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Early Australia-Japan
Postwar Relations: The Role

of the Australian Embassy
in Tokyo, 1952-65

David Walton

The Australian embassy in Tokyo has been one the of most important
postings for Australian diplomats in the postwar era. Yet surprisingly little
is known of the private thoughts of key Australian diplomats, including
Ambassadors E. Ronald Walker, Alan Watt and Laurence Mclntyre.
Using embassy dispatches, cables, memoirs and interviews, this chapter
attempts to capture the ‘mood’ in Tokyo during the period 1952-65 to
give a fuller picture of these important early ambassadors. Primary sources
provide valuable and unique insight into how Australian diplomats coped
in what was a hardship posting, their personal views on Japan and the
Japanese people they had direct contact with, and how their views of
Japan developed over time. As might be expected, strong biases are evident
in early dispatches and cables as Australian views were seen through the
prism of the Pacific War and subsequent Allied victory and occupation
of Japan.

By the early 1960s, however, a more nuanced understanding of Japan
and Japanese foreign policy was becoming evident in diplomatic reports.
The change in tone on Japan in diplomatic dispatches was indicative of
the beginnings of a transformative moment that laid the foundations for
future milestones in the bilateral relationship such as the Nippon Australia
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Relations Agreement (NARA) Treaty signed in 1976.' The Tokyo embassy
posting, accordingly, moved from a hardship post to a prized post by the
mid-1960s. A key factor in the changing tone and style of reporting was
the growing awareness among embassy staff of Japan's emergence as a
significant economic power and a potentially important strategic partner
in the Asia-Pacific region.

Departmental Rivalry in Canberra:
Setting the Scene

The Department of External Affairs was, during the 1950s, small, made
up of talented people dealing with ‘big’ foreign policy issues. An important
dimension to the study of Australian diplomacy and Australia—Japan
relations during this period was interdepartmental rivalry between
Trade and External Affairs. Clearly this was a highly controversial and
problematic affair. External Affairs during this period was not particularly
powerful within the bureaucratic structure. The policies of trade pursued
by the Department of Trade and Industry, by contrast, were deemed to
be central to Australia’s national interests. Moreover, the department was
led by John McEwen (leader of the Country Party and deputy prime
minister) and, consequently, was very powerful and influential within
Canberra circles. As such, an analysis of the role of key individuals in
the embassy in Tokyo offered in this chapter provides insight into policy
development and efforts by the department to remain relevant.

Within External Affairs, Arthur Tange (later Sir) played a key role.
As secretary (or head of department) from January 1954 to April 1965
he oversaw major developments in foreign policy matters during this
period. Tange met with successive Japanese ambassadors Nishi, Suzuki
and Ohta in regular ad hoc meetings. He was involved in the profound
changes in Australian views towards Japan and in the bilateral relationship.
Notably Tange sent two of the most experienced and senior officials at

1 Foracomprehensive overview of the NARA Treaty see Moreen Dee, Friendship and Cooperation:
The 1976 Basic Treaty between Australia and Japan, Australia in the World: The Foreign Affairs and
Trade files no. 3 (Canberra: Department of Foreign Affairs and Trade, 2006); and David Walton
(special editor) “The NARA Treaty: 30 Years On’, special issue, The Australian Journal of International
Affairs 60, no. 4 (December 20006).
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his disposal (Watt and Mclntyre) to represent Australia in Japan. Tange
saw Japan as a great power and played a more active role than has been
assumed in improving overall bilateral relations.”

Until 1963, Tange monitored bilateral relations and noted the shifts and
tended to support the proposals put forward by senior staff. According to
Tange, during his period as secretary the bulk of the discussions between
Australian and ]apanese officials in Canberra were carried out at the
division-head level.” However, from August 1963, in the aftermath of
the amendment to the trade agreement, the secretary took a more active
role in relations with Japan. The trade amendment was the last major
impediment in overall bilateral relations and Tange was keen to look for
new means to further broaden relations and engage Japan on regional
matters.” In particular, Tange was interested in finding new opportunities
and forums for direct discussion with Japanese counterparts on regional
developments. It is from this period that there was a significant expansion
in political dialogue.

Among senior diplomats, there were several that had extensive experience
in the Asian region who were able to offer External Affairs expert
comment and policy direction at a critical juncture in Australian postwar
history with Japan and the region. Given the small size of the department,
these leading senior officials were actively involved in policy discussions
in Canberra or from their post. Thomas Critchley (Kuala Lumpur, 1955—
65, London and later Bangkok and Jakarta), James Plimsoll (UN, India
and later Tokyo) and Keith Shann (Philippines, Jakarta and later Tokyo),
for example, had served in several critical posts. Each officer had years of
in-country experience and had developed a wealth of personal contacts.
Their background knowledge and capacity for constructive analysis were
immensely useful. Accordingly, these outstanding officers were capable of
dealing with emerging regional ‘crises’ such the West New Guinea dispute,
Konfrontasi and of course the subsequent conflicts in Indochina, with a
sound knowledge of regional issues and of the respective leaders involved.

