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The Road to the Reversion of Okinawa Comparing

Decision-making Processes: Japan and the U.S.
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l. The Okintwa Pmblem for Jspan and the
u,s.
In rhe fol lowrng secuon. I  wrl lour l ine whal

|}|e p'oblem .'f lhe Okinaua Reversion meanr ror
Japan and the Unned Staies.
(l) "Okinawa" to the Japanese

f r r s t  o I  a l l ,  O k r n a w a  u a ,  a  r e l i r o r i a l
p 'oblem which had cr ir ical  rmpl icat ioni  for
narional ism. There sere lew i f  any Japanese
who did not wish to recover terdtories lost as a
r e s u l r  o f  w o r l d  W a r  T w o  R e n e c r i n g  r h . -
sentiment, following ihe 1951 San Francisco
Peace Conference, every Japanese Prime
Minister touched upon Okinawa ar each
opportunity for lalks with a P.esidenl of the
United Stales. As this was a politico-security
i s s u e ,  P r i m e  M i n i s r e r s  \ n h u s u k e  K i s h i  a n d
Eisaku Sato. who were brothers by blood and
who both placed greater emphasis on grand
poli(ics, raised the issue more insistently with the
Americans than P.ime Minister Hayato lkeda,
who prefened to discuss economic issues.

Second, io the Japanese, Okinawa was a
problem affecting ftiendly relations with the
Unrrcd Stares. lhere were rwo aspectc lo tii.
One was thar Okinasa was a problem which
could be solved only rhrough negotraUons silh
the U.S. The problem rherefore \ a\ one which
h a d  r o  b e  s o l v e d  b y  a  p r o - A m e r i c a n  a d
minislration. lf a pro-American admjnistration
c o u l d  r e a l i T e  r h i \  n a r i o n a l  L i e , i r e ,  l h r l
administration would nor onl) hare conkihuled
to the advancement of Japan's national interests,
but would also hdre proved to rhe lapanese rhal
it had been taken seriously and respe€ted by ihe
American Government.  I f ,  however,  the

requests of the pro'Anerican adrninistsation with
respect io Okinawa were treated coolly by the
American Government, the raison d'itre of the
pro American adminisradon within Japanese
politics would cone to be questioned. The other
aspecl was thal Okinawa was a problem which
could concer!ably damage hrendl)  relar iont
between the U.S. and Japan. The Japanese
M r n r s l r )  o f  l - o r e r g n  A l l a r r r  s a s  . k e p r i c a l
towa-rd' dn) proposal( ro brine up dre subje{t of
Okinawa, especially because ii both knew the
stralegic value of Okinawa for the Americans
and pldced erear emphasi i  oo k 'endly U.S.
Japanese relations.

In other words, for a pro-American
administration, the .eversion of Okinawa had the
potenriai for being an enormous achievement ifil
could be realzed, bur ar lhe .ame trme ir could
be drsasrrous rt  rr  were attempled and drd nor
m a r e f l a l r / e .  T h e  d a m a p e  c a u s e d  r o  a  p r o -
American administration was therefore srnaller if
Okinawa was not broughi up at all- To pLrt it
anolher way, Okinawa was, for a pro-American
Japanese administration, tutl of dilemnas in that
i t  was borh the mosl al l racr ive and lhe mo\l
dangerous issue on th€ agenda.

Third, Okinawa was also a symbol of anta
Americanism wi lhin Japan. The control  of
Okinawa by the U.S. for srategic purposes was
rhe ideal iarger for Japanese post\rar antr-
Amencanrsm, $hrch wa. lef tr . r  dd rended robe
strongly pacif ist  In comparison to the
conservalive nalionalists who suppoied the Sato
governmenl 's negot iat ions concerning the
reversion of Okinawa. the leflisl nationalists
openi)  expres5ed therr anu-Amencanirm. dd
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launched a "ReJaplure Ol,rnawa Movement '

Tbis group not only cal led for the return of
administrative rights over Okinawa, bur atso
wished for lhe reiurn of all American mitirary
bases in both Okinawa and the Japanese
mainland. In ofier words, rhey were opposed ro
the U.S.-Japan Security Treaty itself.

Con.errar ive and progreJ\ i r  e (katushrn,
f o r c e 5  r n  p o c r q a r  J a p a n  h a d  c o n t i n u o u , r y
conhonled each orher oler Japan s retcl ion to
the Pax Americana system. Okinawa became an
i 'sue wbrch radicalr /ed this confronral ion, and
the question of whether the "Okinawa Reversion
Negodation" forces or the "Recapture Okinawa
Movement' forces would prevail was one which
had rhe porential for geady attering rhe Japanese
polirical map and the inremational polrficat map
of the Weslern Pacific in rhe 1970s.
(2) "Okinawa' ro the U.S.

What did the Okinawa problem mean to the
United Statesl The Okinawa problem was not a
nal ional polr t ical  issue bur a problem whrch
ma'nly concerned the Pentagon and Foggy
Bottom. First ofall, it was a problem conceming
the Pentagon. Since rhe U.S. had oblained
administrative rights over Okinawa with the
signing of the San Francisco Peace Treary. rhe
U.S. could freely use i ts bases on Okinawa
without worrying abort changes in rhe local
political climare, unlike its other military bases
in Japan or elsewhere in Asia. In padcular. as
the war in Vietnam escalated. rhe Pentagon did
not $ant to lose the f tee use of, l r  Okioawal
militaiy bases.

Secondly.  Ukinawa was a maior probtem
with respect to U.S.-Japan relat ions. I f  ihe
Okinawa problem were handted inconectly, the
danger existed that relarions with Japan, which
was the only industrialized and fiiendly country
in Asia, would be danaged. Civen rhe
extraordinary intensity of anr i-American
nationalism at the rime of the 1960 Security
Treaty problern, it was uncertain whether a 1970
Securi ty Treaty problem could be easi ly
$ e a r h e r e d  A n I | - w ] r  m o v e m e n r s  a n d  a n l r
American feelings wirhin Japan had already
grown stronger wirh the escalat ion of the
V i e l o d m  W a r .  a n d  i f  a  t o 7 0  S e c u ' i r y  T r e a r r
problem erupted simultan€ously with rhe closely

related terrirorial p.oblem of Okinawa, U.S
Japanese relations could founder. For the Japan
Desk ar Fogg) Bo|| .m. \hrch was concerned
about such a situarion, rhe Okinawa problem was
an exfemely critical problem for U.S.-Japan
relations and for the overall Asian policy of rhe
U.S. in 1970 ard beyond. Thar being the case, ir
was a problem which both the White House and
Capitol Hill had to handle seriously

The majoriiy of Americans, however, had
n o  i n r e r e s l  i n  s u c h  a  p r o b l e m  F o r r u n a t e l ) .
neither the American Covemmenr nor rhe people
had territorial ambirions. The problem was
therefore one which could be handled by the
govemmenr. raling inlo accounl the eltecls on
Amencan militar) capabrlirles and relarions wr$
the ftiendly counr). Thi( is in drre{t conrrasr ro
l h e . r r u r f l o n  r n  J a p a n .  w h e r e  r h e  O k r n a w a
problem was ofnational concem.

