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INTRODUCTION

T h is  i s  a t h e s i s  a b o u t c i t i z e n s h i p ,  one o f  th e  o l d e s t  and m ost 

im p o rta n t c o n c e p ts  in  th e  p o l i t i c a l  t r a d i t i o n  o f  th e  W est, and i t s  

p la c e  in  th e  l i t e r a t u r e  o f  tw e n t ie t h - c e n t u r y  Am erican p o l i t i c a l  s c i e n c e .

I t  w i l l  be argued  h ere  th a t  c i t i z e n s h i p  o c c u p ie s  a v e r y  s m a ll  (and  

s h r in k in g )  p la c e  in  th a t  l i t e r a t u r e ,  a f a c t  w hich can be r e la t e d  to  

th e  g e n e r a l  d e c l in e  in  th e  e x p e r ie n c e  o f  c i t i z e n s h i p  in  W estern demo­

c r a c i e s .  I  am n o t  a r g u in g  t h a t  t h i s  r e l a t i o n s h i p  i s  c a u s a l ,  o n ly  th a t  

i t  i s  i n t e r e s t i n g  and s i g n i f i c a n t :  th e  w ith d ra w a l o f  c i t i z e n s h i p  from  

th e  f i e l d  o f  v i s i o n  o f  th e Am erican p o l i t i c a l  s c ie n c e  d i s c i p l i n e  has  

been  in  p a r t  a symptom o f  c i t i z e n s h i p ' s  d e c l in e  in  th e  r e a l  w o r ld , and 

in  p a r t  a re a so n  f o r  th e  g e n e r a l  in d i f f e r e n c e  to  t h a t  d e c l in e  among 

th o se  t r a in e d  to  o b se r v e  p o l i t i c a l  phenom ena. The co n cer n s  o f  th e  

p r o f e s s io n  m irro r  th e  c o n c e r n s  o f  th e  n a t io n ,  and th e  d e c r e a s in g  

i n t e r e s t  in  th e  p rob lem s o f  c i t i z e n s h i p  i s  a good exam ple o f  t h i s  g e n e r a l  

r u l e .

In a r g u in g  a r e l a t i o n  betw een  p o l i t i c a l  s c i e n c e  and th e  d e c l in e  

o f  c i t i z e n s h i p —o r  what i s  c a l l e d  e ls e w h e r e  in  th e  t h e s i s  " th e  c r i s i s  

o f  c i t i z e n s h i p " — I am a t te m p t in g  to  make an argum ent about la n g u a g e  and 

i t s  e f f e c t  on  o u r  u n d e r s ta n d in g  o f  p o l i t i c a l  r e a l i t y .  L ik e  a l l  modern 

p r o f e s s io n a l  d i s c i p l i n e s ,  p o l i t i c a l  s c i e n c e  has e v o lv e d  a s p e c i a l  la n g u a g e  

o f  i t s  ow n, b ased  on  i t s  members' u n d e r s ta n d in g  o f  t h e i r  g o a ls  and th e  

s p e c i a l  r e q u ir e m e n ts  th o se  g o a l s  have r e v e a le d  to  th e  members o f  th e  

d i s c i p l i n e .  Very e a r ly  in  i t s  c a r e e r ,  Am erican p o l i t i c a l  s c ie n c e  ad op ted  a

1
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s e t  o f  goala  in s p ir e d  l a r g e l y  by th e  au cceas o f  th e  n a tu r a l  s c ie n c e s .  

B io lo g y , c h e m is try , and p h y s ic s  have a l l ,  in  one nay o r  a n o th e r , con ­

t r i b u t e d  m odels and d e f i n i t i o n s  to  th e  s o c ia l  s c ie n c e s ,  and p o l i t i c a l  

s c ie n c e  has sh a re d  w ith  p sy ch o lo g y , s o c io lo g y , and econom ics th e  b en e­

f i t s  and th e  quan d r ie s  o f  t h a t  in h e r i ta n c e .  But o f  a l l  th e  s o c ia l  

s c ie n c e s ,  p o l i t i c a l  s c ie n c e  seems to  have been m ost d eep ly  c h a lle n g e d  

(a n d  d is tu rb e d )  by th e  e x a a p le  o f  n a tu r a l  s c ie n c e .  In d eed , th e  ao d e rn  

h i s t o r y  o f  p o l i t i c a l  s c ie n c e  se e a a  to  so ae  o b s e rv e rs  to  h a re  rev o lv e d  

a lm o s t e n t i r e ly  around t h i s  is s u e  a lo n e .*

The r e s u l t  o f  t h i s  c r o s s - f e r t i l i z a t i o n  betw een d i s c ip l in e s  i s  

t h i s ;  p o l i t i c a l  s c ie n c e  has t r i e d  to  u se  a  lan g u ag e  borrow ed f ro n  

n a t u r a l  s c ie n c e  to  work w ith  a  s e t  o f  co n cep ts  th a t  a re  d e r iv e d  f ro n  a  

much o ld e r lan g u ag e , and th e  m atch has n o t a lw ays been s u c c e s s fu l .  

C oncep ts such  a s  c i t i z e n s h i p — and term s from th e  same t r a d i t i o n ,  su ch  

a s  a u th o r i ty ,  o b l ig a t io n ,  j u s t i c e —owe t h e i r  m eanings to  a t r a d i t i o n  

o f  in q u iry  t h a t  i s  in  many ways a l i e n  to  th e  s p i r i t  o f  modern s o c i a l  

s c ie n c e .  !h e  o ld e r  t r a d i t i o n  honored a d i f f e r e n t  s e t  o f  g o a ls . As 

V e rn e r  J a e g e r  has  p o in te d  o u t ,  Greek p o l i t i c a l  s c ie n c e  u n d ers to o d  i t s  

r o l e  to  be s im i l a r  to  t h a t  o f  th e  p h y s ic ia n . J u s t  a s  th e  p h y s ic ia n  

s o u g h t to  p re se rv e  a s t a t e  o f  h e a l th  in  h is  p a t i e n t s ,  th e  p o l i t i c a l  

p h ilo so p h e r  so u g h t to  p r e s e rv e  ( o r  to  e s t a b l i s h )  a  s t a t e  o f  h e a l th  in  

t h e  p o l l s .  P 1 s e a rc h  o f  th e  a p p ro p r ia te  method f o r  a c h ie v in g  t h a t  g o a l ,  

G reek  p o l i t i c a l  th o u g h t gave s p e c ia l  a t t e n t io n  to  th e  w id es t p o s s ib le

^See fo r  exam ple Bernard C rick, The American S cien ce o f  P o l i ­
t i c s ;  I ts  O rig in s and C on d ition s (London: R outledge & Kagan PauTj 
1 9 5 9 ) ,  and Arnold B rech t, p o l i t i c a l  Theory: Pm Foundations o f
Tw entieth-Century P o l i t i c a l  Thought (P rin ceton : P rin ceton  P n lv e r s ity  
P r e s s ,  1967).



e d u c a tio n  o f  th e  c i t i z e n s  whose s e p a ra te  l i v e s  com prised th e  l i f e  o f

th e  c i t y .  The s e a rc h  fo r  th e  good s t a t e  v a s t in  e f f e c t ,  th e  same as
2th e  s e a rc h  f o r  th e  r i g h t  form o f  c iv ic  e d u c a tio n : fo r  p a id e ia .

Modern p o l i t i c a l  s c ie n c e  h a s , f o r  th e  most p a r t ,  used  a d i f f e r ­

e n t  language because i t  has u s u a l ly  p u rsued  d i f f e r e n t  g o a ls .  In  

k eep in g  w ith  th e  in h e r i ta n c e  from n a tu r a l  s c ie n c e ,  p o l i t i c a l  s c ie n c e  

has so u g h t above a l l  th in g s  f o r  a way o f  d i s s e c t in g  and d e s c r ib in g  

p o l i t i c a l  phenomena a s  a  p re lu d e  to  c o n t r o l l in g  them. The c o n t r a s t  

i s  c l e a r :  where a n c ie n t  p o l i t i c a l  s c ie n c e  sough t to  d e f in e  th e  good

s t a t e  and to  d e r iv e  from th a t  d e f i n i t i o n  th e  form o f  e d u c a tio n  th a t  

would produce i t ,  modern p o l i t i c a l  s c ie n c e  has so u g h t to  d e s c r ib e  

contem porary  s t a t e s  a s  a p re lu d e  to  u n d e rs ta n d in g  and c o n t r o l l in g  them.

T h is  i s  an im p o rtan t them e, b u t i t  i s  a t  most a  seco n d ary  one 

in  t h i s  d i s s e r t a t i o n .  What I  am concerned  w ith  h e re  a re  much more 

l im ite d  q u e s t io n s .  What e f f e c t  has th e  language o f  modern p o l i t i c a l  

s c ie n c e  had on o u r u n d e rs ta n d in g  o f  one o f  th e  t r a d i t i o n a l  co n cep ts  

o f  p o l i t i c s ?  W^at has happened to  th e  shape o f  modern c i t i z e n s h i p  as 

i t  has been worked th ro u g h  th e  m odels and th e o r ie s  o f  contem porary  

p o l i t i c a l  sc ie n c e ?

To a n t i c ip a t e  th e  argum ent somewhat, we w i l l  f in d  th a t  th e  

p o l i t i c a l  s c ie n c e  d i s c i p l i n e  was formed in  an atm osphere o f  concern  

fo r  th e  f u tu r e  o f  American dem ocracy. The men who founded th e  American

^W erner J a e g e r ,  P a id e ia :  The Id e a ls  o f  Greek C u ltu r e , 3 v o l s .  
(New York: Oxford U n iv e r s i ty  !Press, 1 9 ^ 9 - ^ e sp . Vol. 2 , In  S earch  
o f  th e  D ivine C en te r (19^3)» Ch. 9* A s im i la r  argum ent has been made 
by C l i r is t ia n  Bay in  " P o l i t i c s  and P s e u d o p o li t ic s :  A C r i t i c a l  E v a lu a tio n  
o f  Some B eh a v io ra l L i t e r a t u r e , "  American p o l i t i c a l  S c ien ce  Review,
59 (M arch, 1965), pp. 39 -51 . — ‘



P o l i t i c a l  S c ien ce  A s so c ia tio n  in  1903, and who e s ta b l i s h e d  th e  f i r s t  

p o l i t i c a l  s c ie n c e  d ep artm en ts  in  American c o l le g e s  and u n i v e r s i t i e s ,  

were m o tiv a ted  in  p a r t  b j  a d e s i r e  to  make American p o l i t i c s  more 

co m prehensib le  to  th e  c l a s s  t h a t  was d e s tin e d  to  govern . But s e v e ra l  

f a c to r s  made t h i s  ta s k  a  p ro b le m a tic  o n e .

In  th e  f i r s t  p la c e ,  th e r e  vas some doubt a s  to  w h eth er th e  

s tu d e n ts  a t  American u n i v e r s i t i e s  w ould, in  f a c t ,  p la y  a p rom inent 

r o le  in  governm ent. P o l i t i c s  had an u n sav o ry  r e p u ta t io n  around th e  tu rn  

o f  th e  c e n tu ry .  S c a n d a ls , c o r r u p t io n ,  m achine governm ent— a l l  th e s e  

f a m i l ia r  problem s combined to  d is su a d e  th e  " b e s t  men" from  e n te r in g  

th e  p u b lic  s e r v i c e .  F o r t h i s  r e a s o n , we w i l l  s e e ,  p o l i t i c a l  s c ie n c e  

made an e a r ly  a l l i a n c e  w ith  th e  v a r io u s  fo rc e s  o f  " re fo rm " in  American 

l i f e ,  which gave a  c h a r a c t e r i s t i c a l l y  m o r a l i s t i c  to n e  to  much o f  th e  

e a r ly  p o l i t i c a l  s c ie n c e  l i t e r a t u r e ,  t y p i f i e d  by th e  work o f  Woodrow 

W ilson . At th e  same tim e , th e  p ro fe s s io n  developed  a c o n tin u in g  an x ­

i e t y  abou t th e  p ro p e r  o b je c t  o f  i t s  e d u c a tio n a l  e f f o r t s :  Were th ey

to  be d i r e c te d  a t  th e  s tu d e n ts  o f  p o l i t i c a l  s c ie n c e ,  on t b j  assum ption  

th a t  th e se  s tu d e n ts  m ight e v e n tu a l ly  assume th e  le a d e r s h ip  t h e i r  

t r a in i n g  q u a l i f i e d  them to  assum e, o r  were th e y  to  be d i r e c te d  a t  th e  

p u b lic  a t  la rg e ?

A second  problem  f a c in g  th e  d i s c i p l i n e  was th e  n a tu r e  o f  Ameri­

can  c i t i z e n s h i p  i t s e l f .  N ever p r e c i s e ly  d e f in e d  in  e i t h e r  th e  C o n s ti­

t u t i o n  o r  th e  e a r ly  c o u r t  d e c is io n s ,  th e  r i g h t s  end d u t ie s  o f  American 

c i t i z e n s  o ccu p ied  th e  u n c h a r te d  la n d  o f  p o l i t i c a l  custom . In  each  

g e n e ra t io n , m oreover, a s  th e  p o l i t i c a l  community changed i t s  sh ap e , 

custom  changed w ith  i t ,  so t h a t  a t  no tim e in  American h i s to r y  had
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th e r e  been  a  s e t t l e d  co n sen su s  on th e  r i g h t s  and d u t i e s  o f  c i t i z e n s h i p ,  

o r  even on th e  b a s ic  q u e s tio n  o f  who was e n t i t l e d  to  be a  c i t i z e n .

T h is  aade th e  e n t i r e  f i e l d  o f  c i t i z e n  e d u c a tio n  f a i r  game f o r  w hatever 

th e o ry  o f  c i t i z e n s h i p  happened to  be p o p u la r  a t  th e  t i n e .  In  an e r a  

o f  a a s s  im m ig ra tio n  and i n d u s t r i a l  g row th , t h i s  f l e x i b i l i t y  proved to  

be a  m ajo r so u rce  o f  c o n fu s io n .

A nother m ajo r o b s ta c le  to  th e  s u c c e s s fu l  r e s o lu t io n  o f  th e  c r i ­

s i s  o f  c i t i z e n s h i p  was th e  l i b e r a l  t r a d i t i o n  which formed th e  I n t e l ­

l e c t u a l  background o f  a l l  re fo rm  movements o f  th e  p e r io d ,  p o l i t i c a l  

s c ie n c e  in c lu d e d . I t  was th e  n a tu re  o f  th a t  t r a d i t i o n  to  p la c e  m an 's  

r o le  as  c i t i z e n  in  th e  background o f  h i s  e x is te n c e ,  and to  e le v a te  

o th e r  r e l a t i o n s  in s te a d ;  h i s  r o l e  a s  a p ro d u c e r , o r  a s  a  member o f  a 

g roup , o r  a s  th e  member o f  a  s p e c i f i c  c l a s s .  American p o l i t i c a l  

th o u g h t was f irm ly  ro o te d  in  th e  l i b e r a l  in d iv id u a lis m  o f  th e  se v e n ­

te e n th  and e ig h te e n th  c e n tu r i e s ,  p a r t i c u l a r l y  in  th e  th e o r ie s  o f  John 

L ocke .^  S t a r t i n g  from th a t  fo u n d a tio n , th e  men who w ro te  th e  C o n s ti­

t u t i o n  and th e  men who in t e r p r e t e d  i t  and governed u n d er i t s  law s, 

saw th e  p o l i t i c a l  o rd e r  a s  a  seco n d a ry  r e a l i t y ,  a  s e t  o f  i n s t i t u t i o n s  

and mechanisms d e s ig n e d  to  co n firm  a  p r e - e x i s t i n g  s o c ia l  o r d e r ,  to  

m a in ta in  i t  in  th e  fa c e  o f  i n t e r n a l  and e x te r n a l  t h r e a t s ,  and to  gu ide  

i t ,  where n e c e s s a ry , away from ob v io u s  p e r i l s .  In  su ch  a  w orldview , 

th e  grow th o f  c i t i z e n s h ip  and th e  e d u c a tio n  o f  c i t i z e n s  was bound to

Louis B artz, The L ib era l T rad ition  in  America (New York: 
H arcourt, Brace and World, 1955); a lso  W ilson Carey McWilliams, The 
Idea o f  F r a ter n ity  in  Ame r ic a  (B erk eley: U n iv e r s ity  o f  C a lifo r n ia  
P r e ss , 1 9 7 3 ), p . *09, pp. 5 56-70 .
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ta k e  second p la c e  to  co n cern s  f o r  s t a b i l i t y  and o r d e r ly  s o c ia l  change.

Taken to g e th e r ,  th e s e  f a c to r s  l e n t  to  th e  e a r ly  d e b a te s  in  th e  

p o l i t i c a l  s c ie n c e  d i s c ip l in e  a  d i s t i n c t i v e  to n e  o f  u n eas in ess*  U ncer­

t a i n  o f  i t s  a u d ie n c e , i t s  s u b je c t  m a t te r ,  and i t s  m ethodology, 

p o l i t i c a l  s c ie n c e  e n te re d  th e  tw e n t ie th  c e n tu ry  w ith  two s e p a r a te ,  and 

o f te n  c o n t r a d ic to r y  g o a ls :  to  re fo rm  Am erican governm ent, and to

o rd e r  th e  m a te r ia l  d a ta  o f  p o l i t i c s  in  th e  way a  ch em ist o r  p h y s ic i s t  

would o r d e r  th e  d a ta  o f  m o lecu les  and atom s. At tim es  th e s e  two g o a ls  

became h o p e le s s ly  co n fu sed — we w i l l  e n c o u n te r  one APSA p r e s id e n t  who 

was moved to  speak  o f  th e  " c iv ic  a to m ,"  and a n o th e r  who sough t in s ig h t  

in to  th e  " c iv ic  o r d e r  o f  a n t s . "  At o th e r  tim es  th e y  s im p ly  o b s tru c te d  

one a n o th e r ,  a s ,  f o r  exam ple, when th e  movement f o r  an expanded program  

o f  c i t i z e n  e d u c a tio n  e n co u n te red  an e q u a l ly  p o w erfu l movement to  d i ­

v o rce  th e  American P o l i t i c a l  S c ien ce  A s so c ia tio n  from "propaganda" o f  

a l l  k in d s .  3 u t m ost o f  th e  tim e th e s e  d i f f e r e n t  te n d e n c ie s  went t h e i r  

own ways, r e s u l t i n g  e v e n tu a l ly  in  an  e x h a u s te d  t ru c e  betw een "n o rm ativ e"  

and " o b je c t iv e "  p o l i t i c a l  s c ie n c e .

M eanwhile, a s  th e  d i s c i p l i n e  g roped  f o r  a  c l e a r e r  u n d e rs ta n d in g  

o f  i t s  p ro p e r  r o le  in  th e  i n t e l l e c t u a l  and p o l i t i c a l  com m unities, th e  

c r i s i s  o f  c i t i z e n s h i p  co n tin u ed  u n a b a te d , p ro v id in g  th e  u n d e r ly in g  

them e, th e  b a s s  l i n e  f o r  th e  o f te n  d is c o rd a n t  m elo d ies  o f  th e  c h o ru s . 

What was happen ing  to  th e  e x p e r ie n c e  o f  c i t i z e n s h ip  in  modern s t a t e s ?  

Were th e  fo u n d a tio n s  o f  th e  Am erican e outrun i t  y e ro d in g , and , i f  s o ,  

how cou ld  th e y  be r e p a ire d ?  What form s o f  c iv ic  e d u c a tio n  were ap p ro ­

p r i a t e  f o r  American c o n d it io n s ?  *nd above a l l ,  in  what language co u ld  

th e  c o m p le x itie s  o f  American p o l i t i c s  be ex p ressed ?  Row co u ld  p o l i t i c s



b e s t  be s tu d ie d ?  T hese are  some o f  th e  q u e s t io n s  th a t  u n d e r l ie  th e  

l i t e r a t u r e  o f  p o l i t i c a l  s c ie n c e  in  th e  tw e n t ie th  c e n tu r y . I  want to  

c o n s id e r  them f i r s t  in  some s ta te m e n ts  made by p r e s id e n t s  o f  th e  A m erican  

p o l i t i c a l  S c ie n c e  A s s o c ia t io n  a s  th e y  t r i e d  to  d e f in e  th e  s c o p e  o f  th e  

d i s c i p l i n e ,  i t s  m ethods and i t s  s u b j e c t  m a tte r , and th e n , in  more d e t a i l ,  

in  th e  work o f  A rthur B e n t le y ,  C h a r le s  M erriam, and th e  s c h o o l  o f  

con tem p orary  p o l i t i c a l  s c ie n c e  known a s  "group th eo ry "  o r  " p lu r a lis m ."

But f i r s t  i t  w i l l  be n e c e s s a r y  to  e s t a b l i s h  a  s t a r t i n g  p o in t  by 

c o n s id e r in g  some o ld e r  c o n c e p t io n s  o f  c i t i z e n s h i p  .and c i v i c  e d u c a t io n ,  

in  th r e e  t r a d i t i o n s :  in  th e  p o l i t i c a l  th ou gh t o f  d em o cra tic  A thens;

th e  t r a d i t i o n  o f  s e v e n te e n th -c e n tu r y  l i b e r a l i s m ;  and th e  Am erican v a r ia n t  

o f  th a t  t r a d i t i o n  a s  e n u n c ia te d  by th e  a u th o rs  and d e fe n d e r s  o f  th e  

C o n s t i t u t io n .



CHAPTER I

WHAT WAS CITIZENSHIP?

"The t r a d i t i o n  o f  p o l i t i c a l  th o u g h t i s  n o t so  much a  
t r a d i t i o n  o f  d is c o v e ry  a s  one o f  so  an in g s  ex ten d ed  o v e r  
t im e ."  — Sheldon W olin, P o l i t i c s  and V is io n

1 .

The C la s s ic  C oncep tion  

In  th e  a n c ie n t r e p u b l ic s  from which o u r p o l i t i c a l  v o ca b u la ry  

i s  descended , c i t i z e n s h ip  was th re e  th in g s :  i t  was an o f f i c e ,  an

o r i e n ta t i o n ,  and a  s k i l l .  As an o f f i c e ,  i t  im p lie d  o th e r  o f f i c e s ,  in  

which c i t i z e n s h ip  p lay ed  i t s  n e c e s sa ry  p a r t .  As an o r i e n t a t i o n ,  i t  

im p lied  a  s e t  o f  v a lu e s  w ith o u t which c i t i z e n s h ip  was u n s ta b le  and 

s u b je c t  to  decay . As a s k i l l ,  i t  im p lied  knowledge and th e  power to  

use  th a t  know ledge.

C i t iz e n s h ip  a s  an O ff ic e  

The c i t i z e n  was f i r s t  a  g o v ern o r, one who sh a re d  th e  r e s p o n s i ­

b i l i t y  f o r  managing th e  a f f a i r s  o f  a  c i t y .  Our lan g u ag e  t e l l s  us 

th a t  p o l i t i c s  in  th e  modern sen se  was b o rn  w ith  c i t i e s ,  i . e . ,  w ith  th e  

problem s posed  by l a r g e  numbers o f  p e o p le , u n r e la te d  by b lo o d , l i v i n g  

to g e th e r  in  a  s in g le  sp ace  w ith o u t th e  t r a d i t i o n a l  t i e s  o f  k in s h ip  to  

b in d  them to g e th e r .  "Hie Greek p o l l s  g iv e s  us p o l i t i c s ; th e  L a tin  

c l  v i t a s  g iv e s  u s  c i t y  and c i t i z e n .

A lthough c i t i z e n  has  p r a c t i c a l l y  become a  synonym f o r  r e s i d e n t , 

c i t i z e n s h ip  was, a t  th e  b e g in n in g  o f  o u r t r a d i t i o n ,  a s t a t u s  c o n fin e d

-8 -
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to  a  sm a ll m in o rity *  a  p r iz e d  p o s se s s io n  and an  honor n o t l i g h t l y  

b e s t o w e d ,  f o r  many c e n tu r ie s  in  Greece* f o r  example* c i t i z e n s h i p  was 

a s s o c ia te d  a lm o st e x c lu s iv e ly  w ith  th e  o w n ersh ip  o f  la n d .*  Even 

d u r in g  th e  most d em o cra tic  p e r io d  in  Athens* th e  body o f  c i t i z e n s

p ro b a b ly  d id  n o t  exceed  tw e n ty - f iv e  p e rc e n t o f  a  c i t y  t h a t  may have
2

had a s  many a s  500 ,000  in h a b i t a n t s .  T h is c i t iz e n r y *  a l r e a d y  expanded 

from  a much s m a lle r  body o f  nob les*  in c lu d e d  a  m a jo r i ty  o f  th e  f r e e  

m ales o f  a l l  c l a s s e s  and r u le d  o v er a  l a r g e r  p o p u la tio n  o f  s la v e s ,  

fo re ig n e rs*  women and c h i ld r e n .^

C i t iz e n s h ip  was th u s  a  p r iv i l e g e ,  and ceremony and solemn o a th s
If

a tte n d e d  th e  in t ro d u c t io n  o f  new c i t i z e n s .  But c i t i z e n s h i p  was n o t 

s im p ly  an honor; i t  was a ls o  a  t a s k .  C i t iz e n s  were ex p ec te d  to  be

For a  d is c u s s io n  o f  th e  s o c i a l  sy stem  o f  A thens and i t s  r e l a ­
t i o n  to  c i t iz e n s h ip *  s e e  A. H. K. Jones*  A then ian  Democracy (O xford : 
B a s i l  B lackw ell*  1957) * Chs. 1 and 4 .

2
The p o p u la tio n  o f  A thens has been  e s tim a te d  in  many d i f f e r e n t  

ways* and th e  r e s u l t s  a re  a  m a tte r  o f  c o n tro v e rs y . Jo n es  c la im s  th a t  
th e r e  were* in  th e  f i r s t  q u a r t e r  o f  th e  f i f t h  c e n tu ry , a p p ro x im a te ly  
20*000 c i t i z e n s  in  A thens, 10*000 f r e e  fo re ig n e rs *  9 0 ,000  women and 
c h ild re n *  and 2 0 ,0 0 0  s l a v e s .  H ieae e s t im a te s  a re  based  on con tem porary  
re c o rd s  o f  th e  s i z e  o f  m i l i t a r y  fo rc e s  (w hich g iv e  a rough  e s tim a te  
o f  th e  number o f  c i t i z e n s )  and assum es th r e e  women and c h i ld r e n  to  
e v e ry  m ale. The t o t a l  p o p u la tio n  o f  110*000 ( o f  whom tw e n ty - f iv e  p e r ­
c e n t  were c i t i z e n s  and tw e n ty - f iv e  p e rc e n t  s la v e s )  a g re e s ,  a c c o rd in g  to  
J o n e s ,  w ith  th e  number th a t  co u ld  have been su p p o rte d  by  th e  g ra in  
h a r v e s t s .  J o n e s , i b i d .  * pp . 7 6 -7 9 . 0 . G lo tz  e s tim a te d  **0,000 c i t i z e n s
o u t o f  a t o t a l  o f  140 ,000 . 0 . G lotz* The Greek C ity  and i t s  I n s t i t u ­
t io n s  (New York: B arnes & Noble* 19 6 5 ), pp . 126 -27 . V ic to r  E hrenburg  
e s tim a te s  th e  p o p u la tio n  re a ch e d  a peak o f  500 ,000  d u r in g  th e  h e ig h t  
o f  th e  Bnplre* and t h a t  35*000 o f  th e s e  were c i t i z e n s .  V ic to r  E hren­
burg* The Qreek S t a t e  (New York: B arnes & N oble, I9 6 0 ) , p . 97-

^A. H. M. Jones*  "A thens and S p a r ta ,"  in  Hugh X loyd-dones* e d . * 
Hie Greek World (B a ltim o re : P enguin  Books, 1 9 6 5 ), p . 72 .

k
G lo tz , The Qreek C i ty * pp . 132-33 .
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ca p a b le  o f  form ing sound o p in io n s  and d e fen d in g  them in  th e  p u b lic  

d e b a te s :  th u s  th e  im portance  w hich Qreek e d u c a tio n  gave to  r h e to r i c

and o r a to r y .  They were e x p e c ted  to  know th e  h i s to r y  o f  t h e i r  c i ty *  

i t s  r e l ig io u s  custom s, and i t s  la w s . They were ex p ec ted  to  a t te n d  th e  

A ssem blies and v o te  on m a tte rs  to u c h in g  ev ery  d e t a i l  o f  th e  c i t y ' s  

l i f e ,  a s  w e ll as  e l e c t  j u r o r s ,  g e n e r a ls ,  m a g is t r a te s ,  and a h o s t o f  

o th e r  o f f i c i a l s .  Ifcey were a l s o ,  o f  c o u rse , ex p ec te d  to  s e rv e  in  

th e s e  p o s ts  i f  chosen by e l e c t i o n  o r  l o t .

C i t iz e n s h ip  was th e  fo cu s  o f  Qreek p o l i t i c a l  s p e c u la t io n  b e ­

cau se  th e  c i t y  was th e  fo cu s  o f  Qreek p o l i t i c a l  l i f e . ^  Upon a firm  

b ase  o f  v ir tu o u s  c i t i z e n s ,  Qreek p o l i t i c a l  th e o ry  a tte m p te d  to  b u i ld  

a  v i r tu o u s  c i ty s  th u s  th e  im portance o f  p o l i t i c a l  e d u c a tio n  in  Qreek 

t e x t s .  P la to  b ased  h i s  id e a l  R ep u b lic  on a r ig o ro u s  system  o f  e d u c a tin g

c i t i z e n s  in  t h e i r  s e v e r a l  d u t i e s ,  a  th o u g h t c e n t r a l  n o t o n ly  to  h is
7

own works b u t to  Greek p r a c t i c e  in  g e n e r a l .  A r i s to t l e  th o u g h t t h a t  

in  th e  id e a l  s t a t e ,  th e  "good man" and th e  "good c i t i z e n "  were one and 

th e  same, and th a t  th e  p o l l s  had a d u ty  to  see  t h a t  c i t i z e n  v i r t u e  was
g

encouraged  d u r in g  a l l  th e  s ta g e s  o f  l i f e .

The o f f i c e  o f  th e  c i t i z e n  was a  s e t  o f  ta s k s ;  th o se  h o ld in g  th e

o f f i c e  were ex p ec ted  to  perform  them . EWring A th en s ' most d em o cra tic

5
W erner J a e g e r ,  P a id e ia :  The I d e a ls  o f  Qreek C u ltu re . 3 v o ls .

(New York: O xford u n iv e r s i t y  P r e s s ,  1 9 3 9 - ^ ^ ,  V ol. 2 ,  In  S earch  o f  th e  
D iv ine  C en te r (1 9 ^ 3 ), pp . 126-59 .

^Leo S t r a u s s ,  lh e  C ity  and Man (C h icago : S and , M cNally, 1963 ) .
7

For P la to ,  e d u c a tio n  was th e  s t a t e ' s  h ig h e s t  p u rp o se . J u s t i c e ,  
th e  g u id in g  s p i r i t  o f  th e  b e s t  s t a t e ,  m ust o r ig in a t e  w ith in  th e  s o u l  o f  
th e  c i t i z e n s ,  o r  i t  would n o t ta k e  r o o t .  J a e g e r ,  P a id e ia ,  V ol. 2 .  pp. 200-20J.

g
A r i s t o t l e ,  P o l i t i c s ,  H I ,  i v ,  8 -1 8 .
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p e r io d , o f f i c e s  were f i l l e d  b o th  by e l e c t io n  and l o t ,  and c e r t a in
a

o f f i c e s  co u ld  n o t be h e ld  more th an  tw ic e  by any one person* Xn t h i s  

way, a l l  who sh a re d  th e  o b l ig a t io n  to  govern were g iven  th e  o p p o r tu n ity  

to  m eet i t .  P r iv a te  co n cern s  and d u t ie s  were n o t ex p ec ted  to  i n t e r f e r e  

w ith  th e  perform ance o f  o n e 's  p u b lic  d u t i e s ,  and t h i s  a p p lie d  to  th e  

p o o re s t  o f  c i t i z e n s  a s  w e ll a s  to  th e  most l e i s u r e d .  Thus, th o se  who 

a tte n d e d  th e  A ssem blies o r  who se rv e d  a s  ju r o r s  and m a g is t r a te s ,  were 

p a id  fo r  t h e i r  s e r v ic e ,  in  o rd e r  th a t  a l l  co u ld  ta k e  p a r t  r e g a rd le s s  o f  

w e a l t h . ^  At tim e s , c i t i z e n s  were a l s o  p a id  to  a t te n d  r e l ig io u s  c e r e ­

monies and d ram atic  p ro d u c tio n s ,  in  o r d e r  to  deepen t h e i r  commitment 

to  th e  c i t y ' s  r e l ig io u s  and em o tio n a l l i f e .  Those who co u ld  a f fo r d  i t  

were a ls o  ex p ec ted  to  sp o n so r such  f e s t i v a l s .

Qreek th o u g h t and e x p e rie n c e  has g iven  to  th e  word c i t i z e n  a  

c o n n o ta tio n  which i t  has n e v e r  co m p le te ly  l o s t ,  a l th o u g h , a s  we s h a l l  

s e e ,  o th e r  m eanings emerged to  tak e  t h e i r  p la c e  a lo n g s id e  o f  th e  o ld e r  

m eaning. A c i t i z e n  i s  one who sh a re s  th e  o b l ig a t io n  to  govern .* *  For 

th e  Q reeks, t h i s  o b l ig a t io n  was v e ry  much ro o te d  in  a  p a r t i c u l a r  p la c e :

f o re ig n e r s  d id  n o t s h a re  i t ,  w hatever t h e i r  s t a t u s  m ight be in  t h e i r  
12

home c i t y .  E x ile  was a  punishm ent as t e r r i b l e  a s  d e a th  ( to  S o c ra te s ,

g
J o n e s , A thenian  Democracy, p . 105 .

^ ° I b i d . ,  pp. 8 0 - 8 l ,  c u r in g  th e  f o u r th  c e n tu ry , th e  Assembly 
was made up m o stly  o f  th e  hum blest c i t i z e n s .  P la to  com plained th a t  
i t  was composed o f  " laundrym en, shoem akers, c a r p e n te r s ,  s m ith s , p e a s a n ts ,  
m erchants and sh o p k e e p e rs ."  J o n e s , "A thens and S p a r ta ,"  p . 72 .

^ T o  A r i s t o t l e ,  a c i t i z e n  i s  "he who en jo y s  th e  r i g h t  o f  s h a r in g  
in  d e l ib e r a t iv e  o r  j u d i c i a l  o f f i c e s  . .  . . "  P o l i t i c s , I I I ,  i ,  12.

12J o n e s , A thenian  Democracy, pp. 10 -1 1 .
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more t e r r i b l e )  b ecause  to  be c a s t  o u t o f  th e  bone c i t y  was to  be th r u s t

in to  a  w orld  where one had no p la c e ,  no c r e d i t ,  and no f e l lo w s :  in

13s h o r t ,  no p u b lic  l i f e  o r  p u b lic  s p a c e . I t  i s  i n t e r e s t i n g  to  n o te ,  

how ever, t h a t  e x i l e  d id  n o t d e p riv e  th e  Greek o f  h i s  r i g h t s , and t h i s  

n a rk s  what i s  p e rh ap s  th e  most im p o rtan t d i f f e r e n c e  betw een Greek con­

c e p tio n s  o f  c i t i z e n s h ip  and c o n te n p o ra ry  o n es . C i t iz e n s h ip  has been

d e f in e d  by an American Supreme C ourt J u s t i c e  a s  " th e  r i g h t  to  have
14r i g h t s . "  But in  A thens and o th e r  Greek c i t i e s ,  n o n - c i t iz e n s  ( r e s i ­

d en t fo r e ig n e r s  and s la v e s )  p o sse s se d  a v id e  ran g e  o f  c i v i l  r i g h t s .

They co u ld  engage in  b u s in e s s  and r e n t  la n d  (a lth o u g h  th e y  cou ld  n o t

15own i t ) .  I t f a c t ,  s la v e s  and m e tic s  p lay ed  m ajo r r o le s  in  th e  econ ­

omic l i f e  o f  A thens, a s  m erch an ts , a r t i s a n s ,  and te n a n t  fa rm e rs .

D e sp ite  h i s  low ly  s t a t u s ,  th e  A then ian  s la v e  co u ld  accum ulate  w ea lth  

( in c lu d in g  w ea lth  in  th e  form o f  o th e r  s la v e s )  and some s la v e s  became

a f f lu e n t  enough to  p u rch ase  t h e i r  freedom , a t  which p o in t  th ey  became,

17e s s e n t i a l l y ,  members o f  th e  m etic  c l a s s .  Upon p ro o f  o f  m is tre a tm e n t, 

a  s la v e  co u ld  demand th e  r ig h t  to  be t r a n s f e r r e d  to  a n o th e r  ow ner, and 

th e re  were f in e s  im posed f o r  s t r i k i n g  a s la v e .  But th e  one s t a t u s

13Condemned p r is o n e r s  were u s u a l ly  a llo w ed  to  e sc a p e . E x ile  was 
c a l le d  by Roman j u r i s t s  " c a p i t a l  p u n ish m en t."  F U ste l de C ou langes,
The A ncien t C ity  (New York: D oubleday, 1 9 5 5 ), p . 201.

IL
C ^ ie f  J u s t i c e  w urren , in  Trop v . D u lle s , 356 US 86  (1 9 5 8 ).

15 l €J o n e s , A then ian  Democracy, p . 11 . I b i d . , pp . 10-16 .

17 Hannah A ren d t, The Human C o n d itio n  (C hicago : U n iv e r s i ty  o f  
Chicago p r e s s ,  1 9 5 8 ), p . 62 , n . 59-

18 I b id . ;  J o n e s ,  A then ian  Democracy, p . 19.
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d e n ie d  to  b o th  m e t ic s  and s l a v e s  was th e  s t a t u s  o f  c i t i z e n ,  w hich was

th o u g h t t o  b e  n o t o n ly  a r i g h t ,  b u t a  way o f  l i f e  w ith  r e l i g i o u s  a s

19w e l l  a s  p o l i t i c a l  m ean ing.

C i t iz e n s h ip  h as come to  be a s s o c ia t e d  so  s t r o n g ly  w ith  th e  p ro ­

t e c t i o n  o f  p r iv a t e  r i g h t s  th a t  i t  ta k e s  an e f f o r t  o f  th e  im a g in a t io n  

to  u n d ersta n d  what th e  a n c ie n t  la n g u a g e  m ean t. In  O reecu , a s  Hannah 

A rendt h as rem inded u s ,  “privacy** r e t a in e d  a s t r o n g  e le m e n t o f  i t s  r o o t  

m eaning: “p r iv a t io n ,"  th e  a b se n c e  o f  so m e th in g  v a l u a b l e . T h e  p r i ­

v a te  rea lm , th e  h o u se h o ld , was th e  rea lm  o f  b i o l o g i c a l  n e c e s s i t y :  

b i r t h ,  d e a th , s u b s i s t e n c e .  I t  was a  lo w e r  o r d e r  o f  e x i s t e n c e ,  a l b e i t  

a n e c e s s a r y  o n e . W ithout a  p r iv a t e  sp a c e  in  th e  w orld  man was a s l a v e ,  

a  b e in g  d ep en d en t upon o t h e r s  fo r  h i s  s u r v i v a l .  But w ith o u t  a p u b l ic

sp a c e  man was a mere a n im a l, a  b e in g  whose l i f e  was e n t i r e l y  bound up

21w ith  mere s u r v i v a l .  Greek s o c i e t y ,  c o n s e q u e n t ly ,  was n o t  s t r a t i f i e d  

s im p ly  on th e  b a s i s  o f  w e a lth , b u t on th e  b a s i s  o f  a c c e s s  t o  th e  p u b l ic  

s p a c e s .

At th e  lo w e s t  l e v e l  were s l a v e s ,  o f t e n  c a p tu r e d  p r is o n e r s  o f  war. 

N ext in  o r d e r  were women, e x c lu d e d  from  th e  c i t i z e n s h i p  r e g a r d le s s  o f  

t h e i r  fa m ily  c o n n e c t io n s ,  c o n f in e d  to  th e  h o u se h o ld  and th e  rea lm  o f  

b i o l o g i c a l  m y s t e r ie s .  Above t h i s  l e v e l  o f  h o u se h o ld e r s  were f o r e ig n e r s ,  

who p o s s e s s e d ,  as we have s e e n ,  s e v e r a l  im p o rta n t r i g h t s  and who norm-

19F reed  s l a v e s  were r a r e ly  g ra n ted  c i t i z e n s h i p  r i g h t s ,  and th en  
o n ly  a f t e r  s e r v in g  in  th e  army o r  n avy  d u r in g  ex trem e e m e r g e n c ie s .
I b i d . ,  p . 19.

20A ren d t, lh e  Human C o n d it io n , p . 38 .

21Ib id ., pp. 36-57.
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a l l y  p la y e d , a lo n g  w ith  s la v e s ,  an im p o rta n t economic r o l e .  I t  i s  im­

p o r ta n t  to  n o te  t h a t  none o f  th e se  c a te g o r ie s  o f  " p r iv a t io n "  n e c e s s a r i ly  

im p lied  p o v e r ty . They im p lied  n o th in g  more n o r l e s s  th a n  e x c lu s io n  from 

th e  c i t i z e n s h ip .

Above a l l  o th e r s  and, in  t h e i r  p u b lic  c a p a c i t i e s  a t  l e a s t ,  e x i s t ­

in g  on a p la n e  o f  e q u a l i ty ,  were th e  c i t i z e n s ,  a  c la s s  w hich in c lu d e d

22f r e e  and n a t iv e  a d u l t  m ales r e g a rd le s s  o f  o c c u p a tio n  o r  w e a lth . I b i s

was th e  c l a s s  ad m itte d  to  th e  p u b lic  re a lm . T h e ir  common denom inato r,

a s id e  from sex  and n a t i v i t y ,  was t h a t  th e y  were a l l  a b le  to  devote

some tim e and though t to  p u b lic  a f f a i r s ,  becau se  c ircu m sta n ce  had

r e le a s e d  them from t o t a l  d e v o tio n  to  t h e i r  own s u r v iv a l ,  " p u b lic  l i f e , "

A rendt n o te s ,  "was p o s s ib le  o n ly  a f t e r  th e  much more u rg e n t needs o f
23l i f e  i t s e l f  had been ta k e n  c a re  o f . "  Greek w r i te r s  f re q u e n t ly  c i t e d

t h i s  r e le a s e  from p r iv a te  burdens as  a  p r e r e q u i s i t e  f o r  c i t i z e n s h ip ,

and Coulanges p o in ts  o u t t h a t  in  l i g h t  o f  th e  numerous d u t ie s  c i t i z e n s

were ex p ec ted  to  p erfo rm , t h i s  re q u irem en t d id  n o t r e f l e c t  a p re ju d ic e

in  fa v o r  o f  th e  l e i s u r e d  c la s s e s  b u t was a s im p le  s ta te m e n t o f  f a c t
2kabou t A then ian  c o n d i t io n s .

The p u b lic  sp ace  in  which th e  o f f i c e  o f  th e  c i t i z e n  e x is te d  was 

a  p la c e  in  w hich men g a th e re d  to  perfo rm  a  ta s k  f o r  which th e  community 

had d ec id ed  th e y  and th e y  a lo n e  were s u i t e d .  Tbe r e l a t i o n s  o f  c i t i z e n s

22A ren d t, The Human C o n d itio n , p . 32 . P ro p e r ty  q u a l i f i c a t i o n s  
e x is te d  fo r  adm ission  to  tW  c i t i z e n s h i p ,  b u t d u r in g  th e  fo u r th  c e n tu ry  
th e y  were q u i te  l i b e r a l ,  am ounting to  ap p ro x im a te ly  fo u r  to  f iv e  a c r e s  
o f  la n d  o r  i t s  e q u iv a le n t  ( e . g . ,  s l a v e s ) .  J o n e s , A then ian  Democracy, 
pp . 79 -80 . -----------------------------

23A ren d t, Tbs Human C o n d itio n , p . 65 .
2h

C oulanges, Tbe A ncien t C ^ty , pp . 335-36 .
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have been compared by Jo sep h  Tussman to  th e  r e l a t i o n s  o f  c o lle a g u e s ,  

in  th e  se n se  th a t  c i t i z e n s  and c o lle a g u e s  b o th  u n i te  f o r  th e  a c h ie v e ­

ment o f  a  common p u rp o se . The c i t i z e n 's  r o le  i s  to  " d e l ib e ra te * ' r a th e r

th an  to  " b a r g a in ,"  an a c t i v i t y  which p ro p e r ly  b e lo n g s  in  th e  m ark e t-
25p la c e  r a th e r  th an  in  th e  forum .

I t  was u n d ers to o d  th a t  upon e n te r in g  th e  p u b lic  re a lm , th e  

c i t i z e n  was e n te r in g  a d i f f e r e n t  w o rld , w ith  d i f f e r e n t  s ta n d a rd s  o f  

co n d u c t.

The p o l l s  g iv e s  each  in d iv id u a l  h i s  due p la c e  in  i t s  p o l i t i c a l  
cosmos, and th e re b y  g iv e s  him, b e s id e s  h i s  p r iv a te  l i f e ,  a s o r t  
o f  second l i f e ,  h i s  b io s  p o l i t i k o s . Now, e v e ry  c i t i z e n  b e lo n g s  
to  two o rd e rs  o f  e x is te n c e ;  and th e r e  i s  a  sh a rp  d i s t i n c t i o n  
in  h is  l i f e  betw een what i s  h i s  own ( id i o s )  and what i s  
communal ( k o in o n ) .  Man i s  n o t o n ly  ' i d i o t i c , * he i s  a ls o  
'p o l i t i c . * 2 £

The p u b lic  realm  had t h i s  s p e c ia l  s ig n i f i c a n c e  because  i t  was in  p u b lic

in t e r a c t io n  th a t  men co u ld  grow and d ev e lo p  t h e i r  f a c u l t i e s  to  th e

f u l l e s t .  The public sp ace  was the common Bpace; its events were seen

and h eard  by a l l ,  and i t  was where th e  c i t i z e n  h im se lf  was seen  and

heard  by a l l .  The p o l l s  p ro v id ed  th e  "fram ew ork w ith in  which th e

s o c ia l  an im al ^ c o u ld ^  a ch ie v e  h i s  t e l o s ,  ^couldJ7 d ev e lo p  to  th e  f u l l
27h i s  h ig h e s t  n a tu r e ."  The p u b lic  sp ace  was " th e  w orld i t s e l f ,  in  so 

f a r  a s  i t  i s  common to  a l l  o f  us  and d is t in g u is h e d  from o u r  p r iv a te ly

25Jo se p h  Tussman, O b lig a tio n  and th e  Body P o l i t i c  (O xford ; 
O xford U n iv e r s i ty  P r e s s ,  I9 6 0 ) , p . 108. I t  i s  i n t e r e s t i n g  to  n o te  th a t  
th e  Oxford E n g lish  D ic tio n a ry  e n t r y  f o r  " c o lle a g u e "  b e a r s  th e  n o ta t io n  
" n o t a p p lie d  to  p a r tn e r s  in  t ra d e  o r  m a n u fa c tu re ."

26J a e g e r ,  p a id e i a . V ol. 1 , A rchaic  G reece , The Mind o f  Athens 
(1939; G alaxy E d i t io n ,  1965), p . 111.

27 H. Mark R o e lo fs , The Tension o f  C i t iz e n s h ip  (New York: H o lt, 
R in e h a r t & W inston, 1957), pp.
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20owned p la c e  in  i t , "  b u t i t  wan a t  th e  same tim e " th e  most com prehen-

29e iv e  and h ig h e s t  s o c ie ty  . .  .  . "  In  t h i s  w orld  th e  c i t i z e n  was 

c a l le d  upon to  make d e c is io n s  which p e r ta in e d  n o t to  h is  own l i f e ,  b u t 

to  th e  l i f e  o f  a l l ,  n o t to  what was t r a n s i e n t ,  b u t  to  what was perma­

n e n t in  th e  w orld .

In  th e  p o l l s ,  th e  p u b lic  space  was a "conm unity o f  th in g s  which

/g a th e r e d ^  to g e th e r  and ^ r e l a te d ^  them to  each  o th e r  ■ • ,

The common sp ace  e x is te d  betw een th e  p r iv a te  househo lds and , a s  A rendt

p o in ts  o u t ,  p a ra d o x ic a l ly  u n i te d  th e  p r iv a te  sp a c e s  a t  th e  same tim e

th a t  i t  s e p a ra te d  them, a s  a  w a ll jo in s  two p ie c e s  o f  p r iv a te  p ro p e r ty .

