UNIVERSITY OF LONDON

Global Illicit Sectors: An Analysis of Drugs in International
Relations

Padideh Tosti

London School of Economics and Political Science
Department of International Relations

A thesis submitted to the University of London for the degree of
Doctor of Philosophy in International Relations

October 2006



UMI Number: U615666

All rights reserved

INFORMATION TO ALL USERS
The quality of this reproduction is dependent upon the quality of the copy submitted.

In the unlikely event that the author did not send a complete manuscript
and there are missing pages, these will be noted. Also, if material had to be removed,
a note will indicate the deletion.

Dissertation Publishing

UMI U615666
Published by ProQuest LLC 2014. Copyright in the Dissertation held by the Author.
Microform Edition © ProQuest LLC.
All rights reserved. This work is protected against
unauthorized copying under Title 17, United States Code.

ProQuest LLC
789 East Eisenhower Parkway
P.O. Box 1346
Ann Arbor, Ml 48106-1346



"T/firs?

Library

K’fl Llw *v



Abstract

The complexity of international drug trafficking is not only derived from its
inherent nature as a transhational illicit enterprise, but also from the themes and
perceptions used to characterize, understand and explain it. The knot of
perceptions and themes that comprise the drug trade are well evidenced in the
discipline of International Relations and in the international pdlicymaking arena.
The following work primarily examines how both International Relations and the
international policymaking arena treat the drug issue and also includes discussions
involving other illicit activities. This research seeks to answer the following
question: How have drugs predominantly been presented in both IR and in the
arena of international policy making? In order to address this, several sub-
questions will be explored: 1) What themes have been associated with drugs in
International Relations literature? 2) How are drugs viewed in the international
arena? 3) What is the historical background to contemporary perceptions of the
drug issue? 4) What are alternative themes and approaches to understanding and
explaining drugs? 5) What are the consequences from the answers to the

preceding questions for IR and for the world of illicit drugs?
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Preface: Manas Airport

The plane descended an icy runway at Manas airport and my 22 hour journey had
come to an end. The distinctly oversized Russian guard with piecing blue eyes
checked my passport attentively and then handed it back while making a series of
deep guttural chuckles and wishing me a cynical “good luck”. In 1997, long
before 9/11 would put Kyrgyzstan and Manas Airport on the headline news clips
around the globe, Central Asia was still associated, for most people, with
romanticized images of the Silk Road and the Great Game. My initial research
plan in Kyrgyzstan had been to study post-Soviet identity and to bring back much
needed primary source information on the region as a whole. However it soon
became clear that no such research was possible. Aside from a myriad of social
and cultural barriers, there was no one in Kyrgyzstan occupying themselves with
such thoughts. The intelligentsia has long fled “abroad” and those who remained
were tired, dejected and out of touch. Looking around the streets of Bishkek,
poverty and hopelessness arose from every impression from the dilapidated streets

and buildings, the broken down cars, the faces of those I met.

One day the local newspaper reported that a new road was being built to connect
northern and southern Kyrgyzstan with funding from foreign sources. In the
context of the time nothing could have seemed more curious. I began to ask
around why in light of so many more urgent needs, there should be expenditure on
such an arbitrary and expensive project. The secular north and Muslim south lived
mostly as independent regions. There was little commerce, little travel and little
exchange of any kind. As my curiosity grew about the mysterious road, I began to
conduct interviews which led me to discover that there was in fact an urgent
commerce that was being held up by poor roads connecting the north and south:
Afghan opium on its way to Moscow. I never did resolve the mystery of the road,
nor did I manage to verify that the drug trade was the reason for its construction;
however the process had left me with a number of pressing questions: for all the
research and analysis in International Relations (IR), why were drugs not taken
into account as a daily, ever-present and determining factor in politics and
economics across the world? Why were my own views that drugs are a “criminal

issue” best left to law enforcement? How is it that a trade, which seemed to be
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sustaining the economies of at least five nations in the east, was completely
ignored aside from some sensationalized stories in America and Europe about

opium fields in far-off places?

At the time, drugs were not considered important to IR and many of my
colleagues looked at me quizzically when I mentioned that I was researching the
drug trade. They would ask me, “Why, are you working for the DEA? What do
drugs have to do with IR?” Research into illicit drugs was often confined to Latin
American studies or the Italian Mafia, the former used to highlight corruption or
north-south dynamics while the latter perpetuated Godfather-style intrigue about
the role of the Mafia in mid-20" Century politics. So began what would become a
Master’s Thesis on narcopolitics and narcoeconomics in Central Asia.! The drug
trade was everywhere and no corner of the region was untouched by it. My
research took me to the southern city of Osh where the great “ethnic” riots had
broken out in early 1990. These riots had remained a point of curiosity in the new
nation’s brief history. Scholars and analysts had pegged this as manifestation of
ethnic conflict between Uzbeks, Tajiks and Kyrgyz who all lived in the region. At
the time, ethnicity seemed to have become the de facto explanation for conflict in
any region where the population was not homogeneous. The story of the riots was
long and complex. However there is just enough information to question why a
group of people that had lived together in peace for over half a century would
suddenly take up arms. Furthermore where would they, mostly poverty stricken
peasants and unemployed workers of the previous government, have procured
arms and trained themselves to use them in the first place? Questions like this lead
to another discovery which was that perhaps in IR we look at certain situations
and say that they happened because of ethnicity or scarce resources or what have
you as an expedient resolution to social problems in obscure locations. Yet these
explanations arise exactly because we cut out half of the world in which we live,
the illicit half. It did not take too much effort to see that the Osh riots could have
been as much a result of turf wars for trafficking routes (thereby explaining the
well-armed and trained participants) as they were of ethnic conflict (of course

there are many details regarding the Osh riots and the drug trade which I have

1 Padideh Tosti (1999)
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omitted here). My Masters Thesis focused on demonstrating that drugs have a
place in IR, a central place, and that when we ignore the illicit sectors we end up
with a false idea of what is happening around us.> Osh was just one example. It
turned out that many regions with “ethnic conflict” also had a strong presence of
the drug trade, the implications of which I never followed and therefore cannot
comment on further. However when I hear of conflict, there is a cliché which

always inevitably comes to mind: things are not always what they seem.

Then came 9/11. After that, people stopped asking me why drugs were important
to IR. The primary connection made in the media was that terrorists were all drug
funded and therefore drugs became an even greater security concern. As it turned
out, most terrorists had plenty of legitimate funding support without needing to
resort to drug trafficking. By this time I had already spent several years in
Washington, DC attempting to demonstrate the extent to which much the drug
trade was a part of our daily lives and that no blanket policy could possibly
address or engage it in any meaningful way. My work and my new firm had led
me to a variety of new issues and questions. Drugs were far more than a legal
issue and the law was the least interesting aspect of the drug trade. Traffickers
were some of the most intelligent and forward thinking businessmen we had. The
trade sustained several large and key regions around the world (as the US military
discovered when it entered Afghanistan in 2001). At the same time, drugs had
arguably produced for us some of the greatest thinkers and revered poets, the very
same ones nations were apt to present as testaments to the nation’s creativity,
intelligence and success—yet violence and devastation also followed the trade
and, by 9/11, addiction rates along with HIV had exploded not only in my former
host-city of Bishkek but also region wide.

As I watched the policy machine churn in DC between Capitol Hill, an array of
universities such as Georgetown and Harvard, and a myriad of policy institutes
and government contractors, it became clear that something was not working. The

nature of this “not working” lay in the perception of policy makers. There was the

2 Illicit sectors are simply defined as areas of activity formally considered against domestic or
international law. See for example Charles Goredema (2002). As we shall see in later sections
such definition are not without their problems.
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global illicit sector of the world economy and then there was the perception of it.
This perception permeated policymaking circles as much as within the halls of
academia. This perception had a very particular composition: they were telling a
story without history. Gangsters and thugs were the makings for good films and
the stories of the drug escapades of Hunter S. Thompson in Fear and Loathing in
Las Vegas® spoke to the secret hippie that resided in the business-suited and
mortgage-enslaved man on the street. Along with a lack of history was the
nagging sense that, whatever policy was doing and whatever academia was
writing, it never seemed to capture the full weight of the trade as I had
experienced it in the Central Asian States (CAS). Dialogues and recommendations
always struck me as thin, one-dimensional and uninformed even if, in many cases,
quite well-intentioned. Thus was born the current work. To take IR and the
international arena as a starting point for examining drugs and how we view
drugs, then to add history as a way to inform these views and finally to offer some
lines of thought from other disciplines in order to further enhance and enrich this
view, to capture the ‘weight’ of drugs without entering into debates on morality,
while taking into account these ethical and moral debates as a part of a larger

system which we simply call the drug trade.

