
8 Racism, Circulation and
Security

This chapter is concerned with development as a technology of con-
tainment associated with the division of the global population into
insured and non-insured life at the time of decolonization, and espe-
cially the permanent crisis of containment arising from the moral,
political and practical impossibility of maintaining this division. The
opposite of containment is the unsecured circulation of surplus pop-
ulation that external poverty, instability and associated social break-
down continually threaten. As a supreme technology of containment,
the new or culturally coded racism that shapes development dis-
course is examined. During decolonization an early success of this
racism was to place the immigrant within a zone of exception
excluded from normal society. At the same time, development
became a series of compensatory state-led technologies that divided
into interconnected domestic and overseas sites or variants. The
former is associated with a state-encouraged race relations industry
based on identity, entitlement and integration, while the latter is
denoted by the emergence of development as a contemporary inter-
state relationship. The policing of global circulation brings together
the search for internal harmony and the quest for external homeo-
stasis within an episodic international security architecture. At each
crisis of containment, the biopolitical linkages between these sites
and technologies multiply and thicken. The governmentalization of
the aid industry and the shift to a post-interventionary terrain of con-
tingent sovereignty, for example, interconnects with the abandon-
ment of multiculturalism in favour of more collective forms of
national identity and social cohesion. The threat from ungoverned
space is now an internal as well as an external problem. In attempt-
ing to think across the national–international divide, this chapter
begins by examining the blurring of these categories within political
imagination.
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Racism, Circulation and Security 185

The collapse of the national–international dichotomy

The end of the Cold War heralded two interconnected revolutions in
international affairs. With the weakening of former restrictions,
including respect for non-interference, the first was the ability of the
UN, donor governments and aid agencies to intervene in ongoing
and unresolved internal conflicts. This allowed a step change in all
forms of humanitarian, development and peace activism, which,
together with its increasing militarization, has contributed to a sig-
nificant decline in formal civil conflicts within the erstwhile Third
World (HSC 2005). While political instability and insecurity are still
rife, this process of pacification has produced a new political space of
contingent sovereignty; while respect for territorial integrity remains,
sovereignty over life within ineffective states is now international-
ized, negotiable and conditional. Continent sovereignty, however, is
closely associated with another revolution, that is, the collapse of the
traditional national–international dichotomy within political imagi-
nation. The French sociologist Didier Bigo has commented that many
students of crime, conflict and international relations have, for some
time, been struck by how the institutions of the police and military,
once thought of as belonging to the separate domains of ‘national’
and ‘international’ security respectively, ‘now appear to be converging
regarding border, order and the possible threats to identity, linked to
(im)migration’ (Bigo 2001: 91). Moreover, this perception of the
merging of internal and external security was being driven by practi-
tioners and politicians rather than ‘a cross-fertilisation from the lit-
erature’ (ibid.). As if on cue, in addressing the UK Labour Party’s
annual conference following the events of 9/11, Tony Blair outlined
his now often quoted view of a new and radically interdependent
world.

Today the threat is chaos, because for people with work to do, family life
to balance, mortgages to pay, careers to further, pensions to provide, the
yearning is for order and stability and if it doesn’t exist elsewhere, it is
unlikely to exist here. I have long believed this interdependence defines
the new world we live in (Blair 2001).

This does not mean that in the past the national and international
were somehow unconnected. As suggested by successive epochs
of world exploration, trade, conquest and war, the national and the
international have for centuries been closely interwoven within
the narrative of modernity. Indeed, in all these historic phases of the
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national/international, one finds ‘a temporal bracketing that crucially
coincides with fundamental politico-legal changes in the West itself’
(Hussain 2003: 23). However, when threats to the territorial nation-
state were security’s primary concern, the home/foreign distinction
played an essential role in the art of government. It helped to mobi-
lize national armies against those of other nations. As the above quote
suggests, however, international security is now experienced differ-
ently. In a globalized world, international instability menaces society
more than it does the state. It undermines the dependability of jobs,
careers and livelihoods; it weakens financial stability and savings and
pensions; it threatens the ability of people to raise families and secure
their futures; and it jeopardizes energy supplies, mass transport
systems, centralized food chains, and just-in-time commodity flows.
Such threats are biopolitical in nature since they impact upon the col-
lective existence of population. They are, in short, threats to the West’s
way of life. Moreover, these dangers do not emanate from enemy states
as such. Apart from the occasional rogue regime, states now figure
more frequently as the facilitators, conduits or ineffectual hosts of
opposing or contrary ways of life. Rather than opposing armies on a bat-
tlefield, unending war fields oppose ways of life on the radically inter-
connected terrain of global society.

The post-Cold War pacification of the global borderland has
revealed that ending internal wars within ineffective states is relatively
easy. Winning the post-interventionary peace among the world of
peoples, however, is more difficult. The danger is no longer the early
1990s fear of uncontrollable local scarcity wars (Kaplan 1994); today
the concern is over low-intensity but generalized political instability
that threatens mass society’s radically interconnected global way of
life (Strategy Unit 2005). The interlinkage of homeland and border-
land populations through the dynamics of global circulation has
moved questions of the integration or non-integration of peoples,
regions, religions, cultures, generations and genders into the political
foreground (Denham 2001). At the time of writing, the Taliban insur-
gency in Afghanistan has rekindled and already claimed the lives of a
number of British soldiers. Reflecting today’s radical interdepen-
dence, however, the first British casualties in this long war were not
from the British Army. They were five London Muslims killed in
October 2001 fighting for the Taliban (Harris et al. 2001).

State-led technologies of development and security now intercon-
nect mass society’s internal anthropological frontier built around
notions of equality, entitlement and identity, with an external frontier
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located within the individual psyches, gendered subjectivities, house-
holds and self-reliant communities that inhabit zones of crisis. While
conditions differ greatly, within both of these frontier zones the key
issue is social cohesion and the developmental need to reconcile the
necessity of order with the inevitability of progress. The emergent
security architecture linking the two is planetary in ambition. Or at
least, it predicates the security of the homeland on the stability of a
post-interventionary borderland. The national and international have
always been interconnected. However, what is happening in, say, the
backstreets of Bradford and the alleyways of Islamabad now assumes
a new significance. Looking for connections has historically been the
task of the police and intelligence services. Today, however, with the
collapse of the national–international dichotomy in political imagi-
nation they come together as parts of the same developmental chal-
lenge. Defending the West’s way of life is dependent on promoting
social cohesion within the homeland as well as the borderland.

The internal and external frontiers of this security architecture are
radically interconnected through the flows and spaces of global circu-
lation, which itself creates a need to police its dynamics, that is, allow-
ing the ‘good’ circulation on which globalized markets depend – such
as investment, commodity flows, information, patent rights, tech-
nology, skilled migration and tourism – while preventing the ‘bad’
circulation that poses a risk to national and international stability:
non-insured migrants, refugees and asylum seekers, together with the
shadow economies, money laundering, drugs, international crime,
trafficking and terrorism associated with ineffective states and zones
of crisis. The development of computers and information technolo-
gies, the digitalization of the flows and spaces of circulation, new
modes of surveillance and data mining all promise ever more com-
prehensive and intimate ways in which movement can be monitored
and policed (I-CAMS 2005). It has already been argued that develop-
ment offers a liberal alternative to the extermination or eugenic
manipulation of surplus population. The scope of the challenge
facing development is suggested by claims from political economy
that most of the people living on the margins of global society, that
is, outside the greater North American, west European and east
Asian economic blocs, are now ‘structurally irrelevant’ to the process
of capitalist accumulation (Castells 1998: 75–82). Their only relev-
ance is political: an excess freedom to move, flow and circulate, thus
potentially destabilizing international society’s finely balanced and
globally interconnected way of life.
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While the differences between the United States’ militarized appro-
ach to unending war and the more developmental European stance is
often flagged (Kagan 2003; Coker 2003), they are united in terms of the
need to protect mass consumer society from transborder, non-state
asymmetric threats (compare Bush 2002 and Solana 2003). In examin-
ing the origins of the NGO movement, chapter 2 outlined the way in
which decolonization allowed the re-expansion of international trustee-
ship based on the non-governmental promotion of community self-
reliance. Development as self-reliance, however, exists in relation to a
double exception. The expansion of the NGO movement was premised
on the condition of permanent emergency in which self-reliance exists.
It was this state of exception that called forth the necessity of a develop-
mental trusteeship over non-insured peoples. As well as providing
a developmental opportunity, however, permanent emergency also
encourages social breakdown, displacement and the circulation of
surplus population. In terms of achieving security over life, this double
exception constitutes decolonization as both an opportunity and a threat,
that is, as an occasion for the consolidating effects of development and,
at the same time, as a need for the globalizing reach of security.

