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CHAPTER 6: SUMMARY AND CONCLUSION

6.1 Introduction

The purpose of thisstudy isinter diato congder the role incentives and disincentivesfulfilled in nuclear
weapon decison making, usng empirical dataregarding the South African nuclear wegpon experience

and to condder whether there might be implications for the globa nuclear non-proliferation norm.

The research problem was formulated as follows:

Why did the South African government, both in the devel opment and dismantling of its nuclear wegpon
capability, follow palicies not reflecting the upcoming trends in nuclear wegpon proliferationand non-
proliferation? Stated differently, why did South Africafirsly develop a nuclear capability despite the
growing internationa incentives against nuclear wegpons and secondly abandon such a capability
before these incentives (especidly the non-security incentives) were sgnificantly strengthened after the
Cold War?

In answering the research problem sub-problems were formulated and studied in depth.

6.2 Sub-Problems Studied

The firg two sub-problems that need further investigation are dedt with in Chapter 2What do the
concepts nuclear weapon proliferation and non-proliferation mean? Nuclear proliferation refers
to the spread of nuclear weapons as well as the means to ddliver these wegpons to other states than
the five NPT nuclear weapon states. In this study the scope of proliferation was limited to the spread
of nuclear weapons with only some references to the means of delivering them. The spread of nuclear
weaponsis not limited to detonation or officid declaration of the possession of nuclear weagpons, but
is ds0 reated to activities amed a developing nuclear wegpons. Not al nuclear development
programmes would necessarily be successful and depend on a range of factors of which the palitica
will of the proliferating state and the ability of the government to organise, manage and carry through
complexlong term projectsinvolving alarge scientific and technol ogical infrastructure and to keep state
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seorets, remain vitd.! Non-proliferation is defined as the full range of political, legd, economic and
military tools to prevent proliferation, reverse it diplomatically and to recognise the non-proliferation
norm.2 Non-proliferation thus not only includesinternationa or multi-lateral political activities, but dso
awhole range of technica and legd measures, political security initiatives, and ingtitution building. 2

What aretheinfluencesof thebroader paradigmsinwhichinternational relationsare conducted
specifically with regard to nuclear weapons proliferation and non-proliferation? The broader
internationd relations paradigms provide the macro environment in which the issues of nuclear
proliferation and non-proliferation can be sudied. Two paradigms of internationd palitics, namely the
redist and rationdist traditions, as identified by Martin Wight, are useful for understanding the macro
globa environment.* These two traditions are rlated to two interrelated political conditions which
comprise the mgjor subject matter of internationa relaions. The firgt condition is that, no paliticaly
superior power exists and the multiplicity of independent sovereign states acknowledge and ultimately
use warfare to regulate reationships. Thisisthe basis of theredist world view regarding internationa
relaions.® The second condition is that diplomacy and commerce form the basis of internationd and
inditutiondised interaction between sovereign dates. Rationdists thus tend to emphasise and
concentrate on this dement of internationd interaction.®

Theredig view of internationd relationsat first glanceincreased the threet of nuclear proliferation. This
view of internationa relations dominated during the Cold War period, resulting in many sates in
vulnerable security digpogitions, supporting “ power maximising positions.” Redlist viewsthussupported
effortsto strengthen military power with the view to counter and deter threatsfrom potentid rivals. The
inventionof nuclear wegponsadded anew dimengon to these* power maximising” cgpabilities. Initidly
the technologicd, scientific and industrid barriers againgt obtaining such a cgpability limited it to only
afew indudtria capable sates. Theideologica and palitica divison that prevailed for many decades
between East and West, and its security implications, triggered an arms race in nuclear weapons.”
While most gtates protected by nuclear guarantees from superpowers, decided against obtaining a
nuclear weapon capability, this was not necessarily the case for states not been granted nuclear
protection by the nuclear powers. Being in a vulnerable regiond security Stuation dragticaly
srengthened initiatives for a nuclear weapon capability.
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The view that nuclear wegpons are the ultimate“ power maximising” capacity, had begun to change by
the 1960s as more states obtained the capability. Withthethreat that the power baancewould change
fundamentaly while continued life on earth could be endangered, if nuclear proliferation continues, the
rationalist paradigm provided an incentive to limit the spread of these wegpons.