The fieldwork experience and subsequent work in Washington, DC (1997-2001)
served to highlight the contradiction between drug research, analysis and policies,
and drug realities witnessed on the ground. With the passing of each day, it
became increasingly evident that those who studied and made policy
recommendations on the drug trade did not understand something, even if at the
time what that ‘something’ was exactly remained unclear. As the drug trade
seemed to permeate every level of local society in producing regions, it also
clearly had the same effect along the drug chain all the way to the Western
markets. The details of how this permeation worked and why it existed were
intricate, changing at every point on the drug chain: from cultivation sites to
production sites where raw opium was transformed into heroin, to trafficking
routes and finally destination markets. The contrast of this system with facile

characterizations of drug lords and mafia bosses, and simplistic calls to eradicate

3 Hunter S. Thompson (2005).
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drugs forever was stark. The drug realities seemed completely removed from

anything being said or written in the West.

At the same time it seemed odd that IR should be willing to address the role of
multinational and transnational corporations (TNCs) in the world economy while
simultaneously ignoring the illicit businesses.* Today it is common for journalists
to enter into the once forbidden zones of Afghanistan and venture into once
remote countries such as Kyrgyzstan. Observations on drug realities and the
intricate social and political connections along the drug trade are becoming more
commonplace. Yet while IR appears to still be struggling with the drug issue,
policy making has demonstrated that it does. not have the capacity to address the
drug issue as it would like to in order to solve the problem. As Professor Simon
Commander of the London Business School simply and succinctly put it once,

25

“The whole thing seems like a big mess.”” This background narrative serves to

establish the point of departure for this research project.

4 A point of caution should be added here. This work does not support the idea that licit and illicit
businesses are analogous though they certainly can have many aspects in common. Making such
an analogy risks excluding important details that pertain to illicit activities and the environments
which give rise to them. For example, instability and uncertainty in a region can be a plus for illicit
businesses while for licit businesses such an environment can be detrimental.

5 Simon Commander (2002).
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Chapter 1. Castles in the Sky: World of Illicit Drugs and
the World of IR

Introduction

Core Questions

The complexity of international drug trafficking is not only deﬁved from its
inherent nature as a transnational illicit enterprise, but also from the themes and
perceptions used to characterize, understand and explain it. The knot of
perceptions and themes that comprise the drug trade are well evidenced in the
discipline of IR and in the international arena (what Chris Brown has called big
‘IR’ and little ‘ir’ respectively, where the big ‘IR’ was tasked with explaining
little “ir’). ® The following work primarily examines how IR and ir treat the drug
issue and also includes discussions involving other illicit activities. This research
seeks to answer the following question: How have drugs predominantly been
presented in both IR and in the arena of international bolicy making? In
order to address this, several sub-questions will be explored: 1) What themes
have been associated with drugs in International Relations literature? 2) How
are drugs viewed in the international arena? 3) What is the historical
background to contemporary perceptions of the drug issue? 4) What are
alternative themes and approaches to understanding and explaining drugs?
5) What are the consequences from the answers to the preceding questions

for IR and for the world of illicit drugs?

Referring to criminal networks, the international sociologist Manuel Castells
writes that although there is a “general acknowledgement of the importance and
reality of this phenomenon”, it has been “largely ignored by social scientists.”’
The underconceptualization and weak empirical recognition of the drug problem
is also prevalent, even if it is acknowledged as an important phenomenon, in the
public and policy making domain, both domestically and in the international
arena. The condition of underconceptualization has several components which

can be addressed, at least in large part, by undertaking the core questions above,

6 Chris Brown (2001) 1-2.
7 Manuel Castells (2000) 167-168.
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thus allowing us to move from the current impoverished IR view of this subject to
a more “thick” conception of drugs. First, IR itself usually addresses drugs in
terms of dangerous or delinquent non-state actors. This literature, as we shall see
in the next chapter, is itself sparse and lacks a deep engagement with what we
could call the world of illicit drugs as a whole. References here usually involve
illicit actors as a threat to the state or how they compromise political systems
through corruption. Then IR also addresses drugs when discussing north-south
relations in the Americas. Here relations between Mexico, Colombia, Bolivia and
the US tend to include a drug angle. In the next chapter we discuss this in terms of
the IPE of drugs in Latin America and subsequently in terms of the US anti-drug

certification processes.

Second, IR does not engage with the policy making arena since it does not provide
any extensive views regarding the nature and characteristics of national drug
policies. This is not to say that IR does not have an understanding of the
bureaucratic processes and inter-agency/state connections that lead to drug policy
formation (which it does not), but that drug policy itself can be seen as oscillating
between questions of legalization and criminalization, more laws, less laws, and
so forth. Furthermore this oscillating debate lives on the arc of history, dating
back at least to early American alcohol prohibition, even if its roots could
probably be traced to the earliest discourses on religion. The former takes as given
an assumption that drugs are unequivocally bad whether from a health, religious,
economic or moral point of view. The latter sees drugs as neutral to good with
some negative effects which are caused more by criminalization than anything
inherent in the use of drugs themselves. History reveals a far more dynamic and
complex situation, exposing the legalize-criminalize debate as only a portion of a
more extensive set of events. This is the third point; that IR ignores the history of
drugs and where history is mentioned it is usually made as an introductory ;emark
to say that drugs have long existed in human societies. This exclusion of history in
IR and ir, leads to a lack of understanding as to where current attitudes and

perceptions of the drug trade are derived from.

Fourth, IR could draw from other disciplines in order to engage with the drug

issue in a more substantial way. Here criminology serves to bring in new ideas
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and points of view particularly through the foundations and concepts associated
with “enterprise”. The focus here is absolutely not to cut and paste a model from
criminology into IR. In fact enterprise as a formal model is highly problematic.
However, criminology’s attempts to make sense of crime over decades of debate
can add to IR’s current views on drugs. Therefore we will use the term
“enterprise” to refer to some early foundations and concepts that have risen out of
this debate. Furthermore enterprise could be viewed as having some points of
connection with IR concepts of non-state actors, so that it is not too alien to
discuss ideas from it in IR. Again the goal is not to defend any formal concepﬁons
of enterprise models or debunk them; the aim is to move IR’s conception of drugs

- closer to the world of illicit drugs.

At its core, this thesis argues that the drug ‘problem’, understood as the
production and consumption of illegal narcotics in many countries, and the
international trade that accompanies it, has not been adequately addressed in IR.
Furthermore, it argues that IR has neglected a serious engagement with the topic.
This neglect has at least three dimensions: a lack of empirical information on an
illegal and ever changing subject; a géneral failure across IR and ir to tackle this
issue in depth or at least an adequate manner; and the specific failure on the part
of IR to recognize drugs as a major feature of global trade with its many
implications for an understanding of the transnational or non-state dimensions of
the contemporary world. Finally, taken together, the preceding points create a
debate that is intellectually poor, lacking historical depth and a sound basis for

analysis.

The following research addresses this unexamined perception of drugs and tries to
elaborate a general framework which may encompass the character, both complex
and unseen, of the drug problem. Such an analysis is not easy since the manner in
which the drug problem manifests itself is dynamic rather than static. Indeed
production, processing, transport and consumption can occur with amazing speed.
This difficulty is compounded if we take into account the origins of the drug
question as well. Here the focus of work is loosely demarcated by the last decade
of the twentieth century, i.e. from the end of the Cold War in 1991 to September
11 2001. The former marked the beginning of a period in which state controls

18



over the movement of commodities, including drugs, money and people, were
greatly reduced, while the latter brought to world prominence transnational forces
involving drugs, money laundering and security, and marked the start of a distinct
chapter in the history of this subject. This last chapter is still unfolding, and,
though some preliminary observations can be made, it is too early to make long-

term assertions about drugs post 9/11.
The 1990s

There 1990s were not just one defined by changes in world politics and in the role
and powér of states. Thrbughout the 1990s, the world experienced changes that
can be broadly arranged into at least three major categories: technological, social
and economic. Though there have been overstatements as to thé extent and
significance of these changes, e.g., with regard to the impact of new conceptions
of time and space, these changes have certainly had an impact, to varying degrees,
on all societies, businesses and individuals and, with considerable relevance for
the drugs question, on leisure and consumption as well as on institutions and the
economy. It is, therefore, reasonable to consider that illicit sectors have also been
affected by the changes of this period. Most obviously, drug traffickers, as much
as anyone else, seem to have benefited from the increased travel, liberalized trade
policies and new technologies such as Internet gaming and Internet based
banking. The 1990s were also a period of major responses to the drugs trade by

states, in the formed of increased counter-narcotic efforts.