Previous chapters have analysed the post-Cold War governmental-
ization of the aid industry and the emergence of post-interventionary
society. This chapter provides a greater appreciation of how this deep-
ening external biopolitical frontier is bracketed together with an inter-
nal one. Moreover, within the international architecture of unending
war, development as a state-led technology of security now intercon-
nects the two. Since threats to the West’s way of life now stem from
contrasting and contrary ways of life, it is essential that the place of
racism within liberalism and development is considered. Using
Foucault’s work on state racism as a point of departure, the shift from
a biological to a culturally coded racism during the struggle for inde-
pendence is examined, before the way in which the policing of immi-
gration links to compensating technologies of internal and external
development is considered.

From race war to racism

Racism occupies a central, if relatively underappreciated, part of
Michel Foucault’s work (Foucault [1975–6]).1 It is intimately connected
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1 For a discussion of Foucault that embraces racism see Stoler (1995); Mendieta
(2002); Kelly (2004); Neal (2004).
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with his conception of a regulatory biopolitics of life. If disciplinary
power, operating through institutions and able to regiment individu-
als, was an essential prerequisite for the Industrial Revolution and the
spread of the factory system, it can be argued that a regulatory biopol-
itics appears in relation to a new and related mass phenomenon: the
emergence of an industrial surplus life that, through dispossession,
had lost the resilience of agrarian self-sufficiency (for a related discus-
sion see Arendt [1958]). Rather than focusing on the individual, biopol-
itics intervenes at the aggregate level of population. It is concerned
with supporting and promoting life through, for example, interven-
tions in health, education, employment, housing or pensions, which
aim to maintain the equilibrium of a non-self-sustaining population
by compensating for differences and ameliorating risk (Foucault
[1975–6]: 251). During the nineteenth century, supporting the life of
the nation through interventions at the level of population came to
define the art of government in mass society. In the twentieth century,
in what became the developed world, the solution to the problem of
surplus life embraced population-wide welfare regimes having social
insurance as their foundation. For societies such as these that celebrate
life and whose politicians make huge investments in promoting and
protecting it, racism is a means by which the state can allow and author
death (Foucault [1976]: 137–8). Racism striates a population, enabling
certain categories of life to be excluded – allowing them to die both lit-
erally and metaphorically in various and exquisite forms of social death
– in order to purify and strengthen society as a whole. For Foucault, it
is a manoeuvre that is intimately connected with sovereign power.

In Society Must be Defended (Foucault [1975–6]), ‘actual racism’
(ibid.: 80), that is, the familiar, deterministic and hierarchical catego-
rization of human life according to biological criteria, is understood as
a counter-historical means of defending and reasserting sovereign
power. It is a normalizing, scientific discourse having the potential
to counter and overcome politico-historic challenges to sovereign
legitimacy. Actual or state racism emerged in the nineteenth century
from a sovereign power whose divine right, and consequent legitimacy,
was now sorely threatened. It incorporated, reconfigured and deployed
in its own defence an earlier discourse of race war that had previously
questioned the divine right of kings and popes. Race war was an orig-
inary historical discourse that emerged in the seventeenth century as
a challenge to sovereign power. It conceived society as a binary struc-
ture; as a permanent war between two races cleft by differences of lan-
guage and ethnicity, differences of force and violence, differences of
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savagery and barbarism, and differences created by ‘the conquest and
subjugation of one race by another’ (ibid.: 60). This binary division sup-
ported a counter-history that, in the name of the underdog, the van-
quished and defeated, challenged sovereign right. The discourse of
race war, through narratives of subjection, humiliation and the denial
of rights, spoke the language of revolution. During the Reformation
and the English civil war, for example, the historicism of race war
attempted to reveal what kings would seek to hide, ‘that they were born
of the contingency and injustices of battles’ (ibid.: 72).

The history of race war is contained in the demand for rights by the
downtrodden and embattled. It is a discourse that challenged and
weakened the natural identification between the people and the
monarch. For Foucault, however, actual, biological or state racism is
different. Rather than challenging the right of kings, it is deployed in
its defence. It is a manoeuvre that preserves a sovereign power that,
having lost its divinity, can no longer be guaranteed its status. During
the nineteenth century the politico-historical discourse of race war
was appropriated, changed and redeployed by sovereign power. The
resulting state racism ‘adopts a bio-medical perspective that crushes
the historical dimension that was present in the [race war] discourse’
(ibid.: 80). This dimension, with its narratives of past invasion and
loss, was replaced by a new vision: a struggle for existence between dif-
ferentially endowed races in a biological and thus ahistoric sense.
Actual racism is a post-evolutionist struggle based on the ‘differentia-
tion of the species, natural selection and the survival of the fittest
species’ (ibid.: 81). Rather than a war between peoples and races with
different histories – a war that can be dissipated through treaty, com-
pensation, trade and intermarriage – since its parameters are biolog-
ical and immutable, actual racism called forth a struggle to the death.
At the same time, this sovereign reworking of race war into actual
racism significantly changed the role and function of the state.

Within the historic discourse of race war, the state was viewed with
suspicion. It was an institution susceptible to capture by foreign
usurpers, extremists and oppressors. Consequently, in order to defend
themselves, free people had to be ready and prepared to mobilize
against it. Like race war, biological racism was also a revolutionary dis-
course relative to the existing order. However, within actual racism
this radicalism presented itself ‘in an inverted form’ (ibid.). Rather
than state sovereignty being a threat to society, it is rehabilitated,
turned around and justified as vital for the defence of society. Through
biologizing and dehistoricizing the discourse of race war, sovereign

190 Racism, Circulation and Security

Duffield, Mark. Development, Security and Unending War : Governing the World of Peoples, Polity Press, 2007. ProQuest
         Ebook Central, http://ebookcentral.proquest.com/lib/nottingham/detail.action?docID=1179717.
Created from nottingham on 2021-01-29 14:14:14.

C
op

yr
ig

ht
 ©

 2
00

7.
 P

ol
ity

 P
re

ss
. A

ll 
rig

ht
s 

re
se

rv
ed

.



power reinvented itself as ‘imperative to protect the race’ (ibid.), that
is, as vital for the protection of society from those internal enemies
that would otherwise weaken and corrupt its energy and vitality. While
having different parameters, this manoeuvre is immediately recog-
nizable, for example, in the role of the state within unending war.
Regarding actual or biological racism, this strategization of power
achieved its paroxysmal expression within Nazism.

As described by Foucault, racism is a strategization of power that
allows a society dedicated to life to author death, both literally and
metaphorically. It embodies sovereignty’s endless counter-historic
will to power. In addressing our present predicament, however,
Foucault must serve as a point of departure, rather than a site of
arrival. Regarding the underdeveloped world, rather than social insur-
ance, the remedy for surplus population has been a developmental
biopolitics of community-based self-reliance. It has been argued in
chapter 2 that in bettering surplus life, that is, deciding what life can
be supported and what can be disallowed, development embodies a
petty or administrative sovereign power. In considering the place of
racism within liberalism, we also have to understand the racism
within development. Important here is the shift within racial dis-
course during decolonization from an outwardly biological to a
politico-cultural coding.

The biopolitical translation of development and underdevelopment
into the differential technologies deemed socially appropriate for sup-
porting developed and underdeveloped life – that is, social insurance
and its derivatives as opposed to self-reliance respectively – is itself
suggestive of the racism within development. When development
became a state-led technology of international security during the
process of decolonization, the problem of surplus population became
a global one. These shifts, translations and expansions interconnect
racism, migration and development within a security architecture of
planetary ambitions. At its core is the danger of exposing the fragile
identity and welfare systems of mass society to the spontaneous cir-
culation of non-insured global surplus life. Through a consideration
of the relationship between liberalism and imperialism, the move to
a politico-cultural racial idiom is examined first.

