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Introduction: Parapolitics, Shadow
Governance and Criminal Sovereignty

“ Robert Cribb

I am not what T am, ~ Iago, Othello

‘Parapolitics’ is a new term.' It emerged in scholarly discourse only in the early 19903
to capture a set of observations which suggest a strange, powerful, clandestine and
apparentiy strucrural relationship between state security-intelligence apparatuses,
terrorist orgamisations and transnational organised ¢riminal syndicates. This
relationship often involves spaces on the globe that are, for practical purposes,
cutside the formal international state system, including weak states, failed states, de
facto states and unrecognised states (commonly separatist movements that control
territory but which have not secured formal international recogniticon).

The term ‘parapolitics’ both creates a conceptual link between phenomena that
have not normally been linked analytically and suggests a research apenda to identify
more precisely how these links operate. Parapolitics is a new field and it is premature
to say just how significant it will prove to be. At very least, however, it is likely
to make a significant contribution to understanding contemporary global politics
and to ask serious questions of the dominant liberal view of modern democrat-
i¢ systems. ‘ '

INTELLECTUAL ROOTS

The: intellectual roots of parapolitics as a field of investigation lie, on the one hand,
in the deep conservative-liberal suspicion of government that is especially prevalent
in the United States and, on the other hand, in the European anarchist tradition of
hostility to the state as an instinctively oppressive institution. A distinctive feature
of parapolitics, however, is its identification of clandestinity as a state attribute.
Clandestinity is, of course, as old as politics, but until the 19605 it was generally
assumed to be the preserve of forces opposed to the state order — rebels, revolutionar-
ies and criminals. The distinctive view of parapolitics was that clandestine activity
by atate instiitions and by institutions linked to the ruling elite played a major roie
in sustaining illiberal and anti-democratic features of the system.
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Evidence of systematic clandestinity on the part of Western liberal states emerged
first during the Cold War. At first this evidence was fragmentary, but it pointed
to the likelihood that the US government was involved in activities at odds with
human rights and political accountability. This evidence related, amongpst other
things, to projects such as MK-ULTRA, a CIA-spongored programme to investigate
the potential of drugs, hypnotism and electromagnetic radiation. The aim of these
experiments was initially to produce selective amnesia (5o that captured Soviet
agents, for instance, could be released, not realising that they had been interrogated).
In its later stages, the programme aimed at transmitting and implanting commands
that would override the recipient’s free will, This programme was developed in direct
responsge to perceptions that the Soviet Union had mastered forms of mind control
and it thus constituted an aspect of the Cold War era arms race.* More broadly, it
related to a vast programme of clandestine dirty tricks, including (attempted) assas-
sinations of foreign leaders, the promotion of coups and the financing of political
groups considered to be sympathetic to US official interests. The programme was
largely exempt from any kind of legal review or congressional oversight.

A special charactenistic of this ¢landestine action has been the manufacture of
apparent hostile acts in order to manipulate public opinion within the democratic
system. Thus, it is now known that the Piazza Fontana bombing of 1962 in Italy,
and the Bologna Railway $tation bombing of 1980, were the work of a select group
controlled by [talian military mtelligence (and with links both to the American CIA
and to Propaganda Due) 2 The CIA also took patt in a camypaign to blacken the name
of the Indonesian Communist Party after a failed lefi-wing military coup in 1965,
in order to fuel a massacre in which half a million people died. This intra-state
conflict over the use of violence led observers to talk of a dual state, “‘one open and
democratic, the other clandesting and reactionary’ * Ola Tunander contrasts these
two aspects of the advanced Western state as the *democratic state’ versus the ‘deep
state’ or ‘security state’ ¥ -

The parapolitical approach took definitive shape, however, in the path-breaking
work of Alfred MéCcy in the 19705 and 1980s that showed the complicity of
the CIA in opium cultivation and heroin production and trade in Indochina ®
McCoy's impeceable research showed the sustained involvement of Western
security-intelligence organisations (both American and French) in operations which
intertwined organised crime (in this case, gangs involved in heroin manufacture and
smuggling) and the subversion of democratic processes. McCoy’s work remains
the archetype for parapolitical research. The Politics of Heroin in Southeast Asia
is a stunning book, but its impact was relatively limited. It 13 useful at this stape,
therefore, to explore the reasons why parapolitical insights have had relatively little
cffect on conventional political analysis. There appear Lo be two reasons.

