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FOREWORD

The South African Institute of International Affairs (founded in 1934)
performs a constructive and very useful role through its varied activities,
which include speakers' meetings, panel discussions, symposia, conferences,
research and publications. As a national body with several branches
(Witwatersrand, Pretoria, Cape Town, Stellenbosch, Eastern Province, Border,
the Transkei and Natal) throughout the Republic, the Institute .is able to
reach out to all sections of the population.

The object of the Institute is to foster am understanding of inter-—
national questions and problems among South Africans. Information on and
analyses of current international developments are distributed to its cor-
porate and individual members, as well as other organisations throughout
South Africa and overseas, by means of various publications. The Institute
also has relations with similar bodies in many other countries through the
_exchange of publications and research material, and through personal con-

tacts. ‘

The SAITA aims in all its activities to contribute objectively to a
wider appreciation of the importance of internatiomal affairs generally;
to a greater awareness, at home and abroad, of South Africa's role in
Africa and the rest of the world; and to an informed interest among the
South African public in the development of the Republic’s external rela-
tions, including the problems and opportunities involved. During the
past few years there has been a substantial increase in interest in the
work of the Institute, reflecting a wider appreciation of the vital import-
ance of South Africa's international relations and of the very great need
for a more informed understanding of international questions generally.

This volume is the product of a symposium organised by the Pretoria
Branch of the Institute, the second to be held in Pretoria. The first.
symposium resulted in a publication in 1974, edited by Denis Venter and
entitled International Relations in Southerm Africa. The Branch is to be
heartily congratulated on its initiative in organising these biennial
symposia, and it is hoped that other Branches will be able to follow this
example in future and thus stimulate the Institute’s activities throughout
the country.

The Institute, and particularly the Pretoria Branch, is most grateful
for the willing co-operation of the University of South Africa which made
this symposium possible. We are pleased, too, to acknowledge the generous
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support of several South African companies, namely Concorde Leasing Cor—
poration Ltd. (now Concorde Bank Ltd.), S.A, Breweries Ltd., Siemens (Pty.)
Ltd. and Total South Africa (Pty.) Ltd. Without their invaluable assis-—
tance this undertaking could not have been a success.

Gidecon Roos

National Deputy Chairman, SAITA
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PREFACE

The chapters in this volume are based on part of the proceedings of a sympo-
sium held in the Semate Hall at the UNISA Building in Pretoria, on 6 and 7
June 1975. The theme of the symposium, which was sponsored by the Pretoria
Branch of the South African Institute of International Affairs, was South
Africa in the World : The Realities, and it took stock of South Africa's
relations with Africa and the rest of the world, viewed especially in the
light of international monetary, trade, political, strategic and cultural
developments affecting this country.

The symposium participants were drawn mainly from within South
Africa, although a Black Rhodesian and a British expert omn strategy also
participated. Among the South Africans participating - White and Black -
were representatives from central government departments, homeland govern-—
ments, universities, research institutions, commercial and industrial firms
and other organisations., Participation, therefore, reflected a wide cross-
section of political and academic viewpoints, and included scholars, plan-
ners, administrators, politicians and business executives,

The contents of this volume do not follow the structure of the sym-
posium itself, as only the political and strategic aspects are covered.
The symposium was not convened to reach any concrete conclusions or recom-
mendations, but some of the main concerns and viewpoints, regarding both
the problems and opportunities, are reflected in the final chapter of this
volume.

The Pretoria Branch of the Institute is most grateful to all those
who have contributed to this volume and to all the others who participated
in the symposium programme. The Editor wishes to acknowledge with apprecia-
tion the assistance received from the staff of the South African Institute
of International Affairs in the preparation of this volume for publicatiom.

Dents Venter
Editor
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CHAPTER 1

SOUTH AFRICA IN AFRICAN POLITICS

- Apiaton Chambafi

South Africa's position in African pelitics can only be analysed in the
context of the outward—looking policy (the outward movement) of the early
- Sixties, the policy of dialogue of the mid-Sixties and early Seventies,
and now the policy of détente, which has characterized inter-state
relations in the Southern Africa region since 23 October, 1974, when Mr.
B;J. Vorster called for negotiations among the states within the region.
In order to relate South Africa's position in African politics it is.
necessary to .examine the development of the outward movement from dialogue
to détente.

Objectives of the Outward Movement

To put South Africa’'s relations with Black Africa into historical
perspective it is necessary to trace in broad outline the historical back-
ground to the Republic's outward-looking policy. This policy was formu-
lated for the specific purpose of dealing with a new world order that
emerged after World War II. It was characterized by the emergence of the
Third World which was hostile to South Africa's internal policy, commonly
known as apartheid. 'Before the Third World, or the Afro-Asian bloc,
established itself as an effective force in internatiomal politics, the
major thrust of South Africa's foreign policy was directed at the comnsoli-
dation and extension of economic, technological and military ties with
Westerm powers; and the Western powers which have mattered in this con-
text are primarily Britain, the United States and France.! As the Afro-
Asian bloc established itself at the UN in increasing numerical strength,
the Republic discovered that in order to strengthenm its ties with the West~
ern powers, it had to project, not only an image of political stability
and economic prosperity, but also had to offer an internationally accepta=-
ble explanation of its internal policy which was becoming increasingly
objectionable to the Third World and the rest of the world community.

1. Spence, J.E., South African Foreign Policy in Today's World, South
African Institute of International Affairs, Johannesburg, April
1975, p.l.



The outward movement was, therefore, an attempt by policy-makers in
Pretoria to &hieve friendly relations with Black Africa based on some form
of economic and techmical co—operation; fields in which South Africa has
ample resources and know-how. In this context South African leaders saw
a clear connection between the outward movement and the major thrust of
South African foreign policy. Professor Spence confirms this point when
he says that there is a olear and divect gommeation betwsen the policy of
the outward movement and the policy of matwiaining the best pgssible re-
lattons with the key and critically tmportant Westerm powers.” The Repub-
lic's thinking in this commection was that as the West became aware of
South Africa's fruitful co-operation with other African states, the atti-
tude of the West towards the Republic would improve. In other words,
South African leaders recognized that their relations with the rest of
the world were largely dependent on their country s relations with Black
African states.

The Development of the Outward-Looking Polisy

The outward movement, in spite of its continuity, has been adapted
to changing circumstances in Africa. The first phase of the policy was
characterized by the South African Government's opposition to decoloniza-
tion, Three years after becoming Prime Minister, Dr. D.F. Malan spoke
in the South African Parliament on 16 May, 1951, and warned the British
Government that the granting of independence to African colonies would
mean that Britain was abandoning its "civilising mission" in Africa and
that the white presence would disappear from these territories once inde-
pendence was granted.3 He nevertheless conceded that the granting of
independence to the Gold Coast. (Ghana), a development which by 195! had
become obvious, would not only provide impetus to other British colonies
to demand similar treatment, but also that the process of decolonization
would be accelerated. In time it became quite obvious that decoloniza-
tion was unavoidable and Dr. Malan sought to come to terms with this in-
evitability by formulating an Africa policy in which South Africa was to
act as a major link between Africa and Europe. Malan's view in this
connection was based on the assumption that the new African states would
learn to make use of the contribution South Africa could make to their
welfare. He was also convinced that because of its position as the
most hlghly industrialized state on the continent, with considerable re-
sources of specialized scientific and technical know-how, South Africa
was in a strong position to offer technical assistance to the new nations.

2. Ibid., p.3.

3. Union of South Africa, House of Adgsembly Debates, 16 May, 1951, col.
6819,
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Dr, Malan's Africa policy was embodied in his "Charter" which is
often called the Africa Manifesto. The manifesto contained the follow-
ing points,; namely: that South Africa, the colonial powers and the United
Nationg should co-operate in safeguarding Africa from foreign influence,
especially "Asian infiltration"; an effort had to be made ko imbue Afri-
ca with the values of Western civilisation; communist infiltration in
Africa had to be prevented; and militarisation of the continent had to
be avoided. In order to achieve the objectives of the manifesto, Malan
sought to establish contacts in Africa and to this end he appointed a
former South African High Commissioner in London, Mr. Charles te Water,
as South Africa's roving Ambassador in Africa. His dual task was to
deal with the criticism of South Africa’s internal policy and to improve:
the image of his country abroad.

Between the period 1948-1957, South Africa was already making attempts
to move outward. The two major internatiomal organisations in existence
at that time through which South Africa sought to achieve her objectives
were the Committee for Technical Co-operation South of the Sahara (CCTA)
and the Scientific Council for Africa (SCA). South Africa saw these two
organisations as appropriate channels through which it could maintain con-
tact in Africa, but it was later forced to withdraw from both.

Successive South African Prime Ministers emphasised the need for co-
operation between South Africa and the rest of the continent. By the
time Mr. J.G. Strijdom became Prime Minister, the stage for the establish-
ment of an African government in the Gold Coast had been firmly set and
the fact that many other colonies would follow the same path had become
obvious. Mr. Strijdom stressed the fact that South Africa had to be pre-
pared to co-operate in matters of common concern with all other states
which were to be established in Africa south of the Sahara. He declared
that the relationship between South Africa and non-white states in Africa,
With their millione of inkabitants, should be one of mutual interested
partiea in Afrnica, without hostility towards one another — a welationship
of peoples ani governments who recognise and raspeot one another’s right
of exiztenca. '

Both Mr. Strijdom and Mr. Eric Louw, realized that South Africa's
internal policy was an obstacle to future co-operation. The two leaders
used the outward policy to demonstrate South Africa’s willingness to share
its know-how in the fields of technology and science with other African
states. Their efforts failed as the new states' hostility towards apari-
heid increased, both in Africa and at the United Nations.  South Africa

4. Olivier, G., "South African Forveign Policy", in South Africa : Govern-
ment and Politics (Edited by Denis Worrall), J.L. van Schaik, Pretoria,
1975, p.324.
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had no diplomatic representation in Africa aund therefore depended upon
technical co-operation as the only effective means of bridging the gap
cauged by the absence of diplomatic ties.

When the Gold Coast achieved independence in 1957, Mr. Stijdom sent
a telegram to Dr. Kwame Nkrumah emphasising "the desirability of co—-opera-
tion in matters of common concern'. Mr. Eric Louw pursued the out-
ward policy for many years emphasising the fact that South Africa's success
in the field of international relations depended on a number of factors,
wnier aliai the gradual removal of suspicion in Africa about South Africa's
internal policy; the acceptance by other African states of South Africa
as a fellow African state; and the willingness of South Africa to make an
important contribution in dealing with tommon problems. In 1963 he urged
his country to continue its search for friendly relations with Black Afri-
can states in spite of failures and frustrations and stressed that South
Africa would have to strive "to restore good relations with African states".

As African countries gained independence they mads their position and
attitudes towards South Africa very clear. Thus, in spite of Mr. Strijdom's
and Mr. Louw's attempts to establish friendly relations, the African states
showed increased hostility towards the Republic, particularxly in the wake of
the Sharpeville incident of 1960. This hostility of the new nations in
Africa and Asia led to South Africa's withdrawal from the Commonwealth in
1961, After Sharpeville and withdrawal from the Commonwealth, South Africa
faced increased isolation from the rest of ‘the African continent., The
Commonwealth had assumed a new character as defined by a new set of princi-
ples. Cardinal among these was that the Commonwealth had to be absolutely
non-racial. The new states maintained that there could not be effective
co-operation within the Commonwealth if any of the member states did not
comply with the principle of absolute racial equality.

Hostility towards the Republic increased and during the period between
1960 and 1967 the outward policy suffered a severe setback. Despite this,
South Africa did not stop looking for new opportunities for the pursuit of
the outward policy. Dr. H.F. Verwoerd stressed the fact that the Republic
felt goodwill towards African states and desired the well-being of all.

Formation of the Organisation of Afviean Unity (OAU)

An important development .affecting South Africa's outward movement was
the formation of the OAU in 1963. This development provided the African
states with a framework within which they could present a united front in
their opposition to the Republic's internal policy. 1In its first resolutiom
on South Africa, the OAU condemned the Republic's outward movement policy
and characterized it as "manoeuvres" by which the South African regime
sought to weaken the Africam states,
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The adoption of this resolution condemning the Republic, was followed
by the imposition of a boycott on South Africa, barring its ships from enter-
ing the harbours of any independent Black African state; its aircraft were
to be forbidden the use of airspace of these countries; in addition, a
"National Liberation Committee" was established for the purpose of training
"freedom fighters" to liberate the remaining parts of Africa under colonial
rule and domination of white minovities. This was a great blow to the
Republic's overtures to African states, because it was forced to go omn the
defensive. In spite of all this, Dr. Verwoerd did not abandon his efforts
to achieve a détente with the Black African states, which he saw as the only
way to break through the isolation. But, South Africa continued at the
same time to adhere to the principle of co-operation without interference
in snother country's internal affairs, maintaining that apartheid was a
matter for the Republic alome. Dr. Verwoerd continued to state his country's
willingness to aid Black African states, emphasising that such assistance
was offered with no strings attached. But, as far as the OAU was concerned,
the acceptance of economic aid from South Africa on the basis of non-inter-—
ference by African states in the internal affairs of the Republic, entailed
accepting aid with strings attached. In other words, South Africa demanded
that co-operation could only be achieved if the African states committed
themselves to non-interference in the Republic's internal affairs and that
meant aparthsid could not be discussed by the 0AU. Dr. Verwoerd further-
more saw his policy of separate development as very much in keeping with
the principle of self-determination. The problem here is that South Afri-
can leaders’ interpretation of the principle of self-determination was quite
different from that of the African leaders and thus, when the two sides talk-
ed of self-determination, they were operating on entirely different cognitive
maps. :

Having been forced out of the CCTA and the CSA, the Republic was left
without any direct channels through which it could execute its "outward
poliey". Its activities in the CCTA and the CSA, the two organisationms
in which co-operation existed, ceased. South Africa was further barred
from participating in the regional activities of a number of organisations,
including the UN's Economic Commission for Africa (ECA), the Food and
Agriculture Organisation (FAO), and the World Health Organization (WHO).
African leaders were aware of the important contribution the Republic
could make through its participation in these organisations, but, as one
African diplomat put it, "South Africa's presence in these bodies on the
basis of apartheid, would have been an insult to African people throughout
the entire continent". Dr., Verwoerd seemed convinced, nevertheless, that
South Africa's ability to provide the right kind of technical assistance
to African states, which these states needed so badly, would form the basis
for future co-operation, particularly withian the Southern African region.



Relationa with Botswana, Lesothc and Swaziland (the BLS states)

The independence of the BLS states provided an opportunity for the
reappraisal and reshaping of policy, in order to project the prevailing
circumstances. An important basis for co-operation between the BLS
states and the Republic has been the Customs Union which was originally
ereated in 1910 when these territories were still British Protectorates.
The new initiative on co-operation in this area included the re-negotia-
tion of the Customs Union agreement carried out in the light of the new
independent status assumed by the BLS countries; this re-negotiated
agreement came into effect in 1970. Although there had been historical
links between the BLS countries and South Africa, when these three terri-
tories achieved independence the ties had to be re—examined and reconsti-
tuted to reflect their new status.

Vorster's Bra and Successes of the Policy

The next phase of the outward policy came into existence when Mr.
John Vorster took over after the death of Dr. Verwoerd. He continued to
build upon the outward movement, making adaptations when and where cir-
cumstances demanded, emphasizing personal contact. Soon after assuming
the premiership, Mr. Vorster met the Prime Minister of Lesotho; Chief
Leabua Jonathan, shortly after Lesotho had achieved its independence on
4 October, 1966, It was during this period that the term "dialogue”
wags introduced to characterise the policy. Botswana remained rather
lukewarm towards the idea of "dialogue" with South Africa after its inde-
pendence, but because of its dependence on South Africa, Botswana never-—
theless continued to maintain financial, trade and other links with the
Republic. President Seretse Khama called on Mr. Vorster in September
1968, after medical treatment in Johannesburg. Swaziland gained its
independence on 6 September, 1968 and it was not until 26 March, 1971
that the Prime Minister of Swaziland, Prince Makhosini Dlamini, met Mr.
Vorster in Cape Town. As far as South Africa was concerned the three
BLS states were now providing a basis for a real "dialogue" based on
personal contact. Encouraged by its success in this region, the Repu-
blic continued to strengthen the '"outward policy", consolidating and ex-
panding a wide range of activities.

Thus, under Mr. Vorster, South Africa was eager to demonstrate
through its velations with the BLS countries that friendship and co~opera-
tion between Black and White states in Africa was not oanly possible; but
could be achieved in practical terms. . The geographical area within which
co-operation was being achieved expanded when Dr. Kamuzu Banda, President
of Malawi, announced that his country and South Africa were to exchange
Ambagsadors. On ! October, 1967, Dr. Banda made a further statement
announcing the appointment of Mr. M.P.A. Richardson, Secretary for External
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-Affairs, as his country’s first Ambassador to the Republic. It is impor-
tant to note that Dr. Banda's historic announcement was followed. on 2
October, 1967 by Chief Jonathan's declaration that he was negotiating with
South Africa for the establishment of diplomatic relations and "hoped that
he would be able to send an Ambassador to the Republic as soon as possible'.

Prior to the exchange of diplomats between the two countries, Malawi
had, in February, 1967, sent a delegation on an offiecial visit to the Re~
public consisting of three Cabinet Ministers. The three ministers were
Mr. R.J. Kumbweza (Minister of Trade and Industry), Mr. G.W., Kumtumanji-
(Minister of Natural Resources), and Mr. Aleke Banda (Minister of Develop~
ment and Planning). During their visit the ministers completed a trade
agreement with South Africa to replace that which existed during the time
of the Federation of Rhodesia and Myasaland. Contacts were established
further afield in Madagascar in 1967, when an agreement was concluded be-
tween the govermments of South Africa and that country, providing, fnter
alia, for the introduction of air services between the two countries. By
the end of 1967, Mr. Vorster was able to assess the achievements which the
outward movement had accomplished and reported that throughout 1967, good
netghbourliness prevailad and friendly relations were maintained through—
out with the states ~ White and Blaok — bordering upon us. Mutual visits
between ourselves, Portugal, Rhodesia, Maloawi, Botewana and Lesotho have
led to better undersianding and greater co-cperation to the benefit of
all goncerned.  Of special significance is the example set by South Afri-
oa and Malawi, an example which will sevitainly have great influence in
time to come in Afvica and in the rest of the world. During the yeav
wa had more visits than ever before in our histowy from tmportant persov-
alities from many countries.