Efforts by officials in External Affairs to engage in policies concerning
Japan sparked an intense bureaucratic rivalry with their counterparts in
Trade and Industry. From an External Affairs perspective, there was open

2 Sir Arthur Tange, correspondence with author, 30 November 1999.

3 Ibid.

4 Tange to Mclntyre, 4 June 1964, National Archives of Australia (NAA): file no 3103/10/6 pt. 2,
CRS A1838/280.
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and frank acknowledgement that trade was the most important aspect of
the relationship with Japan. Indeed, External Affairs officials were often
sidelined and viewed as ‘irrelevant’ by officials in Trade and Industry who
viewed commercial issues as the focus of bilateral relations.

Nonetheless, Cold War developments in the Asia-Pacific and the actions
of Indonesia in West New Guinea were a source of discussion and mutual
interest between Canberra and Tokyo.” By 1959 there was agreement on a
regular exchange of information on a wide range of topics. The agreement
to broaden consultation reflected the importance of the trade relationship
and an acknowledgement in Canberra that Japan had something to offer in
terms of political information, and demonstrated that both governments
could work together effectively at the official and political level. By 1962,
there was broad agreement within the Department of External Affairs
that the political dimension of the relationship was important and worth
cultivating as part of the overall bilateral relationship. This, of course,
meant that External Affairs was becoming more relevant and in direct
competition with the policies pursued by McEwen and his secretary, John
Crawford (and later Alan Westerman), who saw the relationship with
Japan primarily as their domain.®

Early Views: Dr E. Ronald Walker, 1952-56

(It is] difficult to make an objective assessment of Japan due to the
long tradition in Australia of distrust and aversion towards Japan.”

This comment by Walker on his posting to Tokyo is revealing and worthy
of reflection. In the early 1950s, wartime memories in Australia were still
relatively fresh. Fear and residual anger towards Japan and the treatment
of Australian prisoners of war were a lingering source of tension. During
this period, moreover, Tokyo was a hardship post for Australian diplomats.
The city was still undergoing a massive rebuilding phase after destructive
wartime bombing campaigns and subsequent fires that destroyed much of

5  For a detailed coverage of the West New Guinea dispute see W. Henderson, West New Guinea:
The Dispute and Its Settlement (South Orange, NJ: Seton Hall University Press, 1973).

6 For insightful accounts of the bureaucratic politics of the time see Peter Golding, Blackjack
McEwen: Political Gladiator (Carlton: Melbourne University Press, 1996); Alan Rix, Coming to Terms:
The Politics of Australia’s Trade with Japan, 1945-1957 (Sydney: Allen and Unwin, 1986).

7 Walker to R.G. Casey, ‘Reflections on Three and a Half Years in Japan’, 31 January 1956, NAA:
A 4231 Tokyo 1956 Despatch No JI/56.
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greater Tokyo. No doubt the city felt like a very large construction zone—
noisy, bustling and dirty. The houses were mainly made of wood and were
flimsy in appearance. Roads were full of potholes and dangerous to drive
on. Electricity was erratic outside Tokyo. In the mid-1950s, televisions
were a luxury item, with one diplomat noting that a village he frequented
just outside Tokyo had its only television set mounted on a pole in an
open square for all to share.® Luxuries from home and foreign foodstuffs
more generally were available but could become scarce, and public
transportation was slow, tedious and overcrowded. The summer months,
with their high temperatures and oppressive humidity, would have made
daily life extremely difficult. A clearly agitated Watt noted that in his first
summer in Tokyo, he was not allowed to turn on air conditioning at the
Australian embassy in August until the Australian mission in Washington

did so.’

This is not to say that life was always difficult for diplomats. The embassy
was a grand European-style house located in the Mita district of central
Tokyo. As described in Chapter 1, the embassy had an extensive and
beautiful garden, including a tennis court. Life in central Tokyo meant
proximity to numerous restaurants, bars and clubs, and diplomats had the
advantage of a highly favourable exchange rate that allowed them access to
upmarket weekend and holiday accommodation in lovely locations such
as Karuizawa (a resort town in Nagano) to escape the summer heat.

Initially the numbers at the embassy were small, consisting of the
ambassador, head of chancery, a second secretary, two third secretaries,
a consular attaché, an administrative officer and a cypher clerk. According

to Richard Austin, who had a posting in Tokyo in 1955:

The Ambassador worked from his study in the house and the rest
of us from small rooms in an annex behind, which had been added
later. On Monday mornings we joined the Ambassador to discuss
the events of the previous week and to prognosticate about those
of the coming one."

8  Hugh Dunn, The Shaping of a Sinologue of Sorts, Australians in Asia Series No. 1 (Nathan: Centre
for the Study of Australia-Asia Relations, 1988), 34.