("Good fe n ce s  make good n e ig h b o rs  .  .  . . " )  For th e  G reeks, a  man who

chose to  rem ain w ith in  th e  p r iv a te  w orld (who chose to  accum ulate  more

w ealth  r a t h e r  th an  devote h i s  tim e to  p u b lic  a f f a i r s )  was an i d i o t , a

p r iv a te  man, one who was d e p riv e d  " o f  th e  th in g s  e s s e n t i a l  to  a t r u l y

human l i f e . "  To be p r iv a te  meant to  be

d ep riv e d  o f  th e  r e a l i t y  t h a t  comes from b e in g  seen  and h eard  
by o th e r s ,  to  be d ep riv ed  o f  an 'o b j e c t i v e 1 r e l a t io n s h ip  w ith  
them th a t  comes from b e in g  r e l a t e d  to  and s e p a ra te d  from them 
th ro u g h  th e  in te rm e d ia ry  o f  a  common w orld  o f  th in g s ,  to  be 
d e p riv e d  o f  th e  p o s s i b i l i t y  o f  a c h ie v in g  som eth ing  more perm a­
n e n t th an  l i f e  i t s e l f .  The p r iv a t io n  o f  p r iv a c y  l i e s  in  th e  
absence o f  o th e r s ;  a s  f a r  a s  th e y  a re  co n cern ed , p r iv a te  man does 
n o t a p p ea r , and th e r e fo r e  i t  i s  a s  though he d id  n o t e x i s t . ^

The p u b lic  realm  was th e  so u rce  o f  th e  "m oral u n ity 4' t h a t

20A ren d t, The Human C o n d itio n , p . 52 .

29S t r a u s s ,  The C ity  and Man, p . 31.

30A ren d t* The Human C o n d itio n f p . 55*

31Ib id ., p. 58.
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B ertran d  de J o u v e n e l h as d e s c r ib e d  a s  th e  o n ly  a l t e r n a t i v e  t o  fo r c e

in  h o ld in g  s o c i e t y  t o g e t h e r .  The a ch iev em en t o f  t h i s  u n i t y  was one o f

th e  im p o rta n t r e s p o n s i b i l i t i e s  o f  th o s e  who h e ld  th e  o f f i c e  o f  c i t i z e n

and th e  c h i e f  rew ard o f  c i t i z e n s h i p .

But Qreek p o l i t i c a l  cu stom s r e c o g n iz e d  th e  f r a g i l i t y  o f  t h i s

m oral u n i t y ,  and th e  m a n ifo ld  d i f f i c u l t i e s  in  th e  way o f  a t t a i n i n g  i t .

Qreek th o u g h t on t h i s  m a tte r  u n d e r s to o d  th a t  m oral u n it y  was p rem ised

on s e v e r a l  p r io r  c o n d i t io n s .

F i r s t  was r e l i g i o n .  A thens was a s o c i e t y  in  w hich r e l i g i o u s

b e l i e f  p r o v id e d  th e  fo u n d a tio n  f o r  p o l i t i c a l  l i f e ,  in  th e  s e n s e  th a t

th e  gods had b een  im p lic a te d  in  th e  fo u n d in g  and p r e s e r v a t io n  o f  th e  

32c i t y .  C ou lan ges o b s e r v e s  o f  A thens t h a t  " th e r e  was n o t  a s i n g l e  a c t  

o f  p u b l ic  l i f e  in  w hich  th e  gods were n o t  s e e n  to  ta k e  a  p a r t . " ^  Men 

w ere t h e r e fo r e  r e s p o n s ib le  f o r  th e  p r e s e r v a t io n  o f  an o r d e r  t h a t  was 

b o th  o ld e r  th a n  th e m s e lv e s  and s a c r e d  in  o r i g i n ,  a  b e l i e f  e x p r e s s e d  in  

fr e q u e n t  r e l i g i o u s  r i t e s  and f e s t i v a l s .  Most im p ortan t o f  a l l ,  p e r h a p s ,  

was th e  s e n s e  th a t  r e l i g i o n  gave to  p o l i t i c a l  l i f e :  p o l i t i c a l  o rd er

was o b l ig e d  t o  r e f l e c t  a  h ig h e r  o r d e r ,  one th a t  e x i s t e d  b e fo r e  th e  c i t y  

came to  b e .

The e x c lu s io n  o f  f o r e ig n e r s  from  th e  c i t i z e n s h i p  s u g g e s t s  a n o th er  

c o n d it io n  fo r  th e  s u c c e s s f u l  p erform an ce o f  c i v i c  d u t ie s :  h o m o g en e ity .

^ C o u la n g e s ,  The A n c ien t C i t y , e s p .  pp . 127, 132, 1 ^2 -7 3 , 187. 
C ou lan ges n o t e s  th a t  "among t!he G reeks and Romans . . .  la w  was a t  
f i r s t  a  p a r t  o f  r e l i g i o n .  The a n c ie n t  c o d e s  o f  th e  c i t i e s  w ere a  c o l ­
l e c t i o n  o f  r i t e s ,  l i t u r g i c a l  d i r e c t i o n s ,  and p r a y e r s ,  jo in e d  w ith  l e g ­
i s l a t i v e  d i r e c t io n s ."  C o u la n g es , p . 186.

3?I b id .,  p. 163.
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Tbe e x c lu s io n  o f  f o re ig n e r s  was n o t b ased  on th e  modern n o tio n  o f  gen­

e t i c  o r  c u l t u r a l  i n f e r i o r i t y ,  b u t on th e  s im p le  f a c t  t h a t  s t r a n g e r s  

o b se rv ed  d i f f e r e n t  custom s—e s p e c ia l ly  in  re g a rd  to  th e  a l l - im p o r ta n t  

q u e s tio n  o f  r e l i g i o n .

I f  we w ished to  g iv e  an e x a c t  d e f in i t i o n  o f  th e  c i t i z e n ,  we 
sh o u ld  sa y  th a t  i t  was a man who had th e  r e l i g i o n  o f  th e  c i t y .
Tbe s t r a n g e r ,  on th e  c o n tr a ry ,  i s  one who has n o t a c c e s s  to  th e  
w o rsh ip , one whom th e  gods o f  th e  c i t y  do n o t  p r o t e c t ,  and who 
has n o t even th e  r i g h t  to  invoke th e m .^

The f o re ig n e r  was th u s  an a l i e n  in  th e  most p ro found  se n se  o f  th e  word,

and no m a tte r  how much he p a r t i c ip a te d  in  s o c ia l  l i f e ,  he co u ld  n o t

ta k e  p a r t  i n  a n y th in g  which in v o lv e d  r e l i g i o n ,  and t h a t  in c lu d e d  b e in g

a  c i t i z e n .

A c lim a te  o f  t r u s t  was a t h i r d  c o n d it io n  f o r  s u c c e s s fu l  c i t i z e n ­

s h ip ,  and in  A thens t h i s  c l im a te  was c a r e f u l ly  p ro te c te d  by th e  law s. 

P in e s  were imposed and , in  extrem e c a s e s ,  c i t i z e n s h ip  was revoked  f o r  

a c t io n s  which v io la te d  th e  c l im a te  o f  t r u s t ,  a c t io n s  w hich we would 

p ro b ab ly  c o n s id e r  p r iv a te .  The f a i l u r e  to  pay a p r iv a te  d e b t ,  f o r  

exam ple, was p u n ish a b le  by a f in e ,  a s  was ly in g ,  defam ing th e  c h a r a c te r  

o f  a n o th e r  c i t i z e n ,  o r  f a i l i n g  to  p erfo rm  o n e 's  r e l ig io u s  d u t i e s ,  

p u b lic  o f f i c i a l s  were u nder th e  s t r i c t e s t  o b l ig a t io n  to  perfo rm  t h e i r

o f f i c e s  f a i t h f u l l y ,  and c o u r ts ,  chosen  by  e l e c t io n  o r  l o t ,  were p e r io d -

35i c a l l y  convened to  t r y  p u b lic  o f f i c i a l s  and p a ss  judgem ent on them .

^ I b i d . , p . 19^ .

35F in es  were imposed and c i t i z e n s h i p  revoked  f o r  a  h o s t  o f  p u b lic  
o f f e n s e s :  f a i l u r e  to  ta k e  p a r t  in  th e  an n u a l c e n su s , which was p r im a r­
i l y  a r e l ig io u s  cerem ony; f a i l u r e  to  ta k e  s id e s  in  a p u b lic  d is p u te ;  
p ro p o sin g  m easures in  th e  Assembly judged  to  be c o n tra ry  to  th e  law s; 
m is le a d in g  th e  p eo p le ; m alfeasan ce  o f  o f f i c e .  C ou langes, Tfre A ncien t 

pp. 161 , 221 , 333; J ° n e s ,  A then ian  Democracy, pp. 10^-108.
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A lt  hough I n e q u a l i t y  was th e  r u le  in  th e  h o u se h o ld  and th e  e n t i r e  

sp h e r e  o f  p r iv a t e  r e l a t i o n s ,  in  th e  p u b l ic  rea lm  e q u a l i t y  p r e v a i le d .  

D uring th e  d e m o c r a tic  p er io d  in  A th e n s , t h i s  b e l i e f  in  e q u a l i t y  was 

c a r r ie d  to  ex trem e le n g t h s ,  a s  can be s e e n  by th e  fr e q u e n t  u s e  o f  th e  

l o t t e r y  to  ch o o se  p u b l ic  o f f i c i a l s .  Men met a s  e q u a ls  in  th e  p u b l ic  

rea lm  b e c a u se  i t  o f fe n d e d  th e  A th en ian  s e n s e  o f  j u s t i c e  f o r  one man to  

be p la c e d  above o th e r  men when i t  came to  a d is c u s s i o n  o f  what was 

common to  a l l .  A scendancy th e r e  w a s, o f  c o u r se ;  e l e c t i o n  was c o n s id e r e d  

a l e s s  d em o cra tic  m ethod o f  c h o o s in g  o f f i c i a l s  b e c a u se  i t  a llo w e d  

c o n s id e r a t io n s  o f  fa m ily  p r e s t ig e  to  e n t e r  th e  d e l i b e r a t i o n s — y e t  

e l e c t i o n s  w ere u sed  w henever i t  was f e l t  t h a t  a jo b  r e q u ir e d  s p e c i a l  

t a l e n t s  o r  v i r t u e s .  (G e n e r a ls  w ere u s u a l ly  e l e c t e d . )  P e r i c l e s  was 

c a l l e d  th e  " f i r s t  c i t i z e n "  o f  A thens b e c a u se  o f  h i s  g i f t s  a s  a m i l i t a r y  

commander and o r a t o r ,  b u t h i s  a b i l i t i e s  a lo n e  ea rn ed  him th e  t i t l e .  H i is

i s  th e  form o f  ‘'n a tu r a l  ascendancy** o f  on e w i l l  o v e r  a n o th e r  th a t

36de J o u v e n e l has i d e n t i f i e d  w ith  " a u th o r i ty ."  I t  was th e  o n ly  form  o f  

a scen d a n cy  p e r m itte d  w ith in  th e  A ssem b ly , and in  th e  w orld  f o r  w hich  

th e  A ssem bly was r e s p o n s ib le .

A nother c o n d it io n  o f  c i t i z e n s h i p  was t h a t  i t  be e x e r c i s e d  in  a 

s m a ll  s p a c e .  On t h i s  a n c ie n t  th o u g h t was o f  one mind: th e  p o s s i b i l i t i e s

o f  c i t i z e n s h i p  w ere l im i t e d  and fa d ed  a s  th e  b o u n d a r ie s  o f  th e  p o l i t i c a l  

o r d e r  w ere e x te n d e d . A l l  c o n d it io n s  d is c u s s e d  s o  f a r  depended  on t h i s  

o n e . In  a la r g e  s t a t e  o r  in  an em p ire , th e r e  c o u ld  be no g u a ra n tee  o f  

common r e l i g i o u s  b e l i e f ,  common c u sto m s, o r  s o c i a l  t r u s t .  Nor was

36B ertra n d  de J o u v e n e l ,  S o v e r e ig n ty  (C h ica g o : U n iv e r s i t y  o f  C h i­
cago  P r e s s ,  1963), pp . v i i i ,  31.
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e q u a l i t y  l i k e l y  to  s u r v iv e  th e  e x t e n s io n  o f  th e  b o u n d a r ie s  o f  th e  p o l l s ,  

f o r  th e  a d m in is t r a t io n  o f  an em pire r e q u ir e d  form s o f  pow er th a t  d id  

n o t s p r in g  from n a tu r a l  a u t h o r i t y .  The form o f  a u t h o r i t y  a p p r o p r ia te  

to  th e  p o l l s  was one th a t  depended f o r  i t s  s u r v iv a l  on th e  c i t i z e n ' s  

b e in g  s e e n  and h eard  b y  h is  f e l l o w s ,  ju d ged  f o r  h i s  a b i l i t i e s  o r  la c k  

o f  them b y  th o se  who knew him and c o u ld  u n d ersta n d  h i s  w ord s. When 

c i t i z e n s  l o s t  t h i s  f a c e - t o - f a c e  c o n t a c t ,  power would becom e i n s t i t u t i o n ­

a l i z e d ,  g iv in g  some men power o v e r  o t h e r s  on th e  b a s i s  o f  p la c e  r a th e r  

th an  a b i l i t y .

The su b seq u en t e x p e r ie n c e  o f  b o th  G reece and pome p roved  th e  

wisdom o f  t h e s e  a p p r e h e n s io n s  a b ou t s i z e ,  f o r  from th e  m id d le  o f  th e  

fo u r th  c e n tu r y ,  w ith  th e  e s ta b lis h m e n t  o f  th e  M acedonian E m pire, c i t i z e n ­

s h ip  in  th e  c i t y - s t a t e s  began  t o  undergo a  p rofou n d  a l t e r a t i o n .  As 

S h eld on  W olin p o in t s  o u t ,  a t te m p ts  to  broaden  th e  sc o p e  o f  c i t i z e n s h i p ,  

to  make i t  more " h e l l e n i c ,"  w ere n o t s u c c e s s f u l .  Greek th o u g h t c lu n g  

to  th e  " stu b b orn  c o n v ic t io n  t h a t  p o l i t i c a l  sp a c e  c o u ld  n e v e r  be d iv id e d

In  any m e a n in g fu l way e x c e p t  a c c o r d in g  to  th e  s p e c i f i c a t i o n s  o f  th e

37m oral m is s io n  o f  th e  p o l l s . "  That m is s io n  c o u ld  n o t su c c e e d  in  an 

B n p ire  w here c i t i z e n s h i p  had changed from  so m eth in g  l o c a l ,  c o n c r e t e ,  

and p e r s o n a l ,  in t o  so m eth in g  d i s t a n t ,  a b s t r a c t ,  and im p e r so n a l. B oth  

G reece and Rome, a f t e r  t h e i r  r e p u b lic a n  p e r io d s ,  e x p e r ie n c e d  a change  

in  c i t i z e n s h i p ;  what had o n ce  b een  an o b l ig a t i o n  to  govern  became a 

sym bol o f  m em bership. The o ld e r  n o t io n  o f  p o l i t i c a l  l o y a l t y  a s  " s u s ­

ta in e d  b y  f r ie n d s h ip  among fa m il ia r s "  was r e p la c e d  by a  c o n c e p t io n  o f

37
J  S h eld on  Vrt>lin, P o l i t i c s  and v i s i o n  (B o sto n ; L i t t l e ,  Brown &

C o ., I9 6 0 ) , p . 7*+.
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l o y a l t y  a s  "common r e v e r e n c e  f o r  pow er p e r s o n if ie d "  in  th e  form o f  

38sy m b o ls . C i t iz e n s h ip  became p a s s i v e ,  " so u g h t no lo n g e r  fo r  i t s  p o l i t ­

i c a l  s i g n i f i c a n c e  b u t a s  an h o n o r , o r  o u t  o f  s e n t im e n t;  th e  o ld  p r i v i ­

l e g e s  and d u t ie s  . . .  / v e r e /  e f f a c e d ,  and th e  e x t e n s io n  o f  c i t i z e n s h i p

^becam e^ th e  s ig n  o f  th e  u n i f i c a t i o n  o f  th e  Empire w ith in  one a b id in g

39sy ste m  o f  la w  . . .  ."

I t  was w ith  th e  grow th o f  em pire th a t  c i t i z e n s h i p  came to  ta k e  

on a n o th e r  m eaning: th e  p o s s e s s io n  o f  r i g h t s  a g a in s t  th e  s t a t e  and

a g a in s t  o t h e r  c i t i z e n s .  T h is d evelopm en t was l o g i c a l ,  g iv e n  th e  b u reau ­

c r a t i c  n a tu r e  o f  th e  e m p ir e s , t h e i r  v a s t  d om ain s, and th e  h e te r o g e n e o u s  

q u a l i t y  o f  t h e i r  p o p u la t io n s .  But t h i s  new e x p e r ie n c e  o f  c i t i z e n s h i p  

a s  th e  g u a r a n te e  o f  p r iv a t e  r i g h t s  c o n tr ib u te d  to  th e  e r o s io n  o f  

c i t i z e n s h i p *b seco n d  d im e n s io n , th e  d im en sio n  o f  b e l i e f .

C i t iz e n s h ip  a s  an O r ie n ta t io n  

C it iz e n s h ip  i s  n o t  o n ly  a  t a s k ,  b u t a l s o  a  s e t  o f  v a lu e s .  What 

th e  c i t i z e n  d o es i s  fou n ded  upon a s e t  o f  a ssu m p tio n s  ab ou t th e  p o l i t i c a l  

o r d e r  and th e  c i t i z e n ' s  p la c e  i n  i t .  Any s tu d y  o f  c i t i z e n s h i p  m ust 

th e r e f o r e  in q u ir e  in t o  t h e s e  a ssu m p tio n s  and m ust r e s p e c t  th e  r o l e  o f  

b e l i e f  in  human c o n d u c t .

The v a lu e s  and b e l i e f s  w hich  u n d e r l ie  c i t i z e n s h i p  have a s  t h e i r  

fo c u s  th e  e x i s t e n c e  and im p ortan ce o f  a p u b l ic  rea lm , in  w hich l i f e  i s  

l i v e d  a c c o r d in g  t o  s ta n d a r d s  d i f f e r e n t  from th o s e  a p p l ic a b le  in  th e

38W olin , P o l i t i c s  and V is io n ,  pp. 7 5 -7 7 .

39 Adrian N. Sherw in-W hite , The Roman C i t i z e n s h ip  (Oxford: C la re n ­
don p r e s s ,  1973), p . 222.
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p r iv a te  re a lm . C iv ic  l i f e — th e  l i v e  l iv e d  in  and t h r o n g  th e  c iv ic  

o r d e r —does n o t co se  sp o n ta n e o u s ly  to  man, b u t B u st be l e a r n e d ,  u n l ik e  

fa m ily  l i f e  o r  s o c ia l  l i f e ,  to  v h ich  we a l l  come a s  i n f a n t s ,  by n a tu re  

and w ith o u t c h o ic e . A human b e in g  l i v i n g  perm an en tly  o u ts id e  o f  S o c ie ty  

i s  in c o n c e iv a b le ; a  human b e in g  l i v i n g  o u ts id e  o f  th e  C ity  i s  n o t .

( In d e e d , m ost men, a t  most t im e s , have l iv e d  o u ts id e  o f  th e  C ity  and in  

modern tim es p erh ap s a l l  men d o .)  The members o f  s o c ie ty  m ust f i r s t  

o f  a l l  want to  l i v e  a c iv ic  l i f e ,  and t h i s  i s  th e  f i r s t  l e v e l  a t  which 

c i t i z e n s h ip  and b e l i e f  come to g e th e r .  Ken must want to  be c i t i z e n s  and 

th e y  must v a lu e  c i t i z e n s h ip .

This s u g g e s ts  t h a t  th e  members o f  a  p o l i t i c a l  community must be

aware o f  and acknow ledge th e  rew ards and p le a s u re s  o f  c iv ic  l i f e .  Hie

v a lu e  o f  c i t i z e n s h ip  must be p a r t  o f  th e  com m unity 's l i t e r a t u r e  and

h is to r y  and i t s  l i v i n g  memory. C i t iz e n s h ip  m ust, a s  C h e s te r to n  s u g g e s te d ,
ifO

ta k e  on th e  au ra  o f  "rom ance."  Where such  aw areness i s  n o t p a r t  o f  

th e  com m unity 's l i f e ,  c i t i z e n s h i p  w i l l  ap p ear more o f  a burden  th an  an 

ho n o r, s in c e  th e  b u rdens o f  c i t i z e n s h ip  a re  l i k e l y  to  become e v id e n t 

lo n g  b e fo re  i t s  rew ard s .

A nother im p o rta n t f a c to r  in  th e  o r ie n ta t i o n  o f  c i t i z e n s  i s  th e  

v iv id n e s s  o f  th e  p u b lic  rea lm . To be m ean in g fu l, th e  p u b lic  o rd e r  m ust 

be v i s i b l e ,  know able, ta n g ib le — th a t  i s  why i t  i s  im p o rtan t f o r  i t  to  be 

s m a ll .  Hie C ity  must be t a i l o r e d  to  th e  n e c e s sa ry  l i m i t s  o f  human 

in te l l i g e n c e  and em otion . This i s  th e  dim ension o f  p o l i t i c s  t h a t  Wolin 

c a l l s  " p o l i t i c a l  s p a c e ,"  and he p o in ts  o u t th a t  th e  en largem en t o f  t h i s

l+n
Q* K. C h e s te r to n , What I  Saw in  America (New York: Dodd, Mead 

& C o ., 1 9 2 2 ), p . 16.
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sp ace  under th e  Roman Empire was a cause o f  th e  d e c l in e  b o th  o f  p o l i t -  

i c a l  th o u g h t and th e  ex p e rie n c e  o f  c i t i z e n s h ip .

A nother d im ension to  w hich Wolin c a l l s  a t t e n t i o n  i s  " p o l i t i c a l  

t im e ."  T h is d im ension i s  th e  c i t i z e n 's  sen se  o f  h is  and th e  C i ty 's

p la c e  in  th e  s tre a m  o f  human l i f e ,  to  th e  c i t i z e n 's  se n se  o f  h im se lf
kZas  p a r t  o f  a  c o n tin u in g  community l in k in g  th e  p a s t  to  th e  f u tu r e .

E v en ts  which d is tu r b  t h i s  sen se  o f  c o n t in u i ty — th e  d e s t r u c t io n  o f  p o l i t ­

i c a l  com m unities and c h a lle n g e s  to  a com m unity 's l i f e  and v a lu e s —a ls o  

d i s tu r b  th e  s t a t e  o f  mind n e c e s sa ry  to  c i t i z e n s h ip .  Wolin d e s c r ib e s  

th e  grow th o f  EJUpire and th e  emergence o f  " o th e r-w o r ld ly "  r e l ig io n s  a s  

sy m b io tic  developm ents, and A rendt d e c la re s  t h a t  th e  se n se  o f  "w o rld -

le s s n e s s "  i s  a c h a r a c t e r i s t i c  o f  ages in  which th e  v i a b i l i t y  o f  th e
43

p u b lic  o rd e r  has  been d is tu r b e d .  I to c q u e v ille  made an i n s t r u c t iv e  

comment in  t h i s  re g a rd  when he d e c la re d  th a t  th e  r e l ig io u s  w ith d raw al 

so c h a r a c t e r i s t i c  o f  e a r ly  C h r i s t i a n i ty  was caused  l e s s  by th e  E m p ire 's  

c r u e l ty  and p e r s e c u tio n  th a n  by i t s  m a t e r i a l i s t i c  and p r i v a t i s t i c
V,

p h ilo so p h ie s  o f  l i f e .  And T e r t u l l i a n 's  comment—"No m a tte r  i s  more 

a l i e n  to  u s  th an  what m a tte rs  p u b l ic ly " — i s  a  s ig n  th a t  by th e  second 

c e n tu ry , p u b lic  l i f e  in  th e  B npire  had ceased  to  have a  v iv id  meaning

*+1W olin, P o l i t i c s  and V is io n , p . 95.
42

A ren d t, The Human C ° n d lt io n , p . 55.
43

W olin, P o l i t i c s  and V is io n , pp. 95-100; A rend t, The Human 
C o n d itio n , p . 55 . ——

A lex is  de T o c q u e v ille ,  Democracy in  A m erica, t r a n s l a t e d  by 
Henry R eeve, e d i te d  by P h i l l i p s  B rad ley  (Mew York: A lfre d  A. Knopf, 
19**5), V ol. I I ,  p . 135-
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f o r  th e  E Jnp ire 's  C h r is t ia n  s u b je c t s .

Assuming a  p u b lic  sp ace  which i s  v iv id  and m ean in g fu l, th e  

o r i e n ta t i o n  o f  c i t i z e n s  fo c u se s  n e x t on a s e t  o f  id e a s  ab o u t bow c i t i ­

zens ought to  perform  t h e i r  p u b lic  d u tie s*  "How sh o u ld  a c i t i z e n  a c t? "  

was a more im p o rtan t q u e s tio n  fo r  a n c ie n t  p o l i t i c a l  s c ie n c e  th an  "Who 

sh o u ld  be a  c i t i z e n ? "

S ta te d  s im p ly , th e  c i t i z e n  must b e l ie v e  t h a t  th e re  i s  such  a 

th in g  a s  th e  p u b lic  i n t e r e s t ,  t h a t  re a so n  can d is c o v e r  i t ,  and t h a t  th e  

in d iv id u a l  c i t i z e n  can and must a c t  in  acco rdance  w ith  i t .  Where t h i s  

s e t  o f  id e a s  does n o t command g e n e ra l ag reem en t, th e  framework o f  

c iv ic  l i f e  must c o l la p s e .  Jo se p h  Tussman w r i te s ,

D em ocratic p o l i t i c a l  l i f e  tu rn s  upon th e  o f f i c e  o f  th e  c i t i z e n  
and upon th e  demands o f  t h a t  o f f i c e .  The c i t i z e n  i s ,  in  h is  
p o l i t i c a l  c a p a c i ty ,  a  p u b lic  a g e n t w ith  a l l  t h a t  th a t  im p lie s  
. . . .  He m ust, in  t h i s  c a p a c i ty ,  be concerned  w ith  th e  p u b lic  
i n t e r e s t ,  n o t w ith  b i s  p r iv a te  g o o d s .^

But we know from lo n g  e x p e rie n c e  t h a t  th e  p u b lic  i n t e r e s t  i s  n e i th e r

s e l f - e v id e n t  n o r  s im p le . C i t i z e n s ,  a s  de Jo u v e n e l p o in ts  o u t ,  " a r e

n o t i r r e s i s t a b l y  swayed by c e r t a i n  knowledge r e g a rd in g  th e  g o o d -o f-

th e-w h o le"  and su ch  knowledge i s ,  in  any c a s e , n o t alw ays a v a i l a b le .

In s te a d ,  we have " a  m ix tu re  o f  d isag reem en ts  ab o u t th e  common good and
48

o f  p e rso n a l w a n ts ."

We a ls o  know from lo n g  e x p e r ie n c e  t h a t  t a lk  abou t th e  p u b lic  

i n t e r e s t  o r  th e  common good i s  f re q u e n t ly  o n ly  a  mask f o r  p r iv a te  i n t e r -

45
A ren d t, The Human C o n d itio n , p . 7 1*.

48
de jo u v e n e l ,  S o v e re ig n ty , p . x i i .

47
Tussman, O b lig a t io n , p . 108.

1*8B ertran d  de J o u v e n e l, The Pure Theory o f  P o l i t i c s  (New Haven: 
T a le  U n iv e r s i ty  p r e s s ,  1 9 6 3 ), pp7 1B?-8H.
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e s te .  Yet i t  i s  e q u a lly  c e r t a i n  t h a t  th e  conmon i n t e r e s t  i s  a r e a l i t y ,  

p a r t ly  b ecause  lo g ic  demands i t  ( i f  th e r e  i s  a  " p u b lic "  th en  i t  m ust, 

w ith  a l l  e n t i t i e s ,  be cap ab le  o f  s u f f e r in g  harm) and p a r t l y  because  o f  

th e  f re q u e n t use made o f  th e  concep t by th e  u n sc ru p u lo u s : a s  de Jo u v en e l 

a rg u e s , i f  th e re  i s  no such  th in g  a s  th e  p u b lic  i n t e r e s t  and no concern  

f o r  i t  on th e  p a r t  o f  c i t i z e n s ,  th en  a tte m p ts  to  use  th e  id e a  a s  a 

com ouflage f o r  p r iv a te  i n t e r e s t  sh o u ld  f a l l  on b a r re n  s o i l .

On t h i s  q u e s t io n ,  de Jo u v e n e l* s  argum ents a re  co m p e llin g . The 

"problem  o f  th e  common good" a s  i t  p r e s e n ts  i t s e l f  to  the  p u b lic  

a u th o r i ty  ( o f  which th e  c i t i z e n r y  i s  th e  g r e a te r  p a r t  in  a r e p u b l ic )  

b e g in s  w ith  th e  f a c t  th a t  th e  members o f  a community do in  f a c t  a c t  

c o l l e c t i v e l y ,  r e g a rd le s s  o f  t h e i r  p r iv a te  d i f f e r e n c e s ,  c o l l e c t i v e  

a c t io n  i s  in  f a c t  th e  c o n d it io n  o f  a l l  s o c ia l  e x is te n c e — w ith o u t i t ,  

c i v i l i z e d  l i f e  would n o t be p o s s ib le .  As de Jo u v e n e l c o n c lu d e s , " l i f e  

in  s o c ie ty  i s  th e  c o n d it io n  o f  each  m an 's  in d iv id u a l  good, indeed  o f  h is  

b e in g  a man a t  a l l . " ^ °

S u c c e s s fu l  c o l l e c t i v e  a c t io n ,  how ever, i s  n o t an in e v i ta b le  

consequence o f  peop le  l i v i n g  to g e th e r ,  b u t an endeavor t h a t  depends 

upon s e v e r a l  d i f f i c u l t  ach iev em en ts : "A rt i s  n e c e s s a ry  to  i t s  su p p o rt

and developm en t,"  th e  p o in t  made by th e  s o c ia l  c o n t r a c t  t h e o r i s t s ,  f o r  

whom c iv ic  d i s in t e g r a t i o n  was a v iv id  r e a l i t y .  C iv ic  o rd e r  i s  h e ld  

to g e th e r  by th e  c o n s ta n t a t t e n t io n s  o f  th e  p u b lic  a u th o r i ty  and th e  

c i t i z e n s  who com prise i t .  Thus, th e  " c u rb in g  o f  th e  ego and th e  aw are-

de Jo u v e n e l, pu re  Theory , p. 188.

^°de Jo u v e n e l, S o v e re ig n ty , p. 113.
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n e ss  o f  tb s  whole*' a re  th e  f i r s t  s te p s  on th e  p a th  tow ard a c h ie v in g

i 51 common g o a ls .

Out o f  t h i s  aw areness grows th e  p o s s i b i l i t y  o f  " s o c i a l  f r i e n d ­

s h ip ,"  a  r e l a t i o n  betw een c i t i z e n s  th a t  i s  b ased  on t r u s t  and c e r t a i n t y .  

A ll  members o f  a  s o c ie ty  m ust be re a so n a b ly  c e r t a i n  o f  how o th e r s  w i l l  

a c t  tow ard them , o r  th e y  w i l l  n o t  b r in g  th em selv es to  t r u s t  one a n o th e r .  

T h is i s  e s p e c ia l ly  t r u e  o f  th e  p u b lic  o r d e r ,  where th o se  we meet w i l l  

n o t be known to  u s  a s  fa m ily  members o r  c lo se  f r i e n d s .  Bu t  s o c ia l  

f r ie n d s h ip  and t r u s t ,  a s  de Jo u v e n e l show s, a re  s t i l l  o n ly  a "fram ew ork ," 

a means to  an end. That end i s  im p l i c i t  in  th e  o u t l in e s  o f  th e  f i r s t  

human com m unities, from th e  time th a t  human b e in g s  took  th e  f i r s t  s t e p  

away from th e  fam ily  and th e  t r i b e  and th e  raw s u r v iv a l  th e se  n a tu r a l  

connnunities made p o s s ib le .  That end i s  th e  c r e a t io n  o f  a  l a r g e r  s o c ie ty  

w ith in  which th e  m an ifo ld  p o s s i b i l i t i e s  o f  human e x is te n c e  can be r e a l ­

iz e d .  "The h ig h e s t  l e g i t im a te  end" o f  men i s  th e  p r e s e r v a t io n  o f  th a t  

l a r g e r  s o c ie ty  made p o s s ib le  by th e  C ity ,  th e  fa v o ra b le  advancem ent o f  

i t s  members, and t h e i r  c o n tin u e d  w e ll-b e in g . I t  fo llo w s  th en  th a t  th e  

" p u b lic  i n t e r e s t "  i s  to  be found in  th o se  p o l i c i e s  which p re v e n t emo­

t i o n a l  d i s s o lu t io n  w ith in  th e  C i ty ,  th e  w a s tin g  o f  i t s  r e s o u rc e s ,  and 

th e  d e s t r u c t io n  o f  i t s  s o c ia l  t i e s ,  w h ile  a t  th e  same tim e a llo w in g

scope f o r  th e  e la b o r a t io n  o f  th e  p o s s i b i l i t i e s  ly in g  dorm ant in  th e
52human c o n d i t io n .

A^l o f  which i s  to  say  th a t  th e  o r i e n ta t i o n  tow ard th e  common 

good which i s  a p a r t  o f  b e in g  a c i t i z e n  i s  a c o n tin u in g  e d u c a tio n , a

51de Jouvenel, ib id ., pp. 115-1 ̂ f.

52Ib id .t p. 129.
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d i s c i p l i n e  to  which th e  c i t i z e n  subm its  h i s  p r iv a te  m o tives and i n c l i n ­

a t i o n s .  C i t iz e n s  a re  n o t b o m , any more th an  s c h o la r s  o r  p r i e s t s ;  th e y  

a re  ta u g h t ,  and th e y  te a c h  th em se lv es  and o th e r s .  The r e a d in e s s  to  

s h a re  in  t h i s  d i s c ip l in e  i s  one o f  th e  c o n d itio n s  upon which c i t i z e n s h ip  

depends, and th e  most im p o rtan t e lem ent in  th e  complex o f  b e l i e f s  which 

su p p o rt i t .

t f i i s  r a i s e s  th e  co m p lica ted  q u e s tio n  o f  p o l i t i c a l  e d u c a tio n  and 

how i t  i s  b e s t  acco m p lish ed . A ttem pts to  s im p li fy  th e  problem  by d i s ­

c o v e r in g  a  fo rm ula fo r  th e  p u b lic  good have n o t been s u c c e s s f u l .  These 

a tte m p ts  have tak en  s e v e ra l  fo rm s. The common good has been i d e n t i f i e d  

w ith  s t r i c t  o b ed ien ce  to  a u th o r i ty  and w ith  s t r i c t  o b ed ien ce  to  i n d i v i ­

d u a l c o n sc ie n c e . I t  has been  i d e n t i f i e d  w ith  th e  i n t e r e s t s  o f  a  c e r t a in  

c l a s s  and w ith  th e  g r e a t e s t  good fo r  th e  g r e a te s t  num ber. F or two 

hundred y e a rs  o r  more i t  has been  l in k e d  in  th e  West w ith  th e  in t e r p l a y  

o f  p r iv a te  i n t e r e s t s  w ith in  a r e p r e s e n ta t iv e  l e g i s l a t u r e .  More r e c e n t ly ,

p o l i t i c a l  s c i e n t i s t s  have throw n up t h e i r  hands and d e c la re d  th a t  th e

53th in g  does n o t e x i s t  a t  a l l .

These e f f o r t s  have come and gone and l e f t  us as  con fused  a s  e v e r .  

What we need i s  n o t new fo rm u las  b u t b e t t e r  exam ples. A n cien t p o l i t i c a l  

s c ie n c e  u n d e rs to o d  t h a t  p o l i t i c a l  e d u c a tio n  must respond  to  th e  s p e c ia l  

needs o f  a tim e and p la c e  and to  th e  o u t l in e s  o f  a p a r t i c u l a r  c r i s i s ,  

which i s  why p o l i t i c a l  s p e c u la t io n ,  in  th e  works o f  P la to ,  T hucyd ides, 

M a c h ia v e ll i ,  and o th e r s  r e l i e d  so h e a v i ly  on h i s t o r i c a l  exam ple, p o l i t ­

i c a l  e d u c a tio n , f o r  th e s e  t h e o r i s t s ,  began w ith  p rom pting  th e  a u d ie n c e 's

53S«e, for example, Pendleton Herring, The p o l i t ic s  o f  Democracy
(New York: W. W. Norton & C o., 19*^0), pp. ^2^-^5; David Truman. TEe
Governmental P rocess, 2nd ed. (New York: Alfred A» Knopf, 1971).
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memory: r e c a l l ,  th e y  s a id ,  when t h i s  man d id  t h i s  deed , Uhy d id  he do 

i t ?  What d id  i t  nean? Was i t  r i g h t  o r  wrong? Out o f  th e s e  exam ples 

and o u t o f  an assessm en t o f  t h e i r  co n seq u en ces, th e  common good m ight 

b eg in  to  ta k e  a  l i v i n g  sh ap e .

The exam ples ta u g h t a n o th e r  le s s o n  as  w e l l .  The c i t i z e n  a c t s  

by making c h o ic e s , by re sp o n d in g  to  p ro p o sa ls  p u t f o r th  by o th e r s  and 

by making p ro p o sa ls  h im s e lf .  In  th e  l i f e  o f  each  c i t i z e n ,  th e  n e c e s s i ty  

fo r  making such  c h o ic e s  w i l l  o ccu r r e p e a te d ly ,  and th e  s t o r i e s  w hich 

made up much o f  th e  c o n te n t o f  a n c ie n t  p o l i t i c a l  s c ie n c e  se rv e d  to  

rem ind th e  au d ien ce  t h a t  t h i s  ta s k  would f a l l  to  them.

But o f  co u rse  th e re  m ust be exam ples b e fo re  example can be o f  

any u s e .  A C ity  w hich p ro v id e s  th e  wrong exam ples w i l l  g e t th e  wrong 

k in d  o f  c i t i z e n s ,  which s u g g e s ts  th e  p o s s i b i l i t y  o f  a  " law  o f  decay41 

in  re g a rd  to  c i t i z e n s h ip ,  c i t i z e n s h i p  decays g e o m e tr ic a l ly .  Each 

d e fe c t io n  from th e  body o f  th e  c i t i z e n r y  co u n ts  tw ic e , once as  a su b ­

t r a c t io n  from th e  number o f  c i t i z e n s  and once a s  an a d d i t io n  to  th e  

t o t a l  o f  bad exam ples. I t  i s  e a sy  to  s e e  t h a t ,  u nder t h i s  law , th e  

o u te r  l i m i t  o f  decay  w i l l  be reach ed  v e ry  q u ic k ly .

C i t iz e n s h ip  a s  a  S k i l l  

C i t iz e n s  p erfo rm  a t a s k ,  and th e y  honor th e  v a lu e s  which g ive  

shape to  th a t  ta s k ,  th e  ta s k  o f  g o v ern in g . But th e y  must a ls o  have th e  

a b i l i t y  to  govern . They m ust have power and th e y  m ust know how to  

e x e rc is e  i t .  T ^ is  d im ension o f  c i t i z e n s h ip  i s  th e  h a rd e s t  to  d e f in e ,  

because  power i t s e l f  i s  a  m y ste ry , th e  more so a s  s o c ie ty  becomes 

l a r g e r  and more com plex. But t h e o r i s t s  have ag reed  th ro u g h  most o f  o u r  

h i s to r y  th a t  th e  p o s se s s io n  o f  c i t i z e n s h ip  r e q u ir e s  th e  p o s se s s io n  o f
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som eth ing  e l s e  b e fo re  i t  can be M ean in g fu l. That "so m eth in g  e ls e "  has

been  v a r io u s ly  d e f in e d : la n d ,  w e a lth , p r e s t i g e ,  in d ep en d en ce , fa m ily ,
54

sound g en es , m i l i t a r y  s k i l l ,  h o n o r, s l a v e s ,  a g u a ra n te ed  incom e. T^e 

case  o f  c i t i z e n s h ip  i s  s im i la r  to  th e  ca se  o f  l i b e r t y  a s  i t  i s  d e sc r ib e d  

by de Jo u v e n e l. L ib e r ty ,  he n o te s ,  i s  th e  s o v e re ig n ty  o f  M,nan o v er 

h im se lf  . . .  m aste ry  and r e s p o n s i b i l i t y  f o r  h i s  d e s t in y ."  T his l i b e r t y  

o r i g i n a l l y  be longed  to  th e  members o f  f a m il ie s  s t r o n g  enough to  defend  

i t  a g a in s t  a l l  c h a lle n g e . These were th e  " v i r i l e  f a m il ie s "  who e n te re d  

as e q u a ls  in to  a l a r g e r  f e d e r a t io n .  "W hosoever b e lo n g s  to  one o f  th e s e

f a m il ie s  i s  f r e e ,  because he has 'b r o t h e r s '  to  defend  him o r  avenge

55h im ."  C oulanges r e c o rd s  t h a t  A thens u nder th e  a r i s to c r a c y  wets " me r e ly  

a  c o n fe d e ra tio n  o f  th e s e  p o w erfu l heads o f  f a m i l ie s ,  who assem bled on 

c e r t a in  days f o r  th e  c e le b r a t io n  o f  th e  c e n t r a l  w orsh ip  o r  f o r  p u r s u i t  

o f  common i n t e r e s t s "  and th a t  " th e y  a lo n e  were c i t i z e n s .

T h is i s  th e  " a r i s t o c r a t i c  o r ig in  o f  l i b e r t y , "  and c i t i z e n s h ip  

has th e  same a n c e s t ry .  C i t iz e n s  were the  members o f  th o se  f a m il ie s  

p ow erfu l enough to  shape th e  p u b lic  s p a c e , to  c a l l  in to  e x is te n c e  and 

d e te rm in e  th e  shape o f  th e  C ity .  I t  i s  im p o rtan t to  n o t ic e  th a t  

c i t i z e n s h ip ,  o r i g i n a l l y ,  was n o t so u g h t to  p r o te c t  th e  p r iv a te  l i b e r t i e s  

o f  th e s e  in d iv id u a l s .  I t  was a r e l a t io n s h ip  so u g h t by in d iv id u a ls  whose

54
"Long b e fo re  th e re  can be r e s p o n s ib le  o r  i r r e s p o n s ib le  p o p u la r  

governm ent . . . .  th e  problem s o f  s u r v iv a l  must be so lv ed  so th a t  a  
p o l i t i c a l  community i t s e l f  can d ev e lo p , so t h a t  p eo p le  can d i r e c t  some 
o f  t h e i r  a t t e n t io n  to  p o l i t i c s . "  James C> D av ies , Human N atu re  in  
P o l i t i c s  (New York: W iley, 1 9 6 ?), p . 28 .

55B e rtra n d  de Jo u v e n e l, On Power: I t s  N ature and th e  H is to ry  o f  
i t s  Growth (B oston : Beacon P reae," 1 9 ^ 2 ' ) pp. 317-319.

56C oulanges, The A ncien t C ity , pp. 2 ^ ,  228.
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l i v e s ,  l ib e r t y ,  and property  a lrea d y  were se c u r e . C it iz e n sh ip  was not

a source o f  power, but a use o f  power, an e x ten sio n  o f  power from the

57p r iv a te  domain to  th e p u b lic .

C it iz e n sh ip  was not seen  as a guarantee o f  p r iv a te  r ig h ts  fo r

another reason  as w e ll:  p r iv a te  r ig h ts  were guaranteed by d iv in e  law
58and s o c ia l  custom ra th er  than by p o l i t i c a l  a u th o r ity ." ^  I t  was 

" an cien t useage" which guaranteed to  each in d iv id u a l the p reserv a tio n  

o f  what was h i s .  To change an e s ta b lish e d  custom o r  r e la t io n  req u ired  

the most urgent reason s and was h eld  by a n c ien t p o l i t i c a l  s c ie n c e  to  

be a symptom o f  d iso rd er  and i l l n e s s  in  the body p o l i t i c .

I t  was, de Jou ven el argu es, th e  breakdown o f  r e l ig io u s  b e l i e f  

and the d e s tr u c tio n  o f  custom th a t brought p r iv a te  in te r e s t s  and p r iv a te  

r ig h ts  to  a s t a t e  o f  n ea r ly  u n iv e r sa l in s e c u r ity ,  lea d in g  to  the wide­

spread demand fo r  p o sse ss io n  o f  the c i t iz e n s h ip  as a means o f  s e l f -  

59d e fe n se . Ihe Western world has gone through se v e r a l p er io d s o f  such  

heightened  in s e c u r ity ,  and each has been atten d ed  by a change in  the  

p r e v a ilin g  n o tion  o f  c i t iz e n s h ip ,  from a view  which s e e s  i t  as a  r e s u lt  

o f  s e c u r ity  and an ex ten sio n  o f  p r iv a te  power, to  one which s e e s  i t  as  

a source o f  s e c u r ity  and a d efen se  o f  the p r iv a te  domain. l^ e  growth o f  

the Soman fiapire was one such o c c a s s io n , as  was i t s  subsequent c o l la p s e .

57However, compare a contemporary d e f in it io n  o f  c i t iz e n s h ip :  
" C itizen sh ip  c r e a te s  a  community under law; i t  makes th o se  who b e lo n g  
a p art o f  th e  system  o f  r u le s  which p r o te c ts  them from one another and, 
by c r e a t in g  a s o r t  o f  c lu b , from o u ts id e r s ."  H a lf Dahrendorf, " C itiz e n ­
sh ip  and Beyond," S o c ia l  R esearch, ^1 (V in te r , 197*01 p.

58de Jou ven el, On Power, p . 265; 320-22 .

59I b id .,  p. 265.
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The r i s e  o f  a m erchant c l a s s  in  th e  l a t e  fe u d a l p e r io d  was a n o th e r .  Hie 

m ost r e c e n t  o c c a s s io n t p e rh a p s , was th e  p e r io d  o f  c a p i t a l i s t  i n d u s t r i a l  

ex p an sio n  in  th e  l a t e  n in e te e n th  c e n tu ry ,  a  p e r io d  r i f e  w ith  new demands 

from w orkers f o r  more e f f e c t iv e  p a r t i c ip a t i o n  in  p o l i t i c s  a s  a  means o f  

d e fe n se  a g a in s t  modern in d u s t r y .

D evelopm ents such  a s  th e s e  mark a  p ro found  a l t e r a t i o n  in  th e  

m eaning o f  c i t i z e n s h i p ,  a  m ajor s h i f t  i n  th e  fo cu s  o f  p o l i t i c a l  a c t i v ­

i t y  from jm b lic  to  p r iv a te  g o a ls .  When s u b je c ts  can  f in d  no s e c u r i t y  

ex c ep t by  c a p tu r in g  th e  p u b lic  a u th o r i t y ,  th en  c o n f l i c t  in e v i t a b ly  ta k e s  

on  th e  n a tu re  o f  th e  "w ar o f  a l l  a g a in s t  a l l "  t h a t  Hobbes i d e n t i f i e d  

w ith  th e  s t a t e  o f  n a tu r e .  An d a s  Hobbes u n d e rs to o d , one outcome o f  

su ch  a  s t r u g g le  i s  th e  perm anent d e s t r u c t io n  o f  a l l  r i g h t s  and i n t e r e s t s .

I t  fo llo w s  t h a t  c i t i z e n s h i p  f lo u r i s h e s  where n e i th e r  s u b je c ts  

n o r  c i t i z e n s —n e i th e r  th e  l e a s t  n o r th e  m ost p o w erfu l—a re  f e a r f u l .

They m ust n o t be a f r a i d  o f  l o s in g  what i s  t h e i r s ,  o f  h av in g  t h e i r  w orld  

deranged  o r  d e s tro y e d , o f  s e e in g  t h e i r  p la n s  and e x p e c ta t io n s  o v erth ro w n . 

A nxiety  i s  th e  n a tu r a l  c o n d it io n  o f  man in  s o c ie ty ,  and any developaw nt 

which in c r e a s e s  t h i s  n a tu r a l  a n x ie ty  w i l l  d e c re a se  th e  s e c u r i t y  upon 

which c i t i z e n s h i p  depends.

I t  a ls o  fo llo w s  th a t  c i t i z e n s h i p  f lo u r i s h e s  b e s t  where th o se  who 

a re  fo rm a lly  ad m itted  to  th e  c i t i z e n s h i p  have a  ro u g h ly  e q u a l a c c e s s  

to  i t s  p r e r e q u i s i t e s .

The f i r s t  p r e r e q u i s i t e  f o r  c i t i z e n s h i p  i s  th e  most o b v io u s , an d ,

p e rh ap s  f o r  t h a t  r e a s o n , th e  most o v e rlo o k e d . Ib  be a  c i t i z e n ,  one

m ust f i r s t  l i v e  in  a  C ity .

Nor i s  t h i s  a s  s im p le  a  m a tte r  a s  i t  m ight a t  f i r s t  seem. Greek
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p o l i t i c a l  s c ie n c e  u n d e rs to o d  th e  n a tu re  o f  c i t i z e n s h ip  to  r e q u ire  a

p a r t i c u l a r  k in d  o f  C i ty ,  one whose i n s t i t u t i o n s  were shaped  w ith  a

s p e c i f i c  g o a l in  m ind. Die C ity  drew i t s  i d e n t i t y  from th e  g o a ls

im p l i c i t  in  i t s  law s Cor i t s  c o n s t i t u t i o n ) , j u s t  a s  a  ch o ru s  drew i t s

i d e n t i t y  from  th e  n a tu re  o f  th e  drama i t  p erfo rm ed , h a v in g  one i d e n t i t y
60when i t  perform ed comedy, and a n o th e r  when i t  perform ed tra g e d y .