In addition to establishing such contacts, Mr. Vorster had noted
with pleasure the volume of opinion which was gteadily growing, nect only
that South Africa should be given a chance tc prove itself, but that the
question was posed more and move whether it is wot Just poseuhle that
South Africa might have found the solution to the ovne problem, namely
thé race problem, which the rest of the world has not yet found ...

In assessing the future in the light of what the policy had already
achieved, Mr. Vorster claimed that the past year, in apite of the offi-
atal UN attitudes of so many goverwments, had brought greater under-
standing for the problems of the Republic and that those govermments

with whom South Africa had tried to establish closer contact, waleomed
our advances and aoccepted cur friendship, even if, as <s to ba underastoods

5. See Africa Institute Bulletin, Vol. VI, No. 2 (Marxch, 1968), Pretoria,
p.St. .
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ﬁkereewere reservations. This understanding will gain in stvength in
19886. With these successes, South Africa pressed on with its "outward
movement", which by then became popularly known as "dialogue".

In his assessment of the outward policy, Dr. Hilgard Muller ex-
plained that our poltoy and aaﬁyj‘ons in reapeat of the African statss are
realistie rather than dogmatia, He believed that South Africa and its
neighbours were establishing a "pattern of co-existence and co-operation"
that would be worthy of imitation by others, and stressed that the policy
was based on the inherent right of self-determination. Here reference
was made specifically to the policy of separate development., The South
African Government was convinced that Bantustans or Homelands would event-
ually be accepted by African states as fulfilling the principle of self-
determination. This conviction on the part of the Republic was wrong as
the policy of separate development remains to this day very much unaccept-
able to the African people, both inside and outside South Afriea; and
indeed, the policy continues to constitute one of the obstacles to South
Africa's outward movement.

Inside the Republic the outward policy was questioned, opposed and
rejected by the right-wing of the Natiomalist Party, otherwise known as
the "verkramptes”. Dr. Muller assured those who questioned the policy,
particularly with reference to the establishment of diplomatic relatioms
with Black African states, saying that his govermment would not exchange
diplomats with an African state, unless the state concerned had proved
beyond doubt that it was its desire to promote friendly relations with
South Africa and unless such a state subseribad to and practised the
recognised principle of non-interference in the affairs of others. He
then indicated that the South African Government was busy working on a
gscheme to establish two suburbs for diplomats, one in Pretoria and one
in Cape Town. Dr. Muller further explained that diplomatic suburbs would
algo ensure that African diplomats were away from the general White publie
to avoid incidents which would inevitably arise from South Africa's racial
policies.

It is important to note South Africa’s insistence that establish-
ment of diplomatic relations with the African states would be based on
the principle of non-interference in the internal affairs of other states.
This was not accepted by the African countries, because their point of

6. Ibid., pp. 51-52.
7. Dr. H. Muller, South African Minister of Foreign Affairs (Paper —

The Republic of South Afvica in the Changed World - read at Potchef-
gtroom University on 3! August, 1967).
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view has always been that apartheid was not an internal matter, as the
policy had an international dimension. As far as South Africa is con-
cerned it iz on this principle of non-interference in the internal affairs
of other states that the Republic rejected the 1969 Lusaka Manifesto, which
among other thizgs called for negotiations rather than confrontation im
Southern Africa.

The Lusaka Manifeste age a Challenge

The Lusaka Manifesto was a declaration by fourteen Fast and Central
African states which met in Lusaka in April, 1969. The basic principle
contained in the Manifesto was the reaffirmation by these states of their
belief that all men are equal, and have equal rights to human dignity and
reapect, regardless of colour, race, veligion cr sex.

With specific reference to South Africa, the Lusaka Manifesto makes
a very important point and that is the-acceptance by these African states
and indeed the OAU as such, that the Republic is an independent African
state.  The Manifesto declares: South Africa is itself an independent,
sovereign State and a member of the United Nations. It s move highly
devaloped and vicher than amy other nation in Africa. On every legal
bagis its internal affaivs are a matter echuszveZy for the people of
South Afviea.  Yet, the purpose of law is people and we assert that the
aations of the South Afvican Govermment arve such that the rest of the
world has a responsibility to take some actiom in defence of humanity.
The Manifesto also stated the views of the fourteen nations on the ques-
tion of liberation, saying: On the objectives of liberation ... we aan
netther survender nor compromigse. We have aluaye preferrved, and we
still prefer, to achieve it without physical violenca. We would ?re~
fer to mnegotiate vather than destroy, to btalk rather than ki1l ....'0

The Manifesto was, no doubt, a direct respomnse by the African
leaders to South Africa's call for “dialogue" with Black African states.
In this context, the Manifesto represented a challenge to Souti Africa
and a test of its sincerity in calling for "dialogue'.  But, the South
African Government rejected the Lusaka Manifesto without much discussion

8. ™"Lusaka Manifesto on Southein Africa", in Southern Africa Record
(Number Two), South African Institute of International Affairs,
Johannesburg, June 1975, p.i.

9. Ibid., p.6.

10, Ibid., p.3.
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of the document and today it is generally agreed in the Republic and else-
where that the rejection of the Lusaka Manifesto was a serious mistake in

terms of the outward policy. It is also important to note that the Mani-
fegto was later adopted as an official document by both the OAU and the UN.

The attitude of the South African Government towards the Lusaka Mani-
festo made it difficult for the majority of African states to accept the
Republic's outward policy. Thus, at the Seventh Summit Conference of East
and Central African states at Mogadishu in October 197], two years after
the declaration of the Lusaka Manifesto, these African leaders reformulated
their position on the question of dialogue and declared that in view of
South Africa's rejection of the Lusaka Manifesto there was #o way left to
the liberation of Southern Africa ercept avmed struggle vovddl UThey re-
jected the policy of "dialogue'" advocated by a minority of OAU member states,
led by President Houphouet-Boigny of the Ivory Coast and Dr. Busia of Ghana.
The policy of dialogue, however, was already being implemented by President
Banda of Malawi. Thus in 1970 and 1971, the OAU was engaged in one of the
greatest debates on the question of dialogue; a debate which had been pro-
voked by President Boigny when he openly called for dialogue with South
Africa. In this venture, he was supported by Dr. Busia and President
Banda. The great OAU debate on dialogue ended in June 1971, when the
organisation voted against dialogue at its summit conference in Addis Ababa.

As far as the OAU was concerned, dialogue had ceased to be an issue
after the Addis Ababa Conference. In South Afrieca, the issue assumed a
very low profile between June, 1971 and April, 1974, It would appear, how-
ever, that the South African leaders were at the same time giving serious
thought to the next moves. Secret contacts with certain African countries
were maintained and the South African Governmefit stressed the need for quiet
diplomacy. The outward policy was. therefore not abandoned despite setbacks,
which included an end to economic ties between South Africa and Madagascar
in 1972 when the army took over, replacing the govermment of President
Tsiranana. '

Logt Opportunities

In assessing some of the factors that contributed towards the failure
of the dialogue initiative, brief reference must be made to what might be
called "lost opportunities" — a number of positive initiatives by various
African leaders to establish some contact with South Africa. In all these
instances, South Africa's response was negative. The first of these oppor-
tunities was as far back as 1958, when South Africa was invited to attend

11. "Mogadishu Declaration", in Southern Africa Record (Number Three),
South African Institute of International Affairs, Johannesburg,
October 1973, p.34.
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the first Conférence of Independent African States in Accra.  South Africa
turned down the invitation on the grounds that colonial powers, like Britain
and France, should alsg have been invited, ' Here South Africa chose 'to
identify itself with the colonial powers of Europe and it lost the
opportunity to establish contact with African leaders on a persomal,-as wetl
as at a govermmental level, The fact that Dr. Nkrumah invited South. Africa
to attend this conférence was in itself an indication that the African
states accepted and recognized that -South Africa was an independent African
state. The object of the Conférence, as stated by Dr, Nkrumah, was to forge
"closer links of friendship, brotherhood, co-operation and solidarity".
South Africa would not have had an easy time at the Conference; its inter-—
nal policy would have been subjected to most severe criticism, but it would
have had the opportunity for its Prime Minister to defend apartheid - after
all, South Africa had always maintained that it had nothing to hide.

In 1962, the Nigerian Prime Minister, Sir Abubakar Tafawa Balewa
offered to visit South Africa and to exchange Ambassadors, "in order", as
he put it, "to reassure the Afrikaner of the .good intentions of the African
people”. On 11 April 1962, the leader of the Opposition, Sir de Villiers'
Graaff, raised the question in the South African Parliament and urged the
Govermment to consider Premier Balewa's offer. Mrs. Helen Suzman thought
that "it would be sensible" to invite the Wigerian leader, but Dr, Verwoerd
refused, saying: I have met Balewa and have epoken to him privately and
at the conference table while in London and tried to get a fair outlook
from him on the South African situation ... My opinion <8 that he is not a
moderate ... with regard to rvelations ?gtween White and Black ..., He ie
a fanatic in respect of his own cause.'“- Dr. Verwoerd thought. the
Nigerian Prime Minister was presumptuocus to invite himself te visit South.
Africa and declared that the Nigerian leader should have waited for an
invitation from the Republic. That such an invitation would have been
sent to Premier Balewa is of considerable doubt.

Another 1mportant move was made by Dr. Kenneth Kaunda of Zambia in
1964, just before his country achieved 1ndapendenca,_when he .announced at
a pelitical rally that his country would be willing to establ;sh dlplematlc__
relations with South Africa, provided.Zambian diplomats were treated like
any other diplomats, The Republic's response was again negative. Dr.
Verwoerd said that because Dr, Kaundz had not used the proper channels,
South Africa could not take the Zambian leader seriously and even '
questioned his intentions. The summary rejection of the Lusaka Manifesto
is yet another example of an opportunity that was lest.

12, Republlc of" Sautthfrlca, House of Assembly Debates, 1 Apr11
1962 col, 3758, : : :
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In addition to South Africa's negative responses to the pcsmtlve
moves by African leaders, the Republlc s internal policy remazhed anathema
to all of Africa. An impertant factor contributing to the fallure of dia-
logue, perhaps more than anythmng else, was South Africa's support of the
Salzsbury Govermment after UDI. ;n 1965, and by so dclng defying UN econo-
mic sanctions against Rhodesia.,  South Africa was seen as standing in the
way of the dacclcnxzatlcn process in Rhodesia. The Republlc s refusal to
comply with UN resolutions on Sputh West Africa (Namibia), has further been
a complicating factor in Squth Afrlca s search for dialogue with Black Af-
rica. : : .

It may be argued. that although. dlalogue ceased to be an igsue in
most parts of Africa by 1972, it nevertheless remained alive in countriés
like Malawi, Botswana, Lesotho and Swaziland. Apart from diplomatic re-
lations between Malawi and South Africa and the exchange of visits between
President Banda and Prime Minister Vorster, the two countiies have had
considerable economic links and technical assistance prograimes in which
the Republic participated directly; and this includes aid in building
the new capital at Lilongwe. Malawi, not being an immediate neighbour
and not being as dependent on South Africa as the three BLS states, re-
mwains the only and best example of the success of the outward movement in
Africa. The BLS states do not add to the success story of the policy of
"dlalogue . because most of the, ‘links between the BLS countries and the
Republic are an unavoidable. product of historical, geographical, economic
and pclltlcal factors, it is true that Lesotho, and Swaziland in parti-
cular, have since achieving 1ndependence made requests to the South.African
Government for technical assistance of one kind or -another, = But relatlons
between South Africa and the BLS states have not been all that frlendly.
Botswana has been making an obvious effort to improve its links with Zambia
and move towards the north and away from ‘the south. Relations between
Lesotho and South Africa have been difficult, partlcularly dince Lesotho
tcok a hard line against the Republlc at the OAU Conferenca in Dar es- Salaam.
It is also significant that none of the BLS ‘states has establlshad diplomatic
relaﬁxons with South Africa., This would seem to suggest that despite eco—
nomic llnks of one kind or anothex, all is not well in Lhe reglcn as far
as inter-state relatmons are concerned

Rhodasia ¢ An Obstaale to Dialogue and Détante

At this p01nt it is appropriate to axamlne tha’ relatlons betweean
South,Afrlca and Rhodesza.' The Rhodesian issue ‘i of great. importance in
considering the Republic's relations with Black Afrlca, becausge Rhodesia
hag been one of the main obstacles to dialogue and now to d8tente. The:
questlcn to be asked here is why South Africa has continued and still con—
tinues to support Rhcde51a, thereby making it difficult for the Republic
to achieve its objectives in Africa:. the normal;zatlon of relations with
Black Africa.
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South Africa's continued support for Rhodesia is indeed based on a
number of factors:

Firstly, the historical ties which date back to the time when Rhodes
sent the Pioneer Column to occupy Rhodesia.

Secondly, there have always been strong sociological, cultural and
ideological ties between the two countries.  South Africa has been one
of the main, if not the major training ground for Rhodesians, particularly
at secondary school, university and other professional levels. The two
countries have similar legal systems and a large number of Rhodesian laws,
particularly those concerned with the Africans, such as the pass laws, the
Land Apportionment Act or the Land Tenure Act, as well as others, are car-
bon copies of those to be found in the Republic of South Africa. Ideologi-
cally, Rhodesia and South Africa are committed to protecting Christianity
and the Western way of life agamnst the encroachment of Communism which
they see as the number one.enemy in the regionm, In this connection, both
countries see themselves as the custodians of the Western way of life in
Africa. :

A third determinant upon which relations have been based between
Rhodesia and South Africa is the geographical factor. Rhodesia has al-
ways been seen as a buffer state separating the Republic from the north;
therefore Rhodesia, in terms of geopolitics, has always been very important
to South Africa.

The fourth factor that has fostered relations between these countries
has been trade- and other economic-links, particularly since upI, when South
Africa replaced Britain as Rhodesia's major trading partner.

In spite of all these strong links between Rhodesia and South Afr;ca,
thelr relations have been somewhat dubious, particularly.after UDI, when
the Republic was forced to make the choice of supporting Rhodesia in defiance
of the UN. Even long before UDI, South Africa was not happy when Rhodesia
looked to the north and joined the Central African Federation. There were
aspecte of the Federation which the South African Govermment naever liked,
especially the notion of multi-racialism and the policy of partnership.
Therefore relations between the two countries during the days of the Fede-
ration were ambivalent as .the two countries appeared to be moving in diffe-.
rent directions. '

Implications of UDI for South Africa’s Outward Policy

UDI in 1965 had many disadvantages for South Africa, because the
South African Government did not want to appear to be supporting White
supremacy outside its own borders, Thus, it was confronted with very
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difficult decisions.. The Republic found itself having to support Rhodesia
for a variety of reasons, some of which have already been outlined. There
was also the fact that South Africa could not afford to support UN sanctions,
because to have done so would have meant that the Republic was using sanctions
against an ally and good neighbour. Furthermore, South Africa could not
afford to support the idea of sanctions, a weapom with which it had been
threatened itself, and which has been employed by the OAU against it. The
Republic's attitude and position towards the Rhodesian situation was that it
was a domestic matter concerning Britain and Rhodesia. It declared that

it did not believe in boycotts and economic sancticns, nor in any interfer-
ence in domestic affairs and therefore refused to co-operate with the UN.

The Republic found itself in a very unhappy position, in that the South
African Govermment recognised not only the fact that Rhodesia constituted

an obstacle to the outward policy, but also the fact that Rhodesia was vul-
nerable to guerrilla incursiens. - In 1967, South Africa found itself having
to send police forces to assist Rhodesia against guerrilla activity although
the given reason was to prevent South African ANC guerrillas from crossing
Rhodesia to the Republic. During this period South Africa recognised the-
fact that normalisation of relations with the African countries, particular—
ly with Zambia, was not possible while the situation in Rhodesia remained
unresolved. President Kaunda made this point very clear im his letter to
Mr. Vorster in 1968, when he told the South African Prime Minister that it
was not possible to reach an understanding between Zambia and South Africa
as long as the Republic assisted the "illegal regime'. It is thus clear
that the South African Govermment wanted to see the situation in Rhodesia
resolved through negotiation, and yet, on the other hand, it was South Afri-
ca's actions which made it possible for Rhodesia to succeed in evading sanc-
tions. ' e

Another development which complicated South Africa‘s position vis-4-
vis the Rhodesian issue was the closure of the Zambian border by the Rhode-
sian Government in January 1973. It became very clear from statements
made in South Africa and the reaction of the South African press in general,
that the Republic's interests were not necessarily tied-up with those of
Rhodesia. It also became obviocus that South Africa was very unhappy about
the action taken by Rhodesia. After the closure of the border, a number
of prominent South Africamsbegan to call upon their government to re—examine
and re-assess its attitude towards Rhodesia, The result was that relations
with South Africa became an election campaign issue in Rhodesia in 1974,

The Rhodesia Party, in its call for a negotiated settlement; pointed out
that South Africa was getting tired of constantly having to come to the aid
of Rhodesia. Relations between the two countries remains a matter of
debate in the Republic. ' '

The ﬁpst importaﬁt development, however, that has helped to clarify
South Africa'’s attitude towards Rhodesia, was the coup in Portugal on 25
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April, 1974, Most. observers of the Southern African political scene agreed
immediately that this event would lead to dramatic changes in Southern
Africa. But the speed with which events have taken place since the Lisbon
coup has been unexpected, because previous analysis of the Southern
African situation was based on unchallenged assumptions, such as. South
Africa's unquestionable support for White rule in Rhodesia. Guerrilla
incursions 1nto Rhodesia, particularly since 1972, followed by sustained
fighting over a long period of time, must have made South Afrlca question
the wisdom of committing .its police forces to Rhodesia. It must have also
been obvious to South Africa as to who would eventually win the war.
Détente was seen as the only way to avoid confrontation and to promote
better future relations in Southern Africa.