Rationdig thought highlighting the destruction capabilities of these weapons thus, influenced nuclear
decision making from the start of the nuclear era. International cooperation on preventing nuclear
weapon proliferation has been part of globa multilateral deliberation sincethe 1940s. However, during
the earlier years of the development of nuclear weapons the main congraint against nuclear wegpons
was not the non-security factors such as the non-proliferation norm. Initidly technica, economic and

politica factors were dominant in limiting the spread of nuclear weaponsto mainly the globa powers.

The rationaist-based praliferation and non-proliferation impact on internationa relations are linked to
developmentswithintheinternationd law, internationa organisation, thenon-proliferationregimeaswell

as the growing interdependence and integration linked to globdisation. The nuclear ams race during
the Cold War did not result in many states joining the nuclear weapon club as predicted by some
scholars and world leaders. The South African nuclear wegpon programme was conducted during a
time when the redlist gpproach was globaly dominant. Strategic competition between the US and

USSR was rife. South Africanot being under the nuclear protection of the US, while aso an opponent

of the USSR, seemed to be an ided candidate for a nuclear wegpon capability.

The third sub-problem was dedlt with in Chapter 3: What are the specific global incentives and
disincentives influencing nuclear weapon decision making (both toobtain and abandon sucha
capacity)? Both incentives to obtain and abandon such a capacity are of interest here. The factors
primarily underlying such adecision have beenidentified by William Potter intheearly 1980s. It consists
of four broad dlusters of nuclear proliferation incentives and disincentives® These four broad clusters
were grouped by Potter according to the relative importance they ascribe to interna or externa
congderations and military or politica-economica objectives. He labdled these incentives and
disncentives as factors of internationa security and politics as well as domestic security and palitics.

In terms of the countries deciding to develop such a cgpability in the cases focussed on in this study
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namey China, India, Israel and South Africa (for the military devices) internationa factors, especidly
international security factors have been influentid incentives. In al of these cases the influence of sdif-
interested actions by bureaucratic actors also proved significant.

Chapter 4 dedt with the development of the non-proliferation norm and thus the forth sub-problem:
How did the non-proliferation norm develop and how did it create barriers for nuclear
proliferation over time? What isthe norm’ sweak and strong points? The development of the non-
proliferation norm is described according to three periods. The three periods were preceded by the
development of internationa law and internationa organisationswhichinfluenced internationd political
conduct. Deterence and the arms race between the superpowers were the major globa security
concerns during the first two periods of the foundation of the non-proliferation norm. While Cold War
security concerns overshadowed the non-proliferation norm during this period, this norm increasingly
became a multi-laterd policy issue globaly. The creation of the NPT was of specid significance,
edablishing the basis from which the norm further evolved. The NPT dso assisted in developing a
globa political environment that inhibits nucdlear proliferation.'® From the non-proliferation norm,
measures were developed which formed part of the globd efforts againgt nuclear non-proliferation.
Disncentives initiated during arms control and disarmament negotiations between the superpowers
included practical measures such as verification, compliance, export control and strengthened nuclear
safeguards, dl lending some actionable content and srengthening the non-proliferation norm. The
grengthening of the proliferation norm had the implication that nuclear proliferation becamedifficult to
maintain if sgnificant security threets were not perceived by the leadership of a country. Thus where
the norm remains unlikely to lead to nuclear dissrmament in Isradl, Pakistan and India, the diminishing
threat in South Africa a the end of the Cold War had a poditive effect on the prospect for nuclear
proliferation. It, however, again had been a decision influenced by more than the change in the
internationa security environment, but aso by uniquely South African circumstances such asthe then
envisoned palitica trangtion. Without aconducive internationa environment thiswould not have been

possible.

In Chapter 5 the fifth sub-problem was dedt with: How did the South African nuclear weapon
programme came to being? A short history of the nuclear wegpon programme is provided. The
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South African nuclear proliferation history conssted of five periods, from the establishment of anuclear
infrastructure, the development of adevicefor “peaceful” purposes, amilitary deterrent, termination of
the wegpon programme, to an active supporter of the non-proliferation norm. This represents a
complete life cycle for a nuclear wegpon capability and the ultimate aim of the non-proliferation norm

for nuclear wegpon states.

