Development Report 1992.' 
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Remarks, 1991. 
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(*11) Environment Agency, 'The White Paper on the Environment,' 

General Remarks, 1992, p. 314. 

(*12) Lee W. Farnsworth, "Clan Politics' and Japan's Changing 

Policy-making Structure,' The World Economy, Vol.12, No.2, 

June 1989. 

(*13) Ministry of Foreign Affairs and Environment Agency, 

'The Environment and Development: Japanese Experience and 

Approach,' (Japanese Report to the U.N. Conference on the 
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(*16) For details see papers prepared for the third session by Kaname 

Saruya and Kenichi Odawara. 

(:17) Ryutaro Komiya, ed., 'Industrial Policy of Japan, 1986, esp. 

Introduction. 

(*18) Substantive deliberations leading up to the formulation of the 

'Action Program to Arrest Global Warming,' subject for the 

following case study, which were made by the Long-Range 

Perspective Subcommittee of the Advisory Committee for Energy, 

on which I served as a member, may be referred to as need 
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(*21) Reiko Amano, "Lean' Realities of Japan,' 'The Earth Summit 

Live in Rio,' Asahi Journal Special, August 30, 1992. 
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The twisting path of U.S. environmental policy has recently
 

puzzled both foreign and domestic observers. How can such
 

observers account for the isolated positions on environmental
 

policy taken by President George Bush at the 1992 UNCED conference
 

in Rio de Janeiro? While all other advanced industrial countries
 

were willing, in Rio, to embrace a newly negotiated global treaty
 

on biodiversity, and while most others would have been willing to
 

embrace a much stronger treaty on climate change (one containing a
 

specific timetable for quantified emissions cuts), the U.S. held
 

back. Why this lagging international posture in 1992, from the
 

same U.S. government which, in the past, often has taken a global
 

lead in the embrace of costly and effective measures to help 

protect the natural environment?' 

Bush's international isolation in Rio was even more 

'Bush made precisely this claim in his speech to the Earth
 
Summit: "(W]e come to Rio proud of what we have accomplished and
 
committed to extending the record on American leadership on the
 
environment. In the United States, we have the world's tightest
 
air-quality standards on cars and factories, the most advanced laws
 
for protecting lands and waters, and the most open processes for
 
public participation [in the making of environmental policy]". New
 
York Times, June 13, 1992, p. 5.
 



remarkable, because it grew out of a parallel measure of 
domestic
 

Bush's position on climate change and
political isolation at home. 


biodiversity at Rio was not a position favored by the majority 
of
 

elected members of Congress; it was not a position favored by a
 

majority of the American people (in an New York Times/CBS News Poll
 

taken during the conference, only 28 percent of those surveyed
 

supported the President's position on biodiversity); it was not
 

even the positio fa dtXoLaV~ofUtiAIfl head of the U.S. delegation
 

The President's
to the conference: EPA Director William Reilly. 

-- or now Democraticposition was not supported then -- by his 

not even consonant withrival Bill Clinton. Moreover, 	it was 


positions which Bush himself had earlier taken (either in his 1988
 

campaign, when he promised to be the "environmental president", 
or
 

at his first G-7 economic summit meeting in Paris in July 1989,
 

that global environmental issues
where he personally insisted 


As a final curiosity, the foot-dragging
receive heavy emphasis). 


not even an accurate
U.S. 	position on climate change in Rio was 

and Reiily -- of what the U.S.reflection -- according to Bush 


intended to do, in future years, on greenhouse gas emissions.'
 

It is easy to imagine the confusion that foreign observers
 

must feel over such matters. Are the policy pronouncements of a
 

When President Bush, in
President to be taken seriously or not? 


August 1990, took an initially isolated position inside the U.S.
 

2While not accepting the specific targets and timetable
 
ill


favored by the EC, Bush and Reilly 	said that the U.S. would in 

year 2000, achieve and even surpass the


likelihood, before the 

emissions cut standard being promoted by the European Community.
 

See "Now, With Treaty on Climate signed, All Promise to Cut 
Gasses
 

1992, p.4.
Even More," New York Times, June 	13, 




government on the difficult question of military action against
 

Iraq ("This will not stand"), he was able, in the end, to prevail.
 

Despite popular anxieties and not a few protests, despite partisan
 

opposition in Congres3, and despite considerable misgivings even
 

within the Pentagon, the President eventually shaped U.S. policy to
 

his own will. In the case of international environmental policy,
 

and Bush's isolation at Rio, will the same pattern of Presidential
 

dominance prevail?
 

U.S. environmental policies are dramatically different from 

foreign security policies. Presidential prerogatives are well 

established in the area of security policy, but White House control 

over environmental policy -- which is traditionally considered a 

domestic rather than a foreign policy matter -- is much mcre 

difficult to establish and maintain. It is the original design of
 

the U.S. domestic policy making system that ensures this result.
 

While the domestic policy making process in many countries
 

(including Japan) is frequently able to generate social and
 

political consensus, the Constitution of the U.S. was originally
 

crafted, by its authors, for the explicit purpose of preventing
 

policy unity or consensus at the Federal level. The framers of
 

this Constitution mistrusted centralized authority, and
 

intentionally designed a system in which policy institutions would
 

have to fight against one another for power. This original design
 

is still working today, especially in the area of environmental
 

policy: Congress challenges the Executive, agencies inside the
 

Executive branch challenge each other, state and local governments
 

challenge Federal authorities in Washington, well organized private
 



--citizen groups challenge governmental authority at all levels 


and the final resolution of all these challenges frequently must
 

await an entirely separate form of adversarial action, inside slow

inoving state and Federal court systems.
 

This fragmented institutional setting naturally blocks the
 

formation of a single, government-wide policy consensus.
 

Pronouncements by individual U.S. government officials (even senior
 

officials like the President) are therefore not a reliable
 

indication of what the system as a whole will eventually decide to
 

embrace. How can foreign governments (including the Government of
 

Japan) prepare themselves to conduct official relations on
 

environmental policy with such a highly fragmented and chingeable
 

U.S. policy system? Understanding the internal institutional
 

sources of fragmentation and change is one way to begin.
 

I. 	Formal Institutions that Block Continuity and Consensus
 

Several years ago the U.S. celebrated, with pride, the 200th
 

anniversary of its Federal Constitution. While most of this pride
 

is justifiable, it has been correctly noted (by, among others, H.
 

Ross Perot) that this pre-industrial age U.S. Constitution remains
 

in some ways poorly adapted to the pace and the scale of modern
 

political life. To the extent that modern societies require
 

central governments capable of decisive, unified, and accountable
 

domestic policy actions, the U.S. could be accused of still trying
 

to live in the 18th Century.
 

The U.S. Constitution was drafted by individuals who wished
 

to place strict limits on the power which their new Federal
 



Government might enjoy over the existing governments of the 13 

original states, and likewise over citizens directly. To this end, 

they intentionally weakened the new Federal Government by dividing 

it against itself (Federal powers were to be shared among three 

substantially independent branches; t.-e President was to be elected 

separately from Congress; and Congress itself was to be divided 

into two separate legislative bodies), an( they empowered this weak 

new government in Washington to perform only a minimum number of 

obviously nation-wide functions (foreign policy, monetary policy, 

tariff policy, war powers, etc.), while continuing to reserve most 

tiaditional governmental actions to the separate states. 

The onset of rapid U.S. industrial development, by the middle
 

years of the 19th Century, had rendered parts of this original U.S.
 

Constitutional design obsolete. The Federal Government was
 

obliged to take on vast new powers over the domestic economy, and
 

also over the governments of the separate states. To make this
 

possible, Constitutional language either had to be stretched in its
 

meaning (all internal economic activity had to be understood as
 

"interstate comlerce"), or formally amended (for example, to permit
 

the raising of larger Federal revenues through a graduated personal
 

income tax). By the middle years of the 20th Century, especially
 

following President Franklin Roosevelt's energetic response to both
 

the Great Depression of the 1930s and to the Second World War,
 

this evolving empowerment of the national government in Washington
 

was largely complete.
 

Although it has become a dominating source of public
 

authority, the Federal government in Washington has remained,
 



-- 

area of

however, badly divided against itself. In the 


the U.S. government has
environmental policy making, in fact, 


recent years. Within
probably become more internally divided in 


branch, the 1970 creation of an Environmental
the Executive 


Protection Agency did not result in any unification of executive
 

Many such functions
policy making functions in that one agency. 


remained in the hands of traditionally more powerful Cabinet level
 

agencies, 	such as the (frequently anti-environmental) Departments
 

When a new Cabinetof the Interior, Agriculture, and Commerce. 


level Department of Energy was subsequently created, in 1977,
 

policies affecting the
over
institutional authority Federal 


In Congress, meanwhile,
environment was further fragmented. 


for unity also remain blocked, especially since the
prospects 


1974, which gutted the old seniority
"democratizing" reforms of 


system and greatly reduced the power of committee chairs. Order
 

and hierarchy are unknown inside Congress today; subcommittees have
 

these subcommittees
proliferated, and the jurisdictions of 


frequently overlap.
 

II. 	 Informal Institutions that Block Continuity and Consensus
 

Within this internally divided formal institutional
 

groupings including the two major U.S. political parties, 


structure, policy continuity and consensus are further diminished 

by the activities of a number of informal institutions and 

a 

large and active community of environmental NGOs (non-governmental
 

organizations), and also an adversarial-based U.S. legal system.
 

Consider each of these in turn.
 



Political Parties and the Role of Electoral Competition
 

The U.S. Constitution makes no formal provision for the
 

operation of political parties; the authors of the Constitution
 

criticized parties as "factions," and tried to block their
 

formation on a national scale. It did not take long, however, for
 

strong national parties them to form (the first was the Federalist
 

Party, formed -- ironically -- to promote ratification of the 

Constitution itself).
 

In theory, strong national parties can be a unifying force,
 

especially in systems built around "plurality winner take all"
 

single-member electoral districts. The plurality rule tends to
 

discourage the emergence of third parties and hence reduces the
 

likelihood of an unstable minority or coalition-based government.3
 

In the area of environmental policy, specifically, it tends to
 

prevent the emergence of "green party" candidates 'there are none
 

of any significance in the U.S.). The two dominant U.S. parties
 

must compete for votes at or near the center of the political 

spectrum, in order to stand any chance of winning office. This 

tends to reduce programmatic differences between the two national 

parties, and -- other things equal -- make them a source of 

3An important exception to the "plurality winner take all"
 
rule is the Electoral College, which must produce a majority to
 
select a President. Third party Presidential candidates are
 
nonetheless discouraged in the U.S., because states seend their
 
Electors to the College on a "plurality winner take all" basis, and
 
also because a three-way deadlock in the Electoral College throws
 
the decision into the House of Representatives, which is dominated
 
by Democrats and Republicans. It was therefore realistic for H.
 
Ross Perot to abandon his 1992 third party presidential campaign.
 
He could not have won the office simply by producing a deadlock in
 
the Electoral College, and he would have had to come in first in -a
 
significant number of states even to do that well.
 



national policy continuity and consensus.
 

Other things are not, however, equal. When turned loose to
 

operate inside the badly divided institutional structure of the
 

U.S. Federal Government, the two national parties frequently become
 

a source of aggravated discontinuity and internal disagreement.
 

The U.S. Government is not a parliamentary system. The majority
 

party in Congress does not automatically control the Executive
 

branch of government. Congress and the President are separately
 

elected, and are frequently under the control of different parties.
 

Over the past four decades, this "divided government" outcome has
 

been the rule rather than the exception: in only 15 of those 40 

years has the party of the President also been the party 

controlling the House of Representatives. In such circumstances, 

partisan rivalry becomes a dis-unifying rather than a unifying
 

force.
 

Divided government in the U.S. results, to some extent, from
 

the differing policy preferences of the Republican and Democratic
 

parties. The Democratic Party is traditionally more comfortable
 

spending money on social benefit programs. The voters take a
 

schizophrenic view of such programs: they naturally like the idea
 

of tax dollars being spent in their own district, but are
 

suspicious of the tax burden that would result from implementing
 

such programs nation-wide. As a consequence, when they vote for
 

their district representative in Congress, they tend to vote for a
 

big-spending, big-government Democrat, but when they elect
 

officials to nation-wide office, however, they tend to vote for a
 

low-tax, small-government Republican. The result, for 25 out of
 



the last 40 years, has been a Republican-controlled executive
 

confronting a Democratic-controlled Congress.
 

The resulting policy disunity is particularly extreme, because 

all of the senior officials in the U.S. Executive branch (roughly 

3000 in all) are "political appointees," selected by the President 

and his Cabinet on a partisan basis.' These political appointees 

perform the executive functions assigned in most other industrial 

democracies -- including Japan -- to senior career administrators.5 

The temporary "in and out" career pattern of these political 

appointees creates a more participatory policy process, but the 

resulting discontinuities are severe: each time the Presidency 

changes hands, thousands of appointed officials leave the most 

important positions inside the U.S. executive branch, and thousands 

of inexperienced officials take their place. 

The consequences of divided government for U.S. environmental
 

policy are profound, since the two parties frequently take
 

distinctive positions on environmental issues, derivative of the
 

positions they take toward private business enterprise. The
 

Republican Party, traditionally a friend of business, is typically
 

more reluctant to impose environmental regulations. The Democratic
 

Party, which does not cultivate close ties to business, and which
 

is comfortable with a more interventionist regulation of the
 

economy, usually takes the lead in advocating environmental initiatives.
 

4Branch separation is preserved even here; Members of
 
Congress, even if they are from the President's own party, cannot
 
simultaneously be appointed to a position in the Executive.
 

5Roger B. Porter and Raymond Vernon, Foreign Economic
 
Policymaking in the United States, Cambridge: John F. Kennedy
 
School of Government, 1989, p. 3.
 



On those rare occasions (recently, at least) when Democrats
 

as the Congress, the U.S.
have controlled the White House as well 


a
Government has been more capable 	of unified tightenini of
 

the brief administration of
environmental regulations. During 


Democratic President Jimmy Carter (1977-81), a number of strong
 

were
environmental policy initiatives were taken (these 


additionally motivated, to be sure, by the unusually high energy
 

prices that prevailed at the time).6• Under more typical
 

circumstances, however, with Republican presidents such as Ronald
 

with
Reagan or George Bush controlling the Executive, unity 


Democratic Congress is almost impossible to achieve, and the
 

any significant tightening of U.S. environmental
prospects for 


policy are greatly diminished.
 

This tendency toward divisive deadlock was most obvious after
 

the White House in 1981. Reagan had
Reagan 	replaced Carter in 


to lift regulatory burdens from private enterprise,
vowed 


especially those that had originally been motivated by
 

environmentalists. Under Reagan, the budget of the U.S. Council
 

was cut by 75 percent, and its
on Environmental Quality 


Reagan's first Interior
professional staff was largely disbanded. 


of private
Secretary (James G. Watt) was an outspoken champion 


to open up the nation's natural
development, and worked hard 


resources to commercial exploitation. Reagan's first EPA head
 

(Anne Burford) allowed many laws and directives from the Carter era
 

6Henry P. Caulfield, "The Conservation and Environmental
 

Movements: An Historical Analysis", in James P. Lester, ed.,
 
Duke University Press,
Environmental Politics and Policy, Durham: 


1989, p.46.
 



to go unenforced or not implemented.7
 

The Democrats who still controlled Congress, however, refused
 

to follow the President's lead. Pointing to Watt and Burford as
 

negative examples, they actually increased their overall support
 

for aggressive environmental policies.8 The result, especially
 

during Reagan's first four year term, was an acrimonious and
 

frequently paralyzing standoff on environmental policy, between
 

"greens" in the Democratic Congress and "browns" in the Republican

controlled Eecutive branch.
 

Under President Bush, the influence of such partisan factors 

was at first briefly softened, by a combination of economic and 

circumstantial factors. When Bush ran for the Presidency, in 1988,
 

the U.S. economy was in its sixth straight year of expansion, so
 

domestic workers and industries alike were momentarily less fearful
 

of new environmental regulations. Moreover, a remarkable sequence
 

7Internationally, Reagan withdrew a Carter executive order
 
which had restricted U.S. exports of hazardous materials; he argued
 
against hazardous chemical transport controls in the OECD; and his
 
representatives in the U.N. several times cast the lone dissenting
 
vote in the General Assembly, on questions ranging from a hazardous
 
materials resolution (which passed 146 to 1) to a World Charter for
 
Nature (which passed 111 to 1). The Reagan administration also
 
attempted to reduce or eliminate U.S. funding for a variety of
 
international environmental programs, including UNEP, the UNESCO
sponsored Man and the Biosphere Program, and the World Heritage
 
Convention. See Lynton K. Caldwell, "U.S. Interests and the Global
 
Environment," Occasional Paper No. 35 (Muscatine, IA: Stanley
 
Foundation, 1985), p. 18.
 

8According to ratings compiled by the League of Conservation
 
Voters, while Republicans in the House were slightly reducing their
 
frequency of support for environmental legislation (from 34% in
 
1973-78, down to 33 percent in 1981-84), Democrats were increasinQ
 
their frequency of support (from 58 percent in 1973-78, up to 68
 
percent in 1981-84. See Jerry W. Calvert, "Party Politics and
 
Environmental Policy," in Lester, ed., Environmental Politics and
 
Policy, p. 167.
 



of environmental disasters (Chernobyl in 1986, a discovery in 1987
 

that stratospheric ozone loss had been underestimated, then a 1988
 

summer drought and heat wave in North America) had greatly enhanced
 

Bush convenient, under
popular environmental concern. found it 


campaign to be the
these circumstances, to promise during the 


He neatly preempted his Democratic
"environmental president." 


the filth in Boston's
opponent, Michael Dukakis, by pointing to 


harbor.
 

into his first term, President
For approximately two years 


fact did a good job of living up to his pledge. The
Bush in 


economy was still growing, and public opinion continued to favor
 

strong environmental action (in March 1989, immediately following
 

the Exxon Valdez oil spill in Alaska, 80 percent of the American
 

people believed the environment was so important that requirements
 

and standards should be set "regardless of cost").' Accordingly,
 

Bush allowed EPA Director Reilly to take a surprisingly strong
 

legislative and regulatory lead. The Clean Air Act was
 

significantly tightened0 ; the Administration announced a 10 year
 

9New York Times, June 11, 1992, p. 13.
 

"The new 1990 Clean Air Act required a 35 to 60 percent cut
 

in various smog-causing auto tailpipe emissions in all new cars by
 

1996; a phase-in of alternative fuel cars, through a pilot program
 

in California; a cleaner-burning gasoline in areas with the worst
 

smog problems. The new law also required that sulfur dioxide and
 

nitrogen oxide emissions from electric power plants be reduced by
 

half before the end of the century, it placed a "best available
 

technology" requirement on industries to control toxic chemical
 
on the U.S. steel industry new
emissions, and it imposed 


administration
restrictions on emissions from coke ovens. The 

-- that these new restrictions wouldestimated -- conservatively 

consumers an additional $25
cost U.S. taxpayers, industry, and 

a year. See Robert L. Paarlberg, "Ecodiplomacy: U.S.
billion 


in Kenneth Oye, Robert Lieber,
Environmental Policy Goes Abroad," 

and Donald Rothchild, eds., Eagle in a New
 



moratorium on oil-drilling off the Massachusetts, Florida, and
 

California coasts; a record number of new environmental regulations
 

was written (Bush's first two years saw more new government
 

regulations than in the entire decade of the 1980s); EPA collected
 

more money in fines from polluters than in the previous 17 years of
 

the agency's existence; and the staffing and funding of EPA itself
 

increased by more than 20 percent.
 

Beginning in the summer of 1991, however, Bush rather suddenly
 

abandoned this strong environmental record, and began taking
 

positions more nearly resembling the Reagan-era standard. For
 

example, he proposed eliminating development restrictions on half
 

the nation's wetlands (after promising "no net loss of wetlands" in
 

the 1988 campaign); he authored a flurry of new proposals designed
 

to make coal, timber, oil, water, and land more available to
 

industry and agriculture; he overrode a strict interpretation of
 

the Endangered Species Act to allow the cutting of old-growth
 

timber in Oregon, while his Interior Secretary proposed to change
 

the Act to provide more regular consideration for job loss trade

offs; and he allowed companies to increase toxic air pollution
 

above authorized levels without notifying the public." To lead
 

this new backlash against environmental regulation, he established
 

a more powerful White House Council on Competitiveness (headed by
 

World: American Grand Strategy in the Post-Cold War Era (New York:
 
Harper Collins, 1992), p. 225.
 

"Democratic Representative Henry A. Waxman, of California,
 
accused Bush of "carving the heart out of the Clean Air Ant" with
 
this final loophole, which he described as "written for political
 
purposes". "Industries Gaining Broad Flexibility cn Air Pollution",
 
New York Times, June 26, 1992, p. 1A.
 



which was given authority to challenge
Vice President Dan Quayle), 


allegedly industry.
any governmental regulation which burdened 


Then in January 1992, at the suggestion of the Quayle group, he
 

Later in
announced a complete "moratorium" on new regulations.
12 


1992, when Bush assumed his uncompromising positions at UNCED
 

conference in Rio, he was only giving international expression to
 

this rather sudden internal turnaround on environmental policy.
 

Why the sudden turnaround? The first reason was a discovery,
 

in the summer of 1991, that the U.S. economy was not yet coming out
 

Bush,
of the recession which it had fallen into one year earlier. 


felt he could no
anticipating his re-election campaign in 1992, 


longer afford any environmental protection measures that burdened
 

short term economic growth. Specific constituencies were also a
 

In order to win in the Western and Mountain states
consideration. 


to provide some response to an
in 1992, Bush would have 


increasingly restless coalition of mining, timber and grazing
 

interests (the leaders of what was called the "sagebrush rebellion"
 

of the 1980s), plus a newer group of private landowners, farmers
 

and coal companies who were opposed to categorical resource
 

(they called themselves the
protection policies on private lands 


"wise use" movement).
 

These traditionally Republican constituencies began demanding
 

more Reagan-like policies out of the White House, and Bush got the
 

message. The link to partisan politics was sometimes painfully
 

obvious: just prior to the 1992 Michigan primary, Bush announced a
 

12,"Environment Laws Are Eased by Bush As Election Nears", New
 

York Times, May 20, 1992.
 

http:regulations.12


relaxation of auto pollution controls." Bush's temporary
 

political need to satisfy these anti-environmental interests became
 

even more compelling for a brief time in the spring and early
 

summer of 1992, when H. Ross Perot threatened to turn the 1992
 

campaign into a three-way race. In such a race, Bush felt even
 

more compelled to "move right" on environmental issues, to protect
 

his political base.
 

Even Bush's decision to attend the Rio Conference in June 1992
 

could be traced, in part, to an election-year calculation. The
 

President's domestic political advisors, led by his campaign
 

manager Robert M. Teeter, told the President it would be advisable
 

for him to go to Rio, so as to establish some basis from which he
 

could later attack Bill Clinton's flawed environmental record in
 

Arkansas (the Boston harbor strategy revisited).14  And in Rio
 

itself, the role that domestic politics was playing in the
 

President's performance was more than obvious. Tommy Koh of
 

Singapore, chair of the conference's main working session, was
 

heard to remark at one point, "This will teach the United Nations
 

not to hold a conference in an American election year".'5
 

Anticipating that Bush was going to try to have it both ways
 

on the environment (a strong rightward shift in substance, balanced
 

by a symbolic attack on Clinton's poor environmental record in
 

Arkansas), the Democrats countered in July by selecting Senator Al
 

13"Car Makers Given Break on Curbing Fumes at Gas Pump", New
 
York Times, March 14, 1992, p. 1.
 

"Bush Likely to Go to Ecology Talks", New York Times, May 7, 1992,
 
p. 1.
 

15"Lessons of Rio", New York Times, June 14, 1992, p. 10.
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Gore was the author of
Gore (D-Tenn.) as Clinton's running mate. 


a best-selling book on international environmental policy (Earth in
 

the Balance, Houghton Mifflin, 1992), and the most visible
 

Democratic critic of Bush's Rio performance.
 

Gore did not, however, attempt to sell the voters with a
 

instead, he advocated higher U.S.
direct environmental appeal. 


as key international
environmental standards a to 


"competitiveness": if the U.S. was not willing to compete in the
 

as
development of cleaner, high-teuhnology products, that market 


well would soon be lost forever to Germany and Japan. Bush
 

that some of Gore's
immediately counter-attacked by arguing 


preferred environmental policies (for example, higher auto fuel
 

efficiency requirements) would only destroy jobs in the U.S.
 

Both the Democrats and the Republicans, in 1992, were
 economy. 


therefore repackaging their standard environmental policy views
 

(regulation versus deregulation) in an improbable new rhetoric of
 

"jobs" and "competitiveness", designed to appeal to voters in the
 

second year of a recession.
 

If the Clinton-Gore campaign succeeds in November 1992, U.S.
 

national and international environmental policy will once again
 

undergo a significant transformation. The first change will
 

probably be a termination of the "back-door" irdustry access to 

writing that was recently made available, in a
regulation 


surprisingly non-accountable fashion, through Vice President
 

At EPA, top political
Quayle's Competitiveness Council.16 


'6In July 1992, the Democratic-controlled House of
 
236 to 183 (a strict party line
Representatives actually voted 


split) to deny further funding to the Council. "Divided House Bars
 

http:Council.16


management would shift back into the hands of a party much less
 

fearful of adverse business reactions to environmenltal regulation,
 

and less likely to fall into partisan confrontations with Congress
 

(because Democrats will still control the House). Carter-era
 

attitudes (and probably not a few Carter-era officials) will be
 

given a turn to take the lead again, and policy directions will
 

shift across a broad front. As for Gore's likely authority over
 

environmental policy as Vice President, it could be considerable.
 

If a President Clinton were to give him as much room to operate
 

inside the Executive branch as Carter gave to his Vice President
 

(also a former Senator, Walter Mondale), Gore would be well
 

positioned to help tighten U.S. environmental policy by at least as
 

,r'-has his predecessor, Vice President Quayle, helped weaken it.
 

The Role of Environmental NGOs
 

Internal partisan division is further heightened, within the
 

U.S. political system, by the activity of environmental non

governmental organizations (NGOs). These citizen based voluntary 

organizations -- such as Greenpeace, The Nature Conservancy, the 

Environmental Defense Fund, the Natural Resources Defense Council, 

Sierra Club, National Audubon society, Wilderness society, and the 

World Wildlife Fund -- doubled in membership in the 1980s (this was 

partly a non--governmental reaction to Reagan's first term 

governmental abandonment of the environmental agenda). 

These environmental NGOs are influential because they are well
 

Funds for Quayle Competitiveness Council," Washington Post, July 2,
 
1992, p. A6.
 



funded and enjoy a highly participatory popular base. By one
 

account, the top twelve U.S. environmental NGOs have a combined
 

a donor base of
operating budget of more than $300 million, and 


nearly 13 million citizens.17 That is about $250 million more than
 

the Republican and Democratic parties command, and about 10 million
 

people more in terms of donor base.
 

Environmental NGOs attempt to play several different roles.
 

A few (such the World Resources Institute, or World Watch
 

Institute) are structured as environmental policy "think tanks,"
 

and devote their resources to producing alternative, non-official
 

policy studies and prescriptions. Others (such as the Sierra Club,
 

Fund, and World Wildlife Fund) are
the Environmental Defense 


general purpose, large membership national environmental lobby
 

organizations, professionally staffed and often well housed in
 

large headquarters offices in Washington and New York, and
 

for the explicit purpose of influencing Congressional
organized 


are these groups not so
legislation. Legislators Influenced by 


much through direct financial contributions, as through activities
 

and membership newsletters which engender publicity and maintain
 

public accountability, issue by issue. Environmental NGOs in the
 

U.S. also come in a third form: issue-specific, direct-action,
 

local grass-roots organizations (for example, the Oregon-based
 

Native Forest Council, or the Redwood Coast Watersheds Alliance),
 

which accuse the big national organizations of devoting too much
 

17This is the estimate of California Representative William E.
 

Dannemeyer, cited in Edward C.Krug, "Save the Planet, Sacrifice the
 

People: The Environmental Party's Bid for Power," Imprimis, Vol.
 

20, No. 7 (July 1991), p. 2.
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time and too many resources to fund-raising and membership
 

building, and not enough to effective action."
 

Whatever the differences among these environmental NGOs, their
 

net impact on the policy process is to heighten divisions and
 

differences, rather than to build consensus. While some of these
 

organizations accept contributions from business firms (the
 

National Audubon Society's acclaimed "World of Audubon" television
 

documentaries are in fact financed by the General Electric Company,
 

which has been at the top of the EPA's list of companies with the
 

most superfund toxic waste sites)19 , their membership and fund
 

raising appeals are based primarily upon a profound suspicion of
 

private business, and of those politicians who are comfortable
 

negotiating and compromising with business firms.
 

There is, in U.S. society, a deep popular strain of anti

establishment and anti-corporate sentiment available for such
 

groups to exploit. For example, one bipartisan private survey
 

reported, in August 1990, that only 15 percent of the American
 

people were preppred to trust what "government" scientists told
 

them, and only 6 percent were willing to trust scientists from
 

private industry. Meanwhile, 68 percent implicitly believed what
 

they heard from political activists such as environmental NGOs, and
 

67 percent agreed with the statement, "Threats to the environment
 

0
are as serious as environmental groups say they are."'2


18"The War Among the Greens," Newsweek, May 4, 1992, p. 78.
 

9"Pushed and Pulled: Environment fnc. is on the Defensive",
 
New York Times, March 29, 1992, p. Dl.
 

20Cited in Krug, "Save the Planet. . ."I p. 3. 



The private media in the U.S. also contribute heavily 
to the
 

credibility of these environmental NGOs. Competing fiercely for
 

audience shares, the private media (especially the broadcast 
media)
 

are naturally attracted to the sensational depictions of
 

greed, and of official
of
environmental threat, corporate 


malfeasance which NGO spokespersons regularly provide. U.S.
 

television networks admit that they like to present environmental
 

Mr. Donald Hewitt,
in dramatic rather than analytic form.
news 


creator of the long running CBS newsmagazine show "60 Minutes" 
(the
 

commercial

single most successful program in the history of 


news show doesn't try to analyze
television), explains that his 


topics: instead it presents "stories".
2'
 

broadlyWhile the environmental NGOs are well funded and 

based, and while they enjoy abundant media support and privileged
 

access to a few key "environmentalist" (mostly Democratic) 
members
 

a consequence dominate the
of the U.S. Congress, they*do not as 


policy process. Especially in times of sluggish economic growth,
 

industries (making arguments that

non-environmentalist private 


lobbying

regulation will cost "jobs and growth") will carry more 


clout, issue by issue, than the environmentalist NGOs. Industry
 

in their efforts to shape

lobbyists are usually not so public 


point of access recently has been Vice

policy; their favored 


Council on Competitiveness, which holds its

President Quayle's 


21As Hewitt explains it, "I've had producers come to me and
 
I say, 'Hold it.
'We've got to do something on acid rain.'
say, 

We don't do topics. Find me a guy whose
Acid rain is a topic. 

. Now, you have a story.' " 

life has been changed by acid rain. 


Terry Ann Knopf, "The Man Who Makes 60 
. 

Minutes Tick", Boston Globe 

Sunday Magazine, June 14, 1992, p. 21. 



meetings behind closed doors and off the record. Dozens of
 

regulations on industry -- in the area of wetlands protection, 

testing and marketing of genetically engineered crops, and the
 

storage and disposal of hazardous waste -- have recently been 

weakened through the efforts of this Council.22  Even within
 

Congress, however, industry lobbyists can be highly effective by
 

targeting individual members from districts that would stand to
 

lose jobs, or entire industries, if a new regulation were to go
 

into effect.
 

Even the "greenest" members of Congress are vulnerable to this 

tactic. Senator Max Baucus, a pro-environmental Democrat from 

Montana (who received an award from the Sierra Club in 1991, for
 

blocking a Bush initiative to open the Arctic National Wildlife
 

Refuge to oil drilling), war willing, in 1992, to co-sponsor a
 

Senate bill that opened one million acres of virgin wilderness -

in western Montana -- to timber cutting, mining, and drilling. 

Baucus said he had to be mindful, in the current recession, of his
 

own state's "economic needs". 2 3 

Given the recently depressed condition of the U.S. economy,
 

private industries have also been learning to fight back against
 

the environmental NGOs by borrowing some of the more open, populist
 

tactics that were pioneered by those NGOs. In the knowledge that
 

"citizen groups" will enjoy more credibility with the American
 

people and the media, private U.S. industries opposed to
 

22"Administration's Regulation Slayer Has Achieved a Perilous
 
Prominence", New York Times, June 30, 1992, p. A19.
 

23"Pushed and Pulled, Envir .iment Inc. is on the Defensive,"
 
New York Times, March 29, 1992, p. Dl.
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environmental regulation have recently learned how to stimulate the 

-- usually with promises of generouscreation of such groups 


The Western States Public Lands Coalition,
financial donations. 


dominated by mining
organized to fight stricter mining laws, is 


for America, a coalition 125
industry executives. Plliance 


different groups opposed to tighter environmental controls, is
 

partly built around small citizen organizations, but it also
 

responds to top leaders from the U.S. timber industry. The Blue
 

Ribbon Coalition, which is fighting to gain more citizen access to
 

its money from two deeply interested
public lands, gets much of 


-- Honda and
Japanese companies that make off-road vehicles 


2 4 (and partly industryKawasak;.. The tactics used by these new 


are the proven techniques of
inspired) anti-environmental NGOs 


lawsuits, newsletters with ominous
their adversaries: threats of 


overtones, published manifestos ("The Wise-Use Agenda"), and highly
 

effective direct-mail membership recruitment and fund-raising to
 

well targeted audiences. A potentially significant payoff came to
 

these groups in the summer of 1992, when the U.S. Supreme Court
 

ruled 6-2 that the state of South Carolina was obliged to
 

compensate a property owner for the "regulatory taking" of two
 

beach front lots on which he had been prohibited from building. If
 

this same logic were applied to owners of wetlands properties, many
 

of the gains made by environmentalists in that area could suddenly
 

be reversed.
 

can take at least part of
These new anti-environmental NGOs 


24"Fund Raisers Tap Anti-Environmental Sen.iaLent", New York
 

Times, December 19, 1991, p. A18.
 



the credit for President Bush's post-1991 abandonment of his
 

previously significant environmental agenda. So long as the U.S.
 

economy remains weak, these new groups will probably strengthen,
 

and their principal environmentalist adversaries (groups like the
 

National Wildlife Federation, the Wilderness society, the Sierra
 

Club, and Greenpeace have all reduced staff in the past year, due
 

to fund raising difficulties) will be on the defensive. When the
 

U.S. economy recovers, however, the balance of power within the NGO
 

community will no doubt shift back in a pro-environmental
 

direction. Whatever the shifting balance of influence, moreover,
 

the permanent reality will be a policy process influenced by NGOs
 

which prefer the language of conflict and confrontation to the
 

language of consensus or compromise.
 

The Role of the Legal Community
 

We have argued, so far, that environmental policy consensus
 

tends to be blocked inside the U.S. political system by the formal
 

structure of government institutions, by the dynamic of partisan
 

competition, and by the adversarial and frequently polemical
 

behavior of NGOs. Because of the resulting contention, quite often
 

the only way to secure a public settlement of disputes is to go to
 

court. It is the U.S. legal community, then, that often has the
 

last word on environmental policy content.
 

Lawyers tend to make U.S. environmental policy. Scientists,
 

engineers, economists -- even politicians -- are often reduced to
 

playing a secondary role. The elected members of Congress who
 

enact environmental legislation (and their staff, who do the real
 

work) are mostly lawyers. The executive agency bureaucrats who
 



write the regulations implementing this legislation are mostly
 

lawyers. When private industries hire lobbyists to seek exemptions
 

from these regulations, or to seek a relaxation of the legislation,
 

they either hire their own lawyers, or they talk to sympathetic
 

lawyers inside the government (the executive director of Vice 

President Quayle's Competitiveness Council is a lawyer, as is 

Quayle).25 When environmental NGOs attempt to fight against
 

industry lobbyists, they mostly do so by mobilizing their own
 

lawyers (some top environmental NGOs, such as the Environmental
 

Defense Fund and the Natural Resources Defense Council, have always
 

focused more on litigation than on legislation).26 When private
 

citizen groups want to block the construction of a nuclear power
 

plant or the creation of a hazardous waste disposal site, they also
 

hire lawyers and go to court. When state or local governments wish
 

to block an environmental policy action at the Federal level, they
 

send lawyers to court; the Federal Government then enlists its own
 

lawyers in self defense.
 

In the end, it will be a panel of specially empowered super

lawyerc (judges) that will decide the issue. In 1992, for example,
 

25 r. David McIntosh, executive director of the Council,
 
authored the memorandui that persuaded President Bush not to sign
 
the biodiversity treaty in Rio. He is a 34 year old attorney,
 
whose prior government experience was in the Justice Department and
 
in the Reagan White House. "Administration's Regulation Slayer has
 
Achieved a Perilous Prominence", New York Times, June 30, 1992, p.
 
A 19.
 

26More recently, non-environmental groups have learned to
 
litigate successfully. Late in 1991, a coal company in Wyoming
 
argued successfully in Claims Court that the Department of Interior
 
had impaired the value of its holdings through environmental
 
restrictions. The company won a $150 million settlement.
 
"Environment Laws Face a Still Test from Landowners," New York
 
Times, January 20, 1992, p. 1.
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it took the Supreme Court of the United States to provide something
 

like a final judgment on whether a 1989 Federal law, the "Northwest
 

Timber Compromise," permitted limited timber harvesting in certain
 

old-growth forests which provide habitat for an endangered species,
 

the northern spotted owl. Environmentalists had filed lawsuits
 

challenging the government's position. The Supreme Court's
 

opinion, written by Justice Clarence Thomas, rejected these
 

challenges and sent the case back to a lower appeals court for
 

further hearings.
 

Often, the making of U.S. environmental policy bounces back
 

and forth between lawyers in courts, lawyers in Congress, and the
 

legal staffs of lawsuit-minded NGOs. In 1992, for example, the
 

U.S. Court of Appeals for the Ninth Circuit in San Francisco,
 

responding to a Natural Resources Defense Council (NRDC) lawsuit,
 

upheld a strict interpretation of an antiquated thirty-five year
 

old clause in U.S. pesticide law (the "Delaney Clause"), which bans
 

even the smallest traces of certain pesticide residues in processed
 

foods. This one court decision could eventually restrict the use
 

of up to 35 different commercial chemicals, on up to 80 different
 

27  
U.S. farm crops. The EPA was surprised by the decision, and 

uncertain as to whether it could or should attempt to enforce such 

a sudden shift in regulatory practice. In reaching the decision, 

the Court anticipated the next step in the process: "If there is to 

be a change," said the Court, "it is for Congress to direct".28 

27An attorney for the NRDC called the ruling "the Brown v.
 
Board of Education of the pesticide world."
 

28"Court Puts Delaney in Lap of Congress," The Food and Fiber
 
Letter, July 20, 1992, p. 4.
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-- 

Even while the court was deliberating, two bills to repeal the
 

Delaney Clause were pending in Congress.
 

What is the harm in allowing courts and lawyers to dominate
 

A first risk is that laws will
U.S. environmental policy making? 


be written as much for the purpose of generating litigation, as for
 

For example, the 19L0 Federal Superfund
environmental protcction. 


law, which was supposed to lead to the speedy cleanup of more than
 

was written to require
1200 hazardous waste sites across the U.S., 


that the cleanup cost at each site be divided among those who
 

the past dozen
originally dumped the wastes. The result, over 


years, has been an exhausting series of court battles, between
 

different private companies and organizations, to
thousands of 


establish precise legal liabilities. In one case in 1991, when
 

Detroit's Big Three auto firms were presented with a $40 million
 

bill for cleaning up a toxic-waste site in Metamora, Michigan, they
 

responded by sending their best lawyers after more than 200 other
 

parties -- including in one case a local Girl Scout troop whom
 

2 9
 
they had suspected of also using the site.


The principal beneficiaries in these legal battles are the
 

A recent RAND Corporation
lawyers that must be hired to wage them. 


study of Superfund claim settlements shows that, between 1986 and
 

1989, ten times as inuch was spent by insurers for litigation fees
 

and related costs, as for actual site cleanup.
30  In 1989 alone,
 

insurance companies spent $410 million on legal costs, disputing
 

29,"The Toxic Mess Called Superfund", Business Week, May 11,
 

1992, p. 32.
 

30"Little of Superfund Settlements Go to Cleanup", New York
 

Times, April 26, 1992, p. 27.
 

http:cleanup.30


whether their policies should covered the cleanup. With that
 

amount of money, an additional 15 sites could have been cleaned up.
 

As it is, fewer than 5 percent of the 1200 toxic waste dumps on
 

EPA's Superfund priority list have been completely cleaned up in
 

the twelve years that the program has been in operation.
 

Environmental policies written and implemented primarily by
 

lawyers can malfunction in other ways as well. By training, the
 

legal community is not sensitive to economic costs. When lawyers
 

draft legislation on write regulations they seldom try to balance
 

environmental policy goals against social costs. The 1990 Clean
 

Air Act, for example, requires that gasoline be reformulated after
 

1995 so as to burn super-clean. The result could be an
 

unjustifiable escalation in adjustment costs to consumers. Prior
 

to this new requirement (between the 1970s and 1995), hydrocarbons
 

in U.S. auto emissions will have fallen in a cost-effective
 

fashion, from 9 grams per mile to just 1.5 grams per mile. Between
 

1995 and 2000, however, the Clean Air Act will require, in nine
 

heavily polluted cities, a further reduction in hydrocarbon
 

emissions that will not be cost effective: costs per ton of
 

hydrocarbon reduction will increase twenty-fold (from $10,000 per
 

ton up to $200,000 per ton). Particularly if these super-clean
 

standards then come to be generalized to regions of the country
 

that are not heavily polluted, society will be left paying billions
 

of dollars annually, to make only the most marginal environmental
 

gains." 1 

31Peter Passell, "Clean Air, At What Price?", New York Times,
 
November 27, 1991, p. D2.
 