Impitcations of the Coup in Lisbon

After the coup in Portugal, the South African Prime Minister imme-~
diately acknowledged that the situatiom in Mozambique follow1ng the coup,
would have far-redching comsequences for Southern Africa, and welcomed
the posslbllxty of a Frellmo Government there provided such a govermment
was "responsible" and "a good neighbour". The South African Government
made it clear that it would do nothing to oppose the transfer of power and
that it would seek co-operation with the revelutionary government there.
The response of Mozambxque s Transitional Govermment to the South African
overtures was positive, thus creating an atmosphere which led te détente
between South Africa and Zambia on the Rhodesian issue,

The attitude of the South African Government towards Mozambique
should be contrasted with the immediate reaction of the Rhodesian Front
Govermment, which responded to this development by assuring the White
population that events in Mozambique, resulting from the coup in Lisbon,
did not have any relevance to developments in Rhodesia. The Rhodesian
Prime Minister warned that those who believed that dévelapments in Mozam-
bique would influence the situation in Rhodesia were grossly "misreading
the situation in Rhodesia". It would appear that Mr. Smith's r:marks
were also directed towards Mr Vorster, who had quickly acknowledged that
the situation in Mozamblque was. bound to have profound effects upon de*
velopments in this region. Here a clear divergence of views,; if not
sharp differences, between Mr. Vorster and Mr. Smith becomes apparent, at
least judging by the way the two leaders responded to the situation created
by the coup in Portugal.

Throughout the remalnder of 1974 the South Afrlcan press ~ parti-
cularly the Afrikaans press - became more and more critical ¢f the Smith
Government for its inflexibile attitude and for failing to come to terms
with the ARC. The press and many leading South Africans, f£rom both the
Engllsh—speaklng and Afrlkaans speaklng communities, once aga1n urged the
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South African Government to re—asgsess its position and attitude towards
the govermment in Salisbury.

Energence of Détente

In his Senate speech on 23 October, 1974, Mr. Vorster declared that
Southern Africa had reached the cross-roads, where it had to choose between
peace and the 'escalation of strife. The comnsequences of the latter choice
were easily foreseeable, and the toll of major confrontation would be. too
high for Southerwn Afvriea to pay. President Kaunda responded almost
immediately on 26 October, and described Mr. Vorster's policy speech as th?a
votce of reason for which Africa and the world have waited for mawy years.
Another landmark in the détente exercise was Mr. Vorster's speech at Nigel
on 5 November, 1974, when he said that many would be surprised where South
Africa stood on the diplomatic front after six months. This speech
indicated a definite commitment to détente.

The first concrete step towards détente, however, was the Lusaka
Agreement of December, 1974, reached between the parties to the Rhodesian
dispute. The agreement was backed by Zambia and South Africa, the major
actors in the region, as well as by Tanzania, Mozambique and Botswana, and
set the stage for a constitutional conference between the Rhodesian
Govermnment iand the unified ANC as the main parties. A number of difficul-
ties, however, immediately arose on both sides, mainly related to the
interpretation of the Lusaka Agreement and manoeuvering to obtain the best
negotiating position. The result is that Rhodesia, once again, has become
the main stumbling block to détente.

Achievements of Détente

The Rhodesian impasse has the twin consequences of focusing world
attention on South Africa as the main sanctions-buster, and of almost
compelling South Africa to aid Rhodesia economically and militarily. If
South Africa were to establish good relations with Mozambique and to
normalise relations with Zambia the Rhodesian issue had to be resolved
first. President Kaunda made this point clear in his letter to Mr Vorster
in April, 1968, when he told the South African Prime Minister that the
normalisation of relations batween Zambia and South Africa was not :
posSibleﬂaSlengéaéltEe'Répﬁﬁlieﬁgﬁntinggﬂ:tqﬁsupport "the illegal regime".

13. "Statement by the South African Prime Minister, the Hon. B.J.
Vorster, im the Senate, Cape Town, on 23 October, 1974",in
Southern Africa Record (Number One), South African Institute of
International Affairs, Johannesburg, March, 1975, p.4.

14. "Address by H.E, the President of Zambia, Dr. K.D., Kaunda, on the
occasion of the conferment of the degree of LL D. (Honoris causa),
University of Zambia, 26 October, 1974 ",in Southern Afvica Record
(Number Two), ob. e¢tt.. p.17.
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Zambia, for various reasons, has long been recognised in South Africa as

a key country in the dialogue venture in the vregion. Firstly, Zambia

has been the home and the major base for the liberation movements, a factor
which gave President Kaunda a certain leverage. Secondly, Zambia ig a key
to détente, because of President Kaunda's position in the OAU, where he is
highly respected for his commitment to the liberatiom of Southern Africa,
and for his adherence to the philosophy of Humaniem. A third factor is
that in terms of geopolitics, Zambia occupies a strategic position vis-2-
vis Rhodesia, particularly, as far as the liberation movements are con-
cerned. Zambia is, relatively speaking and from an African viewpoint, a
strong country in economic and political terms.,  There is undoubtedly also
a community of interest between Zambia and South Africa in seeking a settle-
ment to the Rhodesian problem, including the fact that Zambia faces econo-
mic problems which could be alleviated by a solution to the Rhodesian ques-
tion.

At this point it is important to.look at the achievements and pro-
gress made in the Southern African region, since the emergence of détente:

~ D&tente has made dialogue between Zambia and South Africa possible.
This is indeed not a small achievement.

— The second achievement was the merging of the three Zimbabwean libera-
tion movements — ZAPU, ZANU and FROLIZI - into ome organisation : the
ANC. Again, bringing these movements together, particularly ZAPU and
ZANU, after a decade of being arch-enemies, is not a minor achievement,

~ The third achievement was to get Mr. Smith to agree to release the de~
tained African leaders and to allow them to fly to Zambia, a country
with which Rhodesia has been, in effect, at war for a long time, as
characterised by the closure of the border with Zambia in January 1973.

~ Then there was the Lusaka Agreement between the Rhodesian African
leaders and the Rhodesian Govermment, witnessed by four African Pre-
sidents — Kaunda, Nyerere, Khama and Machel. The agreement included,
among other things, a ceasefmre, although this has since been the
subject of differing lnterpretatlons by both sides.

— Détente has also destrbyé&,cértainfmythological conceptions, such as
the belief that the chiefs are the true political leaders of the
Africans. . The fact need not be stressed that the chiefs were con-
spicious by their absence ‘at the Lusaka Conference and. other subse-
quent talks. Coe

Given the fact that hostility characterised inter-state relations in the
region before détente, these achlevements have been both remarkable and
dramatic.
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Détente and the Rhodesian Issue

In this kind of analysis some questions come to the fore from the
picture that seems to be emerging in Southern Africa. The obvious ques-
tion is whether these achievements are likely to lead to a settlement of
the Rhodesian constitutional crisis? It appears very doubtful that a
negotiated settlement can be reached in the near future and this pessimism
about the possibility of a settlement is based on several factors.

Firstly, Mr. Smith's behaviour after the Lusaka Agreemeut appears
to indicate that he has had second thoughts about that agreement. It is
obvious that at the Lusaka talks the question of majority rule must.have
been discussed as a policy objective of the African leaders. It would
further appear that the question to be decided at the comstitutional con-
ference was a time-scale during which majority rule would be imtroduced.
Therefore, Mr. Smith's behaviour and pronouncements since the Lusaka
Agreement; reaffirming his statement that there would be no majority rule
in his lifetime, would seem to be contrary to the spirit of détemte. Mr.
Smith's behaviour in this regard is obviously at variance with South Afri-
ca’s objective to achieve stability in the region. It would appear that
Mr, Smith's version of the Lusaka declaration was simply an agreement to
have a ceasefire as a quid pro quo for the release of the detained African
leaders, and subsequent to this to hold talks with the ANC leaders for the
purpose of finding a solution to the Rhodesian constitutiomal crisis. In
a speech on the settlement issue on 26 May, 975, Mr. Smith did not only
dismiss the idea of majority rule, but also rejected "immediate parity".
He said: The <dea of cne man one vote, or immediabe parity, or handover,
or any such change <8 a non—atarter, qnd the publtcation of anything like

that 1is completely irresponsible .... In view of this statement the
possibility of a negotiated settlement in the immediate future is of

gonsiderable doubt. .

There are factors in the Rhodesian situation which affect the
irmediate future of détemte. There continues to be a difference between
the RF and the ANC about the question of a venue for the constitutional
conference. The African leaders have insisted that they would like the
conference to be held gutside Rhodesia, and possibly under the chairman-
ship of the British Govermment, thus reducing the Rhodesian issue to the
colonial status to which it belongs. For Mr. Smith this is unacceptable,
as this would indicate that he is no longer in full command of the situa-
tion. This to him would be tantamount to renouncing UDI.  The ANC; how-
ever, agreed to hold talks with Mr. Smith as prelimirary discussions, in
order to secure from the Rhodesian Prime Minister an acceptance of the
principle of majority rule as a basis for a full-fledged constitutional
conference.

15. Rhodesia Herald (27 May, 1975).
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It would appear that the present Rhodesian Front attitude towards
a settlement and its refusal to accept the idea of majority rule is based
on certain assumptions. These assumptions include the belief that in the
event of a large scale guerrilla war, South Africa would put its full
weight behind Rhodesia. Such a development, however, would not be in
South Africa’s long~term interest, both in the domestic and international
spheres, and therefore it would be futile if the Republic were to involve
itself on a large scale in a war which it would eventually not be able to
win.  The American experience in South East Asia may serve as a lesson
here. :

The second assumption is that the situation in Mozambique, after
independence in June 1975, would erupt into inter-tribal fighting, leading
to a Congo~like situatiom, and that such a development would alter the
present attitude of the South African Govermment in favour of the status
quo in Rhodesia.  Even if the situation in Mozambique were to develop in
that direction, that would not be in the interest of South Africa, as such
a development would invite UN and QAU intervention, the two organisations
whose presence in Southern Africa would not be welcome to the Republic.

The third assumption is that the African nationalist leaders would
split into warring factions, and in the event of such a development the
RF could point out to South Africa the futility of giving power to people
who are not ready to govern themselves. There is also the assumption
that it is possible to isclate the extremists in the ANC and negotiate
with the moderates. As in any political party, there are identifiable
factions within the ANC, but it appears that they a2ll agree on the ques-
tion of majority rule and this goal transcends whatever differences there
may exist. :

The fourth assumption i1s that Zambia is engaged in the détente
exercise because of its economic difficulties and that Mozambique's food
shortage will compel the new Frelimo Government to continue trade links
with Rhodesia. This assumption is erroneous, because it overlooks the
fact that political realities very often ignore economic considerations.
The political realities are that there is a limit to which Zambia can
allow itself to negotiate outside the OAU framework. For Mozambique,
the political realities would seem to be of overriding importance. The
new Mozambique nation, however, is a product of revolutionary effort and
therefore continued trade with Rhodesia would be contrary to its revolu-=
tionary outlook. It would also mean defying the UN and the OAU. That
Mozambique would do so because of economic difficulties seems extremely
doubtful.

Inside Rhodesia, détente has failed to produce an atmosphere con-
ducive to mutual trust. Unlike in South Africa, where certain progres-
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sive meagures have been undertaken in the spirit of détente nothing has
happened in Rhodesia. Racial discrimination remains the Rhodesian way
~of life as ever before, '

Consequences of the Failure of Détente

The main obstacles to South Africa's policy of dialogue have been
Rhodesia, South West Africa (Namibia) and the Republic's internal poliecy
(apartheid). In other words, failure to resolve these issues has made
it difficult, if not impossible, to achieve a normalisation of relations
between South Africa amd the Black African states. Normalisation of
relations was the main objective of the policy of dialogue and remains
the major goal of the policy of détente. In order to assess what pros-
pects there are for the future of détente, it 1s therefore necessary to
look at these unresclved problems, because the future of détente rests
upon their successful resolution.

It is generally agreed that, whereas in the 1960's the Namibian
issue appeared insoluable, the gap between South Africa and the United
Nations on this question now seems te be narrowing, thus giving hope
that a solution may be found in the near future. Such a development.
would no doubt enhance the chances for the success of détente, South
Africa has accepted self-determination for the people of Namibia in prin-
ciple. For the OAU and the UN, however, self-determination is of cardi-
nal importance in the whole process of decolonization and whdt remains
unresolved between South Africa, the OAU and the UN is an agreement on
the nature of the principle of self-determination. The OAU and the UN
maintain that self-determination can be.achieved only when the people of
Namibia as a whole are allowed to decide their own destiny and to evolve
the kind cf society that reflect their aspirations, desires and ambitions.
South Africa, however, sees self-determination in terms of its concept of
multinationalism and separate development, SWAPO has also indicated its
willingness to co-operate in positive efforts to find a solution to the
process of decolonisation in Namibia, and to this end has agreed to assume
a low profile by accepting that it is only one of the organisations repre-
genting the people of Namibia and not the sole representative. This is
one of the positive signs pointing towards the narrowing of the gap on
the question of decolonising Namibia,

. On the question of apartheid, the OAU, while maintaining that the
apartheid regime congtitutes a serious threat to intermational peace and
Security ~, recognizes. that apartheid, despite its international implica-
tions, is an internal matter for South Africa, The OAU makes it clear
that it opposes the regime- in South Africa not because it ig white, but

16, "Dar es Salaam Declaration on Southern Africa", in Southern Africa
Record (Number Two), op. ¢1ft., p. 42.
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because it vejects and f%ght? against the priveiple of human equality and
national self-determination. 7" The situation inside South Africa, however,
remains far from being resolved despite Mr. Vorster's speech of 5 November,
1974, when he declared that given six months the world would be surprised
by the changes that would be initiated from within the Republic. Never-
theless, observers of the South African political scene appear to agree

on the following: '

~ that there are some changes being initiated from withia South Africa
and that these changes are being carried out in the spirit of détente;

~— that there is a general feeling among the majority of the White popu-
lation of South Africa that change affecting the social and the poli-
tical status of the Africans must come. Admittedly, the kind of
change that must come to improve the status of the African people is
nect defined or gpelt out; '

— that there is a general feeling among White South Africans that the
"Homeland" poliey cannot be rigidly applied if it does not work;
in other words the policy is suspect. There are some who go as far
as saying that if the policy does not work it would have to be re-
vised completely;

— that there is a great deal of concern in South Africa about the future
of the Republic and that this concern manifests itself in the constant
debate that is going on in South Africa, both in the press and at
conferences and symposia; and

— 'that both internal and external pressures continue to exort tremendous
influence upon the situation inside the Republic. Ian short, there
are some positive moves. These positive moves coupled with the de-
clared intention of the South African Govermment to end racial diseri-
mination, could help sustain déteate leading to meaningful dialogue
between South Africa and Black Africa. The Republic's intention to
end racial discrimination was clearly articulated by the South African
Ambassador to the United Nations when he declared that diserimination
baged solely on the colour of a man'a skin cannot be defended ....we
shall do everyﬁhin% i% our power to move away from diserimination based
on race or colour.18®  Some people argue that such statements are mere

17. Ibid., p.4l.

18, "Statement by Ambassador R.F. Botha, Permanent Representative of South
Africa to the United Nations, in the Security Council oa 24 October,
1974", in Southern Africa Record (Mumber Ome), op. ¢it., p. 21,
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public relations exercises; but, whatever the intentions of the speaker may
have been, the declaration has, nevertheless, the dual psychological effect
of preparing people for possible change and of actually committing the South
African Government to change. In short, political amalysts agree that there
are indeed some positive moves in South Africa and Africa is watching with
great interest the developments taking place there,

The question to be asked is whether these moves are enough to sustain
détente. An attempt has been made to analyse two of the obstacles of dé&-
tente - the Namibian question and apartheid - and the conclusion that has
emerged is that there are some positive moves being made in these areas and
that, if sustained, these could lead to some normalisation of relatioms,
particularly among the states within the Southern African region. The re-
maining obstacle to be analysed is Rhodesia. With the failure to achieve a
settlement in Rhodesia dé&tente is in danger of coming to an end. The conse-
quences of the failure of d&tente have been graphically described by the
South African Prime Minister as being "too ghastly to contemplate". The
chances of an agreement being reached between the ANC and the RF Govermment
are, however, remote. Another question to be asked is why would faillure to
reach a settlement in Rhodesia necessarily mean an end to détente. Failure
to reach 2 settlement would inevitably lead to imcreased guerrilla activity
and South Africa’'s position is that it will pull out its police forces from
Rhodesia only when guerrilla activity ceases. In other words, if guerrilla
activity continues and guerrilla warfare increases in intensity, South
African police forces (para—military troops) will remain and indeed the
logic of the Republic's present position would mean that it would send more
reinforcements. In the event of this happening - and all indications at the
moment point to the real possibility of such a development - then South
Africa will have contributed towards the failure of détente because of its
stand on Rhodesia. South Africa is therefore in the invidious position that
its stand on the Rhodesian issue, which is characterised by its support for
Rhodesia, negates the Republic’s objectives in the dé@tente initiatives:
the achievement of a normalisation of relations between South Africa and the
rest of Africa.

ANC Attitude towards South Africa

The ANC President, Bishop Abel Muzorewa, stated recently that future
relations between South Africa and Zimbabwe will depend in the first in-
stance on the Republic’s present role in Rhodesia and secondly on what
happens inside South Africa to change the situation towatrds recognition of
human rights. The African people of Zimbabwe, and indeed of the rest of
the continent,. recognisethdts Zn South Africd iies. the Key tb-the ;
domplete decotonisation-of Southeyn Africd.1% If dérente fails, the

19. "Dar es Salaam Declaration om Southern Africa", in Southern Africa
Fecord (Number Two), op. cit., p.40.



— G

Republic will perhaps have lost the greatest opportunity it has ever had
to assist in resolving the problems of Southern Africa peacefully. Thus
the Rhodesian situation may make it impossible for South Africa to contri-
“bute tts share towards bringing and giving order, development and techni-
aal and monetary aid ... to countries in Africa and particularly to those
aountries which are aloger neighbours.zo Assuming that the analysis is
correct, that there is some progress being made in the case of Namibia
and in the South African internal situation, Rhodesia then clearly re-
mained the major obstacle to détente. The only way to resolve that
situation is for South Africa to reverse its present position on Rhodesia
in the interest of d&tente.

The position the Republic will be in in Africa in the event of the
-failure of détente over the Rhodesian question, can be summarised as
follows: : :

— South Africa will be seen as supporting White supremacy outsgide its
own borders purely on the grounds of race;

~ the Republic will be the only country engaged in economic sanctions-
busting and thereby enabling the Smith regime to defy world opinion;
and

— South Africa's promouncements that it adheres to the primciple of non-
interference in the internal affairs of other states will be meaning-
less, and indeed the Republic will be seen as having colonial and im-
perialist ambitions.