Liberalism, imperialism and culture

Despite its pressing relevance today, the organic connection between
nineteenth-century liberalism and empire, that is, the existence of a
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specifically liberal form of imperialism, has been neglected in main-
stream international relations theory and development studies (Mehta
1999; Jahn 2005; Cooke 2003; Biccum 2005). This oversight has helped
to obscure and hence sustain liberalism’s enduring paradox: its ability
to speak in the name of people, freedom and rights while at the same
time accepting illiberal forms of rule as sufficient or even necessary
for backward or underdeveloped societies and peoples. Liberalism’s
classical authors, together with many innovative practitioners of
empire, saw the gradual maturation of representative government in
Europe as proof of its unlikely spontaneous occurrence elsewhere.
Provided that it was educative and ameliorative in nature, there was a
consequent willingness to accept despotic rule abroad (Mehta 1999;
Jahn 2005; Pitts 2003). As chapter 1 has indicated, this paradox was
also found in the emerging socialist and social democratic move-
ments. While the terms used to code the civilized–barbarian
dichotomy have changed over time, moving from its nineteenth-
century biological variants through the twentieth century’s technical
concern with development/underdevelopment to today’s security
worries over effective/ineffective states, the liberal paradox has been
continually reproduced.

With the exception of Iraq, it is reflected, for example, in the wide-
spread liberal–left support for the upsurge in Western humanitarian
and peace interventionism following the end of the Cold War (Douzinas
2003). At the same time, on the back of this interventionism the idea of
liberal imperialism, complete with its overtures to voluntarism, part-
nership and decentralization, has also been rehabilitated (Cooper 2002;
Ferguson 2003; Coker 2003). Regarding the paradox itself, Robert
Cooper gives a contemporary gloss when claiming that among
European states, ‘we keep the law but when operating in the jungle, we
need to also use the laws of the jungle’ (Cooper 2002: 15). In accepting
such laws, we have seen that in relation to fragile states the DFID
acknowledges that in some circumstances ‘good enough governance’
will be all that is possible. As long as basic functions are met, including
providing a supportive environment for self-reliance, this may involve
accepting ‘practices that would not exist in an ideal government – cor-
ruption may be rife, staff may lack necessary skills, and capacity may be
chronically weak and under-funded’ (DFID 2005a: 20). There is a
certain irony in the fact that the US neo-con invasion of Iraq dispensed
with a liberal imperial framework. It has been much criticized precisely
for having no reconstruction or post-war development plan. Instead it
adopted the blunt position that if democracy was good enough for the
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American people it was good enough for Iraqis, indeed, for all the
peoples of the Middle East. Rather than a developmental trusteeship, its
hopes were founded on the spontaneous embrace of freedom and
democratic values by the liberated masses. With this tragic adventure
now drowning in blood, a liberal approach to post-intervention and
the governance of others is once again regaining its confidence and
composure.

Biological racism, except for an extremist fringe, did not survive the
cataclysm of the Second World War. While such actual racism has been
discredited and robustly condemned, the possibility of a politico-
culturally coded racism existing as the former once did, as part of a
normal, acceptable and lived experience of the world, has received less
attention. Any division of the human species according to its different
potentialities for existence, however – including political existence – is
ultimately biological in essence. At the same time, since racism is con-
stitutive of its object, a threat to a population need not be couched exclu-
sively in biological terms to achieve similar power effects (Kelly 2004:
61). On this premise, this chapter argues that a culturally intoned
racism underpins liberalism’s acceptance of freedom and democracy
for ‘us’ while tolerating illiberal or ‘good enough governance’ for ‘them’.

There is a close connection between attempts to divide humankind
into civilizational or politico-cultural stages and its hierarchical order-
ing into biologically determined races. The abolition of slavery raised
the possibility of a universal humanity. In response to this emancipa-
tory vision, both biological and cultural counter-divisions or redivi-
sions of the human species emerged during the first half of the
nineteenth century (Hall 2002). Reflecting its Enlightenment her-
itage, and still coded within development practice today, liberalism
equates culture and government. For J. S. Mill, for example, the
history, cultural and moral outlook of a people – its social character –
sets the limits and possibilities of its governance (Jahn 2005). From a
government-culture perspective, Mill divides human history into four
broad evolutionary stages: savagery, slavery, barbarism and civiliza-
tion, each having a corresponding and necessary form of government.
Civilization, for example, equates with representative government.
Similarly, the political expression of barbarism is despotism. Because
the social character of a people limits the possibilities of its gover-
nance, it follows that one model of government and its associated legal
codes, institutions and moral expectations cannot be applied unilater-
ally across what is, in practice, a human species striated according to
its potential for political existence. For Mill, being able to locate and
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articulate the politico-cultural discontinuities between nations and
peoples, that is, how culture divides humankind politically, repre-
sented a major advance over the ideas of many Enlightenment theo-
rists, especially those believing in the universality of European laws
and institutions.2

Because of the limiting effect of social character, the emergence of
civilization cannot be taken for granted; it is something that has to be
consciously maintained and pursued. In exceptional circumstances,
progress in government can occur through the local or internal actions
of highly gifted and determined indigenous actors . As a rule, however,
change is the result of the external intervention of culturally superior
powers, ‘carrying the people rapidly through several stages of progress,
clearing away obstacles to improvement which might have lasted
indefinitely if the subject population had been left unassisted to its
native tendencies and chances’ (Mill quoted by Jahn 2005: 603). A
specifically liberal form of imperial trusteeship is continually chal-
lenged by the need to make government appropriate to social charac-
ter. Because of its limiting effects on political existence, the mechanics
of government ‘must be adjusted to the capacities and qualities of such
men as are available’ (Mill quoted by Jahn 2005: 601). In other words,
representational arrangements, economic architecture, criminal and
judicial systems, manufacturing methods or agricultural techniques
must be made appropriate to the social level they serve and improve-
ment they hope to effect. At the same time, to render such trusteeship
legitimate and effective, it must be based on principles of education
and guidance that actively involve the governed in their own improve-
ment; as a relation of external tutelage liberal imperialism is, essen-
tially, developmental (Mehta 1999: 198–211).

Although he was writing in the mid-nineteenth century, there are
powerful resonances between Mill’s liberal imperialism and the
renewed surge in Western interventionism since the end of the Cold
War. While the institutions are radically different, moving from char-
tered companies and European states to international coalitions, mul-
tilateral bodies and integrated aid missions, the experience of the
problems of pacification and government, together with their generic
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opment, Kant’s understanding of perpetual peace, for example, was not based on
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[1795]). At the same time, Pitts (2003) and Mehta (1999) have re-evaluated the work
of Bentham and Burke respectively in a similar light.
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solutions, remain immediately recognizable. One is struck by how the
‘clearing away of obstacles to improvement’, for example, chimes with
the growing trend in recent years to embark on transforming societies
as a whole (Stiglitz 1998), the shift to greater coercion in securing the
transition from war to peace (Eide et al. 2005) and, not least, the move
to pre-emptive regime change (Ignatieff 2003). At the same time,
‘adjusting the means of government to existing capacities’ is an apt
summary not only of sustainable development (Schumacher 1974)
but, as we have seen, of current thinking on how to improve the capac-
ity of fragile states (Leader and Colenso 2005). Constantly making
these connections, however, would soon become tedious and distract-
ing, since they are, quite literally, too numerous to mention; they
pervade the whole enterprise.

The challenge is to make visible the largely concealed or common-
sense politico-cultural racism that development embodies. This
involves specifying the function and relationship of a culturally coded
racism to its biological foundations. Although cultural and biological
approaches to the striation of humankind are outwardly different, they
are both concerned with dividing, ranking and ordering population
according to its capacities and worthiness of life. While capable of
forming contrary and often opposed conclusions, both agree that
peoples are inherently different, either culturally or biologically. On the
basis of this ultimately biological agreement, they constitute the oppos-
ing terms of a shared racist logic. Although J. S. Mill, for example, held
that the politico-cultural differences between peoples and nations were
mutable and open to change through external education and guidance
(he thus opposed a rigid biological determinism), he still found it
necessary to describe these differences through such dichotomies as
civilized/barbarian, advanced/backward, active/passive or industrious/
sensuous, while assigning the former terms to ‘all the English and
Germans and the latter terms to the Irish, French, Southern Europeans,
and the “Orientals” (more and more so as one moved south and east)’
(Pitts 2003: 222).