Cost-insensitive environmental regulations such as these have
 

placed a considerable burden on U.S. economic efficiency in recent
 

years. The Council on Environmental Quality estimates that
 

domestic environmental protection measures cost the U.S. economy
 

$115 billion in 1990, or about 2.1 percent of GNP, with roughly 60
 

to
percent of this cost paid by private firms (then passed on 


corsumers) .32 One obvious way to reduce these costs is to move
 

away from "command and control" policies based on legal regulation,
 

and instead toward "incentive" policies (provided in the form of
 

"green" tax credits, "pay-as-you-throw" fees, or "tradeable"
 

pollution permits). These incentive schemes promise equally rapid
 

pollution-reduction, but at lower social and economic cost. This
 

is because the self-motivated pollution reductions will be
 

undertaken by efficiency-seeking individuals and companies at those
 

points where costs are lowest, rather than imposed indiscriminately
 

from above by cost-insensitive judges or administrators.33
 

U.S. environmental law has begun to move, slowly, in this
 

incentive-based direction, ever since the successful initiation, in
 

1982, of an EPA program to reward refineries that succeeded in
 

reducing lead in gasoline ahead of schedule. More recently, a
 

tradeable permit scheme has been enacted for reducing acid-rain and
 

for protecting stratospheric ozone. Still, these changes have not
 

come easily. Environmental NGOs have attacked these initiatives as
 

32Council on Environmental Quality, Environmental Quality: 21st
 
Annual Report (Washington, D.C.: US GPO, 1991), p. 51.
 

33Robert Stavins and Bradley Whitehead, The Greening of
 
America's Taxes, (Washington, D.C.: Progressive Policy Institute,
 
1992).
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providing companies with "licenses to pollute", and most in the
 

regulation-minded legal community have remained mistrustful.
 

So long as regulation-minded lawyers continue to dominate the
 

making of U.S. environmental policy, opportunities will also be
 

missed to innovate new technologies for "polluticn prevention."
 

Whereas other governments (including Japan) have launched ambitious
 

technology research initiatives designed to reduce pollution
 

through the innovation of new manufacturing processes, the U.S.
 

Government continues to focus primarily on more costly and less
 

innovative remedial approaches, built around "end of the pipe" 

legal regulation. Some in the U.S. environmental community have
 

come to recognize this serious policy failing34, but the lawyer

dominated U.S. political system is not likely to embrace, as
 

quickly as it should, a shift away from regulation, toward more
 

forward looking, innovation-based, investment-driven policy
 

solutions. 35 Lawyers are good at telling society that it should
 

"do less"; they are poorly trained tc show potentially innovative
 

societies how they can "do better".
 

II. Illustrative Case Studies
 

The fragmented, non-consensual U.S. environmental policy
 

process being described here can be illustrated to good effect
 

through a brief review of recent case studies. Two cases are
 

34James Gustave Speth, "Needed: An Environmental Revolution in
 
Technology", Background paper prepared for a Symposium: Toward
 
2000:Environment, Technology and the New Century, June 1990.
 

.Office "OTA Project Description:
of Technology Assessment, 

American Industry and the Environment: Implications for Trade and
 
U.S. Competitiveness", (Washington, D.C.: OTA, July 25, 1991).
 

http:solutions.35


selected here because they have international dimensions which make
 

of
them of particular interest to Japan: the politics dolphin
 

protection under the U.S. Marine Mammal Protection Act (MMPA), and
 

the politics of U.S. "global warming" policy.
 

Dolphin Protection Under the MMPA
 

originally enacted in 1972, the U.S. Marine Mammal Protection
 

Act (MMPA) was amended at the initiative of environmentalists
 

(mostly Democrats) in Congress in 1988 to require a ban on imports
 

of tuna caught with purse seine-nets in the eastern tropical
 

had a dolphin protection
Pacific, unless the country involved 


program (dolphins are accidentally killed by purse-seine nets) and
 

a dolphin take rate comparable to that 
of the U.S. 36
 

This 1988 Congressional amendment to the Ml4?A became U.S. law,
 

but the Bush Administration did not want it to become U.S. policy,
 

GATT rules against trade
since it potentially violated 


discrimination on the basis of production processes, and since it
 

was certain to provoke unwanted diplomatic conflicts, not only with
 

with purse-seines in the east
countries still fishing for tuna 


tropical Pacific, such as Mexico, but also with many other
 

"intermediary" processors of the tuna caught in this fashion
 

(including Japan), who might also be subject, under the MMPA, to an
 

on their final sales into the U.S. market. Accordingly,
embargo 


the Bush Administration, for its first two years in office, opted
 

not to enforce the law.
 

Environmental NGOs (led in this case by the California-based
 

36Marine Mammal Protection Act amendments of 1988, codified in
 

16 U.S.C. 1371(a).
 



Earth Island Institute) were not happy with this under-enforcement
 

of the MMPA, and went to court. In 1990, these private groups won
 

a series of court cases which eventually forced Bush's Secretary of
 

Commerce to certify that certain countries were not complying with
 

the dolphin protection standards of the MMPA. As a consequence,
 

the U.S. went ahead to ban imports of tuna and tuna products
 

harvested by fishing fleets from Mexico, Venezuela, and Vanauatu.37
 

Then in a later court ruling in January 1992, a secondary embargo
 

was imposed against 20 "intermediary" nations thought to be engaged
 

in the "laundering" of banned tuna.
 

The Bush Administration went forward with the required
 

embargo, but it did so hoping that an international backlash would
 

oblige Congress to revise the more extreme provisions of the law.
 

Mexico planned to create this backlash, by requesting in January
 

l5il that the U.S. ban be declared illegal under GATT. In August
 

1991, a GATT panel ruled in Mexico's favor.
 

When this 1991 GATT ruling against the MMPA was fed back into
 

the U.S. political system, however, it produced an unintended
 

effect: an environmental and Congressional backlash against GATT
 

and against Mexico.38 Environmental NGOs and Democrats in Congress
 

believed that they had sent a message to the Administration, Li the
 

previous spring (during the "fast track" authority extension
 

37George H. Mitchell, Jr., and J. Patrick Adcock, "Rules,
 
Deals, and Falling Chips: Executive Branch Strategies Regarding the
 
International Ramifications of Environmental Legislation",

unpublished manuscript, Fletcher School of Law and Diplomacy, May

15, 1992.
 

38"GATT Ruling Spawns Environmentalist, Congressional
 
Backlash", Inside U.S. Trade, September 6, 1991, p. 1.
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debate), that Mexico's poor environmental record would have to
 

improve before any further steps toward free trade -- for example,
 

in the North American Free Trade Agreement -- could be tolerated.
 

The Administration felt the heat of this Congressional 
reaction,
 

the law could not be significantly
concluded reluctantly that 


changed, and so it began instead seeking concessions from 
Mexico.
 

Long i.,d difficult negotiations were undertaken with Mexico,
 

finally leading to a provisional agreement in March 1992.
 

Congress, however, embarrassed the Bush Administration (and 
angered
 

the Salinas Government), by rejecting Nexico's concessions 
as still
 

a
Congressman Gerry Studds,
inadequate. The rejection came from 

close friend of the environmental NGOs who were pushing the issue,
 

and also Chair of the House Subcommittee that would have 
to take
 

the lead in amending the MMPA.
 

Mexico to secure eventual Congressional
So desperate was 


personally
approval of NAFTA, however, that President Salinas 


authorized additional concessions. Negotiations resumed, and in
 

finally

June 1992 a new bilateral agreement was reached that was 


this new agreement
acceptable to Congressman Studds and the NGOs: 


tuna

would effectively end the killing of dolphins by Mexican 


39
 
fishermen by 1999.


In this one case, we find an illustration of most of the
 

distinctive U.S. environmental policy process features 
that were
 

earlier emphasized: institutional fragmentation worsened by
 

39The agreement also will revoke U.S. tuna fishing permits in
 
that not


the Eastern Tropical Pacific, a feature was at all
 

tuna industry. "U.S., Mexico Near Pact on
 pleasing to the U.S. 

, Journal of Commerce, June 15, 1992, p. 1.
 

Lifting Tuna Ban'
 



partisan division between Congress and the Executive, independent
 

initiatives taken by single-minded environmental NGOs, and
 

important intermediate policy outcomes determined by court judges,
 

based on politically insensitive, narrow legal calculations.
 

The end result of the process -- an agreement by Mexico to 

move more swiftly toward "dolphin safe" fishing practices -- can 

nonetheless be judged an environmental policy success. Whether 

this tortured process would have produced the same outcome with a 

country more powerful than Mexico (or even with a Mexico less eager 

to secure Congressional favor for NAFTA), would be a more difficult 

question to answer. 

Global Warming
 

Environmentalists found it relatively easy to prevail in the.
 

dolphin protection case, because they did not confront any serious
 

internal citizen or industry opposition. 0 They were mostly
 

asking foreigners to make adjustments, so as to measure up to
 

dolphin protection standards already achieved in the U.S.*'
 

In the case of U.S. global warming policy, environmentalists
 

have faced a more difficult assignment: overcoming significant
 

internal resistance to higher industry (and consumer) prices for
 

fossil fuels. That resistance has come from three principal
 

40The only domestic industry group opposing the Studds bill was
 
the tiny American Tunaboat Association (ATA).
 

4'In this sense, they were pursuing what i have described 
elsewhere as a "convenient" (as opposed to a "committed") form of 
international environmentalism. Robert L. Paarlberg, 
"Ecodiplomacy: U.S. Environmental Policy Goes Abroad", in Oye, 
Lieber, and Rothchild, Eagle in a New World (New York: Harper 
Collins, 1992). 



from the fossil fuel industries themselves (coal and

directions: 


auto

oil producers), from a key transportation industry (the 


industry) which depends upon cheap fossil fuels, and also 
from the
 

many ordinary citizens (those who heat their homes with 
oil, those
 

who drive autos long distances to work) who are heavy end-users 
of
 

fossil fuels. So far, environmentalists inside the U.S. political
 

system have not won any significant victories against 
this much
 

stronger wall of resistance.
 

(mostly Democratic) friends in
Environmental NGOs and their 


in the Dolphin
Congress have been just as active in this case as 


In 1988 alone, 32 separate pieces of legislation related 
to
 

case. 


and nine different
global warming were introduced in Congress, 


28 of on the

Congressional committees conducted days hearings 


The end result, however, was no significant new
 
issue.42 


was
U.S. fuel consumption. This because

constraint on fossil 


principal jurisdiction over policy in this area still lies 
with the
 

energy committees of the House and Senate, which are dominated 
by
 

members from the states and districts in the U.S. that produce 
oil,
 

coal, and natural gas.4
3
 

42Many of the details of this global warming case are borrowed
 

from an early draft of an excellent new review of 
U.S. policy in
 

this area authored by Michael T. Hatch, at the Center 
for Science
 

Hatch's study,
and International Affairs at Harvard University. 

International Negotiations:
entitled "Domestic Politics and the
 

Politics of Global Warming in the United State-,", will 
eventually
 

be published in I am 

grateful for permission to use some of his findings 
here. 

43In the Senate, 60 percent of the membership of the Energy and
 

Resources Committee comes from coal states. The Chair,

Natural 


from an oil and gas state. The
 
Bennet Johnston of Louisiana, is 


Chair of the House Energy and Commerce Committee is 
Representative
 

the automobile industry.

John Dingel of Michigan, a champion of 

. ,
See Hatch, "Domestic Politics and International Negotiatifns. 
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On the global warming iosue, significant support for
 

environmentalism has come, at times, from within the Executive
 

branch, specifically from a group of more activist officials inside
 

EPA (initially led by John Hoffman, EPA's head of strategic
 

studies). Responding in part to study requests from
 

environmentally concerned members of Congress, EPA has on numerous
 

occasions attempted to argue, from its position within the 

Executive branch, that the time has come to move beyond studying
 

the issue, to embrace some modest first steps (such as higher fuel
 

efficiency standards for new cars, improved residential heating 

efficiencies, and possibly fees on fossil fuel use) that would
 

yield significant new C02 emissions reductions. EPA has so far
 

been blocked; however, by more powerful actors inside the Executive
 

branch, including most conspicuously several of the President's top
 

White House advisors (Chief of Staff John Sununu, OMB Director
 

Richard Darman, and Council of Economic Advisors Chair Michael
 

Boskin)."
 

Global warming policies have been blocked inside both 

branches, so far, because they remain institutionally subordinate 

to U.S. energy policy, and because of the strong "supply side" bias 

found on energy policy in both the industry-influenced Bush 

administration (recall that George Bush started his own career as 

a Texas oil man), and the industry-dominated Congressional energy
 

committees. In proposing new energy legislation to Congress early
 

p. 	35-38.
 

44"Europeans Accuse the U.S. of Balking on Plans to 
Combat
 
Global Warming", New York Times, July 10, 1990, p. A10.
 



in 1991 (at a time of heightened "energy security" fears linked to
 

the Gulf War, and also at a time when the U.S. economy was clearly
 

heading into a recession), Bush opted to focus almost entirely upon
 

the need for more energy production (he called for opening the
 

Arctic National Wildlife Refuge to oil and gas exploration), while
 

offering little or nothing on the side of conservation. The White
 

House committee that had earlier been set up by Bush to deal with
 

global warming issues was never even given a chance to review this
 

Strategy" proposal.45 Environmentalists in
"National Energy 


Congress, who viewed the supply-side bias in this energy strategy
 

proposal as a disaster, had their hands full simply defeating the
 

Arctic Wildlife Refuge measure; they were so much on the defensive,
 

inside the energy committees handling the legislation, that they
 

were unable, in the end, even to secure a modest increase in auto
 

fuel efficiency requirements." The Senate Commerce Committee
 

which would have required an increase in fuel
passed a measure 


efficiency over the next decade, from the current level of 27.5
 

miles per gallon up to a level of 40 miles per gallon, but the U.S.
 

auto industry, reeling during the economic recession from low sales
 

and massive layoffs, was able to lobby successfully against the
 

on
 measure, the White House threatened a veto, and sc nothing 


increased fuel efficiency made it into the final bill.
47
 

45Hatch, "Domestic Politics and International Negotiations.
 

l, p. 33.
 

"6"Energy Bill Passed in House by Wide Margin", New York Times,
 

May 29, 1992, p. 1.
 

47"New Energy Bill Held Unlikely Soon", New York Times,
 

November 12, 1991, p. D9.
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Those outside the energy committees and the White House who
 

want the U.S. to embrace a stronger policy on global warming have
 

been forced, given this internal blockage, to embrace an unusual
 

and indirect strategy of seeking to create circumstances under
 

which U.S. policy might be influenced from the outside (through an
 

application, by foreign governments, of what the Japanese would
 

recognize as gaiatsu).
 

It was the Reagan Administration, in 1988, which inadvertently
 

created the opportunity to pursue this strategy, by proposing
 

creation of a new intergovernmental body, the Intergovernmental
 

Panel on Climate Change (IPCC). Reagan's hope, at the time, was
 

to take the international discussion of climate change out of the
 

hands of private scientific and NGO "experts", who were calling for
 

urgent action, and place it safely in the hands of governments."
 

Reagan thus put the U.S. Government in charge of the IPCC working
 

group that was specifically tasked with developing policy
 

alternatives.
 

This strategy backfired when most of the other industrial 

country governments that were brought into the IPCC process -

particularly Germany -- began advocating stronger national and 

international policy actions. Previously having been on the 

defensive only against private international experts, the U.S. 

Government was now increasingly on the defensive against important 

allied governments. Germany, the Netherlands, France, and Britain 

all announced specific goals and timetables for greenhouse gas 

48Hatch, "Domestic Politics and International Negotiations",
 
p. 19.
 



IPCC meeting after another, the
emissions reductions, and at one 


U.S. found itself in an uncomfortable position of isolation.
 

Environmentalist critics in Congress, the press, and the U.S.
 

to good effect,
NGO community were able to use this isolation 


eventually embarrassing the Administration into joining
 

negotiations for a "framework" treaty on global warming."' The
 

Bush administration joined these negotiations with great reluctance
 

(in part by
and with heavy reservations, and managed in the end 


threatening not to send the President to Rio) to keep the framework
 

treaty free from any specific timetables or quantitative
 

commitments. Still, the framework treaty is likely to be just the
 

first step in what could become a far more involving and ambitious
 

process. So isolated was Bush at the signing of this treaty in
 

Rio, and so at pains was he to restore his respectability on the
 

issue, that he went out of his way, at that conference, to lay down
 

he
a challenge to the other industrial country leaders present: 


called for a "prompt start" on meeting the objectives of the new
 

treaty, and proposed a meeting in January 1993 to monitor and
 

compare progress on greenhouse gas reductions.
 

By that time, if Bush is re-elected and if the economic
 

recession is behind him, he may be in a better position to propose
 

new U.S. steps on climate change. One possible step, a carbon tax,
 

might by then be an attractive option, if only for 	its revenue

to
boosting potential. It would not be surprising see Bush
 

campaign against such energy tax proposals prior to November 1992,
 

"Domestic Politics and International Negotiations',
"Hatch, 

p. 23.
 



only to embrace them if he is successfully re-elected (since he
 

will never have to run for re-election again). If this happens,
 

international pressures will have played a role. If Clinton is
 

elected in November 1992, higher fossil fuel taxes are to be
 

expected even sooner -- and even without international pressures.50 

This global warming case, like the Dolphin case, illustrates 

some important characteristics of the U.S. environmental policy 

making process. It illustrates the tendency toward internal 

division, in this case a division within both Congress and the 

Executive. It illustrates the importance of partisan differences 

and of the presidential electoral cycle. And it also illustrates 

the limited ability of environmental NGOs to prevail, when pitted 

directly against the superior power of entrenched industrial and 

citizen preferences. 

IV. 	 Conclusions
 

We have reviewed several features of the U.S. environmental
 

policy making process which tend to prevent the formation of
 

continuity and consensus. It is worth observing, at the end of
 

this discussion, how thoroughly "un-Japanese" U.S. policy making
 

is, because of these consensus-blocking features.
 

Whereas the U.S. government is built around sharply divided
 

and separately elected executive and legislative bodies, the
 

"Clinton has not endorsed significantly higher energy taxes
 
during the campaign, but Gore has favored such steps in the past,
 
Democratic candidate Tsongas had previously advocated a 50 cent
 
increase in Federal gasoline taxes as an explicit step agains.t
 
global war-in, and H. Ross Perot's widely discussed policy
 
platform had included this measure as well.
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Japanese government, in accordance with more standard parliamentary
 

Whereas
practice, joins these two governing functions into one. 


the U.S. executive process is dominated by short term political
 

appointees, Japan (like most of the rest of the industrial world)
 

relies on a more professional cadre of long-term career
 

Whereas national politics in the U.S. government
administrators. 


is built around sharp two-party competition, national politics in
 

one ruling party. Whereas Japan's
Japan remains dominated by 


ruling conservativo LDP party is comfortable with the concept of
 

active governmental involvement in the planning and management of
 

the national economy, all in a manner highly supportive of private
 

industry, the more conservative Republican party in the U.S., while
 

definitely supportive of private industry, remains ideologically
 

hostile to public management and planning. Ironically (and
 

somewhat perversely), it is the anti-industry Democratic party in
 

the U.S. which is more favorably inclined toward public management
 

and planning. Whereas environmer:tal policy questions in the U.S.
 

constantly being raised and reformulated by independent and
are 


nationally visible NGOs, in a tone which is frequently hostile to
 

private industry, in Japan there are no comparably well funded and
 

well organized national environmental NC(Os. 51 Whereas
 

environmental policy in the U.S. tends to be made and implenented
 

by lawyers, and hence built around adversarial litigation,
 

more individuals
environmental policy in Japan is often made by 


"Susan J. Pharr and Joseph L. Badaracco, Jr., "Copin With
 
K. McCraw, ed..,
Crisis: Environmental Regulation", in Thomas 


America Versus Japan, Boston: Harvard Business School Press, 1986,
 

p. 258.
 



with technical skills in non-adversarial fields such as science,
 

engineering, economics, or public administration.
 

Given these important institutional and procedural
 

differences, it should not be surprising to find U.S. environmental
 

policy characterized by internal division, inconsistency, and
 

inability to embrace long-term commitments, and to find Japan's
 

environmental policies characterized by just the opposite:
 

consensus, consistency, and long-term predictability.
 

But which policy making style produces the better result? For
 

the narrow and traditional purpose of generating tight controls
 

over industrial pollution, some have argued that the U.S. system,
 

for all its flaws, actually does a better job. Susan Pharr and
 

Joseph Badaracco assert that, in Japan, governmental unity and
 

consensus on environmental questions is too often an outgrowth of
 

simple deference toward industry.52 Japan's "advisory council"
 

system, when used within ministries to develop a business

government consensus on environmental questions, may do a better 

job of conflict management than of environmental protection. It is 

in some ways parallel to the process of non-democratic, non

accountable environmental deregulation recently pursued within Vice
 

President Quayle's industry-dominated "Competitiveness Council."
 

In the pursuit of effective environmental policy, private
 

industry certainly must be on board, but it should not be allowed
 

to set the pace. The costly new investments that private industry
 

52Susan J. Pharr and Joseph L. Badaracco, Jr., "Coping With
 
Crisis: Environmental Regulation", in Thomas K. McCraw, ed..
 
America Versus Japan, Boston: Harvard Business School Press, 1986,
 
pp.229-260.
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must make, in order to develop a next generation of cleaner
 

occur in a political vacuum. The
 
technologies, can't be left to 


pressures to
 
pace of such investment is optimized when market 


innovate are supplemented and strengthened by public policies 
which
 

internalize environmental "externalities." 
 Concern for these
 

has to be expressed through a well-functioning
externalities 


political marketplace. Industry must be pushed by public policy to
 

improve its environmental performance.
 

This political "pushing" process will at times be marked 
by
 

conflict and collision. Pharr and Badaracco point out that Japan
 

most environmental progress dui .ng an
actually made its rapid 

unusual period, in the 1970s, when the normal politics of consensus 

citizen protest -- to a-- because of directbriefly gave way 


between government and

politics of adversarial relations 


Perhaps too often, in recent years, Japan has reverted
business." 


process which avoids open environmental policy
to a political 


conflict by stifling popular participation. Environmental NGOs are
 

weak in Japan because they are routinely denied access to
 

Without nationally organized constituency groups,
information.54  


and without strong backing from mobilized elements in the public
 

and the media, Japan's Environment Agency thus remains weak as
 

well. If, under these circumstances, Japan's powerful,
 

conservative, one-party dominated administrative class wishes to go
 

at home or abroad, the
slow on environmental protection, either 


5

,Pharr and Baradacco, p. 252.
 

Global
5'Alan S. Miller,"Three Reports on Japan and the 
2 8
 

31, no. 6, July/August 1989, p. .
 
Environment", Environment, vol. 
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public (except in highly localized situations) may have little
 

recourse.
 

None of this is to celebrate the more conflicted quality of
 

the U.S. policy process. Business needs to be pushed from the
 

outside, but not by government policies which change direction so
 

often as to discourage new investments, or by policies which focus
 

so heavily on regulation-driven pollution abatement as to
 

discourage the process of incentive-driven, investment-driven
 

pollution prevention. For the purpose of pushing forward the
 

"greening" of private industry in problem areas (such as fossil
 

fuel consumption) where innovation lead times are long, and where
 

large front-end investments are necessary, Japan's performance (for
 

example, MITI's "New Earth 21" program) has won deserving praise."
 

In the end, perhaps both countries have something to learn

from a comparative examination of these environmental policy making 

processes. The U.S. has much to learn from Japan's superior 

capacity to discover and express social consensus, and from its 

greater e.se with managing business-government cooperation. Japan, 

however, should also be alert to what it can learn from the more 

highly conflicted environmental policy making processes at work in 

the U.S. What these processes lack in beauty, they sometimes make 

up in social participation and -- in some cases -- environmental 

effectiveness. 

"Much of this praise has come from environmentally concerned
 
representatives of the private sector, with first-hand knowledge of
 
what industry needs from government to speed the eco-innovation
 
process. See, for example, Stephan Schmidheiny (with the Business
 
Council for Sustainable Development), Changing Course, Cambridge!
 
MIT Press, 1992, p. 89.
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INTRODUCTION
 

Lawrence Scheinman
 

United States-Japanese energy relations have been marked by
 

vigorous and productive cooperation, and by periods of tension
 

and difficulty. These experiences reflect the mixture of common
 

objectives, goals and purpose (stable markets, assured supply) on
 

the one hand, and differences in situation and perspective (the
 

U.S. as relatively rich in a variety of energy resources, Japan
 

with much more limited energy assets) as well as political roles
 

(the U.S. having a more political global, strategic outlook in
 

the great competition of the Cold War, and Japan a more economic
 

and regional outlook).
 

In terms of nuclear energy, this was reflected in how the
 

two countries viewed plutonium in the period after the mid 1970s.
 

After having encouraged a Japanese development program that oper

ated on the assumption that plutonium would be recovered from
 

light water reactor spent fuel and used in developing breeder
 

reactors as well as for some thermal recycle, the United States
 

reversed course and began a campaign to put the plutonium genie
 

back in the bottle. This was driven by strong convictions about
 

nuclear proliferation which, if it were to occur, would vastly
 

complicate U.S. and Soviet efforts to manage their competition
 

without the risk of nuclear tinder boxes going off around the
 

world and possibly engaging them in direct conflict that even
 

could lead to nuclear war. This consideration, prompted by the
 

Indian nuclear test in 1974, and the surfacing of a Congressional
 



conscience and activism that competed with the Executive 
branch
 

in promoting nuclear nonproliferation, resulted in .;ome sharp
 

reversals of conventional assumptions in U.S. nuclear energy
 

policy and in how the U.S. chose to deal with nuclear material
 

over which it had some control regarding spent fuel disposition.
 

(The evolution of changing US policy is mapped in two different
 

but complementary ways in the following paper. One part, by 
War

ren Donnelly, looks closely at Congress; the other by Lawrence
 

Scheinman -- and taken from his book on the IAEA and World
 

Nuclear Order -- looks at Congress, the Executive and the inter

national setting of changing policy.)
 

Because of the close linkage of the U.S. and Japanese
 

nuclear energy development programs, including U.S. prior consent
 

rights before U.S. origin spent fuel could be processed and 
the
 

plutonium separated and used, and the U.S. view that no interest
 

would be served by encouraging tne separation and use of pluto

nium, Japanese energy concerns were in some degree held hostage
 

by U.S. policy. The U.S., driven by nonproliferation concerns 
and
 

enjoying a diversified and accessible energy base (though also
 

highly dependent on imported oil which played a major role in 
its
 

energy economy), discounted the energy situation of many of its
 

key allies and partners such as Japan, exhorting them to endorse
 

fundamental to
the plutcnium-avoidance,policies that were seen as 


achieving nonproliferation. Japan, not at all unsympathetic to
 

the proliferation issue, buk: driven by a more limited and local

as anything but a prolifized set of concerns, and seeing itself 
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eration risk, and therefore fully qualified to continue to pursue
 

its earlier course of nuclear development involving extensive use
 

of plutonium, saw itself as an ill-fated casualty of American
 

policy. Anticipated cooperation in such areas as breeder reactor
 

development, or thermal recycle suffered, and one of the fallouts
 

of this was to increase the task of the Japanese government
 

before its own public to persuade it that despite differences of
 

view with the United States regarding nuclear development strat

egy there was nothing inherently wrong or deficient in the Japa

nese program.
 

Nuclear energy was not the only arena of energy cooperation
 

between tLe two countries. Indeed, programs, projects and planned
 

activities cut a wide swath through the traditional menu of ener

gy approaches including fossil as well as nuclear, renewable as
 

well as exhaustible resources, conservation as well as production
 

strategies. One of the areas of interest in this regard is that
 

of new techniques for extracting usable fuel from shale, coal and
 

the like. An important landmark experience in this regard was the
 

collaborative effort in solvent refined coal, and the SRC-II
 

project.
 

In the following pages, the SRC-II project is discussed and
 

analyzed in terms of the lessons it bears for bilateral coopera

tion in energy technology development. As well, the evolution of
 

change in the U.S. attitude toward plutonium is traced. Coamnon to
 

both -- neither of which were easy experiences -- are some impor

tant conclusions:
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1. That despite difficulties that ensued in the evolu

tion of these cooperative arrangements, there were strong and
 

sustaining common interests and values that not only survived the
 

test of policy change, but offered valuable insights on both
 

sides to the policy dynamics of the other; insights that would be
 

important building blocks for future cooperation.
 

2. That the peripatetic shifts of U.S. policy reflected
 

not an indifference or insensitivity to Japanese interests and
 

objectives, but the difficulty of accommodating local and eco

nomic interests with global and political-strategic interests
 

that happen to intersect in the same policy space.
 

3. That failures in the sense that the outcome of coop

eration did not yield an identifiable, substantive 'product' does
 

not necessarily mean failure of cooperation per se; the learning
 

process of cooperative ventures is sometimes as, if not more,
 

important than the specific result. For the United States and
 

Japan, whose interests and destinies are commingled in complex
 

and eclectic ways, the learning process may be the
 

single most important value of collaborative effort.
 

4. Learning means understanding. In the case of the
 

U.S. and Japan one of the most important things fsc each to unde

rstand about the other is the dynamic of policy development; how
 

political institutions that contribute to the policy making pro

cess interact; how different kinds of changes in policy direction
 

can impact on
affect perceptions of one another and how this 


confidence and the nature of future cooperation. The experiences
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discussed here, in a preliminary way, (and to be elaborated and
 

expanded in a subsequent rendering of this study) are valuable
 

primarily for this learning process, and only secondarily for the
 

substantive outcome.
 

Collaboration in Fossil Energy Technologies
 

Roger LeGassie
 

The joint U.S.-Japan experience in technology collaboration
 

on the Solvent Refined Coal II (SRC-II) Project was ultimately a
 

difficult one for both countries. The project was terminated
 

while still in the design phase. Because of its large size and
 

consequent high cost and visibility, the project termination has
 

sometimes been used as an example of the problems, often viewed
 

as inherent, in the joint conduct of international projects.
 

While such problems were certainly present in this case example,
 

other factors unique to the project were also present. Accord

ingly, this section of the study examines the history of SRC-II
 

within the larger context of international collaboration in fos

sil fuels technologies in order to consider what lessons may be
 

drawn from the experience.
 

The relevant time frame is the late 1970s through the early
 

1980s. This was a period of extensive swings in political leader

ship and related energy policy for the U.S.
 

Prior to 1975, energy research and development in the U.S.
 

was scattered among a variety of agencies. The largest energy
 

budget was in the U.S. Atomic Energy Commission. Coal technology
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development was housed in the Bureau of Mines. Solar, conserva

tion, and other "exotic" technologies were researched in the
 

National Science Foundation. However, the oil supply and price
 

disruption of 1973 galvanized U.S. concern about undue reliance
 

upon unreliable overseas sources of energy and led to U.S. lead

ership in the establishment of the International Energy Agency in
 

1974 and the creation of the U.S. Energy Research and Development
 

Administration (ERDA) in early 19,75.
 

All energy technologies were thus relocated into a single
 

agency. However, there was no agreement at political or public
 

levels as to the energy policy which should guide energy R&D
 

priorities. Several previous attempts to do so had failed to
 

develop the necessary consensus. As a result, ERDA-48, A National
 

Plan for Energy Research, Development and Demonstration -- Creat

ing Energy Choices for the Future, published in June of 1975, had
 

to define such a policy context in order to carry out its mandate
 

to issue a long-range energy R&D plan.
 

Not surprisingly, ERDA defined the "serious and continuing
 

related to a "heavy reliance on
energy problem" of the U.S. as 


imported energy" with "serious national security implications."
 

The ERDA analysis indicated no single technological solution
 

would suffice, and thus began the implementation of a broad
 

multi-technology attack which included major new initiatives in
 

the areas of coal liquefaction and gasification, oil shale,
 

and energy efficiency.
renewables (e.g., solar and wind), 
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The ERDA report was issued under a Republican Administra

tion, and received intensive review at the Executive levels of
 

the Office of Management and Budget (OMB), the Executive Office
 

of the President (EOB), and the President. While views as to
 

appropriate solutions may differ, its analysis of the key aspects
 

of the U.S. energy problem remain valid today. It became and
 

remained the driver for major U.S. funding initiatives in energy
 

until the election of President Carter in 1976 and his Democratic
 

Administration's formation of the U.S. Department of Energy (DOE)
 

in late 1977.
 

ERDA and DOE initiated and/or funded a number of major fos

sil fuels technology projects and pilot plants. Those projects
 

which are relevant to the history of SRC-II are listed in Table
 

1. These eight projects share the objective of providing for
 

displacement of imported oil supplies through the production of
 

"synthetic" fuels derived either from coal or from oil shale, the
 

two major indigenous energy resources of the U.S. in addition to
 

uranium and renewable fuels.
 

As the table indicates, five projects (Great Plains, H-Coal,
 

Memphis, SRC-I, and Union) had no international participation.
 

The remaining three (Cool Water, EDS, and SRC-II) had significant
 

Japanese participation.
 

When President Carter came into office in January of 1977,
 

he made major changes in U.S. energy policy, but continued to
 

support and even significantly expand the fossil fuels portion of
 

the ERDA R&D budget which was incorporated into DOE in the fall
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Table I
 
Selected Fossil Energy R&D Projects
 

1. 


2. 


3. 


4. 


5. 


6. 


7. 


8. 


Coal Gasification (based
Cool Water Demonstration Plant --
on ERDA support of Texaco gasifier development and initiated
 

in 1978 by Southern California Edison and the Electric Power
 

Research Institute). Participants included JCWP, a consor

tium of Japanese companies led by Tokyo Electric Power.
 

Electric power capacity at 100 megawatts electric.
 

-- Direct Coal Lique-
Exxon Donor Solvent (EDS) Pilot Plant 

faction (funded by ERDA). Participants included Japan Coal
 

Liquefaction Development Corporation. Sized at 250 tons per
 

day input of high sulfur coal.
 

Great Plains High-BTU Pipeline Gas Pioneer Plant --. Coal 

Gasification (funded by DOE in 1980, but initiated in 1972
 

based on Lurgi technology). No international participation.
 

Pipeline gas production capacity at 125 million cubic feet
 

per day based on 14,000 tons per day input of lignite feed.
 

-- Direct Coal Liquefaction
H-Coal Ebulating Bed Pilot Plant 

No international participation. Sized at
(funded by ERDA). 


200 tons per day input of high sulfur coal.
 

Memphis Medium BTU Industrial Fuel Gas 	Demonstration Plant
 
No international
-- Coal Gasification (funded by ERDA). 


participation. Fuel gas production capacity at 154 million
 

cubic feet per day based on 3,110 tons per day input of high
 

sulfur coal.
 

(SRC-I) -- Direct Coal LiquefactionSolvent Refined Coal-I 

Demonstration/Commercial Plant (funded 	by DOE with prior
 

ERDA R&D support). No international participation. Solid
 

clean fuel production capacity equivalent to 20,000 barrels
 

per day liquids based on 6,000 tons per day input of high
 

sulfur coal.
 

Solvent Refined Coal-II (SRC-II) -- Direct Coal Liquefaction
 

Demonstration/Commercial Plant (funded by DOE with prior
 

ERDA R&D support). Joint project of SRC International (a
 

consortium of Gulf Oil's Pittsburgh and Midway Coal Mining
 

Co., Ruhrkohle AG of the Federal Republic of Germany and
 

Japan SRC Inc. - five Japanese firms) , DOE, and the govern

ments of Japan and the Federal Republic of Germany. Liquids 

production capacity of 20,000 barrels per day based on 6,000 

tons per day input of high silfur coal.
 

-- Oil Shale Retort-
Union Oil Parachute Creek Pioneer Plant 

ERDA support of shale retorting technology).
ing (based on 


No international particip:ition. Liquids production capacity
 

of 10,400 barrels per day.
 



of 1977. As noted in Table 1, government support of demonstration
 

plants for Great Plains, SRC-I, and SRC-II were all DOE initia

tives although R&D on SRC technology was also previously sup

ported by ERDA.
 

The 1976-77 changes in energy policy had little to do with
 

the earlier statement of the nature of the energy problem, and
 

were mostly associated with a difference in view as how best to
 

address it. President Carter and his new Secretary of Energy,
 

James Schlesinger, increased the depth of government involvement
 

in energy matters through extensive new legislative initiatives.
 

Although the R&D program was maintained, there was a retreat from
 

long-range planning (by which to guide and prioritize near-term 

on "quick fixes" which forced acftionsactions) and an emphasis 

through regulations rather than incentivized them through market
 

place signals.
 

Nevertheless, oil supply issues and energy security remained
 

dominant. The U.S. Strategic Petroleum Reserve was supported. In
 

addition, action was initiated to create a Synthetic Fuels Corpo

ration (SFC) which would financially support near-commercial,
 

pioneer-plant, oil-displacement technologies with price supports,
 

fuel purchase contracts, and loan guarantees.
 

The SRC projects, however, were recognized as highly risky
 

events because of the degree of technical extrapolation required
 

to extend the technology to full-scale plants. The technology
 

involved stemmed initially fror work in Germany in the 1920s. In
 

1962, the Office of Coal Researzh in the Bureau of Mines began to
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support research in the U.S. at Spencer Chemical which was subse

quently acquired by Gulf Oil. A 50 tons of coal per day pilot
 

plant became operational in 1974 and was funded by ERDA there

after. The step from 50 tons per day to 6,000 tons per day is
 

enormous for chemical process plants which incorporate solids
 

handling. Nevertheless, DOE was so strongly convinced of the
 

importance of near-term demonstrations of technologies that could
 

place a price cap on foreign oil that the financial and technical
 

risk was felt to be justified.
 

Initially there was to be only one project (either SRC-I or
 

SRC-II). However, Congressional support, combined with the abil

ity to reduce the U.S. cost for SRC-II through international
 

collaboration, eventually led to the decision to proceed with
 

both projects. While the U.S. companies involved in SRC-I played
 

a strong role in lobbying and sustaining funding for SRC-I, Gulf
 

Oil did not do the same for SRC-II. In fact, Gulf's financial
 

participation in SRC-II was minimal under the terms of its Coop

erative Agreement with DOE. The evidence strongly supports the
 

view that SRC-II was more of a true government initiative than an
 

industry one. The R&D Department at Pittsburgh and Midway was
 

interested in continuing research, but Gulf Corporate Headquar

ters had many other matters of much greater near-term financial
 

relevance. Perhaps the greatest failure in the initiation and
 

funding of the SRC-II project was that of the U.S. government in
 

preferring to "sell" the virtues of the project to its prospec
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tive partners rather than to caution them about the magnitude of
 

the risks involved.
 

In any event, the formation of the government-to-government
 

partnerships and a companion international company with a serious
 

interest in, and ownership of, resulting Intellectual Property
 

Rights was a classic case of how to put such a project together,
 

equitably and creatively, on an international scale. The good
 

work and harmonious beginning (including an international Board
 

of Directors and an international Project Team housed in DOE
 

Headquarters) was soon to be impacted by a political change and
 

by technical bad news.
 

President Reagan came into office in January of 1981 with a
 

return to a Republican Administration and a new energy policy
 

mandate. The new view adopted by the President was that there was
 

no energy problem that tequired other than the operation of ar

ket forces. The plan (which never proved feasible) was to abolish
 

the DOE. In the meantime, the R&D program was to revert to "long

range, high-risk research," a phraseology that might well have
 

embodied a political philosophy, but which was also seen by many
 

as a convenient formula to call for the termination of any expen

sive pilot and demonstration plants. There was also a recommenda

tion to abolish the SFC. However, this was allowed to continue
 

with the view that only the most risk-free and financially secure
 

projects would be accepted for support. Much of the detail of all
 

of these matters was developed by Presidential advisors and the
 

0MB rather than by President Reagan personally.
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officially, the ERDA/DOE pilot plants were not to receive
 

any further government funding, and the demonstration plants
 

(regardless of risk status) were to seek funding from the SFC.
 

instruc-

The resulting fate of several of the non-SRC projects 

is 


tive. Both of the liquefaction pilot plants (H-Coal and EDS)
 

gained additional non-federal funding from their sponsors, 
and
 

continued through successful operation to accomplish the objec

tives for which they were built (perhaps justifying the Adminis

tration view that additional goverrment funds were unnecessary).
 

Similarly, Cool Water successfully engaged the SFC funding
 

sources, was built, and operated successfully. Thus, two of 
the
 

sucthree projects involving 	Japanese participation proceeded 

some interim difficulties which werecessfully (although with 

overcome). Another large demonstration plant (Great Plains) which
 

had already received a loan agreement from DOE also proceeded,
 

and is still operating in 1992. Memphis sought and failed to 
win
 

SFC approval, resulting in its cancellation by its sponsors.
 

Union received SFC approval and product purchase contracts, was
 

built, and encountered technical difficulties in its operation,
 

leadi.ng to eventual early shut down.
 

Thus, of the six non-SRC projects, only one (Memphis) failed
 

to proceed. One of the five that did proceed (Union) was a tech

nical and economic failure overall, although it did provide a
 

large body of important and useful information relative to oil
 

shale extraction and retorting. The remaining four, including two
 

with Japanese participation, were successfully completed.
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In addition to loss of Administration support, both SRC
 

projects began to encounter serious technical difficulties in the
 

process design stage (even prior to the onset of detailed design
 

for construction). It developed that the underlying SRC process
 

concept required many more steps and more complex steps than
 

originally envisioned. Scale-up issues and solids handling also
 

became a problem. Cost estimates began to rise rapidly as the
 

design effort proceeded. The problem was much more serious than
 

finding funds to handle a cost overrun. If the projects became
 

too expensive, they would have no value whatsoever for thcir
 

intended purpose in being built (even if they operated success

fully) which was to establish a cost cap on the price of imported
 

oil. In this respect, the Union project, which did not discover
 

an
its cost/capacity problem until after operation began, is 


analogous lesson in technology risks in proceeding to large scale
 

facilities without sufficient prior verification of all key fea

tures. Both Cool Water and Great Plains successfully avoided most
 

of the problems of this character which they might have encoun

tered.
 