In conclusion, it is appropriate to ask — given the damage already
done to South Africa‘'s external relatioms, particularly in Africa, by its
support for the Rhodesian Covermment, and aliowing for further damage
which will result from its continued support — what benefit- South Africa
thinks is to be gained by this policy? It would be of far greater bene-
fit, in the short-term as well as in the long~term interest cof the Repub-
lic, to promote speedy and peaceful change in Rhodesia. In thig way
détente will be salvaged and South Africa will be able to play a posltlve
and constructive role in interx-African affairs.

20. "Statement by the South African Prime Minister, the Hon. B.J. Vorster,
in the Senate, Cape Town, on 23 October, 1974" in Southern Africa
Reoord (Number One), op. adt.s p.4.
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CHAPTER 2

S0UTH AFRICA IN WORLD POLITICS

John Barrvatt

The Changing World Scene

Although there have been profound political and economic changes in the
pattern of international relations in recent years, the view of world

-politics from South Africa seems to be a rather simplistic ome. There
is, perhaps, still a tendency to see the world in the static mould of
the cold war, i.e. a bipolar world in which middle and small powers are
either openly aligned with one of the two superpowers, or non-aligned in
theory but pro-communist in practice. There is insufficient apprecia-
tion of the fact that the world is in the process of dynamic and rapid
change, fundamentally affecting the relatioms between states. South
Africa is not isolated from this process of change, and some of its ex—
ternal problems are related directly to the changing situation which at
the same time also provides new opportunities.

~

ﬁffféw The first half of the Seventies has seen the end of the deminance

<" of world politics by the two superpowers, for a variety of reasons;
and at the same time new initiatives to negotiate issues dividing the
Soviet Union and the United States., Although only limited success has
so far been achieved in these negotiations, there are no serious indi-
cations that the era of détente between the two, which replaced the
confrontation of the cold war, is ending. Parallel with détente be-
tween the two superpowers, has been d&tente in relations between the
United States and Communist China. Although the results of the in-
creased communication between these two powers, high-lighted by President
Nizon's wvisit to Peking in 1972, have not yet fulfilled the expectatioms
aroused, there is no indication of any American desire to return to the
old contaipment policy towards China, and China is now playing a growing
role in the international community.

On the other hand, there are no signs of détente in the relations
between China and the Soviet Union, and a major factor in world politics
continues to be the competition for influence in the world between these
two Communist powers.
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Europe and Japan, as major economic powers, have been playing an in-
creasingly independent role in international politics. Although politi-
cal unity in the European Community is obviously not being achieved as
easily and quickly as many hoped, Western Europe has, in the process of
grappling with its own particular problems, come to rely less on the
United States which has been pre-occupied with internal and external
problems of its owm. European sensitivities, and even suspicions, about
the United States' bilateral negotiatioms with the Soviet Union, and the
tendency of BEurcpean goveruments to dissociate themselves from American
foreign policy ~~ especially as regards Vietnam and, after October, 1973,
also the Middle East -~ have accentuated the divisions in what used to be
known as the Western Alliance, even if this has not yet resulted in a
unified European foreign policy.

Japan, too, has found the need to develop its own role in world
politics, to match its economic strength, instead of a simple reliance
on American protection and on a special relationship with the United

States — a relationship which was discovered by the Japanese mot to
have much substance when the Sino-American rapprochement took place in
1971-72.  Japan then had to move quickly to develop its own relatioms

with Mainland China and to improve its relatioms with the Soviet Union.

While the two superpowers remain completely unchallenged in their
overwhelming military strength — and are likely to remain so for the
foreseeable future —~ their ability to use this power to exert their
political will has become much more limited, and their authority over
their respective client states or satellites has diminished, This is,
of course, more evident in respect of the United States than of the
Soviet Union.

Under these circumstances the concept of the Third World, which
emerged during the bipolar period, has largely lost its political
meaning. Regional arrangements and regiomal powers are now emerging,
concerned more with their own problems and less with ideological
‘commitments or world-wide alliamces. As Alistair Buchan has pointed
out, a "diffusion of power" is occuring within the internmational
system, While the threat of confrontation between the superpowers
is thus reduced - by this very diffusion of power -~ the possibility
of local conflicts has increased, and generally the world has entered
a period of such complexity that it makes the clear distinetions of

.—

" {. fr"":

1. Buchan, A., The End of the Post-War Era ¢ A New Balance of World /ﬁ
Power, Weldenfeld and Nicolson, London, 1974, p. 140. '
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the previcus quarter century - distortions and myths though they may
often have been — seem like the boyhood world of Rousseau's noble savage.

To illustrate the complexity further, various other factors now
drastically affecting world politics must be added to this brief picture
of the changing power pattern in the world.

The energy crisis, which is linked to the wider question of the
supply of raw materials, could be considered to fall more appropriately
‘under an economic or financial heading, rather than politics. But,
obviously this matter cahmmot be divorced from international politics in
respect of either the causes or the effects of .the crisis. The depen-—
dence of the industrial countries of the West and alse Japan on imported
0il, has affected their relations with countries in the developing world;
especially those which are suppliers of oil, but also those which are
suppliers of other strategic raw materials. As all industrial natioms,
except possibly the Soviet Union, are net importers of most of the raw
materials they require, a new kind of political power is conferred on
the suppliers of these materials, which is illustrated, in particular,
by the strong position of the OPEC countries — especially the Arab
states., This, in turn, has had a negative effect on Israel's relations
with the Western countries. Arab influence over other developing
countries, including those in Africa, has also increased.

Although South Africa is not a supplier of oil, it is a source of
other important raw materials, and this cannot but have a bearing on
South Africa’s international relatioms.

The question of international trade, which — in recent decades ——
has risen dramatically in the scale of priorities for all govermments,
cannot be divorced from internatiomal politics in the contemporary
worlid. This applies also to monetary relations, which have recently
become of critical importance. =~ There is of necessity a very close
connection between economic, political and security matters, and the
changes in the pattern of economic relations thus intimately affect
world politics. South Africa, as a growing economic and trading power,
is inescapably involved in these changes.

The predominance of economic factors in international relations has
induced a much larger degree of interdependence between states, than in
the past. Other matters which now also receive priority attention, such
as the protection of the enviromment and the control and use of resources
of the sea, add to this growing awareness of interdependence, as they are

2. Ibid., p. 82,

-
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iszsues which cannot be confined within international boundaries,

The above matters are dealt with on an inter-governmental level and
therefore remain truly international. However, the interdependence of
countries and peoples is also being cemented by other factors which can
more properly be defined as "transmational". These factors include the
growing role of the multinational company (MNC) or tramsnational cor-
poration, which George Ball has argued is a modern concept evolved to
meet the requirements of the modern age, at a time when the nation-state
ig etill rooted in archaic concepts unsympathetic to the nseds of our
aomplex world. The role of the MNC is a controversial one, especially
where nationalism remains strong, but nevertheless the power of certain
big corporations gives them the opportunity to exert great influence in
today's world — influence which cuts across national boundaries and
which is not in all cases under the full control of governments.

The dissemination of information and ideas, whether of a scientific,
gsocial, political, ideological or any other nature, through the mass-media
and through faster and more advanced forms of communication, is another
important underlying factor strengthening transnationalism and inter-
dependence: The diffusion of ideas, especially those which can influence
internal social change, is something which governments may try to control,
But experience shows that, even when a government has strong control over
the media, the flow of ideas cannot be stopped entirely.

This brief survey of some of the current developments on the changing
world scene, affecting international relations —— including those of South
Africa ~—— ig perhaps an over-simplified one, but it serves to indicate at
least the complexities and some of the realities of the world in which
South Africa has to move. Some of the aforementioned factors affect
South Africa directly; others to a lesser extent. But, in any case, 1t
seems necessary to try to avoid simplistic assessments of South Africa's
position in a complex world, and — faced with the realities —= even to
revise some too easily held assumptionms.

The Question of South Afvican Isolation

Against this framework of a rapidly changing international system,
can it be said that the oft-stated proposition, namely that isolation

3. Quoted in Huntington, $.P., "Transnational Organizations ia
Worid Politiecs", World Politics, Vol, 25, No. 3 (April, 1973),
pp. 333-368. (Further to this, see Endnote 1).



~28w

is the basis of South Africa's position in the world, is true?  There is
certainly much apparent evidence to support this proposition, especially
when one looks at the almost complete absence of diplomatic iinks with
other African states; the acute problems in the United Nationsg and other
international organisations; thé almost universal and frequent criticism
by other governments, not ouly in Africa; the arms embargo and lack of any
defence alliances; the international sports boycotts; the pressures from
private groups in Western countries om companies investing in South Africa;
and the unsympathetic press coverage.

All these pressures and threats, which have been steadily increasing
over the past two decades or more, are consciously directed at increasing
South Africa’s isolation. But, what real effect have they had in areas
of vital concern? James Barber, in the introduction to his survey of
South Africa's foreign policy from 1945 to 1970, states that, while South
Africa has faced considerable diplomatic isolation; at the same time she
enjoyed ome of the fastest economic growth rates in the world. This
gimply could not have been achieved without extensive international con-
tacts and co-operation. He elaborates: The contrast between diplomatie
and sconomie contacts calls into question the basis on which South
Africa‘ts international relations should be ewamined.  Should we, for
gxample, concentrate on activity at the United Nations, or should we
rather esxamine the flow of trade and ivvestment? Obviously it would be
a mistake to concentrate excelusively onm ong form of contaaet to the
excluaion of all others, and in South Africa’s case partioular caution
must be exereised in acoepting too easily that the widely reported,
publie, diplomatic reactions reprvesent the whole picture.

Given the importance of international trade in today's world and the
need of the industrial countries to secure the supply of scarce raw
materials, together with South Africa‘’s economic strength and its wealth
of matural resources, it is not surprising that all the efforts in the
UN and elsewhere to isolate South Africa in the economic sphere have
largely failed. In fact, South Africa's external economic relations
‘have prospered rather than declined, and there is no indication of any
change in this trend. Even in Africa, where trade boycotts have been
officially maintained by many countries, the amount of trade has been.
increasing, not only within Southern Africa, but with countries further
north ~- although specific figures in this regard are not avallable.

4, Bgrbef. J., South Afriea's Foreign Poliay, 1945-1570. Oxford
Univerﬂi‘ty,l,r Ess;‘:LDndﬂn; 1 93?3' p i 3 N
5, Bee in this connection, for example, the South African Foreign

Minister‘s statement in Republic of South Africa, House of Assembly
Debates, 11 September, 1974, col. 2640.
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The ability of South Africa to furnish economic and technical assistance
and the desire of some African states to be able to trade openly with the
Republie, are among the relevant factors influencing the current efforts
to settle political differences through communication and negotiation.

Arms embargoes by certain countries, especially the UK and the US,
have caused some problems, but they have not prevented South Africa from
building up a comsiderable defence capability. VWhile there are no de-
fence alliances and 2 minimum of open co-operation with other defence
forces, this degree of isolation does not appear to have noticeably
weakened South Africa in the sphere of defence.

The expansion of formal diplomatic relations with other states has,
to some extent, been limited by UN General Assembly recommendations aimed
at isolating South Africa, But, in this regard it is noteworthy that,
in spite of numerous UN resclutions, the number of South African diplo-
matic and consular missions abroad has steadily increased over the years,
and it is only in Africa that there has been a containment of some sort.
In fact, in no region where South Africa has vital economic links, have
diplomatic relations been broken, and in regions where the Republic has
been expanding trade relations and forging new links — such as in Asia
and Latin America ~— a number of new missions have been opened in recent
years. It would perhaps be true to say that the shortage of gqualified
personnel has been a greater limiting factor on the growth of South
‘Africa's Foreign Service and its representation abroad, than the efforts
of other govermments and international organisations to isolate the
Republic internationally.

The problems encountered by South Africa in international organisa-
tions are of a very real nature, and they have become more acute during
the past year or two. South Africa has not been able to participate
effectively in United Nations activities for many years, but membership
still remains important because of the opportunity it offers for contact-
and communication, and thus for the resolving of political differences
with other states, Furthermore, the termination of UN membership would
make membership of other international organisations more vulnerable,
in particular that of ‘the Specialised Agencies related to the UN, which
deal with technical matters of more direct concern to South Africa. But,
even the Republic’s: exclusion from membership of these organisations
would not necessarily mean the isolation of South Africa in the technical

6, For details in this regard, see Barratt, J., "The Department of
Foreign Affairs",South Africa @ Goverwmment and Politice (edited
by D. Worrall), Second Editiom, Van Schaiks, Pretoria, 1975, pp. 332-
347, .
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fields concerned. For example, the Republic has for many years not been
able to participate in the activities of the World Health Organization
(WHO) and was forced in the early Sixties to withdraw from the Food and
Agriculture Organization (FAO). But, this has not meant by auny means

that South Africa has been isolated in the field of medical science, or
been detrimentally affected in the development of itg agricultural potan-
tial. What it has meant, of course, is that the Republic has not been
able to contribute to the multilateral efforts in the developing countries,
from its know-how and experience in these spheres. '

Taking into account the various dimensions of international rvelations,
there is some justification for the conclusion of the Minister of Foreign
Affairs in Parliament in September, 1974, that isclation is a threat and
in some respects South Africa has been isolated, but that "in most spheres,
in the important spheres, .... attempts (at isolation) have failed". In
this regard, Dr. Muller referred to the expansion of international trade
and of diplomatic relatiems, espec1ally in Latin America. He also men-—
tioned, as being positive factors in international relations, the Republic's
economy and its advanced_technology — with reference, Znter alia, to the

field of nuclear energy.

Dr. Muller may have had domestic political reasons — on this occasion
and others — for looking at the bright side of South Africa's international
position, in order to counteract Opposition accounts of imereasing political
igolation. But, the facts he mentioned are real and of growing importance
in a world where trade, monetary questions, technological advances, energy

-problems, scarce natural resources, etc., are matters of increasingly high
priority. The rhetoric of critical public statements —— official and un~
offiecial — in other countries and in international organisations can be
misleading and give an impression of isolation which is, in fact, sometimas
more apparent than real —— as suggested by Jack Spence. '

Westerm Attitudes and the African Context

In none of the Western states — as the more important trading partners —
South Africa features high on the list of political priorities. In no case,

7. Republic of South Africa, House of Assembly Debates, op. eit., cols.
2629-2632,

8. Spence, J.E., South Africa’s Foweign Policy in Today's World,
South African Institute of International Affairs, Johannesburg,
1975, p.1. ' '
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for instance, has the Republic become anything more than a peripheral
issue in election campaigns — with the possible exception of New Zealand.

All Western industrial states are; to a greater or lesser degree,
desPeratély engaged in trying to cope with internal and external problems —

economic, monetary, social and political —— in a highly unsettled world.
They also have no apparent inelination to get directly involved in South-
ern Africa. In fact, their concern, in their own interests, is that there

should be stability in this region. This does not mean that there is, or
has been, any specific commitment to South Africa‘s racial policies as a
means of maintaining stability, but thete is good reason for Spence's
view that South African policy-makers have been able to act on the assump-
tion that Western élites in both political and economic spheres have begn,_
and etill are, essentially supporters of status quo in Southern Afvica.
South African policy has, therefore, been directed at maintaining and
strengthening an image of stability and prosperity, because of the im-
portance of the links with Western industrial stdtes. In today's un-.
certain world there is less reason than ever for these states to change
their attitudes, wnlesg they are compelled to do so due toa fundamental
change in the Southern African sub-system. Such a change, as Spence
again points out, would have to be profbund enough szgnzfzcantiy to
threaten Western political and econcmic interests in the regzan.jo

Lest it should be thought that this conclusion gives grounds for
complacency about South Africa’s international posmtlong it should hastily
be added that efforts are being redoubled in certain guarters to find
effective ways of disrupting South Africa‘s external economic relationms,
and of reducing links in other areas, such as sport. Of particular
importance now, is the possibility that Black African states will press
for stronger measures, iuter dlia in the economi¢ sphere, if the current
efforts to settle differences in Southern Africa through negotiations
fail,

The relevant question at the presemt time, therefore, is whether
the dramatic ending of Portuguese control in Mozambique and Angola is
bringing about the fundamental change in the Southern African sub-system
which might compel Western powers to alter their perception of the South
African situation —— in spite of their reluctance to do so in view of
other vital pre-occupations. In this regard, South Africa is currvently
more vulnerable on the issues of Rhodesia and South West Africa than on
its own internal policies. The major countries of the West have become
increasingly committed to solutions of these problems in terms of Afrlcan

9, Ibid.
10; Ib?:d-
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demands. Their resistance to pressures for effective action in the UN
and elsewhere,to hastern a settlement of both these issues, is therefore
likely to be less strong than on the issue of the South African domestic
situation ~~ at least for the time being.

This impertant question points directly to .the basic issue of South
Africa's relations with the rest of Africa. This subject cannot, of
course, be entirely avoided in the context of this paper, because of its
bearing on .the Republic's relations with the rest of the world - and in
particular with the industrialised countries, which are its main trading
partners. African attitudes may not have a high priority in these
countries, but the African states collectively do have an influence
through their numerical strength as a group at the United Nations and in
other international organisations related to the UN, as well as in bodies
such as the Commonwealth.

Pragmatically, most Western states and Japan would like to maintain
relations with both South Africa and the Black African states, and they
do not wish to be forced to make a choice in this regard. These govern-
ments have for years tried to avoid the impression that they are giving
support to the South African Government —— hence, their increasingly
critical public statements: When they have to take a stand, for in-
stance in refusing to break off trading links or in preventing other
extreme action by the United Nations, they obviously find it highly
embarrassing. If the Black states increase their pressure and-demands,
as they appear likely . to do if no settlements are reached in Southern
Africa, the Republic may well find that its difficulties in the UN and
with important Western countries will increase. Already Japan has
placed limits on its economic relations with South Africa, against what
would seem to be. its own economic interests, largely because of the im-
portance it attaches to its position in the United Nations and its
reluctance to antagonise the African group there.