Where a cultural coding informs a liberal practice of developmental
trusteeship, a biological one is linked to an exterminatory impulse.
Since its inception in the abolition of slavery and the Industrial
Revolution, as a liberal solution to the problem of surplus population,
development has always existed in the shadow of modernity’s other
answer: extermination or eugenics. Just as US forces destroyed villages
in the Vietnam war so that their inhabitants could be saved, Afghanis
are today being killed by NATO in order to make the country safe for
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development. Similarly, as already argued, NGO-led sustainable devel-
opment is premised on the permanent humanitarian emergency of
self-reliance. While biological racism finds surplus life an abomination,
its culturally coded conscience offers betterment as a way of redemp-
tion. However, while different and opposed, since they share the same
biological foundation they interconnect; they are unalike but symbiotic
and mutually conditioning, conflicting but capable of collapsing one
into the other in times of emergency (Duffield 1984). One example of
this organic connection can be seen in the late-nineteenth-century
liberal critique of the rampant New Imperialism then existing.
Speaking for the betterment of humanity, the authors of the New
Imperialism swallowed wholesale those largely tropical and sub-
tropical regions of the planet still unclaimed by external powers. Often
associated with the Scramble for Africa, this act of fraud, seizure
and violence that resulted in the rapid closure of the ‘global commons’
was accompanied by a justifying biological racism (Arendt [1951];
Hochschild 2002). A will to govern these newly conquered territories
and peoples in a liberal manner, that is, in the name of rights and
freedom, emerged out of a genuine horror and disgust with the nature
of their acquisition. Edmund Morel, a tireless campaigner against
imperial excess, left a record of a meeting with Roger Casement in
which, talking far into the night, Casement recounted his experience of
the Congo Free State.

I was mostly a silent listener, clutching hard upon the arms of my chair.
As the monologue of horror proceeded . . . I verily believe I saw those
hunted women clutching their children and flying panic stricken to the
bush: the blood flowing from those quivering black bodies as the hip-
popotamus hide whip struck again and again; the savage soldiery rushing
hither and thither amid burning villages; the ghastly tally of severed
hands. . . (quoted in Hochschild: 205).

The violence and exterminatory impulse of the time combined to
form what Hobson called ‘insane imperialism’ (Hobson [1902]: 246;
also Morel 1920). However, at issue was not so much the legitimacy of
conquest; of greater importance was the feeling that if the territories
and peoples now acquired were to be more effectively and efficiently
run, they had to be more humanely governed. The connection between
Fabian socialism and the liberal colonial practice of indirect rule has
already been mentioned, as has the way in which this practice, involv-
ing empowerment through the decentralization of administrative
tasks according to existing levels of social organization, is reproduced
in current fragile state discourse. When Sidney and Beatrice Webb
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visited India in 1912, their willingness to criticize the hidebound
nature of the British Raj and concern to promote effective adminis-
tration, especially through the incorporation of gifted and intelligent
Indians, is clearly evident (Webb 1990). So too, however, is their sense
of superiority and racist comportment towards the peoples of Empire
(Winter 1974).

Liberalism does not challenge the fundamental principles of impe-
rial rule; neither does it seriously question the necessity of conquest
or the inevitability of external trusteeship. Similarly, as discussed in
chapter 2, during the process of decolonization it failed to compre-
hend fully or learn from the struggle for freedom by others.
Regardless of circumstances, liberalism sets itself up as a more inclu-
sive, effective and humane will to power. It is a timeless urge to govern
in a liberal manner, that is, in the name of people, rights and freedom.
The following section begins an exploration of how, in seeking social
cohesion at home while pursuing development abroad, liberalism is
again presenting itself as the most effective and humane means of
governing the world of peoples. First, however, it examines how a cul-
turally coded racism entered the public realm during decolonization.

Decolonization and the new racism

With the movement of biological racism into the background, the fore-
grounding of its cultural alter ego took place during the struggle for
independence. The decades spanning the 1950s to the 1970s saw the
fantastic birth of a world of states; for the first time in history not only
was the world populated with territorial nation-states, each enjoyed
legal equality on the international stage (Elden 2006). It was a heroic
age of independence movements, liberation struggles and geopoliti-
cal drama (Derlugian 1996). The world of independent states,
however, also called forth a related phenomenon: millions of new cit-
izens living for the first time within their own national borders. As
Hannah Arendt ([1951]: 230–1) has cautioned, however, each new
state with its fresh batch of citizens increases the number of potential
non-citizens, stateless persons and refugees. Besides a world of states,
decolonization also gave rise to an emergent and potentially threaten-
ing world of peoples. Almost from birth, many of the newly indepen-
dent states began to move into a deepening crisis of capacity and
legitimacy. As the ability of states to contain and police the movement
of population weakened, growing numbers of people, either looking
for a better life or fleeing trouble, began for the first time to move
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legally or illegally across international borders; in other words, they
began to circulate.

As part of the expansion of European empires and spheres of influ-
ence, excluding the slave trade, for several centuries prior to decolo-
nization the broad pattern of migration had been north to south,
especially outwards to the non-European world (Held et al. 1999:
284–302). Such migration was associated with sentiments of escape,
fortune and freedom. Decolonization, however, reversed the overall
direction of this circulatory movement so that it now flowed from
south to north. At the same time, it added a new dimension to the
perception of migration itself, a change reflecting

a new model of articulation between states, peoples and cultures on a
world scale. . . . The new racism is a racism of ‘decolonisation’, the rever-
sal of population movements between old colonies and the old metropo-
lises. (Balibar 1991: 21)

Instead of representing fortune or escape, by the 1950s immigration
from the colonies and former colonies was already a subject of growing
unease in Europe (Duffield 1988: 35). During the nineteenth century,
liberalism usually experienced culturally unfamiliar life as being
incomplete or somehow lacking a vital trait or disposition. In the name
of completion through education and guidance, this experience of
absence was sufficient in itself to justify liberal tutelage. Consequently,
arguments for intervention based on a right to conquer or an immi-
nent external threat ‘are almost entirely absent or, when invoked, are
of a secondary status’ (Mehta 1999: 191). Today, given the change in cir-
culatory flow, the situation is very different. External threats, for
example spontaneous migration, the dangers of fragile states or ter-
rorist networks, are constantly invoked within liberal fears as able to
penetrate the porous borders of mass society and hence destabilize it.
Politico-cultural categories provide the means of striation necessary to
classify and manage a threatening and potentially dangerous world of
peoples. It marks a shift in racial discourse from a colonial preoccupa-
tion with ‘biological types in location’ to a contemporary concern with
‘cultural types in circulation’. The immigrant – the embodiment of
cultural difference in motion – became its first iconic figure.

What Martin Barker called the ‘new racism’ (Barker 1981) first
came into view in Britain during the immigration debate of the 1950s
and 1960s (see also Duffield 1988: 34–8, 98–108; Balibar 1991).
According to Barker, this racism is new because it dispenses with a
need to rely on what, even at this time, were increasingly contested
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and outmoded notions of innate biological difference and hierarchy.
The new racism modernizes racism by once again making it an
acceptable tool of state intervention. Its key manoeuvre is to highlight
cultural difference as natural, that is, both something that people
understandably wish to cultivate and maintain and consequently
something that a sensible government has to take into account. The
danger, however, is that cultural difference is a largely unreasoned
condition: most people do not choose their culture, religion or belief
system; they are born with them. The fear that drives new racism is
that when such unreasoned differences find themselves in close prox-
imity, the risk of inter-ethnic violence and social breakdown is
increased (Barker 1981: 13–29, 38–53). A responsible government has
therefore little choice but to undertake measures to contain or ame-
liorate the threat posed by cultural difference. Barker distilled this cul-
tural racism from the political and media discourse of the early
post-war decades. Written as world history, however, one finds similar
views, for example, in Samuel Huntington’s more recent Clash of
Civilisations thesis (Huntington 1993). Whether internally or exter-
nally, the new racism seeks to provide an explanation for the West’s
existential unease by pointing out the security implications of cultural
difference; not only do contrary ways of life challenge internal social
cohesion, they also threaten the West’s international security. Since
the mid-1960s in Britain, there has been an all-party consensus on the
need to restrict spontaneous immigration which has subsequently
spread to other parts of Europe. This consensus, moreover, has
defined an increasingly restrictive debate around refugees and asylum
seekers (Schuster 2003). It also informs the architecture of unending
war which similarly interconnects circulation, cultural difference and
security. It is important, therefore, to understand the nature of new
racism and what makes it acceptable, indeed, what makes it appear as
common sense (ibid.; Kundnani 2001).