2, D€cision-Making processes of the
Kennedy and Johnson Administrations
Next, the decision-making processes of

Japan and the United Stares will be compared_
In the case of the Okinawa problem, it appears
that the processes were quite different ftom rhe
(ornmor y-heid images of such processes In both
counries Ceneral ly .peal ing. rhe Presrdenl
play'  a vsr l  1t*" role 'n the torming ol  U.S.
l o r e i p n  p o l ' c ) .  $ h i l e  i n  l a p a n .  r h e  P f l m c
Vinister a\\ume\ lhe role of reconciling dfferenL
views and makes policy rhrouSh a condensus,
bared up.n the nnnure preparalions nade by $r
bureaucraric appaJalus In cenain phases ot rhe
O k i n a $ a  R e ! e r s r o n .  h o w e \ e r .  p r e c i s e l y  r b r
opposite took place.

It should be noted that the decision-maling
process in both countries (and esp€.ially in the
Uniles States) differed considerably before and
after November 1967. A discussion of rh€
proces5 ledding up r.  the Okrnawa Reverl ion
musr therefore be divided into two periods: the
first half, which was the period before November
1q67. and the second hall. wbch was the period
rhat followed.
(1) The Kenn€dy Period

The person who was responsible for
br inging the l95l  San Francisco Peace
Conference to a successful conclusion was John
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Foster Dulles, who had be€n appointed as sperial
ambassador by President Har.y S. Truman.
Dul les had served the Eisenhower
AdminilEalron for eighr )ears ar rrs Secreta4 or
State. and had lherefore managed Amencan
Folicy towards Japan $roughout rhe 1950s.

Regarding Oluna$a. Dulles had recogn'€d
onl)  rhe "resrdudl sore'ergoD ot Japan. and
w i l h  r e s p e c t  l o  a d m i n i \ l r a f i \ e  r i g h l ,  o \ e r
Okinawa, he took the position that, "So tong as
tbe conditions of threat and iension exisr in lhe
Far East,  the U.S. wi l l  f ind i t  necessary to
conrinue the present slarus. Since tr wds not
p o s s i b l e  f o r  " r h e  c o n d i l i o o s  o l  r h r e a l  a n d
rension to cease to exrst. Dulle\ had rheretotc
I a k e n  r h e  p o s i l i o n  t h a r  r h e  U  S .  q o u l d  n o r
rel inquirh r l r  nul i tary base. or adminrrua|| \c
nghls in Okinawa lor rhe Ioreseeable fulure-ar
least while dr cold war cortinued.

I n  l h e  e a r l ,  l q O 0 s .  P r e s i d e n t  l o h n  F
Kennedy expressed the si tuat ion from the
oppo\ite rBndpoint dnd gale rhe problem a iresh
orienrar ion Al lhough lhe Peotagon had nor
changed its position that there were mili(ary
reasons why Okinawa must be retained, some
notable persons emerged who srressed the need
to relurn Okinawa. One was the American
Ambassador ro Japan. Ed$rn O. Reischauer. and
lhe other was Senator Mike Mansf ield ')
Ambassador Reischauer auempred 1() persuade
rhe President through Alrorney Ceneral Roben
Kennedy. who !rs| |ed Japan In lanuary t06-,
On March 19, 1962, President Kennedy released
t}|e tollo$ing sraremenl on the Ryuklu tstand,
" I  r e c o g n r r e  r h e  R l u l y u s  r o  b e  d  p a r t  o t  r h i
Japane\e homelanJ and look for$ard lo rhe daJ
when the security inleresls of rhe Free World
wi l l  permir rheir  restoral ion lo lut t  ldpanese
io!ereignr) Alrhough I  could be sard lhal
no$ing new had bern iaid. srnce KenneJ) had
n o r  s p e c i f i e d  a  t a r g e t  d a r e  t o r  t h e  r e l u r n  o ,
Okinawa. his slalement changed the nuance of
the American posi i ion. He expected lhe
"evenlual restoration" of the administrarion of
t h e  R y u k l u . .  a n J  r n  p r e p a r a r i o n  f o r  s u . h , i n
evenr.  rhe \el f  fo\crnmenl and qel lare nr lhL
populat ion of Okinawa would be enbanced
Although al  lhe f ime. in consrdera on ot the
Pentagon's posi l ion, the Kayser Commission

report was suppressed so as to avoid rouching
upon lhe iubje(r ol rhe return of admnisrrarivc
r iphrs In OLrnasa Kennedy hrd esrabl i"hed .
long-lerm vision through his own staGment.

This is a good example of the posi l ive
exercise of leadership in America, in which rhe
hesident personally listens to rhe views of his
rrusMonh) adrr.er\   d publ ic l)  presents a ne!
direcl ion in pol icy Nevenheleq\.  lhe pnncipal
lhe. is in Washinglon ar rhdr f ime was \ l r l l  rh.
PenldPon .  I r ,Nrl ion. wbrch $a5 that Okroas"
would be connolled for an indefinile penod. dnd
r h e  p r e r . i l r n g  a t m o s p h e r e  $ a \  s l r l l  r h a t  a n r
direct negat ion of such a posit ion was
ranriunounl to a pol i r ical  of tense whiLh would
damage the national security inreresls of the
I ni ted Srare\ Thr.  srtuar ion drd not chdn8e
until 1967.
(2) The Johnson Period

As lhe saying goes, "New wine should be
poured int! nes wineskin,. Such is rhe case i[
rhe Unrred Slare..  Newl)-elecred presrdenls
always sei  up their  own decision making
systems. A qpical example of such a syslem is
the one set up by Franklin D. Roosevelt, who
enlarged lhe leader,hip role ot lhe presrdenr b)
going over rhe heads or rhe bureducracy and
ei!rnp imponanr roles ro indirrdual5 who could
repreqenr some fdcel ot  Roose!elr  s osn $r l l
Anolher example i '  the ' )srem establ ished b)
Roosevell s successor, Harry S. Truman, who
entrusted much to the Cabiner members with
l o ' m a l  r e s p o n . i b r l i r )  o r e r  r h e  p r o b l e m  r n
que,r ion. dd qho re\pccred rhe adrrce of sucn
C a b r n e r  m e m b e r "  q h r l e  m a k i n g  l h e  c f l | l c a l

Pre.rdenr Lyndon B. Johnson was nol as
good at handling foreign affuirs as he was ar
domestic matters, and most of rhe erergy which
he erpended on foreign is.ues wa, ,penr on the
Viernam wdr In mosl forergn pol ic) i r (uer.
therefbre, President Johnson adopteil Truman's
i l l le Ol ina$a In panicul i r  $d\ a ca.e whrch
was suited io a style ofdecision making in which
SetreDJy of Stares Dean Ru<}, $ould cooperdF
with Secrelary of Defense Roberr McNamara
and lbrm a con(en.u. between rhe cir i l i in and
military branches of lhe govemmenr, after which
they would advise ihe President.
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ln ̂ ccordance wilh thal policy. ihe sysrem
of a Senror Inrerdepaf lmemal C'oup ,Stcr and
Interdepanmental Regions croups (lRCs) was
set up within the bureaucracy in 1966. as a new
policymaking appararus. One of the IRGS which
was formed was the Special Ryukyu Islands
Wo*ing Group. chair€d by Richard Sneider, $e
Japan Desk ofthe State Depanment. The view is

that,  general ly speaking, rbe
interdepartmental  consensus-bui lding
organizar ion. were not able ro produce \er l
sal isfaclory resulrs The Sneider Croup sas.
however. a notable exception.o,