The Republic's relations with Africa are therefore the key to better
relations with the rest of the world, and it is only through normallslng
relations in Africa that a deterioration of South Africa’s position in
the world as a whole will be prevented. The Republic does not have any
real dispute with other states outside Africa, and its links in many
fields are growing. Even in the UN, the disputes over "apartheid" and
South West Africa are basically with other African states; if these
disputes can be settled in Africa, they will automatically dlsappear
from the UN agenda: But neverthelesss, it is important to appreciate
that these dlsputes, while they last, do affect South Africa's relatioms
with other countries, and in the future they could affect them seriously.
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Domestic or Imternational Issue?

. The nature of these disputes is relevant, when considering the wider
picture of South Afriza’s political position in the world: to stress that
they are a reality with which the Republic has to come to grips. Even
though the basic igsue in dispute concerns Black/White relations within
the Republic, the reality of this cannot be escaped simply by claiming
that the situation, being domestic, is not the contern of any other state.
The fact is that the issue of relations between Black and White in South
Africa has become internationalised, whether or not this fact can be justi-
fied in terms of a strict interpretation of traditional international law
or of the United Nations Charter. Professor Gerrit Olivier has stated
that the entrenchment in international law of a state's jurisdiction over
its internal affairs has proved to be of little or no avail to South Africa
ever since the founding of the UN, ! and he has quoted Professoxr Joseph
Frankel as pointing out that reaction to Nazi attrocities which Hitler was
left free to commit within the sanctuary of his domestic Jurisdiction has
led to widespread concern with iman rights everywhere ..., Professor
Olivier then concluded: To abrogate this primciple of non-interference
altogether would obviously be bad policy. But to stand or fh%l by <t as
the Keystone of our foreign policy ... is totally unmrealistic. 37

There is a further point in this regard, which is now becoming more
relevant, namely that the Government’s policy of separate development it-—
self, which involves the creation of new independent states, in effect
makes the issue an intermational one. There is even a growing tendency
for this policy to be presented as one of '"decolonisation", and there is
no doubt that the question of decolonisation became accepted as an inter-
national issue long ago, in spite of attempts by the colonial powers in
the early years after World War II to protect themselves behind the
domestic jurisdiction clause of the UN Charter. In any casge, whether
separate development is a process of decolonisation or not, the ultimate
success of this policy will depend on internatiomnal recognition of inde—
pendent Homelands.

i1, Oiivier, G., "Foreign Poliey : A Change Needed", WNew Naticn, Vol. 5
No. 9 (April, 1972), p. 17.

12, Frankel, J., The Making of Foreign Policy, Oxford University Press,
London, 1963, pp. 85-86.

13, Olivier, G., op e¢it., p. 29.
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From Defengive to Pogitive Policies

What are the consequences of accepting the reality of the interna-
tionalisation of the question of Black/White relatioms in South Africa?
It would seem that the first consequence should be a move away from the
defensive posture which South Africa has adopted for so lomg. Attempts
to defend the South African position from behind a legalistic shield of
domestic jurisdiction have obviously failed, and similarly attempts to
justify and explain internal policies, om the basis that other govern-
ments and peoples are misinformed or have a distorted view, have not
made much headway and are not likely to. The fact is that, even if all
the lack of information and distortions that do exist could be corrected,
there would still remain basic differences of principle about the policy
itgelf. The govermments of neighbouring African states, for instance;
are not misinformed about the situation in South Africaj the fact is
that they disagree in principle with the South African Govermment.

This dispute over principles cannot be eliminated simply by endless ex-
planations; it can only be ended by radical changes in the:facts of

the South African situation, thus removing the grounds for disagreement -
which, to be realistic, is not a likely course of events — or through
negotiations in which accommodations can be made on both sides, in order
to reduce the area of disagreement and provide for a gradual normalisation
of relations.

In 1969 the Prime Minister emphasised the importance of relations
with Africa — as he has done many times since — and stated: To the extent
that we establish the right relations with Africa, to that extent will our
problems diminish in other parts of the world. In this regard he said
further that it was essential that the African states, and others, nmust
understand the esasentiql nature of separate development. However, it
seems clear that there is no way of simply convincing other African states
to accept this policy in theory, and to co-exist with a South African
system in which the Govermment continues to apply the policy - in the hope
that some day in the future it will prove acceptable. ‘There is wide
acceptance in Africa of the position that it is for the peoples of South
Africa themselves to reach a settlement, without direct interference from
outside, but that in the meantime there will be no co-existence which im-
plies acceptance of the "apartheid" system. Instead, efforts will be
continued to ostracize or isolate South Africa, as a pressure for change.

14, South Africa in the World (Lectures delivered at the Annual General
Meeting of the Suid-Afrikaanse Akademie vir Wetenskap en Kuns,
Pretoria, July 1969), Tafelberg-uitgewers, Cape Town, 1970, p. 102.

15, Ibid., p. 103.
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This position is reflected in the Lusaka Manifesto on Southern Africa
of April, 1969, the Dar es Salaam Declaration of April, 1975 and statemenis
of African leaders. There are, of course, more extreme positions which en-
visage military action by Africah states. The Zambian position on this,
reflecting a wide consensus, was stated by its Foreign Minister in Dar es
Salaam in April, 1975, when he stated that Zambia would not take up arms to
fight Souﬁh'Afyiaa.l " On the other hand, there are a féew states which;
while not approving of the South African system, are perhaps prepared in
effect to coexist with it and engage in "dialogue". Most African states,
however, do not accept the terms '"dialogue' and "d&tente", because of the
implications of coexistence inherent in these concepts., The Zambian
Foreign Minister, for instance, said in Dar es Salaam in April, 1975: I
therefore state categorically, ae I have said many times before, that
Zombia and her friemds have not been engaged in ‘dialogue' with South
Africa. Aftgr ally one can only dfglogue W$th a f@mend The term
‘détente' is not in oun voaabulary

The discusgsion with South Africa over the external gquestions of Rho-
desia and South West Africa are seen in a different light and are acknow-
ledged as necessary and productive by Zambia and similarly minded states.
This position provxdes a serious problem for those who wish to see dis-
cussions and even serious negotiations take place with other African states
over the basic issue dividing South Africa from Africa. It will thus be
necessary for certain basic agreed principles to be found, to whigh there
can be an initial commitment on both sides. Principles included in the
Lusaka Manifesto could perhaps be taken as a start in this regard.

In the final analysis the problem of normalising relations with the
rest of Africa will not be overcome until the internal situation has
changed or developed in such a way that there is clear evidence of inter-
nal acceptance by South Africa's own Black people, followed then by accep-
tance in Africa. | This obviously cannot, and will not, happen at the
stroke of a pen internally, or through any sudden change of attitude ex-
ternally, It will have to be a developing process of change, with
communication and negotiation internally and externally, sc¢ that relatioens.
can gradually improve. But the differences will certainly not be over—.

- come, if there is insistence that the issue which divides the Republic

from the rest of Africa, and which thus affects relations with other states
outside Africa, is a purely domestic one about which other governments have
no right to be concerned. To insist defensively on that.position is to
fly in the face of the realities. -

16, Southern Africa Record (Number Two), South African Inst1tute of Inter-

national Affairs, Johannesburg, June 1975, p. 34.
17. 1bid., p. 31,



If, then, there is a willingness to discuss and even negotiate wit
other governmments over this basic dividing issue ~— and it seems this point
may have been reached ~-- it has to be accepted that accommodation and even
concessions may well be necessary. It can never be expected in negotia-
tions that all the "give" will be on one side only. However, such a
willingness to negotiate realistically should not be confused with appease-~
ment. Negotiations do imply the need for compromise, but at the same time
both sides in negotiations can expect to gain from them, and in South Africa’s
case there is a great deal to be gained from successful negotiations with
fellow African states, even if this means agreeing to changes which they
require in return.

A positive policy of this nature would no doubt have an immediate
healthy effect on the Republic’s relations with countries elsewhere in the
world, as has already happened as a result of South African initiatives to
gseek negotiated settlements of the Rhodesian and South West African questions.,
Such a positive policy would make it unnecessary to engage in extensive pro-
paganda campaigns in Western countries, which, however they are dressed up,
are gimply evidence of a defensive posture. In this regard, it does not
help at all to point to other countries where living conditions may be worse
than in South Africa, because this is simply another form of the defensive.
poliey, and once again it avoids the real issue, which is the dispute within
Africa over the principles involved, as well as the hard facts of the situa-
tion. CGimmickry in external relations, efforts to achieve short-term pro-—
paganda gains, and concentration oun the question of South Africa’s "image"
abroad, do not go anywhere near the root of the problem. At best they can
merely serve ag palllat.wes9 while there is alvays the danger they will be
seen as "cover-up" attempts.

There is another problem with a defensive campaign in Western countries.
South Africa’s isolation in the world is.generally more apparent than real,
and in a world where trade, monetary problems, resources, technology, etc.,
are of vital concern; the Republic's external links have been growing in
several directions. The apparent isolation of South Africa is due to the
prominence given to political issues in the media and in official statements
of other governments, but this situation is considerably aggravated by any
highlighting of .the divisive political issue in South African official and
non-official extérnal propaganda. The fact is that govermments will not be
influenced in this way, and it is they which decide on policy towards the
Republic, because the public in these countries is, generally speaking, in-
different. A minor illustration of this appeared in a recent report of
an attempt by a conservative American Senator to defend South Africa in the
Senate Chamber. The report stated that, when he started speaking, about
half the Senate memberg stivved restlessly in their seats before heading
for the lounges.'

i8. To the Point (Johammesburg), 30 May, 1975.
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Confidence and Indeperndence : A Regiomal Role

A further point about a defemsive type of external policy is that it
appears to demonstrate a lack of confidence, whereag in fact South Africa
today has reason for considerable confidence in its external relations
generally, on the basis of its strong economic position, its rich endowment
of natural resources, its growing self-sufficiency in energy requirements,
etc,

There are reasons for confidence, too, in South Africa’s military
and strategic position in the world. Again it is relevant to mention it
here, because the attempts to convince the West of the Republic's strategic
importance have generally been based on a rather negative and unsubtle
approach. The stress, for instance, has often been on anti-Communism,
which frankly has no wide appeal in today's post-bipolar world. There
has also been a tendency to concentrate on and exaggérate potential threats.
Instead of this negative approach, which tends to draw attention to poli-
tical weaknesses, a more positive and realistic approach is needed, which
takes into account the realitieg of a changing world situation, and which
sees South Africa more in a regiomal role, as a stabilising factor in the
region, rather than as a mere link in a worldwide Western defence network.
The Republic must, in other words, get away from the thinking of the "cold
war", with its defence of the status quo, and rather accept that the world
is changing and that South Africa's role in it is changing accordingly.

This desire to be linked to a Westerin defence system, and the count-
less statements over the years, almost pleading for recognition as a
valuable anti-Communist ally, illustrate what has been the main thrusc of
South African foreign policy since World War II, namely to maintain strong
links with the West, particularly the United States, Britain and France.
There have been good reasons for this policy, such as trade, but .it has in
the past been linked to a wider philosophy which has perceived of the
Republic as part of the so-called Western world — or the "free world", as
it is still sometimes described in "cold war" terminology. There was in
the past also an inclination to describe white South Africans as part of
the "civilised world", although this term, with its implicationms, wisely
seemg . to have been dropped in South Africa — but not yet in Rhodesia.

South Africa's links with the metropolitan powers in colonial times
prevented identification with Africa and gave strength to the idea of
South Africa as an "outpost of Western civilisation". Then, as the colo-
nial powers withdrew from Africa, South Africans were forced to begin to
come to terms with their real positiom as part of this continent, and
there was an attempt to define the country's role as a "bridge" between
Africa and the West. This was spelt out particularly by the former
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Foreign Minister, Mr. Eric Louw, in the late Fifties, but it was a concept
which made nc impression anywhere outside this country, and it was clearly
motivated by the desire to have South Africa seen by the West as an out-
post and as a bulwark against the potential spread of Communism in Africa.
It was also indicative of a strong reluctance to accept the changes taking
place in Africa, and also of opposition to Black nationalism. This set
the Whites of South Africa against both the metropolitan powers, whose
policy it was to withdraw from their colonies, and the African nationalists
who were striving for independence. Under the circumstances, the claim of
some Afrikaner nationmalists to have been the first anti-imperialists of
Africa sound rather hollow.

However, South African official attitudes have evolved during the
Sixties and early Seventies, beginning under Dr. H,F. Verwoerd and then
more clearly under Mr, B.J, Vorster, so that there is now a clear willing-
ness on the Republic's part - officially at least ~ to see itself first of
all as an African State with a role in Africa.!9 This change of attitude
has been met by an opén recognition on the part of Black African states
that South Africa is an independent African state and that the Whites are
fully African. This was spelt out in the Lusaka Manifesto on Southern
Africa, and in many statements of African leaders since then. It is
doubtful, however, whether this perception of the Republic as fully com-
nitted to Africa in the first place, has yet permeated very far in the
thinking of Whites in general, who are perhaps still inclined to view
themgelves as an appendage of Europe.

It is also doubtful whether the comsequences have been fully appre-
ciated even in official thinking, in regard, for instance, to South Africa's
political relations with countries outside Africa. The time has surely
come to recognise realistically that the Republic.is not part of any West-
ern grouping of states - if such a single grouping ‘even exists any longer
in the fluid state of world politics - and that South Africa now has a
character of its own, which should be expressed in a fully independent
foreign policy. In a world where the bipolar aligmment of states has
broken down, and where there is a stromger tendency for regional groupings
to develop, the Republic has every reason to see itself as a regiomal power,
with its primary role in Africa. In establishing its links with other
regions and with major world powers, South Africa would then frame its
policies on the basis of its own interests and those of its region, rather

19, See the Prime Minister's Nigel Speech in Southern Africa Record
(Number One), South African Institute of Internmational Affairs,
Johannesburg, March 1975, p. 43; see also a report on a speech
by the Minister of Mines, of Immigration and of Sport and Recrea-

tion, Dr. P.G.J. Koornhof in Beeld (Johannesburg), 2 June 1975.
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than attempting to keep itself aligned with a particular group elsewhere
1 the world, or with a particular major power.

In the bipolar world, when the two super—powers still dominated
world politics, the policy of seeking shelter under the United States
nuclear umbrella was perhaps unavoidable. But now, with other centres
of power growing and world politics becoming more flexible, this is no
longer the case. In any event, there is no guarantee for South Africa
of United States or West European protection against any threat to its
security. Such protection would presumably only be given, if thege
powers felt that this region was vital for their own security, so that
a commitment to its defence could be made in their own natiomal iunterests.
This is not the case at present, and the Republic has to face that fact
realistically, and act accordingly.

This suggestion that South Africa should increasingly see itself
as a regional power, unaligned with any major world power, is based on
the facts of the situation and the indication that official atritudes
have been tending in that direction for several years, as reflected in
the efforts since the late Sixties to diversify economic and political
links away from the concentration on Europe and North America, towards
both Latin America and Asia; and more especially as reflected in the
eurrent policy of communication and negotiation in Africa. South Africa
has come a long way since Dr. D.F. Malan's Election Manifesto in 1948,
when the assurance was -given that, should Russian aggression lead to
war, we will not remain neutral ... our sympathy will be on the g¢ide of
the anti~Communiet eountries, and if it 18 sought and practicable, our
active support as weZZ.z__ Two decades later, in 1968, after the United
Kingdom had imposed its arms embargo on the Republic, Dr. Hilgard Muller
comuented in the House of Assembly: It <& %o wonder that many South
Afrieans are begimning to ask themselves whether it ig in Sbg?h Africa’s
interdsts to stand unconditionally by the West at all times.

There have been other voices raised, too, suggesting that South
Africa should declare itself to be mneutral in the struggle between the
Wast and Communism, but these have all generally been a reflection of
resentment at the refusal of Western countries to recognise the Repub-
lic as a valuable ally, rather than a positive and realistic apprecia-
tion of .the realities and of South Africa's opportunities as an unalign~
ed, regional power; and the Govermment has continued to maintain its

20. Quoted in Cockram, G-M., Vorster's Foreign Policy, Academica,
Pretoria, 1970, p. 8I.

21. Quoted in Ibid.
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vehement public stand against the Communist powers. Whether or not there
was any justification for the reluctance of Western countries 1in the past
to associate themselves too closely, politically or militarily, with the
Republic, there fnio longer seems to be any need for South Africa to commit
itself in advance, as it were, to any particular powérs or to align itself
with any particular group, except when special circumstances and its own
interasts so dictate.

Conalusion

An attempt has been made to deal with some of the facters in South
Africa's external relations in the light of the political realities of a
changing world situation. Looking at the present position of the Republic
in the world and the tremds for the future, it seems necessary, in particu-
lar, to take into account the country's developing external relations as ¢
whola, and to appreciate that certain political comstraints, which are
perhaps the most obvious, do not by any means constitute the whole picture.
Political isolation, which is a reality, dces not mean that isolation is
the most crucial factor in South Africa’s international relations, when
other vital factors, such as trade, are taken into consideration.

Nevertheless, the factor of isolation, especially in Africa, is im-
portant, and it can affect wider relationships in the world. It is; there~
fore, esgential that South Africans come to grips with the basic issue in
the political dispute with Africa; an issue which has, in fact; become
international, whatever may be thought about the legalities. The recog-—
nition now of South Africa's potential role in Africa and of the realities
of relations with the so-called Western world, of which for so long South
Africans have assumed themselves to be part, could be the beginning of a
healthier, more realistic view of the Republic’s position in the world as
a whole, namely as a regional power with a distinctive African character.

