UN/POP/PRA/2000/9
11 September 2000
ENGLISH ONLY

EXPERT GROUP MEETING ON POLICY RESPONSES TO
POPULATION AGEING AND POPULATION DECLINE

Population Division

Department of Economic and Social Affairs

United Nations Secretariat

New York, 16-18 October 2000

THE COMING OF A HYPER-AGED AND DEPOPULATING
SOCIETY AND POPULATION POLICIES
THE CASE OF JAPAN *

Makoto Atoh **



*This document was reproduced without formal editing.
**National Institute of Population and Social Security Research, Tokyo, Japan. The views expressed in the paper are those of the author and do not

imply the expression of any opinion on the part of the United Nations Secretariat.



In this paper, firg, the assumptions and outcomes of officid population projectionsfor Japan arereviewed
which were undertaken by the Jgpanese government during the last quarter of the 20th century when
Japanese fertility continued to decline beow the replacement level. With this to what extent such
continuous fertility decline has changed population prospects of Japan in the next century is examined.
Second, palicy responses toward demographic factors that the Japanese government has undertaken, faced
with the coming a hyper-aged and depopulating society in the next century, are discussed : Oneisthose
related to dedlining fertility and the other isthose related to internationd migration, mainly the acceptance
of foreign labor.

A. Prospectsof Japanese Population

1. Longer life span and below-replacement fertility

Japan completed “vitd revolution” in around 1960. Mortdity had gradudly declined dready before
World Waer IT, but in the poswar 15 years the infant and child mortdity and youth mortdity was
dramaticaly reduced due to the eradication of mgor infectious diseases. Life expectancy a birth reached
65 years for mde and 70 years for femae population in 1960, catching up with mortdity levels of the
contemporary developed countries. Fertility had aso dedlined gradualy before the War, but it precipitated,
just after the three-years postwar baby boom, to the replacement leve in the end of the 1950s.

Mortdity has continued to decline after it had reached the third sage of epidemiologicd trangtion
(Omran, 1971), that is, the era when degeneraive diseases were predominant. Even in prewar years,
mortaity dueto cerebro-vascular diseaseswas among thetop three causes of degth in Japan, congpicuoudy
higher than other developed countries. It has declined steadily since around 1960. Asthe age peoplefdl in
degenerdive diseases, including cerebro-vascular diseases, came to be delayed, mortdity declined for the
middle-aged and elderly people and Japanese longevity became among the highest in the world in the
1980s : Life expectancy a birth in 1999 reached 77.1 for mae and 84.0 for femae population. Jgpan
entered the fourth stage of epidemiologicd trangtion (Olshansky and Ault, 1986). Such decline in
mortaity among the middle-aged and elderly people has acce erated population aging that Sarted after the
end of fertility trandtion in the 1950s.

Until around the beginning of the 1970s, fertility maintained the replacement level since the end of the
1950s. Then, fertility dropped under thislevel in 1974, continued to decline theresfter and the totdl fertility
rate (TFR) recorded 1.34 in 1999. The man demographic cause of such a quarter-century long fertility
declineisandyzed to be the conspicuousrisein the proportion never-married among women aged 20sand
early 30s, but dso maritd fertility has been declining snce the middle of the 1980s (Kaneko, 2000). It is



true that cohort completed fertility kept around the replacement level between the birth cohort of early
1930s and that of the middle of the 1950s. However, the comparisons of cumulative fertility a the same
age levds for the subsequent birth cohorts following them reved its gradua dedining trend (NIPSSR,
1999).

2. The comparison of official population projections undertaken since the middle of the 1970s,

The Nationd Indtitute of Population and Socid Security Research (formerly the Indtitute of Population
Problems), a government inditute belonging to the Japanese Ministry of Hedth and Wefae, has
underteken five officid population projections (in 1976, 1981, 1986, 1992, and 1997) snce the middle of
the 1970s (IPP, 1976, 1982, 1987 and 1992 ; NIPSSR, 1997). The comparison of the assumptions and
outcomes of these projections would reved how population progpectsin the next century have changed in
accordance with the on-going fertility decline during the last quarter of this century.

a. Changesinthe assumptionsof vital rates

Assumptions of mortdity were set up for the 1976 and 1981 projections by the congtruction of the future
life tables based on the lowest age-sex-gpecific mortdity rates observed a prefecturd leves, and for the
1986, 1992, and 1997 projections based on the future life tables which were built by extrapolating the trend
curves goplied for age-sex-cause of death-specific mortaity rates. It turned out that assumptions of
mortdity decline were aways consarvative and, thus, observed gains of longevity dways surpassed its
assumptions. (See Figure 1-1 and 1-2.) As aresult, the more recent projections have assumed the larger
gansin lifeexpectancy a birth in thefuture : Thelife expectancy at birth for 2050 was assumed to be 79.4
yearsfor female and 86.5 yearsfor male population in the latest projections™.