9 Oral history transcript, Alan Watt interviewed by Bruce Miller, 11 December 1974, National
Library of Australia (NLA): ORAL TRC 306, Bib ID 788329.

10 R.W.L. Austin, 7he Narrow Road to a Far Country: Intimations of Things Japanese, Australians in
Asia Series No. 7 (Nathan: Centre for the Study of Australia-Asia Relations, 1991), 34.



82

THE AUSTRALIAN EMBASSY IN TOKYO AND AUSTRALIA-JAPAN RELATIONS

Key issues in the first few years after normalisation of relations in 1952
included dealing with war criminals, pearling, compensation for former
Australian prisoners of war, discussions on Japanese war dead in Australian
territorial waters, concern about Japan as a potential military threat, and
the possibility of Japan turning ‘Communist’.!" The most sensitive issue,
however, was over pearl fishing, which highlighted the ongoing distrust
between the two nations. The dispute was essentially over the exploitation
of pearl shell resources off the coast of northern Australia and Australian
fears of Japanese intentions as Japanese boats were only 160 kilometres
north of Darwin. Although the issue became a protracted legal dispute,
it nonetheless lost its intensity by 1957 as the demand for pearls dropped
and in December that year, Prime Minister Kishi accepted the territorial
limits set by Australia.'

For External Affairs officials in Tokyo, there was a great deal of uncertainty
and suspicion about Japan, but also awareness of Japan as a rising power.
Walker, as part of his reflections on his period in Tokyo, commented
that it was: ‘Most desirable that we get to know the Japanese intimately
for they are going to play a leading role in the political and industrial
development of Asia.’"?

There was also a strong sense of frustration that Australia was not able
to exercise much influence over Japan’s future developments and that
Australian views were not carrying any weight in Washington. The
number one fear in Canberra was that Japan would rearm and pose
a future security threat. Walker, reporting on this sensitive topic, noted
that despite understanding Australian concerns, United States officials
had no fear of Japan as a possible menace. In fact, he reported that
pressure on Japan to rearm was coming from Washington and was met
with resistance in Japan.' Accordingly, there was considerable pressure
on Australia to alter its position towards Japan. In Washington there was
concern that Japan may turn communist through an alliance with China.
Both the British and Australian embassies expressed early concerns about
this potential development and that Australia may be isolated if there
was persistence with opposition to Japan in Canberra.” Walker raised

11 External Affairs internal report: Australia—japan Relations—A Balance Sheet, 27 September 1957,
NAA: A1838/280, 3101/10/11/2 Pt.1.

12 For more detail see Rix, Coming to Terms, 45-52.

13 Walker to Tange, 21 August 1953, ANZUS Papers, NAA: A9564, 221/4/2 Pt 2.

14 Ibid.

15  Casey to Tange, 28 July 1954, NAA: A4940/1, 1009.
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this issue and reported on the view of the Italian ambassador to Japan,
who argued that Australia should make a volte-face and create a new
relationship with Japan.'®

By the mid-1950s the rebuilding and the redevelopment phase across
Japan was clearly making substantial progress. Ambassador Walker noted
in his review of his three and half years in Japan that:

Japanese people are now sensing that they are making solid
progress after the surrender. Cities have been rebuilt and the
average Japanese person is better fed and clothed than ever before.
General level of health has improved. Trade has improved and
the political situation steadied by the merger of conservative and
socialist parties.”

Japan’s postwar reconstruction and alignment with the United States led
to a change of view and the support for closer ties with Japan in Canberra.
These decisions were made for pragmatic reasons, based on new Cold
War security concerns, including the emergence of Communist China,
the Korean War and endorsement of the American-led policy that Japan
would play a critical role in the postwar stability in the Asia-Pacific.
According to Thomas Critchley:

[the ill feeling towards Japanese officials in Canberra] evaporated
when [ returned from Korea in 1954 and amended the view on
Japan. It was not just based on trade as I said, I think the people
who have represented Australia in Japan really enjoyed being
there; the job, the relationship and attached great emphasis to
Japan. I always thought Japan would be of critical importance.'®

In line with this sentiment, External Affairs Minister Richard Casey
advocated that Australian policy should:

pay special attention to prevent a close alliance between Japan and
China, support Japan to have reasonable facilities for own defence
(in cooperation with non-communist countries) and expanding
export trade.”

16 Walker to Tange, 11 September 1952, NAA: A9564/2, 221/4/2 Pt 4.

17 Walker to R.G. Casey, ‘Reflections on Three and Half Years in Japan’, 31 January 1956, NAA:
A 4231 Tokyo 1956 Despatch No JI/56.

18 Thomas Critchley, interview with author, 16 June 1998.

19 Casey to cabinet, Australian Policy Towards Japan’, 28 July 1954, NAA: A4940/1, 1009.
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Australian prime minister Robert Menziess ‘Man to Man’ radio address
on Japan in March 1954 symbolised the new postwar arrangements,
calling for a new relationship with Japan free of wartime enmities.
The subsequent commerce treaty (1957) and reciprocal visits by Menzies
and Kishi, in 1957, moreover, were watershed moments.