For cultural discourse it is human nature to form groups based on
notions of similarity which then set themselves apart from other groups
perceived as different. The resulting shared way of life, or culture, is what
binds people together. Culture in this sense is seen as synonymous with
ethnic identity. A shared identity provides individuals with a sense of
belonging and solidarity. Without this there would be no wider form of
social organization. The nation, for example, is nothing if not an expres-
sion of a people’s traditions and way of life (Huntington 1993). What
people feel about their culture and identity is paramount. According to
the new or cultural racism, if people sense that their way of life is

Racism, Circulation and Security 199

Duffield, Mark. Development, Security and Unending War : Governing the World of Peoples, Polity Press, 2007. ProQuest
         Ebook Central, http://ebookcentral.proquest.com/lib/nottingham/detail.action?docID=1179717.
Created from nottingham on 2021-01-29 14:14:14.

C
op

yr
ig

ht
 ©

 2
00

7.
 P

ol
ity

 P
re

ss
. A

ll 
rig

ht
s 

re
se

rv
ed

.



threatened it will arouse deep-seated fear and hostility. Migrants, for
example, because they have a different way of life, can elicit this response.
Importantly, it does not matter whether these fears are real or imaginary.
The recurrent logic of this new racism, indeed, all that it requires, is for
ordinary people to hold genuine fears that their sense of identity, security or
welfare is threatened for social order to be at risk (Balibar 1991). This
racial discourse is acceptable because you do not need to think of yourself
as superior, ‘you do not even need to dislike or blame those who are so
different from you – in order to say that the presence of these aliens con-
stitutes a threat to our way of life’ (Barker 1981: 18).

Today, it is both unacceptable and unnecessary to rank races or cul-
tures hierarchically. All human beings are sufficiently biologically
alike to form closed cultural communities; in this respect, we are all
the same. As Balibar has argued, it is a ‘racism without races’ (1991:
21) in which immigration, especially the spontaneous or unsecured
circulation of surplus population, substitutes for the notion of race.
When faced with such movement, either real or potential, the new
racism holds that it is natural to rise to the defence of one’s commun-
ity if it is genuinely felt to be threatened. It is a reaction which cultural
racism holds to be innate and rooted in a people’s common sense.
Since it is instinctive, the defence of a way of life or identity is largely
non-rational and unreasoned. This inherent irrationality, however, is
not necessarily a bad thing, especially when it provides a wellspring
for the defence of society. The determining principle of contemporary
cultural racism is that the innate and unreasoned nature of cultural
difference inevitably leads to societal conflict. Since the 1960s it has
enabled states first to halt spontaneous immigration and then sys-
tematically to exclude certain groups from the welfare state, the crim-
inal justice system and the remit of anti-discrimination legislation –
indeed, to place them in a state of exception – in order to detain, dis-
perse or deport as part of the state’s role in defending society (Bloch
and Schuster 2005). While not biologically coded, ‘the insurmount-
ability of cultural differences’ (Balibar 1991: 21) is racist in that it pro-
vides states with an argument ‘that the human species is composed of
discrete groups in order to legitimate inequality between those groups
of people’ (Robert Miles, quoted by Schuster 2003: 244).

Racism and anti-racism

The politico-cultural categories that inform a specifically liberal racial
discourse interconnect the policing of international migration, the
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promotion of internal social cohesion and the external development
of global surplus life. This discourse has propelled the emergence of
the security architecture of planetary ambitions, the foundations of
which were laid during decolonization. Because this structure is
episodic in nature, each new circulatory threat to the integrity of mass
society’s way of life creates fresh possibilities for the counter-historic
reassertion of sovereign power through the search for stability and
coherence across its internal and external frontiers. While recogniz-
able in the present contours of unending war, the origins of this archi-
tecture can be traced, for example, in the emergence in Britain of a
cross-party political consensus supporting immigration control in the
mid-1960s. Until the Conservative Party’s 1962 Commonwealth
Immigration Act, British subjects were those people born within
the territories of the Crown, having ‘the right to enter, work and
settle with their families in Britain’ (Bloch and Schuster 2005: 495).
The act, which attempted to regulate immigration according to eco-
nomic demand, was the first weakening of that right, and, once a
cross-party consensus had been reached, was quickly followed by
other exclusionary measures.

During the 1950s and early 1960s, while divided on the issue,
the Labour movement officially opposed immigration control.
Importantly, the way in which immigration was discussed at this time
is well reflected in present concerns over immigration and asylum
policy. Then, as now, the focus was on expounding the genuine public
fears over the impact on employment, housing, school places, hospital
beds and so on, together with concerns about the negative effects on
social cohesion of cultural difference. Within the terms of this debate,
Asian migrants have always been categorized as having an ‘excess’ of
culture. Where religion now intervenes, initially this often took the
form of allegations of social conservatism resulting from a narrow
rural upbringing. During the 1950s, before a political consensus to ban
immigration had appeared, an ongoing debate on immigration did
exist. An important characteristic of this debate, however, was that both
sides, those for and against immigration, accepted that the crux of the
matter – the terrain on which the outcome would be decided – was
indeed public concern over social resources and cultural difference.
This gave the views of the pro-immigration camp a certain pre-
dictability (Duffield 1988: 36–7). If immigrants threatened scarce
public resources, then more should be made available; rather than
poverty and backwardness being a natural condition, this was the result
of colonial mismanagement; instead of undermining living standards,
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immigrants were potentially productive members of society, and so on. This
debate cut across the political spectrum, dividing trade union and
Labour Party members at the same time as supporting a number of
cross-parliamentary alliances.

While the Labour Party formally contested the 1962 Act, between
1961 and 1964 it came full circle ‘from unconditionally opposing
immigration control to unconditionally accepting its need’ (ibid.: 99).
This change came when Asian immigration to Britain was at its peak.
In the debates surrounding the introduction of 1962 Act, the party’s
position had already begun to weaken, with several senior figures indi-
cating that they would change their views if evidence was forthcom-
ing that control was necessary. When Harold Wilson became party
leader in 1963, it was clear that he favoured control in principle. Like
the TUC, however, he preferred control at source, that is, in the
country of origin, rather than the point of entry. Although it won the
1964 general election, Labour’s experience of losing a safe West
Midlands seat over its opposition to immigration control acted as a cat-
alyst for a rapid change of heart. In power Labour would outbid the
Conservative opposition in showing which party was the toughest on
immigration. The subsequent 1965 White Paper on Immigration
from the Commonwealth ‘officially marked the emergence of an all-
party consensus on the need to control immigration at the point of
entry’ (ibid.: 100). A number of increasingly restrictive measures were
introduced. The 1968 Commonwealth Immigration Act, for example,
was passed within a week in order to limit the number of Kenyan
Asians holding British passports able to enter Britain. Other restric-
tions and amendments enacted were eventually rationalized in the
Conservatives’ 1971 Immigration Act. The cumulative effect of these
measures was to reduce primary immigration to Britain to a trickle by
the early 1970s. In a world where self-reliance exists in a permanent
state of emergency, however, crises of circulation are episodic.
Following the joint agreement to control, in facing this constant threat
the main issue is which party is the toughest and most restrictive. Ever
since 1964, in one form or another – immigrants, refugees, asylum
seekers, and so on – the ‘race card’ has been a regular feature of
British general elections. Decolonization moved the goalposts and
set in train the political foregrounding of the need to defend the
West’s way of life against circulatory non-state threats. The state
now addresses the interplay between the spontaneous movement of
non-insured peoples, fears over cultural difference, the fragility of
identity, finite welfare resources and the dangers posed to national
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and international security. It does so by responding to the genuine
fears of ordinary citizens through pre-emptive actions to defend
society.