The SRC-I (U.S. industry) proponents correctly recognized
 

that SFC support could never be achieved for their project, and,
 

instead, lobbied the Democratic Congress successfully for a time
 

for continued financial support. The activity was finally termi

nated when the baseline design was completed, and its cost found
 

to be substantially in excess of the original estimates.
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The SRC-II proponents were, as noted previously, mainly
 

governments, without a strong U.S. industry proponent to engage
 

the Congress. Not only did the U.S. government not desire to
 

proceed (given the cost-cutting desire of the new Administration,
 

combined with the projected further cost increases arising from
 

but the same decision for much of the
the ongoing design work), 


same reasons was also quickly reached by the Federal Republic of
 

Germany. The Japanese government, on the other hand, had worked
 

long and hard to build a Japanese consensus in suppcrt of the
 

project. This consensus was so strong and so painfully built that
 

it was nearly unthinkable to decide to dismantle it.
 

Accordingly, a considerable period of time passed in which
 

the project was officially alive but actually dead in the eyes of
 

two of its three international collaborators. Both Germany and
 

the U.S. avoided pressing the point in order to try to allow for
 

graceful Japanese withdrawal. Eventually, all three partners were
 

able to agree, in the light of continuing new cost increase reve

lations from ongoing process design activity, that the project
 

should be terminated by mutual and unanimous consent.
 

On October 23, 1981, the U.S. government shipped to Japan
 

nearly sixty volumes of engineering information assembled as part
 

of the SRC-II project. Still more information was provided subse

quently.
 

Were the SRC-II projects successes or failures? Was Union a
 

investment in information generasuccess or failure? R&D is an 


tion. Sometimes the information is negative rather than positive.
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However, the R&D has still been successful, even though the
 

answer obtained is not the answer hoped for.
 

If the SRC projects are seen as commercial adventures, they
 

were massive f?.ilures. If they are seen as costly but desirable
 

R&D, they truly repaid their investments to their sponsors.
 

While political changes heavily impacted the SRC projects
 

along with the others, the fate of the other six projects suggest
 

affected how they were imr'Lemented but
that such changes may have 

failure. The underlying issues
not their ultimate success or 


remained the degree of technical risk, the degree of underlying
 

industry support in the host country, and the perceived value 
of
 

the project relative to its cost.
 

a model
For those deeply involved in SRC-II, it was and is 


example of a serious effort at effective international collabora

tion. The participants worked together harmcniously, the results
 

were fully shared, and all participants remained sensitive to
 

each others needs throughout the entire experience. Cool Water
 

and EDS also support the view that effective partnerships can be
 

put together and implemented successfully. Other successful fos

sil fuels international projects (the Grimethorpe Pressurized
 

Fluidized Bed Test Facility with the United Kingdom and the Fed

eral Republic of Germany under the sponsorship of the Interna

tional Energy Agency) also come to mind.
 

Even the initial aversion of the new Republican Administra

tion to demonstration plants could not withstand the test of
 

recent
time. President Reagan, and then President Bush, have in 
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years strongly supported the U.S. Clean Coal Technology Develop

ment Program with scores of such facilities funded in concert
 

with industry, and using technology from around the world.
 

It remains true that shifting political winds in the United
 

States constitute an issue which international collaborators 
must
 

keep in mind. Such matters are not necessarily unique to the
 

U.S., however, nor do they necessarily and automatically result
 

in project failure. The potential for successful partnerships
 

remains in place. There have been both successes and failures in
 

the past; the same will be true in the future. The experience, 
to
 

date suggests the continuing value of identifying and implement

ing bases of common interests and objectives. Where there is
 

sufficient good will, good work will be done.
 

Application of U.S. Plutonium Policy to Jap?.n Since India's
 

Nuclear Test in 1974: Substance and Dynamics of its Evolution
 

Warren Donnelly
 

U.S. atcempts to influence production and use of plutonium
 

as a civil nuclear fuel, since India's test of a nuclear explo

sive in 1974 shocked the world into an awareness of the realities
 

of n-clear proliferation, have sevetal times caused friction in
 

-- Europe and Japan. The
U.S. relations with its major partners 


following analysis traces the general evolution of U.S. plutonium
 

policy since the 1974 test. A central theme is that these U.S.
 

policies have not discriminated solely against Japan; rather,
 

they reflect the continuing interaction of U.S. attempts to pre
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vent the further spread or proliferation of nuclear weapons in a
 

rapidly changing world with energy policies of -dvanced non

nuclear weapons states, especially those seeking to develop and
 

use plutonium as a fuel for their nuclear power industries.
 

[The question of what to do with thousands of kilograms of
 

plutonium from dismantled Soviet and U.S. nuclear weapons has
 

added a new dimension to national arj international policies for
 

fuel use of this fissile material, but this issue goes beyond our
 

concern Yere.]
 

The evolution of U.S. non-proliferation policy and its
 

interaction with U.S. plutonium policy is a complicated story of
 

interactions between thL president, the congress, the U.S.
 

nuclear industry, and many strongly motivated public interest
 

groups and individuals. It is a story of starts and stops and
 

redirection as the U.S. faced the reality that many nations did
 

not share fears in some quarters of U.S. opinion over the risks
 

of catastrophes if non-weapons states able to make plutonium were
 

to use it to make these weapons, or that terrorists might steal
 

plutoniur, to make crude nuclear explosives for terrorist acts or
 

blackmail.
 

While the story begins in U.S. attempts to keep the secret
 

of atom bombs in 1946, India's test of a nuclear explosive in
 

1974 rekindled world concern and led to the radical non-prolifer

ation policies of the Carter administration and the enactment of
 

the Nuclear Non-Proliferation Act of 1978. With this in mind, the
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following review of the evolution of U.S. policy on commercial
 

plutonium begins with the Nixon administration.
 

The Nixon Administration
 

India's test came shortly before the resignation of Presi7
 

dent Nixon which led to Vice President Ford becoming president.
 

The initial response of the Nixon administration was muted. Sec

retary of State Kissinger briefly considered but decided against
 

canceling a scheduled visit to India. Later the Nixon administra

tion supported U.S. participation in the secret meetings in Lon

don that produced the voluntary nuclear suppliers guidelines,
 

which remain active today. The guidelines, it will be recalled,
 

apply to supply of facilities for reprocessing and call for
 

restraint in the transfer of "sensitive facilities, techrnology
 

rs well as encouraging alternatives
and weapons-usable material," 


to additional enrichment or reprocessing plants and application
 

of IAEA safeguards to nuclear exports to non-NPT states.
 

The Ford Administration
 

The Ford administration, which took office in 1974, went
 

further. Secretary of State Kissinger testified at a hearing of
 

the Senate Committee on Government Operations in 1976 that "plu

tonium reprocessing plants abroad post the most immediate prob

and that the U.S. was making "the strongest representalems," 


tions" to nuclear suppliers to halt export of potentially danger

ous nuclear facilities to sensitive areas such as Pakistan.
 



The Symington amendment. Also during the Ford administra

tion, Congress enacted the Symington Amendment to the Foreign
 

Assistance Act. This amendment mandated a cutoff of U.S. economic
 

and military aid to countries that supplied or received equip

ment, materials or technology for reprocessing and enrichment
 

unless, before delivery, it was agreed that all such items would
 

be under IAEA safeguards and would be placed under multilateral
 

auspices and management whenever available.
 

In the final weeks of his re-election campaign, President
 

Ford issued a statement on policy and actions to control prolif

eration. Concerning plutonium, he called on all nations to join
 

the U.S. "in exercising maximum restraint in the transfer of
 

reprocessing...technology and facilities by avoiding such sensi

tive exports or commitments for a period of at least three
 

years." Moreover, U.S. nuclear export policy would favor nations
 

that are "prepared to forego, or postpone for a substantial peri

od the establishment of national reprocessing...activities." As
 

for domestic U.S. nuclear policies, the Energy Research and
 

Development Administration (ERDA was to change its policies and
 

programs which "heretofore have been based on the assumption that
 

reprocessing would proceed."
 

As for candidate Jimmy Carter, writing in the Bulletin of
 

the Atomic Scientists, he called on all nations to adopt a volun

tary moratorium on the national purchase or sale of enrichment
 

and reprocessing plants.
 

19
 



The Carter Administration
 

was
The first year of the Carter administration, 1977, 


strongly influenced by two significant reports. One came 
from the
 

Ford Foundation's Nuclear Energy Policy Study Group, the 
other
 

from the Congressional Office of Technology Assessment 
(OTA).
 

Both argued against commercial plutonium because of dangers 
of
 

theft or diversion, and because uranium was a cheaper fuel 
in
 

ample supply. The Ford Foundation report recommended that 
repro

cessing should be deferred indefinitely and no effort 
be made to
 

subsidize completion or operation of existing facilities. Also,
 

the U.S. should work to "reduce the cost and improve the 
avail

ability of alternatives to reprocessing worldwide and seek 
to
 

restrain separation and use of plutonium."
 

OTA was more blunt in its report, saying:
 

Because they provide access to bomb-grade nuclear
 

material, reprocessing technologies and facilities have
 

been the focus of much recent attention. It is gener

ally agreed that the diffusion of reprocessing plants
 

will significantly increase the opportunity of prolif

eration.
 

President Carter's nuclear policy statements. As a new pres

ident, President Carter moved quickly and dramatically onto the
 

stage of non-proliferation policy. His statement of April 7, 
1977
 

reiterated his concern over risks from the spread of sensitive
 

nuclear technologies. He then announced his decision to defer
 

indefinitely the commercial reprocessing and recycling 
of pluto
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nium in the U.S., a restructuring of the U.S. breeder program to
 

give greater priority to alternatives and to defer the date for
 

commercial operation of breeders, and to continue to embargo the
 

export of equipment or technology for enrichment and reproces

sing. A few days later, on April 27, 1977, he announced that his
 

administration would avoid new commitments to export significant
 

amounts of separate plutonium except for gram quantities for
 

research and analysis.
 

Senator Kennedy's visit to Japan. While visiting Japan in
 

1978, Senator Edward Kennedy opposed commercial use of plutonium.
 

Speaking to the Japan-America Society at Hiroshima University, he
 

said, in part:
 

Still facing Japan and the United States is an extreme

ly serious issue of the direction of our nuclear energy
 

policies. If we decide to use sensitive nuclear materials,
 

particularly plutonium, for commercial purposes, then I fear
 

that other countries will follow suit. The resulting damage
 

of our non-proliferation efforts could be great, even irrep

arable.
 

Most importantly, my colleagues and I feel that
 

commercial production of plutonium would be an extreme

ly bad example to set. Taiwan and South Korea have
 

decided not to produce or use plutonium. They deserve
 

credit for agreeing not to do so.
 

The Glenn-Symington amendment. In 1977 Congress went further
 

in Senator Glenn's amendment to the Symington amendment. The 
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]aw required cut-off of U.S. economic and military 
aid to
 

7.-evised 


any state which
 

delivers nuclear reprocessing equipment, materials, 
or
 

technology to any other country or receives such 
equip

ment, materials, or technology from any other 
coun

try...or is a non-nuclear weapons state which...
 

exports illegally (or attempts to export illegally)
 

from the United States any material, equipment, 
or
 

technology that would contribute significantly to 
the
 

ability of such country to manufarcure a nuclear 
explo

sive device.
 

However, the president could waive this cutoff if he determined
 

and certified to Congress that the termination would 
be "seri

ously prejudicial to the achievement of United States 
nonprolif

eration objectives or otherwise jeopardize the common 
defense and
 

security."
 

The Nuclear Non-Proliferation Act of 1978. The high-water
 

mark for U.S. non-proliferation and anti-plutonium policy 
came
 

when Congress passed the Nuclear Non-Proliferation Act 
(NNPA) of
 

1978 	with the active support of the Carter administration.
 

Policy. In the NNPA Congress found and declared that:
 

the proliferation of nuclear explosive devices or of
 

the direct capability to manufacture or otherwise
 

acquire such devices poses a grave threat to the secu

rity interests of the Uni:ed States.
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Criteria for reprocessing and timely warning of diversion.
 

The NNPA codified past policy and practice by requiring govern

ment authorization for the reprocessing of spent fuel containing
 

U.S.-supplied special nuclear material, or its transfer for
 

reprocessing in a new reprocessing plant in a third country (at
 

the time, COGEMA in France was expanding its reprocessing plant)
 

unless the Secretaries of ERDA and State determined that:
 

...such reprocessing or retransfer will not result in a
 

significant increase of the risk of proliferation
 

beyond that which exists at the time the approval is
 

requested. Among all the factors in making this judg

ment, foremost consideration will be given to whether
 

or not the reprocessing or retransfer will take place
 

under conditions that will ensure timely warning to the
 

United States of any diversion well in advance of the
 

time at which the non-nuclear weapons state could
 

transform the diverted material into a nuclear explo

sive device.
 

No bar to reprocessing. Congress exercised some restraint
 

concerning reprocessing limitations and gave the experutive branch
 

some latitude in administering its arrangements for nuclear coop

eration (i.e., "subsequent arrangements") when it provided that
 

"Nothing in this section is intended to prohibit, permanently or
 

unconditionally, the reprocessing of spent fuel owned by a for

eign nation which fuel has been supplied by the United States ... " 

(92 STAT. 129). 
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The Reagan Administration
 

A policy of discrimination. The Reagan administration was
 

more relaxed about commercial plutonium. His statement on U.S.
 

1981 said the U.S.
nuclear non-proliferation policy of July 16, 


would "continue to inhibit the transfer of sensitive nuclear
 

material, equipment and technology, particularly where dangers of
 

proliferation demands." However, his administration "would not
 

inhibit or set back civil reprocessing and breeder reactor devel

opment abroad in nations with advanced nuclear power programs
 

where it does not constitute a proliferation risk." Subsequently,
 

in his October 12, 1981 statement on nuclear energy policy, he
 

on domestic commurcial
announced the lifting of the previous ban 


reprocessing. The U.S. nuclear industry did not, however, choose
 

to reenter the reprocessing arena. The economics of pursuing that
 

path no longer were persuasive; and there existed considerable
 

uncertainty regarding the commitment of the US Government to
 

maintaining a consistent policy on this matter.
 

Long-term authorization for Japan. In June 1982 the Reagan 

administration approved a "modified and limited approach" towards 

reprocessing and subsequent use of the plutonium subject to U.S. 

consent rights. According to the State Department:
 

Specifically, we are offering Japan and the countries
 

of EURATOM new, long-term arrangements for implementa

tion of U.S. consent rights over the reprocessing and
 

use of material su.bject to our agreement for peaceful 

nuclear cooperation. This advance lonc-ter; approval
 



would apply only for facilities and activities which we
 

determine meet our strict statutory criteria.
 

In July 1985 the Reagan administration further explained its
 

plutonium-use policy as follows:
 

The Reagan Administration recognizes full well that
 

plutonium is a dangerous material, the use of which
 

must be carefully controlled and safeguarded. The Pres

ident has categorically reaffirmed our com±ia.ment to
 

inhibiting the transfer of sensitive nuclear material
 

where the danger of proliferation requires restraint.
 

We believe that sensitive nuclear facilities and activ

ities should be limited to those countries where their
 

presence results in no significant risk of prolifera

tion. We have urged that this view be accepted as an
 

international norm.
 

No civil U.S. plutonium for military purposes. The great
 

expansion of the U.S. nuclear arsenal begun by the Reagan admin

istration put pressure on plutonium supplies. To prevent civil
 

plutonium from being upgraded and used for weapons, in 1983 Con

gress enacted the Hart-Simpson amendment to the Atomic Energy Act
 

of 1954 to prevent the transfer of such plutonium for this pur

pose.
 

The Bush Administiation
 

The Bush administration has continued the Reagan policy of
 

opposing production of plutonium by states without advanced
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nuclear programs, although the limitations of that approach were
 

revealed in 1991 by Iraq's clandestine nuclear weapons effort.
 

Two negative policy decisions in 1989 were the administration's
 

decision not to continue funding of a long-planned facility to
 

separate plutonium isotopes and not to start a pilot model of
 

this process at DOE's Lawrence Livermore Laboratory. Development
 

of this process would make all plutonium of whatever isotopic
 

content a source material for weapons grade material. This action
 

was seen as a victory for arms control and non-proliferation
 

interests.
 

President Bush's annual non-proliferation report to Congress
 

for 1991 mentioned plutonium twice. It notes cooperative U.S.-


Japanese efforts for application of safeguards to the Plutonium
 

Fabrication Facility (PFPF), which produces mixed oxide fuels,
 

and to develop effective safeguards for the new large Japanese
 

reprocessing plant at Rokkasho-mura in northern Honshu. Also,
 

through an agreement between the Power Reactor and Nuclear Fuel
 

Development Corporation (PNC) and the U.S. Department of Energy,
 

PNC is funding the development by DOE laboratories of instruments
 

for IAEA use at the PFPF. Non-destructive assay (NDA) instruments
 

are also being developed and fabricated at the Los Alamos
 

National Laboratory. In addition, PNC is funding workc by Sandia
 

in the design of containment/surveillance devices. One new proj

ect expands the DOE/PNC effort intD a different Japanese facility
 

-- the Plutonium Conversion Development Facility (PCDF) -- to
 

develop remote-controlled NDA safeguards techniques for process
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holdup. Remote-controlled safeguards instrumentation was also
 

developed and installed at the fast breeder reactor JOYO in 1991,
 

and a similar system should be available for the fast breeder
 

reactor MONJU in 1992.
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Introduction
 

As the previous American ambassador, Mr. Mansfield 	had
 

one
pointed out, the relationship between the U.S. and Japan is 


of the most important bilateral relationships in the world. The
 

U.S. and Japan constitute approximately 50 percent of the world's
 

GNP, the ratio being shared, 30 percent by the U.S. and 20
 

percent by Japan. The two countries have established a
 

partnership in various fields, and the majority of them support
 

this age. However,
the international politics and economy of 


in world
observing the enormous changes that have taken place 


order, such as the reunification of Germany, the dissolution of
 

the former Soviet Union, and the progress Li the peace move in
 

Cambodia, the necessity of establishing an even stronger
 

partnership between the two countries is strongly felt.
 

Moreover, the issues that confront mankind such as the
 

increase in popuiation, the deterioration of the environment of
 

are
the earth, the weakness of the energy supply system, all 


problems that must be solved by transcending the nation-state and
 

There is a demand for a new
international politics of the past. 


partnership between the U.S. and Japan, which is not merely a
 

relationship of bilateral cooperation, but that which deals with
 

When we
global issues that embraces the whole of mankind. face
 

faced before, we
a challenge such as this that we have never 


cannot help but feel at a loss over the immensity of the problem.
 

However, by learning from our experiences in the past, we shall
 

to find the key which would lead us to significant
be able 


insight. In other words, iwe should study the attitudes, and also
 

and cultural causes that influenced the
the economic, social, 
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proved to be both successful and

bilateral projects which 


unsuccessful.
 

must be
For the purpose of clarifying the problems which 


taken into consideration in future bilateral cooperation efforts
 

in the field of the earth's environment and energy problems, an
 

review and a subsequent
attempt has been made for a brief 


and Japan
analysis of the cooperative efforts made by the U.S. 


to this present day.
 

1) Demonstration project on the liquefaction of coal- SRC
 

(Solvent Refined Coal)- II
 

The SRC-II project was an attempt based'on the outcome of
 

the Carter-Ohira U.S.-Japan Summit Conference held at the end of
 

the 1970s, and was a trilateral research effort among Japan, the
 

U.S. and Germany, on the. research and development of the
 

liquefaction of coal. The purpose of this effort was to design,
 

construct, and operate a demonstration plant which processes
 

The U.S. was initially to bear one
6,000 tons of coal per day. 


half of the total cost of 8,000 million dollars, and the rest of
 

the cost were to be evenly born by Japan and Germany. In July,
 

1980, the SRC-II U.S.-Japan, U.S.-Germany governmental Agreement
 

venture general stockholder's
was concluded, and also, a joint 


was also held in the private sector. However, in a
meeting 


in Bonn, a decision
governmental conference held in June, 1981, 


this project to a halt. The technical
was made to bring 


were
accomplishments gained from this project, nevertheless, 


systematically compiled in a data over 180,000 pages thick.
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The main reason for the discontinuation of the project. was
 

due to the increase of cost which became apparent as the details
 

were worked out, and that West Germany, in
of the project 


to bearing such a large
particular. would not give its consent 


burden. Also, with the alteration of administration in the U.S.,
 

a change in the priority of the energy policy took place. In
 

brief, President Reagan, who succeeded the Carter administration,
 

placed emphasis in the market mechanism of the supply and demand
 

of energy, and by implementing a major reduction on the
 

and development of
administrative budget of the research 


synthetic fuel, the basic policy of a "Joint venture among the
 

states" demolished to a large extent.
 

However, it is believed that the changes in the American
 

policy and the issues of money, we: e merely a trigger to the
 

termination of the project, and the existence of immanent factors
 

which made the mutual cooperation difficult made it impossible
 

to continue this project. In other words, the sole common
 

incentive for the three countries to cooperate, was the desire
 

to free themselves from the state of dependence on the oil of the
 

Mid-East. However, West Germany's major interest was to utilize
 

the technology on the liquefaction of coal it had accumulated
 

over the years, and also to take initiative in the technology
 

development efforts of the future. The U.S. intended to recover
 

the initiative on the internatiorAl energy policy which had been
 

shifted to OPEC, and it was particularly important for President
 

Carter, who was facing the presidential election at the time, to
 

show a specific example to the American public.
 

The primary reason for Japan to participate in this project,
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was to make a contribution in dollars to reduce the trade surp]ils 

to say, Japan, not possessing any
with the U.S. Needless 


domestic source of energy, held great interest in broadening 
the
 

technology capabilities on the effective utilization of energy.
 

divided on the degree the liquefaction of
However, views were 


coal would actually contribute to the future energy supply in
 

In other words, the three countries held different
Japan. 


time, the fact
incentives towards this project, and at the same 


that the government officials of the respective countries acted
 

on different grounds made the negotiations for cooperation
 

immensely difficult. The lack of consensus on the needs of the
 

liquefaction of coal and the time-frame of implementation, also
 

led to the discontinuation of the project.
 

in skepticism
The termination of this project resulted 


towards international joint venture projects both in the Japanese
 

It can be said, however,
government and in the private sector. 


that international joint research efforts on a large scale cannot
 

avoid the possibility of encountering uncertain factors in the
 

process of planning, and it is essential to be prepared so that
 

if in case a project is discontinued, the effects of the decision
 

are kept at minimum. So much for the SRC-IIlesson from the 

cooperation project. 

Now let us try some analysis on the proble and the 

possibility of coal utilization in the coming future. Coal-fired
 

facing a major problem from the viewpoint
generation plants are 


of air pollution. Although desulfurization equipment have
 

over 10 billion yen
improved, installation of a set costs 


(approximately 80 million dollars), and operation costs there
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percent of the plant's management cost.
of hold 10 


U.S., China, and Russia
The large continent nations, 


and when we
 virtually possess an inexhaustible amount of ccal, 


consider the future demand for energy on a global scale, the 
use
 

issue which cannot be avoided. In this regard,
of coal is an 


research and development on a long
international cooperation on 


as
is most crucial. Presently, including the cases such 
term 


that of Germany and the U.S., the inexpensive nature of coal-fire
 

leads to the mine site generation , making it essential to seek
 

or to make efforts on
 
a counter-measure towards acid rain 


In other words, international research efforts
desulfurization. 


the liquefaction of coal, gasification,
must be promoted on 


in-situ process, and the utilization of bio-technology.
 

Japan's New Energy Industrial Technology Comprehensive
 

(NEDO) recently succeeded in the

Development Organization 


experiment of generating electricity from inflammable gas
 

in other words the "generation from
produced from powder coal, 


gasification of coal", and is expecting to move onto the 

designing phase of the demonstration plant, with the aim of 

completing the project two years from now, leading to the 

development of a generatior plant on a 25 MW scale by around 
the
 

Also. Japan's Central Research Institute of Electric
 year 2000. 


Power Industry (CRIEPI) seems to be showing substantial progress
 

coal desulfurization technology
in the basic research on the 


using bio-technology.
 

tne development
In spite of the setbacks, the progress In 


coal utilization, must be
of these new technology concerning 


its potential qualities for future development.
fully noted for 
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2) Japan-U.S. Reprocessing Negotiation
 

In Article 8 Section C of the then Japan-U.S. Nuclear Power
 

Cooperation Agreement signed in 1968, it was provided that In
 

case that the used nuclear fuel supplied by the U.S. required
 

reprocessing and alteration on the content, both countries
 

uoncerned should make a joint determination that the measures on
 

safeguards may be effectively applied.
 

In April, 1977,.a negotiation for the purpose of making a
 

joint determination as provided in the above Article 8 Section
 

C began between Japan and the U.S., concerning the operation of
 

the Tokai reprocessing plant. P"ring the same period, the
 

nuclear non-proliferation policy was set forth, and this gave a
 

significant influence to the Joint determination on reprocessing,
 

creating difficulties In the negotiation process. However, by
 

going through the Japan-U.S. Joint Negotiation held on June 28
 

through July 12 at the Tokai reprocessing facility (Japanese
 

representative- Takeo Uchida, U.S. representative- Lawrence
 

Scheinman) and repeated negotiations thereafter, an agreement was
 

reached in September of the same year, and a liflited operation
 

at 99 tons in 2 years at the reprocessing plant of Tokaimura was
 

approved.
 

The new nuclear power policy by President Ford in October
 

of 1976 and the nuclear non-proliferation policy indicated by
 

President Carter, from which the reprocessing negotiation
 

originated, was received by the Japanese with much surprise and
 

anxiety. In other words, Japan had been faithfully following the
 

nuclear power policy of the U.S. concerning reprocessing and the
 

utilization of plutonium to that day, and the new policy was an
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abrupt change in the line of the Americans.
 

However, the cause for the difference concerning the nuclear
 

of the two countries manifested through the
 power policy 


the
negotiation, actually originates from the difference in 


their energy policies. In the
positioning of nuclear power in 


U.S., nuclear power is considered only one of the sources of
 

alternative energy to coal and oil, with nuclear power generation
 

being an alternative chosen only when it proves to be
 

economically profitable. On the contrary, for Japan, which has
 

condition
very little resources of its own, the primary 


considered for a source of energy is the stability of its supply
 

reasons nuclear power generation is
 on a long term. One of the 


chosen in Japan is because it is expected that it would provide
 

a stable supply as a quasi-domestic energy. Even with oil, it
 

is not healthy to depend excessively on the gulf region. The
 

U.S. 	is also making an effort to preserve Its domestic oil
 

important for nuclear power
resources. It is naturally 


generation to hold an economically competitive position along
 

is strongly requested
with the other sources of energy, and it 


that the technology for the reduction of generation cost be
 

developed. As indicated, the difference in the roles nuclear
 

power plays in the energy policies, is the underlying cause of
 

the nuclear power issue between Japan and the U.S. to the present
 

day.
 

The Japan-U.S. reprocessing negotiation served to make Japan
 

recognize the difference of nuclear power policies between the
 

two countries, and lead Japan to change the line of nuclear fuel
 

cycle from dependence on advanced nations such as the U.S., to
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reinforcement of domestic production. The operation of the Tok.li
 

reprocessing plant was brought to a political settlement through
 

In the process of reaching an agreement.
this negotiation. 


however, there were several contributing factors, such as the
 

negotiators staying in Japan over an extended period of time,
 

people such as Professor Scheinman making contact with the
 

Japanese side through various channels in effort of 6dining
 

mutual understanding, and an exchange of opinion taking place
 

through the unofficial exchange of private organizations such as
 

the Japan Atomic Industrial Forum (JAIF), all of which led to the
 

success of the negotiation between the governments.
 

At the time the reprocessing negotiations took place, there
 

was a distinct difference in the roles Japan and the U.S. played
 

towards the stability of the international community, and this
 

led to the difference of stances between the two countries during
 

the negotiation. Japan's influence in the world, however, has
 

increased over the years, and there is no doubt that the
 

recognition the two countries hold in common toward the stability
 

of the international community and the nuclear non-proliferation
 

issue has become much greater.
 

3) Cooperation in nuclear fusion(Doublet-III)
 

The cooperation concerning Doublet-Ill was implemented in
 

August, 1979, based on such events as the Carter-Fukuda
 

Conference, with the agreement on implementation between the
 

Science and Technology Agency and DOE, and also between DOE and
 

the Japan Atomic Energy Research Institute (JAERI) along with
 

Annex. This cooperation effort was made for the reinforcement
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of the nuclear fusion experimental research facility, Doublet
 

III, with Japan and the U.S. bearing the cost equally, and the
 

two countries also implementing a joint experiment. The joint
 

experiment was conducted over a period of 5 years, and a
 

cooperative relationship has been retained ever since with such
 

exchange as of one or two persons from JAERI participating in the
 

experiments conducted by GA.
 

The success of this cooperative effort is largely due to the
 

nature of the technology involved. First of all, the significant
 

size of the contribution which is expected from nuclear fusion,
 

stimulates politicians and leading scientists to take interest
 

in the technology, leading to the force that promotes its
 

development. Secondly, as nuclear fusion ts a form of technology
 

of an enormous scale, the cooperation among the specialists is
 

necessary at least over a certain period of time. The third
 

point to be noted, is the .fact that because the cooperative
 

efforts were made at the basic phase of research, it was not
 

involved in the competition for commercialization.
 

The success is also attributed to the fact that this effort
 

was not needlessly involved in political motives, and with the
 

exchange of views and discussions among the specialists, apart
 

from the negotiation between the two countries, it was possible
 

to specify the needs for this form of technology. In addition
 

to the above, the significance of the role played by the members
 

who were well acquainted with the technology and system of both
 

countries, such as Mr. Chihiro Okawa of GA, cannot be overlooked.
 

The international cooperation concerning nuclear fusion was
 

implemented with the call from the U.S. for a nuclear fusion
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cooperation on a large scale, and in parallel with the
 

discussions among the specialists, the effort is being developed
 

as an ITER plan resulting from the initiative taken by the IAEA
 

and the leaders of the U.S. and former Soviet leaders. However,
 

compared to Doublet-III which was a well coordinated project due
 

to its comparatively short implementation period of 5 years, the
 

ITER is a long term plan considered to take about 20 years.
 

Furthermore, with the participation of Russia in addition to
 

Japan, the U.S. and Europe, the research and development effort
 

will be coordinated by four different powers, and it is to be
 

anticipated that many issues should arise as the project proceeds
 

in the future.
 

4) The response of the automobile industries in Japan and the
 

U.S. towards the prevention of air pollution
 

The Muskie Law (Clean Air Act) of the U.S. enacted in 1970,
 

influenced the policy on the prevention of air pollution in
 

Japan, partly due to the fact that the U.S. law took effect at
 

a time coinciding with the establishment of Japan's Basic Law for
 

Environmental Pollution Control. When one reviews the attitude
 

of the automobile industries in both Japan and the U.S. towards
 

the prevention of air pollution, the difference in the
 

industries' stance towards the law and regulation becomes
 

apparent. The Muskie Law, eliminated the former concept of
 

setting the automobile exhaust standard at a range that can be
 

dealt with by means of "a technology which can be actualized
 

economically", and instead, introduced a stringent regulation
 

which reduced the level of pollutants released into the air by
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was
90 percent. The implementation of this standard, however, 


repeatedly postponed after its establishment. In other words,
 

the U.S., is that after a role with
the process often seen in 


target at a high standard at the initial stage, being set that
 

rule is then eventually modified in accordance with reality.
 

Japan's own regulation on exhaust gas of automobiles was
 

established in the middle of 1970s, Somewhat behind the U.S.
 

Partly owing to the severe public opinion against pollution of
 

that age, and as a result of the competition of technological
 

development among the companies, the achievement of the standard,
 

initially considered unattainable, was made possible. In other
 

words, in Japan, although it took a considerable amount of time
 

for the decision to be made, the decision once made was accepted
 

in a strict sense, and a consistent effort focusing on the
 

achievement of the target was made.
 

The process shall be explained chronologically. First of
 

all, around 1965, the issue on CO pollution was raised, and in
 

September of 1966, the Ministry of Transport promulgated the
 

emission of harmful gas from automobiles, and
standard for the 


in August of the following year, 1967, the Basic Law for
 

Environmental Pollution Control was established. In 1970, the
 

article concerning the harmony with of the economy was deleted
 

from the above law.
 

After the decision in 1973 on the standard of the
 

atmosphere, regulative standards were established on exhaust gas
 

from automobiles in 1975, 1976, and 1978. In particular, the
 

1978 standard, regulates the maximum nitrogen oxide exhausted per
 

day to 0.02 ppm, setting the annual average at 0.01 ppm, meaning
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that Tokyo and
 
a reduction by over 90 percent from the state 


Osaka were in at the time. It was a regulation five 
times severeI"
 

the most stringent

compared with the U.S. standard, making it 


standard in the whole world.
 

The Japanese automobile companies for the most part achieved
 

However, when it came to
the standard set in 1976 on CO and HC. 


in 1978, not one company
the nitrogen oxide regulation set 


the technology development,
claimed that it had succeeded in 


hearing session held by the Environment Agency
speaking at the 


were invited. There

in 1975 to which the automobile companies 


companies which even declared that the achievement of this
 were 


standard was technologically impossible, and thus the attainment
 

change policy 


of this target was in jeopardy. However, for the purpose of 

reducing photochemical smog, the Environment Agency did not 

its of reducing both NOx and HC. The Agency 

a form which
created a report on the results of the hearing in 


eliminated confidential corporate information, looking forward
 

competition of technological
to accomplishments from the 


This effort bore fruit, and the
development among the companies. 


to be impossible,
achievement of the standard, once believed 


and the sales of the automobiles regulated
became a reality, 


under the 1978 standard began earlier than planned in the initial
 

regulation plan.
 

This emission rculation standard emphasized the
 

regulation for gasoline automobiles, and the
reinforcement of 


and heavy-duty trucks
strengthening of standards for diesel cars 


were to take place gradually, due to the technological difficulty
 

to improve the diesel engine.
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On the other hand, in response to the claims by the U.S.
 

that the Japanese emission standard would become a non-tariff
 

barrier, the government took measures of postponiiig the
 

application of the law towards imported automobiles. In other
 

words, the -958 regulation for gasoline cars and 1959 regulation
 

for diesel cars was applied, with a 2 year and 3 year probation
 

offered respectively. In Europe, the countries sensitive to
 

environmental issues such as Switzerland, Austria, and Sweden set
 

regulation figures for passenger car emission, and in 1988, those
 

for the CO and HC were at the same level as Japan, and the same
 

to
as the U.S. showing a low figure. The EC nations aim 


establish standards by the year 1992.
 

The main reason Japan was able to achieve the standard was
 

due to attainment of the "best combustion" resulting in the
 

improvement of fuel economy and Japan's competitiveness in the
 

international market.
 

Comparing the achievement on the issues of fuel economy and
 

exhaust of automobiles, it is confirmed to a great extent that
 

Japan comes first fol'owed by the U.S. and Germany. However, the
 

U.S. has shown much progress in recent years, particularly
 

out-performing Japanese automobiles on fuel economy for
 

large-sized cars. Also, when comparing turbo cars and cases of
 

running with the air conditioner working, American automobiles
 

indicate better fuel economy performance compared to that of the
 

Japanese.
 

The reason behind Japan's early attainment of the standard
 

can be attributed to tie difference in the style of production.
 

The mass production method of Detroit is suited for producing
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on a massive scale by line workers only
standardized products 


In contrast, the Japanese
possessing a singular form of skill. 


automobiles are produced by the just-in-time system, or the lean
 

words a way of production considered to
system, in other 


eliminate futility, employing a team of multi-skilled workers
 

capable of handling different tasks, effectively building a
 

It is said that this
variety of automobiles of small quantity.. 


system compared to the mass production system uses only half the
 

labor and facility investment, and in addition, only requires
 

time of previous methods for the development of new
half the 


models.
 

Although the advancement of robotization is seen in the
 

of automobiles, it is particularly necessary to
production 


implement the systemization of the parts-vendors of the U.S. and
 

Europe based on market principles. The U.S. and European
 

countries must realize that the "keiretsu" system of Japan is by
 

no means a typical model of a closed market, but a system exposed
 

to fierce and intense competition. The rate of production within
 

the company (in-house production ratio of parts) is much lower
 

compared to that of Germany, and competition among Japanese
 

vendors is very fierce, carrying many incentives which trigger
 

and rationalization.
technological innovation management 

Moreover, on the development of new models, the - Japanese 

automobile vendors and the parts manufacturers simultaneously 

proceed with the planning and designing. This in Japan is called
 

This system not only reduces time
simultaneous engineering. 


needed for developmcnt, but makes it easier for the opinions of
 

the respective divisions to be reflected in the project. In
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addition to the technical aspect, it is considered important 	to
 

reflect the customer's comments on the product, gathered 
through
 

thus this aspect of

the sales representatives, 


product-customer-relation, or product-user-feedback contributes
 

to the improvement of product quality.
 

5) Comprehensive considerations (Lessons learned)
 

(1) 	Projects and negotiations which succeeded had been
 

a wide variety of communication efforts.
supported by 


As is shown in the Japan-U.S. reprocessing negotiation and
 

the success of a project was
the cooperation on Doublet III, 


It is
always supported 	by human exchange in a wide range. 


necessary to set up occasions for a frank exchange of opinions
 

private and informal basis, both prior to the negotiation
on a 


by the governments and in parallel with the actual negotiation.
 

its historic and. culturai background, the Japanese
From 


people possess the concept of "Ishin-denshin", or, the idea that
 

to reach an agreement or a
it is best to understand and 


a detailed 'explanation of
compromise with one another, without 


holds the tendency of expecting this
one's opinion. Japan 


with whom
"ishin-denshin" way of understanding from the U.S. 


Japan enjoys a friendly and close relationship. Without the
 

effort of extending explanations In a diverse and systematic
 

explained in the above, however, mutual understanding
matter as 


cannot be attained.
 

in each other.
(2) 	Understand the root of the difference found 


to
Based on that understanding, effort should be exerted 


.eek common interests.
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Although the U.S. and Japan share more things in common th-.n
 

a free competitive
with any other country in the world, such as 


economy, and a democratic political establishment, they carry,
 

on the other hand, many differences originating in the historic
 

or cultural background. The attempt of adjusting these
 

cause friction.
differences over a siort period of time would 


Rather, it is more important to seek an agreement on a practical
 

dimension based on the understanding of those differences.
 

(3) 	Train cultural interpreters.
 

As seen in the examples of the unification of the EC and the
 

reunification of Germany, and also the relationship between Japan
 

and South Korea, ard even the example of North Korea, to
 

understand a foreign country is not easy, and it is most
 

difficult for the negotiators and the related staff to accomplish
 

this task over a short period. Therefore, it is important to try
 

the 	other side's
to understand the background and the base of 


opinion, by obtaining the comments and advice of specialists who
 

possess the ability resembling the role played by th.
 

simultaneous interpreters in an international conference, who,
 

so to speak, understand not only the language but are experienced
 

and are able to understand the nature of many difierent cultures.
 

(4) 	Allow predictability in policies.
 

In Japan, although the decision making process requires a
 

long period, a decision once made is not easily altered.
 

In the U.S., government policy and projects are subject to
 

change, influenced by the trend of the market and the political
 

situation. The characteristics of each of the two countries each
 

has their merits ant demerits. These differences, however, often
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become the obstacle in proceedtng with a cooperative effort 	of
 

is
 a large scale which requires a long period of time. Thus, it 


necessary to consider the provision of mechanism which would help
 

to keep the undesired influence resulting from the major 

alterations ot termination of a project minimum, by e.g. 

clarifying in advance the conditions of altering a plan. 

(5) 	It is necessary for the economy to be stable in order to
 

improve the quality of our environment.
 

Because the effort of improving and maintaining the quality
 

positive
of the environment is a costly task, not only the 


attitude of the citizens, but the economic power to bear su'!h a
 

burden is essential. Moreover, without the attitude of improving
 

the standard of living, the economy would not develop and the
 

expansion of the market cannot be expected for a long period.
 

Thus, it should be emphasized that the environment, the business
 

economy and the standard of. living work together, and the all
 

three are aspects which cannot be separated.
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EXECU TIVE SUMMARY
 

1. This article is dually scoped. Its first two
 

chapters look into the process of policy-making and
 

institutional change Japan has come through since the
 

1970s. The remainder is intended to get a grip upon the
 

current "state of mind" prevailing in the Japanese
 

business community in regard to the yet somewhat "mis

sionary" notion of international technology transfer for
 

environment and development in the third world.
 

2. By way of Introduction, a brief critical reflection
 

is presented upon one of the earlier studies concerned
 

with the comparative politics of environmental policy

making in Japan and the United States: Pharr and
 

Badaracco's thesis on "adversarialism versus Coopera

tion" in the government-industry relations (in Thomas
 

McCraw ed. AMERICA VERSUS JAPAN, 1986). While Samuel
 

Kernell's PARALLEL POLITICS (1991) offers another, and
 

more broadly scoped, comparative political perspective,
 

we feel the need for a sharper focus on the process of
 

collective learning in each country, since- our major
 

interest now lies in not just another fancy way of
 

contrasting the two political cultures, but in seeing
 

how to make a "regime change" evolve toward a sustain

able new world order.
 

3. While the environmentalist enthusiasm subsided in
 

both Japan and the United States after the Oil Shock,
 

the wheel has been kept turning in Japan thanks to thf
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initiatives taken by the Environment Agency. Born out
 

of the Ministry of Health and Welfare, the Agency has
 

mounted an increasingly "value-oriented" challenge
 

against the economic growth paradigm of post-war Japan,
 

with its tacit alliance with the pollution-affected
 

patients' groups, the citizens' groups always suspicious
 

of the "heavy-riding" of the prosperous industry, and
 

also the anti-regime opportunist opposition party poli

ticians.
 