First, parapolitics has been seriously compromised by its inability to distinguish
itself sharply from grand conspiracy theory. The term ‘grand conspiracy theory’
refers to a category of belicfs that posit a vast, durable and enormously powerful
conspiracy involving unexpected combinations of economic, political and
religious groups which effectively constitute a hidden government of the world,
Grand congpiracics arc typically thought to be several centuries old and to rest
on a remarkable degree of secreey and collusion between disparate groups. They

commonly reject a great deal of public evidence as fraudulent and r.cly. on the
anonymous testimony of dismayed insiders. They often attach preat mgmﬁc.ance
to symbols such as pyramids and number sequences and they sometmes alribuie
to the conspirators connections with Satan and/or beings from outer space. Small
wonder that the earliest parapolitical insights were often hot taken setiously.
Second, parapolitics failed to mesh well with conventional political science.
MecCoy's book aroused indignation that the democratic authorties in the US should
have conmved in such activities, but it did not articulate a way in which the dominant
paradigms governing Ametican political science ought to change as a result of
its findings. The principal dynamic of parapolitics appeared to be a personal Just
for extraordinary power — and a drive to maintain that power — on the part of
parapoliticians, This meant that the individuals en gaged in parapolitics were most

easily portrayed as ‘rogue clements’ or "evil gemiuses’. Analysts of parapolitics

did not offer any explanation for why the normal process of political c.;crmpetition,
especially related to succession, failed to operate within the parapolitical wad.
Broadly speaking, parapolitics failed as a field to identify the structures that might
explain the phenomena it identified. . '

This hook is the first in a series which attempts to remedy this deficiency by
inarkjng out parapolitics as a sober, analytical field of investigati‘on. It would be
‘too early to claim in this first essay that the field has reached maturity, but we know
enough to sketch out some defining characteristics.

THE STATE AND PARASTATES

Parapolitics as a field of study arises from shortcomings in the domiqantl aplfnroa..ch
to politics and internatiopal relations, which treats the state as a spe.mal'msututmn
in human affairs, having structure, intention, agency and even personality, as we_ll
as attributes such as sovereignty, in a way that other human institutions do not. Thfs
spccial reification of the state has tended to create an almost _tlnbﬁdgf:&ble systemic
and intellectual distinction between domestic politics and international relations.
It also obseures the connections between them and focuses attention away from
institutions which in some respects resemble states but which are not part of the
international club of fully-recognised, functioning sovereign states. The pernicious
effect of this distinction can be seen in the contradiction between the attempts of
the US, along with Britain, Prance and the Soviet Union, to use:~drug networks as
assets or proxies in the Cold War, while simultanecusly attempting to suppress the
drugs trade within their own borders. o _

At the same time, internasional relations struggles to cope with states which do Emt
quite match up to the expectations of membership in the international community.
US Secretary of $tate Madeleine Albright identified as *failed states’ those countries
with a weak or non-existent central authority.” Others have talked of ‘weak’ or
‘weakened states' , which fail to exercise the authority expected of them;® of complex

_ states, defined as countries with two or more linked wars or crises;® and cven of

‘collapsed states’, ‘a mere geographic expression, a black hole into which & ffailed
polity has landed’ ! Others have written of ‘rogue states’, defying mlernanuf'nal
order, and of “microstates’, some of which are called *states of convenience’ (Jike




Vanuatu and the Cayman Islands), whose prime purpose i3 to pmvide‘territuriality
for relicf from the legal obligations required by public states.