Just as the Labour Party never reconciled itself with colonialism (see
chapter 2), it never offered an official explanation for its embrace of
immigration control (Foot 1965: 186–7). In a sense, however, none was
needed. Since both sides of the debate accepted that the basic issues
were resources and cultural difference, the problem for the pro-
immigration camp – or rather the room for manoeuvre it enjoyed –
was that ‘in sharing key assumptions with its opponents, its own argu-
ments already had theirs inscribed within them’ (Duffield 1988: 99). It
only required evidence to come to light, as it did on the doorsteps in
the 1964 election campaign, that ordinary people did in fact have
genuine fears over the impact of immigration on social cohesion for
senior party figures to begin openly admitting that they had simply
changed their minds. As Balibar has argued, the new racism conceals
itself in the claim that it is anti-racist (Balibar 1991); by restricting and
controlling the sources of genuine fear, that is, the unchecked circula-
tion of cultural difference, the state presents itself as acting to curb the
spread of racism and xenophobia. In an extraordinary reversal of the
expected, control and exceptionalism become part of the project ‘to
explain racism (and ward it off)’ (ibid.: 22 (emphasis in original)). This
turnaround helps to explain why new racism remains curiously sub-
merged. In Britain, the 1960s was a period in which, to paraphrase
Balibar, a new model of articulation between states, peoples and cul-
tures on a world scale was initiated. The collapse of an older left–liberal
discourse on citizenship and belonging, however, also ‘saw the simul-
taneous reappearance of liberalism in a new form’ (Duffield 1988: 99).
The restriction of immigration on the grounds that it threatened to
overwhelm the welfare state was itself the beginning of the ‘the death
of social’ (Rose 2000), that is, the vision of a universal and inclusive wel-
farism. For the purposes of this chapter, however, what is more impor-
tant are the elements of this neoliberalism that begin to configure and
interconnect the ‘national’ and the ‘international’ in a new world of
independent states.

Conjoining the internal and external frontiers

The Labour Party’s 1964 election manifesto, The New Britain, contains
in embryonic form the planetary security architecture that currently
connects the policing of global circulation with the search for social
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cohesion within homeland and borderland populations. Although the
manifesto would now be regarded as ‘old’ Labour, New Labour has sig-
nificantly built on the rearticulation of the national and international
it initiated. While restriction is today normal and routinized, four
decades ago it was controversial. For some socialists and liberals it rep-
resented the abandonment of debts to former colonial subjects and
the end of inclusive welfarism. To ease the move towards restriction,
two compensatory measures were brought together in The New
Britain. Epitomized as impoverished and culturally backward in the
press, the first measure was a pledge to help integrate into British
society existing immigrants and their communities. In the words of
the then Labour MP, Roy Hattersley, without integration ‘limitation is
inexcusable; without limitation, integration is impossible’ (quoted by
Bourne 1980: 335). The second measure was contained in the
announcement of the intention to centralize and strengthen Britain’s
overseas development efforts the better to tackle poverty abroad.

The idea that improving living conditions in the colonies and
former colonies would reduce migratory pressures had existed in the
labour movement since the 1950s. As a reaction to genuine fears over
the asymmetric demands of non-insured migrants on the scarce
resources of the welfare state, The New Britain promised to ‘give
special help to local authorities where immigrants had settled’
(Labour Party 1964). Rather than attempting to improve welfare pro-
vision for all, the approach was to channel special developmental
funds to areas of settlement in the form of extra measures to com-
pensate local authorities and communities for the effects of cultural
difference. Section 11 of the 1966 Local Government Act, for example,
gave local authorities additional funding to take on specialist staff.
This was followed by special funding to affected schools trying to cope
with an influx of non-English-speaking pupils. Under the new urban
renewal programme, in 1969 a dozen Community Development
Projects were initiated. This directed small grants to voluntary orga-
nizations (or internal NGOs) working in immigrant communities
(Duffield 1988: 101). Through such measures, pre-dating the govern-
mentalization of external aid by several decades, the state soon estab-
lished itself as a source of funding for legal advice centres, self-help
groups, adventure playgrounds, youth clubs and hostels. In support of
these measures of internal development to promote integration, The
New Britain also announced an intention to legislate against racial dis-
crimination. Since the 1950s such legislation had been a Labour aim,
and, within months of its election victory, the 1964 Race Relations Act
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outlawing discrimination and incitement in places of public resort
came into effect. The act also established the Race Relations Board
(now the Commission for Racial Equality) and the National Council
for Commonwealth Immigrants (now the Community Relations
Commission). The main function of the latter was to promote volun-
tary liaison committees operating between the wider society and
immigrant communities. Between 1964 and 1968, the number of
such committees grew from fifteen to more than sixty (ibid.: 101–2).
The 1968 Race Relations Act subsequently extended anti-discrimina-
tion law into the field of housing and employment.

In addition to initiating an internal development regime centred on
a ‘race relations industry’ geared to integrating existing immigrant
communities, The New Britain also laid the foundations of a state-led
‘aid industry’ fitted to a new external world of independent states.
With poverty facing more than half of the world’s population, Labour’s
manifesto argued that ‘there is a growing danger that the increasing
tensions caused over gross inequalities of circumstances between rich
and poor nations will be sharply accentuated by differences of race and
colour’ (Labour Party 1964). Although earlier development initiatives
had existed, these were essentially ad hoc colonial measures that, at
best, sought to secure a continuing if attenuated special relationship
with Britain. The manifesto proposed something different, that is, the
creation of a new Ministry of Overseas Development which eventually
became the Overseas Development Administration (ODA), the fore-
runner of the DFID. Not only did it centralize earlier initiatives, but
for the first time development was framed in relation to a world of
independent states and its future. Apart from promising to increase
government aid spending and support for the UN, in an innovative
move it would also encourage the work of NGOs. Harold Wilson, the
Labour leader, had been involved in the 1953 founding of the cam-
paigning NGO War on Want. The proven enterprise of NGOs, it was
argued, must be matched ‘with Government action to give new hope
in the current United Nations Development Decade’ (ibid.).

The emergence of a political consensus on the need to restrict
immigration was tantamount to taking immigration, and therefore
the immigrant, out of politics. As a means of compensating or offset-
ting this state of exception, a national race relations industry was
called forth to integrate existing settlers by acting to reduce their
poverty and social isolation and, at the same time, sensitizing the host
population to the irreducibility of cultural difference. It also
demanded the creation of a forward-looking international aid industry
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to tackle poverty and backwardness abroad. In response to genuine
fears over the integrity and sustainability of Britain’s way of life, con-
trolling immigration, strengthening internal social cohesion and
reducing external poverty came together in a security architecture of
planetary ambitions, indeed, a new post-colonial ‘model of articula-
tion between states, peoples and cultures on a world scale’. Previous
chapters have examined decolonization as providing an opportunity
for the expansion of development as an international technology of
security. The growth of NGOs and sustainable development, for
example, has been discussed; so too, has the governmentalization of
these institutions and relations through technologies of coherence
and the growing state interventionism of the post-Cold War period.
The issue under consideration here is the bracketing together of this
external regime of development with an internal one through the cir-
culatory effects of the episodic crises of borderland self-reliance and
homeostasis. Before examining the changing regime of internal
development, the wider implications of the sovereign ban on sponta-
neous migration will first be examined.