Primarily it has been the United States, and secondarily the United Kingdom,
United Nations (UN) and the Organization for Economic Development and
Cooperation (OECD) who have either advocated or directly led drug interdiction
measures. For example, CIRUS, the Combined Interdiction Unified Strategy for
Iran, is one of four elements in the United Nations’ counter drug measures in Iran.
The program aims to reduce supply and demand while providing community
education and legal assistance. The US Coast Guard, as part of a long term
partnership with Caribbean governments in maritime patrolling, implemented
Operation New Frontier in 1999 to secure coastal borders from drug traffickers

through the use of armed helicopters and high-speed small boats. The US$10

19



million project was aimed at traffickers coming in from the Caribbean and eastern

shores of Central America.

To counter these policies there have been a range of individuals and organizations
that view the “war on drugs” as a failure. Their goal, in varying forms, is drug
policy reform, at national and/or international levels. DrugSense, for example, a
leading forum for policy reform, states clearly, “We exist to provide accurate
information relevant to drug policy in order to heighten awareness of the extreme .
damage being caused to our nation and the world by our current flawed and failed
“War on Drugs.””® Such statements are backed not only by moral sentiment, but
also by some of the most prominent individuals in the United States such as Peter
Lewis, chairman and CEO of Progressive Corporation (the fourth-largest U.S.

personal automobile insurer), financier George Soros and Laurance Rockefeller.

The triad of the changed global context, increased interdiction and movements for
reform represent only the most superficial aspects of the drugs debate. Yet even
from these brief statements begin to emerge several areas generally felt to fall
under the purview of International Relations (IR): elements of globalization, new
“security challenges, the role of international organizations, transnational and non-
state actors, and the political economy of drugs to name a few. As will be
discussed in later sections, the drug problem reaches into nearly every aspect of
IR, though illicit drugs remain under-conceptualized in the discipline. "The
remainder of this chapter addresses why drug research is required and why it is
relevant to IR as a discipline. It begins with a synopsis of the role of illicit drugs
in the IR discipline and an extended sketch of the ways in which the drug issue
manifests itself in society both domestically and internationally. Next is a brief
overview of drugs in relation to various IR theories. The latter sections deal with
the historical aspects of illicit drugs and how history bears upon the central
research questions. The final section outlines the structures of this research project
and addresses questions related to the time frame chosen and the methods
employed. Included here are also discussions on the uses of the terms directly and

indirectly related to drugs within the literature.

8 DrugSense, ‘Mission Statement’.
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Importance of lllicit Drug Research in International Relations

Castells pointed to the two reasons why there is a barrier to the study of drugs
within any academic discipline. First is that data is not reliable and therefore
difficult to build any analysis upon, and second is that sensationalism alters or
clouds interpretation, conclusions and recommendations.” This fact, however,
does not justify excluding drugs completely from academic research. He
concludes that,

If a phenomenon is acknowledged as a fundamental dimension of

our societies, indeed of the new, globalized system, we must use

whatever evidence is available to explore the connection between

criminal activities, societies, and economies at large.10

The first reason justifying why such an exploration is the need is to uncover any
concepts or frameworks in which drug research is conducted. Speaking in general
terms, Stephen Walt addressed this point by stating:
Why should policymakers and practitioners care about the
scholarly study of international affairs?... Even policymakers who
are contemptuous of “theory” must rely on their own (often
unstated) ideas about how the world works in order to decide what
to do. It is hard to make good policy if one’s basic organizing
principles are flawed, just as it is hard to construct good theories
without knowing a lot about the real world. Everyone uses
theories—whether he or she knows it or not—and disagreements
about policy usually rest on more fundamental disagreements about

the basic forces that shape international outcomes.'!

In the international arena, conceptualizations of drugs are used to make
determinations about policy action. As Walt notes, such theories can be unstated
or unrecognized. Theory may be a strong word in this case. More concisely, there

are general frameworks or principles embedded within the assumption and

9 Manuel Castells (2000) 168.
10 Ibid.
11 Stephen M. Walt (1998).
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particular modes of thought that must be gleaned from statements and publications

by major international organizations.

The second reason to justify an interrogation of any anti-drug policy relates to the
effectiveness of the policies themselves. Deeper exploration in the debate on illicit
drugs may reveal inconsistencies and contradictions in current policies that would
otherwise remain hidden. Efforts have been made in this direction, primarily by
criminologists. One example is the idea that current countermeasures are
inherently positioned against democratic structures and civil society. Farrell’s
study on the success of the Taleban regime in implementing UN anti-drug policy
using draconian methods showed a need to deeply question such policies.'
Predominately, why do countermeasures only seem to be successful under non-

democratic governments?

Ironically, while the discussion herein centers on why drugs need to be brought in
to IR as an analytical subject, there are some criminologists who state that the
very problem of drug policy today is due to the preference given to IR (or
Government/Politics) departments as the source for governmental policy advice
on illicit sectors, including drugs, terrorism and trafficking of arms:
The intense policy activity around this threat is indicative of a key
trend in post-Cold War international relations, that is the
reorientation of western security, intelligence and defence agencies
toward crime control. Risk assessments and research evidence
provided by international relations departments in higher learning
institutions, especially in the USA, have been particularly

influential in providing the rationale for this reorientation."?

The implication is that the over-emphasis on security and threats allows IR to
provide, conveniently, the justification of an existing trend towards control the
control of illicit sectors. At the same time, and for some of the brief reasons
already sketched here, IR is not yet ready to provide meaningful analysis of illicit

activities. It is understandable that criminology, with its long standing and rich

12 John Thorne and Graham Farrell (2003).
13 Adam Edwards and Pete Gill (2002) 245.
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debate on most illicit factors would find IR unsuitable for such a task.
Criminology has historically included factors far beyond mere threat concerns and
much of the bases for countermeasures rest on traditional notions from
criminology. However, it is also true that crime has moved more and more into
the international political arena and criminology may not have the deep
understanding of political relations between states, and the nuances of policy
implementation that can be provided by IR. Therefore, the two disciplines have

much to offer each other.

The Drug Problem and Areas of Impact

The following section outlines a number of areas where drugs have a direct impact
in order to demonstrate the extensive reach of drugs into the subject areas under
the purview of IR. IR here extends beyond the strict scholarship on security. For
simplicity, crime, drugs, drug trafficking, drug production and organized cﬁme
are taken as a whole in this section. The definitional concerns are addressed

below.

Politics

In 2003 Bolivian President Gonzala Sanchez de Lozada was forced to resign
under the pressure by Evo Morales. Morales has been called the head “narco-trade
unionist” and, along with the farmers, many of whom are Aymara Indians, links
the right to grow coca with Aymara autonomy. The Aymara nation is an “ethnic
group of two-and-a-half million people that inhabits the heart of the Andes (in
Bolivia and some southern regions of Peru)”'*. The Indians had taken advantage
of their democratic vote, and had become a political force not easil}; dismissed.
Victor Hugo Cardenas, Bolivia’s former Vice-President (1993-1997) said, “In
building democracy it is no longer possible to ignore Indians, that is what the
mobilisations tell us”."® The Indians opposed what they perceived as the laws of
the colonials and maintain that coca leaves are a natural part of their culture and

history. Felipe Quispe, a leading Aymara figure, argues that it was in fact the

14 Luis Gémez and Al Giordano (2002).
15 Diego Cevallos (2003).
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greedy Spanish colonials who were responsible for the mass cultivation of coca.'®

These sentiments could be dismissed were the farmers in Chapare not represented
by six federations of coca growers, having organized resistance to counter drug
operations thorough armed conflict if needed. As it turned out Cardenas was right
and in 2006 Morales became the first person from amongst the indigenous peoples
to be elected President of Bolivia and he is currently making a strong case for the
legalization of drug production in Bolivia, a measure that, against many barriers

and outrage from the US, may pass.

In the US, drugs are connected to a controversial policy process called state
certification program. Every year the US President is required to certify whether a
country has been cooperative with US anti-drug efforts. If a country is decertified,
it faces the suspension of all US aid except for counter narcotics and humanitarian
programs. In addition, the country can be prevented from receiving loans from
organizations such as the IMF and face full economic sanctions as was the case of
Afghanistan. In terms of Bolivia’s pending legalization of cocaine production,
decertification is one of the main ‘threats’ that the US can issue against Morales.
However, Morales is more likely betting on coca industry money to replace and
repay the lost income that decertification would bring and while at the same time

ending the cycle of dependence on and debt generated by foreign aid.