In  th e  same m anner, a  p o l i s  was d e f in e d  by i t s  purpose r a t h e r  th a n  by 

i t s  p h y s ic a l  c h a r a c t e r i s t i c s .  In  th e  P o l i t i c s , A r i s t o t l e  s a y s  th a t  

" th e  i d e n t i t y  o f  th e  p o l i s  i s  n o t c o n s t i tu t e d  by i t s  w a l ls .  I t  would 

be p o s s ib le  to  su rro u n d  th e  whole o f  th e  P eloponnese by a  s in g le  w a ll:  

b u t  would t h a t  make i t  a  s in g le  p o l i s ? " ^  For P la to  and A r i s t o t l e ,  

and f o r  G reek c u l tu r e  g e n e r a l ly ,  th e  p o l i s  was above a l l  e l s e  an 

e d u c a t io n a l  i n s t i t u t i o n ,  one formed to  mold th e  c h a r a c te r  o f  i t s  

c i t i z e n s  a c c o rd in g  to  a  p re c o n ce iv ed  p a t t e r n .  That p a t t e r n  was im p l i c i t  

in  human n a tu r e ,  j u s t  a s  hum anity had n a t u r a l l y  formed f a m il ie s  and 

th en  v i l l a g e s ,  fo llo w in g  i t s  i n s t i n c t  f o r  a s s o c ia t io n ,  so  to o  i t  had 

gone on to  th e  n e x t s te p  and  founded th e  c i t y ,  and fo r  much th e  same 

re a so n . Hie c i t y  was a form  o f  a s s o c ia t io n  w hich expanded know ledge, 

p e rm it te d  a  w ider ra n g e  o f  accom plishm ent, deepened m an 's  u n d e rs ta n d in g  

o f  h i s  problem s and p o t e n t i a l ,  and p ro v id e d  a  s u r e r  s ta n d a rd  o f  j u s t i c e .  

By making men b e t t e r ,  th e  p o l i s  b ro u g h t them c lo s e r  to  a r e a l i z a t i o n  

o f  t h e i r  t r u e  n a tu r e s .  "Thus f u l f i l l i n g  th e  whole n a tu re  o f  man, th e  

p o l i s  i s  p a r t i c u l a r l y  and s p e c i a l l y  'n a t u r a l , ' in  t h a t  se n se  o f  th e

^ A r i s t o t l e ,  p o l i t i c s . I I ,  i i i ,  7 .

6 l I b id . ,  I l l ,  i i i ,  5-
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word which neans th e  f i n a l  and p e r f e c t  c o n d it io n  o f  u l t im a te  d ev e lo p - 

62m en t."

T h is  i s  th e  m eaning o f  A r i s t o t l e 's  demand th a t  th e  c i t y  be 

" s e l f - s u f f i c i e n t a  term  d e f in e d  in  th e  E th ic s  a s  " th a t  which by and 

o f  i t s e l f  makes l i f e  d e s i r a b le  and la c k in g  in  n o th in g ."  The good 

c i t y  c o n ta in s  w ith in  i t s e l f  a l l  t h a t  i s  needed f o r  th e  accom plishm ent

64o f  i t s  e d u c a tio n a l  g o a ls .  I t  a l s o ,  o f  c o u rs e ,  c o n ta in s  a l l  t h a t  i s  

needed f o r  c o r ru p t io n ,  a s  w e ll ,  s in c e  l i f e  in  th e  c i t y  r e p r e s e n ts  a  

r e l a x a t io n  o f  th e  s t e r n e r  m oral d i s c i p l i n e s  o f  th e  v i l l a g e  and th e  t r i b e ,  

w here r e l ig io u s  custom  governed e v e ry  a c t .  T ha t i s  why th e  law s a re  so  

im p o rta n t: th e y  m ust be w r i t te n  so  a s  to  make goodness more l i k e l y  th an

e v i l .  To A r i s t o t l e ,  th e r e f o r e ,  th e  law  i s  n o t s im p ly  a c o v e n an t, a

" g u a ra n to r  o f  m en 's r i g h t s  a g a in s t  one a n o th e r ,"  b u t " a  r u le  o f  l i f e
65su ch  as w i l l  make th e  members o f  a  p o l i s  good and j u s t . "  As in  

S o c r a te s ' famous m etaphor, th e  law a a re  th e  c i t i z e n 's  p a r e n t s ,  dem anding 

o b e d ie n c e , r e s p e c t ,  and d e v o tio n .

T h is  i s  why th e  C ity  i s  su ch  a  d i f f i c u l t  accom plishm ent, and

^ E r n e s t  B a rk e r , e d . ,  A r i s t o t l e 's  P o l i t i c s  (New York: O xford 
U n iv e r s i ty  p r e s s ,  1 9 6 2 ), n o te  B, pp . ? -£ •

^ E t h ic s , I ,  v i l ,  7 , c i t e d  by Barker, i b i d . ,  p . 8 .
64T his n o tio n  o f  a u ta r k e ia  has  som etim es been assumed to  have an 

economic r a th e r  th a n  a  m oral me'aning. R obert D ah l, f o r  exam ple, say s  
t h a t  modern s t a t e s  can n o t meet A r i s t o t l e 's  demand th a t  th e y  be " s e l f -  
s u f f i c i e n t "  because  modern econom ies a r e  too  com plex. "The C ity  in  th e  
F u tu re  o f  D em ocracy," American P o l i t i c a l  S c ien ce  Review, 6l  (Decem ber, 
1967): 953-70 . I t  eeem s, how ever, t h a t  i t  was m oral autonom y, o r  
r a t h e r  " c o m p le te n e ss ,"  t h a t  A r i s t o t l e  had in  m ind, s in c e  he assumed h i s  
i d e a l  r e p u b l ic  would c o n tin u e  to  have r e l a t i o n s  w ith  o th e r  s t a t e s ,  
engage in  t r a d e ,  and so  on . T h is i s  why th e  r e p u b l ic  must have a  sound 
f o re ig n  p o l ic y .  P o l i t i c s , I I I ,  v i ,  x i .

^ C i t e d  by B a rk e r , A r i s t o t l e 's  P o l i t i c s ,  " in t r o d u c t io n ,"  p . I x x i i .
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A r i s t o t l e  b e lie v e d  t h a t  " th e  man who f i r s t  c o n s tru c te d  su ch  an a s s o c i ­

a t io n  was th e  g r e a te s t  o f  b e n e f a c t o r s . " ^  Tb th a t  e x te n t ,  th e r e f o r e ,  

c i t i z e n s h ip  i s  an in h e r i t a n c e ,  and one th a t  o u s t  be c a r e f u l ly  p re se rv e d  

a g a in s t  th e  numerous te n d e n c ie s  in  human n a tu re  which le a d  to  i t s  d i s ­

s ip a t i o n .

Once w ith in  th e  C i ty ,  th o se  who would jo in  i t s  c i t i z e n r y  m ust 

p o sse s s  s e v e ra l  q u a l i t i e s  and d isp o se  o f  s e v e r a l  r e s o u rc e s .  The m ost 

im p o rta n t re so u rc e  i s  tim e . C i t iz e n s h ip  i s  n o t s im p ly  a  s t a t e  o f  b e in g , 

b u t an a c t i v i t y  which ta k e s  tim e to  perfo rm . We have g o tte n  used  to  

th e  s a y in g  " tim e  i s  money4' and o f te n  co nfuse  th e  two, b u t th e  ev id en ce  

s u g g e s ts  t h a t  b e in g  a  c i t i z e n  does n o t r e q u i r e  g r e a t  w e a lth  so  much a s  

i t  r e q u ire s  m oderate l e i s u r e .  No one whose e n e rg ie s  a re  c o m p le te ly  

ab so rb ed  by p r iv a te  b u rd e n s , such  a s  e a rn in g  a  l i v i n g  o r  c a r in g  f o r  a  

h o u seh o ld , can hope to  be a  c i t i z e n .  And t h i s  a p p l ie s  e q u a l ly  to  th e  

poo r man who must h o ld  two jo b s  in  o r d e r  to  s u rv iv e ,  and to  th e  r i c h  

man who g iv e s  s ix t y  h o u rs  a  week to  h i s  p r iv a te  b u s in e s s .  N e ith e r  has  

tim e f o r  p u b lic  c o n c e rn s , th e  one th ro u g h  n e c e s s i ty ,  and th e  o th e r  

th ro u g h  g re e d .

A second re so u rc e  i s  r e l a t e d  to  th e  f i r s t .  The c i t i z e n  m ust be 

in  some sen se  Independen t o f  in f lu e n c e s  n o t a p p ro p r ia te  to  th e  p u b lic  

re a lm . Hie speech  and a c t io n s  must n o t be l i a b l e  to  c o e rc io n . Re m ust 

be a b le  to  d isp o se  o f  h is  v o te  w ith o u t b e in g  in f lu e n c e d  by th o se  to  

whom he i s  In  d eb t f o r  h i s  l i f e  o r  w e ll-b e in g . Thie may mean t h a t  th e  

c i t i z e n  i s  a  man o f  w e a lth , t h a t  i s ,  a  landow ner o r  businessm an o r  a  

member o f  a  w ea lth y  fa m ily . But i t  most o f te n  means s im p ly  th a t  he i s

66p o i i t i c s .  I ,  i i ,  15 .
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&n a r t i s a n  o r  m erchant o f  Independen t m eans, anyone, In  f a c t ,  c ap ab le  

o f  e a rn in g  a  l i v i n g .  T h is  re q u irem en t i s  ouch e a s i e r  to  d e f in e  in  a  

n o n - I n d u s t r ia l  s o c ie ty ,  o f  c o u rse , b u t we have p le n ty  o f  exam ples from 

o u r  own h i s to r y  to  s u g g e s t what i t  m igh t mean in  th e  p r e s e n t .  The 

f a c to ry  w orkers who re a d  n o t ic e s  th r e a te n in g  th e  c lo s in g  o f  a  p la n t  i f  

a  l o c a l  e l e c t io n  o r  referendum  does n o t go a  c e r t a in  way c e r t a i n l y  

s u f f e r  a  form o f  c o e rc io n  n o t a p p r o p r ia te  to  th e  p u b lic  re a lm , c i t y  

c o u n c ils  c o n s id e r in g  en v iro n m e n ta l l e g i s l a t i o n  in  th e  fa c e  o f  t h r e a t s  

to  move a  p la n t  a l s o  s u f f e r  i t .

A nother re so u rc e  which th e  c i t i z e n  m ust have i s  " s o c i a l  c r e d i t . "  

The c i t i z e n  must be a  p e rso n  to  whom o th e r s  a re  w i l l in g  to  l i s t e n  w ith  

r e s p e c t ;  o r ,  to  be more p r e c i s e ,  he m ust be g iv en  c r e d i t  f o r  a  c e r t a i n  

amount o f  r e s p e c t ,  even though he may, in  th e  en d , w aste  t h a t  c r e d i t .

I f  s o c i a l  custom  d i c t a t e s  t h a t  c e r t a i n  n o n - p o l i t i c a l  c h a r a c t e r i s t i c s  

(su ch  a s  s e x )  d i s q u a l i f y  a  p e rso n  from a c c e s s  to  s o c ia l  c r e d i t ,  th en

c i t i z e n s h i p  i s  d im in ish ed  to  t h a t  e x t e n t ,  which was P l a t o 's  re a so n  fo r

67in c lu d in g  women among th e  c l a s s  o f  G u ard ian s .

R e la te d  to  s o c ia l  c r e d i t  i s  a  f i n a l  re s o u rc e :  a c i t i z e n  m ust,

a s  p la to  knew, have f r i e n d s .  The need f o r  f r ie n d s  i s  an im p o rta n t b u t 

tro u b leso m e p r e r e q u i s i t e  o f  a  p u b lic  l i f e :  im p o rtan t b ecau se  no p ro ­

j e c t  w orth  d o ing  in  p u b lic  can be done a lo n e , and troub lesom e b ecause  

f r ie n d s h ip  s t r a d d le s  th e  boundary betw een p r iv a te  and p u b l ic ,  o f te n

&?See J a e g e r ,  P a id e ia , V ol. 2 , p . 2M». David B apoport n o te s  
t h a t  "when men w i l l  n o t  g iv e  each  o th e r  th e  b e n e f i t  o f  d o u b t, o rd in a ry  
c irc u m sta n ce s  . . .  can  b reed  consequences as  u n fo re seen  by th o se  who 
cau se  them as  by th o se  who s u f f e r  from them ." "The C orrup t S ta te :  th e  
Case o f  Rome R e c o n s id e re d ,"  p o l i t i c a l  S tu d ie s , 16 (O c to b e r, 1968), p . ^23,
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dragging the needs o f  one r e a ls  in to  the o th er and o fte n  con fu sin g  
68them. E. M. F o r s te r 's  remark i s  much to  the p o in t:  he hoped th a t

i f  the tim e came* he would have enough courage to  b etray  h is  country  

fo r  a fr ie n d , proving th a t even in  the a lte r e d  c o n d itio n s  o f  the 

modem s t a t e ,  such a ch o ice  might not be an easy  one. TCie obverse  

i s  a lso  tru e: w hile i t  i s  in co n ce iv a b le  th at a c i t iz e n  would a c tu a lly

b etray  h is  fr ien d s  fo r  h is  country, he might a t  l e a s t  have to  q u arrel 

with them or sep a ra te  from them, and th a t too would take i t s  own kind  

o f  courage.

As important as the resou rces a t  the c i t i z e n ' s  d isp o sa l are the  

p erson al q u a l i t i e s  th a t make c i t iz e n s h ip  p o s s ib le .  Foremost among 

th e se  i s  what the a n c ien ts  c a l le d  ch a ra c ter , or n o b i l i t y ,  or sim ply

v ir tu e , and what we would probably c a l l  today "sense o f  s e l f "  o r  "ego
go

s tr en g th ."  This i s  another way o f  sa y in g  th a t the c i t i z e n  must have 

a reasonably high op in ion  o f  h im se lf , and not be the v ic t im  o f  the
70e x cess  o f  h u m ility  th a t T b cq u ev ille  thought was t y p ic a l ly  "dem ocratic."

I f  we are to take part in  p u b lic  l i f e  we must be co n fid en t th at i t s  

is s u e s  are not beyond our com prehension, and we must be w i l l in g  to  

d efer  o n ly  to  th ose  who h; dem onstrated th e ir  wisdom or competence 

in  ways th a t accord with c le a r  p u b lic  stan d ard s.

66Th« te n s io n s  between c i t i z e n s ,  and between c i t i z e n s  and th e ir  
community, are d iscu ssed  by v i ls o n  Carey M eVilliams In The Idea o f  
F r a tern ity  in  America (B erkeley: U n iv e r s ity  o f  C a lifo r n ia  P r ess , 19 7 3 ), 
e s p e c ia l ly  in  tibs. 1 , 2 , and 3 .

69R obert Lane, P o l i t i c a l  Id eo lo g y  (New Tork: The F ree  P re s s ,
1967), pp. 5^-55. S . H. L ip eet c a l l s  I n i s  q u a lity  "ego secu r ity "  in  
p o l i t i c a l  Man (N*w York: Doubleday/Anchor, 19 6 3 ), Ch.

70Ttocqueville, Democracy in  A f r i c a , V ol. I I ,  p. 2^*8.
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The p e rso n a l q u a l i t i e s  needed f o r  c i t i z e n s h i p  a re  d e f in e d  by 

t h e i r  end , which i s  g o v ern in g . They a r e  th e  q u a l i t i e s  most s u i t e d  to  

p o l i t i c s :  th e  a b i l i t y  to  make judgem ents, to  re a so n  d is p a s s io n a te ly ,

to  em p a th ize , form and r e a s s e s s  commitments and l o y a l t i e s .  A ncien t 

p o l i t i c a l  s c ie n c e  p la c ed  a  g r e a t  v a lu e  on th e se  q u a l i t i e s ,  and b e l ie v e d  

t h e i r  e x e rc is e  was more l i k e l y  to  o c c u r  in  p u b lic  l i f e  th a n  in  p r iv a te .  

I t  was f o r  t h i s  re a so n  th a t  th e  "good man" and th e  "good c i t i z e n "  

merged in  th e  id e a l  r e p u b l ic .

T ^ is  i s  th e  c l a s s i c a l  u n d e rs ta n d in g  o f  th e  m a tte r .  T his t r a ­

d i t i o n  underw ent many changes a s  W estern s o c ie ty  d ev e lo p ed , and I  want 

to  tu rn  to  one s e t  o f  chan g es—l ib e r a l i s m —b e fo re  d i r e c t l y  c o n f ro n tin g  

th e  problem  o f  c i t i z e n s h ip  in  th e  Am erican c o n te x t .  For i t  %ms th e  

l i b e r a l  t r a d i t i o n  which f i r s t  gave v o ice  to  c o n c e p tio n s  o f  c i t i z e n s h ip  

and c iv ic  e d u c a tio n  which came to  l i f e  in  th e  U n ited  S ta te s  in  th e  

e ig h te e n th  and n in e te e n th  c e n tu r i e s .

2 .
C it iz e n s h ip  and th e  L ib e r a l  T ra d i t io n  

L ib e ra lism  a t ta c k e d  th e  c l a s s i c  co n c e p tio n  o f  c i t i z e n s h i p  in  a l l  

o f  i t s  p a r t s .  I t  s u b s t i t u t e d  n o tio n s  o f  " s u b je c t"  and "member" f o r  

n o tio n s  o f  o f f i c e ;  i t  re p la c e d  th e  p u b lic  o r i e n ta t i o n  o f  c l a s s i c a l  

th e o ry  w ith  a  f i e r c e l y  p r l v a t i s t i c  in d iv id u a lis m ; and i t  s u b s t i t u t e d  f o r  

p o l i t i c a l  e d u c a tio n  a  r e l i a n c e  on s o c ia l  c o n fo rm ity  and o b e d ie n c e .

The L ib e ra l  C i t iz e n  and His O f f ic e  

The b a s ic  s h i f t  in  o r ie n ta t i o n  from th e  a n c ie n t  to  th e  l i b e r a l  

t r a d i t i o n  can be su g g e s te d  by th e  d i f f e r e n t  m eanings o f  "member" and
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" c i t i z e n " .  I t  i s  no sem an tic  a c c id e n t  which fo rb id s  us  to  t a l k  o f  th e  

" c i t i z e n s "  o f  th e  AJL-CID o r  th e  "members" o f  A thens, f tie se  te rm s , 

d i f f e r e n t  a s  th e y  a r e ,  a re  n o n e th e le s s  u sed , in  modern lan g u ag e , in  a 

somewhat co n fu sed  m anner. Ve t a l k  ab o u t becom ing " u s e f u l  members o f  

so c ie ty * ' o r  " p ro d u c tiv e  c i t i z e n s , "  w ith o u t r e a l i z i n g  t h a t  we a re  t a lk in g  

ab o u t v e ry  d i f f e r e n t  th in g s .  The d i f f e r e n c e  l i e s  c h i e f ly  in  t h i s :  

t h a t  "member" i s  i n d i f f e r e n t  a s  to  o b j e c t ,  w h ile  " c i t i z e n "  i s  n o t .

While b o th  te rm s l i n k  an in d iv id u a l  to  a p la c e ,  " c i t i z e n "  l in k s  him to  

a s p e c ia l  k in d  o f  p la c e  and to  a s p e c ia l  v o c a tio n  a s  w e l l .  Where 

"member" im p lie s  o n ly  t h a t  one b e lo n g s  to  so m eth in g , " c i t i z e n "  r e q u i r e s  

th a t  one do som eth ing  a s  w e ll .

We owe t h i s  s h i f t  in  th e  lan g u ag e  to  l i b e r a l i s m —o r ,  more p r e ­

c i s e l y ,  to  th e  re sp o n se s  o f  p o l i t i c a l  p h ilo so p h y  to  th e  s p e c ia l  d i s ­

o rd e rs  o f  th e  s ix te e n th  and s e v e n te e n th  c e n tu r i e s .  Hobbes and Locke

looked  o u t upon a  w orld  deranged  by c i v i l  war; th e  p u b l ic  w orld  was a

71dangerous p la c e  and men were c ap ab le  o f  a t e r r i f y i n g  v io le n c e .  As a 

r e s u l t ,  l i b e r a l i s m  was moved to  p ro v id e  a  new answ er to  th e  p e re n n ia l  

q u e s tio n s  o f  p o l i t i c a l  p h ilo so p h y : W^at i s  th e  n a tu re  o f  p o l i t i c a l

o r d e r ,  where does i t  come from , and how can  i t  be p re se rv e d ?

For th e  c l a s s i c s ,  o rd e r  was o f  two k in d s :  th e  o rd e r  which men

imposed upon t h e i r  p r iv a te ,  p r e - p o l i t i c a l  e x is te n c e  ( th e  o rd e r  o f  

t r i b e s  and f a m il ie s  and c la n s )  and th e  o rd e r  imposed th ro u g h  and upon 

l i f e  in  th e  C ity .  P r e - p o l i t i c a l  o rd e r  en ab led  man to  s u rv iv e ;  p o l i t i c a l  

o r d e r  a llo w ed  h i s  to  grow, to  f u l f i l l  h im se lf  th ro u g h  p a r t i c ip a t i o n  in

71 Wolin, P o li t ic s  and V ision , pp. 243-44; Leo S trau ss, "The
S p ir it  o f  Hobbes' P o lit ic a lP h ilo a o p h y ,"  in  K. C. Brown, e d . , Hobbes
Studies (Cambridge: Harvard U n iversity  P ress, 1965), p. 25.
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th e  p u b lic  l i f e  o f  a c i v i l i z e d  community. The problem  o f  p o l i t i c a l  

o rd e r  was th e r e fo r e  in t im a te ly  co nnected  to  th e  o f f i c e  o f  th e  c i t i z e n  

and to  th e  e d u c a tio n  and a t t i t u d e s  a p p ro p r ia te  to  c i t i z e n s h ip .

L ib e ra lism , how ever, s t a r t e d  w ith  a d i f f e r e n t  th e o ry  o f  human 

n a tu r e ,  and from th a t  p rem ise i t  c o n s tru c te d  a  new th e o ry  o f  p o l i t i c a l  

o r d e r .  For Hobbes, man was n o t a  p o l i t i c a l  an im al, b u t th e  very  " b e a s t"  

th a t  A r i s to t l e  had id e n t i f i e d  w ith  th e  man l i v i n g  o u ts id e  o f  the  C ity .

The view th a t  man i s  n a tu r a l ly  s o c ia l  Hobbes i d e n t i f i e d  w ith  th e  "v a in  

p h ilo so p h y  and fab u lo u s  t r a d i t i o n s "  o f  "h ea th en "  p o l i t i c a l  s c ie n c e .

An d w hile  men were cap ab le  o f  re a so n , a c c o rd in g  to  Hobbes, th ey  were 

more o f te n  th e  c r e a tu re s  o f  p a s s io n , p ro p e lle d  by a " p e r p e tu a l  and

72r e s t l e s s  d e s i r e  o f  power a f t e r  pow er, t h a t  c e a s e th  o n ly  in  d e a th ,"

Hen do n o t seek  j u s t i c e ,  b u t p le a s u re :  t h a t  i s  t h e i r  t r u e  n a tu r e ,  say s

73Hobbes, and so say  a l l  l i b e r a l  p h ilo so p h e rs  s in c e .  C o n seq u en tly , th e  

c e n t r a l  g o a l o f  l ib e r a l i s m  i s  peace : th e  r e le a s e  from th e  c o n s ta n t

f e a r  o f  v io le n t  d e a th  which p lag u e s  a l l  men in  the  s t a t e  o f  n a tu r e ,  and 

which can o n ly  be a l la y e d  by th e  c o n s tru c t io n  o f  a Power e q u a lly  t e r r i -  

fy in g  to  a l l .  I t i i s  pow er, o f  c o u rse , i s  th e  L e v ia th a n , a g ia n t c r e a te d  

by th e  c o l l e c t iv e  powers o f  s o c ie ty  i t s e l f ,  and tu rn e d  a g a in s t  whoever 

would b reak  th e  k i n g 's  p eace .

P eace took  th e  p la c e  in  Hobbes* p h ilo so p h y  th a t  j u s t i c e  had 

o ccup ied  in  th e  c l a s s i c s :  i t  became th e  end o f  c iv ic  o r d e r .  I t  t h e r e ­

fo re  became p a r t  o f  th e  n a tu re  o f  c i t i z e n s h ip  to  p re se rv e  peace by ob ey in g

72 Hobbes, L e v ia th a n , ed . by M ichael O ak esh o tt (O xford : B lack - 
w e ll ,  1946), p . 651

73S tr a u s s ,  "The S p i r i t  o f  Hobbes' P h ilo so p h y ,"  p . 3.
74'  I b i d . ,  p. 13.
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th e  s o v e re ig n : "D ie c i t i z e n  had th u s  become synonymous w ith  th e

s u b je c t  . . .

But w hile  he was w r i t in g  a th e o ry  o f  o b e d ie n c e , Hobbes was a ls o

c r e a t in g  a  th e o ry  o f  r i g h t s ,  a  p a ra d o x ic a l  u n io n  which came to  ty p i f y

l i b e r a l i s m .  A g a in , th e  r e a so n  m ust be so u g h t in  H obbes' v ie w  o f  human

n a tu r e .  JOr th e  C reek s , th e  " s t a t e  o f  n a tu re "  was th e  h e a l th y  C ity ,

76because  i t  was in  th e  C ity  t h a t  m an 's t r u e  n a tu re  was f u l f i l l e d .  F or

Hobbes, and f o r  a l l  l i b e r a l  p h ilo so p h e rs  who succeeded  him , m an 's

" n a tu re "  was to  be so u g h l in  th e  h y p o th e t ic a l  tim e b e fo re  th e  fo u n d in g

o f  c i v i l  s o c ie ty ,  when man was f r e e  to

use h i s  own power . . .  f o r  th e  p r e s e r v a t io n  o f  h i s  own 
n a tu re ;  t h a t  i s  to  s a y , o f  h i s  own l i f e ;  and c o n se q u e n tly , 
o f  d o in g  a n y th in g  which in  h i s  own judgem ent and re a so n  
he s h a l l  co n ce iv e  to  be th e  a p t e s t  means t h e r e t o . , ^

The s t a t e  o f  n a tu re  was th u s  a  s t a t e  o f  war— " a  war o f  a l l  men a g a in s t
78a l l  m en." In  t h e i r  b r i e f  moments o f  r e a so n , how ever, men were a b le  

to  p e rc e iv e  th e  n a tu r a l  law  which su g g e s te d  th e  way o u t  o f  t h i s  s t a t e  

o f  w ar, i . e . ,  th o se  r u le s  o f  p e a c e fu l  conduct which fo llo w ed  l o g i c a l l y

from th e  s t a t e  o f  n a tu r e :  k eep in g  o n e 's  word, la y in g  down arm s,

79acknow ledging o th e r s  a s  o n e 's  e q u a ls ,  and so  on . But e l l  o f  th e se  

r u le s  fo llo w ed  l o g i c a l l y  from  r i g h t s ,  and when men came to  c r e a te  an

"^W olin , p o l i t i c s  and V is io n , p . 2?1 .
76S t r a u s s ,  "H ie S p i r i t  o f  Hobbes' P h ilo so p h y ,"  p . 15 .

^ L e v ia th a n , p . 8 if.

Hobbes, The C i t iz e n , e d i te d  by S t e r l i n  P . Lamprecht (New York: 
A ppleton-C en tu ry -C ro  f t a , 1^+9)« p . 29 .

70L e v ia th a n , P r t .  I ,  Ch. 15.
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a u th o r i ty  po w erfu l enough to  e n fo rc e  th e s e  r u l e s ,  th e  re a so n  fo r  d o in g  

so was to  p re se rv e  th e  r ig h t s  which th e  s t a t e  o f  n a tu re  had ren d e red  

in s e c u re .  T his le d  to  a  co n cep tio n  o f  th e  purpose o f  governm ent which 

was r a d i c a l l y  d i f f e r e n t  from th e  pu rpose  e n v is io n e d  by c l a s s i c a l  

th o u g h t: "S in ce  th e  fundam ental and a b s o lu te  m oral f a c t  i s  a r i g h t

and n o t a  d u ty , th e  fu n c tio n  a s  w e ll a s  th e  l i m i t s  o f  c i v i l  s o c ie ty

must be d e f in e d  in  term s o f  m an 's  n a tu r a l  r i g h t  and n o t in  te rm s o f  h ie
80n a tu r a l  d u ty ."  S in ce  Hobbes b e l ie v e s  t h a t  man i s  m o ra lly  com plete 

b e fo re  th e  c r e a t io n  o f  c i v i l  s o c ie ty ,  th e  s t a t e  has no e d u c a tio n a l  

p u rp o se . I t  e x i s t s  s im p ly  to  e n fo rc e  a s t a t e  o f  p eace , and i s  h e ld

to g e th e r ,  n o t by th e  c i t i z e n s '  sen se  o f  t h e i r  d u ty  to  s h a re  in  th e

v o c a tio n  o f  g o v ern in g , b u t by t h e i r  i n t e r e s t  in  s e e in g  t h e i r  r i g h t s  

p re se rv e d . And f o r  th a t  purpose  th e y  need o n ly  obey .

Locke too  was p reo ccu p ied  w ith  o r d e r ,  and fo llo w ed  Hobbes a t  

l e a s t  to  th e  e x te n t  o f  s e e in g  th e  p o l i t i c a l  o rd e r  a s  th e  so u rce  o f  

p o t e n t i a l l y  d is a s t r o u s  p a s s io n s .  Both t h e o r i s t s  gave to  l ib e r a l i s m  

a  view o f  governm ent th a t  would s u rv iv e  in to  th e  n in e te e n th  c e n tu ry  and 

beyond, e s p e c ia l ly  in  A f r i c a .  In  t h i s  view  th e  s t a t e  would p la y  th e  

r o le  o f  p o licem an , h e lp in g  tame th e  egoism  and p r id e  o f  c i t i z e n s  and 

r e g u la t in g  th e  c la s h  o f  w i l l s .  The image o f  th e  "good c i t i z e n "  which 

emerged from t h i s  th e o ry  was a ls o  r a d i c a l l y  d i f f e r e n t  from th e  c l a s s i c s .  

Hie l i b e r a l  c i t i z e n  i s  som eth ing  o f  a  s c o u n d re l p e r p e tu a l ly  a t  war w ith  

h i s  n e ig h b o rs  and w ith  h is  own b a s e r  i n s t i n c t s .  H is conmon s e n s e —" s e l f  

i n t e r e s t ,  r i g h t l y  u n d e rs to o d "— t e l l s  him to  a c c e p t o rd e rs  w ith o u t c a v i l  

because  o n ly  th e n  w i l l  h is  s a f e ty  be a s s u re d . But th ingB  a r e  more

®°Strauss, "The S p ir it  o f Hobbes' philosophy," p. 13.
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complex th an  t h i s ,  f o r  t h i s  s a f e ty  w i l l  r e s u l t  o n ly  i f  o th e r s  obey th e  

law  as  w e l l ,  o n ly  i f  each  c i t i z e n  u n d e rs ta n d s  h is  s e l f - i n t e r e s t  in  th e  

same way. S e l f - i n t e r e s t  m ight le a d  one man to  p u t a  check on h i s  am­

b i t i o n s  w hile  le a d in g  o th e r s  to  s e t  t h e i r  g reed  f r e e .  As a r e s u l t ,  th e  

l i b e r a l  c i t i z e n  must move in  a  w orld o f  c o n s ta n t a n x ie ty ,  where th e  

p o l i t i c a l  t r e a c h e ry  o f  h is  f e llo w  c i t i z e n s  i s  added to  th e  c e r t a in  

t r e a c h e ry  o f  n a tu re .® ^

The l i b e r a l  c i t i z e n  i s  n o t c a l le d  upon to  govern : h i s  o f f i c e  i s

to  p o l ic e  b o th  h im se lf  and h i s  fe llo w  c i t i z e n s ,  an o f f i c e  which demands 

a  t o t a l l y  d i f f e r e n t  s e t  o f  a t t i t u d e s  and s k i l l s .

P r iv a c y  v s .  P u b l i c i ty  

Kie a t t i t u d e s  and v a lu e s  conducive to  c i t i z e n s h i p  tu r n ,  a s  we 

have s e e n , on th e  v i s i b i l i t y  o f  th e  p u b lic  realm  and th e  co n sc io u sn e ss  

o f  a  p u b lic  i n t e r e s t .  C i t iz e n s h ip  im p lie s  a p u b lic  l i f e  sh a re d  by 

p eop le  who, d e s p i te  t h e i r  d i f f e r e n c e s ,  have im p o rtan t b e l i e f s ,  v a lu e s ,  

and i n t e r e s t s  in  common. But l i b e r a l  p h ilo so p h y  p ro c la im ed  a  r a d i c a l  

in d iv id u a lis m  in  which what men had in  common was s u b o rd in a te d  to  what 

was p a r t i c u l a r  o r  p e r s o n a l .  P r iv a c y  was tra n sfo rm ed  from a  p r iv a t io n  

in to  a s h e l t e r .

In  f a c t ,  th e  E n g lish  language r e f l e c t s  t h i s  change v e ry  c l e a r l y .  

Between th e  s e v e n te e n th  and n in e te e n th  c e n tu r i e s ,  th e  word " p r iv a c y "  

l o s t  i t s  p o l i t i c a l  antonym . The O xford E n g lish  D ic t io n a ry  g iv e s  th e  

f i r s t  d e f in i t i o n  o f  " p u b l i c i ty 1* a s  fo llo w s : "The q u a l i t y  o f  b e in g

p u b l ic ;  th e  c o n d it io n  o r  f a c t  o f  b e in g  open to  p u b lic  o b s e rv a t io n  o r  

know ledge."  I t  g iv e s  an example from 1832 th a t  would a lm o st c e r t a i n l y

W olin, p o l i t i c s  and v i s io n ,  p . 529.
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be m isu n d ersto o d  to d ay : " P u b l ic i ty  i s  th e  v e ry  s o u l  o f  j u s t i c e . "  By

1907t how ever, th e  word had come to  have i t s  con tem porary  c o n n o ta tio n  

o f  "prom otion" o r  "p ro p ag an d a": "The . . .  f a n t a s t i c  p u b l i c i t y  schem es

now in  vogue ."  The synonym " p u b lic n e s s "  i s  l i s t e d  as  " r a r e "  and th e re  

i s  no exam ple o f  i t s  p o l i t i c a l  use a f t e r  1641: "The K ing may n o t

e x a c t money f o r  p assag e  in  and o u t o f  h i s  C ourt g a te s ,  because  o f  th e  

p u b lik n e ss  o f  h is  P e rso n ."  The example from 1890 shows how th e  word 

had changed: "The p u b lic n e s s  o f  a r e s o r t . "

T h is etym ology s u g g e s ts  th a t  a f t e r  a  c e r t a i n  p o in t ,  however 

g ra d u a l ly ,  E n g lish -sp e a k in g  p eo p le  no lo n g e r  f e l t  th e  need fo r  a word 

t h a t  r e f e r r e d  to  th e  g e n e ra l c h a r a c te r  o f  t h e i r  p u b lic  l i v e s .  The 

r e s u l t  i s  t h a t  i t  i s  now q u i t e  d i f f i c u l t  to  t a l k  abou t th a t  l i f e  ( o r  

t h r e a t s  to  i t )  w h ile  i t  i s  q u i t e  s im p le , by c o n t r a s t ,  to  t a l k  ab o u t 

o n e 's  " p r iv a c y .

To a n c ie n t  w r i t e r s ,  th e  C i t y 's  m iss io n  was to  c a l l  men o u t o f  

t h e i r  p r iv a c y , b u t l ib e r a l i s m  dared  n o t is s u e  such  a  sunmons fo r  f e a r  

o f  th e  co n seq u en ces. I t  was o n ly  th e  p r o te c t io n  o f  th e  p r iv a te  e s t a t e  

th a t  p ro v id e d  th e  m otive f o r  what l i t t l e  s o c ia l  u n i ty  l i b e r a l  man m ight 

a c h ie v e . Below th e  s u r f a c e  o f  th a t  u n i ty  lu rk e d  em otions which cou ld  

d e s tro y  s o c ie ty .  L ib e ra l  man was to ld  t h a t  h i s  p r iv a te  i n t e r e s t s — i . e . ,  

h i s  s a f e ty — depended upon th e  e x is te n c e  o f  an o m nipo ten t p u b lic  a u th o r -

82 I t  i s  i n t e r e s t i n g  to  s p e c u la te  on what p r a c t i c a l  d i f f e r e n c e  
t h i s  lo s s  o f  th e  o ld  se n se  o f  p u b l i c i t y  m akes. For in s ta n c e ,  c i t i z e n s  
who become i d e n t i f i e d  w ith  c o n t r o v e r s ia l  p o l i t i c a l  movements, and who 
su b se q u e n tly  f in d  t h e i r  te le p h o n e s  tapped  o r  t h e i r  m ail opened by th e  
governm ent, in v a r ia b ly  sa y  th a t  t h e i r  " p r iv a c y "  has been in v ad ed , when 
in  f a c t  i t  may be som eth ing  e l s e  th a t  has been in v ad ed , som eth ing  fo r  
which th e y  have no word. I t  may be t r u e r  to  say  t h a t  t h e i r  " p u b l ic i ty "  
has been in vaded . A ^ n g  modem w r i te r s ,  o n ly  Hannah A rend t, as  f a r  as 
I  have been a b le  to  d is c o v e r ,  u se s  th e  word in  th e  o ld e r  s e n s e .



i t ? .  T h is was th e  prom ise o f  L e v ia th a n : t h a t  th e  e x is te n c e  o f  an

o m nipo ten t p u b lic  a u th o r i ty  would a s s u re  to  each  s u b je c t  th e  i n t e g r i t y

o f  h is  p r iv a te  e x is te n c e .  Hobbes, Vtolin o b s e rv e s , d id  n o t w ish  to

overcome th e  " p a r t i c u la r i ty * ' o f  th e  c i t i z e n ,  b u t to  g u a ra n tee  i t .

S o c ie ty  would be b ased  on th e  d e s ir e  to  g u a ra n tee  th ro u g h  u n i ty  what
83would be l o s t  th ro u g h  d is o r d e r .

Wolin n o te s  f u r th e r  t h a t  t h i s  u n i ty  was n o t to  be c o n s id e re d

" r e g e n e r a t iv e ."  i h a t  i s ,

i t  d id  n o t seek  to  fa s h io n  a  'new  man' n o r d id  i t  demand th a t  
men purge t h e i r  o ld  n a tu r e s .  I t  s o u g h t, in s t e a d ,  to  e x p lo i t  
man a s  he was and to  prom ise him th e  a s su re d  s a t i s f a c t i o n  o f  
h is  d e s i r e s  i f  he would a g re e  to  a c c e p tin g  c e r t a i n  l i m i t s  on 
them.g^

C it iz e n s  would be ed u ca ted  to  a  k in d  o f  i n t e l l i g e n t  s e l f i s h n e s s  and

th e  o n ly  m oral m iss io n  th e y  would know would be th e  p r e s e r v a t io n  o f

o r d e r .  T ^ is  ta s k  em phasizes once a g a in  th e  im p o rtan t d i f f e r e n c e

betw een a n c ie n t  and l i b e r a l  c o n c e p tio n s  o f  th e  s t a t e  and th e  c i t i z e n .

To c l a s s i c  w r i t e r s ,  th e  b e s t  regim e was one whose aim was th e  v i r tu e

o f  i t s  c i t i z e n s .  To l i b e r a l  w r i t e r s ,  by c o n t r a s t ,  th e  r i g h t  s o c ia l

o r d e r  depended, n o t  on th e  c h a r a c te r  o f  i t s  members, b u t on th e  r i g h t
85arrangem en t o f  i t s  i n s t i t u t i o n s .

P a ra d o x ic a l ly ,  th e  e d u c a tio n  o f  l i b e r a l  c i t i z e n s  in v o lv e d  an 

im p o rta n t c o n t r a d ic t io n :  w h ile  n u r tu r in g  th e  " p a r t i c u l a r i t y *1 and th e

" p r iv a c y "  o f  th e  in d iv id u a l ,  i t  a ls o  t r a in e d  him to  s u p p re s s  much o f

8 ^W olin, P o l i t i c s  and V is io n , p . 2 7^ .

81fI b id .

85S trauss, "The S p ir it  o f  Hobbes' philosophy," p. 2 3 .
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86what was u n iq u e ly  h i e —p r iv a te  c o n fid e n c e , f o r  exam ple. While 

te a c h in g  him an e la b o r a te  c u l t i v a t i o n  o f  h is  p r iv a te  a f f a i r s ,  i t  u rged  

him to  su p p re s s  p r iv a te  judgem ents ab o u t p o l i t i c a l  a f f a i r s  in  fa v o r  o f  

an amorphous p u b lic  o p in io n  and th e  d i c t a t e s  o f  th e  l e g i t im a te  r u l e r .

F o r Hobbes, e s p e c i a l l y ,  co n sc ien c e  was s u b o rd in a te d  to  th e  p r io r  

d e c is io n  which e s ta b l i s h e d  th e  L e v ia th a n : once t h a t  d e c is io n  had been

made, th e  c i t i z e n  gave up h is  " r i g h t "  to  judge th e  s o v e r e ig n 's  a c t io n s .  

He escap ed , in  o th e r  w ords, from th e  o b l ig a t io n  to  be w ise , and co u ld  

no lo n g e r  be s u b je c te d  to  th e  p e n a l t i e s  t h a t  Qreek law , f o r  exam ple, 

imposed on th e  c i t i z e n  who o f f e r e d  th e  C ity  bad a d v ic e . But th e  

so v e re ig n — th e  o th e r  p a r tn e r  to  t h i s  co v en an t—a ls o  escap ed  th e se  p e n a l­

t i e s .  I f  th e  c i t i z e n  gave up h i s  r i g h t  to  ju d g e , th e  so v e re ig n  escap ed  

th e  t h r e a t  o f  b e in g  ju d g ed . As S tra u s s  h as  p u t i t ,

co n sen t i s  n o t e f f e c t i v e  i f  i t  does n o t tra n s fo rm  i t s e l f  in to  
s u b je c t io n  to  th e  s o v e re ig n . . . .  th e  so v e re ig n  i s  so v e re ig n  
n o t b ecause  o f  h i s  wisdom b u t because  he has been  made s o v e re ig n  
by th e  fundam ental com pact. f t i i s  le a d s  to  th e  f u r th e r  c o n c lu s io n  
th a t  command o r  w i l l ,  and n o t d e l ib e r a t io n ,  o r  r e a s o n in g , i s  th e  
co re  o f  s o v e re ig n ty  . . .  .g ^

The v o c a tio n  o f  th e  c i t i z e n ,  h av in g  been s t r ip p e d  o f  th e  ed u ca­

t i o n a l  c o n te n t so  c h a r a c t e r i s t i c  o f  a n c ie n t  p o l i t i c a l  s c ie n c e ,  needed 

a new fo c u s , and l ib e r a l i s m  found t h a t  focus in  i n t e r e s t .  I n t e r e s t  took 

th e  p la c e  once h e ld  by c o n sc ie n c e , becom ing m an 's  m ost s a c re d  and 

in v io la b le  p o s s e s s io n . I t  was, a f t e r  a l l ,  s e l f - i n t e r e s t ,  n o t th e  

i n s t i n c t  f o r  p o l i t i c s ,  which formed th e  s t a t e ;  i n t e r e s t  was th u s  th e  

bond which would c o n tin u e  to  h o ld  th e  s t a t e  to g e th e r .  And each  i n d i -

86Wo 1 i n , P o l i t i c s  and v i s io n , pp . 338-V+.

^ Strauss, "The Spirit of Hobbes’ philosophy," p. IV.
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v id u a l  i n t e r e s t  was th e  m oral e q u iv a le n t  o f  e v e r y  o t h e r  in d iv id u a l  

i n t e r e s t t e a c h  a s  w orth y  o f  p r o t e c t io n  a s  th e  o t h e r s .  Ih t h i s  way, 

r e a so n  w ould  u n i t e  men to  th e  m a in ten an ce  o f  s o c i a l  ord er*

But in  s o  e n n o b lin g  econom ic i n t e r e s t ,  W olin n o t e s ,  l i b e r a l i s m  

“ wrought a r e v o lu t io n a r y  change in  th e  c o n c e p t io n  o f  p o l i t i c s , "  b e c a u se  

i t  made econom ic i n t e r e s t  a c o m p e t ito r  o f  p o l i t i c a l  p a r t i c i p a t i o n .

H oreover i t  gave i n t e r e s t  th e  ed g e  in  t h i s  c o m p e t it io n ,  f o r  t h a t  i s

88what th e  s o v e r e ig n  h as prom ised  t o  d e fe n d . B oth  Hobbes and Locke

d ew > n stra ted  an a v e r s io n  t o  p a r t i c i p a t i o n — in d e e d , t o  p o l i t i c s  i t s e l f —

th a t  would becom e p a r t  o f  th e  s ta n d a r d  v o c a b u la r y  o f  l i b e r a l i s m  and ,

a s  we s h a l l  s e e ,  o f  much o f  th e  p o l i t i c a l  l i t e r a t u r e  produced  in  th e  

89
U n ite d  S t a t e s .

T h is  c o n c e p t io n  o f  p o l i t i c s  had im p o rta n t I m p l ic a t io n s  f o r  th e  

ran ge o f  s k i l l s  and th e  k in d  o f  know ledge w hich  c i t i z e n s  w ould n eed  to  

p o s s e s s .  L ib e r a lis m  p a id  much more a t t e n t i o n  to  th e  s k i l l s  o f  p r iv a t e  

l i f e  than  to  th e  a b i l i t i e s  n eed ed  in  p u b l ic  l i f e ,  p ro d u c in g  a  v a s t  

p o p u la r  l i t e r a t u r e  o f  s e lf - im p r o v e m e n t  (B enjam in  F r a n k lin  was a fam ous 

c o n tr ib u to r  to  i t )  d e s ig n e d  to  h e lp  th e  a v era g e  mm r i s e  in  th e  w orld  

and p r o f i t  from  th e  exam ple o f  o t h e r s  and from h i s  own m is ta k e s .  But 

P oor B ic h a r d 's  maxims were o f  l i t t l e  h e lp  to  th e  c i t i z e n  a t te m p t in g  to  

f in d  a  p la c e  in  th e  p u b l ic  w o r ld , o r  to  u n d e rsta n d  h ia  p u b l ic  o b l i g a ­

t i o n s .

F or th e  grow th  o f  p o l i t i c a l  s k i l l s ,  l i b e r a l i s m  r e l i e d  in s t e a d  

on a  form al p o l i t i c a l  e q u a l i t y  q u i t e  a t  od d s w ith  th e  f a c t s  o f  l i f e  in

88
W o lin , P o l i t i c s  and V is io n , p . 280 .

89Ib id .,  p. 281.
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a s o c i e t y  th a t  was b ecom ing in c r e a s i n g ly  com m ercia l and i n d u s t r i a l .  

"E qual a c c e s s "  and " eq u a l o p p o r tu n ity "  became th e  fa v o r e d  s lo g a n s  o f  

l i b e r a l i s m ,  b u t th e y  were n o t  enough on w hich  to  b u i ld  a t r a d i t i o n  o f  

c i t i z e n s h i p .  m  th e  f i r s t  p la c e ,  th e y  were p a s s iv e :  p o l i t i c a l  p a r t i c ­

ip a t io n  became one more " p o s s i b i l i t y 41 o f  w h ich  men m ight ta k e  a d v a n ta g e  

o r  n o t ,  a s  th e y  c h o s e .  There i s  no s e n s e  h e r e  o f  o b l i g a t i o n ,  a s  th e r e  

was in  c l a s s i c a l  t h e o r y .  By c o n t r a s t ,  th e r e  was a much s t r o n g e r  s e n s e

o f  o b l i g a t i o n ,  e s p e c i a l l y  in  p o p u la r  l i t e r a t u r e ,  to  e x c e l  in  p r iv a t e

90l i f e ,  to  b e  e c o n o m ic a lly  m o b ile ,  a m b it io u s , and e n t e r p r i s i n g .

S e c o n d ly , th e  s lo g a n s  o f  a c c e s s  and o p p o r tu n ity  w ere e x c e s s i v e l y  

fo r m a l, g l o s s in g  o v e r  th e  problem  o f  u n eq u a l r e s o u r c e s .  The r e s o u r c e s  

n eed ed  f o r  p o l i t i c a l  p a r t i c i p a t io n  have n ev er  b een  e q u a l ly  d i s t r ib u t e d ,  

b u t th e  ra n g e  o f  s o c i a l  in e q u a l i t y  h a s ,  s in c e  th e  i n d u s t r i a l  r e v o lu t io n ,  

b een  m a g n if ie d  th o u sa n d s  o f  t im e s .