Adjustment to a New Relationship: Alan
Watt, 1956-59

The International position of both Japan and Australia is qualified
by their dependence on the United States for security. Japan’s
strategic position, the size of her population and her industrial
power have resulted in more direct interest being shown in her
than Australia. East Asia is a more critical area for the United
States than Southeast Asia.?

The nature of Australia’s bilateral relationship with Japan was rapidly
changing after 1957, as demonstrated in the above cabinet report by
External Affairs Minister Casey in July 1954. The reset in bilateral relations
and full-scale trade agreement gave impetus for a broadening of bilateral
ties. Australian public commentary on Japan was less vocal and Australia’s
position had changed from that of a member of a victorious coalition
overseeing the occupation of Japan to one of a small to middle power with
a mission in Tokyo. These developments, and the perception in External
Affairs that Japan would become increasingly central to Washington’s
planning in East Asia, appeared to have irritated Watt. A common theme
in the bulk of his reports to Canberra was annoyance at what he saw as
Japanese lack of appreciation of Australian support. As a former secretary
of the department, his views also reflected his frustration at having limited
power to influence the relationship with Japan given the emphasis on
trade. Watt lamented that he had no role in the Commerce Agreement
until the document had been completed. The problem, as Watt saw it,
was that McEwen was not only powerful, but also handled the trade treaty

extremely well.”!

20  External Affairs internal report: Australia—japan Relations—A Balance Sheet, 27 September 1957,
NAA: A1838/280, 3101/10/11/2 Pt.1.
21  Watt interviewed by Bruce Miller, TRC 306.
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Watt’s frustrations that Australia was losing influence in Japan were
evident in his reporting. For example, annoyed that Japan chose Iran and
Peru over Australia to sponsor its application for UN membership, Watt
wrote in his dispatch to External Affairs:

If those who control policy in Japan believe that we can be fobbed
off with polite words they will continue to do this in the future
when it suits them. If they learn in some polite but firm way that
their words are not deceiving us, it will help them to understand
that international friendship depends on acts rather than words.?

Clearly, there were a wide range of competing interests in the Japanese
Ministry of Foreign Affairs and Japanese policymaking communities more
generally. Rapid economic development, domestic political realignments
with the merger of parties on the left and right of the political spectrum,
focus on postwar rehabilitation and acceptance into the international
community would have been compelling factors. Nonetheless, Watt
wanted to ensure that Australia was noticed and appeared perplexed
when this was not the case. In preparation for Prime Minister Menzies’s
visit to Japan in March 1957, Watt commented in his report that the
newly appointed Japanese prime minister, Nobusuke Kishi, had not
seemed conscious of Australia while serving as foreign minister. Watt’s
recommendation was that:

A valuable consequence of the PM visit to Japan could be a
realisation by Kishi personally that Australia exists, that our
friendship is worth having and that our reactions and interests
could have some consequence for Japan.?

In the following year, Watt reported that the Japanese economy was still
wobbly and that the Japanese government remained susceptible to ‘play’
with communist countries offering tempting trade deals. Even more
concerning, from his perspective, was Japan’s drift as an ‘Asian Nation'.
Although couched in rather vague language, Watt appeared to be worried
about Japan’s identity and how it promoted its interests in political
forums. He noted that:

22 Watt to Tange, ‘Japanese Membership of United Nations’, 12 December 1956, NAA: A5105/3,
223/1 Pt 2.

23 Department of External Affairs, ‘Prime Minister’s Brief-Japan’, March 1957, NAA: A1838/278,
3103/10/11/2/1 P 1.
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[the] need to press the US at the next ANZUS meeting for
comments on recent Japanese policy and diplomatic assistance.
Since the last election Japan has stressed her position as an ‘Asian
Nation’ disproportionately to her association with Free world
countries and even her support for the United Nations.*

Staff at the Tokyo embassy were given the task of enhancing Australia’s
understanding of Japan. At this time Japanese culture was considered
alien. Indeed, knowledge of Japan in Australia was, in most cases, based
on ignorance, wartime enmities and propaganda. Reports to Canberra,
accordingly, provided useful information, adding insight into Japanese
thinking and Japan’s future policy orientation.

By his own account, Watt was reluctant to take the head of mission role in
Tokyo as he found Japanese people difficult to understand. Nonetheless,
he made the effort, including reading about Japanese history and culture,
and becoming president of the Tokyo Lawn Tennis Club as a means of
socialising with Japanese elites.”” According to Austin, a second secretary
at the embassy, “Walker asked for reports on things that mattered. Watt
[by contrast] was a worrier who demanded reports on everything, no
matter how trivial’.?