Thete are also important state-like entities that control territory and exercise
many, or most, of the functions of a state, without being recognised as a state for
international relations purposes. These ‘unrecognised states’ include Abkhazia,
Anjouan, Puntland, the $han States, Somaliland, South Ossetia and Waziristan, as
well a5 the semi-internationalised territories of Kurdistan and Kesovo. There are
also countries such as Lebanon, Colombia, Afghanistan, Burma/Myanmar and the
Philippines, where significant regions are completely beyond the control of the
central government, even if they are not generally recognised to be separate.

For a long time it has been recognised that mafias provide mdimentary services
in urban ghettos or inaccessible rural areas, but the recent rise in the number of
failing states has been accompanied by the rise of a number of alternative groups,
or ‘quasi-states’, often revolutionary in character." To maintain their popularity,
these quasi-states try, like the state, to satisfy the citizens whom they tax. For
example the Christian Phalange, a pro-government militia in Lebanon, ‘provided
all public services, including street cleaning, transportation, planting of trees, retail
price control, street patrols, ete.”'2 The anti-government Muslim Hezbollah in South
Lebanon, like Hamas in Palestine, has provided similar services,

The most important innovation of parapolitics, however, is to treat as state-hke
entities a range of institutions which do not, at first glance, resemble states but

which nonetheless possess some of the important characteristics of states. These
entities include: :

» covertentities, semi-autonomous intelligence agencies, cabals, secret societies,

and elite power groups (such as the Greek KYP, Pakistan’s 151, P2, Opus

Dei or the Safari Club) which seek to control or manipulate state violence

independently from within;

criminal structures (mafias, drug networks, militant organised religious

networks, Russian criminal entrepreneurs),!” which exist in patallel symbicsis

with the state; and

+ revolutionary and terrorist movements, which seck to overthrow one or more
existing states, but whose territorial control is limited to sanctuaries, often in
the territory of others, and to the equivalent of safe houses. :

Recognising the growing power in the world of these entities, and above all of
drug networks and of terrorist groups, conventional political science has come to
speak of non-state actors. But Loretta Napoleoni has shown that the distinction
between states and non-state actors is artificial and misleading. Tn today’s world,
some terrorist organisations (notably the PLO and Hamas) have had larger budgets,
bureaucracies and armies than some of the states among which they live ' What,
then, to call them? Napoleoni coins the term *State-shell’, but this term might
be taken to imply external form without internal content, the reverse of what is
meant. Other possibilities include ‘incipient state’ or “partial state’, but both terms
imply a tendency to end up as full states, which is not necessarily the case. In this

-

introduction, we use the term ‘parastates’, partly becausc il creates a link with
parapolitics, partly because it avoids telcology.

As Napoleoni’s analysis makes clear, economics is crucial in sustaining parastates.
In 1998, the International Monetary Fund estimated that illicit funds, worldwide,
amounted to between $800 biltion and $2 trillion — 2 to 5 per cent of the world’s
GDP.” In some states the black economy, or Gross Criminal Product, exceeds the
formal economy. In Pakistan, for example, the black economy was, by the late 1990z,
three times the size of the formal economy, and twice as much money from foreign
remittances passed through the informal hawala system as through the formal
banking system.'® In developed states the black economy can be partially integrated,
through money-laundering, into the formal economy. For a half-century, laundered
profits from drug trafficking have been recycled into American and Canadian real
estate, notably in Florida and Nevada.'” And it is significant that before the US
offered an emergency bailout to Mexico in, 1982, thus preventing a default on
payments to over-extended US banks, the CIA first verified that drug trafficking
represented a significant source of the Mexican foreign exchange carnings needed
for repayment.'® ‘