I t  i s  a l s o  s t r i k i n g  t h a t  a t  a tim e when s o c i e t y  was becom ing  

more co m p lex , th e r e  em erged a th e o r y  o f  p o l i t i c s  th a t  was a lm o st  

s p a r ta n  in  i t s  s i m p l i c i t y .  L ib e r a l  c i t i z e n s  have i n t e r e s t s .  B e in g  

r a t i o n a l ,  th e y  are  c o n s c io u s  o f  t h e s e  i n t e r e s t s  and v o te  f o r  th e  men 

and p o l i c i e s  th a t  su p p o r t them . I f  ev ery o n e  w ere to  beh ave in  t h i s  

r a t i o n a l  m anner, th e  i n v i s i b l e  hand o f  com prom ise would arra n g e  tho  

g r e a t e s t  good fo r  th e  g r e a t e s t  number. The F e d e r a l i s t s  were t y p i c a l  o f  

t h i s  mood when t h e i r  spokesm en d e c la r e d  th a t  r e c e n t  in n o v a t io n s  in  th e  

" s c ie n c e  o f  p o l i t i c s "  had r e s o lv e d  some o f  h i s t o r y ' s  m ost p e r p le x in g  

p rob lem s o f  govern m en t.

90
T h is  was th e  m essage o f  th e  H o ra tio  A lg e r  n o v e l s ,  o f  c o u r s e ,  

and i t  was an im p o rta n t theme in  a l l  o f  th e  l i t e r a t u r e  w hich  e x t o l l e d  
th e  f r o n t i e r  and th e  s e lf -m a d e  man.
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These new d i s c o v e r ie s ,  how ever, d id  n o t make p o s s ib le  a  d eep en in g  

o f  c i t i z e n s h ip ;  on th e  c o n tr a ry .  L ib e ra lism  looked  forw ard  to  a  "gov­

ernm ent o f  law s, n o t m en," and H a rrin g to n  dreamed o f  " s i n f u l  c i t i z e n s

in  a p e r f e c t  commonwealth," in  which good would trium ph  d e s p ite  th e

91c o r ru p t  n a tu re  o f  th e  c i t i z e n r y .  In  a  s im i la r  f a s h io n , Immanuel Kant

b e lie v e d  th a t  even " a  n a t io n  o f  d e v i l s "  co u ld  e s t a b l i s h  th e  p e r f e c t

s t a t e ,  i f  o n ly  t h e i r  i n s t i t u t i o n s  were a rra n g e d  in  th e  a p p ro p r ia te  

92m anner. The mechanism o f  p r iv a te  i n t e r e s t  would tak e  th e  p la c e  o f  

th e  c i t i z e n 's  e d u c a tio n a l m iss io n , which c l a s s i c a l  th e o ry  had s e t  a s  th e  

fo cu s  o f  c iv ic  l i f e ,  and p a r t i c ip a t i o n  would be r e s t r i c t e d  to  r e g u la r  

though in f re q u e n t  e l e c t i o n s .

Under such  a reg im e, th e  c i t i z e n  needs o n ly  a few s im p le  s k i l l s .

He needs to  u n d e rs ta n d  th e  need fo r  o b e d ie n ce , and he must be a b le  to

93lo o k  o u t fo r  th e  main ch an ce . Beyond t h a t ,  he must be p re d isp o se d  to  

l e t  th e  c o m p le x itie s  o f  p u b lic  b u s in e s s  be tak en  c a re  o f  by le a d e r s  who 

a re  t a le n te d  enough to  u n d e rs ta n d  them. P o l i t i c a l  e d u c a tio n , w hich to  

c l a s s i c a l  w r i te r s  had been  a p ro c e ss  by which th e  c i t i z e n 's  t ru e  n a tu re  

and needs were re v e a le d  to  him th ro u g h  g o v ern in g , a c q u ire d  in  l i b e r a l  

th e o ry  an a lm o st p ro p a g a n d is t ic  to n e . To Locke, th e  in d iv id u a l  mind 

was an empty s h e e t  on which s o c ie ty  would in s c r ib e  i t s  r u l e s .  To Hobbes, 

th e  c i t i z e n r y  was a homogenous mass on w hich th e  L e v ia th a n  imposed th e  

p r e s c r ip t s  o f  th e  N a tu ra l Law. And, a s  we s h a l l  s e e  in  th e  n ex t s e c t io n ,

^ W o lin ,  P o l i t i c s  and V is io n , p . 390.
92S tr a u s s ,  "The S p i r i t  o f  Hobbes p h ilo s o p h y ,"  p. 23 .

93Although the lib era l c itizen  would need an elaborate set of
psychological defenses; for a bizarre compendium, see Herman M elv ille 's
novel, Hie Confidence-Man, His Masquerade (1857).
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to  th e  A ® erican h e i r s  o f  th e  l i b e r a l  t r a d i t i o n ,  th e  c i t i z e n  was a  man to  

b e  d i s t r a c t e d  by h i s  c o n f l i c t i n g  i n t e r e s t s  from to o  g r e a t  a  co n cern  f o r  

th e  c o m p le x i t ie s  o f  p u b l ic  l i f e .

3.

C it iz e n s h ip  and th e  F e d e r a l i s t  T r a d it io n

The F e d e r a l i s t  P a p e r s ,  th e  C o n s t i t u t io n ,  and th e  a p o lo g ia  w hich  

have grown up around th e m -- th e s e  are  among th e  m ost p o w e r fu l them es and  

sym b ols Am erican p o l i t i c a l  th o u g h t h as to  o f f e r .  The F e d e r a l i s t s  

b ro u g h t A m erican p o l i t i c s  f ir m ly  w ith in  th e  l i b e r a l  t r a d i t i o n ,  and 

an ch ored  i t  th e r e  w ith  a  C o n s t i t u t io n  th a t  h as s u r v iv e d  lo n g e r  th a n  any  

o t h e r .  T^e work th e y  a c c o m p lish e d  a s  b een  p r e s e r v e d  b y  g e n e r a t io n s  

o f  s c h o la r s ,  j u r i s t s ,  and p o l i t i c i a n s  who made o f  th e  C o n s t i t u t io n  and  

i t s  m ost fam ous d e fe n c e  an e n d u r in g  sym bol o f  s o l i d a r i t y  and c o n t in u i t y ,  

s o  much so  th a t  th e  t h i r t e e n  y e a r s  o f  A m er ic a 's  e x i s t e n c e  a s  an in d e p e n ­

d e n t  n a t io n  p r io r  to  th e  a d o p tio n  o f  th e  C o n s t i t u t io n  have n e a r ly  

d is a p p e a r e d  from o u r  h i s t o r i c a l  c o n s c io u s n e s s .

P o l i t i c a l  s c i e n c e ,  from  i t s  in c e p t io n ,  fo l lo w e d  th e  approved  

custom  o f  v e n e r a t in g  th e  C o n s t i t u t io n  and th e  F a th e r s .  Jam es B ryce  

p r a is e d  th e  " pessim ism "  o f  The F e d e r a l i s t  P a p e r s ,  f in d in g  i t  a more 

v a lu a b le  q u a l i t y  th a n  th e  e x c e s s i v e  " a b s tr a c t io n "  w hich  he found in  th e

94seco n d  volum e o f  D em ocracy in  A m erica .  C h a r le s  B®ard, who was c e r ­

t a i n l y  no b l in d  e n t h u s ia s t  f o r  th e  P ou n d in g  F a th e r s ,  n e v e r t h e l e s s  f e l t  

th a t  th e  P ap ers was th e  o n ly  A f r i c a n  p o l i t i c a l  t r e a t i s e  bound f o r

94Jam es B ry ce , The H in d ran ces to  Good C i t iz e n s h ip  (New Haven:
Y ale  U n iv e r s i t y  P r e s s ,  1909), pp . 12-13 ; "The R e la t io n e  o f  P o l i t i c a l  
S c ie n c e  to  H is to r y  and to  P r a c t ic e ,"  Am erican P o l i t i c a l  S c ie n c e  R ev iew .
3 (F e b ru a ry , 1 9 0 9 ), pp . 6 -7 .
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95im m o rta li ty . More r e c e n t ly ,  C lin to n  R o s s i t e r  has b lu n t ly  s t a t e d  t h a t

The F e d e r a l i s t  i s  th e  most im p o rta n t work in  p o l i t i c a l  s c ie n c e  t h a t  
has e v e r  been w r i t t e n ,  o r  i s  l i k e l y  e v e r  to  be w r i t t e n ,  in  th e  
U n ited  S ta te s  . . . .  { V tJ  s ta n d s  t h i r d  o n ly  to  th e  D e c la ra t io n  o f  
Independence and th e  C o n s t i tu t io n  i t s e l f  among a l l  th e  s a c re d  
w r i t in g s  o f  Am© rican  p o l i t i c a l  h i s t o r y  . . . .  an e x p o s it io n  o f  
c e r t a in  t im e le s s  t r u t h s  ab o u t c o n s t i t u t i o n a l  g o v e rn m e n t.^

The s ig n i f ic a n c e  o f  th e  Founding F a th e r s ,  Norman Jaco b so n  p o in ts

o u t ,  i s  t h a t  th e y  "p ro v id e d  more th a n  a th e o ry , th e y  s e t  th e  c o n d it io n s

97f o r  i t s  v e r i f i c a t i o n . "  tfie C o n s t i tu t io n  th e y  h e lp e d  to  w r i te  would

t r a i n  c i t i z e n s  to  behave in  ways ex p ec ted  o f  them by th e  th e o ry ,

la u n c h in g  what Jaco b so n  has term ed a  " g ig a n t ic  s e l f - f u l f i l l i n g  p ro p h - 

98e c y ."  In  t h i s  s e c t io n  I  want to  show th a t  th e  F e d e r a l i s t s  gave u s  a 

s e t  o f  te a c h in g s —and a s e t  o f  i n s t i t u t i o n s  to  b o l s t e r  them— th a t  have 

h e lp ed  make A f r i c a n  c i t i z e n s h i p  d i f f i c u l t  to  comprehend and to  p re s e rv e .

In  th e  N in th  P a p e r , A lexander H am ilton announces what w i l l  be 

th e  b a s ic  theme o f  th e  d e fe n se . The h i s to r y  o f  r e p u b l ic s ,  he a rg u e s , 

shows t h a t  th ey  a re  in h e r e n t ly  u n s ta b le ,  c o n s ta n t ly  s u b je c t  to  " tem ­

p e s tu o u s  waves o f  s e d i t i o n  and p a r ty  r a g e ."  R ep u b lican  c i t i z e n s h ip  

would be im p ra c t ic a l  in  Am erica were i t  n o t f o r  th e  happy f a c t  t h a t  

" th e  s c ie n c e  o f  p o l i t i c s  . . .  has r e c e iv e d  g r e a t  im provem ents."  The 

m ost im p o rta n t improvement co n cern s  th e  new u n d e rs ta n d in g  o f  th e  r e ­

l a t i o n  betw een th e  s i z e  o f  a  n a t io n  and th e  p erfo rm ance o f  re p u b lic a n

9 5
C h arle s  B eard , "Tim e, T echnology, and th e  C re a tiv e  S p i r i t  in  

P o l i t i c a l  S c ie n c e ,"  American P o l i t i c a l  S c ien ce  Review . 21 (F e b ru a ry . 
1927) ,  p .  9 . '

96C lin to n  R o s s i te r ,  " In t ro d u c t io n "  to  The F e d e r a l i s t  P ap ers  
(New York: New Am erican L ib ra ry ,  1 9 6 1 ), p . v i i .

97Norman Jaco b so n , " P o l i t i c a l  S c ien ce  and p o l i t i c a l  E d u c a tio n ,"  
American P o l i t i c a l  S c ien ce  Review, 57 (S ep tem ber, 1963)^ p. 568.

98Ib id ., p. 562.
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i n s 1t i t u t i o n s .  H a m ilto n 's  a u d ie n c e  was f a m i l ia r  w ith  th e  s ta n d a r d  

argum ents o f  p o l i t i c a l  t h e o r y ,  w hich  h e ld  t h a t  th e  s m a ll  s t a t e  was th e  

m ost a p p r o p r ia te  s e t t i n g  fo r  r e p u b lic a n  govern m en t. More im p o r ta n t ly ,  

h i s  a u d ie n c e  had a l s o  in h e r i t e d  a s t r o n g  t r a d i t i o n  o f  l o c a l  s e l f - g o v e r n ­

m ent, and th e y  w ere now b e in g  a sk ed  to  a l t e r  t h a t  in h e r i t a n c e  in  

im p o rta n t w ays. The s m a ll  s t a t e ,  lo n g  th e  o b j e c t  o f  p h i lo s o p h y 's  

p r a i s e ,  was now l i s t e d  among th e  " w retch ed  n u r s e r ie s  o f  u n c e a s in g  d i s ­

co rd  and th e  m is e r a b le  o b j e c t s  o f  u n iv e r s a l  p i t y .  . . . "  S m all 

r e p u b l ic s ,  H am ilton  d e c la r e d ,  were th e  b r e e d in g  grounds o f  a l l  th o s e  

f a u l t s  w h ich  " th e  a d v o c a te s  o f  d esp o tism "  had u sed  to  d i s c r e d i t  

r e p u b lic a n  governm ent: f a c t i o n a l  B t r i f e ,  i n e f f i c i e n c y ,  f i s c a l  d i s o r d e r ,

d iv id e d  c o u n s e l ,  s ta g n a n t  com m erce, and w ar. T hese f a u l t s  th e  C o n s t i­

t u t io n  p ro p o sed  to  remedy by th e  in g e n io u s  d is c o v e r y  H am ilton  

recommended: th e  " en la rg em en t o f  th e  o r b it"  o f  d e m o c r a tic  i n s t i t u t i o n s ,

th e  c h i e f  a d v a n ta g e  o f  su c h  a u n io n  b e in g  i t s  te n d e n c y  to  " r e p r e s s

99d o m e stic  f a c t io n  and in s u r r e c t io n ."

I t  was l e f t  t o  M adison , in  th e  T enth  p a p e r , to  r e f i n e  t h i s  a rg u ­

ment and l a y  to  r e s t  some o f  th e  a p p r e h e n s io n s  i t  m ust h a v e  a r o u se d .

Much h as b een  w r it t e n  ab ou t t h i s  e s s a y ,  b u t  what c o n c e r n s  u s  h ere  i s  

what i t s  argum ents r e v e a l  ab ou t an em erg in g  A f r i c a n  c o n c e p t io n  o f  

c i t i z e n s h i p .

D e s p ite  John  J a y ' s  o p t i m i s t i c  a p p r a is a l  in  th e  S econ d  P ap er  th a t  

A m ericans had become a  "band o f  b r e th r e n , u n it e d  to  ea ch  o th e r  b y  th e  

s t r o n g e s t  t i e s , "  M adison p a in t s  a  grim  p ic t u r e  o f  A f r i c a ' s  f a t e  under

99A lex a n d er  H am ilton , John J a y , Jam es M adison , The F e d e r a l i s t  
P a p e r s , e d i t e d  by C lin to n  R o s s i t e r  (New York: New Am erican L ib r a r y ,
1961 ) ,  pp. 72 , 73 , 75-



th e  A r t ic le s ;  ' ' i n s t a b i l i t y ,  i n j u s t i c e ,  and co n fu s io n  in tro d u c e d  in to

th e  p u b lic  c o u n c i l s ,"  an " i n t e r e s t e d  and o v e rb e a r in g  m a jo r i ty "  r u l i n g

by fo rc e  r a t h e r  th a n  by " th e  r u le s  o f  j u s t i c e . "  H is re sp o n se  to  t h i s

problem  i s  more i n t e r e s t i n g  f o r  what i t  o m its  th an  f o r  what i t  s a y s .

F a c t io n a l  s t r i f e  can o n ly  be d e a l t  w ith  by: 1 ) e l im in a t in g  th e  l i b e r t y

t h a t  f i r e s  i t ;  2 ) e l im in a t in g  th e  d i f f e r e n c e s  o f  o p in io n  and i n t e r e s t

100t h a t  n u r tu r e  i t ;  o r  3 ) c o n t r o l l i n g  i t s  e f f e c t s .

What i s  o m itte d  h e re ,  o f  c o u rse , i s  th e  c l a s s i c  remedy f o r  a 

d is e a se d  p o l i t y :  c iv ic  e d u c a tio n . In  th e  s e v e n te e n th  c e n tu ry ,

M ad ison 's  view  would have seemed more n o v e l th an  i t  a p p a r e n t ly  d id  in  

th e  e ig h te e n th  c e n tu ry .  Ih  c e r t a in  p a r t s  o f  th e  c o u n try , in  f a c t ,

Madison would have been  b ran d ed  a h e r e t i c .  The p u r i ta n s  h e ld  to  an image 

o f  human n a tu re  ev e ry  b i t  a s  grim  as  M ad iso n 's  ( i f  n o t more s o ) ,  b u t 

th e y  deduced from th a t  image th e  n e c e s s i ty  o f  a s t r i c t  system  o f  m oral 

e d u c a tio n . John w ^nthrop had eq u a te d  " c i v i l  l i b e r t y "  w ith  m oral educa­

t i o n ,  d e f in in g  l i b e r t y  a s  " th e  l i b e r t y  to  t h a t  o n ly  which i s  good, 

j u s t  and h o n e s t . " ^ ^  The p u r i t a n  Commonwealth was b ased  upon what John  

S chaar has term ed "co v en an ted  p a t r io t i s m ,"  in  which " in d iv id u a ls  b e ­

came members o f  th e  community o n ly  upon a c ce p ta n c e  o f  c e r t a i n  a r t i c l e s

o f  r e l ig io u s  f a i t h  and m ora ls . . . .  S o c ia l  i n s t i t u t i o n s  were d es ig n ed
102to  encourage perfo rm ance o f  th e  c o v e n a n t."  An e la b o r a te  te a c h in g  

was th e  c e n te rp ie c e  o f  th e  "co v en an ted  community" and m oral e d u c a tio n

100
F e d e r a l i s t  P a p e r s ,  pp. 7 7 -7 8 .

* °* C ited  by T o c q u e v ille ,  Democracy in  Ame r i c a . V ol. I ,  pp. 42-43 . 
102

John S c h a a r , "The Case f o r  p a t r io t i s m ,"  American Review,
17 (May, 1973), p . 74.
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was as  s t r i c t  as a n y th in g  in  The R ep u b lic  o r  The Laws.

C o n tro l l in g  th e  e f f e c t s  o f  a c o rru p te d  l i b e r t y  would have seemed 

to  a man o f  V in th ro p 's  t r a in i n g  as  s i n f u l  as  s e t t i n g  a s id e  a r e s e r v a ­

t io n  fo r  th e  w orsh ip  o f  th e  D e v il. S in ce  men were c o r ru p t ,  c i v i l  

governm ent must h e lp  them to  be v i r tu o u s .  The C ity  e x is te d  in  o rd e r  

to  h e lp  men make th e  a p p ro p r ia te  c h o ic e s  w ith  t h e i r  l i b e r t y . * ^  T hat 

ta s k  d id  n o t recommend i t s e l f  to  th e  F e d e r a l i s t s ,  f o r  s e v e r a l  r e a s o n s .

F i r s t ,  th e  tendency  to  combine in  f a c t io n s  grew from th e  d ep th s  

o f  human n a tu r e .  F a l l i b l e  men, s e e in g  and re a so n in g  d i f f e r e n t l y ,  

would u l t im a te ly  be le d  to  t h a t  form o f  b e h av io r  which t y p i f i e d  f a c t io n

fo r  M adison: a c t io n s  th a t  were "a d v e rse  to  th e  r ig h t s  o f  o th e r  c i t i -

10^ze n s , o r  to  th e  perm anent and a g g re g a te  i n t e r e s t s  o f  th e  com m unity."

S econd ly , f a c t io n s  were n u r tu re d  by an e q u a lly  perm anent human

c h a r a c t e r i s t i c :  th e  d i f f e r e n c e s  in  human f a c u l t i e s  and t a l e n t s ,  which

gave r i s e  to  th e  d i f f e r e n t  c la s s e s  in  s o c ie ty .  An d a lth o u g h  i t  m ight

be t h e o r e t i c a l l y  p o s s ib le  to  a b o l is h  c l a s s e s ,  such  a co u rse  would be

th e  v e ry  d e f i n i t i o n  o f  ty ra n n y , an i n to l e r a b l e  in te r f e r e n c e  w ith  th e

105n a tu r a l  movement o f  s o c ie ty ,  i . e . ,  w ith  r i g h t s .

But th e re  was a n o th e r  re a so n  f o r  d e p a r t in g  from th e  s t e r n  m o ra l-  

ism o f  th e  p u r i t a n s ,  o r  th e  e q u a lly  s e v e re  c iv ic  e d u c a tio n  recommended 

by a n c ie n t  p o l i t i c a l  s c ie n c e .  The n a t io n  th e  F e d e r a l i s t s  were contem ­

p la t in g  was a la r g e  one , and had ev ery  p ro sp e c t o f  grow ing l a r g e r .  The 

Union was in  f a c t  an B a p ire , a s  a n c ie n t  p o l i t i c a l  s c ie n c e  would have 

u n d e rs to o d  th e  term : a  c o n fe d e ra tio n  o f  sm a ll s t a t e s  banded to g e th e r

^ " ^ I b i d . , p . 75 . ^^ F e d e r a l i s t  P a p e rs , p . 78.

105I b i d . ,  pp . 7 8 - 79 .
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f o r  th e  p u rp o ses  o f  s e l f - d e f e n s e  and com m ercial expansion* w ith  some 

p ro v is io n  f o r  gu idance from th e  c e n te r .  Such an Empire was s im p ly  

too  la r g e  fo r  c iv ic  e d u c a tio n  to  be p r a c t i c a l ;  i t  was to o  la rg e*  th a t  

is*  f o r  th e  d i r e c t  p a r t i c ip a t i o n  and th e  "m oral u n i ty "  t h a t  would have 

been m ajor e lem en ts  o f  such  an e d u c a tio n . S ta te s  sm a ll enough to  be 

managed d i r e c t l y  by t h e i r  c i t i z e n s —and th ey  would have to  be v e ry  

sm all*  Madison th o u g h t, s in c e  even a m o d era te ly  la rg e  body o f  men 

te n d s  to  d eg en e ra te  in to  a m o b ^ ’—would n o t be la r g e  enough to  engage 

in  any b u t th e  p e t t i e s t  o f  p r o je c t s ,  and would, in  any case* be th e  

c o n s ta n t  p re y  o f  l a r g e r  s t a t e s .  A r e p u b l ic  la rg e  enough to  defend 

i t s e l f  and to  pursue " g re a t  n a t io n a l  p r o je c t s "  would be a danger o f  

a n o th e r  kind* u n le s s  i t s  power were hedged abou t by complex checks and 

b a la n c e s .  guch a  s t a t e  would c e r t a in ly  n o t  be  a b le  to  t o l e r a t e  f re q u e n t

d i r e c t  in te rv e n t io n  by th e  p eo p le  in  i t s  governm ent, s in c e  t h i s  would
108i n v i t e  i n s t a b i l i t y  and i n j u s t i c e  o f  th e  w orst s o r t .

But Madison i s  a p p a re n tly  c o n sc io u s  o f  h i s  a u d ie n c e 's  f e a r  th a t  

a la r g e  f e d e r a l  u n io n  would be unm anageable e x ce p t by a u to c r a t i c  means, 

and he engages in  an in g en io u s  and somewhat d ev io u s  argum ent to  th e  

c o n tr a ry .  F i r s t*  he must accustom  h is  r e a d e rs  to  th in k in g  o f  th e  new 

Union as  a re p u b lic *  in s te a d  o f  a d i r e c t  dem ocracy, and th en  he must 

show why th e  form er i s  p r e f e r a b le  to  th e  l a t t e r .  The f i r s t  r e a so n , o f

106Madison and H am ilton were co n sc io u s  o f  t h i s  analogy* and 
devoted  two p ap e rs  (N os. 18 and 19) to  an a n a ly s is  o f  th e  d e c l in e  and 
f a l l  o f  a n c ie n t  and m edieval c o n fe d e ra c ie s*  a s s u r in g  t h e i r  r e a d e rs  
th a t  th e  C o n s t i tu t io n  had ta k e n  c a re  to  le a r n  from th e  m is ta k e s  o f  th e  
p a s t .

i^ 7 njja d ev ery  A then ian  c i t i z e n  been a S o cra tes*  e v e ry  A then ian  
Assembly would s t i l l  have been a mob." ( F e d e r a l i s t  No. 5 5 . p . 3^2)

108
F e d e r a l i s t  P a p e r s * p . 318 .
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c o u r s e ,  i s  th e  r e p u b l i c ' s  a b i l i t y  to  manage f a c t i o n s .  A la r g e  r e p u b lic

w ith  a r e p r e s e n t a t iv e  sy ste m  o f  governm ent w i l l  " r e f in e  and e n la r g e

th e  p u b l ic  v ie w s  by p a s s in g  them th rou gh  th e  medium o f  a  ch o sen  body o f

c i t i z e n s ,  w hose wisdom may b e s t  d is c e r n  th e  tr u e  i n t e r e s t  o f  t h e i r  

109c o u n tr y  .  .  .  T h is  argum ent has a h o le  in  i t  w hich  H ad ison

m oves im m ed ia te ly  to  c l o s e .  Why sh o u ld  we assum e th a t  t h i s  "medium o f  

c h o sen  c i t i z e n s "  w i l l  be any more immune to  th e  v a g a r ie s  o f  human n a tu re  

than  th e  common run o f  c i t i z e n s ? ^ ^  M a d iso n 's  answ er i s  c o m p lic a te d  

and somewhat d is in g e n u o u s .

F i r s t ,  he s a y s ,  l e t  u s a g r e e  th a t  r e g a r d le s s  o f  th e  s i z e  o f  a  

c o u n tr y , th e  number o f  r e p r e s e n t a t iv e s  m ust be a t  l e a s t  la r g e  enough  

t o  "guard a g a in s t  th e  c a b a ls  o f  a few  .  .  .  ."  But th e  number m ust n o t  

be s o  la r g e  t h a t  i t  becom es a  " co n fu sed  m u lt itu d e ."  He a p p ea rs  to  

b e l i e v e  th a t  t h i s  p o in t  i s  u n c o n t r o v e r s ia l ,  b u t i t  i e  n o t  c l e a r  (e v e n  

b e fo r e  th e  " ir o n  law  o f  o l ig a r c h y " )  why a s m a ll  body i s  more l i k e l y  

th a n  a la r g e  one to  be run by a  " c a b a l."  Nor I s  i t  c l e a r  why a la r g e  

group must a lw ays be a " co n fu sed  m u lt itu d e ."  M adison m ere ly  assum es  

th a t  t h i s  i e  s o ,  and p r o c e e d s  to  th e  n e x t  p o in t .

S in c e  th e  p r o p o r t io n  o f  r e p r e s e n t a t iv e s  to  v o t e r s  i s  g r e a t e s t  

in  a s m a ll  r e p u b lic  ( t h a t  i s ,  ea ch  r e p r e s e n t a t iv e  r e p r e s e n t s  a  s m a lle r  

number o f  v o t e r s  th an  in  th e  la r g e r  s t a t e ) ,  i t  f o l lo w s  t h a t  i f  th e

109I b i d . ,  p . 8 2 .

^■^There i s  a n o th e r  problem  th a t  M adison a v o id s ;  t h in g s  th a t  
a re  " r e f in e d "  a r e  n o t  n o rm a lly  " en la rg ed "  th e r e b y , but i t  would n o t  do 
to  s a y  th a t  r e p r e s e n t a t iv e s  w i l l  "winnow" th e  p u b l i c ' s  v ie w s  and 
s e p a r a te  th e  w heat from  th e  c h a f f ,  a lth o u g h  t h i s  m etaphor i s  much c l o s e r  
to  what M adison h as in  m ind.

^ ^ F e d e r a l i s t  p a p e r s ,  p . 82 .



p ro p o r tio n  o f  f i t  c i t i z e n s  i s  th e  same in  a la r g e  a s  in  a sm a ll s t a t e ,

th en  th e  l a r g e r  s t a t e  o f f e r s  th e  g r e a te r  number o f  good c i t i z e n s  from

among whom r e p r e s e n t a t iv e s  can be c h o se n . S eco n d , s in c e  more v o t e r s

must choose th e  r e p r e s e n ta t iv e  in  the  l a r g e r  s t a t e ,  i t  w i l l  be h a rd e r
112f o r  a bad r e p r e s e n ta t iv e  to  p a ss  h im se lf  o f f  a s  a good o n e .

But what i f  th e  la r g e  s t a t e  were to  sh a re  th e  c h a r a c t e r i s t i c

M adison a t t r i b u t e s  to  la r g e  a s s e m b l ie s ;  what i f ,  th a t  i s ,  i t  w ere to

become a con fused  m u ltitu d e ?  I f  t h a t  were th e  c a s e ,  th en  M ad iso n 's

c o n c lu s io n  would be e x a c t ly  wrong, and th e  l a r g e r  s t a t e  would c o n ta in

a g r e a te r  p ro p o r t io n  o f  c o r ru p te d  ( o r  a t  l e a s t  co n fu sed ) c i t i z e n s .

And in  th e  c o n fu s io n ,  i t  w ould be e a s i e r  fo r  a d is h o n e s t  o r  in co m p eten t

p o l i t i c i a n  to  convince a crowd o f  u t t e r  s t r a n g e r s  th a t  he was f i t  to  be

s e n t  to  C on gress  o r  e l e c t e d  P r e s id e n t .

I t  was j u s t  t h i s  p o s s i b i l i t y  t h a t  w o rr ied  th e  a d v o c a te s  o f  th e

sm a ll s t a t e ,  who were convinced  th a t  in  a la r g e  u n io n  w ith  a complex

governm ent, p u b lic  o f f i c i a l s  would grow d i s t a n t  from th e  p e o p le .

D azzled by th e  t ra p p in g s  o f  f e d e ra l  pow er, th e y  would come to  c o n s t i t u t e

a s e p a ra te  c l a s s ,  and "soon f e e l  th em se lv es  in d ep en d en t o f  heaven 

113i t s e l f . "  Not o n ly  would d i r e c t  p a r t i c ip a t i o n  be im p o ss ib le  in  th e  

112 I b i d . ,  p . 8 2 .

^ ■ ^ " L e tte rs  o f  B ru tu s"  (R o b e rt Y ates o f  New Y ork), Number XV, 
in  M ichael N. D an ie lson  and W alter F . Murphy, e d s . , Modern American 
Democracy: R eadings (New York: H o lt, R in e h a r t & W inston, 1 9 6 9 ), p . 33 .
As W ilson C arey McWilliams has p o in te d  o u t ,  many o f  th e  a n t i - F e d e r a l i s t s  
were even more p e s s im is t ic  abou t human n a tu re  than  th e  F ram ers w ere, 
e s p e c ia l ly  th o se  from New E ngland , many o f  whom were c lo s e r  to  th e  P u r i ­
ta n  t r a d i t i o n  than  V irg in ia n s  such  a s  M adison. To them, " th e  work o f
th e  Fram ers bespoke n a iv e te ,  n o t pessim ism , re g a rd in g  human n a tu r e .  Man 
d e p ra v ity  was too deep , h is  cunn ing  too  g r e a t ,  to  be tra p p e d  by 'd e v ic e s  
The o n ly  sa fe g u a rd  o f  re p u b lic a n  governm ent was a v i r tu o u s ,  a c t iv e  pub­
l i c . "  M cW illiam s, F r a t e r n i t y , pp. 202-203 .
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l a r g e  a t a t e ;  go would th e  atm osphere o f  t r u s t  upon which c i t i z e n s h ip  

depends.

Having p roceeded  th i s  f a r ,  Madison was p re p a re d  f o r  th e  p a r t

o f  th e  argum ent th a t  has become th e  c l a s s i c  d e fen se  o f  th e  C o n s t i tu t io n :

Extend th e  sp h e re  and you ta k e  in  a g r e a te r  v a r i e ty  o f  p a r t i e s  
and i n t e r e s t s ;  you make i t  l e s s  p ro b a b le  th a t  a m a jo r i ty  o f  th e  
whole w i l l  have a common m otive to  invade th e  r i g h t s  o f  o th e r  
c i t i z e n s ;  o r ,  i f  such  a common m otive e x i s t s ,  i t  w i l l  be more 
d i f f i c u l t  f o r  a l l  who f e e l  i t  to  d is c o v e r  t h e i r  own s t r e n g th  
and to  a c t  in  u n iso n  w ith  each  o th e r .

In  th e  la r g e  s t a t e ,  in  o th e r  w ords, c i t i z e n s  would be p re v e n te d  by

th e  m u ltitu d e  o f  d i f f e r e n t  i n t e r e s t s  and th e  s h e e r  s i z e  o f  th e  c o u n try

from knowing one a n o th e r  d eep ly  enough to  combine t h e i r  e f f o r t s .  John

J a y 's  "band o f  b re th re n "  h a s , in  M ad ison 's  w ords, been "b ro k en  in to

so many p a r t s ,  i n t e r e s t s ,  and c la s s e s  o f  c i t i z e n s ,  t h a t  th e  r i g h t s  o f

in d iv id u a l s ,  o r  o f  th e  m in o r i ty ,  w i l l  be in  l i t t l e  d a rg e r  from i n t e r -

115e s te d  com binations o f  th e  m a jo r i ty ."

Of c o u rse , Madison i s  t a lk in g  o n ly  o f  th o se  com binations m o ti­

v a te d  by s i n i s t e r  d e s ig n s  a g a in s t  p r iv a te  r ig h t s  o r  th e  p u b lic  i n t e r e s t ,  

b u t th e  d i f f i c u l t i e s  t h a t  p re v e n t bad f a c t io n s  a ls o  p re v e n t good o n e s , 

a s  H am ilton was can d id  enough to  adm it in  F e d e r a l i s t  No. 73:

I t  may p erh ap s be s a id  t h a t  th e  power o f  p re v e n tin g  bad law s 
in c lu d e s  th a t  o f  p re v e n tin g  good o n es; and may be used  to  th e  
one purpose  as  w e ll a s  to  th e  o th e r .  But t h i s  o b je c t io n  w i l l  
have l i t t l e  w eight w ith  th o se  who can p ro p e r ly  e s tim a te  th e  
m isc h ie fs  o f  t h a t  in c o n s ta n c y  and m u ta b i l i ty  in  th e  la w s , which 
form th e  g r e a te s t  b lem ish  in  the  c h a r a c te r  and g en iu s  o f  our 
governm ents . . . The in ju r y  which may p o s s ib ly  be done by 
d e f e a t in g  a few good law s w i l l  be amply com pensated by th e  
ad van tage  o f  p re v e n tin g  a  number o f  bad o n e s .^ g

114F e d e r a l i s t  p a p e rs , No. 10, p . 8^. 

115I b i d . ,  No. 52 , pp. 324. 

l l 6I b i d . ,  No. 73 . PP. 443-V+.
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But s in c e  American governm ent i s  to  be u l t im a te ly  re s p o n s ib le  

to  s o c ie ty — th e  same s o c ie ty  t h a t  i s  to  be "broken  in to  so many p a r t s " — 

i t  fo llo w s  th a t  a u th o r i ty  i t s e l f  w i l l  be s h a t t e r e d .  T h is , to o , i s  p a r t  

o f  th e  p la n .  In  f a c t ,  in  o rd e r  to  a s s u re  th a t  r e s u l t ,  th e  governm ent 

w i l l  be b roken  a ls o  in to  p a r t s ,  each  p a r t  g iven  a  m a te r ia l  i n t e r e s t  

in  s e e in g  t h a t  no one p a r t  u su rp s  th e  r i g h t s  o f  o th e r s .  The d iv is io n  

and s e p a ra t io n  o f  powers w i l l  complement th e  d iv is io n  and s e p a ra t io n  

o f  c i t i z e n s ,  "by so  c o n t r iv in g  th e  i n t e r i o r  s t r u c tu r e  o f  th e  govern ­

ment as  t h a t  i t s  s e v e r a l  c o n s t i tu e n t  p a r t s  may, by t h e i r  m utual

117r e l a t i o n s ,  be th e  means o f  k eep in g  each  o th e r  in  t h e i r  p ro p e r  p la c e ."

A d iv id e d  c i t i z e n r y  and a s h a t te r e d  a u th o r i ty :  i t  i s  hard  n o t

to  se e  in  such  a p r e s c r ip t io n  ev id en ce  o f  a p ro found  h o s t i l i t y  tow ard

p o l i t i c s  and tow ard th e  n o tio n s  a s s o c ia te d  w ith  c i t i z e n s h i p .  Sheldon

Wolin has w r i t te n  o f  th e  e ig h te e n th - c e n tu ry  c o n s t i t u t i o n a l i s t s  t h a t  th ey

"lo n g ed  to  tra n sc e n d  th e  p o l i t i c a l , "  f o r g e t t in g  t h a t  d o in g  so "m eant

deny ing  th e  c e n t r a l  r e f e r e n t  o f  th e  p o l i t i c a l ,  abandon ing  a  whole

ra n g e  o f  n o tio n s  and th e  p r a c t i c e s  to  which th e y  p o in te d —c i t i z e n s h i p ,
l l 8

o b l ig a t io n ,  g e n e ra l a u th o r i ty  . . . . "  Hie r e g e n e ra t iv e  p o t e n t i a l

o f  p o l i t i c s ,  th e  "m ora l m iss io n  o f  th e  p o l i s , "  i s  co m p le te ly  a b se n t

from F e d e r a l i s t  c o n s t i t u t i o n a l  th e o ry . In  i t s  p la c e  i s  a w orldview

which M artin  Landau has term ed "a  monument to  th e  image o f  th e

m ach ine ,"  a clockw ork mechanism d es ig n e d  to  work a s  n e a r ly  a s  p o s s ib le
n o

w ith o u t human a t t e n t i o n ,  a "governm ent o f  law s, n o t m en," I t  i e

117 l i f t
I ^ i d . , No. 52 , p . 320. W olin, P o l i t i c s  and V is io n , p . **17.

n o
M artin  Landau, " Baker v . C a rr  and th e  G host o f  F e d e ra lism ,"  in  

C h a rle s  F. Cnudde and Deane E. N eubauer, e d s . , E m p ir ic a l D em ocratic 
Theory (C hicago : Markham P u b lish in g  C o ., 1969), pp . 131- h i .
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H a r r in g to n 's  dream o f  " s i n f u l  c i t i z e n s  in  a p e r f e c t  commonwealth" a l l  

o v e r  a g a in .

There i s  a w ell-know n se n te n c e  in  M ad iso n 's  5 1 s t  P ap e r t h a t

re v e a ls  a g r e a t  d e a l  abou t th e  p rem ises  o f  t h i s  w orldview . The s e n te n c e

i s  p a r t i c u l a r l y  s t r i k i n g ,  g iv en  th e  e x p e r ie n c e  o f  r e v o lu t io n  a g a in s t

a r b i t r a r y  governm ent th rough  which A f r i c a n s  had r e c e n t ly  p a s se d .

In  fram in g  a  governm ent which i s  to  be a d m in is te re d  by men o v e r  
men, th e  g re a t  d i f f i c u l t y  l i e s  in  t h i s :  you must f i r s t  en ab le
th e  governm ent to  c o n t r o l  th e  governed; and in  th e  n e x t p la c e  
o b lig e  i t  to  c o n t r o l  i t s e l f ,

A governm ent t h a t  co u ld  c o n t r o l  i t s e l f  was s u r e ly  a n o v e lty  in  th e

w orld  o f  p o l i t i c a l  s p e c u la t io n .  T^at su ch  a  u to p ia n  v is io n  co u ld  have

become so p o p u la r  i s  th e  r e s u l t  o f  a p e c u l i a r  s e t  o f  c irc u m sta n c e s

121t h a t  have t h e i r  own im p lic a t io n s  f o r  American c i t i z e n s h ip .

The American C it iz e n  

When A lex is  de T o c q u e v ille  v i s i t e d  th e  U n ited  S t a t e s ,  th e  Con­

s t i t u t i o n  was s c a r c e ly  a  g e n e ra tio n  o ld ,  and th e  E a s te rn  sea b o a rd  had 

been s e t t l e d  by "A m ericans" f o r  j u s t  o v e r  two hundred y e a r s .  So i t  was 

a r e l a t i v e l y  new c o u n try  th a t  T o c q u e v ille  o b se rv e d , and a new regim e 

governed i t .  Yet p a t te r n s  had a lr e a d y  em erged, and h a b i ts  o f  mind had 

developed , so th a t  T o c q u e v ille  was a b le  to  g a th e r  enough ev id en ce  and 

im p re ss io n s  to  j u s t i f y  a g e n e ra l  th e o ry  abou t American p o l i t i c s .  That 

th e o ry  has much to  te a c h  us ab o u t what c i t i z e n s h ip  became in  th e  American 

c o n te x t ,  and what e f f e c t  c o n s t i tu t io n a l i s m  had on i t s  su b seq u en t f a t e .

120F e d e r a l i s t  P a p e rs , No. 51» p . 322.
121 W olin, P o l i t i c s  and V is io n , p . 390.
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B rie  f l y , T o c q u ev ille  argued  th a t  r e p u b lic a n  i n s t i t u t i o n s ,  c i t i ­

z e n sh ip  e s p e c ia l ly ,  were l i a b l e  to  be eroded  by A f r i c a n  c u l tu r e ,  

s p e c i f i c a l l y ,  by in d iv id u a lis m  and s o c ia l  e q u a l i ty .  "D em ocracy,1* he 

o b se rv e d , " lo o se n s  s o c ia l  t i e s ,  b u t t ig h te n s  n a tu r a l  o n es; i t  b r in g s
122k in d re d  more c lo s e ly  to g e th e r ,  w h ile  i t  throw s c i t i z e n s  more a p a r t . "

D em ocratic in d iv id u a lis m —th e  " a to m is t ic  s o c ia l  freedom " th a t  L ouis

H artz  has i d e n t i f i e d  a s  th e  "m aste r  assum ption  o f  American p o l i t i c a l

th o u g h t" — in te r f e r e d  w ith  th e  c r e a t io n  o f  a l a s t i n g  r e p u b lic  because  i t

123hampered th e  growth o f  a v iv id  p u b lic  c o n sc io u sn e ss .

C e r ta in  a s p e c ts  o f  American c u l tu r e  were e s p e c ia l ly  t ro u b l in g  

to  T o c q u e v ille . The love  o f  m a te r ia l  g r a t i f i c a t i o n ,  a u n iq u e ly  

American b e l i e f  in  s e l f - r e l i a n c e ,  th e  absence o f  an h e r e d i ta r y  a r i s t o c ­

r a c y ,  th e  wide expanse o f  t e r r i t o r y ,  th e  a v a i l a b i l i t y  o f  cheap lan d  

as  an inducem ent to  m o b il i ty — a l l  th e se  le d  Americans to  a lo v e  a f f a i r  

w ith  p r iv a c y  and a w ith d raw al from p u b l ic  a f f a i r s .  P 1 Ame r i c a ,

John S chaar has w r i t t e n ,  ‘' l i b e r t y  was d e f in e d  a s  p r iv a te  l i b e r t y ,

nam ely, a s  th e  l i b e r t y  to  enhance o n e 's  p r iv a te  e s t a t e  and p o s s i b i l i t i e s
1 2 kto  th e  l i m i t s  o f  h is  pow er." The c o r o l la r y ,  T o c q u e v ille  co n clu d ed , 

was an in d i f f e r e n c e  to  the common l i f e  and to  p u b lic  b u s in e s s .  " P r i ­

v a te  l i f e  in  d em o cra tic  tim es i s  so b u sy , so e x c i te d ,  so f u l l  o f  w ishes 

and o f  work, th a t  h a rd ly  any energy  o r  l e i s u r e  rem ains to  each i n d i v i -  

v id u a l f o r  p u b lic  l i f e . "  But  even when Am ericans found tim e to

122T o c q u e v ille , Democracy in  Ame r i c a , V ol. I I ,  p. 197 .

123Louis H a r tz , The L ib e ra l  T ra d it io n  in  America (New York: 
H a rc o u rt, Brace & W orld, 1955)« PP. 59-6**.

1 2 k
John S ch aar, "The I n s t i t u t e  P ap ers"  (p h ila d e p h ia :  I n s t i t u t e  fo r  

th e  S tudy  o f  C iv ic  V alues, 1 9 7 5 ), p . 2 k .



p u rsu e  th e  p u b l i c 's  b u s in e s s ,  c e r t a in  d i f f i c u l t i e s  p re se n te d  them selves

o r ,  r a t h e r ,  th e  c u l t u r e 's  in d iv id u a lis m  l e n t  to  p o l i t i c a l  aw areness a
125d i s t o r t i o n  o f  i t s  own.

S p e c i f ic a l ly ,  in d iv id u a lis m  and e q u a l i ty  eroded  th e  su p p o rts  

th a t  c i t i z e n s  needed in  o rd e r  to  p a r t i c ip a t e  e f f e c t i v e l y  in  p o l i t i c a l  

l i f e .  The sen se  o f  co n n ec tio n  to  o th e r s ,  o f  s h a r in g  a common l i f e ,  

which i s  c r u c i a l  to  any c o o p e ra tiv e  en deavor, grew o n ly  f i t f u l l y  in  

A m erica. American c u l tu r e  broke th e  c h a in  th a t  a r i s to c r a c y  had fo rg ed  

betw een a l l  c la s s e s  in  s o c ie ty ;  i t  encouraged men to  b e l ie v e  th a t  

t h e i r  "whole d e s t in y  i s  in  t h e i r  own h an d s ,"  and made any o th e r  view 

o f  th e  c i t i z e n 's  d e s t in y  d i f f i c u l t  to  co n ce iv e , o r ,  once co n ce iv ed , 

to  com m unicate.

In  p la c e  o f  a se n se  o f  co n n ec tio n  to  h i s  fe l lo w s , th e  American

c i t i z e n  n u r tu re d  a much w ider sen se  o f  b e lo n g in g , o ir t h a t  encom passed

th e  e n t i r e  n a t io n :  ’'th e  bond o f  human a f f e c t io n  i s  e x te n d e d , b u t i t
126i s  r e la x e d ."  The sen se  o f  s o l i d a r i t y ,  s t r e tc h e d  so f a r  and so  th in ,  

cou ld  n o t p ro v id e  th e  em o tio n a l su p p o rt th a t  c i t i z e n s  needed in  

p o l i t i c a l  l i f e .

Thus n o t  o n ly  does dem ocracy make ev ery  man f o r g e t  h i s  a n c e s to r s ,  
b u t i t  h id e s  h i s  d escen d an ts  and s e p a ra te s  h is  co n tem p o ra ries  
from him; i t  th row s him back fo re v e r  upon h im se lf  a lo n e  and 
th r e a te n s  in  th e  end to  co n fin e  him e n t i r e ly  w ith in  th e  s o l i tu d e  
o f  h i s  own h e a r t .

From t h i s  s o l i t u d e ,  th e  Arae r ic a n  c i t i z e n  looked  o u t upon a v a s t  and

c o n fu s in g  w orld . Compared to  t h i s  v a s tn e s s ,  th e  c i t i z e n  f e l t  h im se lf

125 T o c q u e v ille , Democracy in  A f r i c a , Vol. I I ,  p . 29**.

^ I b i d . ,  p . 199 .

127 *I b i d . , p . 99.
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to  be o n ly  a e m a il p a r t  o f  so m eth in g  im m eaeureab ly  la r g e ,  "a v e r y  puny 

o b j e c t .  . . .  Nowhere do c i t i z e n s  ap p ear so  i n s i g n i f i c a n t  a s  in  a dem­

o c r a t i c  n a t io n ;  now here d o es  th e  n a t io n  i t s e l f  appear g r e a t e r  o r  d o es  

th e  mind more e a s i l y  ta k e  in  a w ide s u r v e y  o f  i t . "  B®tween th e  i s o ­

la t e d  in d iv id u a l  and th e  " g r e a t  and im p o s in g  im age o f  th e  p e o p le  a t

la r g e "  la y  a v o id .  But i t  was in  th a t  v o id — th e  a r e a  b etw een  th e  one  

and th e  many— th a t  p o l i t i c a l  l i f e  to o k  p la c e .  A f r i c a n  p o l i t i c s  was 

c o n s e q u e n tly  weakened from w ith in  b e c a u se  th e  p o l i t i c a l  a ren a  ap p eared  

to  m ost c i t i z e n s  to  be " e x tr e m e ly  g e n e r a l  and v a g u e ,"  a shadow w orld  

o f  i n d i s t i n c t  sh a p e s  and unknown q u a n t i t i e s .  T o c q u e v il le  fe a r e d  th a t  

few  A m ericans w ould be b o ld  enough to  v e n tu r e  in t o  th a t  v o id  a lo n e ,  

and th a t  th e  tim e would come when c o r r u p t o r  f o o l i s h  le a d e r s  m ight 

en cou rage  th a t  f e a r ,  p r e p a r in g  th e  way fo r  d e s p o t is m .

Tb combat t h i s  p o s s i b i l i t y ,  T o c q u e v ille  looked  to  p o l i t i c a l  

o r g a n iz a t io n s .