4. The struggles over anti-NOx control are recalled
 

here as a reminder of the problem of scientific uncert

ainty in the context of environmental regulation - a 

major stumbling bloc being envisaged in the formation of
 

an anti-greenhouse gas regime. The revision of the 1973
 

Act on the Reparation for Environmental Health Hazards
 

is taken up as an indication of the creeping process of
 

social value change during the 1980s. The 
1987 revision
 

signals a shift in Keidanren's leadership toward the
 

"strict liability" principle of 
the U.S. Superfund type,
 

which industry has come to accept a matter
as of its
 

"social responsibility".
 

5. The ill-fated bill on "Environment Assessment" is
 

dwelt upon as a manifestation of Japan's institutional
 

culture, and the more or less self-imposed role of
 

private industry in the predominantly producers-oriented
 

public policy environment. That is to say, industry
 

would rather "internalize" the rules and procedures for
 

environmental assessment 
and even make educational ef-
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forts to induce a change in consumers' tastes toward
 

ecologically sound products and services. This resonates
 

well into the 1991 Keidanren Charter on Global
 

Environment and the in-firm environmental charters that
 

have come into effect to buttress it in the recent
 

years. Focus there is on the notion of ec'--auditing
 

internalized into the corporate management routine. Here
 

Japan may be said to be more comparable to countries
 

like Germany and Switzerland than the United States
 

where "compliance audit" seems still in currency.
 

6. The leadership toward a new industrial ethic (which
 

includes not only eco-auditing but also an urge to adapt
 

to the requirements of "international cohabitation")
 

seems to come more strongly from major corporate execut

ives than from the government bureaucracy today. In the
 

latter the decision style remains still predominantly of
 

the "bottom-up" type, coupled with inter-ministerial
 

rivalry. Leading LDP politicians, too, have joined the
 

tide, speaking out more audibly than before for a grand
 

scheme of political reform that would help billet truly
 

important external policy matters (such as international
 

security and environment) on the legitimate agenda for
 

political debates.
 

7. Industry is aware of the limit to internalization of
 

the new ethic. One of the issues over which it betrays
 

its self-inconfidence is that of carbon taxes. Here
 

industry's voice is consistently low and sceptical, and
 

suddenly sniveling to the Reganese cause of "deregula
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tion". This is no surprise, however. As 
 Samuel Kernell
 

once 
noted quite emphatically, "the politics of tax
 

reform in Japan resembles 
more the image of America's
 

discordant politics than the image 
of calm progression
 

toward consensus commonly ascribed to Japanese
 

politics."
 

8. The newly expanded cluster of environment-oriented 

zaidans - non-profit third-sector institutions - are 

reviewed briefly in terms of their role in the industry

government relations. 
In a way these zaidans serve as a
 

podium for collective learning onto which private indus

try tries to "externalize" their ethical burden (includ

ing such notion as 'philanthropy"). 
But the podium
 

remains essentially internal to member firms to the
 

extent that they are financially responsible for* it.
 

This act of quasi-externalization might be characterized
 

as an act of "organizational hypocr-.cy" 
which tends to
 

be invoked when firms' 
actual action capacity fails to
 

meet the requirements of their socio-political legitima

cy. Certainly here is a 
contrast against the U.S. 
ways
 

of doing whereby philanthropical acts 
are almost totally
 

externalized away out of the daily profit-seeking opera

tions onto highly professionalized independent non

business NGOs.
 

9. The subject of technology transfer has 
an aspect of
 

relevance to our preoccupation with the 
policy process.
 

But the present 
stage of the evolution of international
 

"eco-business" 
is such that the political market for it,
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if not to speak of the economic one, is not mature
 

enough as yet to make that aspect analytically interest

ing. This holds true even around the giant smokestacks
 

in China and Russia. The third chapter, which constitu

tes a good half of this article, addresses basically the
 

following two sets of questions:
 

10. The first one is concerned with such questions as:
 

Do we have appropriate environmental technologies that
 

can be more or less readily transferred to the third
 

world? And how far can we count on the private sector
 

in that matter? The second facet of the technology
 

transfer issue relates to a much tougher question, such
 

as: How can we go about the environmental diplomacy with
 

big problem countries like China and Russia? Are there
 

any signs that private industry should be more agile
 

than government to create ways of cohabitation with
 

those still less than fledgling alien models of capital

ism?
 

11. Here "technologies" are meant to include both
 

software and hardware. A fairly detailed diagnosis is
 

provided by way of an interim evaluation of one of the
 

on-going programs for the transfer of environmental
 

technology and experience to developing countries: ICETT
 

at Yokkaichi. The evaluation comes with more warnings
 

than promises. Indeed, the ICETT initiative itself
 

deserves a great deal of eurogia especially with respect
 

to the mobilization of the experience and expertise of
 

"locally focussed action" for international development
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cooperation. But 
the setup could be both more efficient
 

and more effective if it were placed in a multilateral
 

cooperation network like the Consultative Group for
 

International Agricultural Research (CGIAR).
 

12. As for the corporate initiatives in the Chinese
 

landscape, the subtitle of section 
3.c - "Between an
 

ethical push and a realist scepticism"- may speak well of
 

how things are or are 
not moving. There is apparently a
 

long way to go before we see a politically well

committed, and economically responsive, market emerge in
 

China for 
improved energy and environment technologies,
 

new or intermediate. As far as low-cost 
clean coal
 

technologies are concerned, the United 
States may be
 

seen 
to have a broad edge of comparative advantage 
over
 

Japan, to the extent 
that a sizable domestic market
 

exists for such technologies in the United States. Japan
 

and the United States together could fulfill the mission
 

far more effectively than each will individually.
 

13. 
 As for Russia, some forward initiatives on the part
 

of Japanese industry are becoming visible, although
 

limited in scope. The "standstill" option, which cur

rently dominates the 
scene, seems to be embedded far
 

more broadly, and no less intractably, than the Northern
 

Territorial issue.
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1. 	Introduction: " Adversarial ism
 

versus Cooperation"
 

l.a 	Pharr & Badaracco(1986)'s Japan-U.S. Comparative Study on
 

Ei.vironmental Regulation
 

This 	excellent contribut.on to the comparative study on the
 

environatental policy processes in Japan and the United States was
 

focussed mainly on the shifting government-industry relations
 

during the period through the mid-1970s.
 

The "tacit collusion" between industry and government against
 

the victims' groups during the pre-regulation days (until the mid

1960s) was meant for joint negligence, or avoiding facing the
 

problem if only due to ignorance. Amidst the supergrowth fever in
 

the post-reconstruction phase, society was yet unprepared to take
 

the issue of fact regarding the causal links between industrial
 

pollution and public health. By the late 1950s several thousand
 

victims displaying symptoms of organic mercury poisoning in the
 

Minamutn district had led a growing protest movement, as the
 

municipal and prefectural governments' special advisory committee
 

with the help of the local science community began to suggest a
 

link between the disease and Chisso Corporation, a major chemical
 

industry in the region. The Ministry of Health and Welfare, with
 

its special advisory committee's report on the "inferred" causal
 

links, was not able to break the wall of tacit collusion between
 

Chisso and MITI until around 1968. A more or less similar story
 

holds for the Yokkaichi air pollution which came into the open
 

toward the end of the 1950s as soon as the huge petro-chemical
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industrial complex entered its full operation. (See Section 3.b
 

below for a further detail.)
 

This phase as followed by the so-called "stormy period"
 

during which the government's policy stance turned increasingly
 

adversarial as against industry. It culminated in the 1970
 

"Pollution Diet" through which 14 major environmental laws swept.
 

The phrase of "preservation of the living environment in harmony
 

with economic prosperity" in the 1967 Basic Law for Pollution
 

Control was removed. As for air pollution, the earlier law was
 

revised so as to provide that auto emission control standards were
 

to be set by administrative ordinance. The so-called 'Japanese
 

Muskie Law", the then world strictest standards, once proposed by
 

the U.S. legislation but vehemently voted away by the american
 

auto industry, was put into enforcement in 1975.
 

Much of the success in Japan's environmental achievement is
 

indeed attributable to that stormy period of adversarialism. The
 

mounting pressure stemmed from the shocking waves of protests
 

entailing the media, victims' and citizens' groups' movements,
 

court rulings and progressive local administration. During the
 

post-Oil Shock decades, during which the pace of improvement in
 

environmental record slackened in both Japan and the U.S.. This
 

period witnessed a growth of more "cooperative' relations between
 

government and business in the environmental policy process in
 

Japan, which, according to Pharr and Badaracco, has continued all
 

the way into the 1980s, resulting in less impressive accomplish

ments in environmental legislation than during the period of
 

adversarialism.
 

In the United States, too, the wall of tacit collusion between
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government and industry fell down with the legislative wave of the
 

1970s. But the governm.nt's adversarilism against the straggling
 

industry has continued thereafter all the way till today. The
 

confrontation has even taken such extreme forms as repeated
 

extensions of deadlines for the enforcement of standards, and
 

costly litigation on ever broader front causing long delays in
 

compliance. Even so, this U.S. system may he regarded to have a
 

merit in that it offers a wider (and more formal than in Japan)
 

channel of influence in decision processes by the citizens at
 

large as well as highly professionalized non-business NGOs.
 

1.b 	 Regime Change: - Need for a sharper focus on the Historical 

Learning Process 

One of the possible criticisms to the Pharr & Badaracca approach
 

is that whether the pattern of government-industry relations is
 

cooperative or adversarial is not quite a matter of policy design
 

in Japan. The style of environmental decision making has depended
 

very much on the very nature of the problems 2visaged by society
 

in a particular historical phase for one thing, and on the
 

ability of government administration to politically consensualize
 

the available (still never perfect) knowledge base concerning the
 

cause-and-effects relationships underlying public health hazards,
 

for another. No matter whether the overall structure of the
 

decision-making machinery appears cooperative or adversarial,
 

painful negotiations must take place among the concerned parties,
 

within or in the periphery of that machinery. In fact, the
 

antagoni::m between the citizens in general and industry, as well
 

as the subtle political te!nsion between major metropolitan
 



autonomies and the central bureaucracy, have continued to serve as
 

an effective motor force 
 for the undaunted value-oriented
 

initiatives that have been taken by the Environment Agency against
 

the country's weathered paradigm of economic growth and efficien

cy. Substantively speaking, it is that facet of the social
 

negotiation process that would deserve further incisive analysis
 

in the contxt of a comparative analysis of the environmental
 

policy process in Japan and the U.S..
 

Moreover, the difference between the two countries in terms of
 

the relative roles being played by the bureaucracy, the
 

politicians and the private business sector 
 seems to be embedded
 

to a considerable extent in the basic difference in the political
 

regime the evolving change of which is a matter of "meta-policy"
 

or what history determines so to speak. The evolution in Japan is
 

framed along the system of parliamentary democracy while that in
 

the U.S. unrolls within the framework of presidential democracy
 

coupled with the strict separation of legislation, administration
 

and judiciary. The implications of this basic difference are
 

fairly well studied in the recent political-scientific literature.
 

Samuel Kernell's recent book is one of the excellent examples in
 

this domain [Kernell 1991].
 

Particularly interesting in the context of environmental policy
 

would be Roger Noll & H. Shimada's contribution on "comparative
 

structural policies" in that volume. Among their noteworthy
 

conclusions are:
 

(1) The richer resource base of the U.S. causes it generally to
 

exhibit less concern than Japan about the nation-wide ability
 

to restructure its economy to important noneconomic objectives;
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and
 

(2) While structural policies are substantially influenced by
 

narrow conomic interests in both countries, the apparent power
 

and autonomy of Japanese bureaucracy owes to the nation's long

cherished consensus on economic growth and the single-party's
 

control of the government from 1950 until the 1980s, while the
 

U.S. Constitution causes more judicial review, making structural
 

policies more difficult and costly (Noll & Shimada 1991, esp. pp.
 

228-229].
 

The "small country" posture of Japan has been prolonged well
 

into the 1970s during which how to allocate the dividend of the
 

post-war supergrowth for domestic social welfare proved a more
 

urgent concern than how to contribute to the governance of
 

international relations. Patchy responses to the never-ending
 

external pressures in the 1980s have gradually built up to
 

engender a shift of gravity in the set of long-term goals to which
 

government-industry coalition is to be steered. The problems of
 

planetary environment, regional. and global security and the
 

rapidly aging population structure have come to assume greater
 

salience in the policy agenda of common importance to politicians,
 

bureaucrats and industrialists as well as to the public in
 

general. It is open to question how far the traditional instituti

onal devices for "consensus building" can manage to cope with this
 

change.
 

For that matter, Noll & Shimada seem to anticipate that the
 

salience of such noneconomic issues should be likely to make Japan
 

a less consensual society and that the structural policies,
 

increasingly detracted from domestic economic well-being, might
 



become less effective.
 

In fact Pharr & Badaracca's analysis is grossly incomplete with
 
respect to 
the gradual, and 
yet far-reaching, 
shift which has
 
taken place in 
the overriding national 
concerns during the period
 
after the mid-1970s, which the authors touched only superficially.
 
So, before looking at 
the latest development toward 
a new Basic
 
Law on Environment, 
a brief review 
will be presented 
in the
 
following section of 
the legislative struggles 
over NOx control
 
and environment assessment through the 1980s. Focus was 
then still
 
on domestic 
pollution abatement, but 
the struggles seem to have
 
been instrumental for keeping alive the environmental 
concern even
 
during the years of Fiscal 
Reform and thus preparing the society
 
to face the 
 surge of 
globalized preoccupation 
with Environment
 

and Development since the late 1980s.
 

2. 
 The Process 
 of Internalization:
 

the Per i od 
s i nce the Mi d-1 9 70s
 

2.a The Struggles over NOx Control:
 

- Forward Pressurizing under Scientific Uncertainties
 

The problem of NOx control 
is yet far 
from being resolved. The
 
latest survey in Tokyo, Kanagawa and Osaka has 
revealed that 
the
 
NO2 
density in these urban regions registered a historical peak 
in
 
1991: only 5 out 
of the total 72 survey points along 
major
 
highways could clear 
the government standard of 
0.04-0.06 ppm in
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terms of daily average; and this in spite of the application of
 

severer standards to auto emission at the unit level since 1978
 

and the introduction of a total quantity regulation of factory
 

emissions since 1981. In contrast to SOx control for which the
 

shift to low-sulfur fuels and the development of desulfurization
 

technologies achieved unexpectedly rapid results, the NUx problem
 

calls not only measures against fixed pollution sources but also
 

those concerned with automobile pollution which in turn is
 

complexly intertwined with the problems of transportation systems
 

and urban structures. The recent worsening of the NOx record seems
 

to owe to the business boom during the latter half of the 1980s
 

which resulted in a nearly 50 percent increase in the number of
 

diesel buses and trucks in circulation in the Tokyo region.
 

The Japanese Muskie Law was an outcome of the informal (closed)
 

hearings held by the Environment Agency's Technical Committee on
 

Passenger Cars' NOx Emissions from August to September 1975. None
 

of the nine auto makers was confident then about the technological
 

possibility for meeting the proposed 1978 target of 0.25 gr. per
 

km run. According to Hashimoto, then Director-General of the
 

Agency's Air Pullution Department, the exercise was aimed to
 

stimulate competitive technological development among the auto
 

producers. By the spring of 1976 when the second round of closed
 

hearings was held, all the nine auto makers proudly reported that
 

the 0.25 gr. target had proven achievable. The key to the success
 

turned out to be an improved combustion technology in all the
 

cases, which implied that the NOx regulation had been instrumental
 

for achieving a better fuel efficiency, which later proved an
 

important source of the Japanese auto industry's international
 



competitiveness [Hashimoto 1988, pp.257-266].
 

Another noteworthy facet of 
the story is that the publicatior
 

of the reports on the hearings was intended for an education of
 

domestic consumers at 
 large, and the dissemination of theii
 

English versions to stimulate a process of international
 

legitimization of whatever final outcome might result from the
 

exercise. That tactic did 
in fact work rather -ell. The first
 

English publication was financially 
helped by the Japanese
 

Automobile Industry Association, which 
apparently hoped that it 

might help clear the possible overseas suspicion that the 

introduction of a severer standard would result in an extra 

nontariff barrier to Japanese auto imports. Both the reports on 

the second and the third rounds 
were published domestically and
 

internationally. The OECD review of country environmental policies
 

in November 1976 concluded that the Japanese auto emission
 

regulation, the world most advanced as it was, should not be
 

deemed as a nontariff barrier.
 

The story is not complete, however, confides Hashimoto, without
 

mentioning the growing grievences of automobile noises and smogs
 

by residents along traffic roads, 
and also the efforts of local
 

emission surveying and assessment of abatement techniques volunt

arily conducted by Tokyo, Yokohama and 
five other metroplitan
 

cities.
 

The situation of diesel buses and 
trucks has been somewhat
 

different. The unit-level NOx standards for those large vehecles
 

were set 
in two stages (late in 1977) and cleared by 1986. But the
 

increased vehecle longevity (a little 
over 8.5 years as of 1981)
 

has made the new-vehecle regulation rather ineffective. Even local
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autonomies have continued to be lukewarm in coping with the
 

environmental impact of the public tranportation system for which
 

economic efficiency and safety remain an overriding concern even
 

today.
 

Besides, the Environment Agency, being responsible mainly for
 

the public health and other social impacts of pollution, is
 

always faced with the difficult task of reconciling the insight
 

from the endemic science with the logic of law-making as well as
 

the ethic of public administration. The task was particularly
 

strenuous as Japan was the first to tackle the NOx regulation from
 

the public health standpoint while no precedent existed elsewhere
 

in the world. Furthermore the available scientific knowledge base
 

was far from being consensual even among scientists; still more so
 

internationally. Setting fast standards in relation to widely
 

varying geographical and climatic conditions would become possible
 

only after a far greater accumulation of empirical evidence than
 

what extists today, as well as of politico-economic wisdoms from
 

the collective learning processes going on in different parts of
 

the world.
 

The WHO-UNEP specialized committee on the conditions for judge

ment of the NOx impact on human health, held in Tokyo in August
 

1976, hesitated to suggest any definitive quantitative benchmark
 

then. It suggested the need for further empirical investigation
 

before judging which should prove more plausible, the current U.S.
 

standard of 0.05 ppm or the Japanese precedent of 0.02 ppm (in
 

terms of annual average) which had happened to be established amid
 

the earlier stormy period.
 

The Environment Agency's specialized scientific committee on
 



this matter started its deliberation in May 1977 and reported 10
 

months later with an "agreed-upon" guideline set between 0.02 and
 

0.03 ppm. The empirical evidence accumulated within the country by
 

that time was not claimed to be adequate for rigorous scientific
 

verification. Industry reacted vehemently by stressing the need
 

for international consistency in standard setting and the
 

absurdity of any severer standard than the American and European
 

0.05 ppm. Local governments were rather at a loss except that they
 

would abhor any decision that might shunt the citizens' confidence
 

in government administration. Citizens' groups reiterated their
 

opposition to any move to dilute the standard of 0.02 ppm. MITI's
 

Advisory Council on Industrial Structure stepped in to take up the
 

issue through its own subcommittee on NOx Pullution Prevention.
 

That move had been welcomed by industry. That subcommittee
 

emerged with what might serve as a sort of target range for
 

political compromise that could be interpreted to lie between
 

0.025 and 0.04 ppm in terms of annual average.
 

The controversy became highly politicized as it entered the 

Diet, but the Enironment Agency's initial proposal of the 0.02 

0.03 range was not defeated. In retrospect, one may venture to say
 

that, in the absence of the help of rigorous science or well
 

thumli-marked international standards, the end result could only be
 

a human agreement. There was little reason for forgoing the
 

possible ratchet effect of the once enforced agreement even under
 

a considerable degree of scientific uncertainty as long as it
 

promised something no worse than the present.
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2.b 	 Revision of the 1973 Act on Environmental Health Hazard
 

(Kokenhou):
 

- Towards a System of Collective Reponsibility for
 

Preventive Environmental Policy
 

The 1972 Act on Non-fault Responsibility which was intended to
 

facilitate the judicial decision process regarding environmental
 

health hazards and reparative settlements. The Act exonerated the
 

process of verifying the fault or negligence on the part of
 

potential pollutor agents (which is based on the so-called
 

principle of "strict liability"), but it still required the
 

plaintiff to prove at the courts the causal links between his
 

particular health hazards and the locally prevailing environmental
 

pollutions. It is always less easily done than said to integrate
 

the knowledge and judgements from different medical sciences
 

(clinical, basic, experimental and endemic medicines) into admin

istratively manageable (and fair) criteria. The patients' burden
 

of verification of environment-desease causalities was lessened by
 

the adoption of an "area designation" approach.
 

The Act also incorporated the principle of "joint liability" in
 

that reparative duties were assigned, in the spirit of civil
 

action, to all the potentially responsible parties, in parcicular
 

country-wide industrial establishments as they were considered as
 

major fixed-source air pollutors. In those days the rate of
 

athmatic and other respiratory complaints (associatable with the
 

deseases specifically designated for legislation purposes) showed
 

a stronger correlation with the SO2 density of the air. So the
 

reparatory contributions have been levied for each case at issue
 



in proportion to the quantities of SO2 emitted by individual fix

source establishments.
 

That legislation was an outcome of the syncretized pressure that
 

had arisen during the stormy years from the political community
 

(both LDP and the opposition parties), from within government
 

administration, both central and local, as well as from patients'
 

and citizens' groups, with the Keidanren and other industrial
 

associations following suit in the movement unexpectedly quickly.
 

However, the Act became less and less sensible as the
 

environmental conditions in most of the once designated areas got
 

quickly improved in the subsequent years. By the 1980s its raison
 

d'etre was eroded by the ever increasing weight of moving-source
 

pollutors - particularly trucks and buses in urban pollution. 

Levying on fixed-source agents turned increasingly unfair as it
 

was those fixed-source agents who had made particularly great
 

efforts to bring about the now considerably improved environment.
 

By 1981 the SOx emission in the designated areas had been reduced
 

to a one-twelveth of the '973 level, although the number of
 

acknowledged patients increased more than five times during the
 

same period. The public and private transportation and distribu

tion systems were posing an almost intractably difficult problem,
 

both politically and economically, in the anti-NOx context, for
 

which the individual vehecle level regulation alone would no
 

longer be adequate.
 

The reparation to the already acknowledged patients had to
 

continue, and there was also the need for a more stable source of
 

funds for implementing longer-term, "preventive" environmental
 

measures in a fuller scale: such as the diffusion of low-pollution
 



vehecles, rationalization of transport and distribution systems,
 

and other measures to tackle complex urban environmental problems,
 

as well as improved medical care for patients' accelerated
 

convalescence.
 

It took a 39-months long laboring by the Environment Agency to
 

produce an agreeable amendment to the 1973 Act. Industry welcomed
 

the proposal of total rescission of the area designation, while
 

local autonomies were ill at ease at it. A new special fund was
 

proposed for long-term steady policy action, yet without bending
 

the principle of joint civil liability on which the 1972 Act was
 

based. The proposed V 50 billion fund was to be borne again by
 

industry, rather than consumers in general. The negotiations with
 

the automobile industry which was proposed to represent all the
 

moving-source liability for convenience's sake, proved
 

particularly tough. Keidanren succeeded in persuading the fixed

source industrial emitters to take up to 4/5 of the burden if only
 

for the cause of "social responsibility". [Okazaki 1990, pp. 57

108] The auto industry conceded soon after that commitment had
 

come into the open. The revision was enacted in 1987.
 

By that time the compensations being effected annually for the
 

authorized patients (totalling to some 98.7 thousand ) amounted to
 

V 104.4 billion.
 

2.c The Problem of Environment Assessment:
 

- an Ill-fated Bill Prompting an Internalization of
 

Preventive Environmental Practice 



The 1970 U.S. Law on National Environmental Policy introduced
 

the concept of "assessment" signifying something more than just
 

"prevention". Apparently it 
was meant for a legal warrant for th
 

citizens' direct participation in environmental decision process

es. In Japan, studies on the techniques of environmental impact
 

analysis and their application in the context of the appraisal of
 

regional development projects began in conjunction with the
 

comprehensive survey mission mounted in 1964 to check the develop

ment plan in the Mishima 'nd Numazu region. By the mid-1970s the
 

actual practice reached already a level of technical severity that
 

was being acknowledged in the OECD fora as the world most advanced
 

[Hashimoto 
1988, p.325). But the assessment procedures were not
 

yet backed by any specific legislation at the national level. The
 

practice was still generally based on the pollution prevention
 

ordinances of local autonomies 
which provided for case-by-case
 

agreements between them and the specific industrial parties to be
 

involved in local developmental projects.
 

The Environment Agency's Central Council for Pollution Abatement
 

Measures was 
requested to examine the possibilities for'institut

ionalizing the process of environmental assessment, or 
more 

precisely "appraisal of environmental influences" - a softer 

terminology adopted to de-emphasize the negative connotations of 

the American type of assessment. The Council put forward its 

recommendation amid the reactionary atmosphere prevailing in the 

post-Stormy Period. Prime Minister Ohira took a forward policy1 

stance and put the matter for deliberations by the Ministerial 

Council, as well as the LDP Policy Research Committee. After cne 

year-long deliberations the Agency's 
draft got mutilated bit hy
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bit so as to weaken the scope for the Agency's intervention, and
 

to leave aside totally the electricity affairs in the end.
 

The bill failed to clear the Diet three times frow, April 1981
 

through November 1983. Industry and LDP remained lukewarm for fear
 

of its possible consequences for the litigation-oriented citizens'
 

movements. The opposition parties postured indignantly negative
 

for fear that the bill should serve only as an acquittal for less
 

than ideal assessment procedures. Local autonomies also feared
 

lest any inconsistency between the bill and their local ordinances
 

should just enervate their authority. The public in general seemed
 

to have lost their earlier sense of environmental crisis already
 

for some time.
 

The wrestling with the bill lasted long enough to permit
 

central government ministries and agencies to move ahead tc
 

"internalize" the rules and procedures of environmental assessment
 

within their respective jurisdictions. By 1983 the situation
 

appeared such that a national legislative action would have added
 

very little to what prevailed in the actual practice. In the end
 

the part and parcel of the assessment bill was adopted only in the
 

form of a cabinet decision (August 1983) that would exert no legal
 

obligation although instructive to public administration. [Hashi

moto 1988, pp.327-333]
 

That society-wide hesitation may be accounted for by several
 

other substantive factors. Firstly, the exigencies of the densely
 

populated land conditions seem to leave little room for the
 

American type of time-consuming pluralist approach to conflict
 

resolution. Secondly, the Japanese legal system more readily fits
 

for the permission and authorization system of development
 



administration as 
in the case of some European countries, than for
 

the check-and-redo approach to project development and optimizati

on in the United States [Toshio Kojima 1991, pp. 46-51].
 

The lack of a tradition and sOcietal experience in formal full

fledged "stakeholders' dialogues" for flexible pluralist solutions
 

is still another important reason. Public administration in Japan
 

has evolved with a weathered tradition of the Advisory Council
 

approach drawing upon a relatively small number of knowledgeable
 

participants instrumental for consensualization of views on the
 

technical issues involved in each key decision-making. As Pharr
 

and Badaracco (1988, p. 257) stress, it is "closed to most outside
 

groups", even though they stay active in a "remarkably informal"
 

fashion in exerting indirect influences to turn the tide to them.
 

As a consequence the administrative information system is intern

alized within government and little legal basis exists yet for
 

making it open to the public. The Assessment bill was originally
 

meant to challenge this very culture of 
the Japanese administrati

on.
 

These cases illustrate the repeatedly frustrated, yet unyielding
 

initiative-taking of the Environment Agency officials the
and 


basic problems encountered in their essentially value-oriented
 

struggle for environmental norm-setting. Thus, adversarialism has
 

continued well into the 1980s in Japan, too. Although it has
 

become less stormy and reconciliatory negotiations have gradually
 

engendered an overall framework of cooperation, the process has
 

managed to remain progressive somehzw, even without much of an
 

eye-opening legislative venture. Eesides, 
the two private memoires
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published recently by Hashimoto and Okazaki, both having been once
 

among the leading officials of the Environment Agency, are quite
 

revealing about the ways in which each new initiative had to fight
 

its way in the process of legislation. The two memoires would make
 

a strong impression on the reader that the social change accompa

nies devoted micro-level change agents - leadership-taking person

alities who jam themselves against the inertial wall of resistan

ce to change. This is an important facet of the slow but steady
 

progress achieved in the post-Storm phase, which the cold-hearted
 

interest group model alone would fail to bring into sight.
 

as
The achieved environmental record might look unimpressive 


technological solutions were quickly approaching a phase of
 

terms of input into the social decision
decreasing returns. But in 


process that much greater effort was required td keep the wheel
 

turning. It is after this decade-long struggle that the Japanese
 

society emerged with a broadly shared enthusiasm about the global
 

- a new dimension
environmental issue towards the end uf the 1980s 


that stretches great distance beyond the local pollution abatement
 

affairs.
 

2.d An Era of Value-Oriented Executive Leaderships
 

".'he preparatory process for the 1992 Rio Conference on Environ

ment and Development resonnated broadly into the Japanese society
 

which had spent almost two dec,des in brooding over how to do
 

with a surplus country's "international responsibility". The
 

Conference was offering a critical part of the new frame of
 

consensus building on what should stand as overriding long-term
 



goals for the nation to pursue, in place of the long thumb-marked
 

ones centering in the postwar economic recovery and then domestic
 

distribution of the dividends of growth.
 

In spite of Japanese industry's growingly triumphant feeling
 

about its achievements in domestic pollution abatement and energy
 

efficiency, its overseas image appears to leave still much to be
 

desire , with the accusation of its free-ridership in internation

al society looming back at every sign of its never weakening
 

economic resilience. The CERES call for environmentally responsi

ble economic behavior, and the ICC-WICEM initiatives towards the
 

Rotterdam Charter, were almost synchronized with the Keidanren
 

initiative to build a Japanese version of Global Environmentai
 

Charter.
 

In-firm Charters on Sustainable Development and Eco-audit
 

The new chairman, Mr. Hiraiwa, came to Keidanren with a new
 

trilogy, "Globe, Market and Humanity". This new industrial ethic,
 

with the help of its secretariat's agile assistance, gave rise to
 

a series of consensus building exercises among the executives of
 

its 1,000 leading member companies. The effort resulted in the
 

Keidanren Global Environment Charter, published in April 1991,
 

around the same time as the Rorterdam Charter was being adopted.
 

The Charter has 24 specific pointers for action in 11 distinct
 

areas of environmental concern. In a nutshell it provides for
 

concrete steps to be taken in order for its members to internalize
 

the rules and procedures for ecological assessment into their
 

respective corporate management routines. It includes also a set
 

of guidelines for the Japanese enterprises operating overseas.
 



Just one year later, the Keidanren secretariat undertook a follow

up survey to see how the member firms were making use of the
 

Charter.
 

According to the survey [Keidanren, 1992], more than 70 % of the
 

members have used the Charter as a model for their respective
 

company charters. Incidentally, the survey reveals the fact that a
 

sizable proportion of the members had already instituted their own
 

in-firm setups for environmental assessment well ahead of the
 

Keidanren Charter. By the late 1980s, some 54 % of the firms had
 

established own executive posts in charge of environmental issues;
 

44 % equipped with specialized in-firm assessment staff units;
 

and 31 % operating with self-governing targets or plans for
 

reducing the load on the environment. Evidently, the Keidanren
 

Charter was not just an ethical exhortation for the sake of
 

corporate image buiding but itself constructed as a forward

looking syntheisis of the eco-auditing type of practice which had
 

been gaining currency among member firms.
 

Another survey, conducted independently by the Global Environ

mental Forum (GEF - a foundation active on domestic and internat

ional information exchange on environmental problems and measures) 

reveals on the basis of a different sample, that some 64 % of 

major Japanese firms have instituted in-firm specialized units for 

environment, of which about a half were origined in the 1970s and 

1980s. Now, over 63 % of the sample firms have assigned managing 

directors or higher levels of supervisors [Global Environmental 

Forum 1992]. 

According to the same survey, some 30 % of the firms (or 45 % of 

large firms with annual sales higher than Y 1,000 billion) have 



established their own environmental standards severer than the
 

current official regulations, and introduced an internal system of
 

environment audiLing. 
Both small and large firms have become
 

active in intra-firm environmental education as well as in making
 

philanthropic contributions to local communities. More than 75 %
 

of the firms operating overseas comply with the local standards
 

(which are mostly less severe than the Japanese ones). Those firms
 

voluntarily adopting the severer Japanese standards even under 

less exigent overseas conditions are not many (only 6.8 %), 

however. 

Many firms declare that they are "prepared to share the
 

environmental costs to the extent that doing so does do not
 

seriously impinge on their business performamces'. But few firms
 

are willing to reveal the magnitude of such permissible costs. Of
 

those who have revealed it, 70 % regard 2 % or less of gross
 

profits as being an upper limit, while 
one out of ten firms
 

tolerate an 8 % or even higher proportion of their profits spent
 

in environment-related investments.
 

Intra-firm environment auditing is not a concept unique to
 

Japan. It has become increasingly popular in Western firms since
 

the 1970s, several examples of which are reported by UNEP [UNE?
 

1988]. ICC-WICEM II stresses the information disclosure aspect of
 

environmeital audit [ICC 1991] . The EC proposal of a Community
 

Eco-audit Scheme also includes the idea of 
regularly compiling in

firm environmental audit statements to be validated by outside
 

accredited auditors for the public's access, although its 1991
 

version has been quite softened with the "obligation" clause 

exonerated into "voluntary paricipation" and the term "outside 
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independent accredited auditor" made more equivocal to read 

"accredited auditor independent of the object of auditing". [EC 

1992]. 

The Keidanren Charter emphasizes a regular (once a year) self

assessment in accordance with each firm's self-imposed environmen

tal targets or regulatory plans. It assumes as though the latter
 

were in principle aimed for more ambitious standards than current
 

government regulations. The shift of emphasis from the earlier
 

defensive concept of "compliance audit" toward individual firms'
 

voluntary codes of conduct is not unique to Japan. According to
 

the Global File Report of the Elmwood Institute, German industrial
 

management has evolved a new methodology stressing the individual
 

firm's ethical commitment to ecological compatibility during the
 

1980s. Even the U.S. EPA is reported to encourage the voluntary
 

self-assessment by firms to an extent that it would grant a degree
 

of clemency to the infringer firms which are actively engaged in
 

self-assessment [EARG 1992, p. 89].
 

Quiet but persistent retort against new carbon taxes
 

The emphasis on the ethical self-motivation comes, however, with
 

a certain negative connotation. Coupled with the recent "deregula

tion" tide, it might be serving as an additional pretext for
 

resisting the move towards any grand design of carbon taxes or
 

surcharges.
 

Indeed, the best way to rectify the market failure to the
 

requirements of environmental governance would be to internalize a
 

desired incentive mechanism into the very framework of the market
 

functioning in such a way as to make the generation and use of
 



environmentally friendly new technologies more profitable and the
 

older, environmentally less friendly practice less profitable.
 

However, the latter aspect of the regulatory and incentive policy
 

is often purposely neglected or toned down in the on-going policy
 

debates.
 

That is, two different types of tax reform can be distinguished.
 

one emphasizes restraining the use of fossil fuels through their
 

increased relative prices, and the other is aimed primarily at
 

securing a new fiscal source for subsidizing environment- and
 

energy-saving measures. The precedents in Finland, Holland,
 

Norway and Sweden seem to have been all focussed more or less on a
 

shift in the consumption pattern from coal to petroleum and
 

natural gas. Taxation is certainly better than subsidization to
 

satisfy the polluters-pay principle. But no wonder private
 

industry prefers subsidization for change promotion to taxation on
 

stragglers. When fiscal sourcing poses a problem, it is
 

circumvented by a "special fund" approach that draws on quasi

voluntary contributions...- :
 

The Keidanren Charter makes no mention of the tax policy issue.
 

The GEF survey mentioned above indicates that only few returns
 

were accompanied by positive remarks about the carbon tax concept,
 

while the great majority called for due public subsidization of 

the pure public good component of their environmental efforts. 

Such voices rescr.ate well in the recently published recommend

ations from Keiza: Doyukai (Japan Association of Corporate Execu

tives) - a revered private, non-profit, non-partisan organization 

(since 1946) where 1,500 corporate executives from some 900 firms 

endeavor to part:cipate in their capacity as individuals in 



consensus building on general socio-economic polici matters.
 

Doyukai's Committee on Global Environment admits the very merit
 

of the taxation approach which internalize the policy objectives
 

into the market function, but stresses a number of difficulties to
 

be envisaged in its implementation. Firstly, our knowledge of the
 

market structure is not yet adequate for establishing fast
 

quantitative criteria for setting a desirable relative price
 

structure. Secondly, a high burden to be placed on energy
 

industries and energy-intensive industries would leave them little
 

room for taking new environmental measures, especially future

oriented R & D. Thirdly, those industries and firms which are
 

already very much advanced in energy saving and conversion would
 

be technically unable to make much of a further advancement in the
 

near future. Fourthly, a new tax or surcharge system, if once
 

successfully established, would be subject to continual readjust

ment to changing demand structures; and so on and so forth. So the
 

recommendation goes that extremely great care ought to be exercis

ed in further consideration of the taxation approach [Keizai
 

Doyukai 1991, pp. 31-32].
 

Muramatsu & Mabuchi , in their contribution to the Brookings 

Institution study on Parallel Politics, give a good analytical 

illustration of the legislative odyssey of the tax reform during 

the past decade [Muramatsu & Mabuchi 1991]. Tax reform efforts, 

once pushed strongly by the national executive, soon stalled when 

they entered the legislature. Kernell is so much impressed by the 

odyssey as to conclude that "the politics of tax reform in Japan 

arguably resembles the image of America's discordant politics more 

closely than it does the calm progression toward consensus 



commonly ascribed to Japanese politics" [Kernell 1991, p. 328].
 

The Role of Third-sector Institutions
 

The remark made about the "closedness" of the advisory council
 

system toward the end of section 2.c above deserves further
 

qualifications. Government ministries and 
agencies are equipped
 

with a number of advisory councils, some officially established
 

and others privately instituted. Each council is supported by 
a
 

variety of specialized committees, some on a permanent basis and
 

an 
 not 


market-oriented private sector,too, has built an almost equally
 

others on ad hoc basis. But this is a complete story. The
 

complex consultation machinery within itself. And the part of 
it
 

which serveSmore explicitly as government-industry links comprises
 

a number of non-profit "third-sector" institutions.
 

Towards 1990 quite a few such 
institutions were born anew,
 

functionally more or less differentiated along the commonly shared
 

theme of global environment. Among them, foundational juridical
 

persons (Zaidan Hojin) 
are equipped respectively with interest

earning "funds" 
to support their current operations, the bulk of
 

those funds drawing upon voluntary contributions by their corpo

rate 
members. Their cuurent operations are financed by the tax

free interests earned 
 on the funds, supplemented by annual
 

membership fees and the research and other contracts specifically
 

granted (on an 
annual basis) by their governmental "counterparts".
 

The managing directors of such zaidans 
come customarily from the
 

particular governmental counterparts - the administrative bureaus 

which have been instrumental for their creation. An important part
 

of their staff resources consist of 
the people seconded (on a two
 



to three year term) from member firms by way of contributions in
 

kind. For all the large cohort of such zaidans, they are 

individually rather small. Neither their combined total resources 

nor their accumulated stock of professional competence are likely 

to add up to any impressive scale. In the domain of planetary 

environment, there exists in Japan not a single zaidan, nor a 

single research NGO that can match , for example, The Nature 

Conservancy (TNC) in the United States in terms of the staff size 

and the level of professional competence. 

GISPRI is one of the environmental zaidans established during
 

the last few years under the aegis of the MITI, along with ICETT
 

and RITE which will be referred to later at some length. The
 

Environment Agency, too, has been active in creating several new
 

zaidans during the same period.. The Global Environmental Forum
 

mentioned above is one of them.
 

The important role of these zaidans seems to lie in ensuring
 

continual informal. dialogue and information exchange between
 

industry and government. They also serve as fora whereby to pump
 

up from the knowledge and experience dissipated widely among
 

scholars, technical practitioners, journalists, etc. in order to
 

respond to policy issues of general interest to their members. The
 

latter function may be said to be more reflective than creative in
 

nature. That is, their members seem generally much less expectant
 

for formal outputs like independent research papers than for the
 

very process of communication offered them to express their
 

individual views.
 

Some third-sector institutions are more action-oriented than
 

others. Action-oriented third-sector zaidans (such as the ICETT
 



referred to below) are generally concerned with the supply of
 

public or semi-public goods the need for which individual firms'
 

initiatives alone 
can not cope with. In the realm of global
 

environment and development, these institutions may help indivi

dual firms to "externalize" at least part of the ethical burden
 

which is not compatible with the political economy of competitive
 

business. Thus a subtle balance is struck between cooperation and
 

competition.
 

The proliferation of action-oriented third-sector organs may
 

signify the existence of a less than full consensus regarding the
 

very nature of the collective goals to be shared by private
 

industry, or the criteria for equitable burden sharing, or some
 

times even the very procedure for goal implementation. Organizat

ional proliferation runs in the vein of classical functionalism.
 

That is, in the terminology of Nils Brunsson, it emanates from the
 

act of "hypocricy" on the part of the business entity as a
 

political organization, typically resorted to when its consciously
 

inclusive political goal (such as attainment of an ever more solid
 

image of "corporate citizenship") is not matched by its capability
 

as a technical action organization (profit-maximizing or share

preserving business) [Brunsson 1989].
 

In conclusion, one may say that the Japanese syster is characte

rized as 
the one whereby the burden of societal conflict mediation
 

is partly externalized into the ever proliferating third-sector
 

machineries dedicated to steer government-industry as well as
 

industry-society relations. But the externalization is only
 

partia' since it is mainly the private business entities who
 

financially support those 7achineries. In contrast, the U.S.
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system may be characterized as the one whereby such mediative
 

functions are almost completely 'externalized" into the wilderness
 

of judicial settlement.
 