The decertification program itself has had many critics and whether actual
relations between the US and countries under scrutiny has any real basis in the
drug issue is under debate.!” In an unusual letter to the US Congress, the National
Narcotic Officers Associations Coalition (NNOAC) expressed its concern over the
certification of Mexico as a ‘cooperative’ state:
Our National Drug Control Strategy tells us the certification
process is a way to pressure foreign governments to stand up
against drug traffickers. The United States has certified Mexico
each of the last ten years. Each year, about two weeks before the

certification vote, the President of the United States meets with the

16 Luis Gémez and Al Giordano (2002).
17 See for the debate on certification see Sewall H. Menzel (1997); Ivelaw L. Griffith (1997) and
Council on Foreign Relations (1997).
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President of Mexico and makes a major announcement about what
they are doing to cooperate in the drug war...It seems to us that the
only time you hear from the administration on what the two
countries are doing about the drug problems on the border is when

Mexico is up for certification.'®

This statement reﬂeéts one common concern over the state certification process
conducted by the US government: that it is more about inter-state politics and
foreign policy than any actual concern over counter narcotic efforts within a given
state. The bargaining involved over this process is based on several factors
including national security issues related to certification where states can be
certified even if they are not cooperative because they are seen as critical in a

larger national security context.

In Burma drugs and politics take on a different dynamic. Kean and Bernstein
argue that the SPDC ruling regime of Burma (formerly SLORC: State Law and
Order Restoration Council)
depends on the resources of Burma’s drug barons for its financial
survival. Since it seized power in 1988, opium production has
doubled, equalling all legal exports...[and it has] become a major
regional producer of methamphetamines. With 50 percent of the
economy unaccounted for, drug trafﬁckérs, businessmen and
government officials are able to integrate spectacular profits
throughout Burma’s permanent economy. '’
In the case of Burma drugs are inseparable from the formal government. While
most government involvement in Burma, as under the former Taleban of
Afghanistan, occurs in the form of tax collection, it is difficult to discern in such
cases the location of the divide between criminality and complicity. Taking a
narrow view, the presence of drug production does bring minimal stability, even if
‘repressive, by the fact that the drug money allows a single government to stay in
power. Both cocaine and opium, as labor intensive crops, also provide work, even

if at poverty levels. While, by Western standards, such arguments are

18 National Narcotic Officers Associations Coalition (1999).
19 Leslie Kean and Dennis Bernstein (1998).

25



unacceptable, drug cultivation does in certain cases prevent the instability caused

by large scale unemployment and frequent changes of government.

A final point regarding politics and drugs refers to the softer issues of prestige and
image. Countries with high drug production or trafficking have an image of being
dangerous and risky locations for business investments or as travel destinations.
While in some cases these perceptions are valid, it is also clear that anxiety and
media tendencies to report violence do give an uncommonly grave view of such
situations. Conscious of the ‘shame factor’, as it could be termed, Thailand turned
its opium history into a tourist attraction with the opening of the Opium Museum
in Chiang Saen, the center of the Golden Triangle.?’ Visitors are able to visit the
museum in what was once supposed to be a lawless region, taking a journey
through thousands of years of opium history using vhigh tech multi-media

presentation and viewing the hundreds of artifacts on display.

Militarization

The relationship between militarization and drugs manifests itself in two ways.
The first is in the increasing movement towards military solutions for drug
interdiction. This movement is attributed to the post Cold War context in which
military activities had to be transitioned into other sectors. In 1986, in the midst of
the Cold War and in the general context regarding insurgent movements in
Afghanistan and Nicaragua, Ronald Reagan gave the responsibility of combating
drug trafficking to US military and intelligence agencies.21 That this transition has
now actually occurred is undisputed and military personnel openly state their
transition, as one officer called it, “from a post Cold War soldier to a War on

Drugs soldier”.?2

The second form of militarization is related to the profits of dnig production and
trafficking. The revenues from drug trafficking are said to serve as a funding
source for Columbia’s FARC, Al-Qaeda, and for smaller groups such as the

Islamic Movement of Uzbekistan (IMU). Drug trafficking, in this way, is a means

20 ‘Thailand Opium Museum Opens’ (2002)
21 Ted Galen Carpenter (1999).
22 LCDR Kent A Stewart, ‘Navy Veterans of the United States of America member’s page’.
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to an end and not and end in itself. It is important to distinguish here that not all
drug money generates a tendency towards militarization and much depends on
where and when the drugs are moving. The intense trafficking of drugs in the
Caribbean specifically during the 1980s and 1990s did not create support for
armed movements in that region but rather created a nouveau riche class of
consumers who flooded stores in Miami purchasing luxury goods from Cartier

and Gucci.

Finance and Economics

Beyond questions of money laundering, the sale and consumption of illicit drugs
effect financial relations between states and financial activities within states.
Afghanistan’s involvement in opium cultivation and production has been widely
commented upon. However one element, often overlooked, was where exactly the
large profits from the trade were being held. Statements accusing the Taleban of
using opium to fund their regime did not address the larger implications.”> The
Taleban government admitted that the opium trade brought in over $US10 billion
per year, other estimates placed the sum even higher. At the same time,
however, there was no indication within the country itself of a large availability of
tangible cash, either through physical construction, unusual financial activity in
localized areas or through the more formal financial structures as was witnessed
with the Latin American cocaine trade during the 1980s. Raman posited through
some provocative, even if circumstantial, evidence that, in fact, the Taleban’s

monies were exported to Pakistan. He argued that:

» There are no reports of large amounts in US dollars circulating in private
hands in Taleban-controlled Afghanistan, whereas Pakistan is awash with
them.

s There are no large-scale developments or other activities in Afghanistan
that indicate the availability of large quantities of cash. In fact, there is so
much poverty due to lack of development that thousands of Afghans have
been migrating to Pakistan.

23 For example see Raphael F Perl (2001).
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» Since its capture of Kabul in September 1996, the Taleban had not been
publishing its budget figures. Some details are now available for the first
time. According to these figures, during 2001-02, the Taleban had an
estimated expenditure of $82.53 million, of which $43.53 million is shown
as the Discretionary Fund of Mulla Mohammad Omer, the Amir.?*

Raman sets annual heroin income at $US12 billion and argues, considering the
Taleban’s expenditures above, that about 80% of that income was placed in
Pakistani banks. Using the reported figures of the State Bank of Pakistan on bank
deposits and discussing the lack of other potential income sources such as foreign
investment and aid, Raman concludes that the money had to have its origin in the

heroin trade.

Raman’s argument is not without its problematic points, the main one being the
validity of the figures used. A simple example is what his $US12 billion actually
refers to. If this figure represents estimated street value in western markets, then it
significantly exaggerates the total income for the Taleban. This said the questions
raised by Raman remain suggestive. The Taleban did earn money from the trade
and the presence of this money did not manifest in any known way within
Afghanistan. If Taleban money was placed in Pakistani banks, then the next
implication is on the value that money created within the Pakistani economy.
Raman argues, somewhat extremely, that this money was used to prop up
Pakistan’s otherwise failing economy since the 1990s, a claim larger than the data
can presently bear. However, the presence of this money in Pakistan would
certainly have created areas of wealth and would have also distorted the figures
related to GDP and economic growth. The details of this would depend on the
specifics of the economic situation in Pakistan though indicative patterns could be
derived from other drug producing regions such as Latin America, Mexico and

Burma.

Environment

24 B Raman (2001).
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Both heroin and opium cultivation have a negative impact upon the environment.
For cocaine cultivation, virgin forests have been cleared in the Andean region in
order to make space for increased coca bush planting. The Bureau for
International Narcotics and Law Enfdrcement Affairs reported,

[n]arcotics cultivation and processing cause serious damage to the

ecology of the Andean region...As tropical rains erode the thin

topsoil of the fields, growers must regularly abandon their parcels

to prepare new plots—incréasing soil erosion and runoff, depleting

soil nutrients, and, by destroying timber and other resources that

would otherwise be available for more sustainable uses, decreasing

biological diversity.?

Forests are also cleared to allow for infrastructure, such as transportation routes
(roads and airfields) as well living space for migrant workers. Additionally, the
herbicides and pesticides used in farming can damage the sensitive ecology of the
forest and rivers. In some cases, the conversion process to cocaine occurs within
the forested regions. This process involves other chemicals such as ammonia,
sulfuric acid and gasoline, which are dumped openly into nearby rivers that serve

as drinking water.

At the same time, the herbicides used in crop eradication programs to destroy
these illicit crops also have a negative impact upon the environment. The disputed
chemical glyphosate is the main ingredient found in crop sprays. Glyphosate is
highly toxic to plants and animals as well as humans. Paraquat, another chemical -
used in spraying, is:
highly toxic to animals by all routes of exposure...A single large
dose, administered orally or by injection to animals, can cause
excitability and lung congestion, which in some cases leads to
convulsions, incoordination, and death by respiratory failure.
Both substances appear to destroy plant life that may otherwise be desired and
have been also blamed for illnesses caused to adults and children in sprayed areas.