In this respect, Watt’s reporting to Canberra on a wide range of issues
offered useful insight into life in Tokyo and of a foreign diplomats
perception of Japan. For example, within three weeks of his arrival in
Tokyo to commence his posting, Watt gave his impressions on meeting
the Japanese Imperial Family and on social protocol at the palace. His
report included a discussion on lack of a dress code for women (who
could wear both long dresses and dresses with shorter sleeves), the failure
of clear rules when presenting the Letter of Credence, and uncertainty
as to whether one should curtsy in front of the other members of the
Japanese Imperial Family. Watt sensed that Japanese restraint on imposing
clear guidelines was based in part on a fear that foreigners might regard
them as ‘undemocratic’. He noted:

24  Watt to Tange, ANZUS Meeting—]Japanese Problems’, 31 July 1958, NAA: A9564/2, 221/4/2
Part 4.

25  Watt interviewed by Bruce Miller, TRC 306.

26 Austin, The Narrow Road to a Far Country, 34. In terms of temperament, Austin compares
Walker to a basset hound and Watt to a terrier. These views were corroborated by Hugh Dunn, a third

secretary at the Tokyo embassy, 1954-58, in his oral history interview. Oral history transcript, Hugh
Dunn interviewed by Michael Wilson, 27 August 1993, NLA: ORAL TRC 2981/1, Bib ID 396635.
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There is, I feel, a certain lack of confidence in Japan following
upon its first military defeat in history. I shall have occasion
on other despatches to refer to this ‘lack of confidence’ of the
Japanese in dealing with matter of greater importance than Palace
protocol, namely the handling from day to day of significant
international problems.”

It was fortuitous for Watt that circumstances aligned that allowed him to
meet the emperor and the Japanese Imperial Family three times not long
after his arrival. Emperor Hirohito was described as a shy and retiring
person and his son, then Crown Prince Akihito, as an easygoing and
more composed person than his father. Much to Watt’s delight, Prince
Akihito was a keen tennis fan and Watt noted that his membership of the
Tokyo Lawn Tennis Club was a useful way to maintain contact.?® On his
second meeting at the emperor’s birthday reception, Watt was given the
opportunity for a direct conversation with the emperor in a small group.
To Watt’s surprise, the emperor engaged in a political conversation on the
Malay Emergency and the communist threat:

I remain surprised that he not only asked questions but clearly
had a political view. This view could, I think, safely be described
as uneasiness regarding the expansion of Communist Chinese
influence. I should add that the conversation took place in the
presence of the Chief of protocol, so that presumably, its substance
will be known to the Foreign Minister.”

Watt was, in many respects, an excellent choice as ambassador to Japan
during this period. He had seniority within Canberra circles, which was
important as the relationship was about to take off with the Australia—
Japan Agreement on Commerce. Watt was also ‘old fashioned’ in many
respects and his anti-communist stance and elite attitudes would have
also been appreciated among conservative Japanese elites who shared
similar values.

27  Watt to Casey, 3 May 1956, NAA: A4231, Tokyo 1956.
28  Ibid. Watt was a quarter finalist at Wimbledon in 1923.
29  Ibid.

87



88

THE AUSTRALIAN EMBASSY IN TOKYO AND AUSTRALIA-JAPAN RELATIONS

Japan as a Regional Partner in the
Making: Laurence Mcintyre, 1960-65

Five years in Japan was satisfying professionally and agreeable in
social and human terms. I found myself liking Japanese people
which I had not expected to.%°

Mclntyre’s arrival in Tokyo in 1960 was well timed. His previous posting
was to Jakarta and Indonesian policy under President Sukarno was the
pressing issue of the day. By the early 1960s the trade relationship between
Australia and Japan was becoming lucrative and a sense of change in
bilateral relations was palpable. The Japanese economy was growing, and
Japanese people were becoming more prosperous every year. Moreover,
trade with Australia was flourishing. By 1962, much of the attention in
dispatches from Tokyo centred on Japanese domestic developments and
its regional diplomacy. External Affairs Minister Casey’s visit to Tokyo in
March 1959 was a turning point in developing the political relationship.
Casey and his Japanese counterpart had agreed to exchange political
information on regional developments at a broader level, which included
Indonesia and mainland China.’" Casey’s visit sparked an increase in
political consultation between Australian and Japanese officials. Between
1959 and 1962 there was considerable debate about the security of
information discussed and the process involved in setting up a reciprocal
arrangement for the exchange of information. By February 1962, there
was broad agreement for regular exchange of information among relevant
section heads.

The view within External Affairs was that Japan, in overall terms,
supported the Western position. A ministerial brief in March 1959 noted
that Japan took an anti-Soviet line and offered a moderating role within
the Afro-Asian group. Moreover, it was noted that Japan supported the
Western position on pressing issues such as Chinese representation at the
United Nations.*? As consultation became more regular, the UN was seen
as an important vehicle for discussing, and, where possible, coordinating

30 Laurence McIntyre interviewed by Mel Pratt, 9 September—27 November 1975, NLA: ORAL
TRC 121/67, Bib ID 727969.

31 Record of conversation between Casey and Foreign Minister Fujiyama at the Gaimusho, Tokyo,
25 March 1959, NAA: 3103/10/1 pt. 7, CRS 1838/283.