The work of this group served as the
impetus for reversal of  Washingron's
understanding of rhe Okinawa problem. h soon
b€came clear thal, in the case of conventional
weapons, it made little real difference wherher
lhe Okinawan bases were placed under the
conlrol  of  Ihe U S -Japan Securi l )  Treaty or
\  h e t h e r  t h e y  r e m a r n e d  u n d e r  t h e  d i r e c t
administrauon of rhe U.S ds ba(e. which th(
Amerjcans could freely use. (The issue of
American nuclear weapons. however,  was a
different problem ) Which, ihen, was rhe more
desirable scenario: A worsening of U.S.-Japan
relarioh wrthout the rerum ot OUnaqa to Japan.
or the cont inued use of bases in Okinawa
fol lowing the return of Okinawa and rhe
subsequent strengthening of U.S.-Japan
relat ions? I t  was a matter wel l  worth
considering. Deputy Assislant Secreiary for
Inremational Securir)  Affajrs Modon Halperir , .
who was the Defense Depannenr's member in
lhe Snerder group. *orked e\.el lenl ly rogerher
$ilh Sneider. anJ $as e,periall) responsrble for
persuading the Pentagon.

B y  r h e  s u m m e r  o f  I 4 6 7 .  H a l p e n n  h d d
o b l a i n e d  r h e  a p p r o v d l  o f  b o r h  h ' s  s u p e r i o r .
As, i , ranr Secrelar) tor Inrernal ional Securi l r
Affairs John McNaughaon, and Secretary of
Defense McNamara. ln private. Secretary of
Slare Rusk also took a favorable stance towards
Sneider's position. More than a few members of
the Joint Chiefs of Slaff continued to be opposed
ro an) change in rhe sraru. or lhe Okinawan
bases, and McNamara and Rusk continued to
id(e a careful position in public.

3. The Initiative ofth€ Sato Adminishation
Il qa' nor unril Saro becarne Pnme Mioistet,

in Norember Iq64. rhar the Japanese govern-
m e n r  a c r r v e l )  s r a r t e d  l o  $ o r l  t o w a r d s  t h (
rever, ion of Ot inaua Unti l  lhen, the undeF
staDding reached in the early 1950s belween
Pnme Mini , ler Shrperu Yoshida and Dul les
wh'lrh confrrmed tha( Japan possesred residual
< o t e r e i g n t y  o v e '  O k r n a $ a .  w a s  a s  f  

 

a s
p'evious Japanese p' ime minrsters had go en
with American presidents regarding Okinawa
In the June 195? summit betwe€n Eisenhower
and Kr(hr and rhe June l90l  rummit betweex
Kennedy and lkeda. Washington rejected lhe
re\err ion of Okina$a. rnal ing the remolal  of
"ttireat and tension... in the Far Easf' a condition

In March 1962, as menrioned above,
Kenned) released his \ latement lhat he was
' l o o k r i n g r  f o r w a r d  t o  t h e  d a y  o f  e v e n l u a l
restoration" of full sovercignly ro Japan. At the
lime, it was \till uncleal whether this waq merelj
a rheloncal change, or if it was a notice of real
changes to come. Such was the situation when
Sato decided to challenge Prime Minisrer Ikeda
i n  t h e  L i b e r a l  D e m o c r a t i c  P a r r )  P r e s i d e n l
elections, which were planned for July 1964. ln
o r d e r  l o  p r e p a r e  h i s  p o l i c )  p l a l f o r m .  S a r u
establshed a brain trust. "Saro Operalon (S-
OPE). cenler ing around Minoru Kusuda, a
reporter for $e newspapet Sank?i Shinhua. The
group proposed that negotiations be conducted
fo, lhe re\er\ion ol Okinawa. aiong silh effons
to improve relations with China, and Sato ageed
to lhese proposals in May 1964(1r. Altbough Sato
lost the July elections by a nanow margin. he
was appoin'ed Prme Mrnrrrer fol losinS th(
re.rgnstion of lkeda in November IS64 due tu
illness.

Sato imrnediately decided on a visir ro the
U.S.. and began prcparing for a srmmit meeting
wirh Pre. idenl Johnson. In December lq64
preparations for requesting the reversion of
Olinawa $ere carried our. led by Chret Cabrnel
Secretary Tomrsaburo H!shrmoto aod Specral
Regional Division Chief of the Prime Minister's
Ofnce Kalrchi  Yamano. Nobuyuki Nakaj ima
Direcror,  Firr t  Nonh Ameflca Divir ion ol  rhc
Foreign Vrnisrry. jointed lhe process. and a <el
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of lalk ing papers was prepared. During rhe
process, Yamano was notified thar rhe Prim€
Miruste' planned to visit Okrnaqa in $e .urnme'
of 1965r).  The dist inct ive charactet of  tb€
decision-making process involved in the
Otinawa Rever( ion ' .  e!rden'  'n lhese e!enl,
O k i n d u a  s a i  p l a c e d  o n  l h e  f o r e r e n  p o t r c ,
agenda, not by the bu.eaucracy, but by a delision
made hy the Pf lme Minrsler.  bases upon thr
advise of hrs pnvare hain rrust, and rhe Ukina$ a
policy which was formed in rhis manner was ro
be cafied our under rhe leadershrp ot rhe pflme
Minister.

Despite Prime Minister Saro's zeal, all he
o b r a i n e d  r n  r h e  J a n u a r y  l 9 0 5  S a r o - J o h n q o n
summit was a reconf irmation of Kennedy s
March 1962 statement. In other words, Johnson
the ne$ Presrdenr.  ga\e hrm only rhe frne-
sounding plnase lhat he was looking torward ro
the day" when Okinawa could be retumed. Ir
August 1965, Salo vis i led Okinawa, as
scheduled, and made clear his determination ro
real ize the re\erson ofOl inawa b) slandrn!
"Unril Okinawa is reverted to the Motherland
the postwar period for Japan will nor end. Sato
had thus stated his poliricat fate on rhis goal.

I t  was thus in 1965 rbat lhe Saio
Administration identified rhe Okinawa Reversion
as a cr i t ical  issue. Alrhough rhis was af ier
Presrdenr Kennedy had staded to take a neu
approach to lhe issue, bases upon rhe advise of
Reischauer and Mansf ield and the Kayser
Repon, il pre.eded by two years rhe debate over
a  L h d n g e  i n  p o l i c y  w i r h i n  r h e  w a s h i n g r o n
bureaucracy. which drd not begin unri l  laol
Afrer rhe Kenned) starement.  rhe Okrnawd
p t o b l e m  w a s  l a r g e l y  f o r g o r t e n  w i l h ' n
Warhrnglon. Pf lme VrDrster Salo \  of frc ial
requesr ro Presidenr Johnson. however,  torced
Washrnglon lo reconsrder the problem Al rhe
s a m e  l i m e .  S n e r d e r .  n h .  h a d  b e e n  c l o s e l )
obsenrng pol i r ical  proresse. qirhin Iapan. had
be€n fbllowing the statements of Sato, who was
trying to reairze the reversron ot Okinawa $ithin
a pro-American liame\ork. ard rhe acdririe. of
a numbe' ot  other movemenrs. includ'n8 lhe
a n t i - S a r o  c a m p .  S n e ' d e r  r e ( p o n d e d  b )
reorienting the acrivrrier of his lnterdepanmenLal
Group rn $arhinglon rowardl a recooriderarion