As so o n  a s  a man b e g in s  to  t r e a t  o f  p u b l ic  a f f a i r s  in  p u b l ic
he b e g in s  to  p e r c e iv e  th a t  he i s  n o t  so  in d ep en d en t o f  h i s
f e l l o w  men a s  he had a t  f i r s t  im a g in e d , and th a t  in  o r d e r  to  
o b ta in  t h e i r  su p p o r t he m ust o f t e n  le n d  them h i s  c o - o p e r a t io n .

T h is  e f f e c t  c o u ld  be produced  by a s s o c i a t i o n s  o f  v a r io u s  k in d s .  F i r s t

o f  a l l ,  T o c q u e v il le  lo o k e d  to  th e  l e g i s l a t u r e s  o f  th e  v a r io u s  s t a t e s

to  fo c u s  th e  c i t i z e n ’ s  a t t e n t io n  on p u b l ic  o b j e c t s .  Second were th e

g e n e r a l p o l i t i c a l  a s s o c ia t io n s  formed f o r  p rom otin g  p u b l ic  s a f e t y ,

com m erce, in d u s tr y ,  r e l i g i o n ,  and s o  o n . I t  i s  im p o rta n t to  n o te  h e r e

th a t  T o c q u e v il le  h as in  mind so m e th in g  q u i t e  d i f f e r e n t  from th e  " in t e r e s t

^ I b i d . ,  pp. 53 , 290 , 77 , 102 .

129I b i d . ,  pp . 102-103.
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groups" o f  tw e n t ie t h - c e n t u r y  Arae r ic a n  p o l i t i c s .  Whereas th e  modern

i n t e r e s t  group i s  an o f f i c e  su p p o r te d  b y  th e  d u es o f  hundreds o f

th ou sa n d s o f  p e o p le  who have n ev er  met on e a n o th e r , whose o f f i c i a l s  a re

p a id  to  e f f e c t  c e r t a in  ch a n g es in  l e g i s l a t i o n ,  T o c q u e v il le  i s  t a lk in g

about an a s s o c ia t io n  whose m ajor c h a r a c t e r i s t i c  i s  i t s  e f f e c t  on th e

l i v e s  o f  th o s e  who b e lo n g  to  i t  and who d i r e c t l y  sh ape i t s  p o l i c i e s .

A p o l i t i c a l  a s s o c i a t i o n  in  t h i s  s e n s e  i s  d e f in e d  by "the p u b l ic  a s s e n t

w hich  a number o f  in d iv id u a l s  g iv e  to  c e r t a in  d o c t r in e s  and . . .  th e

130en gagem en ts w hich th e y  c o n tr a c t  to  prom ote . . .  th o s e  d o c t r in e s ."

The example he g iv e s  i s  th e  A n t i - T a r i f f  C onvention  which met in  

P h i la d e lp h ia  in  1831: a p u b lic  m eeting  c a l le d  to  d ebate  a m a tte r  o f

p u b lic  p o l ic y  and fram in g  i t s  c o n c lu s io n s  in  term s o f  p u b lic  law .

A s s o c ia t io n s  o f  t h i s  ty p e  o f t e n  grew in t o  p o l i t i c a l  p a r t i e s ,

and t h e s e ,  e s p e c i a l l y  a t  th e  l o c a l  l e v e l ,  a l s o  b rou gh t c i t i z e n s  o u t  o f

t h e i r  i s o l a t i o n  in t o  c l o s e r  c o n ta c t  w ith  one a n o th e r , even  i f  a t  th e

ex p e n se  o f  p u b l ic  harmony and t r a n q u i l i t y .

The d e s ir e  o f  b e in g  e l e c t e d  may le a d  some men f o r  a t im e  to  
v i o l e n t  h o s t i l i t y ;  b u t t h i s  same d e s ir e  le a d s  a l l  men in  th e  
lo n g  run to  su p p o r t ea ch  o th e r ;  and i f  i t  happens th a t  an 
e l e c t i o n  a c c i d e n t a l l y  s e v e r s  two f r i e n d s ,  th e  e l e c t o r a l  
sy ste m  b r in g s  a m u lt itu d e  o f  c i t i z e n s  p erm an en tly  to g e th e r  
who would o th e r w is e  a lw a y s  have rem ained unknown to  one  
a n o th e r . Freedom p ro d u ces  p r iv a t e  a n im o s i t i e s ,  but d e sp o tism  
g iv e s  b i r t h  to  g e n e r a l i n d i f f e r e n c e .

F i n a l ly ,  th e r e  w ere th e  n o n - p o l i t i c a l  a s s o c ia t io n s  w hich T ocque­

v i l l e  saw b lo s so m in g  everyw h ere fo r  a th ou san d  p u r p o se s:  s p o n s o r in g

e n te r ta in m e n ts ,  fo u n d in g  s e m in a r ie s ,  b u i ld in g  in n s ,  f i x i n g  r o a d s ,  

d i s t r i b u t i n g  b o o k s . T hese were th e  s o c i a l  p r o j e c t s  which in  E ngland

13°Ib id ., p . 195- 131Ib id ., p. 103.
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would n o rm a lly  have been sp o n so red  by th e  a r i s to c r a c y ,  b u t which in  th e  

U n ited  S ta te s  were tak e n  up by sm a ll groups o f  n e ig h b o rs  u n i te d  by a t  

l e a s t  a tem porary  se n se  o f  s o l i d a r i t y  and common co n cern .

T o c q u e v ille  u n d e rs to o d  th a t  A f r i c a n s  were n o t ,  in  f a c t ,  a 

"band o f  b r e th r e n ,"  and th a t  t h e i r  norm al r e l a t i o n s  would be c h a r a c te r ­

iz e d  by d is ta n c e  r a th e r  th a n  in tim a c y . U nder th e se  c irc u m sta n c e s , 

f a c t io n s  were n o t to  be f e a re d  a s  much a s  th e  g e n e ra l in d if f e r e n c e  to  

p u b lic  l i f e  t h a t  American c o n d it io n s  en co u rag ed . B e rtran d  de Jo u v en e l 

has p o in te d  o u t t h a t  in  modern s t a t e s ,  "am ity "  i s  n o t and can n o t be th e  

g e n e ra l r u le  in  c i t i z e n  r e l a t i o n s .  N a tio n s  a re  too  la r g e  fo r  t h a t ,  and

f a c t io n s  a re  o f te n  no more th a n  an a tte m p t to  c r e a te  a p a r t i a l  c i t y -

132s t a t e  w ith in  th e  l a r g e r  community. T o c q u ev ille  was making a s im i l a r

argum ent, u n d e rs ta n d in g  th a t  th e  e d u c a tio n  o f  c i t i z e n s  th ro u g h  p o l i t i c a l  

l i f e  was a b e t t e r  m edicine f o r  a d ise a se d  p o l i t y  th a n  a l l  th e  m echanical 

d e v ic e s  embedded in  th e  C o n s t i tu t io n .

In  th e  second volume o f  Democracy in  America th e re  i s  a p a ra ­

g raph on t h i s  s u b je c t  th a t  a lm ost seems a d i r e c t  re sp o n se  to  M ad ison 's  

I ^ n th  F e d e r a l i s t  P a p e r , and which m ight s e rv e  to  sum up th e  paradox o f  

F e d e r a l i s t  te a c h in g  on c i t i z e n s h ip .

W^en s o c i a l  c o n d itio n s  a re  e q u a l,  ev ery  man i s  a p t  to  l i v e  
a p a r t ,  c e n te re d  in  h im se lf  and f o r g e t f u l  o f  th e  p u b l ic .  I f  
th e  r u l e r s  o f  d em o cra tic  n a t io n s  were e i t h e r  to  n e g le c t  to  
c o r r e c t  t h i s  f a t a l  tendency  o r  to  encourage i t  from a n o tio n  
th a t  i t  weans men from p o l i t i c a l  p a s s io n s  and th u s  w ards o f f  
r e v o lu t io n s ,  th e y  m ight e v e n tu a l ly  produce th e  e v i l  th ey  seek  
to  a v o id , and a  tim e m ight come when th e  in o rd in a te  p a s s io n s  
o f  a few men, a id e d  by the  u n i n t e l l i g e n t  s e l f i s h n e s s  o r  th e  
p u s i l la n im i ty  o f  th e  g r e a te r  num ber, would u l t im a te ly  compel 
s o c ie ty  to  p ass  th ro u g h  s t r a n g e  v i c i s s i t u d e s .  In  dem ocra tic

132 «de Jo u v e n e l, Pure T heory , p . 182, n . 1.
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coumnuiitieB r e v o lu t io n s  a re  seldom  d e s ir e d  e x c ep t by a 
m in o r i ty ,  b u t a m in o rity  may som etim es e f f e c t  t h e m .^ j

"S tra n g e  v i c i s s i t u d e s "  i s  a  f a i r  d e s c r ip t io n  o f  what America 

would s u f f e r  d u r in g  th e  n in e te e n th  c e n tu ry , p a r t l y  becau se  f e d e r a l i s t  

te a c h in g , and F e d e r a l i s t  i n s t i t u t i o n s ,  o n ly  deepened th e  c u l t u r a l  

problem  T o c q u e v ille  an a ly ze d . F e d e r a l i s t  h o s t i l i t y  to  " p e t ty  r e p u b l ic s "  

weakened lo c a l  governm ent. M ad ison 's  a tte m p t to  make " th e  p r iv a te  

i n t e r e s t  o f  ev ery  in d iv id u a l"  s ta n d  " s e n t i n e l  o v er th e  p u b lic  r ig h t s "  

c a l le d  f o r t h  th e  v e ry  tendency  T o c q u e v ille  m ost d i s t r u s t e d  in  A m ericans: 

th e  c o n s ta n t q u e s t  f o r  p r iv a te  en rich m en t. F e d e r a l i s t  h o s t i l i t y  to  

th e  " l i t t l e  a r t s  o f  l i t t l e  p o l i t i c i a n s "  and th e  C o n s t i t u t io n 's  system  

o f  d iv id e d  a u th o r i ty  in h ib i te d  th e  grow th o f  j u s t  th o se  form s o f  o rg a n ­

i z a t io n  which T o c q u e v ille  hoped would p e n e t r a te  th e  c i t i z e n 's  i s o l a t i o n  

and ed u ca te  him to  h i s  l a r g e r  r o le  in  a d em o cra tic  community.

Two a t t i t u d e s  com peted d u r in g  th e  R e v o lu tio n a ry  p e r io d , Norman

Jacobson  has a rg u ed . One was " n o ta b le  f o r  i t s  e x p re s s io n  o f  f r ie n d s h ip

and b ro th e rh o o d , f o r  i t s  in s i s t e n c e  upon in d iv id u a l  s p o n ta n e ity  and

u n iq u en ess  . . .  . T^e o th e r  d isp la y e d  a p re o c c u p a tio n  w ith  s o c ia l

o r d e r ,  p ro c e d u ra l r a t i o n a l i t y ,  and th e  m a te r ia l  b a se s  o f  p o l i t i c a l

a s s o c ia t io n  and d iv i s io n  .  . . . "  T h is l a t t e r  view p re v a i le d  w ith  th e

C o n s t i tu t io n  and became th e  seed  o f  a form o f  p o l i t i c a l  e d u c a tio n  th a t

was passed  on from g e n e ra tio n  to  g e n e ra t io n , t r a in i n g  c i t i z e n s  to  " p r e -
13h

f e r  c e r t a in  goods and conduct o v er o t h e r s . "  The F e d e r a l i s t  t r a d i ­

t io n  ta u g h t c i t i z e n s  to  p r e f e r  s o c ia l  m o b il i ty  to  community, p r iv a c y

133 T o c q u e v ille , Democracy in  A m erica, V ol. I I ,  p . 256.
13 ̂

Jaco b so n , " P o l i t i c a l  S c ience  and p o l i t i c a l  E d u c a tio n ,"  p . 5 6 l .
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and th e  p u r s u i t  o f  p r iv a te  g a in  to  p o l i t i c a l  commitment and p a r t i c i p a ­

t i o n ,  eq u a l o p p o r tu n ity  to  e q u a l i ty ,  change to  t r a d i t i o n ,  and o rd e r  to  

th e  i n s t a b i l i t y  t h a t  i s  th e  c o n s ta n t r i s k  o f  d em o cra tic  p o l i t i c s .  The 

te a c h in g  d id  n o t su cceed  e n t i r e l y ,  o f  c o u rse ; t r e n d s  c o u n te r  to  th o se  

v a lu ed  by th e  F e d e r a l i s t  t r a d i t i o n  co u ld  alw ays be found. Bu t  th e se  

a t t i t u d e s  d id  n o t b e n e f i t  from th e  s a n c t i t y  o f  th e  C o n s t i tu t io n ,  n o r  

d id  th ey  b e n e f i t  from th e  a s s i s ta n c e  o f  F e d e r a l i s t  id e o lo g y  and F ed e r­

a l i s t  law .

The U n ited  S ta te s  was ab o u t to  e n te r  a phase o f  i t s  h i s to r y  in  

which t h i s  f a c t  co u ld  be seen  v e ry  c l e a r l y .  For America began to  grow, 

and very  r a p id ly  a t  t h a t .  S c a rc e ly  t h i r t y  y e a rs  a f t e r  Madison t r i e d  

to  p ersu ad e  h is  countrym en th a t  America was n o t too  la rg e  fo r  a c e n t r a l ­

iz e d  governm ent, P re s id e n t  J e f f e r s o n  doubled  th e  s iz e  o f  th e  n a tio n  

in  one s t r o k e .  L o u is ian a  P urchase  opened a v a s t  domain in  th e

W est, and s h o r t ly  t h e r e a f t e r  American s o c ie ty  began to  undergo trem en­

dous expansion  and change. Between l 8 l 0  and 1830, two m i l l io n  peop le  

moved W est. I n d ia n a 's  p o p u la tio n  in c re a s e d  by one hundred p e rc e n t;  

I l l i n o i s  t r i p l e d  i t s  p o p u la tio n . By 18*40, one o f  ev ery  th re e  A m ericans 

l iv e d  w est o f  th e  A ppalach ian  ra n g e . The r a t i o  o f  u rban  to  r u r a l  

r e s id e n t s  d e c lin e d  betw een 1800 and I 83O from one in  f i f t e e n  to  one 

in  te n ; by 1850 i t  was c lo se  to  one in  f iv e .  C i t i e s  o v e r 8 ,000  in  

p o p u la tio n  q u ad ru p led  in  number betw een 1820 and 1850 . Banks p r o l i f ­

e r a te d ;  from th e  foun d in g  o f  th e  f i r s t  bank in  1? 82 , u n t i l  1828 , 329 

banks were c r e a te d .  By 1837 th e re  were 788 . in  each  d ecad e , th o u san d s 

o f  new b u s in e s s e s  were formed and th e  c o rp o ra te  form o f  o rg a n iz a t io n ,  

r a r e  and c o n t r o v e r s ia l  and d i f f i c u l t  to  manage in  1800 , was the
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e s ta b l i s h e d  form o f  do ing  b u s in e s s  by 1850 . On to p  o f  a l l  t h i s ,  

betw een 1828 and 18V+, one h a l f  m i l l io n  im m igrants a r r iv e d  in  th e  

U n ited  S t a t e s .

S o c ie ty  was sh ak en , r e a r ra n g e d , and th en  shaken a g a in .  Between

one d ecad e and th e  n e x t  s c a r c e ly  any Am erican com m unity was a b le  to

r e t a i n  i t s  d i s t i n c t i v e  c h a r a c te r .  E v e ry th in g  changed. One o f  Jam es

Fenim ore C o o p e r 's  c h a r a c te r s  d e s c r ib e s  th e  tim es: "The whole co u n try

i s  in  such  a  c o n s ta n t s t a t e  o f  m u ta tio n , th a t  I  can o n ly  l ik e n  i t  to

th e  game o f  c h i ld r e n ,  in  which a s  one q u i t s  h i s  c o rn e r  a n o th e r  ru n s

in to  i t ,  and he th a t  f in d s  no c o m e r  to  g e t i n to ,  i s  th e  la u g h in g -s to c k  
136o f  th e  o t h e r s . "  Soon th e  c o s ts  o f  such  u n c e r ta in ty  became v i s i b l e .  

T o c q u e v ille  n o ted  th e  b u rg eo n in g  m an u fac tu rin g  s e c t o r ,  and asked  a 

p e r t in e n t  q u e s tio n  ab o u t th e  fu tu re  o f  American p o l i t i c a l  l i f e :  "What 

can be ex p ec ted  o f  a man who has s p e n t tw enty  y e a rs  o f  h i s  l i f e  in  

making heads fo r  p in s? "

While th e  workman became a t ta c h e d  to  h is  m achines and th e  

m a n u fa c tu re r  grew more p o w erfu l, th e  American community became a f a s c in ­

a t in g  s p e c ta c le  o f  boom and b u s t .  I n d iv id u a ls ,  C h a n c e llo r  H arper

n o te d , were " t a n t a l i s e d ,  b a f f l e d ,  and to r tu r e d "  by th e  p u r s u i t  o f  w ea lth

137th ey  co u ld  n o t a t t a i n .  In  th e  m idst o f  a f a n t a s t i c  abundance, 

economic a n x ie ty  became a p e r e n n ia l  f e a tu r e  o f  th e  Ame r ic a n  c h a r a c te r ,

135S t a t i s t i c s  from Glyndon G. Van Deusen, The Ja c k so n ia n  E ra : 
1828-18^8 (New York: H arper & Row, 1963)* pp. 1-lV* and A rth u r M. 
S c h le s in g e r ,  J r . ,  The Age o f  Jack so n  (New York: L i t t l e ,  Brown, 19*+5), 
pp . 3 3 ^ 3 5 .

* ^ C i t e d  by M eyers, The Ja c k so n ia n  p e r s u a s io n , p . 7 5 .

137 C ite d  by H a r tz , The L ib e ra l  T r a d i t io n ,  p . 185 .
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a s  A f r i c a n s  found th em se lv es  squeezed  betw een th e  f e a r  o f  lo s in g  what
138

th e y  had ach iev ed  and t h e i r  d e s ir e  to  g a in  m ore. T h is  a tm osphere ,

and th e se  p a rad o x es , had t h e i r  in e v i ta b le  p o l i t i c a l  consequences. Meyers

has an a ly zed  th e  Ja c k so n ia n  movement a s  an example o f  th e  p u b l i c 's

am bivalence re g a rd in g  th e  c o u n tr y 's  f u tu r e .  The J a c k so n ia n s , h a t in g

th e  Bank o f  th e  U n ited  S ta te s  a s  a symbol o f  th e  i n d u s t r i a l  and

com m ercial o l ig a rc h y ,  a t  th e  same tim e yearned  to  see  th e  c o u n tr y 's

w ea lth  throw n open to  a l l  who cou ld  e x p lo i t  i t .  J a c k so n , Meyers s a y s ,

t r i e d  to  " r e c a l l  a g r a r ia n  r e p u b lic a n  innocence to  a s o c ie ty  drawn f a t a l l y

to  th e  main chance . . .  to  r e c o n c i le  ag a in  th e  s im p le  yeoman v a lu e s

w ith  th e  f r e e  p u r s u i t  o f  economic i n t e r e s t ,  j u s t  as th e  two were

139s p l i t t i n g  h o p e le s s ly  a p a r t . "

C i t iz e n s h ip  d id  n o t escap e  th e s e  p r e s s u re s .  That was o n ly  to  be 

ex p e c ted . But th e  problem  was c o m p lica ted  by th e  f a c t  t h a t  th e  C o n s t i­

tu t io n  d id  n o t p ro v id e  a  c l e a r  d e f i n i t i o n  o f  " c i t i z e n "  o r  c i t i z e n s h ip

to  b eg in  w ith , le a v in g  th e  co ncep t and th e  e x p e r ie n c e  doubly  v u ln e ra b le
l*tOto  th e  f o rc e s  o f  s o c ia l  and economic change.

The C o n s t i tu t io n  co n fu sed  th e  is s u e  in  two ways.

F i r s t ,  i t  d id  n o t d e f in e  p r e c i s e ly  who was a c i t i z e n  " o f  th e

U n ited  S p a te s"  o r  how new c i t i z e n s  were to  be c r e a te d .  I t  i s  u n c le a r

in  the C o n s t i tu t io n ,  f o r  exam ple, w hether s t a t e  c i t i z e n s h i p  p reced es  

f e d e ra l  c i t i z e n s h ip ,  o r  w hether th e re  i s  any c e r t a i n  r e l a t i o n  betw een

138 H a rtz , The L ib e ra l  T r a d i t io n , p . 75-

139M eyers, The Ja c k so n ia n  P e rsu a s io n , pp . 12-15-

1^0John P . Roche, "The E a rly  Development o f  U n ited  S ta t e s  C i t i z ­
e n s h ip ,"  C o r n e ll  S tu d ie s  in  Am erican H is to ry , L i t e r a tu r e  and F ° lk lo r e , 
Number IV_ (Y ^haca, New York: C o rn e ll Un i v e r s i t y  P re s s ,  19 ^9 ), p . 1 .
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th e  two a t  a l l .  Under th e  A r t ic le s  o f  C o n fe d e ra tio n , C ongress had no

power to  n a tu r a l i z e  c i t i z e n s ,  and each  s t a t e  was f r e e  to  make i t s  own

p ro v is io n s  in  t h i s  re g a rd . I n e v i ta b ly ,  p ro v is io n s  d i f f e r e d ,  some

l i b e r a l  and some s e v e re .  Ar t i c l e  I ,  S e c tio n  8 o f  th e  C o n s t i tu t io n ,

a c c o rd in g ly , g iv e s  C °ngress  th e  power " to  e s t a b l i s h  an un ifo rm  Rule o f

N a tu r a l i z a t io n ,"  b u t th e  C o n s t i tu t io n  i s  s i l e n t  on th e  q u e s tio n  o f  s t a t e

c i t i z e n s h ip .  Nor i s  i t  c l e a r  to  what e n t i t y  new c i t i z e n s  would b e lo n g :

to  a s t a t e  f i r s t ,  and th en  to  th e  " u n i te d  S t a t e s , "  o r  th e  re v e rse ?

The problem  was r a i s e d  on a p r a c t i c a l  l e v e l  when th e  f e d e r a l  governm ent

n a tu r a l iz e d  im m igrants l i v i n g  in  th e  t e r r i t o r i e s ,  th u s  c r e a t in g  an

anomoly: th e  c i t i z e n  who was a c i t i z e n  on ly  o f  an Em pire, w ith  no
1^1co n n e c tio n  o f  any k in d  to  a l o c a l  governm ent.

The re c o rd s  o f  th e  c o n s t i t u t i o n a l  C onvention show, a c c o rd in g  to  

Roche, t h a t  c i t i z e n s h ip  " r e f e r r e d  to  n a t io n a l  c i t i z e n s h i p  a s  seco n d ary  

t o ,  and d e r iv e d  from , c i t i z e n s h ip  in  a s t a t e . "  T h is  would be a n a tu r a l  

in f e r e n c e ,  g iven  th e  p r e v a i l in g  th e o ry  th a t  th e  s t a t e s  were jo in in g  

to g e th e r  to  form a c o n fe d e ra te d  r e p u b l ic .  I t  seemed to  be th e  Conven­

t i o n 's  b e l i e f  th a t  n a t u r a l i z a t io n  would be accom plished  by th e  in d iv id ­

u a l  s t a t e s ,  "w ith  th e  n a t io n a l  governm ent m erely  e x e r c is in g  s u p e rv is io n
lb2in  th e  i n t e r e s t s  o f  c o n fo rm ity ."

B^t i t  soon became a p p a re n t th a t  th e  n a tu r a l i z a t io n  o f  "Am erican" 

c i t i z e n s  in v o lv ed  is s u e s  more complex and more c o n t r o v e r s ia l  than  

le n g th  o f  r e s id e n c e ,  and com form ity proved d i f f i c u l t  to  a c h ie v e . For

lZflRoche, "The E » rly  Development . . .  " ,  pp . 1 -3 ; M cW illiams, 
F r a t e r n i t y , p . 221.

l l t2Roche, "The E a rly  Development . . .  " ,  pp . *+, 6 -7 .
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what u n it e d  A m ericans w ere th e  " s e l f - e v id e n t "  t r u t h s  c o n ta in e d  in  th e  

D e c la r a t io n  o f  In depend en ce and th e  Pream ble to  th e  C o n s t i t u t io n ,  and 

th e  p o s s i b i l i t y  t h a t  some new im m igran ts m ight n o t  r e c o g n iz e  th e s e  

t r u th s  provoked  a s e r i e s  o f  l e g i s l a t i v e  c r i s e s  c e n t e r in g  on th e  

d e c e p t iv e ly  s im p le  la n g u a g e  o f  A r t i c l e  I ,  S e c t io n  8 .

In  1790, C ongress p assed  a  N a tu r a l iz a t io n  A ct, p ro v id in g  f o r  the  

" p ro g re s s iv e  n a tu r e l i z a t io n "  o f  im m ig ran ts . One y e a r 's  re s id e n c e  

earned  a l l  o f  th e  " r i g h t s  o f  c i t i z e n s h ip "  save th e  r i g h t  to  ho ld  o f f i c e ,  

which was g ra n te d  a f t e r  two y e a r s .  S t a t e s - r i g h t e  ad v o ca te s  o b je c te d  

th a t  t h i s  b i l l  went beyond th e  a u th o r i ty  o f  th e  C ongress to  g u a ran tee  

"un ifo rm " r u l e s .  O th e rs  th o u g h t th e  tw o -y ear req u irem en t f o r  o f f i c e -  

h o ld in g  sh o u ld  be d ropped , s in c e  i t  c r e a te d  a body o f  c i t i z e n s  who en ­

joyed  few er r i g h t s  th an  o th e r s .  C ongress ducked th e  is s u e  by g iv in g

the  c o u r ts  th e  r e s p o n s i b i l i t y  f o r  s u p e rv is in g  th e  e n t i r e  n a tu r a l i z a t io n  

1^3p r o c e s s .

F^ve y e a r s  l a t e r ,  a f r e s h  wave o f  im m ig r a tio n , sp a rk ed  by th e  

N a p o le o n ic  w a rs , s e n t  to  th e  U n ite d  S t a t e s  a la r g e  number o f  im m igran ts  

s u s p e c te d  o f  " r o y a l i s t "  s y m p a th ie s .  F e d e r a l i s t  p o l i t i c i a n s  w anted to  

r a i s e  th e  r e s id e n c y  r eq u ir em en t to  f i v e  y e a r s ,  and th e y  s u c c e e d e d .  

J e f f e r s o n ia n s  w anted im m igran ts to  su b m it to  an in s p e c t io n  o f  t h e i r  

p o l i t i c a l  v ie w s . The f i n a l  am endm ents, a f t e r  r a i s i n g  th e  r e s id e n c e  

r e q u ir e m e n t, com prom ised on th e  o t h e r  q u e s t io n s .  New c i t i z e n s  would  

be r e q u ir e d  to  g iv e  a d e c la r a t io n  o f  in t e n t  to  become a c i t i z e n  th r e e  

y e a r s  b e fo r e  b e in g  n a t u r a l iz e d ,  ren ou n ce f o r e ig n  a l l e g i e n c e s ,  and sw ear  

an o a th  in  su p p o r t o f  th e  C o n s t i t u t io n j  th e y  would th en  have to  s a t i s f y

li+3Ibid ., pp. 10-11.
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a  c o u r t  t h a t  a l l  o f  th e se  re q u ire m e n ts  had been m et, and , in  a d d i t io n ,
Ikkt h a t  th e y  were o f  "sound c h a r a c te r ."

These f e a r s  were i n t e n s i f i e d  in  1798. m  th a t  y e a r ,  th e  A lien

and S e d i t io n  A cts were p a s se d , r e f l e c t i n g  th e  F e d e r a l i s t  p a r t y 's  f e a r

th a t  " re p u b lic a n "  and " ja c o b in "  im m igrants were s w e l lin g  th e  su p p o rt

o f  th e  J e f f e r s o n ia n  movement. A new N a tu r a l iz a t io n  Act was passed  th a t

y e a r , r e q u i r in g  fo u r te e n  y e a rs  o f  r e s id e n c e  b e fo re  becom ing a c i t i z e n ;

t h i s  b i l l  was re p e a le d  in  1802 . ^ ^

In 182^, C h ie f  J u s t i c e  M arsh a ll s e t t l e d  once and f o r  a l l  th e

v ex in g  q u e s tio n  o f  w hether C °ngress  co u ld  make d i s t i n c t i o n s  betw een

n a t iv e  and n a tu r a l iz e d  c i t i z e n s  n o t made by th e  C o n s t i tu t io n .  In
lk 6Q sbom  v. Bank o f  th e  U n ited  S ta te s  M arsh a ll h e ld  th a t  s in c e  th e  

C o n s t i tu t io n  makes c e r t a in  d i s t i n c t i o n s  betw een th e  two k in d s  o f  c i t iz e n *  

s h ip ,  C ongress may n o t add any more. The n a tu r a l iz e d  c i t i z e n  i s

" d is t in g u is h a b le  in  n o th in g  from a n a t iv e  c i t i z e n ,  ex cep t in  so  f a r  as
IV?th e  C o n s t i tu t io n  makes th e  d i s t i n c t i o n . "  O th e r c o u r t d e c is io n s

f irm ly  e s ta b l i s h e d  th e  p r in c ip le  th a t  C ongress has th e  a u th o r i ty  to  s e t

n a t u r a l i z a t io n  re q u ire m e n ts  o f  w hatever k in d  i t  w ish es , so lo n g  as

n a tu r a l iz e d  c i t i z e n s  a re  n o t l e f t  w ith  any d i s a b i l i t i e s  n o t m entioned
lMiin  th e  C o n s t i t u t io n .

I b i d . ,  pp . 1 1 -1 b .

" ^ I b i d . , pp. 12- 1J .
1L6,

9 Wheaton 778 (182*0.
1 in

C ite d  in  H oche, " E a r ly  D evelopm ent . . .  " , pp . 1 6 -1 7 .

1^8Cf. Golden v . P r in c e  ( l8 l* 0  and C h irac  v. C h irac  ( 1817) ; c i t e d  
in  i b i d . ,  pp. K - I tV
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H°wever, th e  o ld  c o n tro v e rs y  ab o u t what makes American c i t i z e n ­

s h ip  "A m erican” has been w ith  u s  e v e r  s in c e  th e  Founding, and i s  s t i l l  

v e ry  much a l i v e .  The o p e ra t iv e  n a t u r a l i z a t i o n  law , d a t in g  from 19*65, 

d e n ie s  n a t u r a l i z a t io n  to  anyone who a d v o c a te s  o r  b e lo n g s  to  a group

th a t  a d v o c a te s  " th e  o v erth ro w  by fo rc e  o r  v io le n c e  o f  th e  Government o f
1^9th e  U n ited  S ta te s  o r  o f  a l l  form s o f  la w ."

A e t h e r  c o n fu s io n  has n o t re c e iv e d  n e a r ly  a s  much a t t e n t io n  from 

th e  c o u r ts  and from p o l i t i c a l  i n s t i t u t i o n s  a s  n a t u r a l i z a t i o n  has 

r e c e iv e d .  St a te d  s im p ly , th e  problem  i s  t h i s :  What a re  th e  r i g h t s  and 

d u t ie s  o f  American c i t i z e n s ?  A r t ic le  TV, S e c tio n  2 , o f  th e  c o n s t i t u t i o n  

s t a t e s  t h a t  " th e  C i t iz e n s  o f  each  S ta te  s h a l l  be e n t i t l e d  to  a l l  p r i v i ­

le g e s  and Im m unities o f  C i t iz e n s  in  th e  s e v e r a l  S t a t e s . "  T^ese 

" p r iv i l e g e s  and im m u n ities"  a re  n o t l i s t e d ,  however; i t  has rem ained to  

the  c o u r ts  to  i n f e r  them from o th e r  s e c t io n s  o f  th e  c o n s t i t u t i o n  ( p a r ­

t i c u l a r l y  from th e  B i l l  o f  R ig h ts  and , l a t e r , f r o m  th e  F o u r te e n th  

Amendment) and to  d e c id e  w hat, s p e c i f i c a l l y ,  t h i s  p a r t i c u l a r  c la u s e  

r e q u i r e s  th e  f e d e r a l  and s t a t e  governm ents to  do . The s e t t l e d  d o c tr in e  

o f  th e  Supreme C ourt i s  th a t  t h i s  c la u s e  o n ly  means t h a t  a s t a t e  may 

n o t d is c r im in a te  a g a in s t  th e  c i t i z e n s  o f  o th e r  s t a t e s  r e s id in g  w ith in

i t s  b o rd e rs  in  fa v o r  o f  i t s  own c i t i z e n s ,  a lth o u g h  th e  C ourt has a ls o
150p e rm itte d  e x c e p tio n s  to  t h i s  g e n e ra l r u l e .

T ^ie i s  n o t th e  p la c e  to  go in to  th e  h i s t o r y  o f  th e  Supreme 

C o u r t 's  g ra d u a l assum ption  o f  r e s p o n s i b i l i t y  f o r  th e  p r o te c t io n  o f  v a r io u s  

r i g h t s  a g a in s t  in te r f e r e n c e  by s t a t e  o r  f e d e r a l  o f f i c i a l s .  S u f f ic e  i t

l*+9Edward S . Corwin, The C o n s t i tu t io n  and What i t  M^anc Today 
(New York: Atheneura, 1 9 6 ^ ), p . 56.

^ ^ I b i d . , pp . 167- 68 .
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to  sa y  th a t  t h i s  h as been  a c o n t r o v e r s i a l  and c o n fu s in g  a r e a  o f  l e g a l  

m aneuver, and th a t  th e r e  has n e v e r  b e e n , and i s  n o t  now, a s e t t l e d  

c o n se n su s  ab ou t what r i g h t s  Arae r ic a n  c i t i z e n s  e n jo y ,  and s t i l l  l e s s  

agreem ent ab ou t t h e i r  r e s p o n s i b i l i t i e s .  In  th e  c o n f u s io n ,  a b e w ild e r in g  

v a r i e t y  o f  r i g h t s  h as been  a s s e r t e d  o r  d e n ie d , from th e  r i g h t  to  be  

born to  th e  r ig h t  to  d i e ,  and an e q u a l ly  b e w ild e r in g  v a r i e t y  o f  c o u r t  

d e c i s i o n s  h as em erged to  d e a l  w ith  th e s e  q u e s t io n s .

The im p o rta n t p o in t  h e r e  i s  t h a t  s in c e  " A f r i c a n  c i t i z e n s h i p 11

has been  am biguous from  th e  s t a r t ,  i t  came to  b e  many th in g s  to  many

p e o p le .  The s o c i a l  i n s t i t u t i o n s  t h a t  had h e lp e d  to  sh a p e  i t  in  th e

e a r ly  r e p u b l ic  v a n ish e d  o r  d e c l in e d .  Town govern m en t, f o r  exam p le ,

w hich  T ° c q u e v i l le  had p r a is e d  so  f e r v e n t l y ,  becam e im p o s s ib le  a s  th e

" c lo s e  New E ngland town gave way to  th e  i s o l a t e d  h o m estea d , o r  to  th e

c i t y  o f  r e c e n t  im m igran ts . . . .  Our te a c h e r s  began  to  t e a c h ,  and we
151

to  v a lu e ,  p r iv a t e  l i f e  and l i b e r t y  ab ove a l l . "  I n d u s t r ia l  and

com m ercia l e x p a n s io n  q u ick en ed  th e  p a ce  o f  e r o s io n ,  a l t e r i n g  f a m i l ia r

la n d s c a p e s  and s h i f t i n g  p o p u la t io n s  to  d i s t a n t  p la c e s .  John Schaar

h as e lo q u e n t ly  s t a t e d  th e  e f f e c t s  o f  th e s e  p r e s s u r e s  on A f r i c a n  l i f e .

Outward ch a n g es  o f  su ch  m agnitude were n o t  w ith o u t  d e v a s t a t in g  
e f f e c t s  on th e  q u a l i t y  o f  in n e r  e x p e r ie n c e .  V en era b le  i n s t i t u ­
t i o n s ,  e s p e c i a l l y  fa m ily  and ch u rch , were t w is t e d  in t o  s tr a n g e  
s h a p e s . R e sp e c te d  h a b it s  o f  th o u g h t, n o ta b ly  th e  d o c t r in e s  o f  
th e  m oral in d iv id u a l  and th e  h ig h e r  law  a s  th e  s o u r c e s  o f  e t h i c a l  
c a n o n s , w ere a t te n u a te d  and w eakened . . . .  a new m a t e r ia l  
en v iron m en t t o r e  g r e a t  chunks from th e  m oral c o d e s  w hich  had h e ld  
l i b e r t y  in  ch eck  and k e p t men u n ite d  in  a s e n s e  o f  com m unity.

151 
S ch aa r, "The C«se f o r  P a t r io t is m ,"  pp. 75 -76 .

152
John  H. S ch a a r , L o y a lty  in  A m erica (B e r k e le y :  U n iv e r s i t y  o f  

C a l i f o r n ia  P r e s s ,  1957), pp . 99* 100.
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In  th e  second h a l f  o f  th e  n in e te e n th  c e n tu ry , how ever, c i t i z e n ­

s h ip  began to  assume a more p r e c is e  m eaning, one im pressed  upon i t  by 

s o c ia l  and economic changes. By th e  tu rn  o f  th e  c e n tu ry , th e  t r a n s f o r ­

m ation  was n e a r ly  co m ple te . The new m eaning o f  c i t i z e n s h ip  owed i t s

e x is te n c e  to  many d i f f e r e n t  f a c to r s :  im m ig ra tio n , i n d u s t r i a l  grow th ,

th e  ex p an sio n  o f  c i t i e s ,  new economic id e o lo g ie s ,  th e  d e c l in e  o f  t r a ­

d i t i o n a l  i n s t i t u t i o n s ,  th e  w eakening o f  p o l i t i c a l  o rg a n iz a t io n ,  and th e  

s e n tim e n ts  o f  " re fo rm ."  I t  d i f f e r e d  a lm o st e n t i r e l y  from a n c ie n t 

n o tio n s  o f  c i t i z e n s h i p ,  and s u b s t a n t i a l l y  even from th e  e ig h te e n th -  

c e n tu ry  l i b e r a l  c o n ce p ts  which were i t s  fo re b e a r s .

One c h a r a c t e r i s t i c  o f  th e  new u n d e rs ta n d in g  was i t s  em phasis

on c i t i z e n s h i p 's  " s o c ia l "  d im ension , a t  th e  expense o f  th e  p o l i t i c a l .

In  1918, R. L. A s h le y 's  The New C iv ic s  ex p re sse d  th i s  view more b lu n t ly

th an  roost: "The c i t i z e n  . . .  i s  a r e g u la r  member o f  th e  la rg e  s o c ie ty

which we c a l l  th e  U n ited  S ta te s  o f  A m erica. C i t iz e n s h ip  i s  th e r e fo re

s o c ia l  r a t h e r  th an  p o l i t i c a l .  I t  i s  a n a tu r a l  r i g h t , n o t a  c o n fe rre d

p r iv i l e g e . "  A decade l a t e r  John  Dewey s a id  th a t  th e  c i t i z e n  i s  no more
153

th a n  " a  th o ro u g h ly  e f f i c i e n t  and s e rv ic e a b le  member o f  s o c ie ty ."

Arguments su ch  a s  th e se  took s e v e r a l  fo rm s , b u t a l l  c a l le d  

a t t e n t io n  away from p o l i t i c s  to  th e  p r iv a te  groups and c i r c l e s  w ith in  

w hich th e  " r e a l "  o r  " fu n d am en ta l"  l i f e  o f  men and women took p la c e .  

Economics re d is c o v e re d  " i n t e r e s t , "  and C h a rle s  B®ard used  th a t  d isc o v e ry  

to  r e a s s e s s  th e  Founding F a th e r s .  S o c io lo g y  dw elled  on th e  sm a ll groups

153 VP-lliam 0 .  P® nrose, Freedom i s  O u rse lv es : L egal R ig h ts  and
D u tie s  o f  th e  C it iz e n  a s  a B as is  fo r  C-i-vic E ducation  (Newark. D e l . :
Uni v e rs  i  t  y o f  Delaware Pr es s , 1952), p . 19.
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in  w hich  men worked and p la y e d  and w o rsh ip p ed . P sy c h o lo g y  d is c o v e r e d  

th e  u n c o n sc io u s . As new a n a ly t i c  c a t e g o r ie s  w ere ad d ed , h ow ever , each  

was accom panied  by a r e j e c t i o n  o f  p o l i t i c a l  i n s t i t u t i o n s  and p o l i t i c a l  

l i f e  ( t h i s  was e s p e c i a l l y  c l e a r  in  D ew ey 's w ork, f o r  e x a m p le ) , p a r t ly  

b e c a u se  p o l i t i c s  was s o  c l e a r l y  in  n eed  o f  " re fo rm ,"  b u t a l s o  b e c a u se  

th e  d is c o v e r y  o f  " s o c ie ty "  seem ed to  o f f e r  a r i c h e r  m ethod f o r  u n d er­

s ta n d in g  m an's w o r ld . The new s o c i a l  s c ie n c e  d i s c i p l i n e s — e c o n o m ic s , 

s o c i o l o g y ,  p s y c h o lo g y , and p o l i t i c a l  s c i e n c e — u rged  t h in k e r s  to  lo o k  

b elow  o r  beyond th e  form al i n s t i t u t i o n s  o f  th e  com m unity and th e  fo rm a l 

b e h a v io r  o f  men and women to  f in d  th e  h id d en  s p r in g s  w hich  made th e  

w hole t h in g  work, a s  T o c q u e v i l le  had p r e d ic t e d ,  th e  v iv id n e s s  o f  

th e  p r iv a t e  sp h e r e  had become h e ig h te n e d ;  th e  p u b l ic  sp h e re  had become 

a  " v o id ."

T h is  ap p roach  made a c o n t r ib u t io n  to  th e  new u n d e r s ta n d in g  o f  

c i t i z e n s h i p  t h a t  can  b e s t  be d e s c r ib e d  by com paring i t  to  th e  c l a s s i c  

c o n c e p t io n .  T^e C ity  had l o s t  i t s  c e n t e r ,  w hich  was th e  Forum. Men 

no lo n g e r  went o u t  from t h e i r  p r iv a t e  s p a c e s  to  th e  sp a c e  th e y  sh a red  

in  common. T^e l i f e  o f  s o c i e t y  was now to  be so u g h t c l o s e r  to  home: 

in  th e  r o u t in e s  o f  d a i ly  e x i s t e n c e  su c h  a s  m a r r ia g e , v o c a t io n ,  dream s, 

com m erce. Here men l e d  th e  o n ly  l i v e s  th a t  had any c o n c r e te  m e a n in g -  

v i s i b l e ,  a n a ly z a b le ,  m e a su r e a b le . An d j u s t  a s  th e  C ity  had l o s t  i t s  

c e n t e r ,  th e  c i t i z e n  had l o s t  h i s  r e l a t i o n  to  th e  C it y .  No lo n g e r  a 

c i t i z e n  o f  a p a r t ic u l a r  p l a c e , he becam e a member o f  a p a r t i c u l a r  grou p , 

and th a t  m em bership became h i s  m ost im p o rta n t c h a r a c t e r i s t i c .

The mass im m ig ra tio n s  o f  th e  l a t e  n in e t e e n t h  and e a r ly  tw e n t ie th  

c e n t u r ie s  made t h e i r  own im pact on n o t io n s  o f  c i t i z e n s h i p .  I t  was d u r in g
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t h i s  p e r io d  th a t  c i t i z e n s h ip  and n a t io n a lis m  became h o p e le s s ly  co n fu sed .

T^e most v i s i b l e  s ig n  o f  t h i s  co n fu s io n  was th e  fo rm a tio n  o f  n a t i o n a l i s t

o rg a n iz a t io n s  such  a s th e  D aughters o f  th e  Arae r ic a n  R ev o lu tio n  ( 1890) ,

th e  Sons o f  th e  R ev o lu tio n  ( 1883 ) ,  th e  C o lo n ia l Dames (1 8 9 0 ), th e  Aryan

O rder o f  S t .  George (1 8 9 2 ), th e  D aughters o f  th e  C in c in n a ti  ( I 89M , and

th e  S o c ie ty  o f  M ayflower D escendants ( 189^ ) .  P u re ly  d e fe n s iv e  in

c h a r a c te r ,  th e se  o rg a n iz a t io n s  d e f in e d  " A f r ic a n is m "  in  term s o f  what

i t  was n o t ,  and r e v e a le d  b e t t e r  th a n  a n y th in g  e l s e  th e  i n s e c u r i t i e s

among " n a t iv e "  Am ericans ab o u t t h e i r  own c i t i z e n s h ip .  Where th e  f e a r s

prom pted by im m igra tion  d id  n o t le a d  d i r e c t l y  to  th e  demand th a t

im n ig ra tio n  be h a l te d  (a s  th e  American P r o te c t iv e  A s so c ia tio n  demanded)

i t  l e d  to  a t te m p ts  to  " A m erican ize"  im m igran ts a s  th e y  a r r iv e d ,  th e
15/1

c h ie f  v e h ic le  fo r  t h i s  tra n s fo rm a tio n  b e in g  th e  p u b lic  s c h o o ls .

W hile i t  had many f a c e t s  and many m o tiv e s , th e  " c i t i z e n  e d u c a tio n "  

movement was hampered by i t s  i n a b i l i t y  to  d is e n ta n g le  th e  id e a  o f  c i t i ­

z e n sh ip  from th e  s im p le r  id e a  o f  n a t io n a l  i d e n t i t y .  W ell-m eaning groups 

such  as  the  Young M en's C h r i s t i a n  A s so c ia tio n , and b e n e v o le n t p r o je c t s  

such  as  th e  School o f  C i t iz e n s h ip  founded by th e  American I n te r n a t io n a l  

C o lle g e , g r a v i ta te d  v e ry  q u ic k ly  to  th e  lo w est common d en o m in a to r, 

n a t io n a lis m . How do Am ericans ta lk ?  H®w do th e y  d re ss?  W^at sym bols 

do they  ho ld  sa c re d ?  WlLa t  o p in io n s  do th ey  p ro fe s s?  These were to  be 

sough t o u t and p assed  on to  th o se  o f  d o u b tfu l lo y a l ty  and fo re ig n  

n a t i o n a l i t y .  Jacob  R i i s ,  no h y s t e r i c a l  n a t i v i s t  by any m eans, was d eep ly  

moved by one p u b lic  sch o o l ex p erim en t desifpied to  tu rn  im m igrant p u p i ls

15^G. David G arson, " C i t iz e n s h ip  a s  an Id e o lo g y ,"  Maxwell Review, 
n . d. ,  p . 2 6 ,
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in  to  " A m ericans"?

Ve ry  l a t e l y  a u n iq u e e x e r c i s e  h as b een  added to  th e s e  s c h o o ls  
th a t  l a y s  h o ld  o f  th e  v e r y  marrow o f  th e  prob lem  w ith  w hich  
th e y  d e a l .  I t  i s  c a l l e d  ' s a l u t i n g  th e  f l a g '  and o r ig in a t e d  
w ith  G eorge T. B a lch  o f  th e  Board o f  E d u ca tio n  ^ o f  New York 
C it j 7 ,  who c o n c e iv e d  th e  id e a  o f  i n s t i l l i n g  p a t r io t i s m  in t o  th e  
l i t t l e  fu tu r e  c i t i z e n s  o f  th e  R e p u b lic  in  d o s e s  to  s u i t  t h e i r  
c h i l d i s h  m inds . . . .  in  th e  f l a g  i t  was a l l  found em bodied  
in  a c e n t r a l  id e a  w hich  th e y  c o u ld  g r a sp  . . . .  The t h in g
to o k  on a t  on ce  and was a trem endous s u c c e s s  . . . .  E very
m orning s e e s  th e  f l a g  c a r r ie d  to  th e  p r i n c i p a l ' s  d esk  and a l l  
th e  l i t t l e  o n e s ,  r i s i n g  a t  th e  s t r o k e  o f  th e  b e l l ,  s a y  w ith  
one v o i c e ,  'We tu rn  to  o u r  f l a g  a s  th e  su n f lo w e r  tu r n s  to  th e  
s u n t '  . . . .  Then w ith  a sh o u t th a t  can  be heard  around th e  
c o r n e r :  'To ou r c o u n tr y !  One c o u n tr y , one la n g u a g e , one
f l a g l ' 155

U n fo r tu n a te ly ,  on ce  th e  c h i ld r e n  grew up th e r e  was no one to  

in s t r u c t  them in  th e  d eep er  s u b t l e t i e s  o f  c i t i z e n s h i p  (w ith  th e  p o s s i b l e

e x c e p t io n  o f  Tammany H a l l ,  an o r g a n iz a t io n  much o ld e r  th an  th e  D. A. R.

an d , fo r  a l l  o f  i t s  u n sa v o ry  r e p u t a t io n ,  s t e e p e d  in  th e  r e p u b lic a n  

im agery  o f  th e  e a r ly  n in e t e e n t h  c e n tu r y )  and th e  s i m p l i s t i c  v i s i o n  o f  

a n a t io n  o f  im m igran ts h e ld  to g e th e r  by n a t i o n a l i s t  sym bols c a r r ie d  th e  

day by d e f a u l t .  Under th e  c ir c u m sta n c e s  i t  i s  n o t  s u r p r i s in g  th a t

e f f o r t s  t o  A m erica n ize  th e  im m igran ts w ere o f t e n  tak en  o v e r  by c o n s e r ­

v a t iv e  b u s in e s s  i n t e r e s t s  w hose m ajor co n cern  was th e  s u p p r e s s io n  o f

156" B olsh ev ism "  and th e  c r e a t io n  o f  p la c id  w o rk ers .