32 Japan was also sympathetic towards the United Kingdom on the Cyprus question at the United
Nations. See Ministerial brief, 25 March 1959, NAA: A1838, 3103/10/1 Pt 7.
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policies on issues of mutual interest. The regular exchange of views at
this forum was, in this respect, a logical extension of the commitment
by Australian officials to expand relations with Japan. Furthermore, the
sharing of information had practical benefits as the Japanese delegations
were renowned for their ability to gather information. Alf Parsons,
who had a posting to the UN from 1962 to 1964, commented that the
Japanese delegates were the people to go to if you were unsure of technical
issues or the substance of issues. They were well informed and masters of
publishing documents and reading the entire range of materials.*

In the 1962—63 Japan Post Review, Mclntyre reflected on this trend and
referred to the decision in 1960 and 1961 to supply the Japanese Ministry
of Foreign Affairs (MOFA) with advanced notes on Australian agenda
items for UN General Assembly meetings. The Australian ambassador
noted how the exercise assisted in opening discussions with the Japanese
Foreign Ministry on a wide range of issues and generally added to the
climate of cooperation in bilateral relations. Indeed, MclIntyre stated that
the MOFA was clearly expecting (and hoping) that the advanced notes
would become a regular part of two-way exchanges.** One area for further
development suggested by Mclntyre was discussion of matters arising
from the Economic Commission for Asia and the Far East. In 1962,
Australia was reclassified as a member of the Asian and Far Eastern
region and the Australian ambassador reported that Japanese officials
had expressed interest in a preliminary exchange of opinion before the
completion of national briefs.”> From an Australian perspective, such
collaboration offered insight into Japanese thinking on regional issues and
the opportunity for Australians to influence the Japanese position.

The process towards closer cooperation on UN matters continued to
develop. In the 1964 Japan Post Review, Mclntyre commented that Japan’s
views on how the various agenda items should be handled were in most
cases quite close to those of Australia. Moreover, McIntyre emphasised in
his report that there had been frequent and close collaboration on a range
of issues at the UN. Notably, this included the controversial question of
the occupancy of the China seat.’® These developments were in line with
planning within External Affairs. In 1963, an internal report argued that

33  Alf Parsons, interview with author, 12 May 2000.

34  Shaw to Tange, ‘Japan: Post Review 1962-63’, 4 June 1964, NAA: A1838, 3103/10/21 Ptl.
35 Ibid.

36 Ibid.
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the removal of final trade barriers in July that year was a watershed moment
in the bilateral relationship. The report stressed how Japan was of national
importance to Australia’s future security and economic wellbeing:

Japan will increasingly occupy a position of influence and power
in the Pacific and Asian areas because her economic strength and
ability and drive of her people. Her continuing friendship with the
West is a matter of vital importance to Australia. What happens to
Japan may determine Australian physical and economic security.
Every effort is essential to influence the present and potential
leaders of Japan on lines favourable to Australia and to secure close
political and economic collaboration.””

The Australian view of changes in Japanese policy was, by late 1964,
taking shape. According to Richard Broinowski, who was a third secretary
in Tokyo in 1965, McIntyre was well connected in the ministries and
Diet and throughout the Japanese comrnunity.38 In particular, his personal
friendship with Takio Oda (vice minister of the Japanese Ministry of
Foreign Affairs, 1964-65) was a major asset. McIntyre and Oda had
developed their friendship while on postings to London and Jakarta. As a
result, McIntyre was able to directly contact Oda and key MOFA officials
quickly and without making formal appointments at a time where there
where more than 60 foreign missions in Tokyo. McIntyre commented:

I could pick up a telephone and get straight through to Oda and
he would usually say well come over and see me in ten minutes
time. It was a very good working relationship.’

The networking carried out by Mclntyre was viewed in External Affairs
as a crucial step in closer political relations. Tange noted in a report on
Australia—Japan relations in 1964 that the Mclntyre—Oda relationship
was the only close contact on the political side.”” As a result, Australians
were starting to gain a clearer sense of MOFA policy and access to their
thinking, which laid the foundations for regular institutionalised bilateral
political consultation.!