The sixth sub-problem, also addressed in Chepter 5is. What wer e the incentives and disincentives
that played a role in South Africa’s nuclear weapon and non-proliferation decision making?

While it ill remains fairly difficult to prove that any one incentive was dominant, it seems that a
multitude of factors influenced the decison maker in this regard. It proved useful to evauate the

decisonmaking leading to anuclear weapons cgpability during the different phases of the programme.

During each phase decison making was influenced by the specific technologica and politica purpose
of that phase. During the early sixties the focus was on the cregtion of a nuclear infragtructure, in the
late Sixties early seventies on anuclear device for mining purposes and only from the middle seventies
on creating anuclear wegpon capability. Even when a decision was taken to use the work done on the

“dvilian device’” to develop a military deterrent, no clear purpose or strategy of deployment was
formulated. Thisonly followed later a the insstence of individuas working on the programme. There
has been no indications that any systemati ¢ thought went into the implications and/or the consequences
of anuclear wegpon capacity in the early stages of the programme.

The South African nuclear wegpon experience do highlights key indicators of incentives and
disncentives in nuclear wegpon decison making identified in other casesin this study. Mot of these
factorsareuniversd intheir gpplication and d so manifested in someformin other statestaking decisons
on nuclear weapon capabilities. Contrary to the other cases mentioned in this study, one aspect of the
chain of events leading to the nuclear wegpon capability and its eventud demise remainsfairly unique
in the South African case. This being the incrementa nature of the South African programme, which
was embarked onin dl its different sages namely the nuclear infrastructure phase, “peaceful” device
phase and nuclear wegpon phasewithout any apparent long term view of the purpose of these separate
efforts. In each phase focussed technical work continued, despite the lack of the decison-makers

apparent inability to foresee the consequences and real purposes of work done during that phase.
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Another aspect, dthough not unique to the South African case, which will prove to be difficult to
replicate in the future, is the sgnificant role the nuclear industry had in pushing the industry’s
development agendaforward. Thisismainly the case because of the growth of nuclear export controls,
safeguards and aso the non-proliferation norm, making it difficult to use and develop nuclear related
technologies for non-peaceful purposes wordwide.

The South African nuclear weapon history largely unfolded during the Cold War period when the non-
proliferation norm was gill subject to the nuclear weapons poalitics between the USSR and the US.
Since the end of the Cold War the norm has been amore compelling factor in pressurising states not
to arm themsalves with nuclear wegpons with the indefinite extension of the NPT as the highpoint of
internationa consensusagainst nuclear weapon proliferation. Sincethentherehavebeen somesetbacks
for this norm because of poor disarmament efforts by the nuclear weapon powers and the DPRK’s
suspension of its NPT membership without an adequate response on its possible implications for the
norm. The US strong ingstence that Irag’s weapons of mass destruction capacity was given as the
reason for itsinvasion of Irag in 2003, but no compelling evidence in this regard could be produced.

Thiswill probably disadvantage the non-proliferation norm in the future.

6.3 Propositions

Thelast question remainsif the South African case present any general propositions specifically
for nuclear proliferation? It is possble to identify two sets of propostions from the South African
case asexplanedinitsgloba context. At first propositions (Proposition 1 and 2) areidentified asbeing
unique to the South African case and which do not have any direct application for nuclear non-
proliferation in general. The second set of propositions ( Proposition 3 to 5) alude to nuclear non-
proliferation in generd.

Proposition 1
The South African nuclear proliferation capacity waslargely the end result of smaller focussed
projectswithout a clear proliferation intention fromthe start of the programme. Thisincrementa