Both systems may be said to be equally compatible with pluralism
 

and functional differentiation. But as for the question which is
 

be different depending on which
more effective, the answer would 


aspect of the system function we are to emphasize. The Japanese
 

system may be said to be more effective as far as the mediative
 

function is concerned, whereas the American system may lend itself
 

to a more innovative change, if accompnied by a process that
 

appears often too turbulent to the Japanese eyes.
 

growingly conscious effort of re-adapting its
In spite of the 


of international cohabitation,
institutions to the requirements 


Japan is still one of the most homogeneous societies in the world,
 

and its institutional success suffers growingly the suspicion of
 

to be more
non-universality. The American institution may be said 


universal in terms of the very nature of the problems it has coped
 

with for cohabitation of many heterogeneous subcultures. Today
 

more and more Japanese economists have come to speak of the non

universality of the Japanese model of capitalism, pointing to
 

signs of its failures not 	only in meeting the requisites of
 

but also in coping with the
international cohabitation, now
 

rapidly changing internal socio-political conditions.
 

The case stories of institutional effectiveness can never be
 

the paiticular historical phases of macrofree from the impact of 


economic performances which affect both the direction and the pace
 

society
of institutional adaptation. Although Japanese industrial 


long enjoyed the primacy of the long-term goals of structural
has 




adjustment over short-term economic interests, its economy has now
 

plunged into a prolonged recession which may or may not be as
 

transitory as many earlier recessions. It is too early to predict
 

how quickly the on-going shift of consensualized long-term goals
 

toward the governance of planetary environment and security will
 

be completed. The proliferated environmental third-sector institu

tions, although currently suffering too low interest rates to keep
 

up to their mandates, may serve as a useful ratchet against
 

occasional demoralizing forces. And fortunately at this moment,
 

the economic recession has just reached a stage where a consider

able fiscal expansion will be triggered, which in turn is being
 

accompanied by a series of radically increased allocation propos

als in the domain of environment and -elated international
 

cooperation for the next fiscal year.
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3. Tr ans f e r of Techno 1 ogy for
 

Env 	 i r o nment ar d Deve l opme nt :
 

-Promises and Problems
 

3.a An Introductory Overview
 

Transfer of technology to developing countries in the context of
 

global environmental governance is an important issue, not so much
 

in terms of the politics of foreign policy-making as in terms of
 

practitioners' technical preoccupation at the level of policy
 

implementation. Indeed, the subject is not many steps removed from
 

the domain where the market has to be paved through international,
 

rather than domestic, political transactions. But how to arrive at
 

a judicial blending of public and private resources in the supply
 

of what is essentially an international public good matters
 

equally importantly for both national policy-makers and the
 

business entities which constitute a major reservoir of the needed
 

technical resources.
 

The domestic politics of foreign aid get often smeared up with
 

the opportunist interventions from the private industry, which
 

seeks an outlet for its surplus technological resources as the
 

ldtter's natural market becomes sa-urated. That aspect of the
 

picture loses importance, however, at the present stage of the
 

evolution of international "eco-business", simply because truly
 

"effective" 	demands for it is almost nonexistent as yet in most
 

(if not all) developing countries, even around the giant smioke

stacks in countries like China and Russia.
 

Thus the subject uf technology transfer may be of only secondary
 

importance in our inquiry into the role of the private industry in
 



environmental policy processes. But the new industrial 
 ethics
 

being declared in the corporate charters on Global Environment,
 

mentioned in the preceding section, attaches great importance to
 

the transfer of environmentally sound technologies to developing
 

countries. This apparently draws from the logic of efficiency in
 

global resource allocation that the marginal cost of further
 

energy efficiency in a country like Japan is now many times higher
 

than that in developing regions. So, apart from the growing
 

investment in basic and precommerclal research toward new techno

logical breakthroughs, there is a broad consensus of views that
 

the best way to contribute to global environment problems during
 

the current decade is to expand the ODA and ODA-like framework
 

of development cooperation and improve the related mechanisms for
 

technology transfer.
 

Almost all interviewees in the business circle confided that 
 an
 

ethical pressure was growing real: corporate top executives have
 

come to encourage that the environment-related dealings with
 

developing countries be pursued almost "with the mentality of non

profit NGOs" whenever the situation affords. But when asked if 

there were any sign of an international "market" emerging for 

environmental technclogy trade in the developing regions, the 

replies were mostly negative. 

A potentially huge world market now appears wide open to a
 

growing number of forerunners' initiatives, private or public. The
 

world awaits a new era of organizational innovations in internati

onal business. But even the relatively "long time horizon"
 

characteristic of Japanese big corporations does not seem long
 

enough tc make inroads into that yet uncharted ocean. Most
 

interviewees referred to the difficulty at the working level of
 



shifting their able colleagues away from the business of daily
 

importance to reap on every visible opportunity for investing in
 

the futurity of their "corporate identity". Personnel redeploy

ment often proves strenuous even when they wish to respond to
 

cogovernment-channelled requests for extra-market international 


operation projects. Thus they would rather welcome some more
 

orderly ways of collaborating with American and European suppliers
 

in tackling the environmental requirements of developing regions,
 

including China and CIS.
 

In the following, we will dwell firstly on the question of
 

transfer of environmental "experience" or how the lessons from the
 

historical processes of environmental policymaking in Japan can be
 

made useful to today's developing countries. Secondly, the state
 

of the art of the evolving International eco-bisiness will be
 

briefly commented on. Thirdly, we look into the current develop

ments associated with the concern about the "acid rain from China"
 

and the transfer of clean coal technologies. Then, along with the
 

Chinese landscape, some remarks will be in order about the current
 

standstill in the Japan-CIS relations - the issue which can hardly
 

be dissociated with that of planetary environmental governance.
 

3.b Transfer of Experience:
 

- How Relevant Could the Lessons from the Stormy Period Be
 

for Today's Developing Countries ?
 

A best-seller at the London Summit ? 

Ryutaro Hashimoto, former Finance Minister and one of the 

leading figures in the LDP "environment zoku', took the initia



tive in having an economic staff group of the Environment Agency
 

compile a booklet reviewing Japan's experience in pollution
 

abatement and arranging for the dissemination of its English
 

version at the 1991 London Summit. The study seems to have been
 

well received there. Its main thesis rests in demonstrating
 

analyticall how costly the earlier negligence of environmental
 

hazards on the part of legislative and administrative authorities
 

proved in terms of the amount of reparations made for the affected
 

people in the subsequent years. The latter is compared with the
 

costs of investments needed for successful pollution abatement.
 

Three historical cases are taken for the purpose of analysis:
 

the air pollution (SOx) by the Yokkaichi heavy industrial complex,
 

the water pollution (organic mercury) by a nitrogen fertilizer
 

factory at Minamata, and the soil pollution (cadmium) by Kamioka
 

mining operations. The total cost of the effected abatement
 

measures compared to the total value of reparations for health and
 

farm hazards is revealed to have been (in terms of annual average
 

at 1989 prices) around V 14.8 billion to V21.1 billion (1 to 1.4)
 

in terms of annual average in 1989 prices in the Yokkaichi case; V
 

0.12 billion to V12.6 billion (1 to 105) in the Minamata case, and
 

10.6 billiin to Y2.5 billion (1 to 4) in the Kamioka case. The
 

lesson therefrom is an unexpectedly high cost-effectiveness of
 

environmental investment. The developing countries ougit to be
 

assisted sooner in order not to replicate the Japanese historical
 

experience.
 

This negative lesson is certainly well intended. But, as
 

Ichikawa suspects, the cost-effectiveness analysis may have gross

ly overestimated the benefit side in view of the possibly much
 

lower value of reparations conceivalle under the developing
 



country conditions [Ichika-a 1991, pp. 79-84]. Besides, the study
 

leaves an important question totally untouched: Who could take
 

initiatives most.effectively for decisive environmental action,
 

and how, when government and industry feel still comfortable with
 

it was the case in
a tacit collusion for evading the issue as 


Japan before the mid-1960s ?
 

In 2act many developing countries have enacted more or less
 

severe environmental laws after the developed country exempla, but
 

they are mostly not effectively implemented. The lack of economic
 

resources is an important reason. And the deceptiveness of the
 

declared political primacy is another equally important reason.
 

The latter is alluded to in the aid policy circle (e.g.
 

OECD/DAC) as a facet of the problems of "poor governance" in many
 

aid receiving countries. Certainly it is not just a matter of
 

ethic or ideology. (Should one believe that it is one, it is not a
 

sort of thing that nne could transplant overnight from one place
 

to another.) The physiology (or ways in which given mechanisms
 

function actualy) of governance is an output of a historical
 

process of social decision-making. As we saw in Section 2 above,
 

environmental policy processes do not only entail industry and
 

government but also the local science community and the citizens'
 

movement. And dedicated personal leaderships would be essential,
 

be they in political, bureacratic or scientific organizatic'-s.
 

Local autonomies' initiatives in transfer of experience 

In the matter of technical cooperation with developing countries
 

in pollution abatement technologies and administrative procedures
 

and devices, a growing number of initiatives being taken by local
 

autonomies and industrial communities deserve particular atten



tion. These are 
among the cities and towns which once experienced
 

a stormy period of civil litigation, massive efforts of pollution
 

abatement, and progressive enforcement of assessment procedures
 

for regional development projects. Many 
of the once export

geared small-industrial establishments having moved out 
 overseas,
 

and also the tradition of local autonomies' fiscal dependency upon
 

central government having been increasingly challenged ever since
 

the fiscal reform fever of the first half of the 1980s, the
 

movement for rebuilding local livelihood 
 has set in throughout
 

Japan. Many regions have adopted "internationalization" 
among
 

their policy agenda, although success is yet limited except in a
 

few cases.
 

Among the autonomies which have been particularly active with
 

programs of technical cooperation with developing countris in
 

environmental matters are:
 

- Yokkaichi City, with the International Center for Environmental
 

Technology Transfer (ICETT), operational since since 1991,
 

majoring in environmental management of petrochemical 
 and 

other heavy industries; 

- Kitakyushu city, with the KITA foundation (since 1980) which
 

has just incorporated in it an International Center for
 

Environmental Cooperation 
as of August this year, which
 

majors in the steel industry and small industries;
 

- Osaka and Shiga Prefecture, with the secretariat of the
 

International Lake and Environment Committee (ILEC), 
an inter

national NGO since 1987, and a couple of UNEP-affiliated 

International Centers for Environmental Technology (to be 

established soon); 

- Kobe City, with an International Center specialized in harbour
 



management and dredging being now in the pipeline;
 

Hokkaido, with increasingly active technical cooperation
 

etc. since 1989 mainly
activities for Korea, Malaysia, Brazil, 


in environment assessmant;
 

Kyoto City, with the Research Institute of Innovative Technolo

gy for the Earth (RITE), a national establishment since 1990
 

Economic Federation
supported by the Keidanren and the Kansai 


and
(though specialized in future-oriented environmental R & D 


related international cooperation rather than technology
 

transfer);
 

- Yokohama City, which has housed the International 	 Tropical 

programsTimber Organization since 1986, along with own active 


for acid rain research and environmental education.
 

too early to attempt at a full evaluation
While it may be still 


of those local programs for international cooperation, we take the
 

ICETT (Yokkaichi) as an example for illustrating certain kinds of
 

problems being encountered in the transfer of experience and
 

technology for developing countries.
 

The case of Yokkaichi
 

a
A 660 ha wide coastal area in Yokkaichi, which had once been 


naval fuel stockyard, was transferred to a group of private firms
 

in 1955 for construction of a giant "oil combinato" - a heavy
 

industrial complex centering around oil refineries. Athmatic and
 

as the
other respiratory complaints emerged soon after 1959 


complex entered a full-scale operation. By 1962 the S02 density in
 

the area reached a peak no lower than I ppm per hour, a level ten
 

times higher than the then established standard. The central
 

government responded first in 1963 by dispatching an air pollution
 



survey team, whose recommendations led to a series 
of area

specific regulatory measures. Meanwhile the City had organized its
 

own municipal committee (in 1960) to step up air surveillance and
 

provided a special medical facility with a 100 % subsidy 
 to the
 

committee-acknowledged patients out of the municipal budget.
 

The media reported about the suicide of some 
of the acknowledged
 

patients and the climbing death rate among teenster patients. In
 

1967 the residents in the most seriously polluted district of
 

Isozu filed a suit at the local district court against the six
 

companies involved in the complex. 
A verdict of joint illegal
 

action was returned in 1972 against the accused. The news gave
 

rise to waves of citizens' movements 
in many other industrial
 

regions in the country. By 1974 the national law on 
 the repara

tion for environmental health hazards was enforced, obligating the
 

pollution-source firms 
to pay for the medical service and other
 

due opportunity costs incurred to the affected citizens.
 

The abatement measures taken on the part of the firms 
 concerned
 

first concentrated on the use of low-sulfur oils, 
 followed by a
 

five-year plan for further desulfurization measures. The prefectu

ral government ordinance, introduced in 1970 ahead of the national
 

enactment, included a quantity regulation of SOX per factory. 
The
 

targetted standard of annual average of 0.017 ppm was achieved 
 by
 

1976, with a rapid reduction in the total quantity S02 emission in
 

the Yokkaichi 
area from a little over 100 thousand t/year down to
 

20 thousand t/year between 1971 and 1975. By 1989 the 
 figure has
 

been reduced to 3.3 thousand t/year in spite of a larger quantity
 

of fuel in use than 20 years before. Xcw 28 flue gas desulfuriza

tion apparata are in place in the 
ares.
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ICETT's program: a tentative evaluation
 

The process of establishment of this Center was synchronized
 

with the first serious effort of MITI to formulate a global
 

in its annual budget request for
environmental poiicy action 


fiscal 1991. By that time the Mayor of Yokkaichi had put into
 

operation his long-cherished plan to utilize the local technical
 

resources and administrative experience in air pollution abatement
 

for the benefit of interested developing countries. The joint
 

municipal and prefectural initiative with a V500 million fund
 

received a first group of trainees from Mexico already in January
 

1991.[ICETT 1992]
 

MITI and Keidanren gave warm blessings and the latter urged the
 

Chubu and the Mie Economic Federation members to contribute to an
 

enlarged scheme of ICETT. The new fund-raising for a total if V 6
 

billion has been positively responded to by some 200 companies,
 

which are willing to share 50 % of it while the remainder is to be
 

supplied by the Mie Prefecture and the Yokkaichi City. MITI's
 

up
contribution has taken the form of enabling the Center to take 


JICA (ODA)-funded training projects and an access to the MITI

subsidized AOTS program which accommodates the in-firm training
 

activities of Japanese firms' developing-country counterparts.
 

The ICETT has received thus far 55 trainees from China,
 

Southeast Asia and East Europe for its five specialized courses
 

(in-plant flue gas treatment, heat utilization, air and water
 

pollution abatement systems). 7t has also sent Japanese expert
 

teams to organize training workshops overseas in China, Thailand
 

and Indonesia, the number of participants in which has totalled
 

about 250 as of July 1992. -t a!so administers a part of the MITI
 

subvention program for environnent-related industrial R & D in
 



order to stimulate work by local firms and research facilities for
 

the development of nappropriate technologies" for developing
 

country conditions.
 

The firms in the 
 region have been extremely cooperative in
 

making contributions in kind in the form 
of providing lecturers
 

and undertaking in-plant sessions for the Center's training
 

program at their own costs. Participants appear very much pleased
 

with their efforts. The Chubu Economic Federation has recently
 

completed its survey on the in-firm anti-pollution equipment and
 

related facilities currently available in 
 its member firms (83
 

establishments for air pollution abatement and 
 71 establishments
 

for water pollution abatement). The computerized data base compi

led thereof is now accessible to the ICETT trainees 
as well as to
 

the public in general.
 

By way of an interim evaluation, the following three points may
 

be in order.
 

(1) The JICA-funded part of the training program suffers from 
 the
 

difficulty of matching the 
course contents to a great diversity
 

of interests and backgrounds mixed into each group of trainees
 

it sends in. It provides, however, for almost 90 % of 
the costs
 

of individua. training operations and thus poses little financi

al problem to the Center.
 

In contrast, the AOTS-based courses allow the Center to 
 select
 

and group participants at a time according to their 
substantive
 

preoccupations and thus to conduct training more 
effectively,
 

but the prevailing financing arrangement tends to incur 80 1 cr
 

more of the actual operating costs 
to the Center' own respons:

bility. This threatens the Center's financial viability particu

larly during periods of low interest rates like today.
 



try to entice up,
Furthermore, it would be almost absurd to 


private industrial laboratories to undertake developing countr,.
 

oriented appropriate technological development with just a 50
 

subsidy while no domestic market exists for its output.
 

(2) Both the software and the hardware sides of existing Japane,.,
 

too often too advanced to meet the curtechnology turn out all 


technical interests of the participants. Japanese lecturers
rent 


the abatement techniques applicacan talk less effectively on 


much lower environmental standards.
ble in a society living to 


engaged in

All too often the participants are not yet actively 


home. These weakpoints having been
environmental assignments at 


revealed from the participants' 'country reports" (the prepara

the training activities),
tion of which is an integral part of 


a far more serious scheme of
the Center's staff cries out for 


survey and analysis of the current needs in specific developing
 

countries.
 

(3) The kind of technical expertise, technological or administrat

ive, which environmentalwould match the currently prevailing 

preoccupations of developing countries, is becoming less and 

less readily available within Japan. Those engineers and 

public administrators who were actively involved in the 

of industrial pollution
combatting of the 1960s and 70s phase 


are now mostly retired. One possible way of coping with this
 

ICETT
dilemma would be to "internationalize" the very concept of 


in the earliest opportunity so as to establish a system of joint
 

planning and implementation of training and research programs
 

with the authorities and staff from developing ccuntr.es.
 

it would be wcrth noting the recently born
In this conjunction 
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organization called Overseas Environmental Cooperation Center
 

(OECC, since 1989/90 ). This association-type non-profit institu

tion owes 
 to the initiative of a former Environment Agency
 

personel (Mr. Michio Hashimoto whose memoire was cited in Section
 

2 above) who cuurently directs it. Its primary members consists Gf
 

engineering consultants (both firms and individuals) who are
 

currently active in environmental planning and engineering servi

ces for overseas projects. This Center is thus intended to 
 be an
 

action-oriented professional organ. It is hoped that this will
 

serve as a sort of self-replenishing depository of Japanese
 

environmental experts for international cooperation. T e Center's
 

work program stresses surveys and policy-oriented research to
 

identify country-specific environmental needs 
 in the developing
 

region.
 

3.c Corporate Initiatives:
 

-
 Bewteen an Ethical Push and a Realist skepticism
 

How can private firms contribute best to the cause of global
 

environmental governance within the framework of the normal 
 rules
 

of the game for market competition ? How can consumers' tastes be
 

altered more quickly than they are now in favor of environmentally
 

sounder products and the prices which duly internalize the value
 

of environment ?
 

And in the absence of as powerful consumers' organizations as
 

existent in the United States, how far should industry, a!cng with
 

government, remain responsible in Japan for prcmpting an 
effec:tive
 

value change throughout the consumers' community
 



Such questions kept haunting in major corporate executives' mind
 

when they engaged in mutual brainstorming at a recent plenary
 

session (2 September '92) of the Green Forum, organized by the
 

While Japanese indus-
Nikkankogyo (Daily Industry) Newspaper Co.. 


trialists feel that they should endeavor to be far more "progress

ive" than in the past in "corporate philanthrophy", they are not
 

farther they can go beyond the Keidanrencertain about how 


even in normal
initiated "One-Percent Club" type of commitment 


years of business. Between an ethical push and a realist skeptici

sm are their soul-searching efforts still continuing.
 

At the Green Forum, when asked whether they feel their own
 

European ones in
companies to be doing better than American and 


executives
envircnmental matters, most participating corporate 


stated that they were doing generally better than their foregn
 

of "domestic" standards
competitors in their efforts clearing 


(which could be considered the world severest in most respects).
 

3ut as far as the "global" environmental issue was concerned, they
 

could scarcely claim to be playing first fiddle, the greatest
 

hurdle being possibly the limit to the internalization of the new
 

noneconomic ethic into the iron rule of competitive efficiency, 

a limit now revealing the weakness inherent in the very model of
 

"Japanese capitalism". Its would-be merits had owed so much to the
 

particular (lucky) ititernational environment in the post-war
 

decades which had helped shielding economics from politics.
 

Promises through multinational businesses 

There has thus been a renewed interest in the issue of 

techn:Iogy tranfer through private direct foreign investment, as 

witnessed in a recent BCSD forum. True, no more than one-third of 



LDCs (about 50 countries) seem to possess a policical-social-and

economic capacity to benefit direct from commercial-level techni

cal cooperation. And new "exemplary actions" would 
be needed tc
 

combat the already broadly spread suspicion of Japanese "pollution
 

exports" to Asian countries during the 1970s: the often cited
 

cases include the Kawasaki Steel in Mindanao; the Asian Rare Earth
 

in Malaysia (even though its Japanese counterpart in the founding
 

stage might claim no 
 direct managerial responsibility for its
 

recent scandalous incident); the once massive timber imports by
 

Japanese trading firms accompanied by rampageous styles of fell

ing, etc. [The Lawyers' Association of Japan, 1991, Chapters 1 and
 

2]
 

There are a few exemplary cases that may be worth citing in the
 

scene of Japanese firms' international operations. For example,
 

Usiminas, Brazil, which was founded with Nippon Steel's 
 direct
 

assistance in the 1950s, 
is known for a relatively large proport

ion of its total investment having gone into environmental affairs
 

(7 % of the 1962-91 cumulative total investment). Nippon Steel
 

was called upon for environmental partnership servives from the
 

late 1970s, which included even the construction of green belts
 

around steel mills.
 

The Mitsubishi Heavy Industry 
once put much energy in the
 

transfer of technology to its Brazilian affiliate 
 producing
 

electrostatic precipitators. Its five-year efforts (from 1978 
 to
 

83) 
succeeded in complying with the Brazilian government's for

eign exchange and import-restraining policy by achieving a 100 %
 

local content. However, that effort 
 on the part of the Tokyo
 

headquarters was a virtually non-profit 
 undertaking and made
 

possible by 
 the very fact that the recipient was a 100 %
 



affiliate. Apart from that, the then yet less than fledgling
 

environmental regulations are cited among vhe serious problems
 

encountered by the company in its technology transfer operations
 

in developing countries.
 

The Mitsubishi Trading Company's initiative in the forestation
 

in Malaysia are almost as well known as the unfortunate indictment
 

on an ad page of the New York Times (Aug. 1989) (issued by an
 

American environmental group which had erroneously believed that
 

the big Mitsubishi should have been behind every major Japanese
 

timber importing trader). The company was the first to institute
 

a "Global Environment Office" for in-firm environmental audit, and
 

has mounted an active long-term forestry program for Malaysia
 

which includes a $ 2.3 million (four-year) experimentation in the
 

utilization of endogenous tropical species for sustainable refore

station Many other trading companies and paper manufacturers have
 

followed suit by steppiag up their respective forestry regenera

tion projects to Brazil, Chile, the Philippines, Papua New Guinea,
 

etc. [Nihonkeizai Shimbunsha, 1991, pp. 20-29]
 

However, these and other annecdotes combined may not quite add
 

up yet to anything like a global tidal wave. The Japanese
 

electronics industry has not yet enjoyed an international govern

ment-industry cooperation scheme like the ICOLP-Northan Telecom
 

partnership for CFC reduction in Mexico (the first developing
 

country that has declared to abolish the use of CFCs by 2000). The
 

stubborn insistence of Smith & Hawken, Calif. to source its teak
 

procurement only from confirmed "sustainable rainforest" manage

ment, sounds awe-inspiring to Japanesp timber traders and users.
 



The acid rain from China ? - Struggling for sensible projects 

for environmental cooperation with China
 

The possibility that the acid rain falling over Japan should 
be
 

at least partly attributable to the enormous 
cohort of smokestacks
 

in China may be undeniable, although the causality is 
 not yet
 

scientifically established. Besides, the visiting Japanese experts
 

awed at the 
scenes of Chinese industrial districts, return home
 

with an added personal enthusiasm about helping China not to
 

repeat the mistake Japan once committed. Yet China 
as a whole
 

still suffers from a general shortage of electricity supply. 
And
 

as has been revealed through 
the UN- and World Bank-sponsored
 

study missions and fora pointing 
to the basic institutional
 

deficiencies in the country 
(especially the electricity tariff
 

system, and the underlying principles of production and investment
 

management), the hardcore of 
 the Chinese environmental problem
 

does not rest 
so much in the country's technological capability as
 

in its economic capability.
 

Mr. Sawamoto, director of the International Policy Office of the
 

Mitsubishi Heavy Industry 
Co., estimates that, were the heat
 

efficiency increased from the present level of around 32-33 % up
 

to a 40 % level (if 
still lower than the Japanese standard) in all
 

the existing power plants 
 in China, then the resulting SOx
 

reduction would be 
no less than the total annual SOx emission in
 

today's Japan; and that would be 
a technically very easy job. The
 

Mitsubishi Heavy Indust.ry has been very active in 
R & D geared to
 

three priority goals: (a) the diversification of energy sources,
 

(b) greater efficiency in energy conversicr, and (c) reduction of
 

noxicus wastes (such as 
SOx and NOx).
 

The company responded positively tc the :he request for techni
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cal cooperation in installing a full-fledged model pf desulfuri.;
 

tion in the new Luohuang power station near Chongqing. The lice))
 

agreement included a maximum feasible extent of local procurefli'l
 

of hardwares (40 % in terms oi weight if only 10 % in vinoIt
 

terms), and payment in terms of running royalty. The de :ifuri';,

tion aparatus, capable of removing 95 % of SOx from the flue ,
 

and producing ammonia sulfate as a by-product, was developed
 

specifically for that contract. It took two years to build and the
 

total cost is reported to be around V 5 billion - a very expensive
 

venture for China but still 50 % cheaper than 'the much more
 

advanced models being marketed in Japan. More than a year having
 

elapsed since its completion, it still remains untested there,
 

owing to the delayed delivery of boilers and turbines from a
 

French supplier with which the Chinese authority has had a
 

separate contract. The Chinese authority appaars rather unflapped,
 

possibly with its primary objective being to get a useful "model"
 

for desulfurization installed for self-learning, and certainly not
 

to keep alive the business partnership with the Mitsubishi.
 

The JGC Corporation (NIKKI), one of the oldest standing engin

eering firms in Japan, stresses the far greater cost-effectiveness
 

of desulfurization and other waste treatment in the upstream (e.g.
 

crude oil) than in the downstream (e.g. flue gas treatment). Its
 

business in China includes the transfer of coal cleaning tech

niques, with payments for engineering services being effected
 

mainly through the import of the products of the improved
 

production process: coal slurry. As for cooperation with China in
 

flue gas treatment, the company staff views it to be useless to
 

help build desulfurization apparata where an effective market is
 

absent, both economically and politically, and recommends that
 



greater weight be put on training of Chinese technicians and
 

exposing them to great many other facets of environmental measures
 

(which may well range from the use and development of alternative
 

energy sources and the improvement of energy efficiency all the
 

way to soil and water preservation).
 

The Tokyo Electric Power Co.(TEPCO), with its generation capaci

ty accounting for about one-third of the nine regional monopolies'
 

total supply, may be looked upon as a sort of Stackelberg leader
 

in the game of oligopolistic competition in the Japanese electri

city business. Mr. Hiraiwa, currently president of the Keidanren,
 

and known for having brought a new breed of ethical catalysis into
 

the Japanese industrial community, comes from this company. While
 

the company is an important reservoir of technical for
expertise 


international cooperation in energy and environment, the 
 Electri

city Business Act (intact since 1952) prevents it from engaging
 

directly in international business. This institutional constraint
 

has been circumvented by the establishment (in 1989) of the
 

International Cooperation Center within the Japan Electric Power
 

Information Center, Inc. (ICC-JEPIC), a legally independent priv

ate organization. This has facilitated to put on 
a more continual
 

basis the company's exchange program with the Chinese 
 energy
 

authorities.
 

The program 
has recently resulted in a concrete bilateral
 

agreement for training Chinese managerial personnel (a planned
 

total of 100 for the coming three and a half years, all at the
 

level of pcwer plant and distribution station directors). The
 

training is to be focussed on management knowhow, including cost

price manacement and forward investment planning. No 
ODA is
 

involved. The company is to bear about 
 a half of the training
 



costs and trainees' living expenses in Japan.
 

Incidentally, the recent inter-governmental talk about Japanese
 

contribution toward an improved security of nuclear power stations
 

in the CIS has also led to a potential bilateral agreement with
 

some 1,000 Russian specialists and managers
ICC-JEPIC for training 


over the coming ten years. Under the circumstances the Japanese
 

authority is as yet reluctant to put it on an ODA basis. So this
 

project, too, if partially subsidized, is likely to proceed mainly
 

at the company's own expenses.
 

Now, there have been a growing number of business missions
 

"study
visiting China during the past years. Many of them are 


missions" in nature, organized privately by industrial associa

organs.
tions and third-sector technical and policy research 


Almost every study mission has returned with a huge list of
 

specific requests fo.- cooperation from a variety of Chinese
 

institutions, not at all mutually pre-coordinated, and seldom
 

backed up by the central government's political and financial
 

commitment. Besides, many of the requests appear even to be
 

nese 
 - a
"personalized" at the level of individual Ch4 officials 


culture that is rather unfamiliar in Japan. Thus, the wide gap
 

between perceived intrinsic needs and "effective demands" is so
 

terms
discomforting, and very few concrete results have emerged in 


of action on the part of Japanese business concerns. An ever
 

haunting question is how those hodges and podges of requests can
 

ever be fused into a coherent set of national priorities that
 

would promise a real impact on the country's enironmental policy.
 

International Development
The Fondation for Advanced Study on 


(FASID), a two-year old third-sector institution (under the aegis
 

of the Foreign Ministry) specialized in ODA policy matters, is
 



collaborating with the Keidanren secretariat to 
 work out a new
 

approach to project development in China. The idea consists in 
 an
 

application of the "Stakeholders' Dialogue" procedures and techni

ques for aid planning to the energy and environment administration
 

in China. The Japanese interests participating in the exercise
 

will be limited to technological and economic expr~ts to start
 

with. The FASID method is a variant of the German (GTZ's) ZOPP
 

method. It concentrates ior the moment on the phase of consensual

ization of knowledge about complex cause-and-effect relationships
 

underlying a given complex problem of political importance. It is
 

too early to judge what are the chances for the idea 
 to be duly
 

put in action. A joint effort with interested U.S. parties 
would
 

certainly be a great help.
 

MITI's Green Aid Plan 
versus the U.S. DOE's CCT program
 

Japanese industry is currently equiped with 1,800 flue gas
 

desulfurization 
 plants and about 400 denitrogenization plants in
 

total. According to the staff of the Ishihari Heavy Industry, only
 

Japan and Germany are in a position to export these kinds of high

quality plants, although domestic demands for them have already
 

been saturated. But the story turns quite different when 
simpler,
 

lower-function, and lower-cost devices matter in 
the context of
 

cooperation with developing countries.
 

In Japan, there exists 'virtually no domestic demand 
for such
 

devices, and even 
testing pilot plants would be illegal on 
account
 

of the domestic air standards. MITI's Green Aid Plan takes note of
 

this situation, and proposes an 
official cooperation of limited
 

scale for China to develop and test 
a few low-cost defulfurization
 

plants with Japanese technical assistance. If these may not be
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diffused too quickly in China, it is hoped that the prototypes
 

may possibly be diffused via China to other Asian developing
 

countries.
 

The situation appears radically different in the United States,
 

where the recently revised Clean Air Act is to generate a domestic
 

demand for anti-SOx and anti-NOx plants of an order of $100
 

billion by 2000. Reportedly [Tamanuki, 1992], the U.S. DOE's Clean
 

Coal Technology program adopts the Japanese MITI-like subvention
 

approach for stimulating private sector R & D since 1985, and the
 

Federal Government's contribution to it will be expanded to a
 

cumulative total of $2.7 billion by 1997 (as per the January 1986 

plan), with the matching contribution from the private sector 

expected to run some 30 % higher level than that. The DOE 

anticipatesan accelerated diffusion of the wet-style FGD as well 

as SCR (selective catalytic reduction of both SOx and NOx) by 

1995, and thereafter of the more reliable and less costly versions 

of AFGD (atmospheric FGD), AFBC (atmospheric fluidized bed combus

tion), PFBC (pressurized FBC), IGCC (integrated gasification 

combined cycle) and so on being developed under the CCT prcgram. 

The advanced versions along similar lines are also being tackled 

in Japan (through NEDO - National Energy Development Organization 

and CCUJ - Center for Coal Utilization, a sort of private-sector 

counterpart of NEDO), as well as in the UK (the National Coal
 

Board, now renamed British Coal Corporation).
 

Leaving aside the outl'.ok for possible technological competition
 

and cooperation in these advanced ccal technology areas, Japan
 

seems to be just about the most handicapped in the transfer of
 

clean coal technologies to the develcping countries which rely on
 

local low-quality ccal f:r thermal electricity generation. The
 

http:outl'.ok


CCUJ originates from the coal miners' preoccupation about mining
 

safety and coal utilization (initially instituted 
as a Coal Mining
 

Research Center in 1978). Coal mining 
 itself having dwindled
 

through the structural adjustment process, its coal utilization
 

department has survived to get merged with a Coal Cartridge System
 

Promotion Association in 1982-83, with its preoccupation shifting
 

to problems of the environmentally sound coal utilization 
system,
 

which includes ash collection and utilization. Contributing to
 

sustainable development via a more efficient and comprehensive use
 

of coal in Japanese industry and society is the major goal of
 

today's CCUJ. The Center is now increasingly active with its newly
 

assigned function to promote international cooperation. The gravi

ty of its work thus seems to lie more in public service-oriented,
 

than in competitive business-oriented, affairs. Mr. Takagi, the
 

Center's managing director, fears lest this divine 
goal should
 

make the Center less, rather than more, attractive to many of its
 

member tirms which are busy trying to fight back against the
 

prolonged business recession.
 

4.c The CIS-Japan Relations Almost at a Standstill
 

Presumably overwhelmed by the sheer size of economic
the 


problems being faced in the CIS, Japan has invoked 
 the principle
 

of non-separation of politics and economics 
- a tactic rarely seen
 

in the post-war Japanese diplomacy. Even the globally-oriented
 

Japanese firms which once 
had active deal:ngs with the Soviet
 

economic entities have now scaled down their 
:nteiligence outposts
 

there (while Americans and Europeans are increasing such activi

5F
 



ties). Deeply immersed beneath the deadlocked Northern Territorial
 

issue lies the wilderness of uncertainty about a would-be Russian
 

model of capitalism - an institution historically yet unprecedent

ed.
 

for long-term
Among the interviewees, even those responsible 


for their corporations,
scenario-writing and strategic planning 


spoke less than indeterminately of the scope for private-sector
 

market
leadership toward cohabitation with the fledgling Russian 


u
 economy. It should be recalled that Japanese industry was never 


even in
self-propulsive imperialist throughout its history, not 


the advent of the pre-war colonialization drama: private business

men had taken advantage of the semaphore from (then somewhat
 

the
delirious) political arithmetics, rather than maneuvering 


latter to its own economic calculus. The very notion of "industry

led diplomacy" where no promise of reward but risks is visible may
 

be just delirious. The standstill option may be only hardened 

with the news that IMF plans to warn Russia at its September 

assembly about the country's persistent failure to implement the 

agreed economic adjustment policy package. 

a matter of industrial
The wilderness of uncertainty is not just 


are the thick clouds enwinding the
psychology. Hanging over it 


how to go about the security
grand international strategic issue: 


regime in the Asia and Pacific Region. This is not a place for
 

know that there stretch
discussing that issue per se. But we all 


to something like a
several alternative roads pcssibly leading 


Conference for Security and Cooperation in Asia (CSCA), a notion
 

the 1990 Expanded
proposed by the Australian Fcreign Minister at 


ASEAN Meeting of Foreign Ministers. Prime Minister Miyazawa has
 

just established (April 1992) his private advisory council cn
 



"Japan's role in Asia in the 21st century" (chaired by Prof.
 

Ishikawa), with a view to evolving a grand-regional framework of
 

political dialogues including China and CIS.
 

Notwithstanding this dull background, the 
 political standstill
 

does not imply discouraging exploratory missions at informal
 

levels. In fact, a number of pre-investment study missions
 

continue to shuttle to the Continent, with a degree of added
 

seriouness during the latest months. Some of them are backed up by
 

within-Japan collaboration agreements among interested firms.
 

Recent examples include: a 43-firm survey mission, administered
 

jointly by Keidanren and NEDA, and aimed for development of
 

commercially feasible projects on coal and other energy 
 resources
 

in Siberia; also, the Agricultural Machinery Industry Association,
 

is reported to be responding positively to the MITI-channelled
 

request from the western regions of Russia to the effect that
 

Japance small-size tractor manufacturers might be able to assist
 

in the conversion of the military tank producing industry in
 

Russia. And MITI on its part is reported to be working out a 
some 

V 10 billion special fund for technical cooperation with Russia, 

in conjunction with its preparation of a 1992 supplementary 

budget. 
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Over the past two decades, the United States, along with Japan and the other 

Organization for Economic Cooperation and Development countries, has made 

dramatic strides in improving and protech:;g the environment. It can be argued 

that these changes mark an historic paradigmatic change from an era of 

virtually uncontrolled exploitation and production to a new era whose contours 

are still being defined but. which is characterized largely by constraint. 

For the most part, these improvements have come about through standard

setting processes and through the emergence of a regulatory bureaucrcy whose 

main function is to design and enforce rules. In the United States, in paitic'ular, 

the judicial system has played a major role in the decision-making process. In 

terms of decision-making, the emergence of this environmental paradigm in the 

U.S. also led to an historic shift of power away from industry to government 

and public interest groups. 

If one dates the emergence of environmentalism in the U.S. with ,.he creation 

of the Environmental Protection Agency in 1970, the environmental era is still 

quite young, in comparison, for example, to the "nuclear era," which has its 
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roots in the 1940s.' The environmental era is old enough, however, for its 

performance to be judged. And, it ;s this author's judgment that while the 

environmental paradigm will remain firm and endurng, the means by which 

environmental decisions are made in the United States is in need of 

fundamental reform. 

Paradoxically, and regrettably, this judgment must be made despite the fact that 

itis to the credit of the U.S., Japan and other nations that the environmental 

ethic is growing elsewhere in the world as a response t the inherent problems 

created by rapid eco iemic development. Just as there are promising ways in 

which developing economies may be able to "leapfrog" some of the less 

desirable stages of economic growth, they may also be able to avoid some of 

the negative aspects of the environmental decision-making process by learning 

from our experience. 

The primary theme of this paper is, that while concern for the environment 

continues to grow-legitimately so-the current approach to achieving 

environmental goals in the U.S. has proven too contentious, costly and 

cumbersome, especia!.y in light of the sub-optimal results that frequently result. 

The problem in the U.S. is not that standards are set too high-in some cases 

they are riot tough enough-but that the hurdles over which industry must jump 

to reach its goals are too high and are continually being shifted. 

Other nations, including Japan, ha-,. been able to accomplish as much or more 

than the U.S. in the environmental sphere through more sleady, direct means. 

In many or most cases these strategies have actually enhanced the rate of 

economic growth. It is often noted that the Japanese decision-making process is 

' Clearly, despite its initial promise and its continued potential, the "nuclear era" is losing 

its battle with the "environmental era". 

WASHINGTON INTERNATIONAL ENERGY GROUP 2 



best characterized by its collusion. Yet in some cases what might appear as 

"collusion" could also be described as "collaboration" toward achieving widely 

shared societal goals. A classic example of how this works is the speed with 
which Honda and other Japanese automakers were able to design automobile 

engines that were both more efficient and less polluting despite the assurances 

from Detroit automakers that it was an impossibility. 

Without a change in the current mod,- of environmental decision-making, the 

U.S. will fail to achieve critical environmental goals, continue to lose its
 

economic competitiveness, and fall deeper into what has recently been
 

described as "demosclerosis"--the paralysis of the decision-making process.2
 

The problems witnessed in the environmental decision-making process are 

reflected in other preas, among them the failure of the financial sy.iem, 

overspending on defense, underspending on education, and a simple lack of 
shared goals. Based on the author's own experiences and background, one other 

problem that gets much less attention is the emergence of a powerful, but not 

necessarily effective, bureaucracy that exercises considerable control over a 

complex, time-consuming confrontational decision-making process. Not only 

does this bureaucracy at the federal and state level have relatively little 

accountability, in recent years, especially at the federal level, it has tended to 

be dominated by political appointees who exemplify little of the character of 

the strong, elite career bureaucracies in Japan and elsewhere. 

Missing in the debate on decision-making during the past decade or so is fresh 

thinking about what r4ichel Crozier called "the bureaucratic phenomenon".3 

2Jonathan Rauch, "Demosclerosis," National .ournal, September 5, 1992. 

' The Bureaucratic ?henomenon (Clicalgo: University of Chicago Press, 1964). 
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Despite the rich history of literature about bureaucracy from Europe-from Max 

Weber, through Crozier and, for example, Ralf Dahrendorf-the U.S., which 

prides itself on its egalitarianism and its distrust of strong government, has 

customarily ignored bureaucratic theory and, therefore, virtually ignored the 

extent to which the environmental era has ushered in a rampant bureaucratism 

in its wake. For the first time in recent U.S. history, govemrnment employment 

exceeds the total number of people employed in the manufacturing sector. 

When Ronald Reagan became president in 1981, there were 25 percent more 

Americans working in manufacturing than in civilian government jobs!' 

From the point of view of U.S. industry, many of the demands made by the 

environmental bureaucracy are seen as excessively expensive in comparison to 

the benefits they offer.5 An increasingly large component of that cost is 

believed to be related to administration, rather than technology or hardware 

investn.ents. It is frequently mentioned, for example, that more than 75 percent 

of the spending to clean up the worst hazardous waste, or Superfund sites, has 

been spent on studies and other "paper" products. A similar problem affects 

the Department of Energy's $40 billion nuclear weapons' cleanup regime, 

which has made virtually no progress. 