Migration and the European state of exception

At times of political emergency, when culture and biology draw
together, racism and anti-racism are capable of blurring the one into
the other. Now sensitized to the permanence of cultural difference and
its potentially destabilizing effects, public opinion has been able to
accept the restrictive migration and asylum regime that has been
intensifying not only in Britain but in the EU as well. The restrictions
on immigration enacted by member states vectored into the begin-
ning of an EU immigration policy during the 1970s (Huysmans 2000:
755). While often contradictory and disjointed at the level of its oper-
ation (Baldin-Edwards 2005), the overall trend of EU immigration
policy embodies a collective political will to control and restrict.
During the 1980s, measures to create the European single market,
involving the easing of internal border controls, the free movement of
goods and peoples and the harmonization of welfare entitlements,
were accompanied by a strengthening of the EU’s external border con-
trols, including the alignment of member states’ visa policies
(Huysmans 2000: 759). Arising from the growing search for coher-
ence, by the end of the decade commentators were warning of a
Fortress Europe in the making. This included decisions on immigra-
tion moving away from traditional humanitarian and human rights
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fora to those dealing with terrorism, drugs, policing and economic
immigration (ibid.: 756). At the same time, the number of deporta-
tions for violating British immigration legislation, for example, began
to rise (Bloch and Schuster 2005: 496).

With the Treaty on European Union (1992) the restriction of immi-
gration began its move into the constitutional architecture of the EU.
In Europe generally, the number of failed asylum seekers began to
represent an increasing proportion of deportees and, at the same time,
the detention of undocumented migrants and asylum seekers began
to grow (ibid.: 496, 500). In 1995, the Schengen Information System
laid the foundations for an EU-wide change in the policing of immi-
gration based on security and efficiency rather than the law. It made
possible detention on administrative rather that judicial grounds
(Hörnqvist 2004: 44). From the mid-1990s, the EU also began to ‘exter-
nalize’ its attempts to control immigration in various ways. Against a
backdrop of a hardening asylum regime, humanitarian intervention
in the former Yugoslavia, for example, saw the pioneering of methods
for supporting civilians in war zones, thus deterring international dis-
placement (Duffield 1994). In 1999 the EU High Level Working Group
on Asylum and Immigration began a discussion on methods to
prevent immigration from designated countries such as Afghanistan,
Albania, Kosovo, Morocco, Somalia, Sri Lanka and Iraq. Policies have
also been initiated relating to the use of aid and trade as a means of
controlling immigration. In 2000, for example, the Lomé Convention
was redrawn to make £8.5 billion in aid conditional on repatriation
and expulsion agreements (Fekete 2001: 27–8). Within this process of
externalization one can also include the new technologies of inter-
vention and reconstruction already discussed in relation to fragile
states.

As Lisa Schuster has argued, since the 1980s the European states
have developed immigration regimes and practices ‘that once would
have been only possible in wartime, but are today considered “normal”,
part of the everyday experience of hundreds of thousands of people
across Europe’ (Schuster 2003: 246). The political consensus that
emerged in Britain in the mid-1960s on the need to control immigra-
tion took immigration and the immigrant out of politics. This position
of ambivalence has since developed into a manifest state of exception
(Agamben 2005). Although unskilled migrants and asylum seekers are
not criminals in seeking to enter Europe, their freedom to do so is expe-
rienced as a threat. As a way of countering this excess freedom, such
wartime countermeasures as dispersal, detention and deportation
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have reappeared. In the name of burden sharing, dispersal to areas of
little or no previous settlement removes asylum seekers from the pro-
tection and support of others with a similar history. Reducing the level
of welfare support below statutory minimum levels, or payment
through vouchers, removes them from the welfare state. Housing
asylum seekers in hostels or reception centres separates them from
local communities. Detaining them while their cases are examined
excludes them from the checks and balances of the criminal law
system. As a final indication of the opening of a state of exception in
the midst of mass consumer society, Britain’s 2000 Race Relations
Amendment Act also excludes migration and nationality from the pro-
visions of existing anti-discrimination legislation (Schuster 2003: 254).
In response to our genuine fears, the liberal state has reduced undoc-
umented migrants and asylum seekers, as a surplus population with
excess freedom to circulate, to a condition of bare life stripped of all
legal and political rights. Administered and controlled by an army of
private security companies, they now find themselves in a zone of
indistinction beyond society, morality and the law.

As Agamben has warned, the state of exception ‘tends to increas-
ingly appear as the dominant paradigm of contemporary politics’
(Agamben 2005: 3). In relation to immigration and asylum, such a
paradigm of government begins to appear with restrictive and exclu-
sionary policies that no longer have any connection with actual trends,
that is, the number of wars, levels of spontaneous migration or exist-
ing demands for asylum. All that is necessary is a sufficient threat of
undocumented migration or risk of asylum seeking, either now or in
the future, real or imagined, for genuine fears to be aroused and pre-
emptive action to ensue (Hörnqvist 2004). In Britain, for example,
reflecting the downward trend in internal conflict, the overall
number of asylum seekers has been declining since their early 1990s
peak. The number of deportations, however, and the sense of political
urgency surrounding them has been rising (Bloch and Schuster
2005). In March 2003 the British government announced a two-stage
plan for processing asylum claims outside the United Kingdom. This
involved regional processing areas in or near theatres of conflict or
natural disasters, where asylum requests could be processed on the
spot, so to speak. It also included proposals for transit processing
zones to be run in cooperation with UNHCR, situated in countries
neighbouring the EU, for example Albania, Croatia, Romania or
Ukraine. These would also be used to process asylum claims without
people having to travel to their preferred country destination.
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Moreover, it was suggested that any future spontaneous asylum
seekers arriving through other means would also be removed to these
zones for processing. Only those passing through such external
centres and approved by the UNHCR would be classed as ‘genuine’
(Schuster 2003: 234).

Since its announcement, variants of this initiative have had a
rolling history, attracting some member states only to be rejected at
EU level for other states to press again for their trialling and adoption.
The point to be emphasized here is not so much the practicalities of
the project; what is important is the will to power that it embodies. As
Gregor Noll has argued, ‘the UK proposal could represent a serious
challenge to the institution of asylum as we know it’ (Noll 2003: 304).
The proposal changes the historic relationship between the state
and migration. Although there is no actual crisis of immigration in
Europe – if anything, figures are down and there are labour shortages
in areas of the economy – the proposal represents a proactive measure
to establish a zone of exception, in the form of a series of camps that
can be used to contain any future risk of spontaneous migration.
Already effectively removed from society and the law within Europe,
such camps would be even further removed from public scrutiny and
judicial control. They would constitute a ‘Guantánamo Bay’-type arch-
ipelago for asylum seekers. The reason for the European states’ cre-
ation of such a state of exception ex nihilo ‘has to be sought in their
political will alone’ (ibid.: 340). While not usually placed together, such
an exceptional urge to govern is interconnected with the step change
in Western humanitarian, development and peace interventionism
following the end of the Cold War. The attempts to police spontaneous
migration are intimately bound up with the wider technologies of
humanitarian intervention, sustainable development, human security
and fragile state support that seek to contain global surplus popula-
tion in situ. Viewed together, one begins to glimpse in them the depth
of the West’s sovereign frontier and its ability to blur the established
boundaries between time and space.

The changing regime of internal development

By the close of the 1960s the integrationist and legislative measures to
compensate for the control of immigration and the potentially nega-
tive effects of cultural difference had encouraged the emergence
within Britain of an ameliorative and developmental race relations
industry. This comprises a range of state-sanctioned professional,
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community and voluntary bodies and interventions through which
cultural racism is concealed and reproduced as liberal anti-racism,
that is, as a means of banishing racism and its causes while uphold-
ing the sanctity of the divisions on which racism is said to rest. Until
recently the philosophical basis of this anti-racism was multicultural-
ism. This was presented as a shift away from an earlier idea of assim-
ilation – that is, the cultural absorption of immigrants into Western
society – to that of integration based on respect for cultural difference.
In 1966, Roy Jenkins, then a Labour MP, gave a succinct definition of
multiculturalism in Britain ‘as not a flattening process of assimila-
tion, but as equal opportunity, accompanied by cultural diversity, in an
atmosphere of mutual tolerance’ (Jenkins 1966). As already discussed,
those for and against immigration control in the 1950s agreed that the
debate was about resources and identity. This consensus enabled the
latter to accept the case for restriction once it was clear that the public
had genuine fears over immigration. A reading of multiculturalism’s
early anti-racist texts similarly reveals a number of basic assumptions
shared with new racism (Duffield 1984). For both, society is synony-
mous with culture – that is, shared ways of life or ethnic identities.
These identities are of an enduring nature and reproduce themselves
in time and space, even in the changed circumstances of migration
and resettlement in different countries. Culture and cultural differ-
ence endure because they are what people themselves both want and
need. Full assimilation is not only impossible, it is also undesirable.
Ethnic identity is an unreasoned process; what people feel about
themselves is as important as what they know. Importantly for both
cultural racism and cultural anti-racism, it is not a question of one
culture being superior or better than another; cultures are just differ-
ent. Given this range of shared assumptions connecting new racism
and multiculturalism, what separates them is narrower and more
restricted. Indeed, there is only one fundamental difference: the
approach to the issue of breakdown and violence.