of policy towards Okinawa.
During this period, Prime Minisrer Sato was

supporied by a number of groups regarding rhe
Okinawa problem. At the pol i r ical  level,
H a s h i m o r o .  K r ( h i  A i c h i  a n d  T o s h r o  K i m u ' a
were in posilions of responsibility within the
Prime Vin' . rer '5 closesr ci 'c le oi  ad! r \ers,  whi le
Y r m a n o  o l  r h e  P r i m e  V r n r s r e r ' s  O t t i c e  w a s
rcsponsible at the working level. The acnvifes
of S-OPE as a brain lrust were formalized, for all
practical purposes, following rhe appointmenr of
Kuruda as the Pnrne Mrnisrers Chief Secrerary
in March 1967. In addition, rhe groups which
had been directing nationalistic civilian activiries
played maror roles. lchiro Suelsugu. who had
been ener geric i l ly drrect ing civ i l ian mo!emems
concerning demobi l izat ion, war cr imes and
territorial problems. cooperated wilh Noboru
Taleshira in rhe ea-rly I060< in rhe crearion of d
Yourh Organizar ion for Oversea. Coopera0on
(i.e. a Peace Corps). As a result, he acquired a
channel of cornmunications with (he Saro facrion
of lhe Lrberal Democralrc Pany. and ftom early
l q 6 5  h e  s u p p o f i e d .  l h r o u g h  D e p u r y  C h i e l
Cahinet Secrerar) Iakeshit^a. lhe ellons ol the
govemment 1o rackle rhe Okinawa problem.
Together with Nobumoto Ohama, the hesident
of Waseda Universi ty and Chairman of the
Nanpo Doho Engokai (Southern Comparriors
Suppon Commrrlee).  and Secretary-ceneral
Tsugunobu Yoshida. Sue|\ugu creared a torum
of scholars and other intellectuals, and hade
efforts to increase publ ic supporr for the
reversion of Okinawa. The group of scholars
represented by ohama became rhe advisory
comrnittee for the Pime Minister known as $€
"Committee on Okinawa and Orher Problems"
(in Japanese, "Okinawa Moodai To Kondankai,"
h e r e i n a f t e r  r e f e r r e d  r o  a \  l h e  O k i n a $ a
Commiuee) in August 1967.

It was this commiltee which played a key
role in the development of Okinawa pol icy.
preparatory to the second sato-Johnson summit
in November 1967. Between August 16 and
November l. 1q67, rhe Ol,ina$a Commiltee held
seven rneetings. Prime Minister Sato personally
allended these rneerings dd aflively panicipa'ed
in $e drscussron:. Foreign Mrtuser Tateo Mrkj.
Vice Minister Nobuhiko Ushiba and two other
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high officials of lhe Foreign Minisry also were
regular par(icipants at rhe meetings, bur ir was
the Prime Minhter, Ohama and Kimura who led
the discussioas, whi le Yamano served as
cecretary. The Ol ina$a Comnu ee theretore
a s s u m e d  r h e  n a r u r e  o f  a  r e m p o r a r y  c r v r l i a n -
go\emmenlal supreme Lolm lee regardinS rhe

After di)cu'nng the rerurn or adrunrsndtivr
rights and the status of the milirary bases, the
m e m b e r (  o f  t h e  O [ r n a w a  C o m m r  e e  r o u n d
Ihemrel!es in opposi l ron over shelher or nor
Japan should demand a targei date for the
reversion of Okinawa at lhe November t967
summil The foreign Vini'tr) quesfioned a lime
l imit  oi 'one or rwo yeaJs. as Suersugu and
Yoshida had advocated. In the Interim Repon,
$hich $a. drafred b) OhaJna. il was de.rded rhar
an agreemenl $ould be soughr wbereb) the date
lbr the rerum of adminrsrrari\e nghts would he
determined wilhin a few years.(6t It had thus
be€n de. ided to seek a promise regarding rhe
d a l e  o I  r e \ e r s r o n  b e l o r e  r h e  I a 7 0  S e c u r l r \
Treaty" problem materialized.

During that time, the Foreign Ministry was
not asleep, either. Director. Fiist No(h America
Division, North American Affairs Bureau,
Kazuo Chiba and others were energerical ly
gathering information. In September 1967,
Foreign Minister Miki  v is i led the U.S..  mer
S e c r e r a r y  o i  S l a l e  R u s k  a n d  r e q u e s l e d  t h e
' e ! e r s r o n  o f  O k i n a s a .  R u s k  r e s p o n d e d  b )
a s k i n g .  " H o w  m u c h  r e , p o n c r b r l ' r )  i r  J a p a n
prepared to accept?'  Whi le Rusk rhus
ma'ntained his official position of cauiion, he
agreed to the opening of discussions regarding
reversion Afierward.. Drreclnr General, \oflll
American Affairs Bureau. rumihito ToSo and
orhers pre\.ed forwards sirh lheir  American
c o u n l e r p a r l J  i n  r h e  d r a f r i n g  o f  a  j o r n l
communiqu6. ro he released during rhe surnrrut
meeting. Alahough they had agreed ro
discussions with rhe evenlual object ive of
reversion. the Americans steadfastly refused to
state clearly the date by which reversion would
lare place Within rhe Japane.e governrnenl. $e
Foreign Mini ' r ry also Iook thi(  posruon. lhe
Foreign Ministry was apprehensive that any
demdnd by the Japanese lor such a r imerable

during the Vietnam War and one year before the
U.S. president ial  elect ions, would catch the
Americanr al  one of lhe worrt  t imes possiblL,
militarily and politically, and would create a
d i f f i c u l r  p r o b l e m  .  A l r h o u g h  l h e  F o r e t g n
Ministry eventually leamed that rhe American
govemmenr had finall) aere€d. in principle. ro
reversion. ir felr rhar  

 

was ils re.ponsibiliry to
deter the Japanese from making excessive
demands bared on overoptimistic expeclations
aboul the American respons€.

I n  c o m p a f l i o n .  r h e  m e m b e r s  o f  r h e
Okinawa Committee had been pursuing all along
r h e  r e s o l u r i o n  o l  r h e  O k r n a $ a  p r o b l e m  a s  a
posiwar problem, from a nationalistic standpoint,
and recognized the basic problem was how to
real ize rhe early reversion of Okinawa. In
addirron. Suetsugu and otbers visired rhe U S rn
A p r i l  l o 6 6  a n d  M a r c h  1 4 6 7 ,  a n d  h a d  b e e n
impressed by the change in Washington
regarding Ohnawa. Alhough rhey had recei\ed
a cool response during their  I966 visi t ,  the
number of American ofiicials in high places who
showed a fr iendly or f lexible response had
increased b, the fime of their looT tisil. The
problem for the Okinawa Conmiree members
was therefore whether or not the Japanese had
the will to realize the reversion aod how such
reversion was lo be realized, any the) felt rhat
the time was npe ro mal(e one finJ push in order
to achieve success,r,. Prime Minisier Sato would
fol lora lhis pol icy of the Okrnasa Commirt€e
during $e sumrnit meeting.