4The New York Times, September 6, 1992. Another disheartening sign, from this author's 
point of view, is the large number of Fortune 500 companies that depend on government 
contracts for a large share of their business. This is typically in the defense sector but is also 
common in other sectors including energy, environment and human services. When the number 
of employees of these companies and numerous consulting firms-the so-called "Beltway 
bandits"-,are added to the government sector roster, the total number of Americans employed by 
the government or the government "sector" has grown enormously since titeSecond World 
War. 

5 For a good summary of recent economiiic thinking on the costs and benefits of 
environmental regulation. see William K. Stevens, "Economists Strive to Find Environment's 
Bottom Line," The New York Times, September 8, 1992. 
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To the extent that the public's attention has been focused on the Washington 
decision-making scene, it has been on recent congressional scandals, not on the 
executive branch .,,to as great an extent as appropriate, on the role of 

congressional staff in the decision-making process. 

It is often argued that the divided government in Washington-the long-time 

Democratic-controlled Congress and the Republican White House-the federal 

system with its strong state-level power, the emergence of powerful interest 

groups, and the excessive reliancc on lawyers, are dhe primary sources of much 

of what is wrong with the U.S. today.6 

More importantly (and quite true), there is still a more fundamental, 

deep-seated and dangerous system failure that is the product of divided 
governmenL This failure is clearly seen in the environmental decision-making 

arena where an enormous, unwieldy reguiatory bureaucracy has assurr:I 
powers far beyond those envisioned by either Congress or the White House. 
Even relatively straight-forward, non-controversial power plant projects must be 
reviewed by as many as eight to ten different state and federal agencies, which 
only sometimes fail to coordinate their actions even when they are enforcing 

the same laws.7 

6 See, for example. Robert L Paarlberg, "U.S. Environmental Policy Making: Institutions 
and Processes Which Prevent Consensus," August 1. 1992. 

7Typicqlly. the implementation and enforcement of federal envimrnental and safety laws 
is delegated to state governments. States may be more stringent than the federal law requires,
but may not adopt less stringent practices. In reality, the quality of implementation and 
enforcement varies considerably among the states. EPA's nine regional offices oversee state 
performance and where authority has not been delegated (for example, Clean Air Act authority 
has not been delegated to the state of Florida), directly control permitting, compliance and 
enforcement. 
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One might argue that a competent bureaucratic elite is just what the U.S. needs 

in this technological age where it cannot be expected that the "average" citizen 

or legislator will be fully equipped to participate in the making of complex 

decisions. The appalling performance of Congress in recent years, the declining 

prestige of the office of the president and the declining performance of industry 

all argue in favor of at least one strong, capable and stable decision-making 

force. 

Alas, the bureaucracy is not moving toward perfection but, like many other 

institutions, toward decline. While there are many bright, competent, dedicated 

hard working career officials, their influence has declined commensurate with 

the increased presence of short-term political appointees. Decision-making in 

many agencies like the Environment Protection Agency, the Department of 

Energy and other cabinet-level agencies is dominated by political appointees.8 

The Department of Energy, for example, currently has more than 200 non

career political appointees on its payroll. 

Political patronage is not new in the U.S., but, whereas in the past, many of the 

appointees served as postmasters in small towns, today nearly all political 

appointees serve in Washington. Since the 1970s, senior career bureaucrats 

have been gradually replaced in nearly all positions down to tLe deputy 

assistant secretary level. 

8 Political appointees are non-career staff of the executive branch. They are selected by 

the White House to fill positions within the White House and various agencies. These positions 
are in three categories: presidential appointees (including cabinet secretaries, deputy and 
assistant secretaries) who must be confirmed by the Senate; non-career members of the Senior 
Executive Service (about one-third of the SES is non-career); and "Sch-dule Cs," who are non
career members of the civil service a, d fill a wide range of positions from entry-level through 
office director. 
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Coupled with this is the imminent retirement of up to one-third of the career 

memabers of the Senior Executive Service who are as close as it comes to being 

the American bureaucracy's "technocrats." In the next year, many wili reach 

their optimum pension level. 9 

The U.S. deba, e about how to improve the decision-making process has 

becoming increasingly sterile and uninformative. The brief but intense appeal 

of Ross Perot earlier this year confirmed the nation's need for new thinking. 

While Perot succeeded in injecting the word "change" into the campaign 

rhetoric, little new has emerged. 

Much of the decision-making debate has focused in recent years on industrial 

policy. For example, the debate about whether the U.S. government does or 

does not need an industrial policy is symptomatic of the failure of the U.S. 

system to seriously address real issues. There can be either a harmonious or 

antagonistic relationship between government and industry. Decisions can be 

made together by industry and government in "smoke-filled rooms," hearing 

rooms or court rooms, but there is little need to argue about whether the 

government has an industrial policy. Government provides huge subsidies and 

incentives to some industries like the energy industry, while providing 

comparatively small subsidies to other sectors, such as biotechnology and 

certain electronic sectors. 

9 In most cabinet agencies, nearly the entire top three to four levels of management are 
filled with political appointees. There are other appointees at the office director and lower 
levels as well. Consequently, when a new president takes office, nearly the entire senior 
echelon of an agency will resign and be replaced at the sPme time. 

It is curious that the frequent criticisms of the regulatory bureaucracy by vice president 
Dan Quayle and the Competitiveness Council have not highlighted the fact that they appointed 
most of the senior staff of these agencies. 
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In short, the issue is not whether the U.S. has an industrial policy. The fact is 

that the U.S. has many industrial policies, administered by the bureaucracy and 

funded each year by Ccigte.s. Many of the policies have profound impacts on 

the environment. What is missing in the U.S. environmental decision-making 

process is political will and a sound, stable way of reviewing the value of 

various programs, terminating those that don't make sense, and even more 

important, a means of launching new initiatives. The U.S. is not the only 

advanced democracy that can't always say "no." Japan too sustains 

commitments to programs which have outlived their usefulness but, unlike the 

U.S., the bureaucracy is more frequently successful in identifying, launching, 

funding, and developing new initiatives through government-industry consortia. 

In the last few years, following the deregulation of the airlines, 

communications, banking, oil and natural gas industries, there has been a 

renewal of interest in "market-based" solutions to environmental problems.10 

This has been the only fresh thinking in many years, although no reasonable 

observer can expect a return to a truly laissez-faire approach, particularly in 

view of the failure of the financial system." 

t0 Two members of the US. Congress spearheaded the effort to rethink environmental 

decision-making through the development of two reports, the most recent of which is entitled, 
"Project '88 Round I: Incentives for Action-Designing Market Based Environmental 
Strategies." Penrtsylvania Senator John Heinz was killed in an airplane crash and Colorado 
Senator Tim Wirth is retiring from the U.S. Senate because of his loss of faith in the decision
making process. 

This author does not agree with Robert Rycroft paper, "Priority Areas and Opportunities 

for Cooperation." or Robert Kuttner's book (The End cf Laissez-Faire: National Purpose ana 
the Global Economy After the Cold War, New York: Knopf. 1991) that the !ais.;ez-faire 
approach has been an "utter failure". It is this author's view that the laissez-faire approach was 
a dramatic success but has become a victim of that success and is no longer a relevant 

philosophy for post-industrial societies. 
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The sulfur dioxide emission allowance trading system in the Clean Air Act 

Amendments of 1990 is a prime example of reliance on this new market-based 

approach, as is recent thinking on global carbon dioxide allowance trading 
2 

schemes.' 

In fact, this interest in market-based solutions, as if they were a new invention, 

starkly highlights the extent to which government, for better or worse, is not 

only engaged in industrial policy-making, but far more than that, is actively 

engaged in industrial decision-making through the regulatory process as well 

through subsidizing selected industries. 

The Global Warming Issue 

This author has argued elsewhere that, perhaps, the best example of the failure 

of the U.S. to successfully deal with environmental issues is the U.S. reaction 

to the emergence of the global wanning issue. 13 While nearly every other 

OECD country has made a commitment to stabilizing or reducing carbon 

dioxide emissions by around the year 2000, the U.S. resists. There are many 

reasons for this resistance but, perhaps, the most cogent is the fear of industry 

that once the U.S. committed to stabilization, Congress and the bureaucracy 

12 See, Roger W. Gale, "Environmental Initiatives Based on the U.S. Clean Air Act 

Amendments," a paper presented at Pacific Basin Energy Conference, Sydney, Australia, June 
1991; and "Internationalization of Environmental Regulation." a paper prepared for the Crystal 
Ball Conference, Auckland, New Zealand, April 1992. 

Two good studies on international emissions trading are . emorandum from Assistant 

Attorney General Richud B. Stewart to C. Boyden Gray, Counsel to the President. December 
14. 1989 on "International Approaches to Global Climate Change;" and the United Nations 
Conferenre on Trade and Development. "Combatting Global Warming: Study on a Global 
System of Tradeable Carbon Emission Entitlerientms, 1992." 

13 "The Economic Impact of Global Warming: Competitivenes: Is At Stake," The Energy 

Daily i7th Annual Electric Utilirv Conference, October 1991. 
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would move to pass laws and establish regulations mandating specific actions 

that industry would have to take in order to comply. 

Senior U.S. global climate decision-makers often note that other countries, 

including Japan, do not rush into complex rulemakings. Indeed, so far, except 

in Germany, nonre of the OECD nations has adopted stabilization laws or 

regulations.' 4 Instead, policy tends to turn into hard decisions through more 

subtle means such as Japan's gyoseishido, or "administrative guidance"." 

While legitimate uncertainty remains about both the existence of a severe 

warrmn g trend and the ensuing impacts, the efforts of U.S. industry and 
1 

government to avoid action through adamant resistance exposes U.S. industry 

to the distinct possibility of an even more rapid decline in international 

competitiveness. Why? Because carbon dioxide emissions are a crude but 

useful indicator of the overall efficiency and, hence, competitiveness of 

national economies among the industrialized countries. With few exceptions, 

installation of new technologies-whether they be natural gas fired combined 

cycle gas turbines, electric arc steel mills, paper mills, or assembly lines-emit 

less CO2.'6 

14 A number of countries, however, have adopted small carbon tax laws, but these are not 

explicitly linked in a quantitative way to achieving stabilization by a set time. 

15 This author has been engaged in a personal discussion with a ,entor Japanese 
a comment hegovernment offiaial for many years on this specific point, which was initiated by 

so muchmade at a conference to the effect that "I don't know why you Americans complain 
response has been that he does not appreciate justabout regulations. we have them too." My 


how ex.pensive, time-consuming, confrontational and rigid the U.S. process has become.
 

16 This generalization applies only to the industrialized economies, not :o the developing 

countries like China where CO2 emissions will inevitably in'rease ever, with lherculean efforts 

to leapfrog to cleaner technologies. And, it is important to recognize th .t for the resource-rich, 
difficult toresource-.Aporting razions like the U.S., CO2 emissions will probably be much more 

stabilize and reduce han for the resource poor countries like Japan and the European 

Community. 
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Industry generally supports the idea that decisions taken for other reasons-the 
"no regrets" or "insurance" policy-also lead to reductions in the growth of CO 2 

or eventual stabilizatior. Not until the investment climate in the U.S. 

improves, government and industry learn to work more closely together and 

industry realizes its competitive interests are at stake, will meaningful action to 

achieve stabilization or other limits occur. It is beyond the scope of this paper 

to examine all of the reasons for this reticence but one factor is a 'ear that 
"voluntary" efforts would quickly be turned into laws and regulations, 

particularly if vice presidential candidate Al Gore is able to pursue the 

objectives described in his recent book ." Intense interest in voluntary 

programs such as EPA's "Green Lights" initiative may be due to a fear on 

industry's part that such programs will be forced upon them it they fail to 

participate. 

The Clean Air Act Amendments of 1990 

For much of U.S. industry and for many of the nation's urban areas, the timing 

of the emergence of the global warming issue could not have been worse. 

After nearly a decade of debate, in 1990, Congress finally passed amendments 

to the Clean Air Act which mandate sharp reductions in sulfur dioxide, 

nitrogen oxide, carbon monoxide, and ground level ozone emissions. In 

addition, EPA is required to study and, quite possibly, require electric utilities 

and others-including, for example, small cleaning shops-to severely limit 

emissions of toxic air pollutants such as benzene and mercury. 

17 Earth ;.i the Balance: Ecology and the Human Spirit (Boston: Houghton 
Mifflin. 1992). 
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Even without the imposition of air toxic requirements, it is estimated that the 

annual compliance cost under the rules now being promulgated by EPA will 

easily exceed $40 billion a year. 'hat is, if the law is properly implemented. 

Unfortunately, the law is already in serious trouble. EPA is late in issuing 

regulations, the innovative emission allowance trading system is not working, 

and many utilities are delaying decisions because of continuing uncertainties 

about how the law will be implemented. 

As already mentioned, it took nearly a decade to reach agreement on the acid 

rain provisions of the 1990 Clean Air Act Amendments. By 2000, utilities must 

reduce sulfur dioxide emissions to 8.95 million tons, compared to 1980 

emissions of 17.4 million tons. Individual power plants will have emission 

allowances based on historic performauice and will be penalized if they exceed 

their allowances. Excessive allowances can be used at other plants, sold, 

traded or held for future use. A Phase I target to be achieved by January 1, 

1995, will limit all plants to emitting no more than 2.5 pounds of sulfur 

dioxide per million Btu. Phase 2, which will go into effect in January 1,2000 

limits emissions to 1.2 pounds of sulfur dioxide per million Btu. Utilities can 

build scrubbers, switch fuels, buy allowances or shutdown plants to reach .these 

tcompliance levels."

Under the law, EPA is required to promulgate more than 126 regulations by 

1995, an average of 24 rules a year. This compares to an average of five to 

eight rules per year issued by the Office of Air and Radiation in recent years. 

In addition, the law requires that more than 90 studies be completed on a 

Is Fuel switching options include shifting to lower sulfur coal, co-firing with gas, 

repowering units to bun, gas and replacing boilers with gas turbines. Converting coal-fired 
boilers to burn gas is n-,t an economical option. 
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schedule included in the law. So far in 1992, the busiest year envisioned by 

the legislation, less than 20 percent of the required actions have occurred. 

Between September and December 1992, EPA's goal is to complete more than 

4.5 mandatory requirements including finalizing rules, issuing initial proposals 

for new rules, and issuing draft or final studies.' 9 

By now, it was assumed that the allowance trading system-the market-based 

element in the acid rain provisions-would be working with numerous 

transactions having been completed among utilities. Unfortunately, even for 

those utilities like American Electric Power which have been eager to enter the 

allowance market and which plan to "overscrub"--or over-comply with the law

in order to accumulate allowances which it could then use to offset emissions 

at other units or sell to other companies, the allowance trading system itself is 

not performing up to expectations. So far, there has been only one successful 

sale and one law suit to prevent a trade. Many utility executives are 

pessimistic about the allowance system working except, perhaps, within large 

integrated holding companies like AEP, Southern Company and Eotergy.20 

Even if implementation of the new law goes relatively smoothly, the U.S. will 

be nearly 20 years behind Japan and western Germany technologically in terms 

of commercial scrubber installations on most coal-fired and other high emitting 

fossil-fired plants. And, despite the new law, the sciubber option is not faring 

well in the U.S.-even when utilities have made commitments to build them. In 

AEP's case, some environmentalists now argue that building scrubbers means 

19 Environmental Protection Agency, Office of Air and Radiation, "Implementation 

Strategy for Clean Air Act Amendments, 1992 Update,' released August 28, 1992. 

0The first trade between the Tennessee Valley Authority and Wisconsin Electric Power 

Co. was arranged by the White House. 
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the company would lock itself into a 30-year commitment to a 1980s 

technology.'1 

Let's look briefly at two current examples of how difficult it is for industry to 

move ahead with certainty in the current regulatory climate: 

American Electric Power Company's Gavin S!-!on: No U.S. utility fought 

harder than American Electric Power to delay passage of the Clean Air Act 

Amendments because of the company's heavy reliance on high-sulfur Midwest 

But having lost the battle, AEP decided to install scrubbers on its 2,600coal. 

megawatt Gavin coal-fired station in Ohio so that it could continue to burn 

local coal and avoid the negative local political impact of costing hundreds of 

coal miners their jobs. 

Unexpectedly, both the Sierra Club and the Center for Clean Air Policy-which 

championed passage of the new law and have criticized utilities for not 

installing scrubbers-now oppose the construction of scrubbers at Gavin, arguing 

that this is not the "least cost" option and that the volumes of scrubber sludge 

produced are .ot environmentally acceptable. In addition, the Ohio Industrial 

Energy Consumers organization, also argues that scrubbers are too expensive 

and that fuel-switching is preferable, despite the local economic impact. 

For now, AEP plans to go ahead with scrubbers, but the battle is not over. At 

least five federal and state government agencies are involved and litigation is 

21 Letter by Ned Helme. executive director. Center for Clean Air Policy to The Energy 

Daily, July 22. 1992. 
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possible. Most important, as Helme argues, by the time this issue is settled 

"global warming controls could easily be enacted...or regulation of air toxics 

could force the use of technology......23 

Illinois Power Company's Baldwin Station: In the case of another U.S. 

utility, Illinois Power Co., which is already in serious financial trouble because 

state regulators recently refused to allow the company to pass on much of the 

cost of its new nuclear unit to customers, construction work on a scrubber has 

just been abandoned. Citing "substantial legal and regulatory uncertainties," 

Illinois Power has stopped work at its 1,600 megawatt Baldwin station near St. 

Louis rather than risk not being able to recoup the $25G-350 million investment 
2 

required. 

No-Tech Consequences 

Technology is not, of course, the panacea we may have once thought it was. It 

is best seen as a tool for achieving shared goals, not as an end in itself. 3ut 

technology remains an essential element in human progress and in providing 

comparative economic advantage relative to other countries. 

One product of the bureaucratization and ensuing paralysis in U.S. decision

making is a built-in deterrent to deployment of technology, particularly those 

technologies that require long lead times to build, require a large up-front 

2 Of interest to Japanese industry as the government cuntemplates adopting an 

environmental assessment law is that the scrubber opponents are demanding that a ccmpletc 
environmental impact statement (EIS) under the National Environmental Policy Act of 1969 be 
compieted before AEP can go ahead. 

23 Helme. The Energy Daily, July 22, 1992. See also letter to the editor in The New York 

Times, August 23. 1992 

:'The Wall Street Journal,September I,1992. 
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investment, and are controversial or untested. The opposition to scrubbers 

described above is one of the lat-st manifestations of this problem. 

Much more could be asserted about modera America's "aversion" to 

technology, particularly the failure of the nuclear industry, but the practical 

problem that often faces U.S. industry is not public opposition; it is the 

excessively high financial risks associated with the regulatory lag and 

uncertainty that characterizes too many decision-making processes. 

In 1991, the average size of new electricity generating units coming into 

commercial service in the U.S. was only 137 megawatts, roughly 10 percent of 

the size of the large 1300 megawatt nuclear stations being built in Japan and 

France. And much of this new investment was by non-utility generators, 

which are exempt from much of the cost-based regulatory burden and, in the 

case of small units, from some environmental regulation as well. Natural gas

fired plants, in particular, typically face only a modest regulatory burden with 

little or no involvement by the federal government.2 Many U.S. utilities have 

no intention of building new plants, preferring to rely instead on purchased 

power and on repowering of old generating units. 27 Nuclear and hydro units, in 

25 North American Electric Reliability Council, Electricity Supply & Demand 1991-2000. 

In the future, the average size of new units is likely to be larger than this but still relatively 

small compared to the units built in the 1960s and 1970s. 

Although there is typically little or no federal government involvement in approving the 

construction of gas-fired turbines, it is the Public Utility Regulatory Policies Act of 1978 

(PURPA) and regulations adopted by the Federal Energy Regulatory Commission, creating a 

category of power plant called a Qualifying Facility, from which utilities have been essentially 

required to purchase power, that created the huge non-utility market. 

as27 A recent EPA decision forced upon the agency by the White House, which is known 

the WEPCO decision, allows utilities that repower old plants to continue to meet existing clean 

air requirements rather than the more stringen: New Source Performance Standards. 
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particular, which are licensed at the federal level as well as subject to state 

regulation, are troublesome to build. 

There are distinct environmental and economic advantages to smaller units, 

particularly relatively clean modular, factory-built natural gas-fired turbines, but 

much of this focus on small units is the result of a short-term, low-risk 

planning horizon that requires technologies that can be built within two to three 

years. Technologies that take longer to build, require complex regulatory 

approvals and licenses and which do not "perfectly" match the growth in 

electricity demand are simply too risky." As many utility executives privately 

relate, "you have to build plants that will be finished while the same public 

utility commissioners and bureaucrats are still in office, otherwise the 

bureaucracy forgets its previous commitments." 

In such an environment, new nuclear power plants-even 600 megawatt 

variants-simply do not stand a chance. Even with the new "one-step" licensing 

process adopted by the Nuclear Regulatory Commission and the streamlined 

process included in the National Energy Strategy legislation now pending final 

congressional passage, nuclear power has little chance of making a comeback 

in the United States. Even if off-site construction of major components 

permitted a four-year construction period, licensing requirements would add at 

least two to three more years, even in the absence 3f further problems. 

28 Many state utility regulatory coramissions have not permitted utilities to pass on the 
costs of large nuclear power plants because there was no immediate need fcr the available 
capacity. Inthe case of the four-unit Palo Verde nuclear station located in Arizona, utilities in 
that state, and New Mexico, have skirted bankruptcy because of the cost of the project as well 
as other investment decisions. A Texas utility, El Paso Electric. has declared bankruptcy 
because it cannot absorb the costs associated with its share of the Palo Verde project. 
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But even more problematic than no new nuclear plant orders being placed is 

the dramatically increasing likelihood that many of the operating plants in the 

U.S. will be shutdown by state regulators or, in anticipation of that, voluntarily 

closed down by utilities. In the last two years, four operating nuclear plants 

(Rancho Seco, Yankee Rowe, San Onofre I and Trojan ) have either been 

will be, even though they have many years of additionalshutdown, or soon 

time to operate under terms of their 40-year licenses. 9 

The nuclear industry now fears that many other plants will be shutdown in the 

next few years in anticipation of regulators determining that the cost of buying 

power, building gas turbines and/or relying on demand-side management 

programs is in the best interests of customers. 

in more than 30 of theDemand-side management programs, which nae in use 

50 states, require utilities to provide customers with incentives to reduce 

demand through rebate programs, free light bulbs, etc. Construction of new 

generating capacity is a last resort both for regulators who favor DSM and 

utilities that fear the risks associated with construction. Since, in most states 

utilities are permitted a higher return on equity to compensate for lower sales, 

DSM has become increasingly popular. DSM is in a sense, a technology

promoting approach since it encourages the commercialization of appropriate, 

dispersed technologies, but so far the primary impact has been to encourage the 

use of cxisting technologies, particularly compact fluorescent bulbs (many of 

which are made in Japan). DSM has definite advantages and will play a larger 

role in the future but one of the "downsidcs" of DSM is that it encourages 

29 "Risk :f Premature Shutdown Grows; Kewaunee, Ft. Calhoun on Guard," Nucleonics 

Week, September 3. 1992; see also, Washington International Energy Group, "Analysis of 

Public Controversy Regarding Life Extension in the U.S.-Economics of Aging Nuc!ear Power 
Plants, March 1992. 
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utilities to continue to operate their older fossil-fired plants-coal provides about 

60 percent of U.S. electricity-rather than replace these units with new ones. 

As Massachusetts Institute of Technology professor Richard Lester noted in 

recent testimony, DSM and related environmental externality programs make it 

almost impossible in some states for utilities to build new plants while, 

inadvertently, mandating the continued operation of old, typically more 

polluting plants.30 More than 16 states now have environmental externality 

requirments that in various ways require utilities to internalize the dollar costs 

that would be incurred by society if the utility built a new unit. These costs 

are typically assumed to be the result of sulfur dioxide, nitrogen oxide, carbon 

dioxide and other emissions. 31 

As a result of these various disencentives to building new generating units, the 

average age of fossil-fired electric generating units in the U.S. is now 

approaching 30 years. 32 

Even fuel cells, photovoltaics and other new technologies pioneered in the U.S. 

and approved by environmentalists are now likely to be commercialized first in 

Japan or in Europe and sold back to their U.S. inventors. 3 

30 Lester, Richard, Testimony before the Massachusetts Department of Public Utilities, 
October 4, 1991. 

31 For background on the environmental externality concept, see, for example, articles 
from The Electricity Journal, "The High Stakes Externality Debate" Issue, Volume 4. Number 
2, March 1991. 

32 The North American Electric Reliability Council, Electricity Supply & Demand 1991. 
2000. 

33 On this point, see, for example, Curtis Moore and Alan S. Miller, "Environmental 
Technologies and Policies of Japan," The Technology Clearinghouse, February 1992. 
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in the frontierAs Japanese decision-makers know from first-hand experience, 


technology arena, the U.S. has been an unreliable partner. The collapse of the
 

Solvent Refined Coal-H (SRC-H) project is still referred to, as is the demise of
 

the U.S. fast breeder reactor program in the early 1980s. Currently, both the
 

Super Conducting-Super Collider (SSC)and the space station projects, both
 

joint projects with Jaoan, are threatened with cancellation.
 

Industry Failures
 

Industry has not been merely a victim of a government bureaucracy run "wild."
 

U.S. industry has failed to effectively challenge the bureaucracy, especially 

utilities and other heavily-regulated sectors of the economy. Coupled with this 

failure is the victory of a corporate decision-making philosophy that only 

rewards short-term thinking, often described as flexible, pragmatic and "just in 

time" (kanban) decision-making. 

Much of U.S. industry continues to view environmental regulation and
 

a overall costinvestment as "add-ons" rather than as integral elements in 

effective competitive strategy which aims at maintaining a lean, young and 

state-of-the-art production system. It is beyond the scope of this paper to argue 

the extent to which this orientation is a response to bureaucratic uncertainty, an 

effort to emulate certain perceived strengths of Japanese industry, or merely a 

healthy fad taken to extremes. But it is clear that industry, like government, is 

often committed more to good process than good performance. 

Conclusions 

Two conclusions stand out from the discussion in this paper. First, the 

American environmental and energy decision-making process has become 

increasingly complex, legalistic, time-consuming, short-sighted, inefficient and 
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expensive. Developing and achieving shared goals has become increasingly 

irrelevant-an unacceptable luxury-in a period of time when bureaucratic 

process has become all-important and encompassing. 

Second, although many projects do get built, this "masks" the number of large 

and/or innovative projects that do not get built or technologies like fuel cells, 

that remain perennially on the verge of commercialization. Commercialization 

of new technologies requires a clear, strategic, goal-oriented approach, and a 

supportive government that cultivates market mechanisms as well as other 

incentives that encourage consistent direction and innovation. 

This paper raises more questions than it answers and fails to bring to closure 

remedies for the American disease called "demoscleio' ". The paper also 

paints with a very broad brush, ignoring the many innovative corporations in 

the U.S. that continue to grow and prosper. It is also too hard on the 

bureaucracy which, based on my own experience, is composed of many 

competent, responsible professionals. 

Nor does the paper end, as it should, on a positive note since there is no reason 

why many of the problems plaguing the U.S. decision-making process cannot 

be fixed. Reducing the number of political appointees, drastically cutting 

regulation (without necessarily relaxing standards), restraining litigation, 

making tough decisions on which technologies to subsidize and which to cast 

off, and deregulating the electricity sector are all ways in which, over this 

decade, the decision-making process can be improved. It may even be possible 

to enhance the environment through these reforms. 
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Energy and environmental problems, which may be called
 

"global issues," have a common feature. Everyone is aware
 

or at least becoming aware of the graveness of these
 

problems, and many approaches have been proposed to their 

are not so simple, and in
solution. But these problems 


many instances, their essential qualities or causes have 

not yet been identified. Nor has a consensus been formed
 

yet on specific policies in dealing with these problems.
 

This indicates that all nations of the world are well
 

to
aware of these issues, but when actually studying how 


cope wi, h the issues, they have progressed only in propos

ing ideas which lack specific measures. This gap makes the
 

general public fretful, leading them to distrust the exist

ing government and major business corporations. An effec

tive solution to this situation is to for.-n clear visions of 

.e future based on foresight, to ma:er:-ze such visions 
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the introduction of nuclear weapons.
 

Unfortunately, none of the world nations now has
 

political leadership, wisdom or resources comparable to
 

those which the United States did immediately after World
 

War II. Could the United States and Japan provide these 

capabilities through their joint efforts? This paper looks
 

into such potentiality and discusses priority areas of col

laboration by the two economic giants. For this purpose,
 

an attempt has to be made first to find what the post-Cold 

War era is. In a sense, the new rules which will be worked 

out for a more efficient international cooperation setup 

are quite different from the previous ones that made the 

East and West blocs distrustful of each other. This topic 

is also briefly discussed in the paper.
 

Global Issues and U.S.-Japan Relations
 

a. Post-Cold War Era 

The post-Cold War era is by no means a "dream age."
 

The risk of total destruction by nuclear warfare appears to 

'.ave diminished into a very remote pronabi i ty, but :., 
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community has come to attach much greater relative impor

tance to these problems in its daily activities in the
 

areas of diplomacy, politics, economy, and science and
 

technology. Undoubtedly energy and environmental problems
 

are global issues now.
 

Many of these problems can hardly be solved by the ex

isting measures. New developments will have to be achieved
 

in an extensive area of science and technology ranging
 

from, for instanc,., carbon dioxide control techniques to
 

industrial ecology before these problems can be coped with
 

successfully. In addition, new theories and Ideas have to
 

be worked out in the social, economic and political fields
 

to overcome the trilemma of achieving further economic
 

growth amid a strained energy situation and severe environ

mental problems in the coming 21st century. As these
 

global tasks arise one after another, meanwhile, the world
 

community is becoi;ing rather poorer, resulting in limited
 

availability of resources, specifically research funds and
 

personnel, for carrying out these tasks. Environmental
 

problems cannot be coped with by any single nation, however
 

powerful it may be, ani this implies that their solution 
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Japan and the United States.
 

c. New Age and U.S.-Japan Gap
 

An opinion poll taken yearly since 1960 by Gallup Or

ganization for the Japanese Ministry of Foreign Affairs in

dicates that American citizens' sentiment toward Japan has 

been changing rapidly over the last few years. In the 1991 

poll, 44 percent of the people surveyed replied affirm

atively to whether Japan was trustworthy or not, and 39 

percent of them replied negatively. This means a 12

percent decrease in affirmative answers and an almost 100

percent increase in negative answers, compared with the 

1985 poll which gave the most favorable result for Japan,
 

with 56 percent of pollees replying to the question affirm

atively and only 20 percent replying negatively. The
 

results of the 1991 poll were most unfavorable since 1970,
 

and in terms of the figures given by the polls during this
 

period, we must say that the relationship between the two 

nations has returned to what it was 20 years ago. Under

standably this trend is seen not only in the United States 

but also in Japan. Recent opinion polls taken in Japan
 

f-,und that "kembei," d,<- :. for --.,erican, is spreading 
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satisfied with the new rules.
 

d. Development of New System (Rules)
 

History often repeats itself. In the 20th century,
 

there were at least occasions when international rules had
 

to be laid down anew. The first was at the termination of
 

World War I and the second was at the end of World War II
 

in 1945.
 

The new rules did not prove successful on both occa

sions, and in this context, history surports the view held
 

by Machiavelli. A set of rules including the League of Na

tions, fo. instance, were established in the post-World War
 

I period. But these were by no means satisfactory, and
 

what is ,.:rse, global economic rules were left undeveloped
 

because al nations were pressed by the need to take care
 

nternal affairs and none was willing to assume
uf their 


had a
leadershi-. !n 1945, on the o.'.her hand, the world 


powerful 'eadier - the United States. A series of rules 

were laic dow-n under the strong leadership of President 

Franklin 7.osevelt and his successor Harry Truman probably 

because - .. lessons gPiven by the previous failure or be

9
 



had the will and sufficient
cause the United States 


resources (i.e., far-sighted leaders, financial resources,
 

planning capability and the people's ardor) to do so at
 

that time. Among these arrangements were trade and finan

cial rules, such as the General Agreemec'. on Tariffs and
 

Trade and the Bretton Woods Agreement, and rules for
 

postwar economic rehabilitation, including the Marshall
 

Plan.
 

the difference be-
There is no need to point out here 


tween the results achieved by the post-World War I and
 

post-World War II arrangements. Under the former rules, a
 

great crash in Wall Street triggered the collapse of the
 

global setup, while the latter, as shuwn in post-World War
 

11 history, have brought about prosperity to all nations
 

that could play under these rules. Success of the new
 

rulrcs to be worked out from now on depends on whether there
 

as the United States was in 1945.
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measures), a clear-cut procedure for developing such
 

measures, resources (e.g., necessary funds and personnel)
 

for carrying them out., and an underlying consensus of
 

people at large.
 

e. Conditions for Synergy
 

I would like to reconfirm here that environmental
 

problems have characteristics quite different from those of
 

military affairs in the Cold War era. Unlike an arms race,
 

these problems are a plus-sum game, a typical "all-side-win
 

game" that offer:; benefits to all individuals, corpora

tions, communities and nations participating in it.
 

!n reality, however, all nations (including business 

corporations, communities and peoples) are not making joint 

efforts to solve global issues because of some restraints. 

First, as noted earlier, rules have not yet been estab

lished as to who distributes benefits from such efforts; 

who pays the increment of cost resulting from environmental 

control measures, especially in developing countries; and 

how to evaluate the merits of glooal environmental protec

tion. Nor !e th,,r, any rules "(:I ;etup? for promoting 



field. Second, as
nations in this
cooperation among world 


of the Cold War era, even the
 
long as they follow the rules 


and Japan which are in alliance may give
United States 


bilateral nt..go
priority to political tactics in their 


a deeper distrust of each other.

tiations, resulting in 

structure, international stability

Under the Cold War 


destruction systems.
was maintained by U.S. and Soviet In 

a that superpowers

other words, there was rule the two 


of a fatol occur
would destroy each other in the event 

rence. Naturally doubt and distrust, rather than trust,
 

of either

underlay negotiations even between the allies 


that period, it was
 
camp. In the zero-sum game typical of 


important for all participants to play carefully because
 

However, these conditions have
 
someone had to lose. 


era. All par
changed drastically in the post-Cold War 


the iimes can get some
 
ticipants in the new game of 


will about
 
. benefit, and in addition, their efforts bring 

have to beAccordingly, n-'- rules
"plus-sum" effects. 


worked out on condition that all part-cipants trust and
 

and enjoy benei ts. For ths pur
supplement one another 

ty to total
 
pose, people have to) b,: trained to iv.-e priori 
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too much attention paid to details.
 

In a sense, the development of new rules (a system of 

cooperation) among major Industrialized countries is as 

difficult as making similar prearrangements for dealing 

with North-South problems. This is trite of the Japanese-

U.S. relations as well. The two nations enjoy democracy 

and gain the greatest benefit from the market economy. 

Macroscopically, they have the same "economic and social 

rules" in force. Although some revisionists may oppose,
 

discussions here are based on Phillips Trezeis' view that
 

Japan is no more than one of the democratic nations that
 

repeat errors. Microscopically, however, the Japanese and
 

theirAmerican peoples differ in many respects ranging from 

they believe
cherished dreams to the concept of fairness 


in. What counts here is that the results of such games as 

economy and trade often depend on these micro rules, and 

naturally, minor differences between the two nations ma'. be 

to
implicated in these games. Needless to say, it is hard 


o: is as sides their ownfind which them right both have 

rightful causes based on their respective histories, cu!

tures and .eoU:pnies.
 



some factors which make
In addition, there are other 


U.S.-Japan cooperation complicated. In actual politics,
 

Interests, and unfortunately,
priority Is given to national 


rules before international
 some countries place national 


be made to
world. Efforts will have to 
ones in the real 


these factors.
coordinate 


that the U.S. and
Te our regret, we have to admit 


failed to achieve satisfactory
Japanese governments have 


in such areas as science and technology, education,
results 


and energy and environment. Ironically, they have made
 

of military
some notable achievements in the zero-sum game 


that the idea of plus-sum games
means 


has not yet taken root in the governments of the two
 

cooperation. This 


we can say definitely is that Japan

countries. One thing 


the United States will have to jointly work out those
and 


are expected to produce synergetic
rules under which they 


resources, wis
effects because neither of them singly has 

to what the United States haddom and leadership comparable 

immediately after World War II. 



Joint Work Opportunities
 

New rules for U.S.-Japan cooperation in taking ap

proaches to global issues may cover an extensive area.,,
 

ranging from fundamental arrangements for the two nations 

to perceive and mutually respect their differences in sys

tem and tP absorb the good from the other to such specifics
 

as how to share the results of their technical development
 

efforts. This paper will not go into these details of the
 

subject, but it will simply point out that according to
 

statistics, Japan and the United States are natural 

partners in coping with global issues, that the two nations
 

(both in the government and private sectors) are already 

beginning to work out new rules for this purpose and that
 

it is important for them to learn from each other.
 

a. U.S. and Japanese Resources
 

Simple addition of U.S. and Japanese resources proves 

that the two countries together are comparable to what the 

United States was in the post-World War I1 period. For in

stance, they account for some 40 percent of the world total 

,:ross n:t iora: product and more than 20 percent of world 
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trade. The two nations hold a more important position in 

the area of science and technology. Research and develop

ment funds spent yearly in the United States and Japan
 

amount to ¥20 trillion and ¥12 trillion, respectively,
 

which, when put together, reach well over half of the world
 

positotal. The former Soviet Union once held the third 

tion with an annual outlay of Y8 trillion, but since it has 

ard Japan will
failed financially, the United States 


naturally play a more important role in this area. In the
 

nanumber of researchers and technical experts, the two 

the world. Needless
tions also represent more than half of 


to say, these figures indicate only the potentials of Japan
 

value of resources
and the United States. The actual their 


may fall below the simple sum or increase through syner

what rules they will develop
getic effects, depending on 


for bilateral cooperation.
 

I am not arguing that new rules should be worked out 

solely for coping with global issues. Vhat I would i ike to 

point out here is it is unreasonable that the United States 

and Japan, which account for some 40 .nercent of world GNP 

and more than 50 percent of the world t :. ta I spending ,'I) 
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(U.S. President visits Japan only once in several years). 

If this state of things is left as it is, neither of them 

could benefit from the post-Cold War situation.
 

b. Tokyo Declaration
 

It takes substantial time to fully implement new rules
 

Ihat are acceptable to both countries. Fortunately, Japan
 

and the United States have already laid the groundwork for
 

expanded bilateral cooperation on global issues under the
 

Tokyo declaration issued in January 1992 when U.S. Presi

dent George Bush visited Japan. Regrettably, this state

ment was given little publicity by the press, which.focused 

their attention on the activities of 18 industrial execu

tives accompanying Mr. Bush and on the dinner given by 

Prime Minister Kiichi Miyazawa during which the president 

fell on the floor. The statement sets forth that the basis
 

for the U.S.-Japanese alliance should shift from the
 

security treaty to global partnership in carrying out ne, 

tasks beyond the boundaries of the two countries. The pur

port of the statement is that the scope of rules should be 

extended to meet the w;der area of games played by !he two 

nat . ns. 



The new partnership rules cover five major topics 

joint efforts to promote world peace and prosperity,
 

security affairs, trade issues,
political and economic and 


science and technology, and
collaboration in the area of 


mutual understanding and communication.
the promotion of 


The statement emphasizes the importance of the two nations
 

working jointly in each of these five areas. For this pur-

pose, it says, efforts will be made by both sides to en

hance the General Agreement on Tariffs and Trade, reinforce
 

the organizations under the United Nations, and promote the
 

growth and stabilization of developing countries. Needless
 

to say, the statement also calls on the United States and
 

Japan to cooperate in protecting the global environment.
 

The global issues covered by the Tokyo declaration in

clude not only environmental problems but also educational
 

affairs, antidrug campaigns and measures for the aging
 

society. The statement proposes that the two cou-ties set 

up joint frameworks of rules for deal i. wi th the five 

a
topics includ:ng, among others, the e -z bi snment of 


joint committee on measures for aging poi.lation. In the
 

area of env:."-nrrental problems, the :'.:'ment .onsiders 

th es. pr-o : I t ,_", -. , i, 



of the environment and people's life and science and tech

nology. The United States and Japan will try to find how
 

to use the existing organizations more efficiently in order
 

to facilitate environmental protection and sustainable
 

development In developing countries througn and reasonable
 

utilization of all resources. At the same time, the state

ment says, a study will be conducted on the feasibility of
 

assisting developing nations :n establishing natural
 

resources centers designed to properly manage and preserve
 

these resources. In addition, the statement proposes that
 

joint efforts be made by the United States and Japan to
 

further accelerate oceanographic studies and to work out a
 

network of information on global changes. Another impor

tant proposal is that necessary steps be taken to promote
 

the translation of Japanese materials into English to 

provide better access to knowledge and information about 

Japan. Also notable is the proposal that arrargements be 

made to provide better communication between volunteer 

groups of the two countries, specifically ,n..bers of :he 

Japan Overseas Cooperation Volunteers and te-t U.S. Peace 

Corps. 