example of decison making illustrated that because the decison makers had limited ingght in the long
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term, consequences of the nuclear industry madeincremental decisions, each building on what hasgone
before and drawing on their ingtitutional and threat perceptions.™* Thisincrementd proliferation route
remans highly unlikely to take place dsewhere in the world because of the changed nuclear
environment globaly. Devel opmentson the nuclear proliferation field sincethe 1990shave significantly
lessen thisthreat. The window of opportunity for such an approach to nuclear proliferation has been
largely closed because of the strengthening of global nuclear export control, pre-emptive military
doctrine by the US and the non-proliferation norm. The development of IAEA safeguards makes it
difficult for a civilian nuclear project to be transformed in a nuclear military programme without
triggering international warning and response through the IAEA. This is especidly the case with the
creation of nuclear fissile materia for nuclear wegpons. The threat posed by continuing trade by some
supplier states outsde the control regimes, resulting in the possible leakage of dua-use technology is
dill credible, but the impact thereof remains manageable in global context.*2 While it thus remains
imposshle to guarantee the prevention of dua-use and nuclear technology reaching potentia
proliferation countries, the conduct of alarge scale nuclear weapons programmein secret (such ashad
been the case in South Africa) is becoming increasingly difficult. Messures as implemented by the
IAEA such asthe new safeguards protocol, provide ameasure of control by the globa community in
verifying countries nuclear ambitions. The fact that no “peaceful nuclear explosive devices’ for civilian
applications are dlowed in terms of the current understanding of nuclear non-proliferation, also asssts
ggnificantly to prevent incremental nuclear non-proliferation. The capacity to develop a nuclear
weapon by default as result of escaating scientific projects, as has been the case in South Africa,
seems highly unlikdy in the future.

Propostion 2

Therole of the nuclear industrial complex could be compelling in creating political pressurefor
a nuclear weapon capability, although the potential for a successful programme following such
pressure hasdiminished. In South Africa s case this was even more compelling because of the lack
of clear leadership regarding the development of nuclear weapons at the early stages of this
development as well as strong threat perceptions within the decison makers mind. Nuclear scientists

had the freedom of choice to Start a project on the civilian nuclear device, making it possbleat alater
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dage to successfully pursue a nuclear deterrent. While it remains possible for the scientific and
technologica community to develop the palitica clout to drive a nuclear wegpon programme in other
states, again thiswill be difficult to replicate the South African casein the future. It has been illustrated
inthecasesof Indiaand Israd! that the so-called “ myth-makers’ were prominent driving forcesin those
countries’ nuclear wegpon programmes. Thedifferenceinthefuture, however, will bethat the possibility
to successfully conduct such a programme will be more limited from a technologica point of view.
Without the idedl nuclear infrastructure Situation such an endeavour would prove to be practically
difficult to achieve. See the references to impediments to a successful nuclear weapon programme
mentioned in Proposition 1 above. The dump in the globa nuclear industry since the 1980s has a'so
ggnificantly diminished the postion as well as influence of the nuclear management and scientific

community.*®

Propostion 3

Aslong asthe non-proliferation normis augmented by practical multilateral measures (such as
export control, verification and nuclear safeguards) the non-proliferation norm has practical
value for inhibiting nuclear weapon proliferation. From this sudy it is showed that the non-
proliferation norm could not play arole in preventing the programme from developing, but played an
indirect rolein the rollback. It was clear to the decison maker and to the nuclear industry thet globa
interaction by South Africawasimpossble without being a State Party to the NPT. With the indefinite
extensonof the NPT and the fact that most industrialised states started to implement IAEA and NSG
export control measures on nuclear fissile and dua-use technology and goods, it has become more
difficult for the nuclear proliferating State to obtain the materia, equipment and technologies to pursue
nuclear proliferation successtully. Itis, however, not the only and final solutionto dl nuclear proliferation

problems.

Proposition 4

If the major security threat isinternal, a nuclear weapons capability as a deterrent is useless.
Although South Africa had successfully developed a nuclear weapon capability, the practical vaue of
these wegponsfor South Africasecurity remained limited. Themain security threet wasnot from outside

South Africa, but from popular opposgitioninsdeagaing thewhite minority government. If theincentives
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for anuclear wegpon capacity are largely domestic as has been the case in South Africa, the ultimate
utility of anuclear development programme remains highly limited, seeing that nuclear wegpons can not
be used interndly againgt opponents. After the end of the Cold War the continued existence of nuclear
weapons are tolerated on a strategic level in the cases of |sradl (versusthe Arab states) and Indiaand
Pakistan, but it will be difficult for any new entrants to manage to develop a fully fledged nuclear
wegpon cgpability. Thiswill be the case partly because of the nuclear non-proliferation norm, but aso
because of pro-active“ defensve’ measures such asthe US s Nationd Security doctrine that promotes

pre-emptive strikes on countries considered a potentia future strategic threat for the US.