Conventiona! political theory, with its focus on the state as an arena and on
its institutions as agents in domestic politics, fails to direct our attention towards
parapolitics. So does conventional international relations theory, with its emphasis
on sovereign states as coherent agents in international affairs. As Clitford Geertz's
comments on ‘the State’ sugpest, there may be a growing willingness to accept that
there arc limits to the usefulness of the *state’ as an analytical concept: ‘the enormous
variety of [the state’s] forms and expressions and the multiplicity of the regimes it
houses and of the politics it supports render the very idea elusive, awkward, protean,
and problematical’ ¥ Parapolitics, with its attention to divided sovereignty, to illegal
trade as a substitute for taxation, and to a world of *safe zones’, analogous to the
‘safe houses’ of domestic organised crime, is well placed to develop a new agenda,
What will distinguish the parapolitical approach is a perspective which does not
take the point of view of the state itself. Instead, it sees the state as competing for
power and legitimacy with alternative power groupings, especially parastates, which
themselves exhibit some of the same power features as the state. There is room in
this neutral approach for both criticism and defence of traditionat-notions of state
power and legal sovereignty.

HISTORICITY

Parapolitics is not just a pew term but alse arecent historical phenomenon. Although
future investigation may show otherwise, current research suggests that parapolitics
is primarily a phenomenon of the period since the First World War, It is intimately
connected with the character of ostensibly democratic politics, with the rise of
regulatory frameworks and with the character of the international system. These
shallow roots suggest in turn that parapolitics will be a dynamic field in which
scholars need to be alert to changing patterns, as well as underlying structures.
Parapolitics appears to have emerged from a confluence of three historical trends.
The first of these trends is the spread of democracy during the twentieth century,




including the enfranchisement of women, the poor and, through decolonisation,
former colonial subjects. At one level, this enfranchisement has increased the
likelihood of at least occasional democratic outcomes, which threaten important,
entrenched political, social and economic interests. At another level, it has focused
attention on the potential effectiveness of manipulating public opinion so as to
achieve desired outcomes from the democratic system. Awarencss of the power
of propaganda in the broadest sense to manage (that is-to say, manipulate) public
opinion has been deeply subversive of confidence in democracy and has given rise to
a sustained cffort by states to counter what they term *subversion’, by means of the
clandestine management of public opinion. In particular, state security-intelligence
organisations have been recruited on numerous occasions to stage phoney events
designed to create public alarm for political purposes.

The second historical trend has been the massive growth of govemnment regulation
of society and the economy, especially of morality and the environment, This
regulation has created niches for organised criminality where few or none existed
in earlier times. That is to say, the law, by creating a barrier which excludes many or
most people from participating in a certain activity, effectively reserves that activity
for those who are strong enough, clever enough or daring enough to cross that
barrier. Environmental protection measures and moral Prolection measures represent
especially fertile areas for organised crime, because they restrict profitable or
enjoyable human activity for highly-generalised social benefits, The classic example
is Prohibition in the US, during which laws banning the sale and consumption of
alcohol created a barrier which organised crime was best equipped to surmount, The
consequences of Prohibition in creating a base for organised crime in the US have
lasted well beyond the end of the ban on alcohol. We can now point to a large number
of comparable cases, falling into four major categories: drugs (heroin, cocaine,
muarijuana and methamphetamines); sex (including prostitution and pornography);

- technology (including software and arms); and environmental contrabands (illegal
logging, the trade in endangered specics, the re-labelling and disposal of toxic waste
and the illegal trade in chlorefluorocarbons [CFCs]). In short, greater regulation in
recent historical times has created more niches for criminality.

The third historical trend is caused by the tension between contradictory principles
in international law and practice. The so-called “Westphalia system’ of sovereign
states spanning every square centimetre of land (and an increasing proportion of
the sea) does not cope easily either with aspirations for national self-determination
that do not coincide with existing state boundaries or with the reality that significant
regions may be beyond the power of state authorities. The convention of territorial
integrity, intended to outlaw conquest as a tool of national aggrandisement, makes
secesston difficult, unless it can be grounded in historical borders.