Needless to say, h Tokyo declarat , .ne serves 



to develop new rules.
 
only as the starting point of work 


Whether an effective setup for cooperation (synergy) can be
 

be carried
 up or not depends the tasks to

actually built 


out from now on.
 

c. Private Sector 

has to take the initiative in
 
Naturally the government 


to cope with global issues. It must be
 
working out rules 


however, that such initiative should be
 
pointed out, 


in each division
to the dynamics
designed to give full play 


course, there are
 
of the private sector. 	 As a matter of 


be solved simply by utilizing the
 
some problems that cannot 


based on the examina
dynamism of the private sector, and 


a decision will 
have to be
 
tion of these problem areas, 


play.

made on what role the government sector should 


L-n; ed
 
In dealing with global issues, Japan and the 


reason for
 
States (particularly the former) have an obvious 


of the private sec:or.
from dynamism
expecting much the 


are needed to b aild
 
Huge financial and technical resources 

n devt.lopin. counl .es, 
up envi:,rc rr en al infrast--uctures 
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taminated regions and to promote technical interchanges
 

among major industrialized nations in the area of environ

mental control. Understandably, the world community has
 

great expectations of the financial resources of Japan, a
 

top creditor nation whose trade surplus may reach S100 bil

lion in fiscal 1992, a 12-month period ending in March
 

1993. Some forecasts say its surplus will rise above a
 

$100-billion level in fiscal 1993. In view of these
 

figures, Japan has to contribute a due share In this field,
 

but the problem is that the Japanese administration no
 

longer has any surplus financial resources to make a
 

greater international contribution. A further tax increase
 

is hardly feasible as the per-capita tax burden in Japan
 

amounts to $7,100, far above $5,700 in the United States
 

and $4,400 in Great Britain. Accordingly, Japan, a "rich
 

country," has to rely on the private sector for further
 

fund raising (although the administration is responsible
 

for developing a framework of rules to recycle the nation's
 

balance-of-payments surplus). Besides, most of energy

saving technologies and technical experts in the related
 

fields are held by the private sector, not the government,
 

at least in Japan. Furthermore, members of the Japanese
 

:..,iv a t , ., :t,, - .. ag to l " :,,:r...- a , ad v':to ree th* - 3 " ,.-.t 



technical transfer should be promoted in the area of en

vironmental control. This, of course, assumes that rules
 

will be provided to ensure reasonable profits for the tech

nologies they transfer abroad.
 

Ii a sense, the private sector has a larger accumula

tion of knowhow than the government (especially in Japan)
 

on a comin international cooperation, including projects 


mercial basis. Compared with the Japanese administration
 

which began to speak in the international arena of politics
 

only recently, private corporations of the country have
 

tens of years of experience in international activities.
 

In dealing with global issues, therefore, it is important
 

to make the most of their experience.
 

Private corporations have significantly charged their
 

stance on glob I issues, not to speak of the recent ap

proaches by the Federation of Economic Organization
 

(Heidanren). In major industrial democracies (especially
 

Japan), the pattern of corporate operations is no longer a
 

.ossil typified by labor-management conf'ontaton but it is
 

beginning to have ne- objectives and ethics flat emphasize
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to the world community. Among others, Keidanren is propos

ing a principle of what it calls "kyosei," economic sym

biosis. In addition, some industrial top executives argue
 

that the private sector shculd take the initiative, in 

place of the government, in ,lealing with some global
 

issues.
 

Recently Japanese corporations have come to hold a view
 

that investment in environmental controi is helpful to the
 

enhancement of their competitive edges, rather than
 

unprofitable expenses. In other words, they are beginning
 

to thinh that taking environmental control measures is not 

detrimental to their competitive position, rather a good
 

opportunity to strengthen their competitive power and tech

nical potential. This may be called their strategy for
 

survival. Presumably the history of humans indicates that
 

the corpora'i ops unable to adopt this way of thinking are 

doomed to failure. Based on this strategy, efforts are 

being made by some corporations to develop new rules. But 

we cannot expect synergetic effects from improvement ef

forts on one side alone, and this is why we hope strongly 

that a sirmi Iar movement has alr eadv begun to appear in the 

Un i t ,,d S A 



d. Learning Structures
 

business, corporations and 
The attitude of Japanese 

views environmental problems as a new niche,

society, which 


their confidence based
their past 	 experience andreflects 

on it. Japan, a vulnerable country lacking in oil and
 

changed its structure drastically

other natural resources, 


the two oil crises of the 1970s. This change was
 
after 


nor a generous
a perfect energy policy
achieved by neither 


the Ministry of International Trade 
subsidizing policy of 

a look at 	 the measures 
and industry. On the contrary, 

in those days shows
Japanese administrationtaken by the 

that the MITI policy was looser than those of other in

in--lequate.
and its subsidies were

dustrial democracies 


to rush to stores to hoard
 consumers
This induced general 


and :hrew thebusiness corporationstoilet tissue, baffled 

-nese in
into 	 Eventually, however,


whole nation panic. 


qu-ckly get
led Japanese society to

adequate measures 


costly energy." Recurrence of such
 
prepared for "an age of 


there -s r-:-ch to be
 
a panic is 	by no means desirable, but 


tr.- general
learned from our experience of those days .hen 

directly inforr>ed c: thc 3c
public and 	 corporati-'s were 
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out the oil crises butAnyway, having not only ridden 

also achieved further development, Japanese corporations 

peo.,1e at large have gained great confidence in themand 

set about developselves. Industrial circles have not yet 

ing "green technology" to meet the rtquirements of the on

coming "environment-oriented age" (although an attempt is 

being made at Canon to recycle copy packs). But all per

sonnel, from top executives to researchers, are quite con

fident in their ability to successfully cope with these 

thing Japan can
global issues. This implies that the best 


share with (or contribute to) the world community may be 

the confidence and optimism its people have gained since
 

the oil crises of the 1970s.
 

As reiterated in this paper, participation in plus-sum
 

games is significant in itself. This 	means that American 

useful informationcorporations and society can geZ some 

In the area of global i.ssues
from Japan's experience. 


and the learn
which are diverse extensive, two nations can 


from each other in many respects. Physicaliy, no synergy
 

occurs from an isolated, closed system.
 

n sc i.nti fic and '.2cn.olcgical projec', in J.a and 



we can say that "science
the United States, for example, 


are the same wherever we go, but

and technology themselves 


natiens differ in the continuity of such projects,
the two 


relations between the government and private sectors in

volved, and the way the projects are carried out" (from a
 

In applicable
report by Odawara et al.). other words, the 


rules vary somewhat between the two countries. Although
 

do have to be made uniform in most In
these rules not 


(rather such diversity should be maintained), some
 
stances 


for the two sides to underbe provided
facilities have to 


them. These disparities include

stand disparities between 


the procedures for program implementation, intellectual
 

the system of distributing the
 
property, cost sharing and 


to
 
results. Also arrangements will have to be made 


and provide a buffer zone

preclude inadvertent troubles to 


against cost escalation.covering, among others, measur"3 

Another essential consideration is to work out clear-cut 

rules for reviewing and discontinuing individual projects 

often differ with countries,
as necessary. These rules 


resulting in unnecessary troubles. Some new projec ts, in

and SSC,
cluding thoze for superconductivity supercollider 


are .nfluenced by the aftereffeccs of discontinued previous 
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Taking this situation into account, a proper system has to
 

be worked out to preclude undesirable aftereffects.
 

Even before we look at the above example, it is quite
 

obvious that the government structures of the United States
 

and Japan are not always suitable for dealing with global
 

issues. There is no point in discussing which political
 

system is be .ter than the other. Since both of them have
 

merits and demerits, studies will have to be conducted from
 

now on to improve them (just as Perlberg asserted). In
 

this context, a system must be established for Japan and
 

the United States to learn from each other.
 

Priority Areas of Cooperation
 

a. Categorization of Priorities
 

Damage from some global issues has already come to the 

fore, but since the essential qualities of these problems 

have not yet been clearly identified in quite a few in

stances, we should attach importance to such fundamental 

tasks as the promotion of exchange of information (the for

mnat,,n f: - t'.ork i d a mon-i tori n ! ys tstermnan tht, 



and technologY.

development of earth-friendly science 


problems and
in 


really serious.
 

These tasks are important sorting global 


to which of them are 

finding priority as 


measures is a comprehensive way
 
Among other necessary 


the transfer of ex
these problems, covering
of coping with 


a system of
the development of 

isting technologies (through 


of intellecthe establishment 

market mechanism, including 


introducnew technologies,

property), development of


tual 


new
tax, ancillary systems, 
a environment
tion of new 


training mechanism, bilateral
 
regulatory methods, personnel 


and morals and
in lifestyle,

cooperation system, changes 


of these tasks have
Even if some
the coming age.
ethics of 


are short-term
of them 

to be carried out urgently, most 


temporarily.

for arresting specific phenomena In
 

measures 


global issues requires a lot of time
 
general, solution of 


we
long-term viewpoint,
round of GATT. From a
like a new 


if we argue nhat priority

often be going too far
* would 


or tasks. An argument

be given to certain problems
should 


sense the opin a classical or 

for technical breakthroughs 


a overshootaso 

idea of "the cleaner the better"
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Matters on the time axis will have to be coordinated as
 

well. Apparently short-term and medium/long-term tasks
 

differ in priority, depcnding on their main themes. Among
 

major short-term tasks are the protection of the ozone
 

shield, emission control, and the restoration of environ

ments in developing countries and the former communist
 

countries, while the principal element of medium/long-term
 

tasks is to build up a full-scale system for coping with
 

global issues. What we have to bear in mind here are im

plications of the system with population, resources deple

tion, economic growth and some other issues. I would like
 

to add that these tasks appear to vary in priority from one
 

time to another, but from a long-range viewpoint, all of
 

them are necessary in most instances. Accordingly, an at

'e made to develop a system for carrying
tempt should also 


out two or more tasks of apparently different priority in
 

parallel with one another. Sorting long-term strategies
 

another category of priority.
from short-term measures is 


b. Priority ir Science and Technology
 

This paper does not discuss in detail the specific
 

S:a'es
themes to : .o n t ' de a ! t %, !I. " t,,e Uni ted and 



Japan and the priority of such topics. One thing I would
 

both countries tend to

like to point out here is that go
 

against the "environment-oriented age." Under these cir

to people's
which can be attributed mainly
cumstances, 


technology, Japan and the
declining interest in science and 


United States could never hold joint leadership in coping
 

with global issues. The two countries which are supposed
 

to enjoy science and technology more than the rest oi the
 

world are now suffering from shaky foundations in this
 

Probably as reaction to overdevelopment of
a
field. 


United States has moved from

science and technology, tL. 


a of
 
the days when the people considered technology tool 


sclving social problems to the days when they look at it
 

or is a liTtle be
skeptically. Luckily unluckily, Japan 


have con
hind America in this respect and the people still 


fidence in technology. But the Japanese people have a!so
 

choose other jobs "-.an those

developed a marked tendency to 


technology.
related to science 	or 


Before go-ng into 	the details of this proble-. we have
 

science and technology ar-2. Nei ther
 to define ,.a" modern 

of them , '- es to hold an invariable val ti.e "t in 
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vironment. As pointed out by Riston, the new age has been
 

brought about by constant innovation and development of
 

and technology
high technology. In the 	new age, science 


have gone through evolution.
themselves or their roles 


on the
The international community has different views 


recent rapid development of high technology in Japan. Many
 

of them criticize Japanese high technology harshly, saying
 

it is the result of copycatting the technologies of other
 

achievemeaits
industrialized nations, of cherry-picking the 


and private and state-run laboratories
of universities 


abroad, or of unfair subsidies by the Japanese administra

tion. Some contend that Japanese technology is advanced
 

only in the area of commercialization process and is lag

ging behind in an extensively field of fundamental studies.
 

This opinion has led to the criticism that Japan :s
 

benefiting from a "free ride." We cannot deny that tech7:

cal development in this country once had such aspects.
 

this does not fully explain the marked development f
 

science and technology 1- the country since the second hii
 

of the 1970s. A more convincing view holds that Japanese
 

science and technology :nemselves got new momentum dur.
 

th:; prioI :nd have evved into the next pradym. One
 



the science and techthe grounds for this opinion is that 


nology which have been considered peculiar to Japan is
 

beginning to be recognized to have universality.
 

Those science and technologies in which the world has
 

(many In Japan still do so) were included a
 
confidence now 


the world science

Bush report that decided the course of 


War II period.
and technology policy in the post-World 


This report was prepared by a group of researchers led by
 

the request of the then U.S. President
Vannevar Bush at 


emphasized importance of

Franklin Roosevelt. It the fun

research activities anu government support to them
 

Following this recommendation, 


damental 


under the New Frontier. 
a
 

the report
made to establish NSF. However,
decision was 


did not mention the importance of technologies or the area
 

course indicated by the Bush

of their apphtcations. The 


and the United States had the golden
report proved -ight, 


age when many 'f its scientists were a-.arded a Nobel prize
 

of attention to techin succession. Meanwhile, lack 

nologies and their applications brought about some un

•.avorable resu'ts. Many contend that This was among the 

."c:,:.s ich >owered the productivit.- U.S. cor)orations 

. th 7, .
 



As noted earlier, science and technology do not have to 

be invariable. 
 In fact, their substance has changed sig

nificantly through social development they facilitated.
 

The days when importance was attached 
 only to pure science 

and fundamental studies were over, and we are now anin age 

when technology is given the 
same value as science and ap

plied science and technology are considered 
as valuable as
 

fundamental cnes. Some this
call phenomenon "mutual
 

resonance" in the sense that the distinction between 

science and technology has 
been removed so completely that
 

they are expected to produce synergetic effects. Today 

scientists, instead of living in an ivory tower as they 

once did, have to join engineers in quickly coping with the 

problems society or the general public are faced with. 

Amid a severe survival race 
among business corporations in
 

Japan, a resources-poor country, 
some new types of science
 

and technology were needed to 
find how to achieve a greater
 

value added and how to meet consumer requirements. These 

science and technology have evolved a
in way quite dif

ferent from that of the conventional mass production 

system; they hLve developed into what some people call
 

"slim production." 
 Unlike the conventional type of science
 

and t echnology envisa edas in the ::ush)eport, ! he -.-2



give importance to both fundamental studies and 
versions 

founder of Sony Corporation, was
 
applications. Mr. Ibuka, 


which
the Order of Cultural Merits, 

among 1992 winners of 


to those who have contributed a great deal to 
is awarded 

last year, choices for this
 
cultural development. Until 


pure sc.entists, economists, his
limited to 

of this order to a 

award had been 


torians and artists. The recent award 

of tranthe commercialization 
man who devoted himself to 


that a criterion for evaluating science and
 
sistors proves 


technology is coming to stay in Japan. 

a fossil
should not continue holding
we 


The history of
 

Accordingly, 


and technology.concept of science 

instance, indicates 

automobile development, for that
 

have changed several times 
development aims of automakers 

the 1970s, their
 
over the years. Before the oil crises of 


to a motor vehicle that had
 
principal objective was develop 


profi t 
a great maximum speed, good body styl ing or a high 

they their primarythe oil crises, shiftedrate. After 

bet ter fuel ec,-nomy,to how to achieveconsideration 

and more satisfactory
greater resources-saving effects 
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course of tochnical development efforts. This time, the
 

main theme of their research activities is the development
 

of an "earth-friendly vehicle;" this is similar to the
 

development aim in the aftermath of the oil crises in many
 

respects.
 

I would like to briefly describe the current state of
 

technologies for reference purposes. All technologies are
 

not intended to produce commodities, rather only a minor
 

portion of technologies is directly used for production,
 

while a major portion (called "service technologies" or
 

"soft technologies") 
is used for the non-manufacturing
 

division, including quality control, optimization of the
 

manufacturing process, maintenance and after-sale services
 

for products, and market research. A study by the U.S. Na

tional Academy of Engineering found that service tech

nologies represent 80 percent of the total. The recent ad

•dition 	of "earth-friendly" to technical development tasks 

will give further software aspects to the concept of tech

no I ogi es. 

Technology (i.e., technical breakthroughs) was once 

Con zid 'red the key t.-)the so ut ion of envi', nnmenta! 



problems. The acceptabilii 'of this idea depends on how
 

technology is positioned. We should 
say no if the term
 

"technology" here is used in a traditional sense because we 

canno.t reasonably expect 
that such a great invention as to
 

remove all carbon dioxide emissions in a single process
 

will ever be made at least in the predictable future. Such
 

a system, even if realized, would involve some 
other
 

problems. However, 
we would say yes if the technology in

cludes not only pure technical elements but also logical 

factors resulting from a new policy. As is 
apparent from
 

the biological cycle, there is 
no unnecessary life in the
 

biological world, while the history of technological evolu

tion is a history of utilizing unnecessaries, not a history 

of producing them. 
 Recent studies on industrial ecology 

(conducted by NAE in the United States and by MITI in 

Japan) indicate that industry is moving, although slowly, 

in the direction which involves less wastes than the course 

once followed by the evolution of life. It may 'are many 

centuries to establish the technologies which ca2 utlize 

things as perfectly as the biological world, but un

doubtedly proper technological evolution is 
golng on 

(establishment of the present cy.cl e in the bi o ogli a; .or!d 

took more n bi n n vea ; -



nologies inc)ude not only those for processing materials
 

but also a variety of software (e.g., policies, systems and
 

an ethics package, all based on proper science and
 

technology) on how to minimize the environmental impact.
 

Even ethics, morals and some other areas which appear
 

to have no bearing on science or technology must be based
 

on accurate scientific and technological facts. TIs is
 

also true of statutory regulations designed to give
 

guidance in the development of new technologies. As is
 

widely known, the evolution of Japanese automotive engines
 

in the 1970s was carried out as an anticipative measure
 

against Muskie Act. This example indicates that giving a
 

new target leads to further evolution of technology.
 

However, the new target, if set improperly, would retard
 

the development of technolcgy instead of accelerating it.
 

.iiis implies that the 
existing science and technology 

are not responsible for environmental problems, which were 

anparently caused by an improper course set for the pre

vious development activit: es. The environment-oriented age 

involves further improvements in the area of science and
 

n:- has e forte:technOlogy. Although cons;ns]s n been as 



technology or .'earth-friendly
to what environmental 


further developtechnology" is, efforts should be made for 


slim production
ment of science and technology, including a 


saving effects and
resources
system with greater energy and 


a well-computerized intelligent manufacturing system.
 

control measures based on

When effective environmental 


thus considered esand techrology are
appropriate science 


the United States
 sential, it is regretted, some people in 


regard science and technology as a question to society, not
 

this
noted 


problem is limited to the United
 

as a tool for social improvements, as earlier in 


report. However, this not 


should be called

States. Unscientific phenomena, which 


are spreading across
"ill science" or "pseudoscience," 


through people's
major industrialized countries mainly 


interest in Science and Technology. This may in
declining 


long period of time as greenhouse

flict fatal damage over a 


controlled by pseudoscience.
effect cannot be 


The phcnomena are symbolized 	by the tendency of youths
 

,n industrial democracies,

.o avoid majoring in engineering 


as well as the Uni ted States. This may

:ncluding Japan 


-

.ad to0 3a g vV sit at~ n t. 2 s r:entu r -hen a ]ar:-r'



amount of scientific and technological resources (i.e.,
 

researchers) will be needed. Simply training a great 
num

ber of researchers would not heip solve the situation; in

stead it may bring about a graver consequence than the
 

decreasing interest of the nation or people in science and
 

are
technology. These days when synergetic effects 


produced by science and technology, studies in this field
 

cannot be conducted by researchers alone. In the end, it
 

is the responsibility of the general public to assess the
 

results of the researchers' studies and to support their
 

further resi;arch activities. In the global environment
 

age, consumers have a very important role to play, and they
 

must be able to assess whether the cost is reasonable or
 

not ard whether green products are acceptable or not. No
 

sound environmental control technology could be developed
 

in a country where none of the people have sound judgment.
 

in other words, the relative positions of nations in the
 

post-Cold War era depend on the levels of their peoples'
 

Scientific and technological .knowledge. To successfully
 

cope with global issues, therefore, the United States and
 

Japan should stage major campaigns to regain their self

.onfidence in the scientific and technological field and to 

. . : r;s fi ci,.•:-v.Is, tne downtrend of people's in - :-st 



At least this measure has high priority.
 

Conclusion
 

The Japanese people have a consensus on international
 

may
contribution now when they are entering on an age that 


be called the "second opening" of the country to the world
 

taken by the Asahi Shimbun in
community. An opinion poll 


late 1991 found that an overwhelming majority of the
 

Japanese people support international contribution. What
 

is interesting here is that many of these respondents said
 

Japan should contribute to the international community in
 

the area of environmental control rather than in solving
 

regional disputes through participation in U.N. peacekeep

ing operations. At present, according to the poll, the
 

Japanese people prefer global environmental protection, an
 

area they are experienced in, to peacekeeping operations
 

are new to. The fol lci- ng pol!
abroad, a field they 


results indicate the way Japanese citizens tnink they
 

should contribute to the world community: 39 Dercent of
 

the people surveyed said efforts should be cus d on
 

protecting the globa! environmen:; 24 pe-en sa i
 

:- to ImEosure sh oii aken help t. s - ;-,a-:- ,): 



developing nations; and 14 percent said Japan should play
 

a leading role as a major economic power. Meanwhile, only
 

less th&n 10 percent of pollees were in favor of Japan's
 

participation in U.N. peacekeeping operations.
 

Japanese citizens are thus well aware of the need .for
 

international contribution probably because they are begin

ning to perceive the advantages of a plus-sum game. With
 

the collapse of the former Soviet bloc, the days of
 

globalism the Western allies had believed in also ended and
 

they have entered upon a post-globalism era when their
 

respective internal affairs have priority over the world
 

situation. The Japanese people's awareness of interna

tional contribution under these circumstances may be rated 

high, but the problem is they lack a firm belief ;n their 

own views. Unless something is done immediately, their at

titude may change quite easily amid the wide-spread dis

trus: of politics and the collapse of the "bubble'" economy 

in Japan. As internationalization within Japan was set at 

the starting point of real internationalization o:j the na

tior. (an MITI report, etc.), efforts wil I have to be made 

to ;,)rm a nationial consensus that internal structural 

ref. :s would be tne fi cZal to the Japanese ,er,-.es. An 



essential task to be carried out from now on is to convince
 

the people that playing an important role in establishing a
 

new world order will bcnefit Japan itself and to provide
 

them with clearly defined guidelines on what to do for this
 

end.
 

Toward the 21st century, the world will be faced with, 

instead of nuclear threats, the trilemma of maintaining 

economic growth amid energy resources depletion and en

vironmental destruction. But this is not the first crisis 

of its kind humans have met with. They have confronted and 

ridden out many crises, including damage from deforestation 

in ancient Greece, Black Death of the Middle Ages claiming 

about 1/3 of the European population, smog of the 18th

century London and the oil crises of the 1970s. Speaking 

of environmental pollution alone, Japan exper, enced 

Minamata disease and Yokkaichi pollution proble.s in the 

i960s. and similarly, the United States suffered ..o, smoke 

and smut emissions particularly in Pi ttsburgh. Bu" both 

countries have overcome these environmenta! proie ms at 

least partly. What is marvelous about humans is That fol

lowing these crises, they have succeeded !n .c.->at.- >e'ter
 

~l . Th.- K"
-~ '.'v i a e:t tr ,"nv::w nm.,' . (- '" - :: ;,l 



for instance, has been redeveloped into a better place to
 

live in. Thus the history of humans shows that in coping
 

with crises, they have developed new science and technol

ogy, industrial structure, lifestyle and ethics. In fact, 

a crisis often serves as the starting point of further 

development.
 

Japan's successful development into an advanced in

dustrial society following the crises is only one of many
 

great history of humans. Some
similar achievements in the 


argue that the greenhouse effect problems the world is
 

now differ somewhat in quality from previous
faced with 


crises. Unlike fron gas problems, no reasonable technology
 

has yet been developed to satisfactorily control carbon
 

'dioxide emissions. According to some views, the difficulty
 

of finding an effective tool comes from the very fact that
 

these emissions are directly linked .ith daily life.
our 


But this observation is based on the "existing wisdom" ui
 

humans. It is quite natural that no feasible solution 
.can 

be provided by our 'radi tionzal way of thinking -hich i.as 

given Iittle atten::on to this kind of problems. The 

si tuat ion will change with the appearince of ne- .isc , 

i ., ,f :c en e an ,-hn0 ,! an,:. finc I ui ing the .xI, 



changes in lifestyle and ethics in 	a broad sense of
 course, 


the words.
 

What the great history of humans 	suggests here is how
 

they will give full play to their 	inherent capabilities in
 

this in mind, we have to
 
coping with these problems. With 


jointly by the
 
study what is the first step to be taken 


in this area. Is it the introduc-

United States and Japan 


in both countries, the promo
tion of similar carbon taxes 


policy in developing
tion of a population control 


ratification of a new international conven
countries, the 


lofty ethics? A reasonable conclu
tion, or the spread of 


start with the development of a

that we should
sion may be 


information on the world

framework for providing accurate 


This will ensure that Japanese and U.S.
 
situation. 


facts. Collaboration
at unembellished
citizens will look 


may prec!ude such a panic
between the two nations as
 

Japanese citizens experienced during the oil crises.
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The American papers in this volume seem to support the view
 

recently articulated by Robert Kuttner that "The twin issues of
 

environmental and energy policy suggest the utter failure of
 

' 
laissez-faire approaches." Taken together, U.S. culture (faith
 

in the individual and in the marketplace), institutions
 

(fragmented, decentralized) and politics (incremental,
 

adversarial) add up to a history dominated by the notion that
 

economic benefits, energy benefits, and environmental benefits
 

are inherently incompatible. The existence of well-established
 

special interests in each of these three domains has resisted
 

integration and anything approaching policy coherence. A
 

continuation of our piecemeal approach to policy-making seems
 

inevitable. Yet a recent report by the Carnegie Commission on
 

Science, Technology, and Government has challenged this
 

conventional wisdom. It notes:
 

The many faces of the environment-energy-economic challenge
 

are, and will continue to be, of such priority that more
 

effective organization and decision making must be put in
 

IRobert Kuttner, The End of Laissez-Faire: National
 
Purpose and the Global Economy After the Cold War, New York:
 
Alfred A. Knopf, 1991, p. 278.
 



Given the excellence of our
 place in the U.S. government. 


environmental sciences, our capability in many 
fields of
 

energy technology, and the leverage of our 
economy on world
 

economic trends, the United States can be 
in a position to
 

provide world leadership in harmonizing environment 
and
 

development.2
 

for this opimism? American strengths
What are the sources 

in science and technology are seen as the keys 
to resolving
 

Unfortunately, the
 
energy-environment-economy (E3) problems. 


Commission's report is long on description 
and short on
 

prescription--very little new is contained 
in the recommendations
 

But the idea that scientific and technological
section. 


capabilities are at the heart of our future 
resolution of the E3
 

Now this doesn't mean the traditional
 mess is right on target. 


which are partly

U.S. fascination with "technological fixes," 


responsible for the creation of our environmental 
and energy
 

Instead, the optimism is justified because there 
is a
 

troubles. 


new technological imperative at work in the world 
today--a
 

"paradigm shift" in the way technological innovation 
takes place.
 

And this shift has dramatic implications for the 
entire set of
 

shift has special
issues surrounding E3 interactions. The 

relevance for the organizations and institutions 
responsible for
 

arena. Governance refers to the joint
governance in the E3 


2 Carnegie Commission on Science, Technology, and
 

Organizing for Environment, Enerxy, and the
Government, E3: 

in the Executive Branch of the U.S. Government, New 

York:
 
Economy 

Carnegie Commission, 1990, p. 2.
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public-private responsibility for "steering" a modern society,
 

and the label is chosen deliberately to move beyond the parochial
 

idea that government alone can solve these kinds of problems.
 

The New Paradcgm of Innovation
 

As with many important events these days, the first concise
 

description and analysis of the new paradigm came from Japan.
 

Fumio Kodama, in particular, has provided thoughtful and
 

articulate assessments.3 Kodama admits we still have only a
 

rudimentary understanding of what the new paradigm involves, but 

it is possible to delineate a few of its basic characteristics. 

Like a number of observers, he sees ideas replacing other factors 

of production. He says that companies that succeed have to be 

very adaptable and capable of managing increasingly diversified 

technologies. These companies must also master the pace of 

innovation--very rapid waves of technological change follow each 

other. To miss a wave is to be out of the game. Monitoring 

global markets has become more important in order to identify the 

need or demand for a particular technology. Early articulation 

of that demand drives the innovation process. Similarly, 

monitorin" enables companies to "fuse" existing technologies (as 

in the mechatronics revolution, combining mechanical and 

electronics devices) rather than investing in efforts to achieve 

radical breakthroughs. Across the board, institutional 

innovation is critical to maximize the potential of new 

3 Fumio Kodama, Analyzing Japanese High Technologies: The
 

Techno-Paradigm Shift, New York: Pinter Publishers, 1991.
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Moreover, cooperation among institutions (especially
technology. 


international cooperation) generally facilitates 
innovation by
 

Taken together,

identifying multiple technological options. 


and he attributes

Kodama calls this the "new industrial order," 


much of Japan's success to the fact that the existing 
Japanese
 

system happens to fit 
it.4
 

Very similar assessments have been made by a study 
funded by
 

the U.S. Defense Department's Manufacturing Technology 
Program
 

and the Iacocca Institute at Lehigh University. The study's
 

authors argue that "agile" manufacturing systems, capable 
of
 

combining technologies, management structures, and social 
values
 

into powerful competitive enterprises are replacing traditional
 

Agility refers to an
 mass production systems across the globe. 


extraordinary capability to meet the rapidly changing 
needs of a
 

marketplace--to be able to shift quickly among product lines 
in
 

Agility requires
real-time response to consumer demands. 


flexible production technologies that are integrated with 
the
 

skill base of a knowledgeable work force by adaptable management
 

structures that stimulate cooperative initiatives within and
 

between firms.
5
 

Evidence for the paradigm shift can be found in the Japanese
 

automobile production and assembly operations. According to the
 

4 Fumio Kodama "Changing Global Perspective: Japan, the USA
 

and the New Industrial Order," Science and Public Policy,
 

December 1991, pp. 385-392.
 

5 Roger N. Nagel and Rick Dove, 21st Century Manufacturing
 

Enterprise Strategy: An Industry-Led View, Bethlehem, PA:
 

Institute, Lehigh University, November 1991, Volume I.
Iacoca 
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most comprehensive study of the auto industry to date, something
 

called "lean production" has replaced mass production in Japan.
 

Manufacturing itself has been revolutionized. A lean production
 

facility produces cars with less of everything: less capital,
 

less work space, etc. Yet it produces cars with higher quality,
 

more model varieties, with tighter links to consumer needs.
 

Operating without an organizational "safety net" (fewer backup
 

workers, or much less inventory, for example) does make lean
 

production a vulnerable, fragile activity. Ironically, however,
 

this turns out to be a strength. Vulnerability mandates
 

recriprocal obligations and interdependence among all
 

participants. And the participants increasingly involve
 

individuals from diverse organizations (corporations, think
 

tanks, government, etc.). What is required is combining the 

knowledge and skills of groups in ways that have not been done
 

before to produce technologies that have never existed.6
 

Lean production is being transferred by the Japanese to the
 

U.S. As of late 1991, seven Japanese auto companies have either
 

begun assembly or announced their intention to begin production
 

here. Moreover, some 270 Japanese or Japanese-U.S. joint venture
 

transplant automotive suppliers have been established in this
 

country. And the lean production process is working almost as
 

well in America as it does in Japan. The successful transfer of
 

6 James P. Womack, Daniel T. Jones and Daniel Roos, The
 
Machine That Changed the World, New York: Rawson Associates,
 
Macmillan Publishing Company, 1990, pp. 13-53. See also
 
Christopher T. Hill, "New Manufacturing Paradigms--New
 
Manufacturing Policies?" The Bridge, Summer 1991, pp. 15-24. 
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Japanese work and production systems in these transplants
 

suggests that Japanese production practices are organizational
 

forms that can be uncoupled from Japanese culture and moved to
 

other parts of the globe.
7 Lean production is not an oriental
 

phenomenon, it is a rational approach to institutional economics.
 

Modern innovation is
Fundamental changes have taken place. 


Synthesis involves combining information,
a synthetic process. 


knowledge, experience, and materials in ways they have never
 

previously been combined to create product or process
 

technologies with capabilities and characteristics not previously
 

And synthesis is incremental and continuous. For
available.8 


the first time in history, the capacity exists continuously and
 

routinely to make available new capabilities in computers,
 

communications, etc., in perpetuity.
 

What continuous, incremental innovation can do to the
 

product market over a short period of time is illustrated by the
 

widely known Honda counterattack on Yamaha motercycles.
 

Yamaha thought Honda was preoccupied with getting into
 

automobiles in the United States and publicly announced that
 

it intended to surpass Honda in motorcycles. They built a
 

factory, they designed new product lines, and made the
 

7 Richard Florida and Martin Kenney, "Organization Vs.
 

Culture: Japanese Automotive Transplants in the U.S.,"
 
Martin
Industrial Relations Journal, Autumn 1991, pp. 181-196; 


Kenney and Richard Florida, "How Japanese Industry Is Rebuilding
 

the Rust Belt," Technoloqy Review, February-March 1991, pp. 24
33.
 

8 Don E. Kash, Perpetual Innovation: The New World of
 

p. 38.
Competition, New York: Basic Books, 1989, 
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announcement to a shareholders' meeting in 1981. Honda's
 

President Kawashima did not take to this kindly. He issued
 

a rallying cry, "Yamaha wo tsubusu," which has no polite
 

translation in any language, including Japanese. It is
 

roughly what the Samurai yelled just before attacking. And
 

that is what Honda did to Yamaha. They launched a product
 

development attack, a time based product development attack,
 

which allowed them to introduce into the marketplace 113 new
 

products in 18 months in a product line that had only sixty.
 

There were water cooled engines where there had been air
 

cooled engines, V engines where there had been inline
 

engines, four valve cross flow heads, electronic ignition,
 

automatic transmissions, mono-shock rear suspensions,
 

engines as a structural element in the motorcycle. Major
 

changes if you happen to be a motorcycle rider.
 

This destroyed Yamaha in 18 months. Yamaha publicly
 

surrendered in 1983. At the time they were technically
 

bankrupt. They had lost 11 percent market share. Honda had
 

gained 8 percent. Yamaha's debt/equity ratio went from
 

three to one to seven to one because they had to borrow to
 

finance one year's inventory of motorcycles unsold around
 

the world, all of which had become technologically obsolete.
 

It takes a long time tr dig out of that kind of hole.9
 

9 Rudyard Istvan, "Discussions of How Some U.S. Firms and
 
the Government Have Successfully Responded to the Challenge," pp.
 
87-97 in NCAR 44, The U.S. Dilemma: Movina R&D from the Lab to
 
the Market, San Antonio, TX: Southwest Research Institute, 1991.
 

7
 



Continuous technological innovation relies on knowledge and
 

skill, however, the critical knowledge and skill is not primarily
 

derived from exceptional individuals (e.g., geniuses and
 

entrepreneurs). Rather, continuous innovation comes from
 

ordinary people with in-depth training who are organized into
 

groups which have as their purpose producing higher quality and
 

higher performance technologies, sometimes at lower costs.
 

Technology and Organization
 

Two parallel forces are at the root of the new innovation
 

process and product technology and the organizations
paradigm: 


that mobilize expertise innovate have both become much more
 

complex.
 

Sometime, probably within the last two decades, we passed a
 

Although it occurred incrementally, we
technological threshold. 


moved from a world dominated by simple technologies to one
 

dominated by complex technologies. Comple:rity refers to the
 

number of components and subcomponents needed for a particular
 

technological system (either a process or product), and the
 

architecture (linkages or relationships among components and
 

subcomponents) required. Most economically desirable products
 

traded in the international market are complex and becoming more
 

complex (e.g., aircraft, motor vehicles, office equipment). The
 

same is true of the production processes that deliver 
them.10
 

10 Robert W. Rycroft and Don E. Kash, "Science, Technology
 

and Community," a paper prepared for presentation at the Fourth
 
Annual International Conference of the Society for the
 
Advancement of Socio-Economics, Irvine, CA, March 27, 1992.
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Complex innovation takes place differently than the current
 

conventional analysis. We have tended to assume that innovation
 

is linear in nature (a sequence of activities beginning with
 

basic research and ending with products) and managed by internal
 

market dynamics, as shown in Figure 1. Moreover, we have assumed
 

that technology stands outside innovation, as a "black box," less
 

significant than either inputs (labor, capital, materials, etc.)
 

or markets. Figure 2 illustrates this perspective. Technology
 

is seen as being produced in isolation from the other parts of
 

the economy. About all that is said about the technological
 

black box is that it is characterized by a fundamental dichotomy:
 

only scientific knowledge is the province of government and
 

everything else is lumped together under the label "applied R&D
 

and is the responsibility of the privite sector. And once
 

technology somewhat magically appears, entrepreneurs are seen as
 

taking over the transfer and diffusion processes necessary to
 

link them to production and to markets.
11
 

That the black box model oversimplifies reality has been
 

widely understood for some time, but it serves very powerful
 

interests, it conforms rather well with the innovation of many
 

simple technologies (e.g., petrochemicals, pharmaceuticals), and
 

it is compatible with American ideology.
 

Fundamental to U.S. ideology is the public-private sector
 

distinction. The linear model allows a wall to be built between
 

11 Gregory Tassey, "The Functions of Technology
 
Infrastructure in a Competitive Economy," Research Policy, August
 
1991, pp. 351-352.
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FIGURE 1.
 

LINEAR AND COMPLEX MODELS OF INNOVATION
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Source: Stephen J. Kline, "Innovation Styles in Japan and the
 

United States: Cultural Bases; Implications for
 

Competitiveness," Report INN-3, Thermosciences Division,
 

Department of Mechanical Engineering, Stanford University,
 

December, 1989, pp. 40-41.
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FIGURE 2.
 

THE "BLACK BOX" MODEL OF TECHNOLOGY 

ICA
P I A L] 
 ILA1BOR
[ f
 

MATERIALS AND0 INNOVATIONVAU 
INTERMEDIATE GOODS PRODUCTION MARKVALETE 

PRODUCT AND PROCESS AND 
PROCESS QUAILTY RISK 

TECHNOLOGIES CONTROL REDUCTION 
I I 

ENTREPRENEURIAL ACTIVITY' 

. ... TECHNOLOGY 
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the two sectors of society at the dividing point between R&D and
 

everything further downstream, between pre-competitive and
 

competitive stages. This is ideologically convenient because it
 

defines where government intervention and support are legitimate
 

and where they are not. The assumption is that the market's
 

invisible hand will move ideas and methods produced by R&D into
 

commercial products and processes. Any government policy for
 

civilian technology, therefore, is to be avoided if possible, and
 

public sector microeconomic interventions are downright sinful.
 

The dreaded "industrial policy" would result, with bureaucrats
 

"picking winners" and perverting markets.1 2 

When the linear model is rejected, as it must when we look
 

at complex technological innovation, the consequences for policy
 

are revolutionary. What does the complex innovation model look
 

Figure 1 graphically presents one conceptualization.
like? 


Complex innovation iu usually incremental. The performance,
 

and/or quality and/or cost of complex technologies are improved
 

in small, continuous trial and error steps. Sources of ideas and
 

methods are ever changing and they vary from one family of
 

technologies to another. For example, in automobiles much of
 

what is new comes from other sectors' (e.g., electronics or
 

materials) products, not from R&D, while in biotechnology the new
 

ideas are more likely to come from research. Sources of
 

12 Otis L. Graham, Jr., Losing Time: The Industrial Policy 

Donald N.Debate, Cambridge, MA: Harvard University Press, 1992; 


Frey, "Junk Your 'Linear' R&D," Research-Techno1ogy Managerient,
 

.ay-June 1989, pp. 7-8. 

12
 

http:markets.12


innovation also will vary as technologies mature. For instance,
 

research led to the solid state revolution in electronics but
 

much present innovation comes from design.
 

In complex innovation it is often difficult to identify
 

exactly where ideas originate. This is especially so when they
 

come from production and marketing activities because they are
 

likely to be conceived and implemented with little or no archival
 

record. Moreover, ideas tend to be the product of groups, not
 

individuals. In truth, the importance of communicating non

cognitive knowledge and skill and the need for group learning are
 

essential for complex innovation.
 

As technologies increase in complexity, the opportunities
 

for innovation increase. There are simply more components,
 

subcomponents and architectures that can be modified in value

added ways. But the proliferation of innovation oppportunities
 

can be very disruptive to the existing social and political
 

fabric. Complex innovation, for example, makes patents less
 

reliable as a way to guarantee the capture of economic benefits.
 

With multiple innovation opportunities there are too many ways to
 

innovate around a patent, and complexity makes it difficult to
 

describe a particular technology in terms that are useful in the
 

judicial system. 
Speed to market becomes the only sure guarantee
 

that an innovator will be able to profit.13
 

13 Richard R. Nelson, "What Is Pivate and What Is Public
 
About Technology?" Science, Technology and Human Values, Summer
 
1989, pp. 234-235.
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Continuous complex innovation requires feedback loops
 

Innovators must develop
everywhere, as indicated in Figure i. 


They must
 
organizational scanning and forecasting capabilities. 


establish linkages with expertise wherever it resides--in 
firms,
 

government, universities, and a host of other organizations.
 

Networks have become critical to complex innovation.
 

In America, most innovation takes place in private
 

companies. Yet conventional wisdom has tended to downplay
 

In fact,
organizational change at the level of the firm. 


neoclassical economic theory still regards the firm 
in much the
 

Not that it is
 same way it treats technology--as a "black box." 


assumed that all companies are alike, it is posited 
that any
 

differences are attributable to macroeconomic factors. 
Thus,
 

firm differences result from the contexts within which 
they
 

forced to be different. Such an
 operate. Companies are 


assumption, in turn, rests on the assertion that corporations
 

have no discretionary choices in how they organize themselves.
 

Firms face given and known sets of choices and have no difficulty
 

in choosing the action within those options that is the best 
for
 

them given their goals (usually as much profit as possible).
 

There are, therefore, firm differences, but there is no essential
 

autonomous quality to them.
 

An increasing number of anlaysts, however, reject this
 

perspective. Firms do have discretionary choices available to
 

them, especially with regard to innovation. What is missing from
 

is that the process of
the conventional economic wisdom 
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technological change itself involves fundamental uncertainty,
 

risk, differences of perception about feasibility, etc.
 