Asfor fertility assumptions, the method of transformation of the future cohort fertility rates into future
totd fertility rates has been used for dl the projections. Then, how have cohort fertility rates been assumed
for thefuture? The basi ¢ idea behind the setting up of fertility assumptions has been such thet theriseinthe
proportion never-married among-women aged 20s would decderate gradudly and women aged 30s
would recuperate their delayed births (Atoh, 1984 ; Kaneko, 1993). It has been assumed, therefore, that the
cohort completed fertility would never drop tothelevel of TFR a thetime of projectionsor, in other words,
TFR would rebound eventudly to the level of future cohort completed fertility.

Since the proportion never-married has risen among women aged 20s and even 30s much more than
expected, the obsarved trend of TFR has dways betrayed its assumptions. (See Hgure 2.) In the 1976,
1981 and 1986 projections it was assumed that cohort completed fertility could keep around the
replacement leve in the future because the TFR decline was assumed to be caused primarily by changesin
marriage and birth timing, not by the changes in “quantum” factors®. In the latest two projections it was



assumed that the more recent femae cohorts could not recuperate the ddayed births during their 30s
because of the stagnant rise in fertility observed among women aged 30s and, thus, that cohort completed
fertility would gradually decline from 2.00 for the 1955 hirth cohort to 1.61 for the 1980 birth cohort in the
case of the 1997 projections®.

Asfor the assumption oninternationa migration, the annua average age-sex-specific net migration rates
were assumed to be condant in the future. Since the observed annud net migration rate for the whole
populaion was extremely low, as is shown by —0.1 per mill for the period of 1990-1995, the effect of
internationa migration on the outcome of population projectionswas negligible.

b. Changesin the outcome of projections

According to the 1976 projections, for which gains in longevity was assumed to be negligible but TFR
was assumed to bounce back immediatdy to the replacement leve, the Sze of the tota population was
projected to approach gradudly the stationary population of around 140 million after 2020's. (See Figure
3.) Inthemorerecent projections, Sncethefind levelsof TFR were assumed to belower than the previous
ones under the replacement levd, though the find levels of the life expectancy at birth was assumed to be
somewhat higher than the previous ones, the total population was projected to reach the pesk in around
2010 and gart to decrease theresfter. The latest 1997 projections showed that Japanese total population
would increase from 126 million in 1995, reach the pesk a 128 million in 2007, and decline theregfter up
to 100 million in 2050 : The annual population growth rate was—0.8 percent during 2040

As for changes in age dructure, the 1976 projections in which TFR was assumed to rebound to the
replacement level showed that the proportion of the ederly people aged 65 or more would continue to
increase from 7.9 percent in 1975 to about 18 percent in the 2020s and tabilize theresfter. The prospect of
the proportion of the elderly increased gradudly for the subsegquent projections. (See Figure 4.) The latest
1997 projections showed that the proportion of the ederly would increase from 14.5 percent in 1995,
through 25 percent in 2015, to over 30 percent in the end of 2030s.

Similarly, the 1976 projections showed that aged dependency retio, the ratio of the derly population
aged 65 or more to the working-age population aged 15-64, would increase from 11.7%in 1975 but the
ratio would stabilize a the level of 20.9% in 2050. (See Figure 5.) The 1997 projections reveded that the
aged dependency ratio would increase from 29.0 percent in 1995 to 59.1 percent in 2050. Compared with
the outcome of the 1976 projections, the aged dependency raio in 2050 for the latest projections was
projected to become 2.8 times.

c. Thecomparison of the 1997 projections by Japan and the 1998 projections by the United Nation.
The assumptions of vitd rates and the outcome of the 1997 projections for Japan by the Japanese
government are compared with those of the latest ones by the United Nations (United Nations, 1999) are



showninTable 1.

The United Nations projections assumed somewhat longer life expectancy at birth, longer by 1.2 years
for mae and by 0.2 years for femae population in 2050, and somewhat higher TFR, higher by 0.12 in
2050 than Japanese latest officid projections. (The differencein the assumptions oninternationa migration
was negligible)) Because of this, the United Nation projections resulted in the outcome of somewnheat larger
and less aged population in 2050 than the Japanese ones, but ther difference was not so large.