Needless to say, for this view to become a reality in the years a-
head, political differences in Africa must at least be drastically re-
duced.” A great deal depends,'therefore, on the current process of com=
munication and negotiations with other African states.
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ENDNOTE

In this article Huntington alsc deals with other "transnational
organizations' which operate across international boundaries "in
relative disregard of those boundaries™ (p. 333). He concludes
that today the revolutionary organisations in world politics are
not the national or international organizaticns which have been
part of the nation-state system, but vather the transnational
organizations which have developed alongeide, but outside, that
syetem, and that in the immediate future a central foocus of

world politias will be on the co-existence of and interaction
between transnational organizations and the nation-state (p. 368).
He does also point out, however, that "predictions of the death
of the nation-state are premature" (p. 363).
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CHAPTER 3

SOUTH AFRICA IN THE WORLD STRATEGIC SITUATION
Christoph Bertran

Introduction ¢ Uncertainties of Definition

"Strategic significance" is a term often used but seldom defined. In a
recent article on South Africa, one analyst simply summed up the number
of tankers that pass the Cape of Good Hope and the degree of European
dependence on oil imports, pointed to the number of Soviet naval vessels
in the Indian Ocean and deduced from all Ehis that South Africa holds a
strategic position of capital importance,

This is quite a common approach to strategic analysis, but clearly
an imperfect one. For one, the strategic situation is not static, but
undergoes constant change — Portugal’s withdrawal from Africa after the
military coup in April, 1974, was one of the more obvious examples of
change. Second, strategic relevance and significance cannot be measur-
ed by the number of vessels passing the Cape, or by the degree of depen-
dencies of industrialized countries on oil-imports; numbers do not say
much about the security importance attached to them, Third, the stra-
tegic outlook is determined by interests and the perception of interests’
which are different from country to country; for South Africans, the
security of South Africa is obviously much more central than it is to
West Europeans, or Americams or Russians, or other Africansg. Finally,
in international politics it is often more important what people and
governments believe the facts to be than what they really are, and these
subjective interpretations of reality can change in spite of "objective
factors" —— take, for instance, the widely-held view in Europe that the
risk of a Soviet attack against NATO is relatively small at present, al-
though the military power of the Soviet Union today is much superior to
that which existed when this threat was first formulated,

t.  Allbert, J-F., LiAfrigue du Sud & la croisee des chemins, Revue
de Defence Nationale (Mai, 1975), pp. 65-67.
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Positions of strategic interest must, therefore, be assessed against
a moving background. They are clearly different in the event of war or
international ¢risis than in times of peace, and the art of predicting,
in peace-time, what may or may not become strategically significant is a
difficult ome. Often "strategic significance' is the result of a his-
torical accident or symbolism. Laos, Cambodia and Vietnam were not cen-—
tral to American security concerns as such; they became the focus of a
major protracted and costly war, betcause succesgive American governments
thought that a defeat in South East Asia would have profound global im-
plications -—— on the rivalry with Communist powers, the effect om other
alliances more important to US security interests, and such intangeable
factors as the "image" of the United States in the world. If for some
reason or other a particular piece of land or sea becomes an issue of
dispute between major powers, it will for this reason alome, not for any
inherent characteristics, become strategically significant. But, in
the absence of dispute and war, strategic relevance is often difficult to
pin down. A major war between Black and White in Africa would be of pri-
mary importance for the world strategic situation,if only because the pol-
arisation of the racial question would not be limited to the regiom: the
United States with its large Black population, the Soviet Union, China,
the oil-producing countries — 2ll the major powers would become involved;
military, economic, strategic interests would be at stake and the reper-
cussions would be world-wide. In the absence of war, however, and par-
ticularly at a time when moves towards African détente hold some hopes
for making military confrontation even less probable, the strategic sig~
nificance of South Africa would be much reduced, if not peripheral.
What is more, this may be the best basis from which regiomal accommoda-—
tion can be achieved: for a non-world power, strategic significance
should not be a cause for pride but for concern.  The more strategical-
ly significant an area, the stronger will be the pressure from outside
powers and the less likely the ability of indigenous control of events.

What follows from this brief discussion, is that "strategic signifi-
cance'" can be defined only in the over-all context of world security
trends, prevailing moods and expectations, and interests as they are per-
ceived., The first part of this paper will try to analyse these factors
as they present themselves today and consider their implications for
South Africa: how will the world strategic situation affect South Africa?
The second part will ask the question in reverse: how will events in
South Africa affect the world?

I. 1Trends in International Security

The wide range of trends and currents shaping the international en-
vironmment of security today can perhaps be divided into twe categories:
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a move towards flexibility to deal with the uncertainties of internation-
al politics, and the emergence of a number of functional factors of secu-
rity, from the new significance of the oceans and the impact of new tech-
nologies on the importance of raw materials and access to them.

Flexibility

Today, the international system has lost that element of prEdiCtd
bility which, in retrospect, seemed to be its ma;or characteristic in
the 1950's and 1960's., Then, it was East-West centred, with more or
less clearly defined spheres of interest, when Soviet-American competi-
tion seemed to be the major pattern of internatiomal security. It was
the time when terms of physics were believed to have relevance to policys
asymmetries were definable because people believed in a bi-polar struc-
ture; vacua once created had to be filled again; balances were clear
because there were only two weights to be measured, that of the Soviet
Union and that of the United States. It was possible, although even
then simplistic, to equal "communist" with pro-Soviet. The typical
‘instruments of foreign and security policy of the time reflected this:
that alliances, treaties, c¢commitments were the major tools for struc—
turing the international community.

Today, the situation has changed, or rather, it is perceived to
have changed. ‘There was no one single watershed when the old system
disappeared and the new one emerged; indeed it is quite impossible to
define the new situation of fluidity and unpredictability even by so
vague a term as "system". What did happen was a series of often un-
connected avents which changed the way in which states interpreted
their interests: the emergence of strategic nuclear parity between the
two super-powers; the Sino-Soviet rift which meant that communigm
ceased to be uniform; the assertion of other kinds of power, such as
0il; greater veadiness to search for common interests rather than to
define international politics as a zero-sum-game where one side's loss
was automatically seen as the other side's gain; and the reaiizatiom
of the limits of power, most vividly demonstrated in America’s Vietnam
fiasco.

The consequences, still only visible in an embryomic state, are
‘three. First, it has become more difficult to define ¢learly what
really matters in strategic terms. Does it matter, for instance, if
the United States has less, or less—powerful strategic launchers than
the Soviet Union? Both sides have enough for the secure second-strike
forces that constitute, according to traditional strategic analysis, the
essance of deterrence. But, some — like the former US Saecretary of
Defence James Schlegsinger — argue that disparities in strategic forces
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are politically important, because the United States could — wrongly -~
be seen by other govermments to be militarily weaker., Yet, this cannot
mean that in future American force planners will have to base their pro-
grammes on the mistaken views of others, rather than on the analysis of
the number of targets they must cover, the vulnerability of their own
forces to a first Soviet strike, or the possibilities offered by new
technologies. Does it really matter if the North Vietnpamese take con-—
trol in Indochina’ Some —— like the US Secretary of State Henry
Kissinger — would argue that it affects the trust that other allies put
into America's security commitments around the world.  But, this would
particularly be so if the United States itself believes that its allian-
ces with Europe, or Japan, or South Korea are in the same league as the
undertakings given to the former rulers of South Vietnam. Does it
matter that the Soviet Union has expanded its maval forces over the past
ten years? It is by no means certain that its capabilities will in any
significant way he larger than those of the United States, and it is no
easy thing to translate naval power into political influence or even in-
to adequate means of local crisis control. Finally, does it really
matter if oil prices were to be further increased? The economies of
the industrialized world have somehow coped with a five-fold increase
over the past 18 months and are still suffering from the effect —— but
would it affect the essence of their security?

This incertainty over what really matters, what really threatens
security today, weans that there are often no absolute yardsticks to
measure gainsg and losses. Consequently, there are doubts in all coun-
tries whether it is worth the effort to procure gains and to avoid loss-
es, Physical presence and control, and access to raw materials remain
highly important in strategic terms. It seems clear, to judge by his-
torical experience rather than political analysis, that a cumulation of
setbacks will matter; it will affect political confidence, will under-
mine, 1f nothing is dome, the ability for adeguate response, and produce
a general turning back from international inveolvement. But, it is dif-
ficult to judge where the line must be drawn between the failure of poli-
cies and the risk for security.

As a result, and this is the second comnsequence, the major powers
have started to hedge against uncertainties by developing a range of
opticns to meet contingencies. In the seemingly tidy world of the past
two decades, the responges to security risks were well defined. Today,
uncertainty of reaction has become a major element of deterrence. With
it goes s reluctance to be tied to pre~determined responses, Flexibili-
ty, already visible in the first pronouncements of the Nixon Doctrine,
has become the catchword for the new era. This affects not only the
relationship between the two super-powers, but no less their attitude to
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new alignments and alliances, as well as to their traditional alliances.
The United States will want to preserve some freedom of action even in
the Atlantic Alliance, feeling that this is necessary to meet unforeseen
contingencies. The Soviet Union has always enjoyed this in the Warsaw
Pact, but it too seems reluctant to allow new allies —— like India, or
Egypt — to determine Soviet policy reaction. The quest for flexibility
and options tends to centralize security decislons even in traditional
alliances like NATO, and to make alliances less central a means for
structuring international security relations.

. The third consequence from the state of uncertainty is that security
becomes divisible. It was one of the basic American, and Western con-
cepts of international security that crises and conflicts around the
world were closely linked, that Europe was defended in Korea, or Berlia
in the Cuban missile c¢risis, and even perhaps that a threat to South
Africa would be a threat to other Western countries. Today, some con-
flicts still have world-wide repercussions, A major strategic confronta-
tion between the United States and the Soviet Union in the Middle East
could scarcely be limited to the region, nor could a new outbreak of war
in the Middle East, since the imposition of a new oil embargo could affect
the whole of the industrialized world and emotions could not be regional-
ized. But, these are exceptions to the rule and even if war should
break out in those sensitive areas, one major device of conflict manage-
ment which the major powers would quickly resort to would be an attempt to
localise the conflict to keep it from getting out of control. The same
attitude would prevail for other areas, less symbolic and less sensitive,
and for lesser powers -— witness the deliberate attempt by West European
governments not to be drawn into the 1973 Middle East War, or the policy
of Asian countries to stay out of the Vietnam conflict. The divisibility
of security does not contradict the fact of intreasing international inter-
dependence; it is precisely the concern over interdependence —~ the limit-
less consequences of unrestrained conflict for the whole web of internation-
al intercourse — that makes governments wish to stay aloof from the wars
of others,

This does not mean that no country will come to the belp of ancther
in an emergeucy. But, thig will depend not so much on formal defence
arrangements; it will depend rather on a perceived communality of interests.
That is why the fears about American isolationism, expressed at times among
America's traditional allies, seem unfounded. The leading country in the
Western world will not act against its own interests as it sees them, and
when it feels its own security — in terms. of its political role in the
world, not just in military terms — at stake over the security of an ally,
it will provide support and protection. But, interests will be more
closely scrutinized nmow than in the past, and American support for a
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govermment that fsils to maintain control over its own country and becomes
involved in a civil war is increasingly unlikely. That lesson from Vietnam
will stick: the United States must not be drawn into a situation where
they have to support a government whose domestic base of authority has
eroded. : :

If the diplomatic instruments of the past two decades were treaties
and alliances, those of the period of fluidity and flexibility will be umi-
lateral actions, perhaps a greater effort to translate military power into
precise political influence in a particular crisis, and large multilateral
negotiations where the process is often more important than the result ——
not least because the complexity of the issues defies rapid results.
Whether on the proliferation of nuclear weapons, the energy crisis, the
Law of the Sea, the food crisis or arms control, long drawn out negotia-
tions are the most likely form of co-operative governmental action, de—
signed to monitor relationships, to manage crises, to maintain dialogue —
it often is a cumbersome instrument, which also entails the risk that it
might be used as a forum for propaganda or an alibi for inaction.

What does this imply for Scuth Africa? Firstly, grand designs like
a South Atlantic Treaty Organization, if they were ever taken seriously,
are now quite obsolete. Even if there were no reservations about apart-
heid, no major Western country would be likely to seek a security alliance
with the Republic. South African ambitions to be "the bastion of the
Free World" or "the aircraft carrier of the Free World", if they should
still be nourished, will fail to solicit any serious response. This
could, of course, change at times of severe international crisis or a
major East-West war, but it would presuppose a radical, dramatic change
of international politics which is not in sight. Even then, a security
arrangement with South Africa would be far from automatic. On the one
hand, Western governments, as well as the Soviet Union, generally feel
that in the event of a major East-West conflict South Africa would be un-
likely to stay neutral, while Western countries would even then have a
choice of whether or not to link their security to events in africa, and
whether or not to use military facilities and installations in the south.
On the other hand, in some conflicts South Africa may strongly prefer to
stay neutral itself;.

Secondly, it implies a self-reliance for South Africa in terms of
security., The problem, however, will be to strike the right balance
between an adequate response to a security threat and provocation, between
the goal of regional deterrence and defence and the task of regional co-
operation. This is particularly difficult to do for a country which,
because of its internal policies of apartheid and the rallying focus of
international disapproval this provides, is likely to f£ind its motives
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questioned on each of these scores — a strong defence can easily be in-
terpreted as an attempt to defend not the country but the policy of
apartheid, and a co-operative stance could be read as an attempt to ac-
quire international respectability to avoid a change in domestic policies.
As long as apartheld is maintained, the problem for South Africa to build
its security on respected and unprovocative self-reliance is probably in-
solvable. The process of détente in Southern Africa might alleviate the
problem, but by itself is unlikely to solve it. What is more, it makes
the task of unprovocative self-reliance that much more important, if the
search for regional accommodation should not falter over the search for
national military security. f

It is true that there are other conceivable military dimensions
than those in relation to the countries further north, such as a military
threat from the sea. For various reasons this is not a very probable
contingeney. Hostile naval interventions by, say, the Soviet Union
cannot subjugate a country, and if there should be a serious interruption
of shipping, the conflict would have acquired dimensions which go far
beyond the capabilities of a regional power like South Africa. For the
time being, therefore, major efforts to meet this kind of threat might
be seen as an attempt to camouflage preparations for contingencies in the
north. : -

Perhaps the best example for the dilemma of self-reliance is that
of the nuclear deterrent. South Africa is in a position to manufacture
nuclear  explosives within a period of three years if it.. should put its
mind to it.2 But, there seems little to be gained, in terms of secu-
rity, in embarking on this road. If the main threat to South African
security came from states aware of the vulnerability of their cities and
populations to a nuclear strike, the option of going nuclear might have
some deterrent effect as an ultimate resort, as in the case of Israel,
although South Africa’s conventional deterrent would seem already more
than sufficient. But, the security threat that the South African Govern-
ment seems most concerned about comes from non-state groups, verrorists
or "freedom fighters" and their aim seems not to grab a piece of terri-
tory, but to change the domestiec power balance between Black and White
within South Africa.  Actual deterrence — through a nuclear forece-—
or potential deterrence — through a nuclear option —— would not apply
against these groups.

2. Strategic Survey 1974, International Institute for Strategic Studies,
London, 1975, p. 35.
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Nor would the other advantage which some see in a nuclear option,
namely that of a bargaining chip to secure conventional weapon supplies
from other countries. It is true that most Western states who are in
a position to produce and export modern weaponry, also regard nuclear
proliferation as dangerous and might be prepared to make some concessions
in order to prevent a country from acquiring nuclear weapon status.

But, any attempt by South Africa to use a nuclear option in this way
would high-light the issue of arms supplies and make it politically even
more awkward than it already is for many supplier govermments; what is
more, it could trigger off new intermational attempts to ban arms ex-—
ports to South Africa altogether. A nuclear option for bargaining on
arms is, therefore, likely to be counterproductlve from a Scuth African
perspective.

The third consequence for South Africa from the new international
situation is that the cost of remaining outside the new multilateral
framework of negotiations and international problem management is likely
to increase. It is true that global international organisations like
the United Nations are in a crisis of purpose, direction and effective-
ness. The new and numerous countries of the Third World seek to redress
what seems to them an unfair bias in favour of the established, white,
industrialized powers, by more or less copying their example of the
past and rule the organisation by majority wvote. But, it would be tco
facile to dismiss the need for participation in international endeavours
by pointing to the evident shortcomings of the UN, The nation-state is
no longer capable of controlling events, however imperfect international
co~operation. On food, population, energy, ocean resources, space etc.,
functional and multi-lateral co-operation between states is now the order
. of the day or will be so in future, and it will establish the framework
in which these problems will be tackled. To be present in these nego-
tiations may have been a luxury in the past. It now becomes a necessity
and absence from them will be increasingly costly. There is no doubt
that the decision to bar South Africa from practically all these activi-
ties was shortsighted and created a dangerous precedent for the future
of international organisatioms. But, it is also clear that the cost for
South Africa of remaining outside is considerable and likely to rise.

Functioral Changes

In coming years, three functional changes in the world strategic
situation will acquire growing importance: the problem of secure raw
material supplies, the significance of the oceans, and the impact of new
military technologies. None of these is entirely mew., After all; the
strategic importance attached to raw material supplies has been responsi-
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ble for much of international politics and conflict in the late nineteenth
century and the early twentieth century; the seas of the world have always
provided the scene for naval ‘action; and new technologies have to be ab-
sorbed and integrated into military forces all the time. However, some

of the new developments in these traditional categories pose specific
problems and all are relevant to South Africa.

Raw materials will be strategically important in two respects: in
obtaining them and in getting them to the place where they are needed.
The continued need for oil, for instance, will give to the oil-producing
countries a bargaining position and with it a particular position of
power. The fact that much of that ¢il comes from the Persian Gulf area
has already given to that area and to the routes of access a specific
strategic importance. What kind of threats must industrialized countries
prepare themselves for in respect of supply and access? There could be
an embargo by the oil-producing countries against individuals or a number
of consumers; supplies could be threatened by an overthrow of regime,
with the new rulers either” incapable or unwilling to honour commitments
to deliver, or by a shift in allegiances — imagine, for instance, that
Saudi Arabia is taken over by a Gulf Ghaddafi who decides to give pre-
ferential treatment to the Soviet Union. In either of these cases,
some more hypothetical than others, there is probably very little that
the consumer can do except to seek ways in which to stock and share
resources, during a period of shortage, which are under their own con-
trol. For the flow of oil they must essentially rely on the self-
interest of the producer states to produce; and, indeed, the degree
of dependency of oil-producers in the Gulf on the income from oil is
higher in most c¢ases than is that of the consumer in obtaining it from
them, although the time factor is clearly critical. Coercion is un—
likely to provide any serious remedy to an embargo, unless it is
coupled with outright, physical and prolonged occupation; no military
intervention force is likely to produce sufficient oil output to meet
the needs of the industrial world in the face of a world-wide OPEC
embargo. A renversement des alliances, with Soviet control over a
major oil-producing country, is again something that will probably
have to be endured rather than militarily opposed. The real sgtrate-
gic problem that the hypothetical Sovietisation of, say, Saudi Arabia
would pose would not be the supply of oil but the overall effect on
the region, with the possibility that other powers would be drawn in,
as well as the serious risk of military confrontation between the
United States and the Soviet Union.

