CONCLUSIONS
The Okinawa prefecture’s search for a new type of autonomy in the 1990s resulted in formation of the Program for Autonomic Modernization, which envisioned its future as a free trade zone area. The local initiative was without precedence and unexplainable in the light of the exiting theories of the local-central relations in Japan that assume passive role of local governments in the comprehensive planning of regional development. The hypothesis set in this research posited that it was the processes of globalization and regional integration in East Asia, as well as domestic trends for decentralization that greatly influenced initiation of the local development program. 
The analysis in the preceding chapters demonstrated that local actors involved in the policy making indeed perceived the globalization and regional integration in East Asia as new means of regional development, such as cross-border exchange through the free trade zone (FTZ). The domestic trend for local decentralization was used by them as justification for executing local program in negotiations with the central government. Interestingly, the central government although initially resisted implementation of the Program, especially in the areas of deregulation and taxes, assimilated the local initiatives as to bring them under the central supervision. Arguably therefore, this pattern of reforms, namely gradual introduction of deregulation and other measures under the supervision of the central ministries, might be as well characteristic to the ongoing structural reforms, conducted by the Koizumi Cabinet. Further research would be however needed to test the validity of this hypothesis. 
1. Factors and Patterns in the Japanese System of Decision Making
Local Level. 
On the micro level, the Program for Autonomic Modernization, comprising: Project for Return of Military Bases, Deregulation Project, Modernization Projects and All-Okinawa FTZ Plan – were brought about by a confluence of several factors that were grouped into three streams of politics, problems and policy. In addition, the policies were attended by politicians who actively supported them, namely by the “policy entrepreneurs” (see Table 9-1 for the summary of factors influencing agenda setting of each project). The four projects contained in the Program for Autonomic Modernization have important implications for local policy making. 
Table 9-1.  Agenda Setting Factors of the Program for Autonomic Modernization
	Policy Stream
	Politics Stream
	Problems Stream
	Policy Entrepreneurs 

	Local Agenda Setting

	Program for Autonomic Modernization
	Macro-level: globalization and integration in East Asia and decentralization in Japan

Micro-level: progressive ideology of new local executive leaders
	the need of returns of the U.S. military land for economic development
	Progressive Governor Ōta and Vice Governor Yoshimoto

	National Agenda Setting

	Project for Return of Military Bases
	ideology of the ruling party, the SDPJ/SDP

public mood (anti-base)

focusing event (September 1995 rape)
	the refusal of the proxy for military land lease by Governor Ōta
	The Socialist Prime Minister Murayama

	Deregulation Project
	prefectural referendum and elections (prefectural assembly, Lower House)
the proxy trial
	intra-prefecture relocation of the Futenma Air Station
	None 

	Modernization Projects 
	prefectural referendum and elections (prefectural assembly, Lower House)
the proxy trial
	intra-prefecture relocation of the Futenma Air Station
	The Conservative Prime Minister Hashimoto

	ALL-Okinawa FTZ Plan
	the influence of the SDPJ/SDP and opposition parties
	the need to revise the Special Measures Law on Land for the U.S. Military Use 
	SDPJ/SDP, opposition parties


