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Abstract

Since 1994 an informal group of representatives of States party to the NPT has been trying to develop
agreed international guidelines for the responsible management of non-military plutonium. This paper gives a brief
description of the outcome. Since the results are still subject to decision by Governments, the description must be in
general terms only. The paper describes the background to, and genesis of, the discussions and the general approach
taken, which was based on commitment to the NPT, national responsibility for the management of nuclear materials
and the fuel cycle, upholding of the IAEA=s safeguards system, and a focus on civil material. An indication is given
of the development of the Group=s thinking, especially the decisions that any guidelines must be capable of
accommodating surplus military plutonium, as well as civil, and that the main focus should be on measures to
increase transparency. The resulting guidelines are described. Their main features are a re-statement of
commitments and standards for the management of non-military plutonium with regard to non-proliferation, safety,
and other fields, a commitment to the management of such plutonium according to a consistent national strategy, and
a commitment to the publication of information on that strategy, and of annual statistics for holdings of plutonium in
a consistent format. Other aspects of the guidelines are also explained. Finally, an attempt is made to assess the
possible practical effects of the guidelines if adopted by governments.

1. INTRODUCTION

My aim today is to describe the results of an attempt to formulate agreed international
guidelines for the management of non-military plutonium. This work was carried out over the last
three years by an informal group, over which I had the honour to preside, drawn from a group of
States Parties to the NPT who are the main holders or users of separated plutonium.

The text which I shall describe has been agreed ad referendum; not all the Governments
concerned have yet taken a formal decision on it - and when they do so, promulgation will be for
them. It will therefore be understood that I am not in a position to go beyond a description of the
results of the discussions or make available the text itself. It is not usual, indeed, to make a
presentation at such a stage but the participants in the discussions have agreed that I should do so, in
the hope that a record of our objectives and the approach we took will be a contribution to public
understanding and, perhaps, a help to others.

2. BACKGROUND

Let me begin by briefly recalling the genesis of our work. At the beginning of this decade,
the growth of plutonium stocks attracted renewed attention, not only because of the continued
accumulation from civil operations but, still more, because of the sudden release of large quantities
from weapons made surplus by disarmament treaties. Against this background, as you have heard,
Dr. Blix, the Director General of the IAEA, convened in 1992 and 1993 informal discussions with
representatives of a number of the States most directly concerned to review the situation and to
consider the possibility of a role for the IAEA in the management of civil plutonium. These
discussions did not produce clear-cut conclusions, but the participants decided it would be
worthwhile to explore the subject further, outside the framework of the Agency but in informal
contact with the Secretariat. After minor changes of membership, participants in these further
informal discussions came from Belgium, China, France, Germany, Japan, the Russian Federation,
Switzerland, the United Kingdom and the United States.
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3. APPROACH

We quickly established the framework for our work. The basic elements were:

• First, commitment to the NPT, and to the safeguards and other non-proliferation
commitments associated with it. No other basis was conceivable;

• Second, national responsibility for the management of nuclear materials and the
nuclear fuel cycle;

• Third, upholding the existing international mechanisms for the regulation and control of
plutonium and other nuclear materials. In particular, we were determined not to do anything
which would undermine the Agency's safeguards system, nor did we wish to cut across the
work on Programme 93+2;

• Fourth, we focused on civil material. We also decided against any attempt to anticipate
negotiations on a possible Cut-Off Treaty.

We quickly concluded, however, that we needed to widen our approach in a number of ways:

• First, any scheme had to be able to accommodate plutonium from surplus warheads
designated as no longer required for defence purposes. Once it is clear that such material is
not needed for defence purposes, we believed that it should be assimilated to civil material so
far as possible. We wanted to avoid the emergence of an ill-defined grey zone of material
between civil and military, whose ambiguous nature could be exploited by would-be
proliferators;

• Second, we came to the view that the factors which influence the size of, and changes in
stocks of separated plutonium cannot be separated from those which influence other holdings
of plutonium. A proper picture must give information on both in the context of a national
strategy for the nuclear fuel cycle and all plutonium. What each country's strategy should be
is of course, for it to decide in the light of its own position;

• Third, plutonium must be managed within the requirements not just of non-proliferation, but
also of safety, physical security, good management, and the protection of workers, the public
and the environment. These requirements and the commitments of Governments to meeting
them needed to be an integral part of any scheme.

Within this framework, alter considering the range of international controls, regulations and
standards to which plutonium, like other nuclear materials, is subject, we came to the view that what
was needed was not new controls, but measures to increase the public's understanding. We believe
that greater openness - covering both increased transparency and the readiness to give reasonable
explanations which must go with it - are the best way to win greater confidence from the public,
nationally and internationally.

By contrast, we have not attempted to propose new institutional arrangements. We were
naturally conscious of the extra effort which would be needed to negotiate anything of this kind and
give it binding legal form. We also remembered that protracted efforts during the 1980s to negotiate
such arrangements had run into the sand. More important, at a time when the future of nuclear power
depends so much on public acceptance, it was our view that the creation of new inter-Governmental
institutions did not deserve priority over an attempt to increase public understanding and public
confidence.
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4. THE GUIDELINES

Let me now turn to describe the text which we have produced. It is a set of proposed
Guidelines which we hope will be generally accepted as a framework for the responsible
management of non-military plutonium in both NNWS and NWS. We envisage that, if they win
acceptance, these Guidelines will be the object of a political commitment by Governments like those
of the Guidelines of the Zangger Committee or those of the Nuclear Suppliers' Group.