For new racism, cultural difference inevitably leads to antagonism
and hostility. Excessive pluralism is a threat against which society
must be defended. For multiculturalism, however, violence is not
inevitable. As a liberal alternative to exclusion and repression, through
developmental technologies of targeted support and, especially, indi-
vidual, group and community education, breakdown can be avoided.
Indeed, society can be strengthened through the acceptance of
difference and plurality. Reflecting the will of liberal imperialism
to govern the colonies more harmoniously, liberal anti-racism embod-
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ies a similar will to govern a domestic population striated by the
insurmountability of cultural difference more humanely and hence
effectively. Apart from addressing the special needs of immigrants
themselves, during the 1970s the race relations industry expanded
into explaining to non-immigrants the importance of accepting the
intercultural, personal and psychological underpinnings of cultural
difference as a way of overcoming or compensating for prejudice and
intolerance. Advice centres, community projects, support groups and
racism awareness training in employment and the professions blos-
somed (ibid.). Much of this training was geared to making recipients
aware of the insurmountability of cultural difference and testing their
acceptance and sensitivity to it. Indeed, such training reinforces the
cultural divide through its central premise that all whites are
inevitably racist.3 Through the shared assumptions linking new
racism and anti-racism, multiculturalism has racism coded within it.
As part of the process of making cultural difference visible and
amenable to surveillance, vetting and acting on it in the name of social
cohesion, an internal development regime emerged, concerned with
changing behaviour and encouraging new forms of social organiza-
tion. It was the domestic equivalent of a deepening external regime
centred on community-based technologies of self-reliance and sus-
tainable development.

During the 1990s, through growing concerns over terrorism and
Islamic fundamentalism, multiculturalism came under increasing
pressure (Fekete 2004). In Britain the violence in the northern towns
of Oldham, Bradford and Burnley between white and Asian youths
during summer 2001, however, (several months before 9/11) visibly
signalled the shift to a new mode of internal development. While these
disturbances have usually been presented as marking the death of
multiculturalism (Young 2001), they are better understood as indicat-
ing the new or desired form of integration – the developmental fitness
test as it were – corresponding to the changed political interpretation
of what constitutes the genuine fears of ordinary people. Unlike the cir-
cumstances surrounding the founding of multiculturalism, this new
mode of integration is better suited to a radically interconnected world
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of insurgent non-state threats. Moreover, it has to coexist with the
zone of exception surrounding migrants and asylum seekers and a
step change in Western international interventionism.

During the 1960s and 1970s concerns over Asian ‘self-segregation’
related to the Asian tendency to concentrate within specific parts of the
economy and labour process, for example the technologically advanced
metal and foundry industries linked to car manufacturing, where
Asian workers developed a reputation for shop-floor militancy and col-
lective ‘wild cat’ strikes independent of the trade union movement
(Duffield 1988). At a time of just-in-time volume manufacturing, Asian
inter-factory solidarity exerted an asymmetric pressure on employers.
Indeed, the ‘racial balance’ clause within the 1968 Race Relations Act,
allowing employers in the interests of racial harmony to disperse
ethnic concentrations within the workplace, was included as a way of
tackling this problem (Duffield 1988: 137). In the case of the west
Midlands, some of the company disinvestment from the region during
the 1980s was prompted by this history of Asian militancy. Following
the general contraction of manufacturing, however, initial concerns
over Asian self-segregation have moved out of the labour process and
are now reproduced in the fields of housing, education, community
and, especially, religion and culture.

The new racism holds that cultural difference inevitably leads to vio-
lence. As anti-racism, multiculturalism argues that this need not
happen given education, understanding and assistance to integrate.
Building on existing tensions, the summer disturbances of 2001 in
northern England quickly altered the terms of this ‘bad cop good cop’
double act. Reflecting the genuine fears of ordinary people, Muslims
in particular are now regarded as having a non-integrating core.
Indeed, unless proven otherwise, Muslims are potential enemies
within (Fekete 2004). In a radically interconnected world they are the
internal equivalents of the non-integrators in the ‘arc of extremism
now stretching across the Middle East and touching, with increasing
definition, countries far outside that region’ (Blair 2006). Reproducing
the recurrent cultural binaries such as progressive/conservative,
open/closed, receptive/non-receptive and modern/traditional, British
Muslims have been redivided in terms of the ‘segregation of a “faith”
group and the exclusion of a generation of young Asians within that’
(Burnett 2004: 6). Whereas the whites involved in the disturbances
were identified as extremists and not representative of ‘ordinary
people’, the Asian youth ‘were seen as “normal” examples of a genera-
tion of discontent and representative of an audacious criminal com-
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munity as a whole’ (ibid.: 6–7). Community cohesion was identified as
the main component in formulating a response to the social malaise
underlying the troubles – that is, the exposure of Muslims as an
ungoverned space buttressed by inner cultural tendencies towards
segregation and isolation.

Having accepted the existence of genuine fears over Asian segre-
gation, the internal development regime shifted away from a multi-
cultural framework based on focusing resources on deprived areas
and special groups. It has prioritized more collective and inclusive
technologies of development that emphasize shared citizenship,
nationality and belonging (Cantle 2001; Denham 2001). Based on the
assumed existence of common values within society, especially liberal
values of tolerance, the aim now is to disburse aid in ways that either
address joint concerns or encourage communities to work to achieve
a shared aim. In the form of projects that encourage patterns of coop-
erative integration between different ethnic groups, many of these
developmental technologies have been pioneered externally as means
of conflict resolution within crisis states, for example, in the Balkans
(Duffield 1996; CMI 1997). The intention is to use aid to create joint
goals and objectives. In Bosnia and Herzegovina, for example, this
approach was used to disburse materials for the rebuilding of
damaged housing. In the hope of building confidence and familiarity,
NGOs would only provide this assistance on condition that inter-
ethnic work parties were formed. In Britain it is envisaged that urban
aid used in similar ways, together with such measures as the twinning
of schools, will promote a greater collective sense of Britishness while
preserving the right to be culturally different. Rather than encourag-
ing cultural pluralism for its own sake, technologies of social cohesion
are being deployed ‘to control non-white communities designated a
risk to “Britishness” because of their resistance to even more intrusive
control’ (Burnett 2004: 8).

Concluding remarks

The shift to a new regime of internal development is based on the
threat of ungoverned space within Britain’s cultural landscape. It is
bracketed together with technologies of security facing similar bids for
autonomy beyond the ramparts of Fortress Europe. State-led develop-
ment originated in the 1960s during the UN’s first Development
Decade and at a time when decolonization was at its height. During the
1990s, state-led and independent NGO development underwent a
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process of governmentalization in which the petty sovereignty of the
NGOs was reorchestrated within an interventionary web of mutual and
overlapping interests. Within the political space of contingent sover-
eignty, new technologies of fragile state reconstruction and the gov-
ernmental recapture of autonomous populations are being pioneered.
Post-interventionary society, in which the international community
exerts trusteeship over the basic biopolitical economic and welfare
functions of the state, is now an enduring political relationship.
Islamic fundamentalism and the threat of terrorism have the strategic
ability to interconnect and mobilize all aspects of the international
security architecture linking immigration, internal social cohesion and
external social reconstruction. While terrorism challenges democratic
states, the hidden complicities and mutual conditioning existing
between them has allowed the latter to embark on an unprecedented
interconnection and extension of the West’s internal and external sov-
ereign frontiers. As a technology of security dedicated to reconciling
progress with order by changing attitudes, behaviour and forms of
social organization, development bridges the two.
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