37  External Affairs talking points for call by Ambassador Ohta, 6 August 1963, NAA: A1838,
3103/10/1/ pt. 9.

38 Richard Broinowski, former DFAT official, interview with author, 12 May 2000, Canberra.

39 Mclntyre interviewed by Mel Pratt, TRC 121/67.

40 Tange to McIntyre, 4 June 1964, NAA: file no. 3103/10/6 pt2, CRS A1838/280.

41 Mclntyre’s networking role continued during his next posting to the United Nations in 1970s.
According to former Japanese diplomat Shizuo Saito, the two worked closely at coordinating Australian
and Japanese policy while in New York. Former diplomat Shizuo Saito, interview with author, Tokyo,

24 April 1998.
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Indeed, Australian policy was affected by the broadening of the bilateral
relationship with Japan and the prevailing view within External Affairs
was that closer alignment would make it easier to coordinate policies.
Throughout 1964, officers were examining ways to develop such closer
political relations to ensure that Japanese policymakers took more
account of Australian points of view. The perceived need to engage in
more consultative arrangement with Japan amounted to an admission
by External Affairs that Australians had minimal influence on Japanese
policymakers. Suggested strategies within the department included
increasing the number of ad hoc meetings, enhancing the exchange of
confidential political information, and advanced consultation with the
Japanese on UN matters. In addition, the possibility of regular ministerial
meetings was seriously considered.*

The United States also endorsed the push for a more consultative
arrangement with Japan. A prevailing view in the American State
Department was that the Japanese had decided that they were not strong
enough to follow a foreign policy that might involve them in criticism
and controversy. Thus, the Japanese were seemingly unlikely to take
a firm position over Malaysia as it would endanger their good relations
with Indonesia. The influential American ambassador to Japan, Edwin
O. Reischauer (1964—67), supported this view. He argued that Japan still
required a feeling of confidence and reassurance, and this would occur
through further bilateral and multilateral dialogue on a wide range of
fields.® The US view was also made clear to Australian officials during
the July 1964 ANZUS meeting, held in Washington. US secretary of state
Dean Rusk commented that he would like to see Japan increase its foreign
aid commitment and play a more active political role in Asia.* In any
event, this process was already well advanced in Australian thinking. Such
plans had been discussed at the departmental level in preparation for the
1963 Ikeda visit. Moreover, in December 1964, discussions on an annual

42 Tange to Mclntyre, 4 June 1964, NAA: A1838, 3103/10/6 Pt 2.

43 A.J. Melhuish to Department of External Affairs, 22 September 1964, NAA: A1838, 250/10/4/4
Pe5.

44 Rusk, in an apparent disregard for Japanese constitutional limitations, commented at the 1964
ANZUS meeting that he would like to earmark a Japanese battalion or two for United Nations
service. Department of External Affairs file note: ANZUS meeting 17-18 July 1964, 25 January
1965, NAA: A1838, 3103/11/2 Pt 1.
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ministerial meeting were held between the newly appointed Australian
minister for external affairs, Paul Hasluck, and his Japanese counterpart,
Etsusaburo Shiina.®

By late 1964, the Australian position on exchanging information with
Japanese officials on regional developments was under review. Regional
issues where Japanese information was of particular interest included
the Indonesian embrace of China by late 1964, and the withdrawal
of Indonesia from the UN in January 1965. The geopolitical importance of
a stable Indonesia and the possible expansion of communist influence in
the region would have been a source of concern in Canberra. Australian
reports now indicated a renewed appreciation of Japan’s information and
role as a potential moderating influence on President Sukarno. From an
Australian perspective, the appointment of Shizuo Saito as ambassador
to Indonesia was a positive development. He was viewed by the pro-
Western faction within the MOFA as a more moderate and sensible
diplomat, likely to put relations with Indonesia on a new footing.“
In any event, Saito was the consummate diplomat who managed to
balance relationships during a difficult period in Indonesian history.
He maintained a personal friendship with President Sukarno, developed
during the Japanese occupation period, and built on ties cultivated by his
predecessors, including with Dewi, one of Sukarno’s polygamous wives,
who was Japanese. As well, by early 1965, as events in Jakarta became more
complex, Saito ensured that information was being passed on to American
and Australian officials. During this period, the Japanese ambassador had
developed a good working relationship with Shann. According to Saito,
the two had ‘frank and direct consultations and exchange of views on a
regular basis and at any time’.#’ This proved to be an invaluable source of
information as the tumultuous events unfolded in Jakarta later in the year.

Accordingly, the Australians were more relaxed than they had been in the
past about Japanese motives and policy and were more focused on working
with Japanese officials. The shift in the Australian view represented a new
approach which was more accepting of Japanese foreign policy objectives
as they became more aligned to Australian policies. This also reflected
the Japanese relationship with the United States. Prime Minister Sato’s

45  Hasluck suggested that such meetings cover issues of mutual interest to both countries and
the situation in Asia. Record of discussion between Hasluck and Japanese foreign minister Shiina
at the United Nations, 4 December 1964, NAA: A3092, 221/12/5/5/1.