P a r a l l e l  to  th e  A m e r ic a n iz a tio n  movement was th e  s o c i a l  work 

movement, exam p les o f  w hich  a r e  Jane Addams' H u ll House in  C hicago and  

th e  B oys' C lub o r g a n iz a t io n s  in  New York and o th e r  c i t i e s .  T h is move­

m ent, l i k e  th e  A m e r ic a n iz a t io n  m ovem ent, hoped to  n u r tu re  a " h igh er"  

form o f  c i t i z e n s h i p  in  th e  n a t io n ' s  s lu m s , but was n o t a s  s u s c e p t i b l e

1*55C ite d  in  G arson , i b i d . ,  pp . 2 7 - 2 8 .  

156I b i d . ,  p . 2 8 .
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as  th e  fo rm er to  th e  co n fu s io n  o f  c i t i z e n s h i p  w ith  n a t io n a l is m . But

th e  s o c ia l  work p r o fe s s io n ,  w ith  i t s  n a tu r a l  c o n c e n tra t io n  on th e  more

u rg e n t needs o f  i t s  d e s p e ra te  c l i e n t s ,  d id  n o t h a re  th e  w h e re w ith a ll

to  d ev e lo p  a g e n e ra l th e o ry  o f  c i t i z e n s h i p  in  a modern u rb an  s e t t i n g .

In  a d d i t io n ,  i t  d isp la y e d  a d i s tu r b in g  u p p e r -c la B S -re fo rm e r 's  h a b i t

o f  m is ta k in g  c i t i z e n s h i p  f o r  p e rso n a l hyg iene  o r ,  in  th e  ca se  o f  th e

r e l ig io u s  m is s io n s , p e r s o n a l  s a lv a t io n .  T his movement, l i k e  th e  o th e r s ,

la ck ed  i t s  own u n d e rs ta n d in g  o f  c i t i z e n s h i p 's  p o l i t i c a l  d im en sio n , and

so  was j u s t  a s  l i a b l e  to  be c o -o p te d  by i n d u s t r i a l  groups whose m ajo r

i n t e r e s t s  were p rom oting  "su ch  d e s i r a b le  m oral and s o c ia l  q u a l i t i e s

157as  . . . s e l f - s u b o r d in a t io n  and o b ed ien ce  to  a u t h o r i t y . "

G ra d u a lly , th e s e  s c a t t e r e d  e f f o r t s  su cceed ed  in  m olding  a more 

o r  l e s s  p r e c is e  image o f  th e  "good c i t i z e n . "  The model c i t i z e n 's  

lo y a l ty  was ev id en ced  by h ie  r e c o g n i t io n  o f  th e  n a t i o n 's  sym bols and 

h i s  ad herence  to  an e x trem e ly  vague s e t  o f  p r in c ip le s  w hich changed 

from y ea r  to  y e a r . He was an e f f i c i e n t  and happy w orker ( i n  th a t  o rd e r )  

and he d id  n o t jo in  s o c i a l i s t  la b o r  u n io n s . "Tb be a good c i t i z e n , "  

Teddy R o o sev e lt d e c la r e d ,  " a  man m ust f i r s t  be a good b re a d -w in n e r , 

a good husband , a good f a th e r  .  . .  . "  Woodrow V/ilson to ld  a group o f  

n e w ly -n a tu ra l iz e d  c i t i z e n s  t h a t  " th e  good c i t i z e n  must be p h y s ic a l ly ,  

v o c a t io n a l ly ,  and c u l t u r a l l y  com petent . . .  He must be an e f f i c i e n t ,  

r i g h t - t h in k in g ,  r i g h t - a c t i n g  in d iv id u a l ."  In  1928, a p o p u la r  c iv ic s  

t e x t  d e c la re d :  "We can  conclude th e r e fo r e  th a t  v o c a t io n a l  and c iv ic

e d u c a tio n  must be ju d ic io u s ly  com bined, so harm onized a s  to  produce a 

c i t i z e n  who i s  an e f f e c t iv e  w orker, and a w orker who i s  an e f f e c t i v e

157I b i d . ,  p . 29 .
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c i t i z e n . " ^ ^  E^t i t  d id n ' t  w ork. A ttem p ts to  reform  th e  im m igrant

and c le a n  up th e  s lu m s , w h a tev er  t h e i r  m o t iv e s ,  a c h ie v e d  o n ly  l i m i t e d

r e s u l t s ,  and by 1917 , in  th e  m id st  o f  a war th a t  saw  n a t i o n a l i s t  and

" p a t r io t ic "  s e n t im e n ts  r e a c h  f e v e r  p i t c h ,  C °n g r ess  p a s se d  a  r e s t r i c t i v e

im m ig ra tio n  la w  w hich  r e q u ir e d  a l i t e r a c y  t e s t  f o r  a p p l ic a n t s  and

e s t a b l i s h e d  n a t io n a l  q u o ta s  (and w h ich  w ould have b een  much more s e v e r e ,

w ere i t  n o t  f o r  th e  o p p o s i t io n  o f  th e  im m igrant f a c t io n s  w ith in  th e

159D em ocratic  p a r t y ) .  The end o f  th e  w ar, h ow ev er , d id  n o t  b r in g  w ith

i t  an end to  i n s e c u r i t i e s  about A f r i c a n  l o y a l t y  and i d e n t i t y .  The 

palm er r a id s  o f  1919- 2 0 ,  th e  a n t i - u n io n  d r iv e s  sp o n so r e d  by i n d u s t r i a l  

g r o u p s , and th e  p o p u la r ity  o f  new " p a t r io t ic "  o r g a n iz a t io n s  su ch  as  

th e  Ame r ic a n  L eg ion  a l l  a t t e s t  to  th e  p e r s i s t e n c e  o f  th e s e  w id esp rea d  

a n x i e t i e s .

p essim ism  moved in  more r e s p e c t a b le  c i r c l e s ,  a s  w e l l .  S c h o la r s  

lo o k e d  a t  Am erica and found much to  d is t u r b  them . In 1925* W alter  

Lippman ca p tu r e d  th e  mood o f  d e s p a ir  w ith  The Phantom P u b l i c , in  w hich

he argu ed  th a t  th e  "common man" d is p la y e d  l i t t l e  o f  th e  in form ed  o p in io n

l 60upon w hich  dem ocracy was su p p o sed  to  r e s t .  W alter  S h ep ard , in  h i s  

P r e s i d e n t i a l  a d d r e ss  t o  th e  A f r i c a n  p o l i t i c a l  S c ie n c e  A s s o c ia t io n  in  

193*S was ev en  more p e s s i m i s t i c  than  Lippman, and w h ile  we can assum e 

th a t  S h ep a rd 's  iG an ex trem e v ie w , h i s  f e a r s  were sh a red  by th e  m a jo r ity  

o f  h i s  c o l le a g u e s :

198 P e n r o se , Freedom i s  O u r s e lv e s , pp. 7 - 9 .
159

G arson , " C it iz e n s h ip  a s  an I d e o lo g y ,"  p . 2 7 .

160 I b id ., p. 30.
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The dogma o f  u n iv e r s a l  s u f f r a g e  m ust g iv e  way to  a sy ste m  
o f  e d u c a t io n a l  and o th e r  t e s t s  w hich  w i l l  e x c lu d e  th e  ig n o r ­
a n t ,  th e  u n in fo rm ed , and th e  a n t i - s o c i a l  e le m e n ts  w hich  
have h i t h e r t o  so  f r e q u e n t ly  c o n t r o l l e d  e l e c t i o n s  . . . .  There  
i s  a  la r g e  e le m e n t o f  f a s c i s t  d o c tr in e  and p r a c t ic e  w hich  we 
must a p p r o p r ia te .

A m erican i n t e l l e c t u a l s  were r ea d y  fo r  a r e a p p r a is a l  o f  A m erican  

c i t i z e n s h i p  and A f r i c a n  p o l i t i c s  g e n e r a l ly .  I t  i s  th e  in t e n t  o f  t h i s  

t h e s i s  to  exam ine some o f  t h e i r  d i s c o v e r i e s  and a n a ly z e  t h e i r  g e n e r a l  

c o n c lu s io n s .  B r i e f l y ,  we w i l l  f in d  Am erican p o l i t i c a l  s c i e n c e  h a n d i­

capped by th e  a b sen ce  o f  an Am erican t r a d i t i o n  w hich  v a lu e d  c i t i z e n s h i p  

and u n d e r s to o d  i t s  p o l i t i c a l  d im e n s io n s . In  th e  1920s and 1930s,

e s p e c i a l l y ,  p o l i t i c a l  s c ie n c e  r e tu r n e d  to  i t s  r o o t s  in  th e  F e d e r a l i s t

t r a d i t i o n  and , l i k e  i t s  f o r e b e a r s ,  lo o k e d  fo r  a way to  make th e  " p r iv a te

in t e r e s t "  s ta n d  " s e n t i n e l  o v e r  th e  p u b l ic  r i g h t s ."  In th e  p r o c e s s ,  i t

w ould r e s u r r e c t  o n ce  more th e  f a m i l ia r  la n g u a g e  o f  H am ilton  and M adison:

162o r d e r ,  s t a b i l i t y ,  harmony, g r o u p s , and i n t e r e s t .

^■^W alter S h ep a rd , "Dem ocracy in  T r a n s it io n ,"  A m erican P o l i t i c a l  
S c ie n c e  R ev iew . 29 (F e b r u a r y , 1935), pp . 18-19 .

162J a c o b so n , " P o l i t i c a l  S c ie n c e  and P o l i t i c a l  E d u c a tio n ."



CHAPTER II

TWELVE PRESIDENTS IN SEARCH OF A THEME

"Our s e a r c h  i s  f o r  th e  common i n t e r e s t ,  b u t where s h a l l
we f in d  i t ? "  —  Woodrow W ilson

The p e r io d  o f  A m erican h i s t o r y  f o l lo w in g  th e  C i v i l  War was one  

o f  c r i s i s  f o r  Am erican i n t e l l e c t u a l s .  Dur in g  t h i s  t im e , and in  r e sp o n se  

to  th a t  c r i s i s ,  m ost o f  th e  g r e a t  p r o f e s s io n a l  academ ic a s s o c i a t i o n s  

w ere form ed: th e  Am erican H i s t o r i c a l  A s s o c ia t io n  (1 8 8 ^ ), th e  Am erican

Economic A s s o c ia t io n  (1 8 8 8 ), th e  Am erican Academy o f  P o l i t i c a l  and 

S o c ia l  S c ie n c e  (1 8 8 9 ), th e  A m erican S o c i o l o g i c a l  S o c ie t y  (1 9 0 ? ) . I t  

may be s i g n i f i c a n t  t h a t  th e  Am erican P o l i t i c a l  S c ie n c e  A s s o c ia t io n  was 

form ed r e l a t i v e l y  l a t e  in  t h i s  p e r io d  (D ecem ber, 1903), and th a t  i t s  

o r i g i n a l  m em bership o f  two hundred was composed l a r g e l y  o f  members from  

th e  Am erican H i s t o r i c a l  and Am erican Econom ic A s s o c ia t io n s .

For th e  p la c e  o f  p o l i t i c s  and i t s  v e r y  d e f i n i t i o n  were p r o b le ­

m a t ic .  Somewhere b etw een  ( o r  b eyon d ?) eco n o m ics  and h i s t o r y ,  p o l i t i c s  

was d i s t in g u is h e d  by i t s  in t im a te  c o n n e c t io n  to  th e  m yriad c r i s e s  o f  

Am erican l i f e .  The Am erican P o l i t i c a l  S c ie n c e  A s s o c ia t io n  was bora in  

an atm osphere o f  deep  co n cern  f o r  th e  fu tu r e  o f  Am erican dem ocracy. 

E veryw here th e y  lo o k e d , th e s e  new p o l i t i c a l  s c i e n t i s t s  c o u ld  s e e  th e  

framework o f  c o n s t i t u t i o n a l  governm ent cru m b lin g  around them : in  th e

C i v i l  War and i t s  r e v e la t io n  o f  th e  t e r r i f y i n g  v io l e n c e  immanent in  

p u b lic  a f f a i r s ;  in  b u s in e s s  s c a n d a ls ;  in  th e  la b o r  s t r i f e  s p r e a d in g

-8 1 -
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th ro u g h o u t th e  c o u n try ! and, above a l l ,  in  th e  t e n a c io u s  g r ip  w hich  

p o l i t i c a l  m ach ines had fa s te n e d  on th e  c o u n tr y 's  c i t i e s  and s t a t e s .

Everyw here s o c i a l  change was e r o d in g  th e  fa ca d e  o f  th e  e ig h t e e n t h -  

c e n tu r y  s t r u c t u r e  so  c a r e f u l l y  c o n s tr u c te d  by th e  F o u n d ers. The c o u n tr y 's  

" b e s t  men," m oreover , no lo n g e r  in  command o f  th e  govern m en t, w ere power­

l e s s  to  s to p  th e  d e c a y . I t  was o u t  o f  t h i s  a tm osphere t h a t  th e  hope f o r  a 

" s c i e n t i f i c  s tu d y  o f  s o c ie t y "  em erged . P o l i t i c a l  s c i e n c e ,  o f  c o u r s e ,  

had begun to  s o r t  i t s e l f  o u t  a s  a s e p a r a te  u n i v e r s i t y  departm ent lo n g  

b e fo r e  th e  APSA was fou n d ed . Even b e fo r e  th e  C i v i l  War, many c o l l e g e  

s t u d e n t s ,  d i s s a t i s f i e d  w ith  A f r i c a n  e d u c a t io n ,  f l e d  to  E urope, n o ta b ly  

to  Germany, to  s tu d y  " S ta a t s w is s e n s c h a f t" — th e  s c ie n c e  o f  th e  s t a t e .  

A lthough  some w ould r e tu r n  a s  d i s s a t i s f i e d  a s  th e y  had l e f t  (H enry Adams 

was a fam ous s k e p t i c ,  and A rthur B e n t le y  and C h a r le s  Merriam w ere a l s o  

unhappy w ith  t h e i r  German s o j o u r n s ) ,  many o t h e r s  w ould , on t h e i r  r e tu r n  to  

Am erican u n i v e r s i t i e s ,  a ttem p t to  i n s t i l l  a new brand o f  p o l i t i c a l  s tu d y .  

H erbert B a x ter  Adams s t a r t e d  a g ra d u a te  program in  p o l i t i c a l  s c i e n c e  a t  

Joh n s H opkins in  l8 ? 6 ;  h i s  i n i t i a t i v e  was fo llo w e d  fo u r  y e a r s  l a t e r  by  

John W. B u r g e s s , fou n d er  o f  th e  Colum bia G raduate S c h o o l o f  p o l i t i c a l  

S c ie n c e .  S°on  p o l i t i c a l  s c ie n c e  d ep artm en ts on th e  g ra d u a te  l e v e l  were 

to  be found a t  H arvard, C o r n e ll ,  P e n n s y lv a n ia , C h ica g o , and W isc o n s in .^

B u rgess m o d e lled  h is  g ra d u a te  s c h o o l  a f t e r  th e  d o c t o r a l  program s 

he had s e e n  in  Germany. S tu d e n ts  to o k  a t h r e e - y e a r  c o u r se  o f  l e c t u r e s ,  

a f t e r  w hich  th e y  were e x p e c te d  to  do a p ie c e  o f  o r i g i n a l  r e s e a r c h  fo r

^ A lb ert Som it and J o sep h  T anenhaus, The D evelopm ent o f  Ame r ic a n  
P o l i t i c a l  S c ie n c e ;  From B u rg ess  to  B e h a v io r a lism  (B o s to n : A lly n  and 
B acon, 1967), pp. 7 -2 0 ; C h a r le s  E. M erriam , Am erican P o l i t i c a l  Id e a s :  
S tu d ie s  in  th e  D evelopm ent o f  Am erican P o l i t i c a l  T hought, 1865-1917 
(New York: The M acm illan C o ., 1 9 2 J), pp. 3 7^-7? .
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th e  P h .D . " O r ig in a l"  was ta k en  q u i t e  l i t e r a l l y  by th e s e  e a r l y  s c h o o ls :

s t u d e n t s  w ere en cou raged  to  u n ea r th  t h e i r  own s o u r c e  m a t e r ia l  and

docum ents— la w s , t r e a t i e s ,  and so  o n — w ith  a premium p la c e d  on th e  age

o f  th e  m a t e r ia l s .  The o ld e r  th e  b e t t e r .  Thi s  approach  w ould  e v e n t u a l ly

sp a rk  th e  i n i t i a l  demand f o r  " r e le v a n c e "  in  p o l i t i c a l  s c i e n c e  by

s tu d e n t s  su ch  a s  Woodrow W ilson  and C h a r le s  B eard , who f e l t  p o l i t i c a l

2
s c i e n t i s t s  sh o u ld  d e a l w ith  more con tem p orary  i s s u e s .  But th e  German 

in f lu e n c e  s u r v iv e d  in  th e  s t r u c t u r e  o f  th e  d o c to r a l  p rogram s, w hich  

o f f e r e d  g e n e r a l  c o u r s e s  o f  in s t r u c t io n  d e s ig n e d  to  h e lp  th e  s tu d e n t  go 

o u t  in to  th e  w orld  to  r e s e a r c h  th e  " fa c t s "  o f  p o l i t i c a l  l i f e .

But th e  f a c t s ,  on ce  th e y  were fo u n d , were d i s t r e s s i n g ,  s u g g e s t in g  

f o r c e f u l l y  th e  need  fo r  p o l i t i c a l  r e fo r m . Andrew D. W h ite , th e  f i r s t  

p r e s id e n t  o f  C o r n e ll  and a  le a d in g  f ig u r e  in  th e  a ttem p t to  e s t a b l i s h  

p o l i t i c a l  s c ie n c e  a s  a s e p a r a te  u n iv e r s i t y  d i s c i p l i n e ,  w ro te  th a t  

p o l i t i c a l  s c ie n c e  would h e lp  c i t i z e n s  u n d ersta n d  th e  p r i n c i p l e s  o f  f r e e  

govern m en t, and th e  " c a u s e s ,  p r e v e n t io n ,  a l l e v i a t i o n  and cu re  o f  p a u p er-  

ism , i n s a n i t y ,  and cr im e ."  In  The A f r i c a n  Commonwealth (1 8 8 8 ), James 

B ryce warned th a t  s e v e r e  t e n s io n s  w ere b u i ld in g  in  Am erican l i f e ,  i n ­

v o lv in g  a l l  o f  " th e  c h r o n ic  e v i l s  and prob lem s o f  o ld  s o c i e t i e s  and 

crowded c o u n t r ie s ."  In d e ed , much o f  B r y c e 's  b ook , f r i e n d l y  a s  i t  was to  

A m erican i n s t i t u t i o n s ,  was a c a ta lo g u e  o f  e v i l s  d em o cra tic  governm ents  

c o u ld  f a l l  p rey  t o :  i r r e s p o n s ib le  p a r t i e s ,  c o r r u p t l e a d e r s ,  ig n o r a n t

v o t e r s .  In l i k e  m anner, Woodrow W ilso n , p r e s id e n t  o f  th e  APSA in  1911*

2
Som it and T anenhaus, D evelop m en t, pp. 2 0 -3 3 .

^Bernard C r ic k , The Am erican S c ie n c e  o f  P o l i t i c s :  I t s  O r ig in s  
and C o n d it io n s  (London: R o u tle d g e  & K©gan P a u l,  1 9 3 9 ) ,  pp . 2 1 -2 z i
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bad made h ie  e a r ly  r e p u ta t io n  w ith  a s c h o la r l y  c r i t i c i s m  o f  Am erican  

governm ent, c a l l i n g  fo r  more e f f i c i e n c y  and r e s p o n s i b i l i t y  from th e  

C on gress and th e  E x e c u t iv e .

In i t s  fo rm a tiv e  y e a r s ,  ro u g h ly  from th e  1870s u n t i l  th e  F i r s t

World War, th e r e  was b a s ic  agreem en t w ith in  th e  d i s c i p l i n e  on s e v e r a l

p o i n t s .  Most o f  th e  e a r ly  p o l i t i c a l  s c i e n t i s t s  a g reed  th a t  th e

d i s c i p l i n e  o u gh t to  h e lp  prom ote b e t t e r  govern m en t, th rou gh  m aking

s t u d e n t s  aware o f  t h e i r  r i g h t s  and o b l i g a t i o n s  u n d er  th e  Am erican sy s te m ,

and by p r o v id in g  s ta te sm e n  w ith  th e  g u id a n ce  o f  e x p e r t  o p in io n .  To

t h i s  e x t e n t ,  th e  "new*' p o l i t i c a l  s c ie n c e  w ould have a g reed  w ith  th e

•’o ld "  s c h o o l ,  r e p r e s e n te d  by J o se p h  H aven, who w rote  in  h i s  t e x t ,

M oral P h ilo so p h y  (1 8 5 9 ): MI t  has seemed to  th e  a u th o r  t h a t  th e  y ou th

o f  a f r e e  c o u n tr y  sh o u ld  be c a r e f u l l y  in s t r u c t e d  in  th e  f i r s t  p r in c i p l e s

o f  c i v i l  govern m en t, and in  th e  r i g h t s  and o b l i g a t i o n s  o f  th e  c i t i z e n .

I t  i s  th e  p ro p er  p r o v in c e  o f  M °ral P h ilo s o p h y , w hich  t r e a t s  o f  th e

4
s e v e ra l  d u t ie s  o f  l i f e ,  to  do t h i s . "

A t t i t u d e s  su ch  a s  t h i s  f i t  w e l l  w ith  th e  s t a t e  s c i e n c e  th a t  

B u rg ess  and o t h e r s  b rou gh t back  from Germany, f o r  th a t  s c i e n c e  was s e e n  

a s  an a id  to  th e  accom p lish m en t o f  th e  en d s o f  th e  s t a t e ,  a w e ll -o r d e r e d  

governm ent b e in g  th e  f i r s t  o f  th o se  e n d s . T heodore W o o lse y 's  t e x t ,  

p o l i t i c a l  S c ie n c e  ( I 8 7 8 ) ,  f o r  exam p le , fo l lo w e d  th e  h i s t o r i c a l  and 

co m p a ra tiv e  m eth od o logy  th en  p o p u la r  in  Germany: th e  s t a t e ,  W ooIsey

s a i d ,  i s  b a sed  on th e  " n a tu re  o f  man," and i s  th e  means f o r  a t t a i n i n g  

th e  h ig h e s t  ends o f  man a s  c i t i z e n ,  and i t  i s  th u s  th e b u s in e s s  o f  

p o l i t i c a l  s c ie n c e  to  h e lp  th e  s t a t e  f u l f i l l  i t s  h i s t o r i c  m is s io n .^

4
C ite d  by C r ic k , The Am erican S c ie n c e , pp. 12-13 .

^M erriam, A f r i c a n  p o l i t i c a l  I d e a s ,  pp. 378-80 .



-85-

T^ere was a ls o  g e n e ra l agreem ent a s  to  where " p o l i t i c a l  s c ie n c e "  

d iv e rg ed  from H aven 's "m oral p h ilo so p h y " ; t h a t  was in  i t s  a t t i t u d e  

tow ard th e  f a c t s  o f  p o l i t i c a l  l i f e .  A tim e o f  c r i s i s  c a l l e d  fo r  a 

s y s te m a tic  u n d e rs ta n d in g  o f  th e  " a c tu a l  w orkings o f  governm ent."

Younger members o f  th e  d i s c ip l in e  r e b e l le d  a g a in s t  th e  German s c h o o l 's  

o b se ss io n  w ith  a n c ie n t documents and th e  h i s to r y  o f  European p o l i t i c a l  

form s in  fa v o r  o f  more p r a g n a t ic ,  p ro b le m -o r ie n te d  r e s e a r c h .  Woodrow 

W ilson, a s  a g ra d u a te  s tu d e n t  a t  Johns H opkins, ty p i f i e d  t h i s  r e b e l l io n  

when he chose to  do a d o c to ra l  d i s s e r t a t i o n  on th e  U n ited  S ta te s  

C o n g ress .^  C h a rle s  Beard was a n o th e r  young s c h o la r  who chose to  in v e s ­

t i g a t e  th e  f a c t s  o f  American p o l i t i c a l  l i f e  w ith  a view tow ard s o lv in g  

contem porary  prob lem s.

The two sc h o o ls  came to g e th e r  on th e  common ground o f  s c i e n t i f i c  

m ethod. B urgess h im se lf  f e l t  t h a t  th e  d i s c ip l in e  sh o u ld  adop t th e

method "w hich has been found so p ro d u c tiv e  in  th e  domain o f  N a tu ra l 
7

S c ie n c e ."  John Dewey looked  fo rw ard  to  " th e  p o s s i b i l i t y  o f  a new k in d  

o f  h i s to r y  in  which k in g s  and w a r r io r s  w i l l  g iv e  p la c e  to  men o f
g

s c ie n c e ."  And L e s te r  Prank Ward c a r r i e d  th e  f a i t h  in  s c ie n c e  to  what

was a t  th e  tim e ( 1883 ) an ex trem e p o s i t io n  ( i t  would become more p o p u la r

in  th e  1920s  and 1930s )  when he l in k e d  th e  n o tio n  o f  p ro g re s s  to  th e
9

id e a  o f  governm ent by e x p e r ts  in  th e  s o c ia l  s c ie n c e s —" s o c io c r a c y ."

I t  w as, how ever, a ru d im e n ta ry  co n ce p tio n  o f  s c ie n c e  t h a t  s o c i a l  

s c i e n t i s t s  o f  the  tim e were w orking w ith . E f f o r t s  to  r e f in e  i t  would

^Som it and Tanenhaus. D evelopm ent, pp. 30 -3 3 . 7 I b i d . ,  p . 2 8 .
g

C ite d  by H orton W hite, S o c ia l  Thought in  Am erica: The R ev o lt 
A g a in st Form alism  (B o sto n : Beacon P re s s ,  1957), p . 5*?.

9Crick, The American Science, p. 50.
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sp ark  u n en d in g  c o n tr o v e r s y .  I t  was a c o n c e p t io n  in  w hich  " th e  co n q u e st  

o f  n a tu r e  by a p p lie d  s c ie n c e "  ( a s  Beard p u t i t )  was h e ld  a s  a m odel o f  

what c o u ld  be a c c o m p lish e d  in  a  s o c i a l  w orld  gone o u t  o f  c o n t r o l .  J u s t  

a s  n a tu r a l  s c i e n t i s t s  had con q u ered  d i s e a s e ,  n a tu r a l  r e s o u r c e s ,  e l e c ­

t r i c i t y ,  and m o le c u le s ,  s o  c o u ld  th e  s o c i a l  s c i e n t i s t  con q u er p o v e r ty ,  

v i o l e n c e ,  p a r ty  c o r r u p t io n , a p a th y , and a thou san d  i l l s .  Be would  

do i t ,  m oreover , by f o l lo w in g  th e  m ethods o f  th e  n a tu r a l  s c i e n c e s :  by

b e in g  o b j e c t i v e ,  by d ig g in g  f o r  th e  f a c t s ,  by e sc h e w in g  propaganda  

and r a t i o n a l i z a t i o n s ,  by b e in g  n o n p a r t is a n .

The f a i t h  in  f a c t s  was t r u ly  e x tr a o r d in a r y .  Jam es B ry ce , who 

s h o u ld  have known b e t t e r ,  b e l i e v e d  th a t  i f  o n ly  I ^ g l i s h  le a d e r s  w ould  

t r a v e l  to  I r e la n d  to  le a r n  th e  " fa c t s "  ab ou t th a t  la n d , An g l o - i r i s h  

r e l a t i o n s  w ould im prove im m e n s e ly .^  P o l i t i c a l  s c i e n t i s t s  a g reed  w ith  

th e  m uckrakers th a t  i f  th e  p e o p le  o n ly  knew th e  f a c t s  ab ou t Tammany 

H a ll  and o th e r  m a ch in es , th e y  w ould a r i s e  in  a sp o n ta n e o u s  r e b e l l i o n  

and throw  th e  r a s c a l s  o u t .  T h is  was th e  m o tiv e  b eh in d  th e  numerous 

m u n ic ip a l r e s e a r c h  b u reau s th a t  sp ra n g  t o  l i f e  around th e  c o u n tr y  d u r in g  

th e  e a r ly  p a r t  o f  th e  c e n tu r y . N o n p a rtisa n  b u t o p e n ly  r e f o r m is t ,  th e y  

were d e d ic a te d  to  p r o v id in g  th e  p u b l ic  w ith  th e  t r u th  ab ou t m u n ic ip a l  

m is r u le ,  f u l l y  e x p e c t in g  th e  f a c t s  to  sp eak  fo r  th e m s e lv e s .

S c ie n c e  seem ed to  have a n o th e r  p r o m is in g  q u a l i t y :  i t  bore no 

a tta c h m e n ts  to  th e  dead p a s t .  No n a t u r a l  s c i e n t i s t  p a id  any heed  to  

outw orn  t h e o r ie s  o r  outm oded t e c h n iq u e s .  The n a tu r a l  s c i e n c e s  l i v e d  in  

th e  p r e s e n t  and d e a l t  w ith  con tem p orary  p ro b lem s. The re fo r m e rs  o f  th e

^ J a m e s  B r y c e , "The R e la t io n s  o f  p o l i t i c a l  S c ie n c e  to  H is to r y  
and to  P r a c t ic e ,"  A f r i c a n  P o l i t i c a l  S c ie n c e  R ev iew , 3 (F e b r u a r y , 19 0 9 ), 
p . 13.
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p e r io d  a p p r e c ia te d  su ch  e n th u sia sm  f o r  ab an d on in g  th e  deadwood o f  

cu stom , and so u g h t t o  em u la te  i t  in  th e  p o l i t i c a l  rea lm .

T^ese views had come to  dom inate th e  w orld  o f  s o c ia l  s c ie n c e  so 

co m p le te ly  th a t  by 1903 th e  members o f  a  new o rg a n iz a t io n  c a l l i n g  i t ­

s e l f  th e  American S o c ie ty  f o r  Com parative L e g is la t io n  vo ted  b e fo re  t h e i r  

f i r s t  m eeting  to  change t h e i r  name— to  th e  American p o l i t i c a l  S c ien ce  

A s so c ia tio n . A d d ress in g  i t s  f i r s t  c o n v e n tio n , p rank  Goodnow d e f in e d  

th e  purpose o f  th e  new o rg a n iz a t io n  a s  b r in g in g  to g e th e r  "upon common 

ground th o se  p e rso n s  whose main i n t e r e s t s  a re  concerned  w ith  th e  

s c i e n t i f i c  s tu d y  o f  th e  o r g a n iz a t io n s  and fu n c tio n s  o f  th e  s t a t e .

Th i s  d e s c r ip t io n  was g e n e ra l enough to  s u i t  th e  needs o f  a new o rg a n iz a ­

t i o n ,  b u t i t  d id  n o t succeed  in  q u ie t in g  th e  new d i s c i p l i n e 's  s e l f ­

doub t: th e re  began a lm ost im m ed ia te ly  a d eb a te  w ith in  th e  a s s o c ia t io n ,

which c o n tin u e s  to  t h i s  day, abou t what th e  s u b je c t  m a tte r  o f  th e  

d i s c ip l in e  sh o u ld  b e , and w hether o r  n o t i t  co u ld  be s tu d ie d  " s c ie n ­

t i f i c a l l y . "

In h i s  P r e s i d e n t i a l  a d d r e ss  o f  1 9 0 7 , A lb e r t  Shaw sounded th e  

reform  n o te  when he argued th a t  c u r r e n t  c o n d it io n s  in  Am erican l i f e  

p roved  th e  n eed  f o r  an a s s o c ia t io n  d e d ic a te d  s p e c i f i c a l l y  to  s tu d y in g  

p o l i t i c s .  We n e e d , he s a i d ,  to  s tu d y  th e  problem  o f  th e  p ro p er  e x e r c i s e  

o f  th e  p o l i c e  power by m u n i c i p a l i t i e s ,  and o n ly  a p o l i t i c a l  s c ie n c e  

a s s o c ia t io n  c o u ld  do th a t :  i . e . ,  a n o n p a r t isa n  o r g a n iz a t io n  made up o f

"men who a r e  b oth  w i l l i n g  and e a g e r  to  s e e  th e  r e s u l t s  o f  t h e i r  s c i e n ­

t i f i c  s tu d y  o f  p o l i t i c a l  l i f e  and c o n d it io n s  c o n c e r te d  to  th e  p r a c t i c a l

*^C ited  by J e s s e  S. R eeves, " p e r s p e c t iv e s  in  P o l i t i c a l  S c ie n c e , 
1 903-1928 ,"  American p o l i t i c a l  S c ien ce  Review, 23 (F e b ru a ry , 1929), p . 2 .
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en d s o f  s ta te s m a n s h ip ."  The APSA sh o u ld  d e d ic a te  i t s e l f  to  th e  

" p r e s e n ta t io n  o f  f a c t s  and th e  fo r m u la t in g  o f  c o n c lu s io n s  th a t  w i l l  be
1 2

o f  p r a c t i c a l  b e n e f i t  to  th e  p e r p le x e d  l e g i s l a t o r  in  h is  tim e o f  n e ed ."  

Shaw a l s o  d e f in e d  a p o p u la r  c o n c e p t io n  o f  th e  " s c i e n t i f i c  s p i r i t "  in  h i s  

a d d r e s s ,  e q u a t in g  i t  w ith  " th e  s p i r i t  o f  c a lm n e ss , o f  in q u ir y ,  o f  

r e a s o n a b le  d is c u s s io n "  and w ith  " n o n p a r t is a n s h ip ."  ("Nobody c a r e s  any  

lo n g e r  w hether members o f  an a s s o c ia t io n  l i k e  t h i s  are  c l a s s e d  a s  

r e p u b lic a n s  o r  d em ocrats . . .  . " ^ )

Jam es Bryce expanded on th e s e  them es in  h i s  own P r e s i d e n t i a l  

a d d r e s s ,  two y e a r s  l a t e r .  How, Bryce a sk e d , can p o l i t i c s  be c o n s id e r e d  

a s c ie n c e ?  p o l i t i c s  i s  n o t a s c ie n c e  in  th e s e n s e  th a t  p h y s ic s  i s ,  

he a n sw ered , b eca u se  i t  can n ot be e x p r e s s e d  m a th e m a t ic a l ly .  Nor i s  i t ,  

l i k e  m e te o r o lo g y , an in e x a c t  s c ie n c e  c a p a b le  o f  b ecom ing a more e x a c t  

o n e . "Human phenomena may be d e s c r ib e d ,  b u t can n ot be co u n ted  o r  

w eigh ed  . . . .  The d a ta  o f  p o l i t i c s  a r e  th e  a c t s  o f  men. The la w s  o f  

p o l i t i c a l  s c ie n c e  a re  th e  t e n d e n c ie s  o f  human n a tu r e  .  . .  ."  But how 

can  su ch  m a te r ia l  be made in t o  so m e th in g  r e m o te ly  r e s e m b lin g  a 

" s c ie n c e ? " ^

B r y c e 's  answ er to  t h i s  q u e s t io n  went to  th e  h e a r t  o f  th e  A m erican  

s o c i a l  s c i e n t i s t s *  c o n c e p t io n  o f  s c i e n c e .  " I  s t a r t  by o f f e r i n g  to  you  

one maxim o f  u n iv e r s a l  v a l i d i t y .  Keep c lo s e  to  th e  f a c t s .  N ever l o s e  

y o u r s e l f  in  a b s t r a c t io n s .  N ever fa n c y  th a t  a g e n e r a l p r o p o s i t io n  means

12A lb e r t  Shaw, " P r e s id e n t ia l  A d d re ss ,"  Am erican P o l i t i c a l  S c ie n c e  
R ev iew , 1 (F eb ru a ry , 1 9 0 7 ) ,  pp . l 8 o - 8 l .

■ ^ Ib id ., pp. 184-85.

14B ry ce , " R e la t io n s ,"  pp. 1 -3 -
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a n y th in g  more than  th e  f a c t e  w hich  i t  sums up.*' N o tin g  t h a t  much o f  

p o l i t i c a l  s c ie n c e  was d u l l  and hard to  read  (ex a m p les  b e in g  J .  S . H i l l  

and th e  eecon d  volum e o f  T o c q u e v i l le ’ s  Democracy in  A m erica) ,  B ryce  

o f f e r e d  a c l o s e  a t t e n t io n  to  f a c t s  a s  an a n t id o t e .  He u rged  h i s  r e a d e r s  

to  em u la te  th e  " fa th e r  o f  p o l i t i c a l  s c i e n c e ,"  A r i s t o t l e ,  and o th e r  

th in k e r s  who presum ably  had s tu c k  to  th e  f a c t s  and shunned a b s t r a c t io n :  

M o n tesq u ieu , B urke, B a g eh o t, T o c q u e v il le  ( i n  th e  f i r s t  volum e o f  

D em ocracy) ,  and th e  a u th o r s  o f  The F e d e r a l i s t  P a p e r s .  We can n ot s tu d y

p o l i t i c a l  i n s t i t u t i o n s  (" th e  p r in c i p a l  s u b j e c t s  w ith  w hich  o u r  s c ie n c e  

d e a ls ” ) In  v a c u o , a s  " P la to n ic  fo rm s."  We can t r e a t  a p o l i t i c a l  i n s t i ­

t u t io n  o n ly  " th rou gh  i t s  grow th  and in  i t s  en v ir o n m en t. .  . .  The

15e s s e n t i a l  p o in t  i s  to  g e t  h o ld  o f  th e  t h in g  in  i t s  w ork in g ."

Jam es Bryce was v e r y  f a r  from th e  "extrem e" end o f  th e  s c i e n t i f i c

s c h o o l  o f  p o l i t i c a l  s t u d i e s  o f  h i s  t im e . So we may ta k e  i t  th a t  Bryce

was n o t u t t e r i n g  an ex trem e p o s i t i o n  when he u rged  h is  c o l l e a g u e s  to

" stu d y  e v e r y th in g  in  th e  l i g h t  o f  e v e r y th in g  e l s e "  and to  s e t  "no l im it "

l 6
to  t h e i r  i n v e s t i g a t i o n s  o f  p o l i t i c a l  f a c t .  We may assum e a l s o  t h a t

he e x p r e s s e d  th e  v ie w s  o f  th e  dom inant group w ith in  th e  d i s c i p l i n e  when

he a sk e d , "What can  be more w indy and em pty, more dry and f r i g i d  and

b a rren  th an  su ch  lu c u b r a t io n s  upon s o v e r e ig n t y  a s  we f in d  in  John A u stin
17

and Borne s t i l l  more r e c e n t  w r ite r s ? "

B ryce had e n v is io n e d  q u i t e  a d i f f e r e n t  p u rp ose f o r  p o l i t i c a l  

s c ie n c e  than  th e  p r o d u c tio n  o f  " lu c u b r a t io n s  upon s o v e r e ig n t y ."  p o l i t ­

i c a l  s c i e n t i s t s ,  he h o p e d , w ould have a profound  in f lu e n c e  on th e

^ I b id .,  pp. 3-7. My emphasis. ^ I b id .,  pp. 7-8.

^ I b id . , p. 9.
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s u r v iv a l  o f  c o n s t i t u t i o n a l  governm ent by in f lu e n c in g ,  th rou gh  te a c h in g

and r e s e a r c h ,  th e  f i v e  p e r c e n t  o f  A m ericans who would be s i g n i f i c a n t

p o l i t i c a l  l e a d e r s .  "The c h i e f  aim o f  your s c ie n c e  i s  to  c r e a t e  in  th e

c l a s s  w hich le a d s  a n a t io n  th e  p ro p er  tem per and a t t i t u d e  tow ards th e

l8q u e s t io n s  w hich  from tim e to  tim e a r i s e  in  p o l i t i c s . "

C h a r le s  Beard th o u g h t i t  n e c e s s a r y  to  r e p e a t  t h i s  in j u n c t io n  

and add a w arn in g  o f  h i s  own, in  h is  P r e s i d e n t i a l  a d d r e ss  o f  1 9 2 7 . 

C h a r le s  Merriam had a d d r e sse d  th e  APSA a s  P r e s id e n t  th e  y e a r  b e f o r e ,  

g iv in g  an o p t i m i s t i c  v iew  o f  th e  p o s s i b i l i t i e s  o f  a s c ie n c e  o f  p o l i t i c s .  

Beard to o k  h i s  p r e d e c e s s o r  t o  ta s k  in  term s s im i l a r  to  B r y c e 's ,  u r g in g  

h i s  c o l le a g u e s  to  p rep a re  th e  n a t io n  f o r  th e  sh o c k s  o f  th e  f u t u r e .

The " c o n tin u o u s  c o n q u e s t  o f  m a t e r ia l  en v iron m en t by a p p lie d  s c i e n c e ,"  

f r u i t f u l  a s  i t  w as, was n e v e r t h e le s s  so m e th in g  o f  a ty r a n t :  t e c h n o lo g y ,

l i k e  t im e , " d evou rs th e  o ld ."  P o l i t i c a l  s c ie n c e  th u s  had a d i f f i c u l t  

r e s p o n s i b i l i t y :  i t  m ust h e lp  p rep a re  s t u d e n t s ,  c i t i z e n s ,  and p o l i t i ­

c ia n s  f o r  a p r o b le m a tic  f u t u r e .  S c ie n c e  appeared  in  t h i s  a d d r e ss  a s  a 

m anichean f o r c e ,  and th e  to n e  was som ber, even  p e s s i m i s t i c .  Beard  

was u p s e t  a t  th e  v a r io u s  f o r c e s  w hich s to o d  in  th e  way o f  " c o n n e c t in g  

p o l i t i c a l  s c i e n c e  w ith  th e  f lo w in g  strea m  o f  tim e  and te c h n o lo g y ,"  

f e a r f u l  th a t  t h a t  strea m  w ould run w i ld .  He c r i t i c i z e d  th e  k in d  o f  

r e s e a r c h  b e in g  done in  A m erican u n i v e r s i t i e s ,  and was s c o r n f u l  o f  

te a c h e r s  who s u b s t i t u t e d  "m onoculous in q u ir i e s  fo r  ven tu resom e ju d g e ­

m en ts , .  .  . n a rrow in g  th e  v i s i o n  w h ile  a c c u m u la tin g  in fo r m a t io n ."

S^ch r e s e a r c h  l e f t  u n touched  "a v a s t  a r r a y  o f  d r iv in g  s o c i a l  f o r c e s  fo r  

w hich  su ch  words a s  c o n v ic t io n ,  f a i t h ,  h op e, l o y a l t y ,  and d e s t in y  a re

l 8 I b i d . ,  p . 16 .
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p a le  sym bols— y i e ld in g  to  th e  a n a ly s i s  o f  no s y s t e m a t i s t . "  p o l i t i c a l  

s c ie n c e  needed more im a g in a t io n  and l e s s  in d u c t io n ;  th e r e  had been no 

g r e a t  work in  p o l i t i c a l  s c ie n c e  w r i t t e n  in  America s in c e  The F e d e r a l i s t

19P a p e r s .

But by 1927 su ch  p essim ism  found  a d im in ish e d  a u d ie n c e ,  and 

B e a r d 's  w arn in g  s t r u c k  a f a l s e  n o te  amid th e  g e n e r a l ch o ru s  in  p r a is e  

o f  " o b je c t iv e "  s c i e n c e .  The more p o p u la r  to n e  was in d ic a t e d  by 

A. Lawrence L o w e ll in  1 9 1 0 , whose own p r e s i d e n t i a l  a d d r e ss  p u rsu ed  a 

le n g th y  m etaphor l i n k i n g  th e  p o l i t i c a l  s c i e n t i s t  to  th e  b i o l o g i s t .  

L o w e l l ' s  s p e e c h  was c u r io u s  in  s p o t s ;  i t  s u g g e s te d  an a m b iv a le n c e  

tow ard s c ie n c e  w hich  th e  sp e a k e r  s t r u g g le d  to  s u p p r e s s .  L o w e ll began  

w ith  a s ta te m e n t  th a t  was c l e a r l y  m eant to  be s a r c a s t i c :  p o l i t i c a l  

s c i e n c e ,  he s a i d ,  la c k e d  " th e  f i r s t  e s s e n t i a l  o f  a modern s c i e n c e — a 

n o m en c la tu re  in c o m p r e h e n s ib le  to  ed u c a te d  men." Yet he th en  went on 

to  urge p o l i t i c a l  s c i e n t i s t s  to  adopt su ch  a la n g u a g e  fo r  th e m s e lv e s ,  

o r  a t  any r a t e  to  ap p roach  more c l o s e l y  th e  p r e c i s i o n  o f  th e  n a tu r a l  

s c i e n c e s .  And why n o t?  The b ra n ch es  o f  p o l i t i c a l  s c i e n c e ,  a f t e r  a l l ,  

p a r a l l e l e d  th o s e  o f  b io lo g y .  M orphology, w hich  s t u d ie d  th e  s t r u c t u r e  

o f  a n im a ls  and p l a n t s ,  was s im i l a r  t o  th e  b ranch  o f  p o l i t i c a l  s c ie n c e  

w hich  d e s c r ib e d  th e  i n s t i t u t i o n a l  s t r u c t u r e  o f  th e  s t a t e .  P h y s io lo g y ,  

w hich  s t u d ie d  th e  " fu n c t io n s  o f  th e  v a r io u s  o r g a n s ,"  found i t s  

p a r a l l e l  in  th e  branch  o f  p o l i t i c a l  s c ie n c e  w hich s t u d ie d  th e  f u n c t io n s  

o f  i n s t i t u t i o n s — th e  f u n c t io n s  th e y  a c t u a l l y  p erfo rm , o f  c o u r s e ,  n o t

19C h a r le s  B eard , "Tim e, T ech n o lo g y , and th e  C r e a t iv e  S p i r i t  
in  P o l i t i c a l  S c ie n c e ,"  Am erican P o l i t i c a l  S c ie n c e  R ev iew , 2 1  (F e b r u a r y ,
1 9 2 7 ) ,  PP. 1 -1 1 .
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th e  fu n c t io n s  th e y  a r e  su p p osed  to  p e r fo r m .20

L o w e ll com p la in ed  th a t  s ta te sm e n  w ere n o t tu r n in g  to  p o l i t i c a l

s c i e n t i s t s  f o r  a d v ic e  th e  way e n g in e e r s  tu rn ed  to  p r o f e s s o r s  o f  a p p lie d

p h y s ic s .  The rea so n  fo r  t h i s  la c k  o f  p r e s t ig e  was th a t  p o l i t i c a l

s c ie n c e  had t i l l  then  been to o  " t h e o r e t i c a l . "  Both th e  p u b l ic  and the

s ta te sm a n  r e a l i z e d  th a t  p o l i t i c a l  s c i e n t i s t s  "do n o t  s tu d y  enough th e

21a c t u a l  w ork in g  o f  govern m en t."  L o w ell urged  h i s  c o l le a g u e s  to  g e t

o u t o f  th e  l i b r a r y  and in t o  th e  " o u ts id e  w orld  o f  p u b l ic  l i f e . "  T h is

i s  th e  " la b o r a to r y "  in  w hich p o l i t i c a l  s c i e n t i s t s  m ust la b o r  i f  th e y

22a r e  to  earn  th e  r e s p e c t  and t r u s t  o f  p o l i t i c a l  l e a d e r s .

L o w ell s t r u g g le d  to  m a in ta in  th e  t e l e o l o g i c a l  fu n c t io n  o f  

p o l i t i c a l  s c i e n c e — th e  g u id a n ce  o f  c i t i z e n s  and s ta te s m e n — in  th e  fa c e  

o f  h i s  own in j u n c t io n s  to  be o b j e c t i v e ,  im p a r t ia l ,  and f a c t - o r i e n t e d .  

"The u lt im a te  o b j e c t  o f  p o l i t i c a l  s c i e n c e ,"  he n o te d  a t  th e  end o f  h i s  

a d d r e s s ,  " i s  m o ra l, th a t  i s ,  th e  im provem ent o f  governm ent among men."  

And y e t  th e  d i s c i p l i n e  m ust go about t h i s  ta sk  s c i e n t i f i c a l l y :  i t  m ust

be im p a r t ia l ,  sh o w in g  no m oral b ia s  fo r  o r  a g a in s t  any p r a c t i c e s ,  

i n s t i t u t i o n s ,  la w s , o r  b e l i e f s ,  " I t  may seem s t r a n g e ,"  he m used, " to

a s s e r t  th a t  in  o rd er  to  encom pass an end we must l o s e  s i g h t  o f  i t ,

23and y e t  th e  human mind i s  so  l i m i t e d  th a t  t h i s  i s  o f t e n  t r u e ."