As was shown in severd revidons of Japanese officid population projections and the latest United
Nations projections, it came to be more probable that Japan would become a hyper-aged society with
ever-decreasing population a least during thefirg haf of the 214 century. Thisis partly dueto large gains
of lifeexpectancy at old ages and mainly dueto large decline in fertility below the replacement leved. Such
population prospects seem to overshadow Japanese sodiety in terms of such broad areas as labor, saving,
consumption, economic growth, the socid security system, including socid insurance such as old age
penson, medicd insurance, and long-term care insurance, and families and communities. The Japanese
government has proposed and implemented various plans for restructuring the socid security system in
accordance with the prospect of the coming of a hyper-aged society in thefirgt hdf of the 21t century, on
the one hand, but it has dso taken action, though indirectly, for influencing demographic trends, on the
other. In this paper, only policy responses to demographic factors, namdy fertility and internationa
migration, will be discussed below.



B. Policy Responsesto Dedining Fertility

1. " 2157 Shock’” and the beginning of policy responses

Japanese fertility has continued to decline below the replacement level since the middle of the 1970s, but
it was only 1990 that being concerned about dedlining fertility the Japanese government began to examine
policy optionsfor it. In that year, it was announced thet the totd fertility ratein 1989 had recorded 1.57, the
lowest in the higory of Vitd Statistics in Jgpan. “1.57 Shock” became atrendy phrase among the public.
The government etablished, in 1990, an inter-ministerid liaison committee for “ Cregting an environment
where people can bear and rear hedlthy children” in the Office of Cabinet Council on Internd Affars. This
committee delivered a bief policy guideine on declining fertility in 1991 (OCCIA, 1991). With the basic
recognition that the issue of declining fertility was deeply rdated to each individua person’s privatelife, it
expressed its view that the government should promote the creation of socid environment to support
young peoplewho desreto marry and raise children, and set force three basic policy guiddines: 1) tokeep
harmony between family life and occupationd life, 2) to improve living conditions (such as housing), and
3) to support family lifeand child rasing.

In line with the guiddine, ahill to raise child dlowances patidly, and a bill for Parentd Leave were
passed in 1991. The latter had employers recognize that ther full-time employees have aright to teke a
one-year parentd leave to raise a child below one year old. Later (in 1994), it was decided that parentd
leave takers would be given 25 percent of their wage before taking the leave while they would be
exempted from paying premiums of the Employees Pensions and Hedlth Insurance while on leave. Inthe
sameyear, thebasic palicy direction for supporting childcare (nicknamed as“ Angel Plan”) wasformul ated.
Under the 5-year urgent childcare program (1995-1999) related to this Angel Plan, the government has
increased authorized nursery schools to accommodate children in urban sectors on waiting ligts, expanded
their provison of sarvices, such as infant care, extended hours of childcare and counsding on childcare,
encouraged kindergartensto render extended childcare services, expanded after-school care for dementary
schoal children, and promoted to establish family support centers (baby-sitter networks organized by locd
governments) in urban areas (MHW, 1996 and 1998).

Areport by the Advisory Council on Population Problems
In 1997, the Advisory Council on Population Problems published its report after ten-month intensve

deliberations on the background and consequences of declining fertility (PPED, 1998). Elaborating on this
report, the White Pgper on Hedth and Wdfare for 1998 was published by the Ministry of Hedlth and



Wdfarein 1998 (MHW, 1998). Both documents made it clear that the mgor cause for declining fertility
was the increasing proportion never-married among the youth. It emphasized that behind this phenomena
had been a heightened sense of burden entertained by working women for building families and that of
making child-reering and working outdde compatible. They andyzed that even when women's
participation in the labor market and other socid activities had been expanding, the fixed employment
practices and corporae culture as well as the fixed gender role divison in Jgpan had not changed. In
addition to the promotion of the Angdl Plan to support familieswith smdl children, therefore, both papers
suggested therectification of the sterectyped gender role division and work-centered employment practices
neglecting employees family life asthe main policy god.

Based on the proposd in two papers, Ad Hoc Committee of Expertsto Congder Policy Responsesto
Dedlining Fetility in the Prime Miniger's Office was st up in 1998 and the Cabinet Miniger’s
Conference on Declining Fertility was set up. Through the latter, the government published “ Basic Policies
to Promote Programs Related to Dedlining Fertility” in 1999, based on which a new Angd Pan for
1999-2004 was formulated to expand facilities and sarvices for childcare. Furthermore, in 2000, a bill to
rasetherate of parentd |leave benefit to 40 percent of the sdary before taking the leave was passed and the
bill extending the age of recipients of child alowances from below three years old to six years old was
enacted (MHW, 2000 ; Ministry of Labor, 2000).