First, it appears that local government has to be in a possession of a “bargaining card” that could be used vis-à-vis the central government to induce the latter to set local initiative on the national government agenda. Such necessity results from the centralized system of policy making of local development, in which the execution of locally-initiated policies depends on financial, legal and administrative support of the central government. The bargaining cards in the period under study appeared in the stream of problems as pending issues concerning the military bases (e.g., refusal of the proxy sign for a lease of military land by Governor Ōta, intra-prefecture relocation of the Futenma Air Station). Other issues however, such as construction of nuclear plants, incineration facilities, and other could also become “bargaining assets” for local communities to be of use in negotiations with the central authorities. 
Second, the existence of national politicians willing to support local policy, namely the “national policy entrepreneurs” seems to be of great significance. Without such support, as demonstrated by the case of the Deregulation Project which was blocked by central bureaucracy, the chances for the local policy to be set on the governmental decision agenda are dim. The rationale for backing up local initiatives by particular national politicians varied from ideological, partisan or organizational to personal interests. Hence it is relatively difficult to predict the existence of such support, although the partisan factor, discussed next, might be of some guidance. 
Third, the Social Democratic Party of Japan (SDPJ) played an important role in setting local initiatives on the national agenda, first as a coalition member and then as an opposition party. One can assume therefore that a change of national administration from the long-ruling conservative Liberal Democratic Party (LDP) to the opposition parties, even for a short period, might have a big impact on the planning of regional development in Japan, and thereby on functioning of local autonomy. 
National Level. 
At the national decision making stage, each of the local policy initiative was shaped by confluence of various factors (summarized in Table 9-2) and followed different patterns of policy making. The particular factors shaping the policy output can be grouped into four main categories, first, the routine decision making structures of the government (bureaucracy); second, the “policy tribes” or zoku politician and the LDP intra-party organs; third, the political leadership of the prime minister to act in favor of local policy, in absence of which the local demands were ignored (Deregulation Project) or refracted (All-Okinawa FTZ Plan) by the vested interests of the zoku and bureaucracy; and fourth, the existence of experienced local players in negotiations with the central government (e.g., Vice Governor Yoshimoto). The analysis of the Program for Autonomic Modernization indicates that while the first factor of the routine decision making structures of the central government and the zoku blocked or refracted the local policy proposals, the other factors of political leadership of national leaders and the negotiation skills of local executives worked in favor of local demands.
Table 9-2.  Policy Outputs and Patterns of the Program for Autonomic Modernization
	Local Policy
	Policy Output
	Policy Shaping Factors and Patterns

	Project for
Return of
Military Bases
	Special Action Committee on Okinawa (SACO) Agreement
	Prime Minister-led pattern

(1) Intergovernmental decisions of the Japanese and American governments

	Modernization Projects 
	Projects funded by the 1st special adjustment fund
	Corporatist pattern

(1) political leadership of the prime minister (to establish the OPC with specific stipulations of procedures to include local actors)
(2) the existence of the Okinawa Policy Council, a corporatist forum for local policy making
(3) political will and skills of local executive leaders to initiate policies and pursue their execution at the Okinawa Policy Council

	Deregulation Project
	Tokyo-Naha Airfare Reduction
	Politicians-led pattern

(1) political leadership of the LDP Okinawa Special Research Council
(2) the decision making structures of the central government (the zoku, LDP organs, bureaucracy)
(3) petition activities of the local interest group

	All-Okinawa 
FTZ Plan
	The LDP’s 
All-Okinawa 
FTZ Plan
	The zoku Diet members-led pattern

(1) the lack of political leadership of the prime minister to counter the power of the zoku
(2) the decision making structures of the zoku and LDP organs
(3) justification provided by reports prepared by think tanks and deliberative councils
(4) the absence of an experienced negotiator on the prefecture’s side who could effectively use political pressures to the advantage of local policy

	Okinawa Development Plan for the 21st Century
	Okinawa Development Plan for the 21st Century
	Bureaucracy-led pattern
(1) the routine decision-making structure of bureaucracy
(2) lack of leadership of local executives to initiate local policies

(3) petition activities of the local government and interest groups


Policy Patterns. 
The particular patterns of policy making that each of the project undergone revealed several interesting features that both confirm and infirm existing assumptions about Japanese system of decision making. First, the findings of the analysis of the Project for Return of Military Bases support the premise that the prime minister can influence the policy process by the exercise of leadership if the issue is of special importance to him. Also the area of interest, the U.S. military bases, namely defense and foreign affairs falls into the category that is assumed to be usually chosen by prime minister for the advancement of his achievements.
 The Project for Return of Military Bases initially supported by the Socialist Prime Minister Murayama, after the change of cabinets, was negotiated and decided by the Japan-U.S. inter-governmental institutions under the leadership of the LDP Prime Minister Hashimoto. The ideological difference of the prime ministers arguably had impact on the outcome of the inter-governmental negotiations, but the degree of that difference cannot be fully evaluated, since it is not possible to know what results could have been under the Murayama Cabinet.
Second, the analysis of the Deregulation Project and Okinawa Development Plan for the 21st Century showed that bureaucracy indeed exercise substantial influence over the policy process. That was the case of deregulation as well as those policies that were of low profile and did not draw attention of politicians, the so-called routine type of policies. At the same time, when the issue became of interest to politicians, the bureaucrats followed their leadership, negotiating with them the outcome. And hence, the Deregulation Project, which contained proposals for introduction of deregulation measures, was blocked by the central bureaucracy. Only one item from that Project, the Tokyo-Naha airfare reduction was executed due to the earlier inter-party agreement of the Murayama Cabinet and the leadership of the LDP intra-party organ, Okinawa Special Research Council. Moreover, in the absence of interests on part of politicians, the Okinawa Development Plan for the 21st Century was formulated under the guidance of the central bureaucracy. Participation of local representatives in that process was limited to the “standard activities” of petitioning central ministries.