A few days before hi( o$n depanure for rhe
U.S.,  Pr ime Minister Sato sent a personal
emirsa4 to Wdrhrnglon The emssary mer Wall
Rostow. the President 's Nat ional Securi ty
A d v i . o ' .  a n d  r e l a y e d  r h e  P r i m e  M i n i s r e r ' s
requesl rhar reversion be slaled for \omerrme
"within a few years." Ambassador Alexis
Johnson. $ho had arf ived in WashinSlon f ive
days before Prime Minister Sato arrived in the
l - S . ,  m e r  r h e  P f l m e  M , n i s t e r  i n  S e a t t l e  o n
November 12. The next day. in rhe ai.plane on
their ua) lo wahrngron. rhe Prinlr' Minisler and
the Ambassador lalked alooe, lor tlrea hours. ln
response to saro s strong fequest rhat rhe phrase
"within a few years" be inse.ted into the
communiqu6, Johnson said the conditions in
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Japan for 'et f ing a dare for reversron had nur
been tulfilled yel. This prepararor) nleering in
the airplane was crucial  ro whal rot towed In
Washingron. The memorandum prepared on rhts
day by Rostow for the President reads, , .A
prinLipal ' lem of business- rhe tormuta t , , l
handl ing rhe Ryukyus in rhe comlnunrque- i ,
still being negotiated our. Ambassador Johnson
is rravel l ing wrrh rhe Pnme Minister t rom tt ,c
We.t Coall and wrll be In lhrs evenrng. dnd
slates rbar he w' l l  be back w h rhe words ol''within a few years.

In the evening, afrer his arr ivat in
Washington, the Prime Minister made clear
durine a meetmg ar Blair House. where he $as
staying during his visir, his inrention to ask the
President for reversion "within a few years "

Upon hearing this, Togo of the Foreign Minisrry
could nor help b.ut feel perplexed. Dran work on
lhe communiquE continued. wi!h the diptomars
applying al l  of  their  technical  ski l ls to the
wordjng In the sumrrut meelings thar began the
next day, Sato emphasized lhal ,  with rhe
reversion of Okinawa, Japan's nationat seruriry
rcsponsibilities would be increased, and that rhe
li|nctions of lhe Okinawan milrrary bases soutd
not be darnaged. Aher recerving rhe approval ot
lhe congressronal leaders. Pre5idenr Johnqo, l
linally accepted the larget dare of "within a few

T h e  d e c ' \ i o n - m a k ' n g  p r . c e s r  o u r l i n e d
above is a complete reversal of the popular
image of lhe proces\ commonl,  preferred in
each country. The Unired Siates is generatty
characrerired by a top-down procers. in whrch
the President exercises stroog leadership, while
Japan is noted for a bonom-up process, in which
the Prime Minrsrer approles a pol'cy $tDch ha\
been carefull) prepared b) rhe bureau('ac). In
the case drscussed abo!e, hotrever.  Pre\rdenr
Johnson adopted a cautions and careful bottom
up method, while Pnme Minisrer Sato displayed
nrong leader,hrp in t.l'ng a top{own approdch
Saro per(onal l )  conlrol led the enrire procesr.
from placing the Okinawa problem on rhe
agenda, to formulating policy, making decisions
and conducting negotiarions.

As Haruhiro Fukui has pointed oul.  rhere
are more exdmple. lhan is commonl) belreved in

post-Would War Two Japan of a small group of
p e r \ o n s .  c e n r e r e d  o n  t h e  P r i m e  M r n i s r e r ,
e x e r c i s i n g  l e a d e r s h r p  i n  r e s o l ! r n g  c r i r i ! a l
ground-breal inp torergn pol ic) rssue,.  Fukui
cal led rhis rype ol  decision-mating process a"crnical decision model," ro be dis.inguished
from the "routine decision model.io)"

Prime Minister ) o\hida managed the entire
process leading up lo the signing of the 1951
PeaceTreaD and de U S..Japan Securiry lreatj.
and Prime Minister Kishi did likewise for the
reversion of the U.S.-Japan Security Treary in
1960. In that respect, Sato can be said to have
follo$ed e\amples. In conEasr ro Yoshida and
Kishi, however. who were bolh able to urilize
and rely on the Foreign Ministry, Sato was not
,ble ro recei!e the ac[ve cooperanon ol  the
Foreign Ministry at this early stage. Sato
t h e r e f o ' e  h a d  r o  c r e o t e  h r r  o s n  l e a m  o l
governmental aod civilian advisers. In this
respect, therefore, Salo's merhod is similar 10
that taken by Prime Minisrer lchiro Haroyama
during lbe normal i larron ot SovieFJapanese
relations in 1956. Haroyama was able ro put the
normali/arion issue on rhe agenda. in rhe tace ot
opposition by the Foreign Minisrf, then led by
Foreign Minister Mamoru Shigemitsu. Once the
negotiations with the Soviets began, however,
they were placed under rhe control  of
Shigemitsu, who considered the Foreign
Vinisuy hr.  o\rn semi-autonomou( Lrngdom
While Haroyamr $a' able ro rese^e lhe riphr ol
l i n a l  d e c i \ i u n  f o r  h r m s e l t ,  h e  w a s  u n a b l e  l u
exercise direct personal control over the entire
process. (If Foreign Minister Miki had been able
to exercise some son of independenl confol over
the Okinawa reversion negot iat ions, ihe
decision-making process in the Okinawa
rever'ion cd(e $ould have bern rm'la-r lo rhal ,
rhe l056 So!rel-Japan negot ial ionJ.,  In e\er/
respect, therefore, the Okinawa revenion can tre
said to have been a case of rhe Prime Minister
exercising the strongest degree ofconaol.

"Nuclear-Free, Mainlsnd-Lev€l ' ,
R€version
Normalization of Japanese covernmeni
Organizations

At the summit meedng, ir was decided rhat

4 ,
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the Bonin lslands (Japanese name: Ogasawara
lslands) would be retumd within one year. and
that the alate for the reversion of Okinawa would
be ser wirhiD a few years. 4fteroaJdJ. the rcle of
the laparese lorergn Minisrry qas eypanded in
the oegoi iat ions conducted on the matter
between the U.S. and Japan. Why?

First. th€ Foreign Ministry. while unable 1o
recognize adequately the change in Washingion
in 1067. Ied by Snerder and Halpenn. was rble to
see $e results of such change for during the
s u m m i r .  T h e  U n i r e d  S r a r e s  C o \ e r n m e n l
i n c l u d i n g  r h e  P e n r a g o n .  h a d  a g r e e d  l o  t h e
re\ersion. Since a decision had been ma,le rn
favor of reversion, the Foreign Ministry had no
chorce bul to male e!ery effon to effecl rhe ben
reversion possible.

Second. rhe reversron process of the Bonin
was ser inro motion, whi le rhe Ol inosd rssue
entered rhe slage at whrch lhe coodrf ions lor
reversion would be negotared. I har wa. a srapc
at which the rechnical capabiliries of fte Foreign
Ministry were useful .  and rhe characc'  of  rhe
negoriatjons were such thal $e Foreign Minrsu,
alone was qualified to handle them. The issues
of narioDal io\ereignry and $e applicarion of $e
U.S.-Japan Security Treaty were the forte of the
Foreign Ministry.