Evaluation of policy responsesto declining fertility

In what way are policy responsesto dedlining fertility eva uated thet the Japanese government hastaken
for the last decade?

Frgt, are Jgpanese policies on this matter characterized as pro-natdist policies? To the enquiry to dl the
member countries on their population policies by the Populaion Divison of the United Nations, the
Japanese government responded in such away that it recognized its fertility was “too low” but it did not
take any intervention to “raise fertility” (United Nations, 1998). Apart from such public statement, the
Japanese government has not mentioned the god of raising fertility or a specific desired fertility leve in
any officid documents, has not undertaken any media campaign to encourage fertility, and has not limited
any effective means for fertility control. Therefore, Jgpanese policies are not pro-nataist ones but family
policies, themain god of which isto improve childcare environment for families®.

Second, family policies by the Japanese government, despite its decade-long efforts, have not been
effective so far for raisng fertility, snce Japanese fertility has continued to decline in this decade. It is not
clear yet whether thar ineffectiveness has been due to its piecemed gpproach, due to the deficiency of
budget for redlizing the godls of various programs®, or due to the fact that family policies focussing on
married couples are not effective for changing the trend of ddlaying marriage among young people.



Third, theided of Jgpanesefamily policies seemed to have changed from pro-traditiond (family) model
based on the divison of labor by gender to pro-egditarian modd which characterized family policiesin
Nordic countries”. But the redlity is such that about 70 percent of working women still quit their job either
a ther time of marriage or a ther firgt birth, and so the labor force participation rates among women aged
30s in Jgpan are much lower than those in Nordic countries. This may be due to the robustness of
traditional family norms based on the divison of labor by gender as well as due to the difficulties of
changing employment practices of private companiestoward family friendly ones

C. PdlicesRdated to I nternational Migration
1. Fromemigration policiesto immigration policies

Japan had been rather acountry of emigration for along time since she opened her society to the outside
world in the end of the 1860s. While population growth accderated due to gradud mortdity dedine, the
expangon of labor opportunities was not enough before World War 11. This was the basic cause for
emigration pressure in prewar Jgpan. Out-migration to colonid regions and emigration to Ching,
South-east Adan regions, Hawali, the United States, Latin American countries such as Brazil, Peruy, ec.
were popular in prewar years and the Jgpanese government was involved, directly or indirectly, in such
emigration stream. Emigration pressure gradudly weakened in postwar years because of fertility trangtion
in the 1950s aswell asthe high economic growth of the subsequent period, and government effortsto send
out emigrantsfor permanent settlements dmaost ended in the 1960s (PPED, 1993).

In the middle of the 1980s Jgpan plunged into “bubble economy”, which, dl of a sudden, gaveriseto
severe |abor shortage. The Situation was aggravated by the fact that Japanese young people had inclined to
be hesitant to take the so-cdled “ 3D jobs, (namdy; difficult, dirty, and dangerous jobs)” becausethey grew
up in more affluent families and were enrolled in higher levels of education. Furthermore, Japanese labor
market became very much attractive for would-beimmigrantsin devel oping countries because of theragpid
gppreciation of Japanese Yen which had been caused by Plaza Agreement in 1985. As aresult, Japan was
trandformed into rather a country of immigration.

While the net inflow of foreign people had been much less than ten thousand in a year up until the
middle of the 1970s, it continued to increase, having reached the peek at 260 thousand, 0.2 percent of the
totd population, in 1992. Whereas foreign resdents in Jgpan had been about 0.6 percent of the tota
population in postwar years, who had been mostly composed of Koreans with permanent resdence visa,
duetothergpidinflow of foreign peopleat thetime of * bubble economy”, even registered foreign resdents
overshot 1 percent levd of the totd population in early 1990s, with the larger share of those who came
from Latin American countries and other Agan countries (NIPSSR, 1999). The latest estimate of this



proportion is 1.44 percent in 1999, including illegd stayers estimated to be about 270 thousand.