The actess to raw material is a different problem. Here the
military implications are more direct. Until the new network of pipe-
lines from the Gulf to the Mediterranean is completed, a decisive inter-
ception of tankers at the Straits of Hormuz could seriously harm the
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economy of the cil-producers and, to a lesser extent, that of the consu-
mers provided it were maintained long enough to exhaust the producers'
cash and the consumers' stocks. Or the tankers carrying fuel for one
particular country — say South Africa or Israel — could be stopped by
hostile forces. A total blockade is no very likely scenario; after
all, it requires considerable forces to maintain a blockade for any
length of time needed until it shows effect, and it is highly doubtful
that no counter-measures would be attempted during that time. But it
is a conceivable one, and this is the reason why the Arabian Sea has
acquired its increased strategie importance, Similarly, routes which
tankers pass and oil installations on continental shelves become objects
for protection. :

There is another and somewhat wider aspect to this issue., As a
general rule, the exportable quantities of raw materials will come from
countries of the gso-called Third World — while some industrialized
countries have important raw material resources, e.g. the United States,
the Soviet Union, South Africa or Britain, they will in general not be
primarily available for export —— who need the income to purchase manu-
factured goods from the industrialized world. It is now highly proba-
ble that there will be shortly a major conference of consumers and
producers, not Just on oil but on other raw materials as well.

It offers some change to begin the redistribution of wealth which
the Third World countries have demanded for some time. At the same
time any such arrangement contains some potential for conflict which,
if it should occur, could put the industrial against the developing
world. Claims that the old pattern of East-West conflict will be
superseded by North-South conflict still seem more fashionable than.
convineing; after all, East-West rivalry will not disappear —— East-
West conflict remaing conceivable and military force will remain con—
centrated in the industrialized part of the world. . But over—tonfidence
in the power that raw material cartels can assume, the political effect
of Third World solidarisation, and popular resentment in the industria-
lized countries to accept a reduction in their standard of living could
combine to exacerbate tension into conflict.

What does the renewed importance of raw materials imply for South
Africa's strategic position? For one, South Africa will have to pre-
pare against being singled out in an oil embargo by producing states,
just as it was in 1973. Apart from maintaining adequate stocks and
seeking special relations with some producers there is probably nothing
else :it. can do. " Secondly, the country itself is vich in a variety of
sought~after raw materials, Apart from the obvious economic advantages,
this position raises two questions of strategic relevance: can it attract
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the greed of other powers and, therefore, pose a specific security problem?
And could South Afrieca buy the support of allies for its security with the
help of its resource assets?

The answerlto the first question seems relatively simple under the
existing circumstances of power. While raw materials make some terri-
tories of the Republic a tempting prize for an invader, no such 1nvader is
in sight.

Does the position as the.holder of, say, one quarter of the world's
uranium reserves improve South Africa’s bargaining position in terms of
security? Countries probably do not come to the military assistance of
another, if this should risk their own gecurity, merely for the sake of
access .to raw materials. While it would be deplorable if the Soviet
Union or some other potential enémy of the West were to take control over
these resources, it would not seem to present —- from the point of view
of the assured supply of uranium — a situation which Western states
could not survive.  South Africa's bargaining position in obtaining
modexn weaponry from abroad might be helped by its favourable resource
position, but will not be decisive in the event that really counts, name-
ly the resupply at the time of conflict. :

The heightened strategic interest in the Persian Gulf area will in-
crease the strategic relevance of the littoral states in the Gulf, in the
Arabian Sea and further south. ~ Their territory might be useful for the
basing or reprovisioning of mlllta"y'unlts, their domestic stability will
be important for stability inm the'area and, indirectly for the stability
of supply. South Africa is polltlcally too problematic a place to.be
considered ag a major. stagxng post’ for Hestern mllltary forces as long
as military competition in South-West Asia remalns at its present relative-
ly low level. Besides, bases and military staglng posts are becoming
less important for military operations.  Given the political complica-
tions that could arise from any basing agreement, both superpowers are .
seeking ways to make their naval task forces as self-sufficient and shore-
independent as possible. Air reinforcement capabilities, for men and
material, are well developed in the US forces. Their maritime presence
in the area and their related back-up seem to be quite capable of assuring
most of the more realistic military options in the event of interference
with oil supplles. without having to.call on South African terrltory--.
however much easier and cost-saving this could be.

The shipping route around the Cape has become, particularly since
the 1967-~closure of the Suez Canal, one of the most important waterways
for tankers from the Gulf; even with the opening of the Canal in June
1975 and the completion of new pipelines to the Mediterranean, this
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situation is unlikely to change fundamentally given the cost-effectiveness
of the very large tankers. But, again it is difficult to see what precise
strategic relevance to South Africa this will have. Clearly, if there
should be a new protracted world war, shipping around the Cape would be
vulnerable to interference, and South Africa would almost inevitably
become involved. But in the abgence of such a catastrophe, little stra-
tegic gain is likely to be had from attempts to threaten civilian trans-
port vessels., It is a doubtful demonstration of military power because of
the delayed effect, and as a deliberate scare it could be counterproductive
in scaring the trading nations into forceful reaction rather than meek
submission. Moreover, it could be seen as a greater security threat by
producer than by consumer countries.

Perhaps the most direct strategic implication for South Africa of’
the increasing importance of resources is the North-South dimension. If
raw materials should become a symbol for the relationship between the white
industrialized and the non-white developing world, close relations with a
South Africa that discriminates against sections of the population on
racial grounds are likely to be seen as additionally costly in political
terms by many govermments in the Western world.

The second major factor of future strategic developments is the new
importance of the oceans. For one, in an era of "flexibility" maritime
power has obvious advantages: mobility, low escalation risk, and visi-
bility tailored to political and military requirements. This, in addition
to other factors, has been one motivation in the expansion of the Soviet
Navy over the past decade, as it is one of the guidelines for the
American naval programmes. There is,also, of course, the fact that as
land-based strategic systems become more vulnerable, the sea is the medium
in which strategic submarines successfully evade detection. Secondly,
ocean resources will become increasingly important, as will their
protection —— a problem magnified by the very vulnerability of installa-
tions, like o0il rigs or underwater mining, to interference from others.
Thirdly, the acceptance in principle, at the UN Law of the Sea Confe-
rence, of a 200 mile (320 kilometers) exclusive economic zone for
littoral states may lead to the claim of national control over large parts
of the oceans, to attempts to protect the new "territory" and to new
conflicts.

Much of this is, of course, still a matter of speculation; the new
trends are only just becoming visible. It is difficult, therefore, to
spell ocut the consequences for a country like South Africa. The in-
creased attention to maritime power could, but need not, affect South
Africa. After all, we are not witnessing the introduction of massive
new f£leets; the total number of Soviet and American naval vessels has
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_ gone down over the past years as older types were phased out; and there
are few areas in the world of conecentrated naval deployment. Oceans
are very spacious and just because they become strategically more im-
portant, they will not automatically be littered with new fleets. Those
task forces that will operate in the area will have a high degree of self-
sufficiency. Anti-submarine warfare and communications with submarines
can increasingly be conducted from the air and from satellites, although
the use of airfields in the area will increase the effectiveness.

Future naval competition will not be fixed to particular areas; it will
be a fluid matter on a fluid substance, where bases and reprovisioning
depots will certainly offer useful and valuable options; but they will
not be encugh to firmly anchor a commitment. It is true that South
Africa's geographical position offers many advantages for maritime
powers, and a loss of these facilities, by a policy of open neutralism
in South Africa or, much less conceivable, a Soviet take-—over, would.
severely restrict maritime options for the West in general and the
United States in particular., Yet, most Western governments would doubt
vwhether a policy of actively seeking bases in South Africa would, in the
existing political climate, be the best way of furthering that strategic
interest. While South African territory is useful in the period of
increased maritime significance, the political costs of seeking a perma-
nent platform there for maritime support are very high, both in the
short and in the long-term. This could change if the Soviet Union
should seek an extension of military presence in the countries to the
north — unlikely at the moment, but a real risk in the event of pro=
tracted regiomal instability in the new African states.

The growing importance of ocean resocurces and the likely exten—
sion of exclusive zones of economic exploitation to 200 miles along
the littoral will pose a number of strategic problems for South Africa.
The resources in the 200 mile (320 kilometers) zone around the shores
of South Africa seem sufficient enough to be attractive both to South
Africa and to other countries. This raises the question of how these
huge areas of new semi-sovereignty can be protected against potential
intruders, not only for South Africa but for other littoral states as
well. This may mean a major change in the role of their maritime
forces, with — in the long-run -— perhaps only the superpowers in a
position to finamce, procure and man major naval forces for the more
traditional maritime tasks of force projection, overseas protection of
sea lanes and conflict control in distant areas. It could alsc lead
to new types of couflict at sea between states in Africa over disputed
areas, and new aligmnments of the weaker states with more powerful
states ~— gay, the Soviet Union or possibly China — in joint ventures
for the exploitation and the protection of resources. For South Afri-
ca, who clearly has a major interest in avoiding direct military con-
flict with another African state, this is an ominous prospect.



Moreover, the exploitation of ocean resources will favour the tech-
nologically advanced states, since the sheer task of mining the otean
floor is-a matter of high technological skills. The discrepancy in this
respect between South Africa and its neighbours to the north might offer
a basis for co-operation; but if détente should not succeed in changing
the over-all pattern of relations with Black Africa, the same technologi-
cal discrepancy might well give rise, on the side of the smaller states,
to Busgpicions and accusations claiming that South Africa was violating
tha rights of its neighbours. Since lines on the water are difficult to
make out, these claims are easy to make and hard to dispute. The new
Law of the Sea c¢ould, therefore, imply the risk of new conflict and ten-—
sions for the region. :

The third major factor of new strategic development is the qualita-
tive leap in military technologies. These are generally discussed in
the tontext of strategic nuclear systems: the high accuracy of delivery,
which makes strategic missile silos vulnerable to intercontinental mis-
siles of the other side; improvements in commumications and in the
precision with which military and other targets can be identified and,
therefore, hit; a more precise "tailoring" of warheads to achieve the
desired effect with greater certainty,  But, many of these developments
have been no less visible in the conventional — i.e, the non-nuelear
field of military technology. The high precision of modern missiles
gives them a more than average chance of hitting a designated target.

Air defence systems have been o much improved to make tactical airforces
a very costly and militarily doubtful weapon for deep strikes into enemy
teryitory and for action over a modern battlefield. New types of
bombs and other munitions are entering the iaventory that can hit point
targets as well as areas ~ urban centres, military and economic instal-
lations, ete, — with a high degree of assured destruction.

It is still too early to say what the over-all effect of the new
technologies will be. Paradoxically, this will be even harder to assess
in a theatre where the highly sophisticated forces of major military
powers theet ~:asuiii Buropé —and where both sides will be busy devising
counter-measures to new capabilities; although the over-all technologi-
cal superiority of the West, and in particular the United States, will
tend to give a certain premium to the Western side., In other geographi-
cal areas the impact of the new weapons can, however, be more marked. Not
all the new technologies require the sophisticated infrastructure that
only technologically advanced societies can provide; the man-held apti-
tank and anti-aircraft precision-guided weapon can be used by soldiers
with little training, as well as by terrorists. On the whole, the new
capabilities give additional importance to hiding: what can be seen,
can be hit, and the visible targets of massive warfare or of urban-
centres are easier to hit than small troops of insurgents camouflaged in
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the countryside.

Some potential implications for South Africa follow from this brief
sketeh of the new conventional military capabilities. The threat from
determined terrorist groups could increase with the increase in their
ablllty to shoot down aircraft and: to pick out targets with greater pre- .
cision. Similarly, the capability of the militarily weak states, to the
north of South Africa, to deter military action against them, will also
increase if they can deliver a precise strike, over a distance, against
sengitive installations in the country they feel threatened by, or against
enemy naval vessels approaching their shores. At the same time, South
Africa's technological superiority in the region would give it an even
stronger military advance over its neighbours, and a real defence against
surface shipping. If the situation in Africa should deteriorate to such
an extent that organised military action between states becomes conceiv-
able, this technological superlorlty might have a useful deterrent effect;
it might also, however, lead the weaker states to rely on sophlstlcated
arms deliveries from outside suppliers and, since many of these reguire
a modern infrastructure and co—ordlnated planning, on outside military
advisers as well.

II. South Afrieca and the World

The trends in international security therefore seem all to point in
one direction:  South Africa’s security depends primarily on develop-
ments in the region. South African territory is not essential for the
security interests of others outside the region; while it may be use~
ful, given the new importance of oil and of the oceans, the political
costs of becoming involved are generally too high for Western states.
The d1v131b111ty of security has become an important element of inter-
national erisis control.

The strategic effect of South Africa on the international strategic
situation will be defined by events in the region, and on South Africa’s
ability to respond to them, There are essentially two conmections be-
tween developments in the region and the world strategic scene: the
danger that a conflict in the south of Africa would become a racial war
and, thereby, an international one; ' and the possibility that in the
absence of political accommodation, outside powers could be drawn in
and become involved in the region.:
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0f thege, the first is, at the moment, not very probable. Skirmishes
between defence forces and "freedom fighters" do not amount to a major war.
While sufficient to maintain the problem of Black and White coexistence in
evidence to draw attention to apartheid and thus to promote the diplomatic
quarantine of South Africa, this level of conflict does not yet produce
that world-wide racial polarisation, which could so easily range the rest
of the world against the Republic in the event of a North-South war in
Africa. There is no evident reason today, why the African states to the
north should seek open military conflict; a fact that the support given
by them to the irregular forces of "liberation armies" only serves to
underline.

It is the second risk, however, which seems much more real: = that
political change in Africa could get out of comtrol and that outside
powers could become involved.  South Africa is surrounded by a number
of states whose intermal political future is in doubt: Rhodesia, where
the intransigence of the government to reach an arrangement with the
black majority could jeopardize the hopes for détente; Angola, where
rival factions of former insurgents dispute each other's rights to take
part in the post-Portuguese government; Mozambique, where the new govern-—
ment faces daunting problems in reorganising the economy and feeding the
population. Even among states in full control of their domestic situa-
tion and enjoying popular support, a policy of détente would be difficult
enough to implement. As it is, it has to be pursued against a background
of domestic insecurity and uncertainty in many countries, where governments
might either be unwilling to take some of the domestic risks of détente or
use political emotions, which run counter to the process of détente, in
order to strengthen their domestic basga.

This is particularly difficult to rule out since the essence of
détente is of a domestic political nature: for the states of Black Africa,
it is to what extent they can coexist with a South Africa which discrimi-
nates against the large majority of its inhabitants on racial grounds;
for South Africa, détente is the attempt to assure its neighbours that
peaceful coexistence is possible, in spite of major domestic difficulties.
There is some parallel here with the détente concept in East-West relations.
The West — as the Black African states — argues that real détente between
East and West must not be limited to interstate relatioms, but also affect
domestic policy in the East where individual liberties are suppressed.

The Soviet Union, on the other hand — not unlike South Africa - claims
that détente is incompatible with any attempt at interference in the
internal affairs of another country. In Eurcope, the Soviet Union is
likely to get away with this argument, since the individual liberties

of East Europeans are not an overriding priority for West European
govermments the racial question in Africa, however, is of
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central cthern to governments in the region, The detente forces-will,
therefore, be closely linked to the domestic scene in South Africa; |
apartheid is the real test for détente, not the recognition of govern-
ments, or frontiers, or the provision of economic aid.

The processes of change involved are complex, difficult to co-
ordinate and difficult to control. On the one hand, the speed of ad-
justment to a more equitable state of the Black population in South
Africa must be sufficient to comvince leaders in Black Africa that
détente is & serious undertaking. But will this be understood and
supported, or at least tolerated by the political forces within South
Africa? The closer détente comes to be measured by domestic change
in the south — and this seems inevitable — the greater resistance to
détente among South Africans could become. Conversely, it seems doubt-
ful if .all groups in the African states will have the patience and the
confidence to wait for the results of dé&tente, and likely that govern-—
ments there will find it difficult to maintain control over those forces
which seek a solution through violence and terrorism. This in turn,
would strengthen resistance to domestic change in South Africa.

What if events get out of control, or if d&tente is deadlocked?
The internal stability of regimes and states could then be in jeopardy,
governments in the area may want to invite outside support, and loss
of governmental control in the new states could bring foreign arms,
advisers, and great power rivalry into a situation of uncertainty.
It is this kind of scenaric which underlines the importance that the
détente policy must succeed, mnot just in the interest of the region
but also to avoid, for the outside world, choices that could be pain-—
ful and potentially dangerous. ‘

T~
~

A détente solution imposed from the outside is almost impossible
to conceive. No other country but South Africa itself can offer a.
way to accommodation without war in the south of Africa; and no other
country can make for South Africa the concessions that will be necessary
in the domestic policy of the country to complement interstate co-
existence with Black Africa by fair internal coexistence with a Black
majority. The key to failure or succegsg is here. This is the major
strategic significance of South Africa today.
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COMMENTS

Nie Olivienr

Comment i Mr. Chambati dealt with the very crucial issueg facing South
Africa, Southern Africa snd the Republic's relations with the rest of
the continent.,  South Africans must surely take note of the gravity
of the alternatives posed by him. There is every reason to believe
that his views reflect the thinking of Black Africa in and outside the
OAU;  and it must be stressed, the thinking of Black Africans in Rho-
desgia.

Not only in terms of discussion at this conference, but also in
terms of indicating some guidelines for South Africa's future action and
the possible evolvement of the Republic's policy on these issues, Mr.
Chambati's paper makes a contribution of tremendous significance. He
clearly defined the fundamental issues and outlined the evolutiomn of
South Africa's policies regarding the rest of the contiment — the out—
ward movement, dialogue and now détente. The moves towards dialogue
that came to an end in 1971, floundered on the simple issue that it was
thought that having dialogue with the Republic would be meaningless in
view of the absence of effective dialogue between White and Black with-
in South Africa itself. Mr. Chambati analysed the attitudes of African
states towards the Republic and it is very important to note that he
stressed that Africa's attitude towards South Africa has to be seen
against the background of the contents of the Lusaka Manifesto. The
basic problem seems to be that there is a great deal of reluctance on
the part of White South Africans to accept the attitude displayed in
the Lusaka Manifesto — the right to existence of South Africa and of
White South Africans on this continent. In that sense it manifests
the general lack of trust that has, to some extent, become abundantly
clear in relations between White and Black on this continent — at least
in a number of wvital spheres.