In the1980s, the US used paraquat sprays as a method to destroy marijuana crops

25 Bureau for International Narcotics and Law Enforcement Affairs (2003).
26 Cornell University Extension Toxicology Network (1993).
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in Chiapas, Mexico. The chemical residues were soon located in marijuana on US
streets and the chemical was banned. In 2001, glyphosate was used in crop
eradication programs in Columbia. United States Representative Jim Kolbe
refuted the criticism made about the action. Kolbe assured the public that the
chemical was safe, noting that he uses a domestic version of glyphosate to
eliminate weeds at his own home. He further stated that there was no harm to the

environment or illnesses.?’

Migration, Refugees and Diasporas

Nancy McGuire from Georgetown University argues that economic downturn in
the Bolivian mining industry in the mid-1980°s spurred mass migrations of
laborers to the Chapare region to cultivate coca leaves.?® She notes that migration
patterns are, in fact, indications of larger phenomena. Since, in the major growing
regions of Columbia and Bolivia, the farming and production of cocaine are not
carried out by those indigenous to that specific region, there must have been some
other factors at play that caused the migrations in the first place. In this case, the
factors were the inability of the government to properly manage the economy,
which then led to large scale job losses. Attention to migration and immigration
patterns in coca farming could then lead to larger clues about the roots of illicit
drugs, which exist beyond the reach of countermeasures. McGuire also raises a
point that may not be readily obvious to a Western reader: drugvs provide jobs
usually for those who would otherwise not have the minimum income needed to

live.

The movement of people can also serve as a facilitator for the trafficking and
distribution of drugs. As Justin Miller argues a key area that requires attention is:
the role of outside supporters for insurgencies, primarily diasporas
and political refugees...Significantly, analysts often overlook the
role that migrants sometimes play in simultaneously supporting

insurgencies and the drug trade.”

27 Michael Easterbrook (2001).
28 Nancy McGuire (2002).
29 Justin L Miller (2003).
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Miller points out that refugee camps played a strong part in bolstering the Islamic
Movement of Uzbekistan (IMU), an alleged fundamentalist organization operating
in the Fergana Valley in Central Asia. The IMU is said to be involved in drug

trafficking and other criminal activities as a support for their political ends.

Another aspect of the movement of people involves the consumption side of the
illicit drugs equation. The return of refugees into Afghanistan did not bring
increased opium cultivation as feared, but rather increased opium consumption.
Desperate living conditions in Afghanistan combined with the trauma of decades
of war: The loss of family members, poverty, and lack of work all facilitated
(even amongst the educated classes) increased heroin use. The UN Office on
Drugs and Crime in Kabul noted that “historically, Afghanistan never had a drug

problem. This is something new”.>® Similar patterns can be seen in other refugee

camps such as those throughout Africa’!

Gender, Ethnicity and Culture

There has been a long debate about, and substantial literature criticising; the
relationship of drug laws to women and particular ethnic groups.>? The debate is
not only theoretical. Cases such as Regina McKnight, the first woman in the US
charged for the stillbirth of her daughter, illustrate the connections between
gender and drugs.*®> McKnight used cocaine during her pregnancy and was found
guilty of homicide. The debate on this issue maintains that the causal relationship
between cocaine use and stillbirths is still unclear and that cases such as
McKnight are really about race and gender discrimination. Similarly drugs
sometimes become entangled with larger issues like anti-abortion and anti-

treatment.

In the same way drug laws are blamed for a disproportionate amount of

imprisonment of certain ethnic groups. In the US and UK, minority groups:

30 ‘Afghans Succumb to Their Own Most Lucrative Export’ (2003).

31 See for example, Paul Spiegel (2004).

32 See for example, S Boyd and K Faith (1999) and Hilary Klee (1998).
33 Silja JA Talvi (2003). Also see Silja JA Talvi (2002).
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African, Mexican, Latin American and Caribbean comprise large portions of those
arrested for drugs.

More than 1,700,000 people are in prisons and jails in the USA.

Half of all prisoners are African Americans and over 60 per cent

are from racial and ethnic minority backgrounds. Nearly 20,000 are

less than 18 years old.>*
This is part of a well known argument about discrimination against minorities and
the social and economic conditions which predispose certain groups to be

involved in drug use or sale.

Cultural attitudes and religious beliefs towards drugs can also place laws at odds
with the norms of a particular society. Marijuana use in Rastafarian religion and
coca leaf chewing by Andes Indians serve as two examples. The prohibition of
khat, the leaves of the Catha edulis plant chewed in some African and Arab
cultures, has been seen as part of the larger anti-Arab and anti-Muslim sentiment
in the West. Its placement as a Schedule I drug beside heroin was seen as
discrimination, allowing the Drug Enforcement Agency (DEA) to carry out raids

on Arab residences and firms.>’

Individual rights, rights of states and the law

The issue of rights whether at the level of the individual, communities or states
enters into the drug trade via anti-drug policies. Afghan opium farmers, as well as
the cultivators of other drugs, have long argued that they are unfairly blamed for
the drug trade when those making the real profits are left unmolested. Since
profits are minimal at the cultivation stage, the ability to grow drugs is more often
a matter of survival than the wealthy lifestyle associated with popular perceptions
of the drug trade.

The fear of drugs and its potential harm touches questions not only of the
relationship between the state and citizen, but also state sovereignty. The Bahamas

was faced with a flurry of regulations after it was blacklisted by the Financial

34 Amnesty International, ‘Rights for All Project’.
35 For a discussion on discrimination and khat see Medrek Ethiopian Discussion Forum (2003).
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Action Task Force (FATF) as a “non-cooperative” nation. It was argued that the
Bahamas served as a main location for money laundering of drug proceeds and
that the government had not done enough to curtail this activit);. Controversy
surrounded new regulations such as the establishment of Financial Intelligence
Units (FIUs) within the Bahamas. FIUs were seen as extensions of other
governmental agencies, namely the US Department of Treasury, implanted in
sovereign territories to gather personal information on those citizens and then send
that information abroad. Moreover, Morris argues, the FIUs are against the
Bahamian constitution where they purport:

to effect a delegation by Parliament of its essential legislative

function (namely, the exercise of its judgment as to what the law

should be, by defining what conduct shall constitute an offence and

prescribing the punishment to be inflicted on those persons found

to be guilty of that conduct by an independent and impartial court

established by law) in circumvention of the constitutional

separation of powers; in the result depriving or being likely to

deprive the individual citizen of constitutional safeguards essential

to ensuring the protection of the law as guaranteed in Chapter I11.%
Compliance demands placed on states then bring into public discussion debates on
the law, whether it is legal to enact laws which override individual state
constitutions. As Morris suggests compliance would not only alter the relations
between the branches of government but would fundamentally alter the status of
the citizen. Morris’ main contention is less that things should change, but more
that the change is taking place within a process that is closed rather than through a

process of open and transparent democratic dialogue.

Other Areas

There are other relevant areas such as history, development, shipping and
transportation, where drugs have an impact as related to International Relations.
However, already from the preceding section a few brief conclusions should be

drawn. First, how drugs are conceptualized depends largely on which drug is

36 Gilbert MNO Morris, ‘International Financial Services Regulations with Emphasis on
Legitimacy in International Law’. .
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addressed, where and when, as well as what are the main areas of manifestation:
politics, economics, and who are the primary actors: farmers, militaries,
politicians. Second, given all of the areas under consideration, one-dimensional
perspectives on the drug problem, whether from IR or ir, are not able to engage

the drug issue in any meaningful way.

Overview of Theory and Drugs in IR

This section examines some of the theoretical basis found in IR that either have or
could be applied to the study of drugs within the discipline. It serves as a
foundation for the literature chapter that follows by opening up some points for
further exploration on the IR and the drug issue debate. This section draws largely
on the work of Professor Angela Burger at the University of Wisconsin who
conducted a brief but concise review of the different theoretical approaches in IR
and how each could contribute to a better understanding of drugs. Burger
addressed the role of theoretical approaches in IR that can or are being used to
examine the drug problem by dividing the theoretical categories of IR into
Realism and Security Studies, Neo-Liberalism or Neo-Institutionalism, Economic
Liberalism, Mercantilism and Dependencia or Structural World Systems Theory.3 7
Though these categories are subject to criticism, Burger’s account serves as a
useful way to introduce the general discussion. In surveying IR literature, very
few theories or frameworks engage with the drug issue, at least not substantially
enough to encompass the intricacies of drugs as previously outlined. This is not to
say that existing theories and frameworks are not applicable, but that they require

revisiting with the drug problem in mind.