Third, the power of the zoku politicians in the area of taxes proved to be substantial.
 The All-Okinawa FTZ Plan which aimed at such radical measures as introduction of the prefecture-wide free trade zone (FTZ) was refracted by the zoku. The refraction was to fit the general principles of the “fare share” and unanimity of policies for all local communities. The tax zoku grouped in the LDP Research Commission on the Tax System (Tōzeichō) discussed the prospective policies with the officials from the Finance Ministry that formally supervise the tax policy. The resulting decisions although under the leadership of the zoku were not unilateral, pointing to the consensual rather than conflictual relations between the zoku and bureaucracy. 
On the other hand, the analysis of the Modernization Projects revealed a pattern of policy making, not previously described in the Japanese academic literature, namely corporatist arrangements between the central and local tiers of government for a policy of local development. The corporatist forum established for the formulation of the Modernization Projects involved the Okinawa Policy Council (OPC). The establishment of the OPC initiated thereby a new pattern of policy making or a new type of corporatism, in which one of the sides is a local government. 
Furthermore, the analysis of the All-Okinawa FTZ Plan on the local level, as in fact of the entire Program for Autonomic Modernization infirmed the prevailing assumptions about local policy making in two respects. First, it demonstrated that local initiative in the comprehensive local policy making is viable under certain conditions discussed above. Second, it also showed that the nature of that policy making was more pluralistic that on the national level. The reasons of such situation might be related to the fact that while on the national level that channels of the interaction between the central government and interest groups have been structured and fixed over the years, on the local level, the access to local government was more open due to its innovative character. The second reason might also be related to the fact that building “citizens’ consensus” for the policy was necessary for the local government as a means of legitimizing the local plan vis-à-vis the central authorities. In result the policy process in the prefecture, in which variety of interest groups influenced the content of the policy proposals, contrasted with the national patterns of the more structured policy making.
The general picture of the Japanese policy that can be constructed from the above observations seems to refute the popular perception of Japan as being controlled single handedly by the bureaucracy or the LDP. Weather it is pluralism, and if yes, what kind of pluralism cannot be concluded from this one study case. What can be said however is that under the centralized system there exist various patterns attended by variety of actors in the policy making of regional development in Japan. 
2. The Assimilation Methods of the Central Government 
The final policy outcomes of the local policy initiatives were also shaped by assimilation methods of the central government, which several types have been identified in this research. The application of the methods (summarized in Table 9-3) varied according to the degree of political pressure that the central government was put under by the local government and other focusing events (e.g., elections, referendums, incidents), and also the existence of organized interests (e.g., the zoku or bureaucracy) that the local demands encroached upon.
First, the least costly assimilation method of ignoring the demands was used by the central government under low political pressure, in regard to the prefectural request for establishment of a deliberative council to investigate the free trade zone (FTZ) and other deregulation measures. No serious consequences were expected to follow such course of action, or in fact, a lack of action.
 The method was utilized to avoid the pressure created by recommendations of such council. The prefecture created a special committee on its own (Tanaka Committee), which recommendations were less binding for the central government. 
The second method of shelving off the local demands was applied when the policy proposals contained in the Deregulation Project encroach on the bureaucratic territory, even though the political pressure was high. The prime minister and other top national leaders were not willing to take up leadership in favor of the local policy but to diffuse the political pressure other gestures were offered, such as the allocation of special adjustment fund, namely the financial compensation. 