The main features of this text are in summary:

• First, a codification of existing requirements and standards in the field of non-proliferation,
safety, physical protection and national accounting for nuclear material to form a common
baseline for all the countries who adopt the Guidelines;

• Second, a new commitment to the strategic management of each country's holdings of
plutonium taking account of a number of specified factors. These are the need to avoid
contributing to the risks of nuclear proliferation - especially during any extended period of
storage, the need to protect the workers, the public and the environment, economic and
financial factors and the importance of balancing supply of and demand for plutonium -
including reasonable working stocks - as soon as practical;

• Third, a new commitment to transparency. Countries who adopt the Guidelines will
undertake to publish occasional statements of their national strategies for nuclear power and
the nuclear fuel cycle and, against that background, of their general plans for managing their
holdings of plutonium.

• Fourth, to illustrate and confirm those plans, the Guidelines provide for the publication each
year in an agreed format of the amounts of holdings of unirradiated plutonium and estimates
of the amounts of plutonium contained in spent fuel in each country. (There is some
hesitation about including the information on plutonium in spent fuel). The public will then
be able to follow the implementation of national strategies and to put individual actions in
context;

• Fifth, there are also detailed provisions on the control of international transfers and on the
storage of separated plutonium. A system of end-use certificates is proposed to ensure that
an export of plutonium does not proceed until the exporting and recipient Governments both
understand, and are satisfied with the intended end-use, the amounts involved and the
timetable. The storage of separated plutonium would also be controlled so as to avoid an
undue increase in the number of sites where it is held.

The treatment of some points deserves to be explained in rather more detail.

• First, the Guidelines are designed to apply both to NNWS and NWS;

• Second, they apply to plutonium in all unirradiated forms;

• Third, they apply to plutonium in all peaceful nuclear uses;

• Fourth, plutonium designated as no longer required for defence purposes posed a delicate
problem, especially since it was increasingly clear to us that the physical transfer from
military to peaceful use cannot be instantaneous but may extend in different stages over a
period of years;

243



After careful discussion, we agreed that the Guidelines should apply to such plutonium from
the time that the Government concerned designates it to be no longer required for defence
purposes;

Fifth, as for safeguards, the basic principle embodied in the Guidelines is that each country
should continue to be governed by its existing safeguards agreements;

Sixth, in addition, in a supplementary provision, the NWS state their intention to bring under
safeguards as soon as practicable plutonium which they have transferred to peaceful nuclear
activities. This is in accordance with the Principles and Objectives for Nuclear Disarmament
agreed at the NPT Conference in 1995;

NWS are also considering whether to commit themselves to a similar intention in respect of
other plutonium in peaceful nuclear use which has not been connected with their military
programmes;

Seventh, in order to avoid disclosing information which is commercially or economically
sensitive or which needs to be protected for security reasons, the figures for holdings of
plutonium will be published on a national basis only, and not broken down by ownership or
location;

Eighth, because Highly Enriched Uranium is also usable for weapons, the intention is to try
to work out similar guidelines for its management;

5. THE PROCESS OF DISCUSSION

I have already described our starting point and some of the main considerations which
influenced our approach. It may also help to illuminate the process of discussions if I also tell you
about those areas of our work which required the greatest effort:

• First, it will be no surprise that the treatment of surplus military plutonium and the extent of
safeguards were the issues which bulked largest in our discussions;

• Second was the need to find ways to take account at different points of the differences
between the nuclear industries in different countries - differences in size, in the number of
undertakings, or types of commercial organisation or the degree of Government control or
ownership;

• Third, great attention to detail was needed in working out standard formats for the
information to be published; which we hope will give readers a clear overview, and whilst
accommodating different arrangements and structures in different countries;

• Fourth, we had to allow at every stage for the different starting points in different countries,
in terms of fuel cycles, plant, equipment and technical possibilities.

Although the preparation of the Guidelines has involved a great deal of work by participants
with different initial points of view, it would be wrong to leave you with the impression of a divided
and contentious group. The issues involved are real and important and I should like to record my
sense of the constructive and friendly way in which participants in the discussions worked together to
achieve a common goal. I should also like to thank Dr. Blix and the Agency's Secretariat for their
tactful support throughout.
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6. CONCLUSION

Faced with a scheme of this sort, it is reasonable to ask what practical difference it will
make. Let me address that question by way of conclusion. It should be said at once that the adoption
of these - or any other - Guidelines cannot transform the world. Stocks of plutonium and the physical
possibilities for managing them and the problems which they cause will not change. The range of
technical options will be the same so will be the problem of funding resources to implement any
solutions which may be decided on.

What these Guidelines have the potential to do is to modify the way in which Governments
approach plutonium-related decisions:

• The Guidelines would establish a basis for judging what approaches to plutonium-related
problems are internationally acceptable;

• They would establish that surplus military plutonium should be treated in the same way as
civil plutonium from the time that it is designated as no longer required for defence purposes
and submitted to safeguards once it is transferred to peaceful nuclear activities;

• They would establish a new requirement for the active management of plutonium - other than
that required for defence purposes - according to a strategy which takes into account a
number of specified factors;

• New requirements on control of transfer and of storage should help to reduce proliferation
risks.

These new elements are not a panacea and should not be oversold, but would be worthwhile
improvements in the framework within which both nuclear operators and Governments address in
future the management of plutonium.

Above all, the Guidelines embody a new commitment to transparency. If this is accepted,
Governments will undertake a new commitment to publish, not only an explanation of their strategies
for managing plutonium as part of the nuclear fuel cycle, but also information which sheds light on
their progress. These changes would contribute to greater understanding of the framework of
obligations and requirements within which nuclear operators and Governments manage plutonium, of
what Governments and nuclear operators are trying to achieve and the ways in which they are trying
to do it. The hope is that this increase of understanding will increase public confidence in this area of
nuclear operations.
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