Third, in i ts personnel t ransfers and
appointments of 196? and 1968, the Foreign
Mioislr) prepared a lineup for the handrng of rhi
Okinawa reversion negotiations. The best and
bnghtey o[ the Forergn Vrnrstr ] .  rncludrng f i rs l
and foremosr rhe securiry experrs raho hrd
s r a r r e d  I n  t h e  d r a l r r o g  o l  t h e  1 0 6 0  S e c u r i t ,
I rear).  sere placed rn al l  ol  the key posrlrons.
AmbassMor to lhe U.S. Takezo Shimoda, Vice-
Mrnrsrer U.hrba, Vice Mrnrsrer Harul ,r  Mofl ,
D i r e c r o r  C e n e r a l ,  \ o r r h  A m e f l c a n  A f f a i r "
Bureau. Togo, Counsel lor,  North Ame:ican
4 i f d i r r  B u r e a u .  Y o r h i .  O ! d $ a r d .  D i r e ( l o '
Nonh America Drvrsron. Chrba. Deputy Head.
Norrh Ame ca Dr!rsron, Yukro Saro, Drrecrol
G e n ( r a l .  T r e a r i e s  B u r e a u .  S h o j i  S d ' o .  v r c i
Director-General ,  Treat ies Bureau, Masuro
Takashitna, and Director,  Treat ies Divis ion.
To.hijiro Nakajima were dmonr rho<e who cami
to play major roles.

Forth, a change in Foreign Ministers was

rnade in 1968. Foreign Minister Miki had been
more a porenrral flral for power fian a membe'
of Pr ime Mrnrsrer Saro !  team. U S
A m b a s . a d o r  l o h n s o n  r e a l r r e d  r h i \ ,  a n d
constandy strove to maintain a direct channel
$'rh Pnme Mini,ler Sato. e!en a5 he negoriated
wrth Mrlo. Dunng the perrod $hen Mrt i  $as
Fo'eign \,|rnisrer. Prime Minister Saro. Miki and
the Foreign Ministry were unable to fiinction as a
single, wel l -coordinated machine. In the
November 1968 elections for Liberal Democratic
Party President, Miki had to resigD his ponfolio
in order to challenge Sato. Aft€r winning a lhird
term as Party Presidenr.  Saro appornled his
trusled friend Aichi to the Foreign Minister
po. ir ion. 4\  a resul.  i r  b€came ef i ier fo.  rhe
Prime Minis(er and the Foreign Ministry to
establish a more cooperadve relationship.

The Sato AdminisHaon had also prepared
i r s  n e g . l i a I | n g  t e a m .  T l  \ o n ( i s r e d  o f  C h i e f
Cabinet Secretary Toshio Kimura and Chief
Cabinet Secretary Shigeru Hori, and was a "blue-

ribbon team" in terms of talent and abjlity.
In this way. the Japanese Government

prepared i ts organizat ion for the reversion
negotiations, but it was then forced to wait a
while. The 1968 presidential election campaign
was underway in fte U.S.. lhe Vietnam War was
rurn'ng Inro a nasty quagmrre. aod Pre! ident
Johnson had announced his inten(ion not to seek
a second term in off ice. I t  was therefore
necessary io wait until a new presi&nt was
elecled, and until he had fomed a new team and
determined his foreign policy.
(2) The Decision-Making Process ofthe Nixon

Administration
Upon his elect ion, Richard Nixon

immediately formed his team. In December
1 q 6 8 .  h e  a p p o r n r e d  H e n ' y  K r ' s i n g e r  a s  h i s
National Securiiy Adviser. Kissinger asked
Halpenn. hrs iormer Harvard colleague. Io join
rhe \ar ion. l  Securiry Councrl  'NSC) stal l .  aod
simul ianeously asked Halperin for advi€e
regarding the formaion of a decision-making
.y,lem on Ih. NSC Halpenn proposed a syslem
i n  $ h r .  h  o f f i c e t \  f r u m  r a ' i o u ,  D e p a r t m e o t \
would form a coDsulting committee under ihe
NSC. and this was approved by Kissinger and
Nr\on. In addrron. Halpenn recommended
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whicb came under rhe direcr control of the White
House, was a dramaric change from Johnson's
system of respect ing the proposals of the
bufeaucracy, both sysiems represelt the two
typ€s of decision-rnaking syslems in Americao
administrarions. and are not exceprions. Wb,re
on later occasions, such a-s rhe so-called ,.NixoD
Shocks" of the summer of t971. ihe White
House would make cr i l ical  forejgn pol icy
decisions without consult ing the Srate
Departmenr. a close relationsbip between rhe
White House and rhe bureaucracy regarding
orgamzatonal, personnel and policy matiers was
rnarntained during the early years of the Nixon
Adninisirarion, including rhe rime when the
Okinawa Reversion was handled.
(3) Ihe "Nuclear-Free ' Secrer Negoriations

Kusuda, who was the Sato Administrarior, s
Cbief Secretary, expressed the spirir which was
commonly held by ihe members who suppoiad
Sato s team as a "passion for anonymiry..!-
Although Americans. who place gleat value on
active inirialive taken by each individual, rnay
not be aJ moved by that phmse as Kusuda was,
those rn posit ions of responsibi l i ty in the
American cover nenr disptayed exrrernely hign
ethical siandards regarding the maintenance of
secrecy on polrcy maiters. High officiats in the
American Government who knew about the
reversal of American policy on Okinawa in 196?
did not reveal rhis infornarion to their Japalese
friends, and fte nuclear-Iiee policy of May I 969
w a s , ( e p t  s e c r e t  b y  e v e n  t h o s e  h i g h  U . S .
Government officials who had close Japanese
Iiiends, although the secret did ieak ro the New
i'or* lines on r'une t As tuck woulct have n,
the Japanese Government did not view rhe New
York Times anicle as accurate information.

As a resuh of rhe mainrenance of secrecy
regarding the Nixon Adminisrration s policy to
accept a nuclear-f tee pol icy, rhe Japanese
Govemmenr continued ils negotiations in a state
of grelt tension, unril rhe Salo-Nixon summit
meeting in November 1969. Unlike rhe case io
1967, Foreign Minisrer Aichi and rhe other high
off ic ials Togo and Chiba were abte ro
cornmunicate closely with the Prime Minisrer
and bis immediate advisers whi le careful ly
conducting prepamtions for rhe summit meeting

Sneider for lhe NSC sraff, as an expert on Far
EasEm affairs. and this was also approved.

F\en whi le rhe eleclon campaign was in
progress, Nixon had announced rhar he wouro
follow the policy of Okinawa reversion whrco
had be€n agr€ed upon by Sato and Johnson. Bui
the addition of Halperin ad Sneider to the NSC
.ral l .  shich wa, desl ined to pta\ a te) rote In
the formulat ion of pol icy by rhe new
admnistration, rnade it rhat much more certar
that the Nixon adminislration would inhe.ir the
previous adminisaation s Okinawa poticy. The
delails of rhat have been excellently described by
l h e  p a p e r  u h i c h  h a s  b e e n  s u b m  r e d  t o  l h i s
conference by Halperin himsell and probably
need nor b€ repeated here.