P ro b a b ly  th e  m ost ex trem e p o s i t i o n s  on th e  p a r a l l e l s  b etw een  

p o l i t i c a l  and n a tu r a l  s c ie n c e  were tak en  by fo u r  APSA p r e s id e n t s  s e r v in g  

b etw een  1917 and 1928 : J e s s e  Macy ( 1 9 1 7 ) ,  Henry J ° n e s  Ford ( 1 9 2 0 ) ,

2 °A . Lawrence L o w e ll ,  "The P h y s io lo g y  o f  P o l i t i c s , "  Ame r ic a n  
P o l i t i c a l  S c ie n c e  R ev iew , 4 (F e b r u a r y , 1 9 1 0 ) ,  pp . 1 - 2 .

21lb id ., p . 4. 22I b i d . ,  pp . 5-8.
2^ I b i d . , p . 14.



-93-

Harry A* G a r f ie ld  (1 9 2 * 0 , and W illia m  B. Munro ( 1 9 2 8 ) .

J e a s e  Macy t ra c e d  th e  ' ' s c i e n t i f i c  s p i r i t "  to  th e  p e r io d  p r io r  

to  th e  C iv i l  Wax; th e  war ap p ea red , in  r e t r o s p e c t ,  as  a t e r r i b l e  

throw back , a tra g e d y  which co u ld  have been avo ided  i f  th e  s c i e n t i f i c  

s p i r i t  had been  more w id esp read . Macy was im pressed  by th e  triu m p h s 

o f  m o le cu la r  c h e m is try , and saw a  p a r a l l e l  betw een th a t  s c ie n c e  and 

p o l i t i c s :  th e  form er d e a l in g  "w ith  oxygen, hydrogen , and g r a v i ta t i o n ;

th e  o th e r  w ith  c i t i e s ,  s t a t e s ,  and numerous o th e r  p o l i t i c a l  and s o c i a l
2ki n s t i t u t i o n s . "  S c ien ce  was a s im p le  a f f a i r  f o r  Macy, and p o l i t i c s  

co u ld  presum ably  be e q u a lly  s im p le : a m a tte r  o f  calm d e b a te , h o n e s ty ,

and p la in  C h r is t ia n  c h a r i t y .  "The modem s c i e n t i f i c  s p i r i t  i s  s im p ly  

th e  C h r is t ia n  s p i r i t  r e a l i z e d  in  a l im i te d  f i e l d  o f  e x p e r ie n c e  .  , . 

A^d Macy had no d o u b ts  ab o u t th e  r e l a t i o n  betw een s c ie n c e  and th e  

s a lv a t io n  o f  American p o l i t i c s .  "S c ien ce  and dem ocracy have come in to  

th e  modern w orld  a t  th e  same tim e . They a re  m u tu a lly  r e l a t e d  a s  cause  

and e f f e c t .

Henry Jo n es  Ford chose a s  h is  p r e s i d e n t i a l  theme th e  p r e v a i l in g

mood o f  pessim ism  re g a rd in g  th e  contem porary  perform ance o f  Am erican

governm ent. " I t  i s  u n fo r tu n a te ly  th e  c a s e —and i t  i s  a f a c t  th a t

i t  would be unw ise to  ig n o re — th a t  th e  most im p o rtan t and i n f l u e n t i a l

s tu d ie s  th a t  have been made o f  th e  i n s t i t u t i o n s  o f  th e  U n ite s  S ta t e s
26show an in c r e a s in g  s p i r i t  o f  d e p r e c ia t io n ."  P o l i t i c a l  s c ie n c e ,  he 

2kJ « s s e  Macy, "The S c i e n t i f i c  S p i r i t  in  P o l i t i c s , "  A f r i c a n  
P o l i t i c a l  S c ien ce  Review, 11 (F e b ru a ry , 1 9 1 7 )» pp . 1 - 3 .

2 5 I b i d . ,  p . 7 .
26 H»nry Jo n es  F ord , " p re s e n t  T endencies in  Ame r ic a n  P o l i t i c s , "  

American P o l i t i c a l  S c ien ce  Review, 1*+ (F e b ru a ry , 1 9 2 9 )» p . k.
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seem ed to  a r g u e , was in  d an ger o f  b ecom in g  o n ly  a n e g a t iv e  s c ie n c e :

"W^at i s  th e  m a tter  w ith  p o l i t i c a l  s c i e n c e  i f  i t  may s e r v e  to  u n d er­

mine th e  i n s t i t u t i o n s  o f  government?'* But t h i s  n e g a t iv e  im p act o f  

b r o a d c a s t in g  th e  " fa c t s "  about p o l i t i c s  c o u ld  be c o u n te r a c te d  i f  

p o l i t i c a l  s c ie n c e  r e a l i z e d  i t s  th e r a p e u t ic  p o t e n t i a l .  To F ord , th e  

a p p r o p r ia te  m etaphor had p o l i t i c a l  s c ie n c e  p la y in g  th e  r o l e  o f  

p h y s ic ia n ;  an o ld  m etap h or, a s  we have s e e n ,  f o r  th e  m is s io n  o f  p o l i t ­

i c a l  s c i e n c e ,  a lth o u g h  Ford in te n d e d  th e  m in is t r a t io n s  o f  th e  p r o f e s ­

s io n a l  to  be c o n f in e d  to  th e  " o r g a n iz a t io n  o f  p u b l ic  a u th o r ity "  r a th e r

27
th an  to  th e  c h a r a c te r  o f  th e  c i t i z e n r y .

Among th e  f a c t s  w hich tr o u b le d  Ford and o th e r s  in  th e  d i s c i p l i n e  

was th e  em ergence o f  l a r g e ,  p o w e r fu l p r iv a t e  o r g a n iz a t io n s ,  p a r t i c u l a r ly  

c o r p o r a t io n s  and n a t io n a l  l o b b i e s .  Here among th e  " tr u s t s "  was p a lp a b le  

e v id e n c e  o f  th e  need fo r  a r e v ie w  o f  th e  " a c tu a l  w orking" o f  Am erican

govern m en t, an u rg en t d e m o n str a tio n  o f  th e  need to  g e t  away from th e

28law books and in t o  th e  " r e a l  w o r ld ,"  T h is  s e n s e  o f  u rg en cy  was 

u n d o u b ted ly  one o f  th e  r e a s o n s  fo r  th e  d e c a d e s - lo n g  d eb a te  o v e r  th e  

n a tu r e  o f  s o v e r e ig n t y  ( d i v i s i b l e ?  i n d i v i s i b l e ? )  w hich so  t r i e d  th e  

p a t ie n c e  o f  r e a l i s t s  l i k e  B ryce: th e  grow th o f  la r g e  p r iv a t e  o r g a n iz a ­

t io n s  ca p a b le  o f  in f lu e n c in g  governm ent made th e  t r a d i t i o n a l  s t a t e -  

o r i e n t a t i o n  o f  p o l i t i c a l  s c i e n c e  s u s p e c t .  Could i t  be th a t  s c h o la r s  

had a l l  a lo n g  b een  m is s in g  th e  f o r e s t  f o r  th e  t r e e s ?  G. D avid Garson

21 I b i d . , p . 7 .

28
I t  was a lm o st w ith  a s e n s e  o f  jo y o u s  d is c o v e r y ,  f o r  exa m p le , 

th a t  P e te r  Odegard rev iew ed  P en d le to n  H e r r in g 's  Group R e p r e s e n ta t io n  
B efo re  C ongress in  th e  APSR: " H ere,"  he announced , " i s  th e  su b s ta n c e
and" tKe r e a l i t y  o f  th e  p r o c e s s  o f  govern m en t."  Am erican p o l i t i c a l  
S c ie n c e  R ev iew , 2} (May, 1929 )» pp . *+69-71. "" — —
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hab d e sc rib e d  t h i s  bew ilderm ent as  th e  so u rce  o f  one o f  th e  d i s c i p l i n e 's

most p e r s i s t e n t  t h e o r e t i c a l  c o n s tr u c ts :  group th e o ry . What m o tiv a ted

group t h e o r i s t s  was a  b reak  w ith  th e  "n o rm ativ e  th e o ry  o f  th e  s t a t e "

th a t  had been such a la r g e  p a r t  o f  th e  o ld e r  sc h o o ls  o f  p o l i t i c a l

s c ie n c e ,  and a j e l l i n g  o f  a new n orm ative  th e o ry , one which welcomed

th e  new groups in to  fo rm al p a r tn e r s h ip  w ith  th e  p re v io u s ly  so v e re ig n

s t a t e .  W ith th e  " c o n s o l id a t io n  o f  c o rp o ra te  c a p i ta l i s m  and th e  r i s e

o f  o rg a n iz e d  la b o r"  s o c ia l  s c i e n t i s t s  were faced  w ith  a c r i s i s  in  th e

r e l a t i o n s  o f  groups to  the s t a t e .  "The a c t i v i t i e s  o f  th e s e  groups

seemed to  co n trav en e  w ith  some freq u en cy  th e  norms o f  p o l i t i c a l  p ro c e ss
29h e ld  by p o l i t i c a l  s c i e n t i s t s  and , in d e ed , most A m ericans."

Garson may be o v e r s t a t in g  th e  f a i t h  o f  Americans in  c o n s t i t u - .

t i o n a l  norm s, b u t th e re  i s  no doubt th a t  the new lan d sc ap e  o f  Ame r ic a n

p o l i t i c s  provoked concern  among p o l i t i c a l  s c i e n t i s t s .  In 1917, H arold

L ask i adm onished h is  c o lle a g u e s :

You must . . . adm it th a t  th e  S ta te  i s  o n ly  one o f  th e  
a s s o c ia t io n s  to  which ^ th e  in d iv id u a l^  happens to  b e lo n g , 
and g ive i t  e x a c t ly  th a t  p reem inence—and no more— to  which 
on th e  p a r t i c u l a r  o c c a s s io n  o f  c o n f l i c t  i t s  p o s s ib ly  
s u p e r io r  m oral c la im  w i l l  e n t i t l e  i t .^ 0

L a sk i, o f  c o u rse , d id  no t speak  f o r  th e  e n t i r e  d i s c i p l i n e ,  b u t he d id

r e p re s e n t  th e  f e e l in g s  o f  a grow ing sch o o l in  Am erica. Opposed to  him

were th o se  who had been t r a in e d  in  th e  t r a d i t i o n a l  " s t a t e  s c ie n c e "  o f

th e  l a t e  n in e te e n th  c e n tu ry , f o r  whom th e  S ta te  rem ained , as Woolsey

29G» David G arson, "On th e  O r ig in s  o f  In te re s t-G ro u p  Theory: A 
C r i t iq u e  o f  a P ro c e s s ,"  f^ e r ic a n  P o l i t i c a l  S c ien ce  Review, 68 (December, 
197M . P- 1507.

^°H aro ld  L a sk i, S tu d ie s  in  the  Problem s o f  S o v e re ig n ty , c i t e d  by 
G arson, i b i d . ,  p . 1509.
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had pu t i t ,  th e  means f o r  a t t a i n i n g  th e  h ig h e s t  ach ievem en ts  o f  man as 

c i t i z e n .

But o th e r s  would a tte m p t to  i n t e g r a te  th e se  new so v e re ig n s  

in to  th e  c o n s t i t u t i o n a l  fram ework, and i t  was t h i s  a tte m p t which gave 

p lu ra lis m  i t s  f irm e s t  hold  in  Ame r ic a n  p o l i t i c a l  s c ie n c e .  Among th o se  

c o n g e n ia l to  p lu ra lis m  was H arry  G a r f ie ld ,  p r e s id e n t  o f  th e  APSA in  

192^. His P r e s id e n t i a l  a d d re ss  o f  th a t  y e a r  dew elled  on th e  problem  

p re se n te d  by "g roup  in f lu e n c e "  on governm ent. His s o lu t io n  was to  pu t 

an end to  " in d i r e c t "  in f lu e n c e  ( th e  s t u f f  o f  s c a n d a l)  by g iv in g  groups 

a d i r e c t  r o le  to  p la y  in  p o licy -m ak in g . The mechanism o f  t h i s  in f lu e n c e  

had a lre a d y  been developed  d u r in g  World War I :  th e  e x p e r t  a d v iso ry

com m ission. "The r e p r e s e n ta t iv e s  o f  f in a n c i a l ,  com m ercial, and in d u s ­

t r i a l  g ro u p s ,"  G a r f ie ld  a rg u ed , " a r e  th e  b e s t  q u a l i f i e d  to  su p p ly  f a c t s  

and fu rn is h  e x p e r t o p in io n . They may a ls o  p r o f i t a b l y  d is c u s s ,  b u t may

n o t w ise ly  be p e rm itte d  to  d e te rm in e , p o l i c i e s  o f  governm ent a f f e c t in g

31t h e i r  i n t e r e s t s . "  G a r f ie ld  was conv inced  th a t  th e  d i s t i n c t i o n  

between " d is c u s s in g "  and "d e te rm in in g "  p o l ic y  would be easy  to  m a in ta in  

in  p r a c t i c e ,  and th a t  th e  c o u n tr y 's  e x p e rie n c e  w ith  p r ic e  and p roduction  

c o n tro l  d u r in g  th e  War had proved " th a t  a p r in c ip le  o f  f i r s t - r a t e
32im portance  to  th e  conduct o f  p u b lic  b u s in e s s  had been d e v e lo p e d ."

Thus d id  one man, a t  l e a s t ,  come to  term s w ith  th e  i n d u s t r i a l  

o rd e r  th a t  had so a l t e r e d  th e  F e d e r a l i s t  r e p u b l ic .  Nor was G a r f ie ld  

a lo n e  in  h is  a d ju s tm e n t. S e v e ra l y ea rs  e a r l i e r ,  a n o th e r  APSA P r e s id e n t ,

^ H a r r y  A. G a r f ie ld ,  "R ecen t P o l i t i c a l  D evelopm ents: P ro g ress  
o r  Change?" American P o l i t i c a l  S c ience  Review, 18 (F e b ru a ry , 192*t), p . 5 .

^2 I b i d . , p . 6 .
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A lb e r t  Shaw, had p r a is e d  th e  " g e n e r a l l i b e r a l i t y "  o f  A ® erican c o r p o r ­

a t io n  la w , w hich  made i t  p o s s i b l e  f o r  c a p i t a l  t o  " c o n c e n tr a te  and 

a p p ly  i t s e l f  w ith  a d v a n ta g e ."  N e ith e r  Shaw n or any o th e r  p o l i t i c a l  

s c i e n t i s t  o f  n o te  tr a c e d  th e  ch a n g es in  A f r i c a n  l i f e — some o f  th e  

same ch a n g es  th e y  found d is t u r b in g — to  t h i s  same l i b e r a l i t y  in  reg a rd  

to  p r iv a t e  w e a lth . C e r t a in ly ,  no p rom in en t p o l i t i c a l  s c i e n t i s t  o f  

th e  tim e  s u g g e s te d  th a t  th e  c o r p o r a t io n  la w s be r e p e a le d  o r  am ended, 

o r  t h a t  th e  c o n c e n tr a t io n  o f  c a p i t a l  and power in  th e  hands o f  

p r iv a t e  in d iv id u a l s  and o r g a n iz a t io n s  be r e v e r s e d .  Tfre g e n e r a l p e s s i ­

mism about A m er ic a 's  p o l i t i c a l  i n s t i t u t i o n s  was n o t  m atched by co n cern  

o v e r  i t s  econom ic i n s t i t u t i o n s .  M a n ife s t  d e s t in y  was s e e n  to  be a t  

work in  Am erican econom ic l i f e ,  a b e n e f ic e n t  (th o u g h  d is t u r b in g )  grow th  

and e x p a n s io n . Shaw was p ersu ad ed  th a t  i t  would be b e t t e r  in  th e  lo n g  

run to  se e k  a g r e a te r  p r o d u c t io n  o f  w e a lth  r a th e r  than  to  in s u r e  a 

"more e t h i c a l  d i s t r i b u t i o n  o f  i t , "  ev en  i f  t h i s  p o l i c y  t o le r a t e d  

t e r r i b l e  a b u se s  in  th e  s h o r t  ru n . On econom ic q u e s t io n s ,  a t  l e a s t ,

Shaw was c o r r e c t  in  h i s  a s se ssm e n t  th a t  " t h i s  A s s o c ia t io n  i s  n o t • • • 

a body o f  re fo r m e rs  i s  co n cern ed  w ith  no p r o p a g a n d a ." ^

By th e  l a t e  1920s, developm ents in  t h e o r e t i c a l  p h y s ic s  had fo rc ed  

th e  d i s c i p l i n e  to  ta k e  a n o th e r  look  a t  th e  p a r a l l e l  betw een s o c ia l  and 

n a tu r a l  s c ie n c e .  The s t a t i c ,  m echanical p h y s ic s  o f  th e  1870s had been 

re p la c e d  by r e l a t i v i t y  th e o ry , o r  a s  w illia m  B. Munro u n d e rs to o d  i t ,  

th e  id e a  th a t  th e re  i s  " n o th in g  th a t  i s  n o t c o n t in u a l ly  in  p ro c e ss  o f  

ch an g e ."  This r e v e la t io n ,  Munro b e l ie v e d ,  was bound to  have im p o rtan t 

im p lic a t io n s  fo r  s c ie n c e s  o th e r  than p h y s ic s , in c lu d in g  p o l i t i c a l

■^Shaw, " p r e s id e n t i a l  A d d ress ,"  pp . 183-8*+.
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a c ie n c e .  Yet " to o  many p o l i t i c a l  s c i e n t i s t s  a re  s t i l l  d a l ly in g  fo n d ly

w ith  th e  a b s t r a c t  fo rm alism  o f  Locke and M ontesquieu . . . • ^ p o l i t i c a l

s c ie n c e ^  i e  s t i l l  in  bondage to  e ig h te e n th -c e n tu ry  d e i f i c a t i o n  o f  th e

34a b s t r a c t  in d iv id u a l  m an." Munro su rveyed  th e  group u n iv e rse  t h a t

America had become, and reaso n ed  th a t  e ig h te e n th -c e n tu ry  co n cep ts  such

as  th o se  which p o s i te d  a te n s io n  betw een th e  in d iv id u a l  and th e  s t a t e

had no p la c e  in  i t .

For even as ev ery  m olecu le  o f  p h y s ic a l  m a tte r  i s  c o n d itio n e d  
and d i r e c te d  by th o se  w ith  which i t  i n t e r a c t s ,  so th e  i n d i v i ­
d u a l c i t i z e n  i s  s im i l a r ly  m o tiv a ted  and c o n t r o l le d  by th e  
in f lu e n c e  o f  th o se  w ith  whom he a s s o c ia te s  . . . .  Hence th e  
f i r s t  problem  o f  p o l i t i c a l  s c ie n c e  i s  n o t t h a t  o f  a d ju s t in g  
s o c ia l  c o n t r o l  to  th e  i n t e r e s t s  o f  the  in d iv id u a l  c i t i z e n  
b u t o f  s e c u r in g  and m a in ta in in g  a f a i r  b a la n c e  betw een th e  
v a r io u s  groups to  which th e  in d iv id u a l  b e l o n g s . ^

p o l i t i c a l  s c ie n c e ,  th e r e f o r e ,  m ust b eg in  i t s  in v e s t ig a t io n s  w ith  th e

" c iv ic  a to m ."  Munro was w i l l i n g  to  push th e  an a lo g y  betw een p h y s ic s

and p o l i t i c s  j u s t  ab o u t as  f a r  a s  i t  would go. "The in d iv id u a l  c i t i z e n ,

when you p u l l  him a p a r t ,  i s  f i r s t  o f  a l l  a n u c le u s . He i s  the  c r e a tu r e

o f  a h a b i t  sy s te m ."  T his human n u c leu s  i s  bombarded by o p in io n s  and

id e a s  the  way a p h y s ic a l  atom i s  bombarded w ith  e l e c t r o n s .  Some

e le c t r o n s  s t i c k ,  and o th e r s  do n o t;  some c i t i z e n s  a re  r e c e p t iv e  to

id e a - e le c t r o n s  ("Hence we have th e  hydrogen c i t i z e n " )  and o th e r s  a re

n o t . ^

Munro had no doubt a s  to  th e  d i r e c t io n  th e  d i s c ip l in e  sh o u ld  

p u rsu e . P o l i t i c a l  s c ie n c e  must em ulate  p h y s ic s  by g e t t in g  r i d  o f  th e

34W illiam  B. Munro, "P h y s ic s  and P o l i t i c s :  An Old A nalogy  
R e v ise d ,"  A f r i c a n  P o l i t i c a l  S c ience  Review, 22 (F e b ru a ry , 19 2 8 ), 
pp . 1 -3 .

^ I b i d . , pp. 4 -5 . ^ I b i d . ,  pp. 5 -6 .
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" i n t e l l e c t u a l  i n s i n c e r i t i e s "  w ith  which th e  d i s c ip l in e  abounded:

i n s i n c e r i t i e s  su ch  a s  s o v e r e ig n t y ,  th e  g e n e r a l w i l l ,  n a t u r a l  r i g h t s ,

c o n se n t  o f  th e  g o v ern ed , th e  e q u a l i t y  o f  men. A l l  th e s e  e ig h t e e n t h -

c e n tu r y  i l l u s i o n s  m ust be r e p la c e d  by c o n c e p ts  " th a t  w i l l  s ta n d  th e

t e s t  o f  a c t u a l  o p e r a t io n s  . . . .  Today th e  new p h y s ic s  may w e l l

su g g e s t th e  d is c a rd in g  o f  o u r  atom ic th e o ry  o f  u l t im a te ,  e q u a l ,  and
37

s o v e r e ig n  c i t i z e n s  in  a f r e e  s t a t e . "

The d ep th  o f  th e  q u a n d r ie s  c o n f ro n tin g  th e  d i s c ip l in e  in  i t s  

e a r ly  y ea rs  i s  su g g es ted  by two a d d re s s e s ,  g iven  n e a r ly  tw en ty  y e a rs  

a p a r t ,  by Woodrow W ilson and Edward Corw in. C o rw in 's , d e l iv e re d  in  1929, 

th e  year b e fo re  he became p r e s id e n t  o f  th e  APSA, re p re s e n te d  th e  

s k e p tic is m  toward la b o r a to ry  s c ie n c e  o f  th e  j u r i s t i c  sc h o o l o f  p o l i t i c a l  

s tu d i e s .  Corwin took  n o te  o f  th e  grow ing a l l i a n c e  betw een p o l i t i c a l  

s c ie n c e  and b e h a v io ra l  p sy ch o lo g y , an a l l i a n c e  which he f e l t  c a l le d  in to  

q u e s tio n  th e  b a s ic  fu ndam en ta ls  o f  th e  d i s c i p l i n e 's  c re e d . P o l i t i c a l  

s c ie n c e ,  he f e l t ,  was an ou tg ro w th  o f  e ig h te e n th -c e n tu ry  r a t io n a l is m  

( Munro*s " i l l u s i o n s " )  and th u s  " sp ra n g  from th e  same m a tr ix  a s  th e  

d em o cra tic  dogma." B e h a v io ra l p sy ch o lo g y , on th e  o th e r  hand, had 

ren d e red  s u s p e c t  th e  d em o cra tic  dogm a's f a i t h  in  th e  r a t i o n a l i t y  o f  th e  

in d iv id u a l  c i t i z e n .  Did t h i s  in  tu rn  re n d e r  p o l i t i c a l  s c ie n c e  i t s e l f  

s u sp e c t?  Corwin was s k e p t i c a l  o f  th e  ach ievem en ts  o f  b e h a v io ra l  p sy c h o l­

ogy. "The problem s s e t  were o f  no g r e a t  e v id e n t moment, and th e  s o lu ­

t io n s  p ro v id ed  e i t h e r  were in c o n c lu s iv e  o r  m erely  s u b s ta n t ia te d  what 

must have been the  o f f-h a n d  v e r d ic t  o f  any r a t h e r  i n t e l l i g e n t  and w e l l -  

re a d  o b s e rv e r ."  But he a lso  w o rried  th a t  th o se  ach iev em en ts , modest

^ I b i d . ,  pp. 10-11.
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though th e y  w ere, may have re v e a le d  an e s s e n t i a l  t r u t h  ab o u t human

b e h a v io r . War p ropaganda, crowd b e h a v io r , and a d v e r t i s in g ,  Corwin

a d m itte d , le a d  to  th e  c o n c lu s io n  th a t  p eo p le  m ight be i n f i n i t e l y

m a lle a b le .  But t h i s  su g g e s te d  a ls o  th a t  th ey  mere e d u e a b le , and a ls o

re -e d u c a b le .  Thus th e  "p rim ary  ta s k  o f  p o l i t i c a l  s c ie n c e  i s  today  one

o f  p o p u la r  e d u c a tio n , and . . .  th e r e fo r e  i t  must s t i l l  r e t a i n  i t s
38c h a r a c te r  a s  a 'n o r m a t iv e ',  a ' t e l i c *  s c ie n c e ."

By 1929, in  any c a s e , tech n o lo g y  had r e v e a le d  some o f  i t s

d i s a s t r o u s  p o t e n t i a l :  th e  F i r s t  World War was a s o b e r in g  e x p e r ie n c e .

In  l i g h t  o f  t h i s ,  Corwin c a l le d  h is  c o l le a g u e s  to  abandon t h e i r  e f f o r t s

to  model p o l i t i c a l  s c ie n c e  a f t e r  p h y s ic s  and c h e m is try , and to  r e tu r n

to  th e  image o f  th e  d i s c i p l i n e  a s  a " s c ie n c e  o f  th e  s t a t e . "

Why, in d e e d , sh o u ld  th e re  be a n o th e r  l a b o r a to ry  s c ie n c e  anyway?
Tbe g e n e ra l  o b tu se n e ss  o f  th e  la b o r a to r y  s c ie n c e s  i s  b o a s te d  by 
t h e i r  w ould-be im i ta to r s ,  and i s  a s  n o to r io u s  a s  i t  i s  i n f a n t i l e .  
With modern p h y s ic s  and c h e m is try  b ra n d is h in g  s t i c k s  o f  dynam ite 
w ith  th e  in so u c ia n c e  o f  a fo u r -y e a r  o ld ,  w hat co u ld  be more 
p re p o s te ro u s  than  to  in d u c t p o l i t i c a l  s c ie n c e  in to  th e  same 
n u r s e ry  o f  u rc h in s?  . . .  The r e a l  d e s t in y  o f  p o l i t i c a l  s c ie n c e  
i s  to  do more e x p e r t ly  and more p r e c i s e ly  what i t  has alw ays 
done; i t s  ta s k  i s  c r i t i c i s m  and e d u c a tio n  re g a rd in g  th e  tru e  
ends o f  th e  s t a t e  and how b e s t  th ey  may be a c h iev ed . ^

P erhaps th e  most s o u l- s e a rc h in g  a tte m p t to  come to  g r ip s  w ith

th e  r o le  o f  p o l i t i c a l  s c ie n c e  was Woodrow W ilso n 's  P r e s id e n t i a l  a d d re ss

o f  1911. Here can be seen  a l l  o f  th e  b ew ild erm en t o f  th e  i n t e l l e c t u a l

community a t  th e  sw e ep in g  ch a n g es in  Am erican p o l i t i c s ,  th e  s e a r c h  fo r

some means o f  com prehending and coming to  term s w ith  them.

W ilson began by p la c in g  p o l i t i c s  a t  th e  c e n te r  o f  th e  human

38
Edward S . C orw in, "The D em ocratic  Dogma and th e  F u tu re  o f  

p o l i t i c a l  S c ie n c e ,"  Am erican P o l i t i c a l  S c ie n c e  R ev iew , 2 3  (A u g u st. 1 9 2 9 ) .
p p .  5 7 0 - 8 9 .

3 9 ib id ., pp. 591-92.
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e x p e r ie n c e : " P o li t ic ®  i s  o f  th e  very  s t u f f  o f  l i f e .  I t s  m otives

a re  in te r l a c e d  w ith  th e  whole f i b e r  o f  e x p e r ie n c e , p r iv a te  and p u b l i c .1' 

T ^us, he a rg u ed , p o l i t i c a l  s c ie n c e  co u ld  no t s tu d y  p o l i t i c s  w h ile  

rem ain in g  ig n o ra n t o f  th e  l i t e r a t u r e  o f  "human a s p i r a t i o n ,"  n o v e ls ,  

p o e try ,  m usic , and p h ilo so p h y . Our ta s k  i s  made more d i f f i c u l t ,  he 

c o n tin u e d , by th e  changes in  modern s t a t e s .  Once upon a tim e , n a t io n s  

seemed " to  move forw ard  in  m ass, a l l  to g e th e r ,  t h e i r  i n t e r n a l  i n t e r e s t s ,  

a t  any r a t e ,  l in k e d  and i n t e r r e l a t e d  in  some re a so n a b ly  m a n ife s t 

f a s h io n ."  But as c i v i l i z a t i o n  became more com plex, " d i f f e r e n t i a t i o n "  

in c r e a s e d ,  w ith  th e  r e s u l t  th a t  " s o c ie ty  i s  too  v a r io u s  to  see  i t s e l f  

as a w hole, and th e  v is io n  o f  th o se  who s tu d y  i t  i s  c o n fu se d ."

At th e  same tim e , governm ent i t s e l f  had become con fused  and 

d is o rd e re d ,  p rey  to  th e  war o f  a l l  a g a in s t  a l l .  In re c e n t  y e a r s ,  

e s p e c i a l l y ,  American governm ent had become a ca se  o f  "everybody f o r  

e v e ry th in g  upon a d is o rd e re d  f i e l d .  T^ere ^ i a s  been7  no a tte m p t to  

c o o rd in a te .  Our l e g i s l a t i o n  has been a to m is t ic ,  m isc e lla n e o u s , p ie c e ­

m eal, m a k e s h if t ."  I n d iv id u a l  i n t e r e s t s  p r o l i f e r a t e d ,  b u t " th e y  have 

n o t been h a rn e sse d  to  a common cau se .

W ilson c r i t i c i z e d  th e  American t r a d i t i o n  o f  a llo w in g  th o se  who 

were s t r o n g  enough " to  use th e  co u n try  and i t s  r e so u rc e s  fo r  th e  

r e le a s e  o f  t h e i r  p r iv a te  energy  and th e  p i l i n g  up o f  t h e i r  own w e a lth ."  

As a consequence, th e  co u n try  had become one in  which "common o b l ig a ­

t io n s "  were n e g le c te d  in  fa v o r  o f  " s e p a ra te  o p p o r tu n i t i e s " :  a f a c t

l+O
Woodrow W ilson , "The Law and th e  F a c t s ,"  American p o l i t i c a l  

S c ien ce  Review, 5 (F e b ru a ry , 1911), pp. 2 -3 .
i+1

Ib id ., p. 5.
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which had been i n s t i t u t i o n a l i z e d  in  law . C o u rts  saw t h e i r  own r o le

as  "m ed ia tin g  betw een" p r iv a te  i n t e r e s t s  r a t h e r  th an  accom odating

p r iv a te  i n t e r e s t s  " to  th e  i n t e r e s t s  o f  com m unities and o f  men o f  ev ery
42k in d  o u ts id e  d i r e c t o r s '  rooms and o f f i c e s  and b a n k s ."

P o l i t i c a l  s c ie n c e  r e f l e c t e d  t h i s  s i t u a t i o n .  The p o l i t i c a l  

s c i e n t i s t ,  a t te m p tin g  " to  s e e  how the  fo rc e s  move" f in d s  th a t  " e x p e r i ­

ence does n o t move w ith  an even f r o n t . "  P o l i t i c a l  s c i e n t i s t s  must look  

away from th e  d iso rd e re d  and fragm ented  l e g a l  s t r u c tu r e  " to  th e  l i f e  o f  

m en," in  which W ilson was c e r t a in  th e  common i n t e r e s t ,  th e  " e s s e n t i a l  

u n i t y ,"  co u ld  be found. The l i f e  o f  man, "w hether i t  w i l l  o r  no, 

w hether i t  i s  co n sc io u s  o f  i t  o r  n o t ,  must be o f  a p ie c e ,  must have a
43p a t te r n  which can be t r a c e d ."

Where p lu ra lis m  saw a need to  accom odate p r iv a te  i n t e r e s t s  to  

one a n o th e r , W ilson saw a need to  u n i te  p r iv a te  i n t e r e s t s  in to  som eth ing  

g r e a te r  th en  th e  sun  o f  i t s  p a r t s :  no "mere ta s k  o f  compromise and

m ak e sh if t accom odation , b u t a ta s k  o f  genuine and l a s t i n g  a d ju s tm e n t, 

s y n th e s i s ,  c o o rd in a t io n , harmony, and union  o f  p a r t s . "  S ta tesm en  and 

s c i e n t i s t s  a l ik e  must " d is c o v e r ,  am id st th e  co n fu s io n  o f  modem e lem en ts , 

th e  common term , th e  common i n t e r e s t —o r ,  r a t h e r ,  th e y  must d is c o v e r  

th e  m iss in g  te rm ."  s in c e  th e  s c a t te r e d  p ie c e s  o f  American s o c ie ty  "do 

n o t d i s c lo s e ,  when pu t to g e th e r ,  a whole and c o n s is te n t  p a t t e r n .  The 

l e t t e r s  th ey  c o n ta in  do n o t make a com plete w ord ." p h y s ic s  m ight p u l l  

th e  u n iv e rse  a p a r t  in to  i t s  s e p a ra te  com ponents; econom ics m ight t r e a t  

a s  i s o la te d  th a t  which was n o t in  f a c t  i s o l a t e d .  But p o l i t i c s  must be 

d e f in e d  in  th e  o p p o s ite  s e n se , a s  a u n i f i c a t i o n ,  " th e  accom odation o f

42 4 ~*>Ibid. Ib id ., p. 6.
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a l l  s o c ia l  fo rc e s  . . .  to  th e  common I n t e r e s t . rr

W ilson was among th e  l e a s t  " s c i e n t i f i c 1’ o f  p o l i t i c a l  s c i e n t i s t s ,  

a s  th a t  term  was coming to  be u n d e rs to o d , even though he c a r r ie d  

im peccable c r e d e n t i a l s  in  th e  " r e a l i s t "  s c h o o l. Now he co n fessed  

th a t  he d id  n o t l i k e  th e  term  " p o l i t i c a l  s c ie n c e " a t  a l l .  "Human 

r e l a t io n s h ip s  . . .  a r e  n o t in  any p ro p e r  se n se  th e  s u b je c t - m a t te r  o f  

s c ie n c e .  They a re  th e  s t u f f  o f  i n s ig h t  and sympathy and s p i r i t u a l

com prehension . . . .  Know your p eo p le  . . . n o t as c o n g e r ie s  o f
45

i n t e r e s t s ,  b u t as a body o f  human s o u l s ."

I  have dw elled  a t  le n g th  on W ilson ’ s a d d re s s ,  b ecause  i t  con­

t a i n s  w ith in  one sp eech  so many o f  th e  ta n g le d  them es o f  th e  p e r io d . 

There i s ,  o f  c o u rse , th e  b a s ic  q u e s tio n  o f  s c ie n c e  i t s e l f :  can th e

p o l i t i c a l  w orld  be s tu d ie d  in  th e  same way as  the  n a tu r a l  o rd e r?  The

answ er t h a t  p o l i t i c a l  s c ie n c e  was s e t t l i n g  on was a q u a l i f i e d  Yes, and

y e t th e  v e ry  f a c t  t h a t  the  q u e s tio n  co u ld  be asked  so  o f te n  su g g es ted  

th e  p o s s i b i l i t y  t h a t  th e  two p ro v in c e s  were in  some sen se  a l i e n  to  

one a n o th e r .

There i s  too  th e  v e ry  d e f i n i t e  sen se  th a t  th e  p o l i t i c a l  w orld 

n eeds to  be s tu d ie d  because th e re  i s  som eth ing  wrong w ith  i t , a m otive

th a t  n a tu r a l  s c i e n t i s t s  would n o t n o rm a lly  s h a re .  W ilson was c e r t a i n ,

and most o f  h is  c o lle a g u e s  a g re e d , t h a t  th e  r e p u b l ic  t h e i r  f o r e f a th e r s  

had so c o n f id e n t ly  passed  on to  them was b eg in n in g  to  s l i p  away, a 

v ic tim  o f  g re ed , d i s u n i ty ,  and th e  c o r ro s iv e  fo rc e  o f  s o c i a l  change.

As tim e p a sse d , a s  a new g e n e ra tio n  o f  s tu d e n ts  grew to  m a tu r i ty ,  t h i s  

se n se  o f  th e  l o s t  o rd e r  o f  American p o l i t i c s  began to  re c e d e  in to  th e

4 4  4 5
Ib id ., p. 7. Ib id ., p. 11.
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p a s t  and ta k e  on th e  appearance  o f  a f f e c t a t i o n .  As C h a rle s  Beard knew,

tim e and tech n o lo g y  a l ik e  devour th e  o ld .  But in  th e s e  f i r s t  d ecades

o f  th e  tw e n t ie th  c e n tu ry , Woodrow W ilso n 's  p l a in t i v e  query  m ust s t i l l

have found a c o n s id e ra b le  a u d ie n c e : "Our s e a rc h  i s  f o r  th e  common i n t e r e s t ,
1+6b u t where s h a l l  we f in d  i t ? "  

i b i d . ,  p . 5 .



CHAPTER III

ARTHUR F . BJNTLEY: POLITICS VS. PROCESS

" H is to r ia n s  who l i v e  in  d em o cra tic  a g e s , th e n , n o t o n ly  deny 
t h a t  th e  few have any power o f  a c t in g  upon th e  d e s t in y  o f  a 
p e o p le , b u t d e p r iv e  th e  p eo p le  th em selv es o f  th e  power o f  
m o d ify ing  t h e i r  own c o n d i t io n s ,  and th ey  s u b je c t  them e i t h e r  
to  an i n f l e x i b l e  P ro v id en ce  o r  to  some b l in d  n e c e s s i ty  . . .
The h i s to r i a n s  o f  a n t iq u i ty  ta u g h t how to  command; th o se  o f  o u r 
own tim e te a c h  o n ly  how to  o b e y ."  — A lex is  de T o c q u e v ille ,

Democracy in  America

1 .

The P e re n n ia l  A rth u r B en tley  

A rth u r F . B e n t le y 's  r e p u ta t io n  i s  p ro b a b ly  one o f  th e  most 

c u r io u s  in  th e  h i s to r y  o f  A f r i c a n  p o l i t i c a l  s c ie n c e .  H ailed  by one 

f a c t io n  o f  th e  d i s c ip l in e  a s  a p io n e e r ,  sco rn ed  by a n o th e r  f a c t io n  as  

a  menace, he i s  n e v e r th e le s s  a r e g u la r  f e a tu r e  o f  p o l i t i c a l  s c ie n c e  

b ib l io g ra p h ie s  and h i s t o r i e s  o f  th e  d i s c i p l i n e .  I t  i s  an a r t i c l e  o f  

f a i t h  th a t  A rth u r B en tley  i s  im p o r ta n t,  somehow, even i f  th e r e  i s  no 

agreem ent ab o u t why. T h is  i s  a l l  th e  more rem arkab le  b ecause  B en tley  

n e v e r  c o n s id e re d  h im se lf  a  p o l i t i c a l  s c i e n t i s t ,  and in  f a c t  h e ld  th e  

p ro fe s s io n  in  low es teem . He n ev e r jo in e d  th e  A f r i c a n  P o l i t i c a l  S c ien ce  

A s so c ia tio n  and n ev er s a t  on a p o l i t i c a l  s c ie n c e  f a c i l i ty .  The f a c t  

t h a t  he can be claim ed a t  a l l  by p o l i t i c a l  s c i e n t i s t s  i s  p a r t l y  due to  

th e  f a c t  t h a t  he does n o t f i t  any s in g le  d i s c ip l in e  very  w e l l ,  and so 

can be cla im ed  in d is c r im in a te ly  by many: by s o c io lo g y , l i n g u i s t i c s ,

econom ics, p h ilo so p h y , even p h y s ic s ,  th e  one b ran ch  o f  knowledge B en tley
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f e l t  t r u l y  d ese rv ed  to  be c a l le d  a s c ie n c e .^

M oreover, l i t t l e  o f  B e n t le y 's  work ( e s p e c i a l l y  from h is  l a t e r  

p e r io d )  i s  w ell-know n among p o l i t i c a l  s c i e n t i s t s ,  e i t h e r  th o se  who 

a t ta c k  o r  th o ee  who defend  him, and h i s  r e p u ta t io n  r e s t s  a lm o st e n t i r e l y  

on one work, The p ro c e s s  o f  Governm ent, p u b lish e d  in  1908. That work 

s o l i d l y  e s ta b l i s h e d  B en tley  a s  a fo re ru n n e r  o f  g roup  th e o ry  and 

p lu ra l is m , even though  B en tley  d id  n o t ouch a p p re c ia te  h is  in d u c tio n

by th o se  s c h o o ls ,  and d en ied  h is  a f f i n i t y  w ith  " th e  group co n cep t"  in
2i t s  c o n v e n tio n a l form .

B e n tley  would much r a t h e r  have been remembered f o r  h i s  a s s o c i ­

a t io n  w ith  John  Dewey, and f o r  th e  work th e y  d id ,  s in g ly  and to g e th e r ,  

in  l i n g u i s t i c  p h ilo so p h y . Dewey and B en tley  sh a re d  many a t t i t u d e s  and 

c o n c e rn s , th e  most s i g n i f i c a n t  b e in g  t h e i r  b e l i e f  th a t  lan g u ag e  was 

in a d e q u a te  f o r  e x p re s s in g  s c i e n t i f i c  t r u t h ,  and b o th  devo ted  much o f  

t h e i r  p r o f e s s io n a l  l i v e s  to  c o n s t r u c t in g  a new lan g u ag e . T h is was th e  

g o a l to  which B en tley  d ev o ted  th e  rem ain d er o f  h i s  lo n g  c a r e e r  a f t e r  

th e  p u b l ic a t io n  o f  The P ro ce ss  o f  Government (a lth o u g h  th e  concern  w ith  

lan g u ag e  and s c ie n c e  i s  e v id e n t th ro u g h o u t t h a t  book a s  w e l l ) ,  and i t  

i s  th e  p u r s u i t  f o r  which he i s  most remembered o u ts id e  th e  p o l i t i c a l  

s c ie n c e  p r o fe s s io n .

Y et p o l i t i c a l  s c i e n t i s t s  c o n t in u e  to  r e d is c o v e r  th e  "group"  

B e n t le y .  F r ie n d s  o f  th a t  ap p roach  h a i l  him a s  b p io n e e r ;  en em ies  l a b e l

^Vfhen he d ie d ,  in  1957 , h i s  o b i tu a ry  was p u b lish e d  in  th e  jo u r ­
n a l s  o f  th re e  d i s c ip l in e s :  p h ilo so p h y , s o c io lo g y , and p o l i t i c a l  s c ie n c e .

2
A rthur B e n t le y ,  " E p ilo g u e ,"  in  B ic h a r d  V. T a y lo r , e d . ,  L i f e ,  

L anguage, Law: E ssa y s  in  Honor o f  A rthur F« B e n t le y  (Y e llo w  S p r in g s ,
O hio: The A n tio ch  p r e s s ,  19 5 7 ), p*
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him th e  so u rce  o f  an i n f e c t io n .  But most ag ree  t h a t  i t  i s  f o r  th e  

in v e n tio n  o f  group th e o ry  th a t  Ben t l e y  sh o u ld  be remembered.

The P ro cess  o f  Government was used  in  t h i s  sen se  by C h a rle s  Beard and 

C h a rle s  Merriam in  t h e i r  g rad u a te  c la s s e s  in  th e  1920s and 1930s* I t  

was c i t e d  by th e  numerous c h r o n ic le r s  o f  p re s s u re  g roups in  th e  1930s  

and 19h0s. And i t  was re d is c o v e re d  by th e  i n t e r e s t  group t h e o r i s t s  o f
3

th e  1950s, most p ro m in e n tly  by David Truman in  The G overnm ental P ro c e s s .

So why d is c o v e r  B en tley  one more tim e? As John S ch aar and 

Sheldon Vfolin have a sk ed , " I s  th e re  a n y th in g  l e f t  to  sa y  ab o u t A rth u r
z*

B en tley ?"

T^e answ er to  th a t  q u e s tio n  w i l l  be e v id e n t ( f o r  good o r  i l l )  

by th e  end o f  t h i s  c h a p te r .  For now, I  want to  speak  in  g e n e ra l term s 

ab o u t my m otives fo r  d is c u s s in g  B en tley  in  th e  c o n te x t o f  c i t i z e n s h i p ,  

c iv ic  e d u c a tio n , and American p o l i t i c a l  s c ie n c e .

B en tley  made h i s  c o n t r ib u t io n  to  th e  l i t e r a t u r e  o f  p o l i t i c a l  

s c ie n c e  when th e  d i s c ip l in e  was v e ry  young. The P ro ce ss  o f  Government 

was p u b lish e d  o n ly  f iv e  y e a rs  a f t e r  th e  foun d in g  o f  th e  American P o l i t ­

i c a l  S c ien ce  A s s o c ia t io n , b e fo re  th e re  were p o l i t i c a l  s c ie n c e  d e p a r t ­

m ents in  more th an  a s c o re  o f  c o l le g e s .  As d i f f i c u l t  a s  i t  i s  to  a s s ig n  

in f lu e n c e  to  a work, i t  i s  n e v e r th e le s s  c l e a r  t h a t  B en tley  sh a re d  many 

o f  th e  a s p i r a t io n s  o f  h is  c o lle a g u e s  in  th e  i n t e l l e c t u a l  community, as  

e c c e n t r ic  as he must have seemed to  many o f  them. L ike them , B e n tle y

3
New York: A lfre d  A. Knopf, 2nd E d i t io n ,  1971.

1+
John S chaar and Sheldon W olin, " E ssays on th e  S c i e n t i f i c  S tudy 

o f  P o l i t i c s :  A C r i t i q u e . " A“e r ic a n  p o l i t i c a l  S c ien ce  Review . 57 (M arch.
19 6 3 ), p . 129*

5
NOrman Jaco b so n , " C a u s a l i ty  and Time in  th e  p o l i t i c a l  P ro c e ss :

A S p e c u la t io n ,"  Ame r ic a n  P o l i t i c a l  S c ien ce  Review, 58 (M arch. 196*0. dd. 
15 -22 .
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was e a g e r  to  d isc o v e r  th e  n a tu re  o f  th e  s c ie n c e  t h a t  seemed to  prom ise 

so  much a t  th e  tu rn  o f  th e  c e n tu ry , and to  le a r n  what i t  co u ld  te a c h  

to  th e  s tu d e n ts  o f  s o c ie ty .

Above a l l ,  i t  was s c ie n c e  t h a t  o b sessed  B e n tle y . He was 

de te rm in ed  to  b r in g s  i t s  m ethods and accom plishm ents to  th e  s tu d y  o f  

s o c ie ty .  W ith Dewey, B eard , Jam es, and o th e r s ,  B en tley  hoped to  

d e th ro n e  th e  a n c ie n t  gods o f  p h ilo so p h y  and r e l i g i o n  and re p la c e  them 

w ith  more modem o n e s .^  And among th e  expendable gods were th e  gods o f  

p o l i t i c s ,  th e  "spooks" and " s o u l  s t u f f "  o f  id e a s  and id e a l s .  The new 

gods would be tak en  from th e  raw d a ta  o f  s o c ia l  e x p e r ie n c e ; th e  new 

s o c i a l  s c i e n t i s t  would devo te  h im se lf  to  the  o b s e rv a tio n  o f  s o c ia l  

f a c t  and n o th in g  e l s e .

A second rea so n  fo r  s tu d y in g  B en tley  h as  been su g g e s te d  by

Norman Ja c o b so n , who a rg u es  t h a t  B en tley  p ro v id ed  th e  l i n k  betw een e a r ly

American c o n s t i t u t i o n a l  th e o ry  and l a t e r  American p o l i t i c a l  s c ie n c e .

B en tley  took  th e  th o u g h t c e n t r a l  to  th e  F e d e r a l i s t  t r a d i t i o n — th a t

s o c ia l  groups a re  th e  g iven  from which p o l i t i c s  must b u i ld  a s  b e s t
7

i t  can —and made i t  in to  a s c ie n c e .  As we s h a l l  s e e  l a t e r ,  B en tley  

was n o t so much concerned  w ith  groups p e r  se  a s  w ith  s o c ia l  a c t i v i t y ,  

what he c o n s ta n tly  r e f e r r e d  to  a s  "men a c tu a l ly  d o in g  som eth ing  in  

th e  w o rld ."  T his a c t i v i t y ,  a c c o rd in g  to  B en tle y , sim ply  e x i s t s :  i t  i s

n o t th e  b u s in e s s  o f  p o l i t i c a l  s c ie n c e  ( o r  th e  s t a t e )  to  impose m eaning 

on i t ,  o r  to  o rd e r  o r  shape i t  in  any way. What B en tley  had most in

^H orton W hite, S o c ia l  Thought in  A f r i c a :  The R ev o lt A g a in st 
Form alism  (B oston : Beacon P re s s ,  2nd E d i t io n ,  1957^.