Burger points out when treating drugs in IR, most works tend to be Realist or
Security Studies based.’® However Realism and Security studies are not able to
encompass the complexities that drugs bring with them. The basic perception is
that drugs represent a threat or at best a corrupting element in society.

Realism/Security simply positions drugs as a threat to the state which leads to

37 Angela S Burger (1999).
38 Ibid 4.
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unrest and cor;ﬂict in much the same way that Ronald Reagan portrayed drugs in
1986. ‘

I n the third world the concept of national security embraced threats

to state borders (secessionist efforts of Shan in Myanmar, Sikhs

and Kashmiris in India,) to domestic ruling elites (Medellin and

Cali cartels of Columbia), as well as internal political rebellion

(Shining Path in Peru, tribes in Afghanistan against the Soviet

puppet-government) [footnotes omitted].?
This analysis shows how, from both sides, consumer countries and
producer/trafficking countries, the Realist and Security paradigm was driving
perceptions of the drug problem. While it was fair to say that drug profits were
assisting in certain cases to bolster threats to the state, it is not clear whether the
Realist view was useful in the subsequent actions it suggested. Since threats to the
state are to be met by force, the natural course of action was to declare a “war on

drugs”, to use Nixon’s phrase.

Since then however the success of the war on drugs has been questioned. Bertram
et al asked in their book on the drug war, “Why have our drug wars failed and

how might we turn things around?”*’

They attribute the reasons for failure to a
paradigm, or system, based on punishment rather than tolerance. Nadelmann
called global drug policies, “failed and futile” referring mainly to the United
Nations General Assembly Special Session on the World Drug Problem, 1998
(UNGASS).*! According to Nadelmann, the 2003 Mid-Term Review of UNGASS
evidenced clearly that international drug policies had failed as the United Nations’
own statistics showed the “use of cannabis, cocaine, heroin, and other drugs has
not decreased. HIV/AIDS and hepatitis  rates across the globe are soaring; the
dimension of the global illegal drugs trade continues to expand”.*> Such views
bespeak a deeper concern with the general Realism and Security framework (that

they are a threat and must be purged), which governs, and has governed, the view

of illicit drugs.

39 Ibid 2.

40 Eva Betram, Morris Blachman, Kenneth Sharpe and Peter Andreas (1996).
41 Ethan Nadelmann (2003).

42 Ibid.
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In an interesting turn of the argument, Burger posits that if the Realists and
Security supporters were true to their beliefs, particularly that of self-help, then in
countries with extensive debt, like Mexico, they would have recognized that
profits from the drug trade were a natural choice to alleviate the debt cycle.*’ In
the 1980s, acting on the principle of self help, Mexico chose to use illicit profits to
cope with its economic crisis. Burger notes that while this was not acceptable to
the Realist/Security paradigm that governed the countermeasures policies of the
US, it represented a clear example of the very framework under which these
policies were operating. Thus analysts should have anticipated Mexico’s action.
Extending this further, Burger argues that this process could be viewed as “a new
form of economic assistance from the First to the Third World” whereby “the
transfer of wealth is neither controlled by the First World in terms of its use, nor
has it to be paid back with interest.”* This view is somewhat reflected in the
strategy of Bolivia’s President Morales to legalize cocaine production as

discussed above.

Burger next posits that Neo-Liberalism or Neo-Institutionalism provide better
contexts for analysis as theories such as complex interdependence can more fully
explain why states behave the way the do in regards to drug policy. Set against the
emphatic rhetoric of the drug war, Neo-Liberalism/Neo-Institutionalism begins to
show a less rigid view of the drug trade. Burger notes that under Neo-Liberalism,
at least the choice of debt-ridden governments to use drug funds can be
understood; “priorities change.”® Additionally, Neo-Institutionalism brings about
a greater understanding of the anti-drug regirﬁe, how it was formed and how is has
endured. From Neo-Liberalism/Neo-Institutionalism, we can begin to examine the
~ links between the historical roots of the League of Nations, the goals of individual
states and diplorﬁacy post World I. Already, the one-dimensional view of
Realism/Security gives way to a more complex view of actors, circumstances and
the normative elements of the drug issue. Neo-Liberalism/Neo-Institutionalism
reveal how drugs became an international issue and how their illegality arose from

a sets of relationships that developed as a result of US views on drugs and from

43 Angela S Burger (1999) 3.
44 Tbid.
45 Ibid 4.
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the early days of the League and its various conversations on opium to then shape

drug policy today.

Another aspect of Neo-Liberalism/Neo-Institutionalism and regime theory
illuminates the process through which drugs are defined in the international arena
by depicting how beliefs, values, and ideas are given form through counter drug
agencies and groups. As Burger notes, and this author emphasizes, the great
contribution of regime theory is to point out the historical factors which are
simply omitted from most of the debate on drugs*. Regime theory brings to light
the deep relevance of history, for example by challenging a key moral assumption
of Realism/Security: that drugs have been, are now, and should always be
considered negatively. Regime theory also brings with it other questions such as
how can we know if the regime is successful, a question central to illicit drugs.
Other questions include agent-structure and role of institutions, and global

governance.

Neo-Liberalism and Neo-Institutionalism however can address o‘nly one aspect of
the drug issue, that of the institutions and policies. These frameworks are adept at
explaining why we have the process we have in the international arena. They do
not say anything particular about the drugs themselves, why they exist, how they
function politically, except to say that the presence of drugs leads to bargaining

and cooperation between states at the institutional level.

To address these concerns, Burger discusses Economic Liberalism and
Mercantilism as possible approaches to understanding the economy of drugs.*’
Economic Liberalism can open discussions on the drug industry, how this industry
interplays with domestic and international interests, the value the industry creates
and the areas of negative impact. Under Economic Liberalism, we could also
discuss the political economy perspective of drugs where the governments might
balance the benefits of certain economic activities while considering the cost of

these activities domestically and internationally.

46 Ibid S.
47 Ibid 7-10.
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Economic liberalism by its nature refers to a modern, post-Adam Smithian
context, where mercantilism could provide a better description of drugs
particularly on the cultivation and production side that resemble a time more akin
to post-feudalism than post-modernism. Moderm day farming of opium in East
Asia is one possible example of this condition. The idea of drugs as a mercantilist
system is not new as was noted by Pierre Chouvy, a researcher at the French
National Centre for Scientific Research and a prolific writer on the drug trade in
Asia. Chouvy argues that the drug trade today can be characterized as
mercantilist, as can the drug trade historically.** Considering, for example,
opium’s early days under the British, mercantilism could provide a useful

comparative tool for understanding how drugs continue to function today.

The last category of IR theory addressed by Burger is Dependencia or Structural
World Systems Theory. From this approach drugs can be examined through the
lens of North-South relations, which encompasses a discussion of core-periphery
analysis.* Anti-drug policies are seen, in this case, as privileging the needs of the
North at the sacrifice of livelihoods in the South. Drug production could be seen
as a form of liberal economic activity that benefits producer nations. In this light,
counter measures take on a different impact as they are seen to impose the
economic and morally based policies of the North onto regions where the growth
of illicit drugs is economically viable and culturally accepted. World Systems
Theory captures the perceptions of producer nations in that it represents their
response to interdiction policies that are often perceived as forms of imperialism

imposed by more powerful nations.

Burger concludes by stating that,

* international relations theories and comparativist approaches do not
usually provide a framework for analysis...Most paradigms of
international relations are designed to assist our understanding
of...licit and legal entities...Few models or theories exist to

approach illicit narcotics.>

48 Pierre-Amaud Chouvy (2002).
49 Angela Burger (1999) 11.
50 Ibid 10-12.
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It should be clear that Burger is examining possible avenues for exploration in the
application of IR theories to drugs. This is not to imply that such a research has
already been conducted or that there is even a trend to move in this direction.
Burger is simply laying out possible courses for such a research and raising some
of the issues such as the role of history or the absence thereof and the tendency for
IR to be realist focused when discussing illicit drugs. As she concludes, within the
discipline of IR, the main focus remains the upperworld and not the underworld of

international relations.