The consequence is a significant number of unrecognised states across the globe.
These states, cut off from normal international commerce, often under constant
military threat and commonly located in relatively underdeveloped regions,
provide a ready territorial base for criminal activity. One of the ¢learest cases of
early parapolitics is the involvement of the Japanese puppet state of Manchukuo
in clandestine opium trade. Manchukuo was carved by the Japanese Kwantung
Army in 1932 from Manchuria and parts of Inner Mongolia which had been under

Chinese sovereignly. It was internationally recognised only by.] apan’s allies, und
became a key player in the international illegal parcotics trade ™

STRUCTURE OR CONTRADICTION?

| These observations on the historicity of parapolitics highlight a key unresolved

tension within the parapolitical approach. Scholars of parapolitics are uru'tedrin
asserting that parapolitics is not simply a collection of st.range tales from thn:: margins
of politics which serve only to mark out the extreme bimits c{f hun:Ean behaviour, Tha‘:
is to say, parapolitics does not blame rogue elements or e:vtl geniuses (even thoug
the subject matter of the approach is abundantly peopled with cnlou@l cha:racters).
Rather it examines global political, social and economic structures to identify t_hf.;se
features which permit or encourage the growth and main_tenance of Parapphtms.
(This assumption implies, incidentally, that parapolitics w_nll be l:cmcdled —if atall
— by structural and policy changes, rather than by the pursuit uif rnllscrcams, although
prosecution way well play some role in this process. Remediation, however, does
nat yet have a significant place in the parapolitical research agenda.) o

Nonetheless, the historical discussion of parapolitics above suggests that it exlvsts
at the ragged intersection of political theories. Thus, the intﬂ.rvention of state security-
intelligence apparatuses to manipulate public opinion lies at tt_le uncomfortable
discontinuity between democratic theory and theories of opinion management.
Similarly, the role of state regulation in creating niches for crime may relfer simply

.to the limite of state authority and to the tension betweenlrecogmsmg the important
public goods that a legal system normally brings to society arfd the fact.that laws
tend to reflect and defend the interests of the powerful. lee.wme. t.he 'exlslencc of
unrecognised states clearly reflects the tension between the rival principles of state
sovereignty and national self-determination. _

The central question in parapolitics is, however, tht? extent to which moments of
historical opportunity — Prohibition, the Cold War, environmental regf.llatmlns ~have
permitted the emergence of structures that have bc:corr.le E:mbedded. in llmuonal al?d
global systems. In other words, to what extent have tl:nmmal_ organisations (that 1s,
organisations based in illcgal trade and/or organisations which seek to sv._;bvert the
democratic process by illegal means) acquired some, or even most, of the important
functions of governmentality, S o

Specifically, we ask whether the resort of state security-intelligence organisations |
to the assassination of political enemies and the calculated manufacture of public
alarm warrants a greater acceptance of Tilly's proposition that the rnf)defn gtate
has its roots in a form of protection racket: states emerged as powerful insututm.ns
which extracted wealth from those they controlled, returning little but the promise
to limit the extent of plunder and to keep other plunderers at I?ay.” We. ask \tvhether

state authorities manage the barrier between crime and non-crime precisely in order
to create opportunities for organised crime. And we ask whethw:.:r the e‘mstence;
of unrecognised states in various parts of the werld, far from bemlg a product c;‘
systemic failure, a product of unrequited tensions between sovereignty El.l'fd self-
determination, might not instead be a key part of a world-system characterised by




a pronounced division of labour between different termitories, and the increasin
challenge to some traditional states from the transnational forces. )
We characterise this state of affairs as *criminal sovercignty’ because there has
emerged a form of authority which is criminal both in its subversion of the formal
polfhcal process and in its dependence on illegal trade, but which has impottant
attributes of sovereignty by virtue of veto power within established polities and its
control of territory which is then used for criminal purposes. Although ‘criminal

sovereignty’ is sometimes used 1o refer to the sovereign authority of the state to
define and prosecute crime, we believe that the t

of suthoriy erm befcter exXpresses this new f_orm

Parapolitics, then, i¢ the study of criminal sovercignty,
sovereigns and sovereigns behaving as criminals in a sys
a topic but an analytical conclusion, On the one hand, it
the proposition that relations between
international criminal networks and qu