At that moment when Japan faced increasing illegd Stayers (supposed to be dsoillegd workers), there
was fierce debate among opinion leaders on whether Japan should open the door of her labor market to
foreign workers, especialy unskilled or semi-skilled workers (Nishio, 1988 ; Hanami & Kuwabara, 1989 ;
Miygima, 1989). The overdl revison of the Law on the Regulation of Emigration and Immigration and
Refugee Recognition in 1989 was the response to this issue by the Japanese government, which darified
and expanded the requirements needed for foreign people to stay and/or work in Jgpan. The point of this
revison wasthat (1) unskilled workerswere not permitted to Say, (2) Japanese descendantswere permitted
to stay and work, and (3) employersof illegd workerswere punished (Tanaka& Ebashi, 1997). Because of
thisrevison, the number of foreign workers who were Japanese descendantsin Latin American countries,
such as Brazil and Peru, increased dramaticdly, but the number of illegd stayers has not been affected
much.

Immigration policy in a hyper-aged and depopulating society
replacement migration?

“The bubble economy” collapsad in early 1990s and Jgpanese economy has stagnated thereefter, with
risng unemployment rates. Because of this economic change, the current policy debate on immigration
policiesisnot so hat asinthe 1980s. Although the net inflow of foreign people dropped dramaticaly in the
fird hdf of the 1990s however, it has been increasing again in the laiter haf of the 1990s and the
proportion of foreign resdents has dso been increasing. It suggests that Japanese economy has come to
need foreign workers permanently a least in sometypes of jobs or industries.

United Nations Population Division published a report showing to what extent a country or a region
needed “replacement migration” in order to maintain (1)the current size of working-age population or
(2)the current potentid support ratio up to 2050 (United Nations, 2000). According to this, Japan needs
(1)600 thousand immigrants on average every year or (2)10 million immigrants on average every year.

Such cdculaion of replacement migration is demographicaly vaid but seems to be economicaly
unredligtic and politically unacceptable as policy options for the Japanese government.

Firg, thereis no economicaly clear evidence for the necessity to keep the current leve of the Sze of
working-age population or of the potentid support ratio. It goes without saying that from the economic
point of view not the Sze of working-age population but the Sze of labor force isimportant. While labor
demand in the future can be reduced by gainsin labor productivity due to technologica innovation such as
the revolution of information technology (IT), labor supply can be expanded to a certain degree by the
involvement of more women and/or more ederly people in the labor market. If more ederly peopletake a
role supporting other elderly people economicdly and socidly, economic and socid support retio can be



raised.

Secondly, Japan is a country where there have been only ten or twenty thousand net immigrants
annudly at mogt in the recent past and foreign residents occupies only the level of 1 percent of the totd
population. In such asodiety it will be paliticaly infeasible to accept the number of immigrants aslarge as
from severd hundred thousand to severa million people annualy.

Replacement migration calculated for Japan by the Population Division does not seem to be aredigtic
policy option for Japan. But it is sure that fewer young people will dare to teke“3D” jobs due to declining
fertility and risng educationa aspiraions, labor demand for workers for long-term care will surdly rise
because of increasing old-old population, and more professond and technica workers are needed in such
areaasinformation technology in thiseraof globa competition. If so, moreforeign workerswill be needed
in such a hyper-aged and depopul ating country as Japan in the next century, though not so numerous asthe
edimates of the Population Divison.

ENDNOTES

(1) Only one scenario has been prepared for mortdity assumptionsin al the officia population projections
in Japan.

(2) The satting up of fertility assumption of these offidd prgjections was implicitly influenced by the
demographic trangtion theories which had suggested the continuation of replacement-leve fertility in
the pogt-trangtiond stage.

(3) The idea behind the setting up of fertility assumption of the latest two officid projections was in
accordance with the second demographic trangtion theory which had been asserted by D. Van de Kaa
and R. Lesthaeghe. (Van de Kag, 1999 ; Lesthaeghe, 1999). Three scenarios have been prepared for
fertility assumptionsin dl the officia population projectionsin Japan.

(4) Three Variants have been prepared in dl the officda population projections in Japan, which have
depended upon three assumptions on fertility.

(5) At municipd leves, many towns and villages suffering from their decreasing and aging population
have taken more explicitly apro-natdist position.

(6) For the past thirty years, theincrease of socid expenditures for children has been only just over 20% of
that of socid expendituresfor the derly in Japan (Fukuda, 1999).

(7) A. Gauthier diginguished family policies of the developed countries into four types, tha is,
(Dpro-natdigt (such as France), (2pro-traditiond (such as Germany), (3)pro-egditarian (such as
Nordic countries), and (4)non-interventionist (such as Anglo-Saxon countries) (Gauthier, 1996).
Japanesefamily policies seem to movefrom (2) to (3) at least @ the government statement leve aswell
asin some policy progranmes.
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