The Drug Issue and the Historical Debate

A main criticism of the drug problem, whether in IR or ir is that it is perceived as
ahistorical. In his history of drugs in the 19™ century, Mike Jay notes that drugs
are often presénted as a “subject without history” with occasional

glimpses of Victorian opium dens, or perhaps the stupefying

effects of toxic plants on primitive people [sic] that [imply] drugs

had always been ‘illegal at least as soon as societies had evolved far

enough to make sensible laws.”! '
Historical accounts of the drug trade tend to focus on some three themes: the role
of opium in colonial Britain, the genesis of international counter drug policy at the
hands of morally driven Christian fanatics, and the study of drugs throughout
historical periods dating back to the beginnings of human civilization. The‘
conclusions drawn from these accounts are contested. J ay continues,

It’s one thing to cast a critical eye over the cultural and scientific

context in which opiates where criminalized, and its another thing

entirely to argue that history proves that these substances should

simply be legalized...But we should remember, when we hear calls

to return to traditional moralities and Victorian values, that those

values included va regime of mass market, legally available

opium.>?
There is, within history departments, a certain trend toward using history exactly

for such purposes. When RK Newman presented data at a conference

51 Mike Jay (2000} 9.
52 Ibid 87.
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demonstrating that actuél opium addiction rates were not at the epidemic
proportions commonly believed, his work was “left out” of the book pliblication
of the conference papers. Newman argued this occurred because his view
challenges the anti-imperialist agendas that have long promoted the sickly
Chinese addict as a symbol of the British crimes.” That drugs were not and
perhaps are not a scourge in China is a rather radical idea. Even those who
promote legalization polices are hard pressed to make such an assertion and
usually promote legalization as a solution to an existing crisis, but still accept as a
given that there is a crisis. Newman’s point is related to Jay’s statements in that he
challenges the use of history to support anti-imperialist arguments by taking away
on of the debate’s pillars: that the British enslaved the Indians and the Chinese
through opium addiction in order to create wealth. Whether this is true or not is
beside the point. The question here remains the use of history and historical facts

to support one argument over another.

Thus there are two factors to draw from Jay’s comments. First is that drugs are
presented usually as being ahistorical, making anti drug policies seem natural, as
if it has always been that way. Second is that whether promoting legalization or
criminalization, when history is used, both sides are mining for proof to support
their existing viewpoints. In this case history in and of itself can be said to support

both and neither side of the debate at the same time.

Jay’s analysis of history and drugs reflects many comments made by Stephen
Hobden and John M Hobson on the role of history in IR. ** They caution against
the ahistorical attitude in IR which can be described in two terms: chronofetishism
and tempocentrism. The former refers to a kind of ahistoricism, which manifests
in three modes: reification illusion “where the present is effectively ‘sealed off’
from the past”, naturalisation illusion, “where the present is effectively
naturalised on the basis that it emerged ‘spontaneously’ in accordance with
‘natural’ human imperatives” and the immutability illusion “where the present is

eternalised because it is deemed to be natural and resistant to structural change”.>

53 RK Newman (1995).
54 Stephen Hobden and John M Hobson (2002) 5-41.
551bid 7.
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This leads to tempocentrism where an isomorphic illusion has taken hold that
extrapolates “backwards in time to present all historical systems as ‘isomorphic’
or ‘homologous’...leading to an inverfed ‘path dependency’”.’® This view is
precisely Jay’s argument that drugs are represented as a topic without history
which leads to a sense that drugs have always been illegal and should always be
illegal.

As a solution, Hobden and Hobson point towards resolutions provided via an
historical sociological approach. In response to reification historical sociology
reveals “the present as a malleable construct which is embedded in an historical
context” while for the naturalization illusion it shows that the present emerged as
a result of “processes of power, identity/social exclusion and norms.” 37 The
immutability illusion of the present is remedied by the revelation of “the present
as a constituted by transformative [sic] processes that reconstitute present
institutions and practices,”® In short, that the present is in a constant state of
movement and not static. Finally for tempocentrism, historical sociology “traces
the differences between past and present international systems” thereby revealing

their “unique features”.>

History then should neither be a mine from which supporting data is arbitrarily
retrieved, nor a justification for why situations and events are as they are today.
For the purposes of this research, a historical review of drugs reveals a debate that
moves between legalization and criminalization which in turn illuminates certain
perceptions and characterizations of drugs today. However the conclusions drawn
from the binary view are not definitive, but rather suggestive of a larger context
from which current perceptions are drawn. In this sense, history does not serve to
prove one side of the debate over another, but places both within a deeper context

of actors, interests and behaviors.

Definitions and Terminology

56 Ibid.
57 Ibid.
58 Ibid.
59 Ibid.
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As is often the case in the social sciences, terminology presents an area of concern
for the study of drugs. ‘Drugs’ can mean the drug itself, such as opium, or refer to
the production-to-market process, or to legal definitions under the Controlled
Substances Act, for example. Additionally, there are terms of concern to the
present work such as ‘crime’ and ‘addiction’. Beare and Naylor said of defining
organized crime,

Definitions are boring and we would have thought that no longer

was it necessary to re-hash what is or is not organized crime.

Unfortunately it is still an issue...if there is no specific type of

crimes, types of criminals or even a distinct process that is

distinguishable as being ‘organized crime’, or if the term refers

equally well to all serious crime, then it refers to nothing. In which

case the crimes exist but organized crime as a category of crime

does not exist. If this were a mere issue of semantics, no one

should ponder the issue—this is not the case however. There are

direct policy and law enforcement implications to the quest of

actually attempting to ‘understand’ the phenomena.”*
Beare and Naylor argue further that terms affect the way a particular issue is
perceived since the words used have clear ramifications in legislation and lead to
very practical concerns when they serve as the basis for arrest and prosecution. A
cautionary note however: the nature of this work demands less attention to rigid
definitions and more attention to the specific types of connections these terms
indicate within their contexts. As such the definitions below should be taken as

flexible indicators within a larger argument.

Drugs and narcotics here are taken to mean specifically two of the three common
“natural” drugs of concern to international trafficking: coca and opium. Marijuana
as the third is included where appropriate though the system revolving around the
marijuana trade does have some key distinguishing features which make its
inclusion with coca and opium misleading. Designer drugs are included in some
parts, though not directly addressed. The data on coca and opium is more

advanced and subject to deeper analysis. Designer drugs such as

60 Margaret E Beare and RT Naylor (1999).
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methamphetamines, from an international relations perspective, are relatively
new. Though some patterns can be applied to them from the drug trade in general,
it would be unfair to make similar conclusions as “natural” drugs. For example, a
chief feature distinguishing designer drugs is the fact that they are not
agriculturally based and do not require a large labor force for cultivation.
Furthermore they cater to a different market that requires periodic changes in
colors, shapes and presentation of the drug. Marijuana and cocaine are not
narcotics, though the term is used broadly to mean illicit substances, as in the

counternarcotic programs which target marijuana trafficking.

Furthermore, it should be clear that cocaine is derived from the coca leaf and
heroin from the opium .poppy. To say transport in cocaine has different
ramifications than transport in coca for example, because coca leaves are
harvested in bulk and thus make transport cumbersome while the less bulky
cocaine is a refined powder ready for sale and can be shipped pure, and then cut

with fillers at distribution points.

It should be clear that crime, or more relevant here, transnational organized crime
is not the same as drugs or the drug trade or money laundering. As Beare and
Naylor note, there is no agreement on what is organized crime and this can be
extended to all such terminology. The issue of definitions is indeed a difficult one,
especially when dealing with IR which does not have a history of dealing with
definitional problems associated with illicit sectors and which, in fact, exacerbates
the issue by using various terminologies quite interchangeably. As such the use of
terms here will, by perforce, also remain somewhat interchangeable, taking the
lead from the author or work under discussion. In order to add some parameters,
drugs will refer almost exclusively to opium and cocaine unless indicated
otherwise. The drug trade will refer not just to drugs as an economic activity, but
rather a set of processes which involve illicit drug cultivation, production (the
conversion of raw materials into cocaine and heroin), trafficking and
consumption. Crime and organized crime will refer most often to networks or
systems of affiliations among people or groups of people involved in the process
of illicit drug trafficking and selling usually at the international level. Again the

use of these terms will follow the author or work under discussion.
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Statistics

In the study of drugs, statistics play a dominant role in shaping views on the size
and depth of the drug problem. As such, the reliance on statistics for
conceptualizing drugs and the criticism that has followed require a brief
discussion here. Statistics have become, as Harry Gelber states, a prescriptive tool
rather than a descriptive tool.®! When a study shows that opium production has
increased in a certain country, the immediate reaction is to step up counter
narcotics strategies in the region or to politically pressﬁre local governments.
However, between the statistic and the resulting action are several assumptions.
First, we do not know how much opium, for example, is generally produced, as all
figures are an attempt to quantify an inherently hidden activity. Second, even if
production has actually increased, there is no indication that the excess yield will
not be consumed locally. For example, if the US reports with great alarm that
opium cultivation has increased, the assumption is that the destination of the
opium is the US. It is possible however to imagine that the excess may be
consumed at the local level or shipped to new markets. Third, even if sentiments
of social responsibility prevail, there is no relationship between increased
counternarcotic strategies and suppression of production. Statistics serve to
perpetuate the tautology of the drug debate on all sides and often ‘fictional’
numbers are used to claim success based on other fictional numbers. One

prominent case serves here to make this point.