Mr. Chambati furthermore dealt with the essence of the problems
facing South Affica, namely the issues of Rhodesia and South West Africa,
and also in passing referred to the Republic's relatioms with the BLS
countries and to South Africa's internal policles. The interdependence
of these wvarious issues is self-evident and South Africans should basic-
ally be ad Zdem with him regarding his analysis of the situation and of
the problems facing this country. In essence, it must be accepted that
the most volatile problem facing the Republic now, and in the near £future,
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is the Rhodesian issue. There are obviously two alternatives, as he has.
indicated: failure of the movement towards accommodaticn in Rhodesia, or
reaching of a unepotiated settlement. If accommodation fails, the impli- -
cations would in actual fact be "too ghastly to contemplate".

Failure to reach a settlement in Rhodesia is also going to have
tremendous implications within South Africa itself. It will place the
Republic in the extremely painful position of deciding whether it is go-
ing to continue its imvolvement ' in Rhodesia — not only in an economic
gsense; making its transport system, communication system and its har-
bours available for the import and export of Rhodesian goods; not only
in terms of providing markets and serving as economic sanctions-buster,
but alsc in terms of increased military involvement. Decisions under
these circumstances will be extremely difficult to make and the pressures
on the South African Government will become quite severe.

In circumstances like this, the white electorate of South Africa
might believe that its own future and security is at stake - particular-
ly in view of people expounding the domino theory, viz. that if Rhodesia
were to fall, either as a result of the dEtente initiatives, or as a
result of terrorist activity, it would be only a matter of time before
the same crisis will face the Republic. In other words, that South
Africa might become the victim of similar intensified terrorist activity.
Under these circumstances, there might be an increagsing White backlash
in the Republic; increased pressure on South Africa to take a stronger
stand on this issue; and increased party political implications on the
South African domestic scene — particularly if the situation in Rhodesia
were to lead to an exodus of White Rhodesians to the Republic. In evalu-
ating the situation, the conclusion must be drawn that South Africa might
be faced — within a very short period — with a rather serious dilemma in.
this regard and with quite obvious wide-ranging implicatioms. The pro-
blem is, as Mr. Chambati has indicated, that Blacks in Rhodegia simply
do not believe that the Smith Government is really prepared to come to
terms with the Black population and with Black aspirations. This seems
to be the essence of the Rhodesian problem.

Obvious changes are, however, taking place in South West Africa.
There have been steps to remove discrimination and at least a change in
the emphasis of South Africa's policy, with the possibility of retaining
South West Africa as a unitary state. This will depend very largely
on whether the movement towards independence for Ovambo, Kavango and
Caprivi will actually lead to these territories becoming independent and
how the peoples in these areas will react to such an eventuality; whether,
in other words, the OAU and the world community will accept this as really
being the expression of the will of the peoples of these territories, or
whether it will be seen as a solution or arrangement imposed by the South
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Afyican authorities., The correctness and validity of the Prime Minister's
statement that all options are open must, however, be accepted. At this
stage = and considering the faet that in the normal course of events one
can expect a fairly lomg drawn-out process of constitutional negotiations
between the various groups in the Territory — South West Africa will pro-
bably not be ‘as focal an issue, as potentially dangerous an issue; as
Rhodesia.

As far as South Africa's internal policies are concerned, gradual
changes are also taking place, There is movement towards a greater recog-
nition of human dignity and equality. There has been a subtle change of
concepts, such as from apartheid to separate development, multinationalism
and self-determination, Whether these steps are indeed Fundamental enough
to meet the needs of the time — to use a cliché& — is hard to tell Analy-
sis; however, shows that the gap between Black demands and aspiratioms and .
what the White group is prepared to concede, has indeed widened and not
narrowed. In this context, a number of questions has to be raised: is the
Homelands policy as a constitutional solution and in its present form — not
in terms of providing avenues for cultural identification by particular
groups ~ indeed one that can provide an answer to Black political agpira-
tions; can this policy be viable and can it succeed without a radical re-
distribution of land; and can the political involvement of Blacks outside
the Homelands, in the urban argas particularly, in any way give adequate
expression to and provide satisfactory avenues for their political needs
and aspirations?

John Seiler

Comment 3 Mr, Barratt has been unusually provocative, but it is mot my inten-
- tion to deal with his several specific suggestions for change in foreign and
domestic policies. Some of his basic concepts must be examirzd, not as an
academit exercise, but because doing so may help to illuminate the strengths
and weaknesses of hms polzcy prescriptions whizh rest on his use of specific
concepts.

Briefly, attention must be given to his use of five such concepts @
politics itself; the model of a changing international system which he des-
eribes; his notion of détente; his emphasis on regional power; and his
view of mutual accommodation in the present regional conflict, '

In the first instanca. his definition of politics as something sepata~
ble from other aspects of international relations is, while a time-honoured
one, a definition that is ambiguous. It would be far better to see pollt;cs
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and political decisions as all those decisions involving an allocation of
priorities among competing c¢laims, interests, and values, and either made
by a govermment or influencing government policy. Thus, economic ties
either reflect policy commitments or will have some impact on their over-
all effectiveness. Cultural contact between nations influence Black Af-
rican attitudes about South Africa and thus have some impact on the effec~
tivenass of formal policy. In short, Mr. Barratt should not be so hesgi-
tant and apologetic about the inclusion of economic or cultural factors

in his analysis. His attempt to distinguish between "political” isola-
tion and extensive ecomomic and cultural interdependence would then become
irrelevant. = Instead, he would be faced with the far more difficult ana-
lytical task of assessing the combined political impact on other govern-—
ments of the entire range of contacts with and knowledge about South Africa.

_ Now to his view of the changing international system. No substantial
disagreement can be found with his impressionistic view of recent actions
which have unsettled the previous bipolar international system — Nixon's
efforts at "d&tente" with the Soviet Union and China, the OPEC ¢il embargo,
continued unsolved economit problems in most developed and many developing
states — but there could be disagreement with his suggestion that these
events have resulted in the collapse of the bipolar world. It is the
other way round: that they could happen testifies to the fact that this
system had already lost much of its vigour. The decline of the bipolar
world could rather be traced to two major events which occurved more than
a decade ago — the Sino-Soviet split over ideological goals, international
Communist leadership, national-territorial disputes, and the 1962 Cuban
Missile Crisis. Since these events, both the US and the USSR have been
generally reluctant to involve themselves directly in regional conflicts.
In addition, the simultaneous mutual frustrations they faced in the Congo
made even stronger their reluctance to be so involved in this continent,
although this position might change in future.

It could be argued that, since about 1862, the bipolar international
system has been no constraint on the ability of South Africa to implement
a positive and constructive regional and continental role like that which
Mr. Barratt quite rightly argues it should now seek. The explznation
for the failure to achieve this goal before the 1974 Portuguese coup, lies
in two other factors: on the South African side, the continued adherence
to a static bipolar world view and a lack of sustained effort at maintain-
ing the scattered initiatives of the "outward" and "dialogue" policies;
and Black African resistance to acceptance of South African imitiatives.
A$ Mr, Barratt points out, this resistance remains widespread and for him
Justifies extraordinary adjustments within domestic policies.

The present South African policy, which shows considerable ingenuity
and obvious sustained impetus, can best be explained not because of any
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change in the overall ipternational system, but because of a single event
within this region — the political repercussions for Mozambique and Angola
of the April, 1974, Portuguese coup. Of course, this single event may
bave some impact on Western Europe and hence on the general conditiom of

the larger international system. Looking at this point another way; for
the past decade Southern Africa has probably been more free of substantial
super-power intervention than any other region of the world, and the initia-
tive for resolution of regional conflict rested and still rests with region-
al govermments.

More briefly, a word on détente. This much-abused term really means
no more than a reduction in the level of conflict among mutually unfriend-
ly states. Contrary to Mr. Barratt's view of this definition, d&tente
between the Soviet Unlon and China does exist, albeit different in dits
terms and stability than that between the Soviet Union and the US, and
that between this country and its Black neighbours., Mr. Barratt's notion
that South Africa should concentrate on being a regional power ralses a
number of practical questions, but the Republic's economic links will be
elsewhere for the foreseeable future, and it is arguable that in the ab-
sence of strong economic or cultural ties, it might be best for South
Africa not to work toward either an economic and/or political regionsl
commonwealth,

Finally, on mutual accommodation, while it is a gine qua non for re-
gional political stability — and it must be agreed with Mr. Barratt that
much domestic change is in order — discomfort must be admitted with the
apparent imbalance in accommodation implied by him. Tt may be simply
that more detailed discussion is required to explicate his general endorse-
ment of this process. For example, what accommodation would the Black
regional governments have to make? Would their acceptance of a confede-
ral South West Africa be considered sufficient accommodation?  Would their
grudging acceptance of an independent Iranskei be adequate accommodation to
justify the substantial domestic change Mr. Barratt envisions? On the
other hand, it could be argued that South Africa has already made substan-
tial accommodation in its South West African policy or may yet, in the
months and years to come, do so in its Rhodesian and domestic policies.

Deon Fourie

Commewt i South Africans have certain fixed ideas as to the Republic's con-
tinuing and absolute strategic significance. This is hardly surprising
when one looks at the past. During World War I, South Africa was needed
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to fulfill certain roles in the old British Emp#te. It was needed to take
South West Africa as a bargaining counter, as was apparently projected when
the Imperial Conference met in 1911 and discussed the possibilities of a war
with Germany. The Union was also the only country in the Empire to fight -
and win a campaign on its own; not only without additional British forces,
but without the intervention of any British commander - and it continued
with something like 150 000 volunteers to fight in East Africa, Egypt,
Palestine, France and Belglum.

In World War LI, South Africa‘'s contribution was even more significant;
and particularly more significant from today's perspective. Apart from the
250 000 volunteers who went to Italy, Abbysinia, the Western Desert, Madagas-
car and the Mediterranean, the Union had 55 small vessels, as well as the
largest air force contingent in Italy in 1944. South Africa, in addition to
all this, provided a large and important maritime maintenance and support
base. During the first four years of the War, something like 19 244 merchant
ships touched im at Cape Town or Durban, as well as another I 500 naval
vessels — and in the neighbourhood of these coasts 88 000 gross tons of
shipping were lost. This constituted something like five percent of the
total wartime loss to submarine warfare. -

This has not only served as an influence on the way South Africans
think about strategy and the future; there is also a tendency to fix their
minds a little too firmly. Although suspicions are frequently voiced about
their political motives - perhaps not without some justification - South
Africans have developed a picture of their strategic significance which has
been added to by the obvious economic walue to Europe - and to Asia, it
might be sald - of the route past the Cape, where, according to figures that
Sir Alec Douglas-Home quoted at thé time he was Foreign Minister, one quar-
ter of the United Kingdom's trade passes and also one third of Europe's oil
supplies - this of course since 1967. Taken together with its economic and
technological advances South Africa has found it rather incomprehensible why
its erstwhile allies has passed it by. Dr. Bertram has given us the
opportunity of looking at this from another angle. Perhaps there are over-
emphases in his under-emphasis of the Republic's strategic significance.
However, he has highlighted elements which can only contribute to the view-
ing of South Africa's strategic significance in a fresh and perhaps more
realistic perspective.

South Africans do not readily understand ~ perhaps because so little
is said of this question in the media - that even after the oil crisis in
1973 the paramount strategic considerations in Europe and the United States
are concerned with the fear that there may be a nuclear war. All the
thought and energy in the field of gtrategic studies go to avoiding this
possibility. The Republic's perception of threats in this area of the
world are peripheral for Europeans and Americans; and as Dr. Bertram sug-
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gested, what is important is what governments believe the facts to be.
South Africa's problem is that it sees one set of circumstances, while
Western powers -see another. Perhaps there is comfort in this, and look-
ing at the world elsewhere - one might think of a very recent example,
Cambodia —~ one tends to feel that probably, as Dr. Bertram suggested, the
‘Republic might be better off without the interests and involvement of the
major powers in this region. Self-reliance in defence may enable South
Africa to choose the enemies it likes and theré may be greater security

in not being seen to be of strategic significance. '

Dr. Bertram has furthermore pointed out that a strategic situation
and the consequent strategic significance should be seen against the moving
background. Perhaps this is of particular importance to South Africans;
that in their analyses of the Republic's strategic position, they should
cease to see the country from their own perspective only, but rather see
it as part of the world as a whole - placing South Africa in the total
scheme of things, not #n the segment. That will tead to an understanding
of the trends in international security that were spoken of; a flexible
approach to issues; a change in functional factors; a difficulty in
defining what really matters in strategy; and not least, the importance
of what happens inside the Republic as an influence on the influence South
Africa might yet have on the world strategic situation.

Frederick Gliffbrd—Vaughan

Comment : Discussion at this symposium has revolved around certain identi- -
fiable factors. One of these seems to be the notion that, both inter-
nationally and in South Africa's own situation, there exists what one could -
call a state of "complex f£luidity". This reality characterises the present
domestic situation and also reflects in the international sphere in a sort
of "anarchism of states", where each state acts according to its own often
undefined interests and ignores the wishes, instructions and demands of
groups such as the UN, NATO and so on. Besides all this, there are the
actions of various non-governmental organisations with ad Zoc capability to
arrive at agreements. Some of these are extra-legal, as for example the '
so-called "liberation movements”". Others might be exemplified by, for _
example, the South African Institute of International Affairs, whose activi-~
ties lead to the introduction of a suitable climate for discussion and
understanding. Not only thia, but also an element of public debate is
created, where it is perhaps possible to affect ongoing foreign and

domestic relations.
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Within the complexity of the.world situation, it seems that South
Africa has yet to develop its role. It apparently has mot yet defined
this and it is increasingly unwilling to have this done on its behalf by
others. This is manifested by the more positive approach now being
adopted by policy-makers in the Republic — a role played both internally
and externally. Its internal characteristics are political, social aad
economic, particularly because of the crucial and central problem of
separate development. When using the term aparthetd the emotive sense
in which it is used as a slogan and the highly charged comnmotation which
makes it an unaccaptable policy, at least overtly, to the outside world
immediately comes to the fore.

‘The economic factars of South Africa's role in the world situation
are based upon production of special raw materials, upon mineral deposits
found in the Republic and upon the mapufactured goods which can be exported.
The availability of technical know-how and capital is also an exportable
commodity and a strategic factor. . The technical processes and the energy
to make these processes work are something in which South Africa seems to
have 2 distinct lead as far as Africa is concermed; but the superstruc-
ture of energy supply lines is supplemented by electricity from, for
example, Mozambique — a pragmatic fact which will be taken into account by
foreign policy-makers, as well as by military planners,

Another factor, one which could be called the military factor — bear=
ing in mind, of course, that strategy and politics are bedfellows — is the
"atomic potemtial’”. Thus the limited use of tactical nuclear weapons
could certainly be included in naval defence. Almost certainly non-nuclear
missiles are possible and the Republic seems to have the necessary sophis— -
ticated back-up structure of commynications and power supply, which will
be ensured by securing the political base. Of course, the possibility of
internal subversive war cannot be; and certainly is not, overlooked by the
General Staff and this, too, will have to be taken into account by politi-
cians responsible for social policy, as well as by soldiers responsible
for security. Although such purely military factors may seem to be tac-
tical rather than strategic, they are intimately intertwined with political
and social changes within the Republic.

The defence of the Republic is perhaps, at the moment at any rate,
only of interest to its inhabitants. But the defence of the Indian Ocean
as a whole affects many more interests than the purely local. Whilst there
may be rational arguments against taking an alarmist line about this whole
matter, some thinking must be done, for example, on the protection of sea
routes, and not only the well-known Cape route but also those lines which
pass up and down the east coast. As is well-known, the logic of strategy
is sometimes jettisoned for short-term gains and successes. A conflict in
the Indian Ocean could, however, hardly exclude the Republic, although
certainly involvement would not be sought,
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The communications gap between South Africa and the rest of the world
is being attacked through overt and hidden diplomatic moves and by a more
positive, less defensive attitude towards other countries. The term - "
"hidden" is used, rather than se¢ret, because it seems that when the results
are eventually revealed as part of the whole exercise, they are, of cours
successas.  There are also an ever-increasing number of trade and other. !: . .
agreements which are not made public, but which reflect continuous efforts.. . =
on the part of the Govermment to achieve a basis for communication. There:
is some evidence that this too is a success, although of course not publlcly
acclaimed as such. There has been some criticism of these perhaps hidden .
moves and, indeed, one may see a dilemma in this: whether to make publmc
such secret agreements and risk world, especially Afrlcan, opprobrlum,-_;or.
to remain silent and have large sections of world opinion confirmed. in their
‘prejudices about South Africa's changing intentions, capabilities and attx-
tudes, :

Such a position, it seems, becomes even further counter-productivae in
the sense that the world tends to visualise the position as one-sided —
since strategic and political facets are not always clearly definable. ‘
For example, the non~strategic position of Berlin before the Truman Doctrine
declarations of 1947 could hardly have been more pronounced. Yet its sym-
bolic, political, and hence strategic position was recognised by the world,
including the Soviet Union; and Berlin has remained of extreme symbolic
value to the West ever since. Perhaps South Africa, teoo, has a part to
play in the international theatre, a part as yet not defined? The strate-
gic value of South Africa to the West may very well at the present time be
non-existent, or at best limited. These sorts of considerations, however,
change rapidly. One might be tempted to add that the Soviet Union may very
well have a different value to place on the political and strategic position
of the Republic, far-fetched as this notion may appear at present. :

It is clear that the final and over-riding factor in this whole gues-—
tion of the reality of South Africa's situation, both in politics and :
‘strategy, is bound up with what could be considered a primary and decisive -
aspect — a factor which is vitally important, mamely the time factor. -
Jugt as the instant communicaticn phenomenon, "the news media factor" as-
General Beaufre called it, can assist in the success of revolutionary war- °
fare, so will the rate at which d&tente proceeds, both domestically and. 'f"_,_
internationally, as a result of ggﬁernmental and individual actlon, affect PR
the world's judgment of its success. : '