Third, the assimilation method of institutional arrangements included establishment of a permanent body of the Okinawa Policy Council (OPC) by Prime Minister Hashimoto in September 1996 under intense political pressure crated by the September 1995 rape and the proxy trial.
 The corporatist arrangements of the OPC that included local representatives, national politicians and bureaucrats was to serve as a forum for discussions and supervision of the Okinawa related policies. Although such arrangements placed the policy process under the overall control of the central government, the working of the Council in terms of local influence over the decision making varied across policies under study, depending on the political leadership of both national and local executives. This form of assimilation is particularly interesting in the light of the Japanese political culture, supporting the general assumption that conflict in Japan tends to be avoided and accommodated rather than escalated.

Table 9-3.  Assimilation Methods

	Assimilation Methods
	Cases of Application
	Conditions of Application

	(1) ignoring the demands
	●request for establishment of a council to investigate the deregulation measures
	●to avoid pressure created by the council’s recommendations
●applied under low political pressure

	(2) shelving off the policy proposal
	●Deregulation Project (except one item of the Tokyo-Naha airfare reduction)
	●due to the opposition from the bureaucracy
●substituted by financial compensation (1st special adjustment fund) for execution of projects that did not require structural changes, which diffused high political pressure

	(3) institutional arrangements
	●Okinawa Policy Council
	●to place the problems under the overall governmental control
●applied under high political pressure

	(4) financial compensation
	●special adjustment funds (Sept. 1996, Dec. 1997, Nov. 1998)
	●to handle a crisis (pref. referendum, proxy trial, intra-prefecture base relocations, Nago city referendum, gubernatorial election)
●to diffuse high political pressure without addressing local demands
●various strings attached to maintain the overall control by the central government

	(5) refraction of the policy content
	●All-Okinawa FTZ Plan
●Tokyo-Naha Airfare Reduction
	●types: (a) substitution of all permanent arrangements with short-term ones; (b) narrowing the scope of eligible businesses; (c) narrowing the applicable area; (d) limiting the effects by application of laws, ordinances, other legal and non-legal means
●to preserve overall control under the central offices

●by the zoku and the bureaucracy

	(6) postponing of decisions
	●revised bill of the Okinawa Special Measures Law 
	●to induce the intra-prefecture transfer of military bases objected by the governor 
●to await favorable political circumstances (Nago city mayor election)
●promise of financial compensation (3d special adjustment fund) to diffuse high political pressure

	(7) disruption of policy process
	●blockage on contacts with Governor Ōta (Nov. 1997 – Nov. 1998) 
	●to induce the intra-prefecture transfer of military bases objected by the governor
●to await favorable political circumstances (gubernatorial election)
●promise of financial compensation (3d special adjustment fund) to diffuse high political pressure

	(8) dimension manipulation
	●(a) special rhetoric (Prime Ministers: Hashimoto and Obuchi)

●(b) substitute symbols 
	●(a-1) to create the image of the governmental “positive efforts”
●(a-2) to induce sense of obligation to the central government as the “benefactor”
●(b) to replace the political symbol of the Program for Autonomic Modernization by the government sponsored Okinawa Development Plan for the 21st Century


Fourth, the assimilation method of the financial compensation, that is allocation of special adjustment funds and other budgetary means,
 was employed to assimilate local demands when political pressure was high, particularly in time of crisis.
 The most important aspect of all these funds in relation to local autonomy, was that they were allocated not as block grants for discretionally use of the local government, but as funds with various strings attached it as to maintain the overall control in hands of the central authorities. The degree of the prefectural influence over the decision making though varied depending on political leadership of both local and national leaders. The second important aspect of the financial compensation was that it also served as a “diffusing agent” for lessening political pressure without necessary addressing local demands.