Technology is, therefore, a major force destroying the myth that
 

corporate organizational choices are given and known. And, as
 

noted above, technological innovation is intimately linked to
 

organization. Any firm trying to innovate is ineviably faced
 

with what Richard Nelson terms the "halting, trial and feedback, 

often reactive rather than thought-through process" that leads to 

new ways of organizing.14 

American companies have been evolving since the first days
 

of the Republic. Small, start-up, entrepreneurial firms have
 

been significant factors in technological change for over 200
 

yea17s. But they are no longer the dominant players. Larger,
 

decentralized, diversified, horizontally integrated conglomerates
 

with multinational capabilities became the key factor in U.S.
 

technological prowess by the 1960s.15 The conglomerates, for a
 

time, seemed to have found the way to harness modern science and
 

technology to business. Their large industrial R&D laboratories
 

were the envy of the world. Filling the vacuum left by the
 

destruction of Japanese and European competitors during World War
 

II, the American multinational company dominated global commerce
 

for the better part of two decades.
 

14 Richard R. Nelson, "Why Do Firms Differ, and How Does It 

Matter?" Strategic Management Journal, Winter 1991, p. 66. 

15 Louis Galambos and Joseph Pratt, The Rise of the
 

Corporate Commonwealth: United States Business and Public Policy
 
in the 20th Century, New York: Basic Books, 1988.
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As this power manife:sted itself, however, U.S. managers
 

began to believe they could efficiently supervise almost any kind
 

of business. In a critical departure from the past, the chief
 

executive officers of firms began to abandon the idea that
 

corporate activities should be technologically related. When
 

events in the 1970s (including the energy crisis and threats to
 

the environment, as well as the recovery of Japan anA Europe)
 

began to reveal fundamental flaws in the dominant corporate
 

strategy, structure and core capabilities, U.S. firms faced two
 

difficult choices: (1) improve product and process quality and
 

productivity by investment and innovation while looking to public
 

policy for new partnerships over the long term; or (2) resort to
 

financial measures to make American products cheaper in the short
 

run. For the most part, the second path was chosen.
 

In what Bennett Harrison and Barry Bluestone call the "Great
 

U-Turn," U.S. businesses tried to turn back the clock on labor
 

relationships, engaged in increasingly speculative activities
 

(mergers, hostile takeovers, etc.), relied more heavily on the
 

defense connection, and scrambled around looking for ways to
 

restructure themselves out of trouble.16 By the early 1980s the
 

warning signs were everydhere. Robert Reich termed the binge
 

"paper entrepreneurialism," and Business Week warned of the
 

16 Bennett Harrison and Barry Bluestone, The Great U-Turn: 

Cornorate Restructurinq and the Polarizing of America, New York:
 
Basic Books, 1988, pp. 3-20.
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perils of the "casino society.'17 Things have not improved in
 

the 1990s.
 

As the big businesses lost ground, Americans continued to
 

hope that our small entrepreneurial firms would carry the day.
 

Start-up companies would exploit their innovative capabilities on
 

the technological frontier, in fields like biotechnology or
 

semiconductors. The myth that "lone ranger" companies in places
 

like Silicon Valley could take venture capital and succeed where
 

the conglomerates were having trouble demonstrates how little
 

attention was paid to the role of organization in innovation.
 

Although entrepreneurial firms certainly were and are very gcd
 

at breakthroughs in science and technology, they lacked the
 

essential "complementary assets" necessary for complex,
 

incremental innovation.
 

A core capability to innovate is not enough. Firms must
 

possess or be able to acquire other assets, including
 

manufacturing, marketing, after sales services, and possibly
 

other technologies. These assets reinforce the core capabilities
 

(such as teamwork, imaginative renumeration schemes, etc.).
 

Innovation of all kinds (changing components, architectures, or
 

the entire system) demands additional assets, even for modestly
 

complex technologies. No company can keep pace in all areas by
 

itself, but start-up firms obviously have the most trouble. Here
 

17 Robert B. Reich, The Next Americarn Frontier, New York:
 
Times Books, 1983, pp. 140-172; "Playing With Fire: Games the
 
Casino Society Plays," Business Week, September 16, 1985, pp. 78
86.
 



because of
 
one of the keys to understanding innovation today:
is 


the importance of complementary assets, the larger 
firms can take
 

better advantage of even meager innovation than 
the small ones
 

18
 

can of quite remarkable 
innovation.


As technologies have become more complex, the scramble 
for
 

(either owned or acquired by contractural arrangements)
assets 


This has been exacerbated by the
has accelerated rapidly. 


increasingly difficult task of capturing the benefits 
of
 

Weak appropriability (technology almost impossible
innovation. 


protect through patents or secrecy) is now commonplace in 
to 

and this means assets have o0 be 
advanced technological sectors, 

Contracting out is the
developed or acquired very quickly. 


obvious organizational response, because of speed 
and lower cost,
 

but it carries with it substantial risks of loss 
of innovation to
 

All firms 4:ace this dilemma, and none of them
 the contractors. 


have developed strategies to ensure that their complementary
 

assets help capture the lion's share of benefits.
 

By the end of the 1980s, it was obvious that existing
 

company organizational forces were inadequate for international
 

Foreign companies were demonstrating that
competitiveness. 


innovation depended not only on product development, but 
the
 

range of process technologies related to manufacturing. 
They
 

were also proving that good long-term relationships with 
other
 

in the value-added chain (suppliers, assemblers/systems
actors 


18 David J. Teese, "Profiting from Technological Innovation:
 

Implications for Integration, Collaboration, Licensing 
and Public
 

285-305.
Policy," Research Policy, 1986, 	pp. 
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integrators, and customers) were essential. And they showed that
 

inter-organizational partnerships with government, universities,
 

and competitors could become very powerful competitive weapons.
 

Above all else, foreign firms managed to integrate strategic
 

decision-making with their scientific and technological
 

expertise. 19 The time was ripe for the evolution of a new
 

dominant organizational taype--the network organization.
 

When technological change is complex, proceeds at a rapid 

pace, and requires a diversity of expertise located in many 

different organizations, "interconnectedness" is a requisite for 

success. Networks provide the interconnects. By "network," it 

is meant the "lines of communication, the alternative express 

20
 
highways that people use to get things done."

'


Networks are composed of both internal (e.g., within a
 

single firm) and external (e.g., among organizations) linkages.
 

Figure 3 illustrates both internal and external networks.
 

Internal networks are the aggregate of core capabilities and
 

complementary assets owned by a single firm. And the internal
 

19 National Academy of Sciences, National Interests in an 

Age of Global Technology, Washington: National Academy Press,
 
1991, pp. 34-35; U.S. Office of Technology Assessment, Making
 
Things Better: Competing in Manufacturing, Washington: U.S.
 
Government Printing Office, 1990, pp. 129-130; J. E. Goldman,
 
"Fall From Excellence: Case Studies on the Decline of Industrial
 
Innovation in the USA," International Journal of Technology
 
Management, Special Publication on the Role of Technology in
 
Corporate Policy, 1991, pp. 154-161.
 

20 Jessica Lipnak and Jeffrey Stamps, Networking: The First
 

Report and Directomy, New York: Doubleday, 1982, p. 1.
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network manages the linkages to the external 
network--those
 

assets that have to be acquired or utilized.
 

The strength of the network organization is its ability to
 

think and act globally and to engage in strategic 
cooperation.
 

It is now beginning to be understood in the U.S. that 
some
 

or products, like the manufacturing of
 industries, markets, 


semiconductors, are strategic in character--they 
are not only
 

highly profitable, but they have so many links to other
 

industries, products or markets that control of them 
makes
 

competitive entry or reentry by others very difficult 
and
 

To lose them may be, quite literally, to lose your
expensive. 


destiny.21 Here the term "strategic" takes on a new meaning--it
 

is no longer just the firm's definition of long-term
 

profitability or market position, but a manifestation 
of physical
 

reality. Certain technologies, by virtue of their linkages to
 

have value far beyond mere profitsother "things in the world," 


-they ensure at a minimum the survivability of the organization,
 

and at. a maximum its hegemony.
 

The

But strategic technologies are inherently very risky. 


multiplicity of linkages accelerates product cycles and 
speed to
 

are virtually
market. Clear intellectual property rights 


entirely different organizational
This leads to an
nonexistant. 


Martin C. Libicki, What Makes Industries Strategic: A
21 
Perspective on Technology, Economic Development, and Defense,
 

Washington: Institute for National Strategic Studies, 1989;
 
"Lose Your Strategic Markets and You Lose
Richard J. Elkus, Jr., 


Control of Your Destiny," Research-Technology Management,
 

January-February 1991, pp. 7-8.
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FIGURE 3.
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Winter 1992, p. 12.Or ,nizatoPna]QyTamics, 

21
 



involving
 
structure, one based on "soft" 

forms Of governance 


People
 
informal reciprocity and the 

development of trust. 


Unlike the earlier corporate 
forms, the network
 

matter. 

22
 

organizations stress human resources 
development.


The "flat" network structure 
reflects the priority placed 

on
 

far down in the
 
the workers skills. Responsibility is pushed as 


Rather than reducing the skill 
level
 

orcranization as possible. 


of workers, problem-solving 
capability is sought and rewardedd 

in
 

Implicit in this structure 
is the
 

the network organization. 


Information is widely diffused,
 
premium put on communication. 


and feedback from the workforce 
is valued and incorporated into
 

the organzational structure.
 

The signifizance of strategic 
cooperation and flat structure
 

is that together they enable 
the network organization to 

innovate
 

Networks
 
even better than the much-revered 

entrepre -urial firm. 


' 4 Teamwork builds
 
can follow through on their 

breakthroughs
 

staying power, and successful 
teams themselves become reservoirs
 

The group approach achieves 
synergy.
 

of complementary assets. 


Chris DeBresson and Fernand Amesse, "Networks 
of
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A Review and Introduction to 
the Issue," Research
 

Innovators: 

Policy, 1991, pp. 365-366; Niles 

Hanson, "Competition, Trust, 
and
 

Reciprocity in the Development 
of Innovative Regional Milieux,"
 

1992, pp. 95-105; John T. Dunlop,
Science,
Papers.in Regional Industrial
 
"The Challenge of Human Resources Development," 


Relations, Winter 1992, pp. 50-55.
 

and Alan L. Frohman, "Communication in
 23 John J. Bush, Jr., 


a 'Network' Organization," Organizational 
Dynamics, Autumn 1991,
 

pp. 23-35.
 

Richard Florida and Martin Kenney, The Breakthrough
24 


Corporate America's Failure to 
Move From Innovation to
 

Illusion: 

New York, Basic Books, 1990.
 Mass production, 
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Indeed, networks allow the creation of assets that are not
 

applied to any specific product, but to the general management of
 

the production process itself, including logistics, quality
 

control, etc. The group configuration facilitates process
 

innovation in a way that has been difficult for traditional
 

American corporations.
 

The ability to select organizational resources from
 

different companies, the government, or universities and then
 

synthesize them into a single business network has been termed a
 

"virtual company." For as long as there is a market opportunity,
 
the various resources can behave as if it were a single company
 

dedicated to one family of products. The virtual company has the
 

flexibility to adopt for each project the organizational vehicle
 

that will yield the greatest competitive advantage. There can be
 

no algorithm for the conduct of such an enterprise--what is
 

needed is long-term commitment of physical and organizational
 

resources in support of the creativity and initiative of people.
 

Implications for E3
 

As the quote from the Carnegie Commission noted, America has 

unquestioned strengths in energy and environmental science and
 

technology. Yet like everything else in the U.S., 
the energy

environment technology development community is complex,
 

pluralistic, decentralized and compartmentalized. It consists of
 

many players, including a wide range of university laboratories
 

and engineering facilities, R&D establishments in private firms
 

and corporate consortia like the Electric Power Research
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Institute and the Gas Research Institute, think 
tanks and not

for-profit foundations, and lobbyists and public 
interest groups.
 

The federal government mission agencies, such as 
the Department
 

of Energy and the Environmental Protection Agency 
are linked to
 

this diverse set of private actors through contract 
and grant
 

And
 
systems and to a larqe federal laboratory structure 

as well. 


state governments are important participants as 
well, especially
 

In this multifacted arena
 states like California and New York. 


it has always been difficult to coordinate, let 
alone integrate
 

the activities of the diverse organizations into 
anything like a
 

coherent policy strategy.2
 

In truth, the labels "energy policy" and "environmental
 

What really exists
 
policy" are misleading in the U.S. context. 


on the energy side are.a set of "fuel policies," 
centered around
 

oil, natural gas, coal, nuclear power and electricity. 
In the
 

area of environmental protection, the emphasis 
is on the
 

mitigation of particular pollutants such as sulfur 
dioxide,
 

Across this landscape there are
 oxides of nitrogen, ozone, etc. 


clear goals, resources are scattered over miscellaneous
 no 


technologies, and funding tends to be guided by short-term 
and
 

It has
 
often parochial interests rather than a strategic 

view. 


been impossible to aggregate policies 
in the national interest.

26
 

25 Oak Ridge National Laboratory, Energy Technology R&D:.
 
Oak Ridge National
What Could Make a Difference? Oak Ridge, TN: 


Laboratory, May 1989, p. xxiii.
 

An Energy
26 Christopher Flavin, "Beyond the Gulf Crisis: 

Challenge, November-December 1990, p. 10. 
Strategy for the 90s," 
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Absent national strategy, policy has been crisis-oriented.
 

A sense of urgency has been a requisite for resolute action. As 

the Gulf War demonstrated, when confronted with a tangible threat 

the U.S. can act in a compr(hensive way to solve very difficult 

proglems. Unfortunately, many of the E3 threats today are less 

tangible than an invasion of Kuwait. Global climate change, for 

instance, is certainly a very great environmental risk, but it 

is fraught with scientific uncertainty, covers very long time 

horizons, mandates global cooperation, and involves im-mense 

costs. American policy-making organizations are simply not 

capable of deciding what to do with these kinds of problems. As 

Robert Fri says, the U.S. doesn't lack an appreciation of the 

importance of energy/environment issues, nor does it lack the 

technological capability to solve them, but it does have an 

institutional problem. 27 

The consequences of incoherence have been significant in the 

past, but are likely to be even more so in the future. Perhaps 

the best indicator of America's poor performance in the E3 area 

is found in energy efficiency numbers. Everyone believes
 

improvements in the efficiency of energy production and
 

consumption are one of the keys to resolving E3 issues, yet the
 

United States has continued to lag behind other developed
 

countries in this area. Between 1973 and 1987, U.S. energy
 

consumption declined by about 23 percent, but American cars,
 

27 Robert W. Fri, "Energy and the Environment: Barriers to
 
Action," Forum for Applied Research in Public Policy, Fall 1990,
 
pp. 11-13.
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homes, and appliances still use at least 20-30 percent 
more
 

energy than other countries (and perhaps as much as 60 percent
 

Moreover, the pace of increased efficiency in the U.S.
more). 

28
 

has slowed down in recent years.
 

A similar pattern can be found regarding pollution
 

approach, involvingAmerica's "end-of-the-pipeline"mitigation. 

to remove particular
the use of ,,technology-forcing" regulations 

pollutants has some success stories (urban concentrations 
of
 

but the costs have
sulfur dioxide, lead concentrations, etc.), 


been much higher than anyone expected. The U.S. Environmental
 

Protection Agency estimates that in 1990, America spent 
about 2.1
 

percent of its gross national product (GNP) on environmental
 

And newer problems like global
protection--some $115 billion. 


change could cost a lot more to resolve. The U.S. Office of
 

Technology Assessment has concluded that to reduce carbon 
dioxide
 

(only one of five "greenhouse gases") by about 25
emissions 


percent by the year 2015 would cost about 1.8 percent of 2015
 

This would effectively double the current environmental
GNP. 


protection bill.2
 

Of course, energy efficiency and pollution reduction are two
 

sides of the same coin. And increasingly analysts are concluding
 

that technological innovation is the most important factor in
 

28 Karen Zagor, "Gas-Guzzlers are Also Human," Financial
 

Times, October 16, 1991, Section 3, p. 4.
 

U.S. Congress, Office of Technology Assessment, Chanqin,
29 

Steps to Reduce Greenhouise Gases, Washington: U.S.
By Degrees: 

Government Printing Office, 1991.
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controlling costs while achieving energy/environmental gains.
 

Jae Edwards of Pacific Northwest Laboratory says: "It's a
 

measure of how we substitute knowledge for energy, by, for
 

instance, creating new materials that can replace energy

30
 
intensive old materials, like plastics for steel. 

'


Unfortunately, this kind of innovation has been difficult
 

for the existing U.S. energy and environmental policy machinery
 

to accomplish. In large part, this is because it still operates
 

within the outmoded paradigm of technological change. The linear
 

model is alive and well in the White House, the mission agencies,
 

and much of the private sector. In energy and environmental
 

affairs, this model has allowed laissez-faire proponents and
 

their neoclassical supporters in the economics profession to do
 

something as old as the U.S. itself: throw up walls of
 

separation (public versus private) between the various stages of
 

the innovation process. Glenn R. Schleede, Executive Associate
 

Director of the Office of Management and Budget in the Reagan
 

administration described the changes made in energy policy in the
 

early 1980s:
 

By far the most important change (in comparison with the
 

Carter Administration) came from this Administration's
 

redefinition of the federal role. In the R&D spectrum,
 

stretching from the most esoteric basic research out through
 

the actual commercialization of a technology, we have drawn
 

30 Pamela S. Zurer, "Economic Considerations Enter Fray Over
 

Global Climate Change Policies," Chemical and Engineering News,
 
April 1, 1991, p. 12.
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back much
the line for federal intervention 	and support 

end. In the civilian orthe researchfarther toward basic 

domestic sector, we 	do not think the government 
should be
 

product development, 	 and
funding demonstration, 

31

efforts.
commercialization 


moreshould be separated 	 from
It is asserted that 	research 

applied work, and that government 	should continue 
to fund the
 

of 
former, but not the 	latter. You cannot make these kinds 

unless innovation is linear.policy distinctions 

Energy projects like the Carter administration's 
synthetic
 

fuels program were the main target of this 
change, but
 

For instance the
 
environmental protection was also attacked. 


1982 R&D budget submitted by the White House 
for the Department
 

of Energy would have reduced its funding about 
44 percent from
 

roughly $4.5 billion the previous year to $2.5 
billion the next.
 

At the same time, the budget for energy-related 
R&D in the
 

Environmental Protection Agency called for a 
decrease from about
 

Almost all of this change involved
 $100 million to $35 million. 


cuts in applied R&D.
32
 

The only exception to this trend was continued 
support for
 

the range of civilian nuclear energy technologies 
Everything
 

else on the technological agenda suffered dramatic 
funding
 

31 Claude E. Barfield, Science Policy from Ford to Reagan:
 

American Enterprise Institute
 Change and Continuity, Washington: 

for Public Policy Research, 1982, p. 41.
 

32 Don E. Kash and Robert 1 . Rycroft, "Energy Policy: How
 

Failure Was Snatched from the Jaws of Success," 
Policy Studies
 

Review, February 1985, pp. 433-444.
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reductions. Much the same pattern continued in the Bush
 

administration. Figure 4 compares the federal government's non

nuclear energy R&D budgets in 1980 and 1990, and it shows that
 

over the ten year period, even in current dollars there has been
 

The Bush National Energy
a reduction of about 34 percent. 


Strategy explains why: only a modest buildup of renewable energy
 

R&D and an expansion of domestic oil production are to be
 

allowed. There are no pollution-reCuction plans (except existing
 

environmental laws) and no technological innnovation other than
 

continuation of the.Clean Coal Technology Program.
 

There is support for a good deal of fundamental
 

environmental science, as has been the case for about a decade.
 

The Global Change Research Program (more than $1.5 billion this
 

year) follows close on the heels of the National Acid
 

Precipitation Assessment Program (half a billion dollars over 10
 

years). Again, this ip consistent with the Reagan interpretation
 

of the linear model and with the values of the U.S. scientific
 

community, which stresses the primacy of basic research. Between
 

1970 and 1990, funding for basic atmospheric, geological,
 

oceanographic, and interdisciplinary environmental sciences more
 

than tripled. Much of this had to do with the Reagan
 

administration's call for "good science" in environmental
 

affairs, and can only be regarded as a way to buy time and avoid
 

taking action on environmental problems.
33
 

33 Robert W. Rycroft, "Environmentalism and Science:
 
Politics in the Pursuit of Knowledge," Knowledge: Creation,
 

Diffusion, Utilization, DecembEr 1991, pp. 152-153.
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FIGURE 4.
 

NON-NUCLEAR ENERGY R&D, 1980 AND 1990
 

(In $Million, Current)
 

Bush, 1990
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$85.1
$509.5
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747.6
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238.9
Conservati)n 


17.3
140.9
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-
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Biomass 

-
18.5
Hydropower 


35.6
93.9
Electric Systems 


531.5
-
Clean Coal Technologies 


$1189.1
$1807.1
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American Association for the Advancement of Science,
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Federal Budget, FY 1980, Washington: American

AAAS Report IV: 


American
Association for the Advancement of Science, 1979; 


Association for the Advancement of Science, AAAS Report XIV:
 

American
Research and Development, FY 1990, Washington: 


Association for the Advancement of Science, 1989.
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The acid rain research program was, by most accounts, a
 

failure. Designed to inform policy in a timely way, the
 

project's interim report was two years late and the program lost
 

political credibility when its first director was forced to
 

resign amidst charges he manipulated findings to conform to the
 

administration's positions. When its final report was released
 

in late 1990, it was widely ignored.34
 

There are fears the same thing could hanpen to the global
 

change research enterprise. The emphasis on basic science has
 

created controversy, especially among environmentalists who are
 

pressing for a more action-oriented posture. Even supporters of
 

the program acknowledge that there needs to be better integration
 

of fundamental knowledge and more applied research in areas such
 

as the evaluation of mitigation technologies.
35
 

Both of these programs represent the old paradigm's tendency
 

to allow technological developments to take place, then to
 

monitor and evaluate their environmental, health and safety
 

impacts in the early stages in order to add to the "pool" of
 

knowledge, from which, it is hoped, some technological fix may
 

ultimately be derived. The linear model provides for the
 

coupling or bridging of science and technology largely on faith.
 

34 Leslie .oberts, "Learning from an Acid Rain Program,"
 
Science, March 15, 1991, pp. 1302-1305.
 

35 Edward S. Rubin, Lester B. Lave and M. Granger Morgan,
 
"Keeping Climate Research Relevant," Issues in Science and
 
Technology, Winter 1991-92, pp. 47-55.
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On balance, the American approach to E3 innovation has left
 

a lot to be desired. Ideology, culture, short-term political
 

bias, the resistance of traditional energy industries, and lack
 

of trust and reciprocity among all participants, includinq
 

environmentalists, have limited the development of a
 

6 This pattern
comprehensive technological innovation strategy.


The future will demand better technologies. As
can't continue. 


Alvin Alm puts it :
 

Technological innovation has never been more important,
 

particularly as pollution prevention becomes a government 

In some cases, national
strategy and business reality. 


goals cannot be achieved without deployment of new
 

technology. For example, achievement of the 1990 Clean Air 

Act goals in many cities will require use of some 

new electric vehicles, smart highways,combination of fuels, 


and other technologies. 
37
 

Add to this the very pressing problems of Third World countries
 

they try to respond to a range of local, regional, and global
as 


ecological threats. Much of the controversy and rhetoric at the
 

recent United Nations Conference on Environment and Development
 

area.
(UNCED) had to do with technology transfer in the E3 


Robert White, president of the U.S. National Academy of
 

36 Robert W. Rycroft and Don E. Kash, "Technology Policy
 

Requires Picking Winners," Economic Development Quarterly, August
 

1992, pp. 227-240.
 

37 Alvin L. Aim, "Environmental and Technological
 

Innovation," Environmental Science and Technology, July 1992, p.
 

1300.
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Engineering has said speeding the development and diffusion of
 

environmentally advantageous technology is perhaps the greatest
 

challenge facing the world engineering community.3
 

Fortunately, there is growing appreciation among
 

international economic development scholars and practitioners
 

that something dramatic has changed in technological innovation
 

and transfer. Amitav Rath, for instance, agrees that complexity
 

unermines the linear model of innovation. He concludes that the
 

new conceptualization, while not complete, demonstrates that the
 

effects of scientific and technological changes are even more
 

powerful and pervasive than first thought, and that it is the
 

process of assimilating, adapting and developing technology and
 

institutions that is critical. 39 Similarly, Fransisco Sagasti
 

says that the increasing pace and complexity of scientific and
 

technological advances makes knowledge generation, dissemination
 

and utilization more important--a phenomenon likely to accelerate
 

in the future. For him too, there is an imperative to innovate
 

institutions, and this implies the over'brow of "heavy
 

''40
 
ideological baggage.
 

38 Robert M. White, "Technological Challerge at the Earth
 

Summit," The Bridge, Winter 1991, pp. 5-11.
 

39 Amitav Rath, "Science, Technology, and Policy in the
 
Periphery: A Perspective from the Centre," World Development,
 
November 1990, pp. 1429-1443.
 

40 Francisco R. Sagasti, "International Cooperation in a
 
Fractured Global Order," Impact of Science on Society, 1989, pp.
 
213-220.
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These people are calling into question the 
dominant
 

development theories (neoclassical, structuralist), and they cite
 

evidence for their attack the fact that tho5e 
countries which
 

as 


have achieved the greatest economic success in 
recent decades
 

(the so-called Newly Industrialized Countries--South Korea,
 

have been precisely those
 Taiwan, Singapore, Hong Kong, etc.) 


that have recognized the evolutionary complexity, 
non-linear,
 

And they have used
 
institutional characteristics of technology. 


state power to develop support structures (for diffus-i.on,
 

The NICs, it is
 standard-setting, capital formation, etc.). 


posited, have succeeded because they rejected the
 

aodels (dualistic concepts
oversimplification of the traditional 


free market, export promotion vs. import
of state power vs. 


and have begun to take for granted
substitution, and the like), 


shorter time frames for production, distribution, 
and
 

consumption, the need for flexibility and foresight, 
and the
 

41
 

strategic advantage of cooperation.


Compare the gulf between this set of assumptions and 
the
 

dominant U.S. position and one can begin to understand 
the
 

isolation of American politicians, technical experts, 
and
 

Representatives of almost
diplomats at the 1992 Earth Summit. 


every other nation recognized, at least implicitly, that 
any
 

strategy to promote more sustainable patterns of development 
must
 

They recognized as well that environmental
draw upon technology. 


41 Norman Clark, "Development Policy, Technology Assesment,
 

1990, pp. 913-931.
and the New Technclogies," Futures, November 
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protection can arid must be built into the new technologies
 

themsalves. Finally, they have begun to realize that the
 

innovation of these technologies is likely to come not from
 

single institutions but rather from networks of institutions.
 

For development purposes, this puts a premium on not only the
 

traditional concerns about infrastructure building, but also the
 

provision of effective linkages between, for example, research
 

42
 
institutions and technology users.


Fortunately, this i.. precisely what the new paradigm is all 

about. Today it is possible to blend incremental technical 

improvements from several separate fields of technology to create 

products that revolutionize markets. If intelligently used, this 

new production system can generate technologie3 that synthesize 

all three dimensions of E3. The criterion is straightforward: 

technologies should not be developed unless they hold the 

potential to acnerate all three categories of benefits. Just as 

reduced size or weight hav;e become standard parameters of 

synthetic innovation, so will energy efficiency and environmental 

compatibility (ease of recycling, use of benign materials, and 

the like). There is no technical reason this cannot be 

accomplished. As Kodama says, it all. depends on institutional 

capalilities such as translating market data into a well-defined 

product and process, monitoring the globe to decide what new 

42 -mitavRath and Brent Herbert-Copley, Technology and the
 

International Agenda: Lessons for UNCED and Beyond, Ottawa,
 
Canada: International Development Research Center, February
 
1992, p. 57.
 

35 



ideas and innnovations out there might be of utility, 
and
 

In his

participating in partnerships that have reciprocity. 


future is "nonlinear, complementary, and
words, the 


cooperative. 143 

Areas for Cooperation
 

The U.S. and Japan Energy and Environment Teams could 
make a
 

and practitioner
major contribution to both the academi 


communities in both countries if they could begin to explicate
 

the degree to which a new technological paradigm in fact 
exists,
 

The possible
and if so, what organizational forms it tahes. 


research questions fall into three groupings.
 

We need to know a great deal more about
General questions. 


the network organization, both internal to the firm and 
as an
 

external mechanism by which firms link to other, non-corporate
 

(government, universities, etc.). Substantial empirical
entities 


literature exists regarding inter-firm collaboration in
 

technology,44 but there is relatively little research on the
 

external networks that incorporate non-profit institutions.
 

Daniel Okimoto has a good description of the variety 
of linkages
 

involving the Japanese Ministry of International Trade 
and
 

43 Fumio Kodama "Technology Fusion and the New R&D," Harvard
 

Business Review, July-August 1992, pp. 70-78.
 

John Hagedoorn and Jos Schakenraad, "Inter-firm
" 


Partnerships for Generic Technclogies--the Case of New
 

Materials," Technovation, 1991, pp. 429-444; John Hagedoorn,
 

;'Global Strategies in Innovation: Networks in Research and
 
anement,
Production," International Journal of Technology 


Special Publication on the Role of Technology in Corporate
 
" A Neural Net Model ofPolicy, 1991, pp. 81-94; John Ziman, 


Science and Public Policy, February 1991, pp. 65-75.
innovation," 
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Industry (MITI), and his discussion of the role of "intermediate"
 

institutional structures is insightful.45 But there is little
 

tangible information regarding these connects in Japan and even
 

less in the U.S. experience.
 

A related1 issue is the difference between formal and
 

informal linkages. Formal networks may be specified by short

term,highly legalistic mandates and arrangements concerning
 

proprietary information, etc., as is typically the case in
 

America. Or they may involve informal, personal, obligatory,
 

long-term interactions, as appears to be the case in many
 

Japanese networks.46 What are the track records of these very
 

different types of organizations, in terms of contributing to
 

innovation? Are most networks "hybrids," involving both informal
 

and formal linkages? How does the mix of relationships change
 

over time?
 

In all of this we would want to know about the decision

making process. What kinds of consensus-building and mairtenance
 

rules and procedures are put in place to enable simultaneous
 

cooperation and competition? How do innovation networks survive
 

in capitalist societies?
 

Enerqy/Environment/Economy Questions. The second grouping
 

focuses the more general questions on the E3 substantive arena.
 

45 Daniel I. Okimoto, Eatween MITI and the Market: Japanese
 
Industrial Policy for High Technology, Palo Alto, CA: Stanford
 
University Press, 1989, pp. 155-156.
 

46 S. K. Subramanian and Yeswanth Subramanian, "Managing
 

Technology Fusion Through Synergy Circles in Japan," Journal of
 
Engineering and Technology Management, 1991, pp. 313-337.
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How, if at all, are E3 networks of various types 	 functioning in 

are at work inthe Japanese-American -ontext? Networks clearly 


fields such as biotechnology or materials science and technology,
 

but it is not known whether this kind of innovation exists in the
 

energy or environmental area.
 

What special circumstances (an environmental definition of
 

national security, because of instability created by ecological
 

deterioriation, etc.) might make E3 networks of innovation
 

Is threat a major component of the
attractive in the future? 


creation of coalition/network investments in E3 technologies?
 

Would it be prudent for the Western democracies to invest the
 

billions of dollars spent on the Gulf War in more productive and
 

proactive E3 initiatives?
 

Is the natural resource dimension of E3 a barrier to the new
 

paradigm of innovation? Are older industries, like oil
 

production and refining, key obstacles to the transformation to
 

synthetic production? Are resource-poor countries, like Japan or
 

Singapore, at something of an advantage in putting together new
 

kinds of coalitions precisely because they don't have the
 

abundance of natural resources which is so central to American
 

culture and ideology? 

Third World Development uestions. The final grouping asks 

whether and in what way the more general and E3 questions apply 

to the issue of development in the Third World. Do (or can?) the 

network organizations transfer technology successfully tc 'Less 

developed countries? How does the development context alter the
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ability of the industrialized countries to apply the new paradigm
 

to the Third World context?
 

In the end, this is the crucial issue. It stretches the
 

imagination to believe that the West can continue to concentrate
 

its human and physical resources in activities that contribute to
 

global deterioration. When someone like William Ruckelshaus,
 

twice administrator of the U.S. Environmental Protection Agency,
 

(both times in Republican administrations) makes the following
 

statement, then the world has changed:
 

[W]e shall have to redefine our concepts of political and
 

economic feasibility. These concepts are, after all, simply
 

human constructs; they were different in the past, and they
 

will surely change in the future. But the earth is real,
 

and we are obliged by the fact or our utter dependence on it
 

to listen more closely than we have to its messages.47
 

The efforts of the Japanese and American teams should focus
 

on the "messages from the earth." Physical reality imposes
 

limitations on what can be accomplished. However, these boundary
 

conditions are not carved in stone. Every day of th: year we
 

invent new rules of the game; we find new ways to put together
 

the parts cr the puzzle in innovative ways. If the U.S.-Japanese
 

Energy-Environment Teams can get beyond this conventional wisdom,
 

they will have broken new ground.
 

47 William D. Ruckelshaus, "Toward a Sustainable World,"
 

Scientific American, September 19R9, p. 175.
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An American View of Japanese Aid Policies
 

Let me first say how delighted I am that you have convened
 
this workshop on this topic at this time. The issues facing Japan
 
and the United States, both domestically and in their foreign
 
assistance roles, are at strategic junctures, and the input from a
 
project of this kind will be invaluable to all of us. I know I can
 
speak for my col-eagues from the Japanese government as well as my
 
own on that score.
 

I have had a chance to read some of the drafts prepared for
 
this workshop, and it is comforing to see the dynamism of this
 
topic reflected in those drafts. I hope that spirit continues
 
through the workshop. I should explain what I mean. When USAID
 
began incorporating environmental issues into its projects,
 
particularly in infrastructural areas such as energy, in the 1980s,
 
we operated by the maxim, "do no harm." The entire environmental
 
protection movement was focussed on that approach, as expressed in
 
the U.S. NEPA legislation. Over time, we would see that approach
 
come to life in other donor programs as well, through concerted
 
development of environmental guidelines in the OECD. The second
 
phase of our programs was according to the slogan, "do good works."
 
As a result in the late 1980s, we saw the proliferation of good
 
projects: biodiversity reserves, power privatization transactions,
 
environmental research stations, wildlife protection efforts, and
 
so forth. All of the efforts did good work in a transactional
 
sense, but we quickly realized that each was also vulnerable to
 
becoming a proverbial "white elephant." The current stage strikes
 
me as much more positive, which is to "do development right." It
 
is a systemic approach, focussing on the interaction of the natural
 
resource base with the gamut of social and development activities.
 
It is inter-disciplinary, requiring the developmgnt of
 
communications between hard scientists and social scientists,
 
between strategists and grassroots workers. It is also the
 
intersection of local natural resource issues with global
 
environmental issues. In that sense, the hopes we had for UNCED
 
revolved around its abilities to give momentum to the agenda for
 
"doing development right." But I should move on from general
 
preliminaries to the topic at hand.
 

The role of Japanese foreign assistance in the future of
 
global environmental and energy issues would not ha'.u been a major
 
to')ic worth covering ten years ago. Today, we face a new world:
 



Japan reached a major turning point in its foreign assistance
 
program in June 1988. Pressed by its allies, and reaping the
 
financial fruits of export success, the Japanese government
 
announced the $50 billion aid recycling plan. The world paid great
 
attention, calculating that a five-year implementation plan for
 
that program would make it the largest aid donor in the world. Two
 
sub-themes of that announcement got less attention from the world
 
at large, but a great deal from other assistance agencies such as
 
mine:
 

(1) that Japan would expand the percentage of aid made available
 
as grants rather than loans; and
 
(2) that Japan would ensure that an increasing proportion of their 
assistance would not be tied to procurement from Japanese 
companies. 

I mention this turning point in Japanese policy because of its
 
eventual implications for their programming in the energy and
 
environmental areas, the effects of which are still being felt.
 
But for senior policymakers, the $50 billion number was the
 
important announcement -- to show that Japan was, indeed, a member
 
of the "G-7 team."
 

Late 1988 was also an important point for what was not said in
 
the government's announcement of augmented resources. The Japanese
 
Government chose not to respond directly to the increasing American
 
calls for increases in Japanese assistance to Western security
 
structures. While aid was increased where convenLent to Japanese
 
economic interest (such as the Philippines), the government refused
 
to challenge any further the fragile political consensus behind
 
foreign aid. Secondly, the government chose not to address the
 
problems caused by what Ambassador Masamichi Hanabusa has called
 
"administrative complexities:" the web of agencies and ministries
 
involved in carrying out foreign assistance programs. As
 
Ambassador Hanabusa argued in a paper issued around the same time,
 
the system of bilateral governmental agreements provides all the
 
coordination necessary in a political culture based on consensus.
 
At the same time, he acknowledged that Japan suffered from a "total
 
lack of career aid officials in the Government," weak planning
 
capability, and inadequate field staff. The lack of NGO and
 
urIversity involvement was also a key deficiency, in Hanabusa's
 
view. On all counts, the problems generated by not dealing with
 
such issues would come home to roost in environmental programs in
 
the 1990s.
 

The environmental community began closer scrutiny of the
 
Japanese assistance program, too, as the need for global financing
 
naturally placed Japan in the spotlight. In a study in late 1989,
 
one NGO commented,
 

Japan's ODA is undergoing many changes, and attempts are being
 
made to improve the quality of aid to mZ -ch the increase in
 
"quantity." Problems in the system remain, however, resulting
 
from the lack of a coherent policy-making struccure and basic
 



European countries on environmental issues. The domestic base of
 
concern and expertise on environmental issues in other countries
 
was largely absent. With the weakness of basic research capacity
 
and interest by industry, and a largely nonresponsive university
 
system, the Japanese aid program had a limited reservoir of
 
techn-ical knowledge to draw upon to deal with environmental
 
politics. The answer, "wait until we develop some expertise in
 
this area," was not acceptable to the aggressive international
 
NGOs, which had no deference to Japan as a sovereign country.
 

The experience of the Japanese with regard to forestry issues
 
is instructive. The issue of tropical deforestation took off at
 
lightning speed in the late 1980s. The data made clear that two
 
emergencies were unfolding: forestry practices were not
 
sustainable, particularly in Southeast Asia, and the logging of
 
virgin forests were reducing the diversity of biological species at
 
an alarming rate. The linkage to Japan was easy to establish: the
 
principal market for Southeast Asian logs was almost entirely
 
Japan, and it was a group of Japanese companies that were
 
exploiting the forests of the South Pacific, Indonesia, and
 
Malaysia. The Japanese response was to show considerable
 
disinterest in the second issue, and to argue that the first issue
 
would be handled by a multilateral institution located in Japan,
 
the International Tropical Timber Organization (ITTO).
 

ITTO, in its composition and focus, crystallized all of the
 
positive and negative aspects of working with Japan. For example,
 
the timber companies were included in the ITTO structure -- logical
 
in a sense, since a solution to deforestation would have to involve
 
the harvesting companies. At the same time, much corporate
 
behavior was anathema to the conservationists, creating a struggle
 
for the "soul" of ITTO. Those discussions over a period of several
 
years, involving government, industry, NGOs, and developing
 
countries, resulted in a compromise accepted by the Japanese that
 
has keep ITTO in the international environmental process, but not
 
at the center. It has allowed ITTO to launch a much-expanded
 
program of studies on sustainable forestry that the participants
 
know will not "solve" the deforestation problem, but that may
 
condition the views of participants on long-te:.m technical
 
questions. The lesson from ITTO to date may be: is this,
 
generically speaking, the kind of role that Japan may play on the
 
whole range of environmental and energy issues?
 

Where Are We Now?
 

The picture of Japanese activity has become much more
 
complicated in the 1990s. The escalation of attention by
 
international political leadership has led the Japanese government
 
in a variety of directions they might not have chosen. The annual 
G-7 summits now have -ections of the final communiques dedicated to 
environmental issues. The leadership might not be consistent -
one year it was Thatcher, and another year it was Kohl -- but it is 
now assumed that environment is a permanent element. Likewise, all 
international meetings on whatever topic, whether a children's 



Agenda 21, after all, can only be implemented one piece at a time. 
Late in 1991, USAID established an agreement with the Ministry of 
Foreign Affairs to work together in supporting a network of 
regional conservation centers, with several major functions -- to 
serve as regional institutions of biodiversity research, to serve 
as laboratories of cooperation with the private sector (as INBIO as 
done in Costa Rica), and to develop the interdisciplinary human 
resources in developing countries for broad application of 
sustainable development principles. The first site has been 
evaluated and tentatively selected in Asia, with additional sites 
to follow in Latin America and Africa. We hope these centers will 
serve as the developing country anchors of rapid)_ expanding 
networks implied in the UNCED agreements. 

What Can We Do?
 

I want to leave with you today four ideas -- not formal 
proposals and not fully developed -- but in the spirit of this 
workshop, reflective of some of our recent lessons and the shape of 
the coming world. I shall simply itemize some of their 
characteristics and hope that we can fill out some of the other 
issues as we go along. 

1. Improving the ODA Definition of "Environmental Projects"
 

a. Need to move from "doing no harm" to "doing development right"
 

b. Special implications for energy sector, where Asia has rapid
 
growth and Japan will be a major financier.
 

c. Need for environmentally-sustainable systems: policies,
 
regulations, and institutions. More than hardware and monitoring
 
sites.
 

d. Collaboration among donors essential: bilateral or
 
multilateral (OECD).
 

2. A U.S.-Japan Environmental Infrastructure Fund
 

a. U.S. and Japan are two largest donors (40%).
 

b. U.S. and Japan, as major players in "trade and aid" debate,
 
need a mode of defusing the contentiousness.
 

c. Usefui to identify infrastructural area that goes beyond
 
bilateral relationships, and can meet global needs.
 

d. Potential fcamework in involving all Pacific states: Korea,
 
Canada, Australia, Southeast Asia.
 

e. Jointly-funded mechanism could provide for open international
 
competition for contracts, and encourage joint ventures.
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