In the first NSC rneering, hetd on Janu{y
2l , 1969, one day after Nixon's inauguration, the
decision was made io give high pdoriry to the
resolution of issues involving Japan, inclu{titrg
the Okinawa problem. Naaional Security Sruuy
Memorandrm 5 was submitted on March 2 I , the
Nixon Adminisrrarion,s policy regarding the
Okinawa Reversion was finalized i, the NSC
rneeling held oo April 30, and the NSC made rrs
final decision on May 28, in National Secunry
Decision Memorandum 13. In ihe meaniinre,
Alexis Johnson, who had been appointed Under
Secretary of Slare, had effectively persuaded rhe
members of ihe Joint Chiefs of Sraff and o&ers
In rhe U.S Cevemment to suppon lhe pos ron In
favor of returning Okinawa. The decision
strpulated rhar Okinawa would revert in l9?2,
without nuclear weapons, and that the Securiry
Treaty would apply to Okjnawa afur reversion.
la ordr,r -&r. J,his .1r. Je.{e.al2(iC, .ft*scrq ,i. *u
oecessary to induce Japan to take a more activc
policy regarding Far Eastem security issues such
as Korea, Taiwan and Viernam, and for rhat ro
happeD, lhe Japanese covemmenl had to obram
assurance that th€ prior consultation clause in tl,o
Security T.eary would be applied. Until such
conditions could be met. rhe official posirion
taken with respecr to nuclear weapons was thar
the handling of such weapoos was undetermineo.
and lhe fitu| decrsion on rhat issue was teh up l�

Allhough the system taten by the Nixon
Adminisuarion (o concentrare power in fie NSC
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Al this stage, il looked as if lhe negotiarions with
lhe U.S. had reverred lo a normal .ry le.  in rh(
sense that they rel ied on regular Foreign
Ministry channels.

Of course, channels ouiside rhe Foreign
Minisiry had not closed ent irely.  The
' ' O k i n a \ r a n  B a s e \  P r o b l e m  S r u d )  C ' n u p '
( K i c h i k e n ) ,  w h r c h  w a s  I o ' m e d  a s  a  s u b -
conmittee of the okinawa commitree under irt
h e a d .  l a d a o  K u , u m i .  h e l d  r s e n t )  m e e t i n E s
berween February lq68 and March loo9. and
h e l d  d i s c u s s i o n s  $ h r c h  w e r e  i o  l i n e  s i t h  l h (
" n u c l e a r - f r e e .  m d i n l a n d - l e v e l  p o  l i c  )  l D
J a n u a r y  l q 6 c .  r h e  K r c h r k e n  h e l d  t h e  K l o t o
Conference. inviring nine prominent American
mil i tary f igures and scholars. which had a
c o n s i d e r a b l e  r m p a c r  o n  r h e  J a p a n e s e  a n d
Americans off ictal \  rho $ere involved in lh(
Okinawa Re!er.ron. On March 8, the Kichiken
released a report  centered on the ideas of
"nuclear-ftee. mainlandlevel and reversion iD
1972." Thre€ days laier, Prime Minister Sato, in
a quesdon-and-answer session in the Narional
Dier, made a slalemeor which follo{ed dral iden.
Since Saio had indicared this pol icy ro
Ambassador Shimoda on January 6, rhe
Kcbileo repon probably served no more ftan lo
reinforc€ him in his conviction in his policy.

This off icral  srarement by Sato on MaJch
I I , which went much further than
any previous stalellr€nts on the matter, was made
before l}le Nixon Administration had finalized ils
decision on the matter,  and was probably
intended as a message to the American
Government. Naturally. the Foreign Ministry
look a caulious srance regarding lhe intentions or
t h e  N i x o n  A d m r n i s l r a t i o n  A s  a  r e s u l t ,  t h (
impression is rhat Sato was again following his
earlier method of taking action based upon the
advice ofhis civilian bn'n Fusr, ralher rhan rhal
of the Foreign Minisrry.

Upon disco\ering thar he could nol lorce a
change in the unyielding posit ion of rhe
American Government regarding nuclear
weapons by working tkough regular diplomatic
channels,  Sato sent the personal emissary
menrioned earlier ro washingron on July 18. and
had hrm contacr Kirsrnger Kissrnger stars in
his memoirs that the purpose of that emissary

was ro reqolve rhe dispule ber$een rhe u.s. dnd
Japan regarding restrictions on Japanese rextile
expons 1o lhe U.S.. the resolution of which was
needed by Nixon for domestic pohncal reasons
and qhich $ould pale fie $ay for an agreemenr
on "nuclear-liee" reversion.

An agreement on "nuclearfiee" reversion
qas a condtron whrch the Sato Mmrmstratiou
ab.olulel' needed ro .ecure. from rhe standpornr
of domestic politics. It was now questionable
how much a reversion without a "nuclear-ftee'

agreement would be welcomed by the Japanes€
p e o p l e  O n  r h e  o r h e r  b a n d .  a  s a r r s t a c r o r ,
resolution of the Gxtile issue was crucial for the
Nixon Admrni5trarion ro recerve lhe suppon ol
lhe De.ep Sourh ft is norewonhy lhat a Eade-of
which would have beoefit€d borh administrations
domestically, was not conducted openly as a &f,
business- l ike compromise. The Nixon
Administration could not resist lhe temptation to
tie the textile issue together wirh rhe Okinawa
negotiations. while the Sato Administration was
excessive in its fear of seeing Okinawa and
r e \ r i l e l  l i n k e d  r o g e r h e r .  T h u , .  u n o f f i c r a l
n e g o l i a r i o n .  b e t w e e n  K i q s i n g e r  a n d  S a r o  s
personal emissary took place, and an
understanding was reached. Sato, however. who
had displayed such (uperb leaderstup umil rhen.
w a s  u n a b l e  r o  c a r r y  o u r  h i s  p a r r  o f  r b e
understanding donrstically. either before or aff€r
lhe surnmit me€ting.

To sum it up, although the Japanese sid€ of
the Okinawa negotiations was carried out by the
f o r e i g n  V i 0 i s t r )  a t r e r  t h e  N o v e m b e r  l q 6 7
.ulnmit rneering. Sato u(ed ceparale. unolficial
channels for the handling of delrcarc problems.
There $ere rso.uch _delicare prohlems One
was the "nuclear-iiee' issue, and the other was
the linkage between Okinawa and the textile
issue. The resolulion of these issues required
thal highlevel politrcal decrsrons be made. and ir
was natural  that the Prime Minister should
personally handle them. It lherefore cannot be
stated conclusively that the use of personal
emissaries in itself was an ellor.