Fifth, the assimilation method of refraction was undertaken when the local policy initiatives of the All-Okinawa FTZ Plan encroached on the vested interests of the zoku politicians and bureaucracy, and when the prime minister and other top executive leaders did not counter the opposing forces by the exercise of political leadership. This type of assimilation was difficult to evaluate since many of the original policy proposals were kept. In case of the FTZ system, the LDP allowed for creation of free trade zones and other special zones but only within limited areas and not enlarging it onto the entire prefecture.   
Sixth, the assimilation method of postponing of decisions and actions was employed by the LDP highest decision making organ, the General Council in regard to the All-Okinawa FTZ Plan (included in the revised bill of the Okinawa Special Measures Law). The party decided to block the passage of the bill in response to the Governor Ōta’s refusal of the intra-prefecture base relocation. They awaited more favorable political circumstances to be brought by the mayor election in Nago city, where the relocation was planned by the central authorities. Similarly, the assimilation method of disrupting the policy process, including blockage of personal contacts with the prefectural government, was employed by the central government to induce approval of the intra-prefecture transfer of military bases, objected by Governor Ōta. This time the central government decided to await more auspicious circumstances to be brought by the gubernatorial election in November 1998 (lost in fact by Governor Ōta). Both assimilation methods showed that in spite of general preference of the Japanese for the consensual solutions to problems,
 the conflicts do occur and can become drastic if the stakes are considered high to the involved parties.
The last method of assimilation involved the dimension manipulation,
 namely, shaping the perception of the issues through the usage of special rhetoric and creation of substituting symbols. Since the perception of issues determines their political relevance (motivation for political action or inaction), it was utilized under all various degrees of political pressure that the central government was exposed to, but intensified in times of elections or crisis. Prime Ministers Hashimoto and Obuchi, as well as other prominent members of the LDP employed the rhetoric of “special considerations for Okinawa,” and “utmost efforts” for solving local problems. They create thereby the image of the prefectural allies, while inducing also a sense of obligation towards the central government as the “benefactor.” This type of rhetoric pertains to the social and psychological traits of the Japanese society that places values among other on the repayment for one’s favors (ongaeshi) or on the Confucian respect for the elders and superiors.

In sum, the assimilation methods employed by the central authorities were to mold local requests according to their interests, values and preferences, but at the same time, the workings of those methods varied across the policies. The analysis of the policy process of the Program for Autonomic Modernization has shown that the differences resulted predominantly from the existence or absence of political will and leadership on the part of both the local and national executive leaders to act in favor of local policy, as well as their negotiation skills. The “human factor” – political leadership and will to act – again became of special importance for the functioning of particular institutions and norms.
3. New Type of Local Autonomy and Regional Development 
The significance of the local initiative of the Program for Autonomic Modernization is to be fully evaluated by farther research of new developments in the area of local government in Japan. Nevertheless, already at the present certain outcomes of that initiative seem to be of importance with possible implications for further policy making of local development in Japan. First, the institutional changes introduced into the system, such as the Okinawa Policy Council created nevertheless a forum for local policy makers to present their proposals, voice their opinions and negotiate their plans with the central government. The calls for similar arrangements heard at present in Japan from local actors suggest that the OPC set precedence for other communities to demand similar solution.
 Furthermore, this “spill over effect” on other local communities might also spread into the initiation of the local policies, following the example of the Program for Autonomic Modernization. 