of criminals behaving as
tematic way. It is not just
goes significantly beyond
security and intelligence organisations,
asi-states are occasional and incidental, the

work of ‘rogue elements’ and the like. On the other hand, it falls significantly

::.'hort of’ gra{uzl c:c.mspirax.:y theory: it does not suggest that the world of visible
normal_ politics is an illusion or that it is entirely subordinated to *deep’ politics.
Rather, it proposes that the tripartite relationship between security and intelligence

organsations, international criminal networks and quasi-states is systematic
,

c:xtensi.vc and influential. The task of parapolitics as a discipline is to identify the
dynamics of that relationship and to delimit precisely the influence that it has, or
does not have, on public politics. ’

Pﬂl:apOlthS is not a theory of everything, It is not comparabie to the classic
Marx:st‘theory that the state in all its doings and manifestations is a consequence of
underlying class relations, nor to that ferninist theory which traces the fundamental
character of society to patriarchy, We use the term ‘shadow governance” as a
synonym for parapolitics to indicate that the substance of the field is actual political
practice, rather than a generalised understandin

Nonetheless, parapolitics as a field sharply
understandings of

g of the functioning of human society.
; challenges the often-uncomplicated
‘ ' the state’ prevalent in liberal political theory and conventional
mt?mapf:na] relations, It does this by asking how it is possible to use terms such
a8 legmnlmcy’, ‘democracy’ and ‘sovereignty’ when there exists a multitude of
pm_ve'rful mnstitytions which have many of the attributes of states (including terri-
toriality, a monopoly on the means of violence, taxation, a public bureaucracy and
B:Jl:le form of the rule of law) but are not internationally recognised as a ‘legitimate’
statc.

Parapolitics, then, offers the world a rich research agenda. The essays in this
volume represent a step in deliverin g the fruits of that research.
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politics in which accountability is consciously diminished. Peter Dale Scott, a contributor to this
volume, 50 used the term in 1972 he has also contributed to this Inreducuon. Journals in Britain,
France and America helped 1o popularise this use of the term, now widely uzed on the Internet.
John Marks, The Search for the Manchurien Candidate: The CIA and Mind Control (New York;
Times Books, 1979).
See Ganzer, this volume.
Talian BU pacliamentarian Bnrico Falguoi, quoted in Ganser, this volume,
Tunander, this volume.
Alfred W, McCoy, The Politics af Heroin in Southeast Asia (New York; Harper Colophon Books,
1973). '
Rubert 1. Rotberg defines ‘failed states’ as those which are *tense, deeply conflicted, dangerons
and contasted binterly by warring factions’. State Failure and State Weakness in a Time of Terror
(Washington; World Peace Foondation, 20033, p. 5.
Rotberg defines “weak states’ as countries with a shorter list of dimensions of failure. Rotberg,
State Failure, pr. 5.
Ted Gurr, Barbara Harft and Monty (. Marshall, State Failure Task Force Report: Phase HI
(Polity IV) (McLean, VA: Science Applications Internationel Corporation, 2003); as reported in
Peter Reuter and Edwin M, Troman, Chasing Dirty Morey: The Fight Against Money Laundering
(Washington: Institute for Intemnational Economics, 2004), p. 157 Reuter and Truman group “failed’
and ‘complex’ states together as failing states. Thid.
Robert 1. Rotberg, "The Mew Nature of Nation-State Failure', Washington Quarterly (Summer
2002, p. 90; guoted in Loretta Napoleoni, Terror Incerporated: Tracing the Dollars behind the
Terror Networks {New Yoik: Seven Stovies Press, 20035), p. 145.
Wole Soyinka defines the "quagi-state” ag “that clusive entity that may cover the full gamut of
ideologics and religions, contends for power but is not defined by physical boundaries that mark the
sovereign State’. Wole Soyinka, Reith Lectures, BBC, 2004, at www.bbe co uk/madiod/reith2004/
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