Propostion 5

While non-proliferation efforts, especially after the Cold War, have provided a framework for
action to counter most upcoming nuclear proliferation threats, such efforts could prove
ineffectiveagainst non-state actors. The ingitutionalised nature of the South African nuclear wegpon
programme made it possible to dismantle and obtain internationa recognition for its destruction. As
explained in this study technologicd, resource related and financial congtraints, make it practicaly
impossible for non-gate actorsto devel op nuclear weapons. Obtaining anuclear weapon from current
stockpiles by such groups is possible, but unlikely. The developing or obtaining of a radiologica
weapon (conventiona explosive device with the am to spread a radio-activity over a geographica
area) by a non-date actor (or even a state actor) is, however, a distinct posshbility. While the
destruction potentia of such a wegpon remains significantly more limited than a nuclear wegpon, the
psychologicd effect would be devastating for global security. Thewide array of instrumentsto counter
the state nuclear proliferator would be practicdly difficult to use effectively against non-state actor
nuclear- related proliferation.

6.4 Conclusion

Empirica data confirmed the exidting theory on the incentives and disncentives influencing decison-
makers regarding the nuclear wegpon decison. The globa environment in which these decisons are
taken has, however, changed. Part of this change can be contributed to the end of the Cold War and
thus an end in the nuclear arms race between the superpowers. Starting in the Cold War era, however,
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the non-proliferation norm devel oped, supported by afull array of non-security measures to address
theissueof thefurther spread of nuclear wegpons. These measuresincluded export control, verification,

safeguards and a growing consensus on the need to implement these on amultilaterd leve.

The South Africa case proved to belinked to the Cold War security Stuation aswell asthe uniqueand
increaaingly isolated political sysem. Thusbeinga political sysemwhichwasconducivetoincrementa
decison making on the nuclear terrain, coupled with a highly influentia nuclear industry being lead by
an influentid scientist. The increasing politica isolation and “tota ondaught” threat perception by the
government provided the environment in which it was easy for that government to use the nuclear

opportunity presented by the previous work conducted on a civilian nuclear device.

The rollback had much to do with the realisation that this capacity provided no security advantage but
rather presented aliability, especidly in the light of Sgnificant changesin the regiona and globa power
configuration starting to occur then. The growing non-proliferation norm and especidly the fact that
globd participation in the nuclear industry without subscribing to the NPT, asssted in taking such a

decison.

The objectivesfor thisstudy, as stated, thus appear to present avaid conclusion. The objectivesof the

study were to demongrate that South Africa s decisons to develop and ultimately destroy its nuclear

weapon capability wereinfluenced by both reactionsto domestic security and to other issuesunrelated

to security. South Africa obtained a fully fledged nuclear wegpon programme as the result of ahighly

incrementa gpproach to the nuclear weapon decision It isaso concluded that the threat perceptions

in the mind of the decision maker were dso dominant factors, especialy when the final decision for a
nuclear deterrent was taken. The decision to destroy the nuclear weapon capacity was aso not

primarily influenced by the growing non-proliferation norm, but by the changing security environment

both regionaly as well as globally and possibly a redisation that a nuclear weapon capability is a
ggnificant security and financid liability for South Africain the end.

This sudy can possibly be of valueto individuas and entitiesinvolved in the policy- formulation and/or

management of nuclear non-proliferationworldwide. Nuclear non-proliferationisalong term endeavour
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and while the incentives and disincentives are widely known to these practitioners, what the South
African caseilludrate, isthe necessty to take aholigtic view of the political, socio-economic context
of apotentid proliferation state. In endeavouring to identify the unique dynamics of apossble nuclear
proliferating state it might be useful to focus on the underlying dynamics between relevant entities
involved in the nuclear indudtry. Officidsinvolved in security policy formulation internationaly need to
take note of the Sgnificance of the non-praliferation norm. The non-proliferation norm hason occasion
been misused for drategic politica reasons snce the end of the 1990s. This could serioudy damage
apotential valuable tool in the combat of nuclear proliferation.*

While this study deds with a case of a state going through the complete cycle from being a nuclear
proliferator to aleading supporter of the non-proliferation norm, aneed exists for further research on
at least two related issues. The one problem relates to the threat posed by non-tate actors to nuclear
non-proliferation and other to the implications of unilateral security actions on the non-proliferation

norm.
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