Of the most widely quoted numbers for the value of the drug trade, $300-500
billion per year is the most commonly adhered to number. In this there are already
several concerns. What drug trade does this number refer to exactly? Is this gross
or net income, because even traffickers have operational costs that need to be
accounted for when discussing why the drug trade is lucrative (because it may not

be)?%? Does it include designer drugs like the Ecstasy or does it refer to opium

61 Harry G Gelber (1997) 240.

62 Dominic Streatfeild reported that many street dealers were actually not the stereotypical, limo-
driving, gold-wearing men, but that dealers actually made somewhere around the average
minimum wage income per year. This was because it simply was not that lucrative of a business
but many chose this work because no other opportunities were available to them. Dominic
Streatfeild (2001).
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gum or heroin only? Does it refer to crime in general including prostitution and
sale of counterfeit Levi jeans? Where does the research basis of this number come
from? What methods were used to calculate it? Since Pino Arlacchi, now the
former head of the UN Drug Control Program, first uttered the figure, it has taken
on new meanings. It is quoted as the amount of money laundering per year
- worldwide, or per year in offshore financial centers, a noteworthy distinction. The
variations in using this figure include:

» “The data compiled by the European Union indicates that $400-500
billion worth of drugs are sold worldwide every year, or one-tenth of
global trade turnover.”®®

»  “Money laundering, bank secrecy, and off-shores allow for the advent of a
new economic power which manages ca. $500 billion, equivalent to ca.

2% to 3% of the world’s Gross National Product. This new economic

illegal power is ranked 6th-7th in the hierarchy of the greatest world

powers.”64
»  “US crime achieves an annual turnover of 500 billion dollars. Ten years

ago this was 100 billion dollars. About 80 percent of total turnover is from

the drug trade.”®
As it turned out the $300-500 billion figure is more guesswork than fact. “The
figures of $300 billion to $500 billion for international flows are banded around
and become ‘facts by repetition,” but there is very little evidence to justify
them.”® In his book, Wages of Crime, Naylor writes about encountering one of
the UN officials responsible for the now-famous estimate that the world trade in
illegal drugs is worth $500 billion each year. When pressed by Naylor, the official
confessed that the estimate was based on rather flimsy evidence, but, the official
added, it was great for catching public attention.®” Some might argue that it is
enough to bin current policy and the surrounding debate based on this simple
illustration alone. However, there is more to consider. This number has been used

to justify just about every counter narcotic action in the last years. If it is true that

63 Natalia Shiryaeva and Vladimir Rudakov (2002).
64 Sandro Calvani (2000).

65 ‘Criminals Turn Over 1000 Billion Dollars’.

66 Michael Levi (2002).

67 Daniel McCabe (2002).
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numbers have become perceptive rather than descriptive, then there is serious

cause to reassess current countermeasures.

A corollary to the matter of statistics is the broader status of statistical calculation,
of any kind, in the Social Sciences, a largely unanswered dilemma. As will be
discussed, statisticians themselves argue about what their calculations mean, what
they can, or should, represent and how they should be applied. Therefore, this
research remains highly suspicious of statistics used to promote one kind of policy
over another. It strives to avoid the use of statistics unless the study is deemed to
have particular relevance or credibility. Instead it takes the use of statistics on two
grounds: 1) to consider the validity or invalidity of relevant statistics, and 2)
whether valid or invalid; following the possible lines of argument that could.

result.

Structure of Research

Methods used to use explore the current perception of drugs in the international
relations will compromise an analysis of official government documents and other
secondary sources. Academically, the analysis will incorporate literature which
attempts to address either drugs or immediately relevant subjects such as crime
and terrorism. Additionally, concepts from criminology will be applied to bolster
non-state actors and develop a more concise starting point for examining drugs in
IR. Literature and documents that will also be used range from current policy
reports to historical information. Since documents and writings draw from a
variety of international sources, there is some variation in the spelling style used
between UK and US. In such cases quotes were kept in the original spelling

language while the rest of this work follows US English spelling.

Chapter Two will begin with a review of IR literature, surveying specifically how
it is that drugs are treated within the discipline. This discussion will show how
these approaches do not adequately address the complexity of the drug issue. The
drug debate is fragmented in IR and while certain approaches such as non-state
actors can be a “good start” for understanding drugs, they largely remain too flat

to address the issue more substantially.
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Chapter Three will focus on how drugs are shown and treated in the international
arena, especially by international organizations such as the United Nations. The
first purpose is to unveil the contradictions between drug realities as briefly

sketched above and the international treatment of the issue. Second, the purpose is |
to provide a point of comparison between how drugs are commonly viewed in the
international arena and IR. Third, this chapter will begin to flesh out the often
unstated principles which guide counter-drug operations and challenge the
perceived objectivity of annual reports. Chapter Four serves to provide a
historical background on how and why drugs became seen as a problem over
roughly the last 100 years. This is done by opening up a series of vignettes in
history as a means to demonstrate how little history figures into drug research and
analysis today. Vignettes are used, first, as a way of mediating the tremendous
amount of historical literature on drugs—consider for example the micro histories
of drugs in the US, drugs in the UK, drugs in France, etc, and add in the micro-
histories of cocaine and opium in each region while accounting for the various
arguments over which history is actually correct. Second, vignettes are used
because a lengthy analysis does not serve any better to illustrate the degree in
which history is left out of the drug policy debate. This omission is thus remedied,
at least in part, through an attempt at presenting, as outlined by Hobden and
Hobson, a broader context for understanding the drug issue by engaging history as
a means to illuminate current perceptions. Chapter Five will assess the view of
criminology on drugs by providing a brief background on the history of crime in
order to introduce concepts from criminology that may enhance drug research in
IR. Chapter Six will conclude with some summary remarks and the next steps for

research.
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Chapter I1. Waiting for the Ring: The Engagement
between IR Literature and Drugs

Introduction

The debate in IR on drugs is fragmented and there is almost no deep
conceptualization of the drug issue. With few exceptions, IR research has
neglected to take stock of the drug debate: where it stands within the discipline,
what categories of IR address it and what conclusions about it suggest for the
discipline. Some barriers to discussing drugs in IR literature should be kept in
mind. First, IR itself does not have strictly bounded literature as its
interdisciplinary nature accepts works from a host of fields such as sociology,
criminology, law, history and economics to name a few. There are no fixed
boundaries for what is considered literature on drugs or illicit activities as there is
no field of “drug studies” in IR, as there is a field of “war studies” or “terrorism”
for example. This literature review is itself a preliminary attempt to define the
parameters of such a literature. The authors represented below were chosen
largely based on the common usage of their work, meaning that their works are
likely to be found in a wide range of research that address drugs, crime and illicit
sectors and which have an IR dimension. Included below are also some lesser
known authors, such as Ivelaw Griffith, who have researched and written
extensively on the drug trade even if their work is not well-known—this being a

relative term since, for the most part, there are no well-known drug scholars in IR.

Second, within IR literature, drugs are intermingled with terrorism, money
laundering, trafficking and organized crime making it unclear whether the focus is
drugs themselves as a commodity, drug trafficking as acts and sets of relations, or
organized crime and terrorists as the actors. Third, within IR literature, drugs are
categorized under various subheadings and where there is crossover between
security studies and IPE; for example, drugs can be view_ed as a transnational
economic threat. Fourth, to say drugs are addressed in IR often means a few dozen
sentences mentioning crime, trafficking and organized groups in some
combination before moving on to the primary aim of the work. Friman and

Andreas note that even with the current recognition of the economic potential of
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illicit sectors, few works on international relations make more that a “passing
reference” to the subject.68 For example, when writing on the causes of internal
conflicts, Michael Brown lists “Criminal Assaults on State Sovereignty” as a
subheading under which he mentions how post-Cold War reductions in foreign aid
from Moscow and the US caused many regions to turn to drug trafficking.*® An
additional sentence only point outs that the presence of drugs complicates
conflicts but does not expand the notion of drugs further. Francis Fukuyama
mentions drugs in his argument about weak states, but does not engage with the
topic further in his work.” Thus, given the current state of affairs, is not unusual
that there is a wide range of literature to be considered here as a means to survey

exactly what is being written about drugs in IR.

Non-state Actors

Non-state actors are highlighted as the binding thread in the effort to give some
shape to the body of IR literature on drugs. Because of this a few paragraphs here
are devoted to discussing the concept. Illicit non-state actors generally center on
the post-Cold War environment and the new opportunities provided by
globalization, how open borders, new technologies and increased movement of
people and goods gave drug traffickers new avenues in which to work. Organized
crime, drugs, and terrorist groups were the “new” players on the world stage that
challenged the role of the state. These new players brought into question 