46 Mclntyre to Department of External Affairs, 4 September 1964, NAA: A1838,3103/11/108 Pt 1.
47 Shizuo Saito, interview with author, Tokyo, 24 April 1998.
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visit to Washington in January 1965 was seen as indicating a new ease in
relations. According to American observations of the meeting, both sides
treated each other as equals. The United States did not lecture or hector the
Japanese and the Japanese did not show any signs of timidity or humility.
Indeed, most of the meeting was reportedly taken up with international
issues, unlike previous meeting devoted to bilateral matters.”® McIntyre
was nonetheless dubious about a rapid transformation of Japanese policy.
He was positive, however, about the long-term implications. He wrote:

They [the Japanese] have not yet reached the point of abandoning
the caution, amounting at times to timidity, that had characterised
their posture in past years. When they do, they may well pose
problems for us as well as for the United States but this is no reason
to consider the prospect unwelcome. Provided relationships with
Japan continue to develop on their present sound and amicable
basis, the advantages of having a more incisive Japanese voice
should surely outweigh the disadvantages.®

Impact of the Embassy on Bilateral
Relations

Several factors are evident in an assessment of the Australian embassy
in Tokyo between 1952 and 1965. First, key policymakers in External
Affairs demonstrated foresight, strength of character and creativity. This
attitude was important in the success and staffing of the embassy.
The decision within External Affairs to enhance relations with Japan,
given the lingering postwar animosity towards Japan within the general
community, would have been a difficult decision.”® However, the fact that
a majority of the key policymakers were supportive of developing closer
ties made the process less arduous to implement. Moreover, the overall
positive attitude towards Japan in Canberra, which was based on trade, led
to a rapid improvement in the quality and quantity of bilateral dialogue.
In this context, the embassy was a vital link in enhancing understanding

48  ‘Australian Embassy: Washington to External Affairs: Report on Prime Minister Sato’s visit to
Washington’, 15 January 1965, NAA: A1838, 250/10/4/4 Pt 5.

49  Mclntyre to Department of External Affairs, 25 January 1965, NAA: A1838, 3103/11/161 Pt 15.
50  Alf Parsons commented that in the early postwar period he knew of several senior public servants
who would turn their back on Japanese officials at international conferences. Alf Parsons, interview
with author, 12 May 2000.
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of Japan and Japanese culture. The insights of embassy staff became more
nuanced over this first decade. Successive ambassadors Walker, Watt and
Mclntyre were instrumental in this process.

Second, and interrelated, key individuals assisted in institutionalising
bureaucratic links between Tokyo and Canberra. Indeed, key senior
officials largely drove these policies. For example, Tange and Shaw in
Canberra were receptive to the arguments to further develop the political
as well as economic links with Japan and were looking for new initiatives.
In Tokyo, Watt and, in particular, McIntyre were committed to developing
personal ties with a wide range of key Japanese elites and officials in the
MOFA. The regular exchange of political and security information after
1962 represented a gradual maturation in postwar relations.”!

Third, the emerging policy networks, although not properly developed
during this period, were to become an important feature in bilateral
relations. Individuals in Canberra and Tokyo fostered these connections
for reasons of mutual self-interest and shared values. The embryonic policy
networks that emerged provided a framework for the further expansion
of consultation within the bilateral relationship. The high calibre of
Australian diplomats in Tokyo and their exceptional performance was
critical in this development, which has had profound implications for
postwar bilateral relations.

Finally, the Australian embassy in Tokyo was an influential source of
information on Japan. Embassy dispatches were providing the basis
for policy developments. As diplomats became more proficient in
understanding Japanese culture and layered meanings, the reporting
became more nuanced. Staff were clearly enjoying their experience in Japan
and the post became highly prized. Staff were committed to developing
these ties as Japan was an emerging power and an important country for
Australian regional diplomacy and long-term national interests.

In this context, the embassy played a vital role in normalising bilateral
relations and offering valuable in-country experience for both highly
experienced and up and coming junior diplomats. The experiences and
impressions presented in this chapter showcase the range of information
gathered and its significance for an Australia still coming to terms with

51 For a detailed analysis of the Australia—Japan postwar relationship, see Alan Rix, 7he Australia—
Japan Political Alignment: 1952 to the Present (London: Routledge, 1999).
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the growing importance of Japan as a ‘rock solid’ US ally and an emerging
economic power. The efforts by External Affairs officers to make the
department relevant, moreover, were clearly successful. By the early 1970s
the burgeoning trade relationship and shared political values received
broad recognition in Australian policymaking circles. Accordingly, a new
bureaucratic framework was implemented designed to capitalise on
these developments. The new structure also attempted to deal with the
long-term rivalry between the Departments of Trade and Foreign Affairs.
In 1971, the Department of Foreign Affairs (as it was renamed in 1970)
was given the role of chairing an interdepartmental committee on policy
towards Japan. The committee also included Prime Minister and Cabinet,
Treasury, and Trade and Industry and effectively gave Foreign Affairs the
role of coordinating policy.>

52 Lingering hostility between the two departments remained, however. In many respects, the
problem of departmental rivalry was not resolved until the forced merger between the two departments
for practical reasons in 1987.
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