Second, the formation process of the local policy in the prefecture might also have a “learning effect” on that community, by becoming an example of how the local policies should be formulated. The policy process of the Program for Autonomic Modernization, which included: participation of various local actors and wide-spread public debate on the policy content, the reorganization of local government’s offices to enable comprehensive policy making – arguably improved both the policy quality and functioning of local democracy. The quality of the policy was improved in the sense that it responded to local needs, and functioning of democracy, that it incorporated pluralistic local groups into the process. 
Third, although the prefecture’s plan for all-Okinawa FTZ was not approved by the central authorities, the idea was incorporated into the national policy of special zones for structural reforms (tokku). The central government although resisted the introduction of drastic structural changes under the lead of the local government, aware of the broader processes of globalization and regional integration in East Asia, as well as necessity for Japan not to stay behind those trends – decided to implement “internationalization” projects under its own guidance. It is interesting to note therefore that the local initiative worked as stimuli for the central government to respond to the changing international and domestic environment. 
Particular case of Okinawa is not sufficient to make conclusions about the entire Japanese polity, but even if one is to accept Okinawa as a “special case” due to its local problems (e.g., Okinawa economy, military bases, history, etc.), it is highly probable that with the rapidly changing nature of economy, public finances, politics, society and the demographic structure, such “special cases,” namely, localities which particular local problems in need of locally-initiated policies will increase. Granted the long history of incremental changes in Japan (with the exception of radical reforms introduced by the American occupation authorities after the Pacific War), and the strong role of the central government, the prospects for “unbounding” local autonomy in policy making do not seem imminent. And yet, the Okinawa’s Program for Autonomic Modernization might be as well one of the first harbingers of changes that the powerful forces of globalization and regional integration in East Asia on one hand and domestic process of decentralization on the other are bringing into the system of policy making of local development in Japan.
� Hayao, The Japanese Prime Minister and Public Policy, 192-194.


� Kishiro, Jimintō zeisei chōsakai, 77.


� On the non-decisions see, for instance, P. Bachrach, and Morton S. Baratz, “Decisions and Nondecisions: An Analytical Framework,” American Political Science Review 57, no. 3 (1963): 632-642; W. E. Jenkins, “The Case of Non-Decisions,” in Decision Making: Approaches and Analysis, ed. Anthony McGrew and M. J. Wilson (Manchester: Manchester University Press, 1982), 318-326.


� Other deliberative bodies, not discussed in detail in this research, included: the permanent Okinawa U.S. Base Problems Council for discussions on matters concerning the military bases, established by Prime Minister Murayama in September 1995; the issue-based Discussion Group Concerning Okinawa U.S. Bases Hosting Municipalities (Shimada Group) created by Prime Minister Hashimoto under Chief Cabinet Secretary Kajiyama Seiroku in August 1996 for supervision of development plans for the municipalities hosting the military bases; and also the issue-based intergovernmental Special Action Committee on Okinawa (SACO), formed in November 1995 for investigation of realignment of the U.S. military bases in Okinawa.


� Campbell, “Policy Conflict and its Resolution within the Governmental System,” 315.


� In addition, the central government’s budget for Okinawa included also: Shimada projects (\1.69 b; up to \100 b for 7 years), the regional transfer taxes (chihō kōfuzei) for the municipalities hosting military bases (approx. \7.5 b), and SACO (\13 b) in FY 1997 (together with the supplementary budget for FY 1996). Okinawa Seisaku Kyōgikai, “Heisei 9 Nendo Okinawa Kanren Yosan no Gaiyō (Heisei 8 Nendo Hosei Yosan o Fukumu).”


� This form of assimilating various demands upon the central government has been well portrayed by Kent Calder in his classical work Crisis and Compensation, 24-25.


� Campbell, “Policy Conflict and its Resolution within the Governmental System,” 324.


� Zahariadis, “Ambiguity, Time, and Multiple Streams,” 84.


� Benedict, The Chrysanthemum and the Sword, 43-75, 114-144.


� The Group of Local Six: National Governors’ Association, National Mayors’ Association, National Association of Towns and Villages, National Association of Chairpersons of Prefectural Assemblies, National Association of Chairpersons of City Assemblies, and the National Association of Chairpersons of Town and Village Assemblies – made a formal request to the central government for legal arrangements of a “deliberation forum of the central and local governments.” Chihō Roku Dantai, Chihō bunken ni kansuru ikensho. “Yutakana chiji to atarashii kuni no katachi o motomete.” Chihō zaisei jiritsu no tame no nanatsu no teigen [Opinion on local decentralization. “In search of affluent local autonomy and new type of a country.” Seven proposals for autonomic local finances], 7 June 2006, 3. Zenkoku Chijikai, Heisei 19 nendo kuni no shisaku narabi ni yōsan ni kansuru teian, yōbō [Proposals and Requests for the national policy and budget for 2007], 12 July 2006, 8.





PAGE  
244