Rather, the problem was that conducting
negotiations by sending person.l emissaries was
in direcr conflcr wilh lhe cuslom of nemawashi,
shrch is. limpl) pur. rhe building ofan Informal
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consensus rhrough prior consukations wirh all of
Oe parties invotved. Although nemawashi tatres
a tonp t tme to complete. once a consensus i ,
bui l t ,  those who have been involved in the
process have a morat obligarion io faithfuily
cooperate. If a teader Dak€s a decisioD on hrs
own, wrtbour pr ior consulrar ion, the Dersors
involved in lhe ploblem have little motivarioD ro
cooperare in lhe imptemenration of the decisioD.
Liberal Democraftc pany and bureaucrac\ were
nor willing to ioin lorces and frghr roger-her on
rssuer.againsl which a pressure group (lrongl)

The various texr of ahe communiquE of ne
Sato-Nixon meetings of November t969 w€re
vinually prepared by rhe Foreirn Mrnisrr]. and
lne deraJts uere \^orked our b) Dreclor cenerat,
North American Affairs Bureau, Toso and
Sneider, and by Foreign Minisrer Ai;i and
Jecrehry of Stare Rogers. In addirion, rhe &rN
were evaluared in rhe f inat stages by Sato,s
emrssary and Kissioge.. The rexrs were rheD
agre€d upon al the surnmir meelrng.,,. qnicte
Lrghr ol  the Joint CornmunrquE st iput ed thar
nuclear weapons would be removed, with rhe
quatification, "Withour prejudice lo the posirion
of the United States Government and wit f r
respect to the pdor consultation system under tlj€
tjeary- In connecrion wirh rhrs, \iron eate dri
following "good news" ro Sato irnnelia--reiy after
rne agreements on November 19. .,We have
decided to begin the removal of rhe Mace_B
within tlree weeks.ir"

Afler this summit me€dng, negoriarions
fegmong tbe reversion were conducted entirery
by the Foreign Ministry on rhe Japanese side, up
through rhe acrual revers'on. which root otace n
May 1472. The texUle negoriar ion.,  whr.h uere
bogged down momentarily, were finaly resolved
oy an agreement reached on Ocrober 15, 19?1,
a l r e r  r h e  P f l m e  M r n r s l e r  a p p o i n r e d  K i j c l
Miyazawa as his Minisrer of Inremational Trade
and Indu(rr). in ptace ot Ma(ayorhi ohx.a. anu
then Kaluer lanata in ptace ol Milazawa. {The
r e \ r r r e s  a g r e e m e n r  w d (  s i g n e d  o n  J a n u a , y . .
l o ? 2 . ) .

SUMMARY

L Decision-Maling process in Japan.
l� 'Prime MinisteFDire.€red'. TlTe

The P.ime Minister played a ieading role in
dlr  aspects o[ the Otinaua probtem, LF
mising rhe issue. forming policy, deciding
poucy and negorjadons.

2. Policy-making under Sato.
rA) Tle Prime Vrnr\ler was suppo ed bj

boih rhe Foreign Ministry and his
privat€ brain trusr.

(B) The Privare brain rrust (i.e. the Okioawa
Comminee) played the main role
through 1967. From 1968, the rote of
the Forergn Mror(try increased, ci!rlisn
advrsory groups such as rhe Kichiken,
however. conrinued ro ptay roles which
cannol be ignored. Afrer l \ovember
1969, rhe Foreign Minisrry was

3. Negotiation with the U.S.
(A) Regular diplornatic channels throush

the Foreign Ministry and ttre pririe
Minister 's direct channel were
srmultaneousty used. The pr ime
Minisaer 's direct channel inctudes
negoriat ions between the pr ime
Minister and llle American Ambassador
and other importanr Americans, the
dispatch of a personal emissary, and
negotlattons conducted al lhe surnmit
meetings.

(B) While both channels were used togerher
throughour rhe reversion process, rhe
importan! of  rhe Foreign Ministry 's
cnanner was grearer in 1969 rhan il was
in 1961 .

(C) The Foreign MinisFy always ptayed the
main role. in the drafr ing of the
communiquE of the surnmit and the texr
of the treaty.

. Characrerisrics
(A) The Prime Minister took the standpoint

thal a cooperadve retaaionship wirh rhe



U S. was essential for Japan and the
world While he acruall) cooperared b,
al l  possible means. he acr ively
dpproached the Arnfriran Govemnenl,
concentrat ing his efforts on the

r B ,  l h e  P n m e  V r n r . r e r  a p p r o a c h e d  r h e
American coverrment direcr ly.  by
malinp ofiicial rcquests ro $e U 5 . ard
indirect ly,  rhrough such act ions as
vrrr trng Ol inawa rn AuSust Igo5. anr
makinf sratements in Japan such ai h,,
Varch. lq6'r, shremenr ro lhe NarionJ
Diet.

(C) While he was unable ro obrain absolure
confirmation, the Prime Minister was
able ro make pol icy decrsrons $hrch
roughly marched ihe policy decisions
made by rhe U.S. covemmenr, such as
the change in policy in 1967 and $e
new pol ic ies of the Nixon
Adminisnaaion.

(D) The Prime Minisler benefired by rhe
fact that there were strong opposition
forces in Japan, and persons within rhe
I ' .  S .  C o v e r n m e n t  $ h o  u n d e r s r o o d
Japan s position.

lI. Decision-Making Process in ahe U.S,

l-  The decision-making sysiems of rhe
Johnson and Nixon Adrninisrrar ions
contrasted with each other.

(A) President Johnson ordered Secretary of
State Rusk to prepare policy for the
hesidenl, and Rusk sought a mili.ary-
pol i r ical  con.ensus rhrough lhe u.e ot
the SIG-IRG system. This was a
bottom-up system. in which the
President authodzed or vetoed policy
which had been formulaled wilhin thc
bureaucracy.

(B) President Nixon concemrated power iD
the White House, and ordered Kissinger
to prepare policy through the use of the
NSC. The bureaucracy therefore only
had a supponing role.

Okinawa problems was highly consisrent.
The reasons are as follows:

(A) Both Presidenrs atrached great
tmportance to good U.S.-Japan
relations, and desired a Japan which
was friendly toward the U.S. ro play a
greater role in Asia.

(B) The difficulties faced by the Japanese
Government regarding the 1970
Securi ly Treaty problem was
recognized by the U.S. Gove.nm€nt,
and a consensus was reached within the
U.S Governmenl from 1967 onward
that a return of administrative rights
over Okinawa was possible wirhour
damaging fte functjons of the military
bases there. Sneid€r and Halperin, who
played key roles in rhis process, were
grven .he imporlant job of drafting NSC
documents under the Nixon
Administrat ion. In order words,
although the decision-making system of
the two administrations were different.
there was continuity in the core staff of
both. Consequendy. it was possible to
maintain continuity in the basic position
and content of pol icy from one
administration 1o the next.

Negotiarions with Japan
Channels of both rhe Srare Depanmenr and
lhe White House were always in exiitenc€,
but under the Johnson Administration. the
lmportance of the Siate Department 's
channel was overwhelming, whi le the
importance of the White House's channel
was greater under the Nixon
Adminisiration. In either case, however.
Alexis Johnson and Sneider played key
roles, albeit under different positions.

Characteristics
Regardless of the fact rhat rhe U.S.
Govemment had reasons for noi wanting to
get jnvolved in the Okinawa Reversion
rssue, a flexible and innovative planning of
policy took place. based upon a broad long-
terrn vision, both in 1967 and 1969. which
enabled an agreernent with Japan. As can

agreement hrl

( l )
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ftime Minis|€r I
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2. Nevertheless, U.S. pol icy towards the
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cooperative rclationship.
Japanese A|t i tudes Toward the Unired

be s€en in the graph given below, such an
agreement halted ihe downslide in U S
Japan relat ions in 1969 l9?0, and made
possible the establishmenr of a long-term

L-3--3--:..,..

U.S. Like & Disiike rn Jaoan. 1960 - 1980
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Source:
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