7
Norman Jacobson, " P o lit ic a l Science and F p lit ic a l  Education,"

American P o l i t ic a l  Science Review, 5? (September, 196?), p. 561.
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common w ith  th e  F e d e r a l i s t s  (and th e  com parison can e a s i ly  be o v e r ­

drawn) was a r a d i c a l  s k e p tic is m  abou t p o l i t i c s  i t s e l f :  in  t h e i r  case

a doubt abou t th e  a b i l i t y  o f  th e  p o l i t i c a l  o rd e r  to  re fo rm  th e  d is r u p ­

t i v e  p a s s io n s  o f  s o c i a l  g roups; in  B e n t le y 's  c a s e ,  a doubt abou t th e  

b a s ic  r e a l i t y  o f  th e  p o l i t i c a l  o r d e r ,  i t s  p h ilo so p h ic  co h e ren ce . To 

b o th  B en tley  and th e  F e d e r a l i s t s ,  s o c ie ty  was a r e a l i t y  b e fo re  which 

th e  p o l i t y  faded  from view .

B « n tley  i s  a ls o  im p o rta n t b ecause  p o l i t i c a l  s c ie n c e  seems to  

owe him so  much. I  em phasize th e  word seems b ecause  t h i s  in f lu e n c e  

i s  n o t e a sy  to  t r a c e  and tu rn s  o u t ,  I  b e l ie v e ,  to  be som eth ing  o th e r  

th a n  what th re e  g e n e ra t io n s  o f  p o l i t i c a l  s c i e n t i s t s  have r e p re s e n te d  

i t  to  b e . I t  i s  c e r t a i n ,  f i r s t  o f  a l l ,  t h a t  B en tley  d id  n o t d is c o v e r  

th e  g roup . S in ce  a t  l e a s t  th e  end o f  th e  e ig h te e n th  c e n tu ry , America 

has appeared  to  c o u n t le s s  o b s e rv e rs  a s  a  s o c ie ty  in  which p r iv a te ,  

u t i l i t a r i a n  s o c ia l  o rg a n iz a t io n s  have been o f  param ount im p o rtan ce .

The group l i t e r a t u r e  w r i t te n  s in c e  th e  1920s co u ld  c e r t a in ly  have been 

w r i t t e n  (and  was, in  most c a s e s )  w ith o u t any n o t ic e a b le  h e lp  from
g

The P ro cess  o f  Government.

But what p o l i t i c a l  s c ie n c e  does owe to  B e n tle y  i s  th e  b e n e f i t  o f  

h i s  example o f  how th e  t r a d i t i o n a l  group o r i e n ta t i o n  o f  American p o l i t ­

i c a l  though t co u ld  be t r a n s la t e d  in to  th e  s c i e n t i f i c  language th a t  was

g
Some o f  th e  group s tu d ie s  which d id  acknowledge B e n t le y 's

in s p i r a t i o n  o r  gu idance w ere: P e te r  O degard, P re s s u re  P o l i t i c s  (1 9 2 9 ),
- - - - - - - -  -  -  -  *

p o l i t i c s ,  P re s s u re s ,  and th e  T a r i f f  (1935)* B e lle  Z e l l e r ,  P re s s u re  
p o l i t i c s  in  New Y»rk ( i9 ^ 7 )»  bay ton  McKean, P re s s u re s  on th e  L e g is la ­
tu r e  o f  Ne w J e r s e y  (1 9 3 8 ), O liv e r  G arceau , The P o l i tT c a l  L if e  o f  t!he 
American k « d ic a l  A s so c ia tio n  (19^1)* and B ertram  d ro s s ,  The L e g is la t iv e  
S tru g g le  j l 9 ^ 1 ) .  A lso , o f  c o u rse , T rum an's The G overnm ental ProcesB~TT951).

Grout* R e p re s e n ta tio n  B efore C ongress (1 9 2 9 ) . E . E . S c h a tts c h n e id e r
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becom ing o b l ig a to r y  by th e  f i r s t  decades o f  th e  tw e n t ie th  c e n tu ry .

Many p o l i t i c a l  s c i e n t i s t s  o f  th e  p a s t  f i f t y  y e a rs  have approached 

B en tley  a s  a  p ro p h e t w ith o u t honor in  h i s  own tim e , a p io n e e r  whose 

s te p s  o th e r s  were f i n a l l y  b eg in n in g  to  fo llo w . T h e ir  a d m ira tio n  i s  a 

t r i b u t e  to  th e  s h e e r  a u d a c ity  o f  B e n t le y 's  a m b itio n , which was no l e s s  

th an  th e  r e c o n s t r u c t io n  o f  a l l  s o c ia l  know ledge. That am b itio n  knew 

few bounds. A ll  p re v io u s  th e o ry  was s u s p e c t ,  i f  n o t o b v io u s ly  f a l s e ,  

and p a r t s  o f  The p ro c e s s  o f  governm ent echo th e  a rro g a n ce  o f  The 

Communist M an ife s to . A g re a t  s p e c t r e  was h a u n tin g  s o c ia l  th e o ry , 

B en tley  d e c la re d — the s p e c t r e  o f  s c ie n c e .  The whole tem ple  o f  le a r n in g  

would have to  be c le a n se d  b e fo re  th e  new p r i e s t s  co u ld  move in  and 

b e g in  t h e i r  work o f  r e c o n s t r u c t in g  know ledge. An e x c i t in g  p ro s p e c t ,  

no d o u b t ,to  th e  men o f  B e n t le y 's  g e n e ra tio n  and t h e i r  d e sc e n d a n ts .

But q u e s t io n s  m ust be asked  ab o u t th e  exam ple B e n tle y  s e t ,  

e s p e c ia l ly  f o r  p o l i t i c a l  s c ie n c e .  As we saw in  C h ap te r I I ,  th e  d i s c i ­

p l in e  was n o t m o tiv a ted  s o le ly  b y  th e  d e s i r e  to  make p o l i t i c a l  s tu d ie s  

more s c i e n t i f i c .  I t  was moved a ls o  by i t s  members' sen se  o f  an 

im pending c r i s i s  in  American p o l i t i c a l  l i f e .  L ike so many o f  h is  

c o l le a g u e s ,  B en tley  sough t th e  s o lu t io n  to  th a t  c r i s i s  o u ts id e  o f  th e  

p o l i t i c a l  o r d e r  i t s e l f ,  in  th e  more " b a s ic "  r e l a t io n s h ip s  which la y  

"below " o r  "b eh in d "  p o l i t i c s .  By deny ing  th e  s p e c i f i c a l l y  p o l i t i c a l  

n a tu r e  o f  th e  c r i s i s ,  B en tley  s e t  a s ta n d a rd  th a t  would be em ulated  by 

h i s  s u c c e s s o rs ;  and in  so d o in g , he e s ta b l i s h e d  a  p a t t e r n  o f  in q u iry  

th a t  f o r  o v e r  s ix t y  y e a rs  has v i r t u a l l y  ig n o red  th e  phenomenon c e n t r a l  

to  th e  d i s c i p l i n e 's  s u b je c t  m a t te r :  th e  phenomenon o f  c i t i z e n s h ip .
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2 .
" The m ystery  o f  so c ie ty * *

A rth u r B « n tley  was b o rn  in  F r e e p o r t ,  I l l i n o i s ,  in  l8 ? 0 , th e  

son o f  e p ro sp e ro u s  b an k e r. Re was ed u ca ted  in  p u b lic  s c h o o ls  in  I l l i ­

n o is  and N ebraska , th en  e n te re d  York C o lleg e  in  D enver, sp e n d in g  one 

sem este r  th e r e  b e fo re  d ro p p in g  o u t f o r  re a so n s  o f  h e a l th  in  l88?« 

B « n tley  th e n  took up a  p o s i t io n  in  h i s  f a t h e r 's  bank, where he worked 

u n t i l  1890. His h e a l th  r e s to r e d ,  he co n tin u e d  h i s  e d u c a tio n  a t  Johns 

Hopkins u n i v e r s i t y ,  where he in te n d e d  to  s tu d y  econom ics under R ich ard  

E ly ; b u t E ly  l e f t  Hopkins soon a f t e r  B e n t le y 's  a r r i v a l ,  le a v in g  th e  

young man "on th e  lo o s e "  ( a s  he l a t e r  term ed i t ) .  Bi 1892 B en tley

p u b lish e d  an M.A. t h e s i s  on "The C o n d itio n  o f  th e  W estern F arm er,"  and
9

prom ptly  embarked on h i s  W anderjahre in  E urope.

L a te r  in  l i f e ,  B en tley  would c o n fe s s  t h a t  he go t v e ry  l i t t l e  

o u t o f  h i s  y ea rs  a t  Johns H opkins, and even l e s s  o u t o f  h i s  e x p e rien ce  

in  Germany, where he sp e n t th e  academ ic y ea r  o f  1892-93. In 1953 he 

r e c a l l e d  t h a t  he wanted to  combine so c io lo g y  and econom ics in  some 

fa s h io n , b u t th a t  he was s t i l l  on th e  lo o se  and lo o k in g  f o r  some 

i n t e l l e c t u a l  an ch o r. He f a i l e d  to  f in d  i t ,  a p p a re n t ly ,  in  Europe.

B e n t le y 's  roommate on th a t  jo u rn e y , H utch ins Hapgood, has 

d e s c r ib e d  him in  a memoir, A V ic to r ia n  in  th e  H°dern W orld, a s  a 

" s t r a n g e ly  v iv id  young man" much d i s t r e s s e d  by th e  "m ystery  o f  s o c ie ty 11 

and p a s s io n a te ly  d evo ted  to  s o lv in g  i t .  Hapgood d e s c r ib e s  B e n tley

9
Sydney R a tn e r , "A rth u r F . B e n t le y 's  I n q u i r ie s  in to  th e

B e h a v io ra l s c ie n c e s  and the  Theory o f  S c i e n t i f i c  I n q u iry ,"  B r i t i s h  
J o u rn a l  o f  S o c io lo g y , 8 (M arch, 1957), pp . <+0-<+3.



w andering  th ro u g h  th e  alum s o f  London ^ D b e e r v in ^  th e  mass o f  
s u f f e r in g  human b e in g s  . . .  so  unhappy t h a t  th e y  d i d n ' t  even 
know th e y  were unhappy . . . .  E ver s in c e  t h a t  tim e B en tley  
has been w orking, and s t i l l  i s  w ork ing , on t h a t  e f f o r t  to  s o lv e  
th e  problem  o f  human b e in g s  in  o rg a n iz e d  s o c ie ty  . . . .  B e n t le y 's  
p a s s io n a te  d e s ir e  to  d is c o v e r  th e  s o c io lo g ic a l  u l t im a te  r e v e a le d  
an i n f i n i t e  m en ta l tu rm o il .  He was an unhappy s o u l ,  b i t t e r l y  
c r i t i c a l  o f  h im se lf  and h is  i n a b i l i t y  to  re a c h  th e  h e i g h t s . ^

When he re tu rn e d  to  Johns H opkins, B e n tle y  began a d o c to r a l  d i s s e r t a ­

t io n  which a tte m p te d  to  f in d  h i s  " s o c io lo g ic a l  u l t im a te "  in  th e  i n d i ­

v id u a l .  "'The U n its  o f  I n v e s t ig a t io n  in  th e  S o c ia l  S c ie n c e s"  was 

a ccep ted  in  l 895 f and re p re s e n te d  th e  f i r s t  o f  many c o n c e p tio n s  o f  

th e  " s o c io lo g ic a l  u l t im a te "  which B e n tle y  would d is c a rd  a s  i n a d e q u a t e .^

B e n t le y 's  te a c h in g  c a r e e r  began and ended th e  fo llo w in g  y e a r  a t  

th e  U n iv e r s i ty  o f  C hicago , where he was h ire d  a s  a docen t in  s o c io lo g y . 

A f te r  a few c la s s e s  he and h i s  s tu d e n ts  ag reed  to  p a r t  company, and 

B e n tle y  n e v e r  h e ld  a r e g u la r  te a c h in g  p o s i t io n  a g a in . (L a te  in  h is  

l i f e  he ta u g h t a sem in ar a t  Columbia U n iv e r s i ty  f o r  one s e m e s te r . )

D uring t h i s  y ea r B en tley  made th e  b r i e f  a c q u a in ta n c e  o f  John  Dewey, 

w h ile  a t te n d in g  one o f  Dewey's l e c t u r e s ;  t h i s  a c q u a in ta n c e  was ta k en  up 

a g a in  many y e a rs  l a t e r  and developed  in to  a c lo s e  p r o fe s s io n a l  c o l la b o r ­

a t i o n ,  one o f  th e  few p e rs o n a l  c o n ta c ts  B en tley  e v e r  had w ith  th e  w ider
12i n t e l l e c t u a l  community.

In  1900 B en tley  go t a jo b  as  a r e p o r te r  f o r  th e  Chicago Tiraes-  

H erald  and R eco rd -H era ld . He was prom oted to  e d i t o r i a l  w r i t e r  in  1 9 0J,

^ C i t e d  in  P au l K re ss , s o c ia l  S c ien ce  and th e  Idea  o f  P ro c e ss :
The Ambiguous Legacy o f  A rth u r P i^ B e n tle y  ^Urbane. H I . :  U n iv e r s i ty  o f  
I l l i n o i s  p r e s s ,  1970), p . 16 . T his book, and th e  two a r t i c l e s  by Nor­
man Jaco b so n , have been ex trem e ly  h e lp f u l  in  p re p a r in g  t h i s  c h a p te r .

■^Ratner, "Bentley's Inquiries," pp. **0-^3.
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w hich gave him much f r e e  tim e fo r  th e  c o n tin u a t io n  o f  h i s  e d u c a tio n  in  ♦
th e  s o c ia l  s c ie n c e s .  T^e lo c a l  l i b r a r y  c o n ta in e d  a w ea lth  o f  m a te r ia l  

on p o l i t i c s ;  h i s  jo b  p ro v id ed  him w ith  much m ore. Thus he s e t  abou t 

th e  co m p o sitio n  o f  The P ro c ess  o f  Government. In  1911, a g a in  fo r  

h e a l th  re a so n s  ( a p p a re n t ly  a  nerv o u s c o l la p s e  b ro u g h t on by th e  la b o r s  

o f  w r i t in g )  B e n tle y  q u i t  new spaper work and r e t i r e d  to  a farm  in  P a o l i ,  

In d ia n a , where he l iv e d  f o r  th e  r e s t  o f  h i s  l i f e .

From t h i s  r u s t i c  r e t r e a t  B en tley  s e n t  f o r t h  a  t o r r e n t  o f  a r t i c l e s  

and m an u sc rip ts  to  jo u rn a ls  and p u b l i s h e r s ,  and t h i s ,  w ith  th e  e x c e p tio n  

o f  h is  co rresp o n d en ce  w ith  Dewey, was h ie  s o le  c o n ta c t  w ith  th e  i n t e l ­

l e c t u a l  w orld  which he so a r d e n t ly  d e s ir e d  to  re fo rm . I t  i s  a mark o f  

h i s  p e r s i s te n c e  t h a t  th e  academ ic w orld  remembers him a t  a l l ,  g iv en  th e  

d i f f i c u l t y  n o n -p ro fe s s io n a ls  have in  g a in in g  accep tan ce  by p r o fe s s io n a l  

com m unities. Yet when he d ie d  in  1957, B en tley  was remembered a s  a 

s o c io l o g i s t ,  a l i n g u i s t ,  a p h i lo s o p h e r ,  and a p o l i t i c a l  s c i e n t i s t .

A lthough he d e s c r ib e d  h im s e lf  a s  b e in g  i n t e l l e c t u a l l y  on th e  

lo o s e ,  he was n o t ,  o f  c o u rse , i s o l a t e d  from th e  p h i lo s o p h ic a l  movements 

and c u r r e n ts  o f  h i s  tim e . As u n s a t i s f a c to r y  a s  h i s  e d u c a tio n  seemed 

to  him to  have b een , i t  in tro d u c e d  him to  one o f  th e  m ajor in f lu e n c e s  on 

h i s  developm ent— th e  European s o c io lo g ic a l  s c h o o ls  re p re s e n te d  by Ludwig 

Gumplowicz, Georg Simmel, and G ustav R a tz e n h o f e r .^  These sc h o o ls  had 

c h a r a c t e r i s t i c s  w ith  which American s o c ia l  s c ie n c e  would become in c r e a s ­

in g ly  f a m i l i a r  in  th e  y ea rs  to  come. The Europeans (Gumplowicz and 

Simmel, e s p e c ia l ly )  were concerned  to  d iv o rc e  so c io lo g y  from th e  p h i l ­

osophy o f  h i s to r y  and id e a lism , por them, the p rim ary  f a c t  o f  s o c ia l

^ K r ess , s o c ia l  Scien ce , pp. 26 -35 .
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l i f e  was n o t th e  m eaning to  be d isc o v e re d  in  i t ,  b u t i t s  im perm anence,

i t s  f lu x .  S o c io lo g is ts  would have to  seek  meaning in  change, r a th e r

th an  hope to  impose m eaning o n to  th e  chaos o f  e x p e r ie n c e . For Simmel,

th e  " c e n t r a l  te n s io n "  in  s c ie n c e  was th e  a tte m p t to  r e c o n c i le  "o rd e red

though t"  w ith  th e  f lu x  o f  e x p e r ie n c e —n o t ,  as  th e  c l a s s i c s  would have i t ,

lUth e  o th e r  way around .

From th e  Gormans (and  t h e i r  Am erican fo llo w e rs )  B en tle y  took  

th e  n o tio n  o f  group c o n f l i c t  a s  th e  en g in e  o f  t h i s  im perm anence. S o c i­

e ty  emerged o u t  o f  th e  c o n f l i c t  o f  g roups; th e  c o n f l i c t  o f  groups 

shaped th e  p a s t  and would d e te rm in e  th e  f u tu r e .  B en tley  was e s p e c ia l ly  

f a m i l ia r  w ith  A lbion sm a ll and th e  "C hicago sc h o o l"  o f  c o n f l i c t  

t h e o r i s t s ,  and in  g e n e ra l  agreem ent w ith  S m a ll 's  b e l i e f  t h a t  s o c io lo g y  

must d e a l w ith  th e  "m echanism s o f  th e  ^ s o c ia l^  p ro c e s s  r a t h e r  th an  

. . .  th e  c o n te n t o f  th e  p r o c e s s ."  V* G eneral S o c io lo g y  (1905) Sm all 

w ro te :

Our p r e s e n t  t h e s i s  a n t i c i p a t e s  n o th in g  w ith  r e fe re n c e  to  the  
n a tu re  o f  th e  s o c i a l  p ro c e s s ,  o r  i t s  mechanism, o r  i t s  r e s u l t s .
We a re  concerned  a t  th e  s t a r t  m erely  w ith  th e  em pty, fo rm al 
co n c ep tio n  t h a t ,  so  f a r  a s  i t  goes, w hether ta k e n  in  i t s  mi­

n u te s t  frag m en ts  o r  in  th e  l a r g e s t  re a c h e s  which we can contem ­
p l a t e ,  human e x p e rie n c e  i s  a c o n g e r ie s  o f  o c c u rre n c e s  which 
have t h e i r  meaning by r e fe re n c e  to  each  o th e r .

The second m ajor in f lu e n c e  on B e n t le y 's  developm ent took  ro o t

when he met John  Dewey. B en tley  a s s o c ia te d  h im se lf  t h e r e a f t e r  w ith  th e

l 4 Xbid.

15 I b i d . ,  pp . 98-99* See a ls o  Samuel K r is lo v , "What i s  an I n t e r ­
e s t?  Tlie R iv a l Answers o f  B e n tle y , Found, and M aclv er,"  W estern P o l i t i ­
c a l  Q u a r te r ly , 16 (Decem ber, 19 6 3 ), pp . 831- 33. S ig n i f i c a n t ly ,  Max 
Weber i s  n o t m entioned in  The P ro c e ss  o f  Government, a lth o u g h  h is  
a g r i c u l tu r a l  s tu d ie s  had been p u b lish e d  in  th e  ib y o s  and B en tley  was, 
o f  c o u rse , th o ro u g h ly  a t  home in  German.
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p ra g m a tis t  movement in  p h ilo so p h y , a lth o u g h  he d i f f e r e d  from some o f

i t s  m ajor emphases in  im p o rta n t r e s p e c t s .  MOrton White has l a b e l l e d

t h i s  movement a " r e v o l t  a g a in s t  fo rm a lism ."  B ernard  C rick  h as  c a l l e d

i t  a  " r e v o l t  a g a in s t  p o l i t i c s  i t s e l f . B o t h  l a b e l s  ap p ly  to  B « n tley .

White has s a id  o f  th e  p ra g m a tis ts  th a t  " a l l  o f  them i n s i s t  on coming

to  g r ip s  w ith  l i f e ,  e x p e r ie n c e , p ro c e s s ,  grow th , c o n te x t ,  f u n c t io n .

Hiey a re  a l l  p ro d u c ts  o f  th e  h i s t o r i c a l  and c u l t u r a l  em phases o f  th e

n in e te e n th  c e n tu ry , fo llo w in g , b e in g  in f lu e n c e d  by , r e a c t in g  from i t s

17g re a t  p h ilo so p h e rs  o f  change and p r o c e s s ."  C rick  rem arks o f  th e se

same th in k e r s  th a t  th e y  d isp la y e d  a g e n e ra l concern  fo r  " o b j e c t i v i t y , "

which th ey  tended  to  view  a s  th e  power o f  " f a c t s "  to  o v erth ro w

p re ju d ic e  and s u p e r s t i t i o n .  L ike B S n tley , th e y  were e a g e r  to  oppose

th e  o ld e r  a u t h o r i t i e s  in  th e  name o f  a  s c ie n c e  t h a t  was w i l l in g  to  look

w ith o u t b l in k in g  a t  th e  r e a l i t i e s  o f  s o c ie ty .  " F a c ts  a re  hard

th in g s ,"  C. S . P ie rc e  had w r i t t e n ,  "w hich do n o t c o n s is t  in  my th in k in g

so and s o , b u t s ta n d  unmoved by w hatever you o r  I  o r  any man o r  g e n e r-
19a t io n s  o f  men may o p in e  ab o u t them ."

Most o f  th e  p ra g n a tiB ts  sh a re d  sm other a t t i t u d e  w ith  B en tley  

and w ith  th e  s o c ia l  s c ie n c e  o f  h i s  day . T h is  a t t i t u d e  was b e s t  e x p re ssed  

by C h a rle s  B eard , when he rem arked in  a Columbia l e c tu r e  in  1908 th a t  

"man as  a p o l i t i c a l  an im al a c t in g  upon p o l i t i c a l ,  as d is t in g u is h e d  from

^ W h ite ,  S o c ia l  Thought; B ernard  C r ic k , The American S c ien ce  o f
P o l i t i c s :  I t s  O r ig in s  and C o n d itio n s  (London: R outledge & Kegan PaulT"-  ------------------------------------------------------------

17W hite, S o c ia l  Thought, p . 13.
18C ric k , The American S c ie n c e , pp. 7 3 -9 ^ .

19C ite d  in  K re ss , S o c ia l  S c ie n c e , p . 23.
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more v i t a l  and p o w erfu l m o tiv e s , i s  th e  most u n s u b s ta n t ia l  o f  a l l

a b s t r a c t io n s  . . . .  The human b e in g  i s  n o t e s s e n t i a l l y  d i f f e r e n t  when

he i s  d e p o s i t in g  h i s  b a l l o t  from what he i s  in  th e  c o u n tin g  house o r
20a t  th e  work b en ch ."  I* was one o f  B e n t le y 's  main in te n t io n s  in  

w r i t in g  The P ro c e ss  o f  Government to  d em o n stra te  th e  i n s u b s t a n t i a l i t y  

o f  p o l i t i c s ,  and to  prom ote th e  view th a t  he who w ishes to  u n d e rs ta n d  

s o c ie ty  must look  beh in d  o r  below  th e  p o l i t i c a l  o rd e r ,  a s  Beard claim ed  

to  be d o in g  when he w rote An Economic I n te r p r e t a t i o n  o f  th e  C o n s t i tu ­

t io n  f iv e  y e a rs  l a t e r .

But B « n tley  d e p a r te d  from th e  p r a g n a t i s t s  and t h e i r  a l l i e s  in  

one im p o rtan t r e s p e c t .  He was more p h i lo s o p h ic a l ly  am b itio u s  th an  th e y , 

l e s s  concerned  w ith  i n s t i t u t i o n s  and h i s t o r y ,  more c o n s is te n t  in  h is  

o b j e c t i v i t y .  He opposed a l l  d u a lism s , in c lu d in g  th e  p o p u la r  d u a lism  o f  

f a c t  and v a lu e ,  i n s i s t i n g  t h a t  h i s  own w r i t in g s  were no l e s s  an e x p re s ­

s io n  o f  group a f f i l i a t i o n s  th an  anyone e l s e ' s ,  and th a t  a l l  f a c t s  were
21e q u a l ly  s u s p e c t  u n t i l  p roved . He was a ls o  l e s s  e v o lu t io n a ry  th an

Beard o r  h i s t o r i a n s  such  a s  Jam es Harvey R obinson , who saw h i s to r y  as

22th e  re c o rd  o f  p ro g re s s  from th e  s im p le  to  th e  com plex. A ccording 

to  B e n tle y , th e re  was no w a rran t fo r  such  te le o lo g y ,  and w h ile  he

20W ^ite, S o c ia l  Thought, p . 50 . My em phasis . On th e  a n t i ­
p o l i t i c a l  component o f  modern s o c ia l  s c ie n c e ,  s ee  Sheldon W olin, 
p o l i t i c s  and V is io n  (B o sto n : L i t t l e ,  Brown, i 9 6 0 ) .  The view  o f  modem 
s o c ia l  s c ie n c e , ' Wolin a rg u e s , i s  " th a t  th e re  a re  no d i s t i n c t i v e l y  
p o l i t i c a l  phenomena and hence no s p e c ia l  s e t  o f  p ro b le m s."  (p .  2 8 8 )

21See f o r  exam ple A rth u r F. B e n tle y , R e l a t i v i t y  in  Man and 
S o c ie ty  (New York: G. P . Putnam s' Sons, 19267, p . 195, where he con­
f e s s e s  t h a t  h is  s u p p o rt fo r  w orld  peace o n ly  e x p ressee  c e r t a i n  o f  h is  
group i n t e r e s t s  (h e  d o e s n 't  s a y  which o n e s ) .

22
W h ite , S o c ia l  Thought, pp . 5 3 -5 1*.
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accep ted  n a tu r a l  s e le c t io n  and a ttem p ted  to  work i t  in to  h i s  sy stem , he 

was s k e p t i c a l  o f  much o f  th e  im p lic a t io n s  o f  S o c ia l  Darw inism , in c lu d in g  

th e  th e o ry  o f  p ro g re s s .

B e n tley  took  th e s e  v a r ie d  s t r a i n s  and co n cern s euad c o n s tru c te d  

o u t o f  them som eth ing  much g r e a te r  th a n  th e  sum o f  t h e i r  p a r t s ,  b u t 

som eth ing  re c o g n iz a b le  n o n e th e le s s  a s  th e  p ro d u c t o f  a d i s t i n c t  i n t e l ­

l e c t u a l  t r a d i t i o n .

3 .

" . . .  we must f ly  to  a c t i v i t y 11

T*Je p ro c e ss  o f  Government has seemed many th in g s  to  many p e o p le , 

lb  C h a rle s  Beard i t  was a " th o u g h t-p ro v o k in g  book th a t  w i l l  h e lp  to  

p u t p o l i t i c s  on a  b a s is  o f  r e a l is m , where i t  b e lo n g s ."  Jam es G arn er, 

how ever, re v iew in g  th e  book fo r  th e  American P o l i t i c a l  S c ien ce  Review, 

found i t  o f  " l i t t l e  v a lu e  a s  a c o n tr ib u t io n  to  th e  l i t e r a t u r e  o f  

p o l i t i c a l  s c ie n c e ."  C h a rle s  H erriam  and H arry Elm er B&rnes p r a is e d  th e  

book in  th e  H is to ry  o f  P o l i t i c a l  T h e o rie s  in  R ecent Tim es, in  19*24, 

w hich marked th e  f i r s t  o f  many r e d is c o v e r ie s  o f  B e n tle y . M orris  Cohen 

d isc o v e re d  th e  book a g a in  in  th e  1930s ,  c a l l i n g  i t  th e  most im p o rtan t 

c o n t r ib u t io n  to  p o l i t i c a l  th e o ry  in  A m erica in  th re e  hundred y e a r s .

The book la y  fa llo w  once a g a in  u n t i l  1950, when B ertram  G ross rev iew ed  

a new e d i t io n  fo r  th e  Review, c a l l i n g  i t  one o f  th e  "m ost im p o rta n t 

books on governm ent e v e r  w r i t t e n  in  A m erica ,"  and a t t r i b u t i n g  i t s  n e g le c t

23C h a rle s  B e a rd 's  rev iew  ap p eared  in  th e  p o l i t i c a l  S c ience  Q uar­
t e r l y . 23 (1909)* pp. 739-41; G a rn e r 's  rev iew  appeared  in  th e  American 
P o l i t i c a l  S c ien ce  Review. 3 (May, 1 9 0 8 ), p . 457; M orris  Cohen i s  q u o ted  
by R a tn e r , " B e n t le y 's  I n q u i r i e s ,"  p . 45.
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to  th e  f a c t  t h a t  B en tley  had n e r e r  been a  member o f  th e  p o l i t i c a l

s c ie n c e  community, and th a t  p re s s u re -g ro u p  a n a ly s is  had n o t been
2kr e s p e c ta b le  when th e  book was f i r s t  p u b lish e d . S h o r tly  t h e r e a f t e r  

David Truman re d isc o v e re d  B e n tle y , p e rh ap s  d e c i s iv e ly ,  in  The Govern­

m en ta l p ro c e s s . S in ce  th en  B e n t le y 's  work has ach iev ed  th e  s t a t u s  o f  

a c l a s s i c .

Yet th e  e s tim a te s  o f  i t s  w orth  v a ry  c o n s id e ra b ly .  They range 

from th a t  o f  S idney  R a tn e r  ( " th e  m ost im p o rtan t c o n t r ib u t io n  to  sy stem ­

a t i c  p o l i t i c a l  th e o ry  e v e r  made in  A m erica") to  t h a t  o f  th e  c o n t r ib u ­

t o r s  to  H erb ert S to r in g 's  volum e, E ssays on th e  S c i e n t i f i c  s tu d y  o f  

P o l i t i c s , who h o ld  B en tley  r e s p o n s ib le  f o r  much o f  what th e y  see  a s  

h av in g  gone wrong in  th e  d i s c i p l i n e ,  in  betw een we m ight p la c e  A rnold 

B r e c h t 's  more c a u tio u s  e s tim a te  o f  B e n t le y 's  l i f e -w o rk  a s  "v a g u e ."

More r e c e n t ly ,  P au l K ress has argued  t h a t  B e n t le y 's  work f a i l e d  to  meet

25th e  s ta n d a rd s  he h im se lf  s e t  f o r  a v a l id  s o c ia l  s c ie n c e .

K ress a ls o  p o in ts  o u t th a t  lh e  P ro c e ss  o f  Government worked w ith

a co n cep tio n  o f  groups v e ry  much d i f f e r e n t  from th a t  used  by th e  many

26group t h e o r i s t s  who l a t e r  c la im ed  B e n tle y  a s  t h e i r  i n s p i r a t i o n .  And 

John  S chaar and Sheldon Wolin have su g g e s te d  th a t  B e n t le y 's  work "was 

gu ided  by a th o ro u g h ly  p h i lo s o p h ic a l  o r i e n t a t i o n  and i n t e n t io n ,  which 

we doubt w hether even h is  acknowledged fo llo w e rs  have begun to  u n d e r-

2k In  th e  A f r i c a n  p o l i t i c a l  S c ien ce  Review, kk (S ep tem ber, 1950), 
pp . 7b2-k3 .

25 Sidney  R a tn e r , "A rth u r F . B e n tle y , 1870-1957 ," jo u r n a l  o f  
P h ilo so p h y , 55 ( J u ly  1 9 5 8 ), p . 57^; H erb e rt J .  S to r in g ,  e d . , E ssays 
on th e  S c i e n t i f i c  S tudy  o f  p o l i t i c s  (New York: H o lt ,  R in e h a r t ,  1§62); 
A rnold B re c h t, P o l i t i c a l  Theory: ifae F ou n d atio n s o f  T w en tie th -C en tu ry  
P o l i t i c a l  Thought (P r in c e to n :  P r in c e to n  U n iv e r s i ty  P re s s .  19&7~). n . 513; 
K re ss , S o c ia l  S c ie n c e , p assim .

^ K r e s s ,  S o c ia l  S c ie n c e , pp. 8 1 -8 2 .
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27s ta n d ,  l e t  a lo n e  a c c e p t ."  B en tley  h im se lf  d e s c r ib e d  The P ro c ess  o f  

Government a s  "an  acco u n t in  term s o f  'g ro u p  i n t e r e s t s , '  u n d e rs ta n d in g  by

t h i s ,  o f  c o u rse , som eth ing  f a r  b ro a d e r  in  scope th an  th e  ' i n t e r e s t
28g ro u p s ' o f  c o n v e n tio n a l p r e s e n ta t io n ."  K ress s u g g e s ts  th a t  American 

p o l i t i c a l  s c i e n t i s t s  were s im p ly  u n a b le , by t r a in i n g  and i n c l i n a t i o n ,  

to  respond  to  th e  more p h i lo s o p h ic a l  B e n tle y , and were more a t t r a c t e d  

to  th e  em p iric ism  o f  B e n t le y 's  d is c u s s io n  o f  g ro u p s. The more p h i lo ­

s o p h ic a l  component o f  The P ro cess  o f  Governm ent, K ress  n o te s ,  i s  th e  

id e a  o f  " p ro c e s s  a n a ly s i s ."

Those p o l i t i c a l  s c i e n t i s t s  who have a ccep ted  B e n t le y 's  te a c h in g  
seem to  have made th e  'g ro u p ' t h e i r  c e n t r a l  co n cep t and to  have 
allow ed  'p r o c e s s ' to  become th e  g e n e ra l  m ilie u  in  which th e  
group 'f u n c t i o n s . '  As a co n seq u en ce , th e  l e v e l  o f  t h e o r e t i c a l  
focus has been s h i f t e d  from th e  p h i lo s o p h ic a l  to  th e  e m p ir ic a l  
p la n e . 29

The P ro c e ss  o f  Government b e g in s  w ith  a lo n g  a t t a c k  on th e  

" lan g u ag e  o f  everyday  l i f e "  and i t s  r e l i a n c e  on m e tap h y sic s . "My 

c o n c e rn ,"  B en tley  announces, " i s  . . . alw ays w ith  th e  p ro c e s s  o f  

s o c ia l  l i f e , "  and n ev er w ith  th e  h y p o s ta s iz e d  " th in g s "  to  w hich lan g u ag e  

a s s ig n s  m eanings: th e  "spooks and s o u l  s t u f f "  su ch  as " id e a s ,  i d e a l s ,

f e e l in g s ,  and f a c u l t i e s . "  F e e lin g s  and f a c u l t i e s  a re  " i r r e s p o n s ib le  and 

u n m easu rab le ,"  a n im is t ic  b u t u s e le s s  e lem en ts  in  th e  e x p la n a tio n  o f  

s o c ia l  f a c t .  In  ev eryday  l i f e ,  th e  use  o f  such  co n cep ts  as f e e l in g s  and 

id e a l s  i s  good enough, b u t in  s c ie n c e  i t  can le a d  o n ly  to  e r r o r .

^ S c h a a r  and Violin, " E ssay s , "  p . 132.
pfl

B en tle y , " E p ilo g u e ,"  p . 212.
29K re ss , S o c ia l  s c ie n c e , p . x i .

^ A r t h u r  F. B e n tle y , The p ro c e s s  o f  Governm ent: A S tudy o f  S o c ia l 
P re s s u re s , ed . by P e te r  Odegard (Cam bridge: H arvard U n iv e r s i ty  P re s s ,  1 9 6 ?),
pp . 3 -5 .
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What s o c ia l  s c ie n c e  needs most o f  a l l  i s  a language  f re e  from am bi-

31g u i ty  and m e ta p h y s ic a l c o n t r o l .

Thus, p ro c e ss  i s  to  be th e  key  o rg a n iz in g  co n cep t o f  s o c ia l

s c ie n c e ,  a " to o l"  whose p rim ary  fu n c tio n  i s  to  r e s o lv e  " th e  c o n c e p tu a l
32problem s o f  ' s t a t i n g . ' "  B en tley  i n s i s t s  t h a t  t h i s  problem  p o iso n s

a l l  o f  o u r  com m unication, from th e  s im p le s t  s ta te m e n ts  o f  d a y - to -d a y

l i f e  to  th e  h ig h e s t  l e v e l s  o f  s o c ia l  th e o ry . To s a y , f o r  exam ple, th a t

a man i s  " t r i c k y "  o r  "k in d "  i s  to  assume th e  v a l i d i t y  o f  a co m p lica ted

m etap h y sics  th a t  can n o t be t e s t e d  o r  p roved .

Now th e  f e a tu r e  o f  th e se  p e rso n a l q u a l i t i e s  to  which a t t e n t io n  
must s p e c i f i c a l l y  be g iv en  i s  th a t  th e y  a re  looked  upon a s  a  
s o r t  o f  ' t h i n g '  a c t in g  among o th e r  ' t h i n g s '  in  th e  s o c ia l  w orld .
They a re  a s o r t  o f  ' s t u f f , '  d i f f e r e n t ,  o r  n o t d i f f e r e n t ,  as  one 
l i k e s ,  from th e  m a te r ia l  ’ s t u f f '  o f  th e  w o rld , b u t in  e i t h e r  case  
i n t e r a c t in g  w ith  th e  l a t t e r  in  s e r i e s  o f  e v e n ts  th a t  can  be 
lin k e d  to g e th e r ,  w ith  each  ev en t in  th e  s e r i e s  e x p la in in g  the  
o th e r  th a t  comes a f t e r  i t  . . .  . The r e a l  q u e s tio n  . . .  i s  
why th e  l i v i n g ,  a c t in g  men and women change t h e i r  forms o f  
a c t io n ,  cease  to  do now what th ey  d id  fo rm e rly , use t h e i r  
'q u a l i t i e s ’ in  some p la c e s  and n o t in  o th e r s ,  in  s h o r t  l i v e  th e  
p a r t i c u l a r  s o c ia l  l i v e s  th ey  do l i v e . ^

The p e r s o n i f i c a t io n  o f  q u a l i t i e s  can n o t answ er such  q u e s t io n s ,  B en tley

f in d s ,  b ecause  we can n o t "show e i t h e r  q u a l i t a t i v e  changes in  i t ,  o r
3i+

q u a n t i t a t i v e  in c r e a s e s  m  some form o f  i t . "

In  p o l i t i c s ,  th e  a tte m p t to  use  q u a l i t i e s  o r  id e a l s  as c a u sa ­

t i v e  a g e n ts  le a d s  to  t o t a l  c o n fu s io n . The id e a l s  ex p re sse d  in  a F o u rth  

o f  J u ly  sp eech , f o r  exam ple, b e a r  l i t t l e  o r  no r e l a t i o n  to  th e  r e a l i t i e s  

o f  p o l i t i c s  o r  h i s t o r y .  The p a r ty  m ee tin g  and th e  o r a to ry  produced 

th e r e ,  to  be s u r e ,  a re  f a c t s ,  " b u t when i t  comes to  ta k in g  th e  p r o c la -

■ ^ I b id . , pp . 1 -3 ; T a y lo r , L i f e ,  Language, Law, p . 5 .

32 33K ress , s o c ia l  S c ie n c e , p . k Z .  B e n tle y , P ro c e s s , pp. 5 , 18 .
3kp I b id ., p. 19.
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mat ione o f  id e a s  and id e a l s ,  word f o r  word, a t  th e  v a lu e s  s e t  f o r th  in  

th e  sp ee c h e s , what i s  th e  use  o f  d is c u s s io n ? ” I d e a ls  a r e  o n ly  " d ry ,

t h in ,  b lo o d le s s "  a b s t r a c t io n s  u n t i l  th e y  a re  ex p re ssed  as some form o f

35group a c t i v i t y :  u n t i l ,  th a t  i s ,  th e y  become a c t io n .  Once they

become a c t io n ,  and can be o b se rv e d , th e r e  i s  no lo n g e r  any need even to  

r e f e r  to  th e  "spooks" th a t  a l le g e d ly  "cau sed "  them .

As th e  p e r s o n i f i c a t io n  o f  q u a l i t i e s  has le d  to  co n fu s io n  in  e v e ry ­

day lan g u ag e , so to o  has i t  d e s tro y e d  s c h o la r s h ip .  We have, B en tley  

i n s i s t s ,  a  dead p o l i t i c a l  s c ie n c e  and a  dead s o c io lo g y . The works o f  

von J h e r in g ,  Ward, Morgan, S p en cer, G id d in g s, D icey , Marx, M il l ,  W il l­

oughby, E ly , H. C. Adams, and Durkheim a re  c r i t i c i z e d  f o r  t h e i r  depen­

dence on p e r s o n if ie d  id e a l s  and o th e r  a b s t r a c t io n s  in  a n a ly z in g  s o c ie ty .  

N oth ing  can be le a rn e d  by t r e a t i n g  i d e a l s ,  id e a s ,  and f e e l in g s  as  

in dependen t o r  even sem i-in d ep en d en t v a r i a b le s ,  "What t r i f l i n g  meaning 

th e y  have w i l l  ap p ear o n ly  when th ey  a re  seen  from b e n e a th  where l i e  

th e  w heels w ith in  th e  w h ee ls . On th e  s u r f a c e ,  tak en  a t  t h e i r  own 

v a lu a t io n ,  th ey  a re  b u t i l l u s i o n  . . . .  Beyond c o n te n t and p ro c e ss  

th e re  i s  n o th in g  a t  a l l . " 3^

B en tley  ta k e s  c a re  to  warn th e  r e a d e r  th a t  he does n o t b e l ie v e

th a t  f e e l in g s  and id e a l s  have no r e a l i t y  a t  a l l .  They m erely  have no

r e a l i t y  as a cause o r  e x p la n a tio n  o f  a n y th in g . I d e a l- fo l lo w in g  p eo p le

a re  among th e  th in g s  s c ie n c e  must s tu d y ; id e a ls  a re  th u s  im p o rtan t as

b i t s  o f  d a ta .  I t  i s  id e a ls - a s - c a u s e  t h a t  B en tley  d e n ie s :

What I  have th u s  f a r  s a id  amounts to  about t h i s :  t h a t  th e  
’ f e e l i n g s , '  ' f a c u l t i e s , '  ' i d e a s , '  and ' i d e a l s '  a re  n o t d e f i n i t e  
' t h i n g s '  in  o r  beh ind  s o c ie ty ,  w orking upon i t  as c a u s e s , b u t

3 5 Ib id ., pp. 1 1 0 - 1 ^. 3 6 Ib id ., pp. 153, 117.
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th a t  th e y  a r e —o r  ra th e r*  what i s  meant by them i e —s o c ie ty  
i t s e l f ,  s t a t e d  in  a  v e ry  clum sy and in a d eq u a te  w a y .^

I t  ie  th e  a c t i v i t y  i t s e l f ,  w hich t r a d i t i o n a l  s o c i a l  s c ie n c e  assum es to

be th e  r e s u l t  o f  an i d e a l ,  w hich i s  th e  o n ly  r e a l i t y  th e  id e a l  can

have; th e  f e e l in g  o r  id e a l  _is th e  a c t i v i t y .  There i s  n o th in g  o f  im por-
38tan ce  in  s o c ie ty  b u t o b se rv a b le  e f f e c t s .

B® ntley was s e n s i t i v e  to  th e  charge  th a t  he was deny ing  any

im portance o r  m eaning beyond what co u ld  be o b se rv e d , and m easured , and

he a tte m p te d  to  answ er th a t  ch a rg e  in  advance by c la im in g  th a t  a c t i v i t y

p o sse sse d  a s  much meaning a s  any spook o r  " id e a  ghOBt."

in  c a s t in g  them o u t ^ T .e . ,  f e e l in g s  and id e a l s ^  we must be 
v ery  c a r e f u l  n o t to  c a s t  o u t th a t  m eaning, t h a t  o rd e r ,  w ith  
them . . . ^ u t ^  i f  we can g e t th e  a c t i v i t i e s  an a ly zed  we may 
be very  c o n f id e n t th a t  no f e e l in g s  and no id e a s  w i l l  g e t l o s t  
in  th e  p ro c e s s . ^

Yet t h i s  d e fen se  le a v e s  many q u e s tio n s  unansw ered . To t r a n s f e r  

th e  focus o f  a t t e n t i o n  from th e  " f e e l in g s - a s - c a u s e "  to  th e  " a c t i v i t y -  

a s - f a c t "  does n o t o b v ia te  th e  s e a rc h  f o r  m eaning. We may ag ree  th a t  

i t  i s  i d l e  to  e x p la in  th e  s to rm in g  o f  th e  B a s t i l l e  by  s a y in g  s im p ly  

t h a t  P a r is ia n s  were an im ated  by a lo v e  o f  l i b e r t y .  But to  d e s c r ib e

th e  s to rm in g  o f  th e  B & s tille  in  th e  m in u te s t d e t a i l  and th en  s to p  may

s t i l l  le a v e  som eth ing  u n s a id . We may s t i l l  wonder why i t  happened when 

i t  d id , w hether i t  was r i g h t  o r  wrong, i f  i t  had any s i g n i f i c a n t  c o n se ­

q u en ces , and so on . But how a re  we to  d e r iv e  m eaning o r  o rd e r  from

th e  p ro c e ss  o f  e v e n ts  w ith o u t r e in tr o d u c in g  spooks? (B e n tle y  would 

f lo u n d e r  in  th e se  w a te rs  f o r  th e  r e s t  o f  h i s  l i f e ,  c o n ju r in g  spooks o f

37 I b i d . ,  p . 165 . A lso , see  Jaco b so n , " p o l i t i c a l  S c ien ce  and 
P o l i t i c a l  E d u c a tio n ,"  p . 567 .

•^B entley, Process, p. 1 6 5 . ^ I b i d . , p. 166; 198.
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h is  own, such  as  i n t e r e s t ,  to  e x p la in  a p p a re n t ly  m ean in g less  s o c ia l  

b e h a v io r . ) A h in t  o f  th e  use B en tley  saw f o r  p ro c e ss  a n a ly s is  i s  

su g g e s ted  by h is  comment t h a t  th e  " f e e l in g  e lem en ts"  sym bo lize  " c e r t a in  

r e g u l a r i t i e s  o r  te n d e n c ie s  in  a c t i v i t y  s ta t e d  a s  in d iv id u a l  c o n d u c t."

In  o th e r  w ords, a c t i v i t y  i s  to  be o b se rv e d , re c o rd e d , and th en  s i f t e d  

fo r  p re v io u s ly  i n v i s ib l e  p a t t e r n s ,  and th e s e  p a t te r n s  must n o t be 

in f lu e n c e d  by p reco n ce iv ed  n o tio n s  o f  m eaning o r  o r d e r .  F ° r  exam ple, 

i f  a boy i s  k in d  to  a dog, he w i l l  p ro b ab ly  a ls o  be k in d  to  o th e r  

a n im a ls , and we a re  th e r e fo r e  tem pted to  say  th a t  th e  boy i s  k in d . But

we mean by t h a t  o n ly  th a t  we have o b se rv ed  a " p a t te rn e d  reg u la rity * *  in

th e  b o y 's  b e h a v io r  and g iv en  i t  th e  sym bol, k in d . T h is  p a t t e r n ,  how­

e v e r ,  i s  n o t co m p le te , f o r  th e  boy i s  n o t k in d  to  m o sq u ito es . Thus, 

we need to  make the  f e e l in g  o r  id e a  in c r e a s in g ly  s p e c i f i c  in  o rd e r  to
I

f i t  th e  f a c t s ;  th en  i t  "becomes th e  same th in g  a s  o u r a c t i v i t y  i t s e l f . "  

p ro c e s s ,  c o n se q u e n tly , le a d s  to  a c t i v i t y .  "We must f l y  to  a c t i v i t y , "  

B en tley  u rg ed .

We m ust d e a l  w ith  f e l t  th in g s ,  n o t  w ith  f e e l in g s ,  w ith  i n t e l ­
l i g e n t  l i f e ,  n o t id e a  g h o s ts .  We d e a l w ith  f e l t  f a c t s  and w ith
th o u g h t f a c t s ,  b u t n o t w ith  f e e l in g  a s  r e a l i t y  o r  w ith  th o u g h t 
a s  t r u t h .  We must f in d  th e  o n ly  r e a l i t y  and o n ly  t r u t h  in  th e  
p ro p e r  fu n c tio n in g  o f  th e  f e l t  f a c t s  and th e  th o u g h t f a c t s  in  
th e  system  to  which th ey  b e l o n g .^

By f e l t  f a c t s  and tho u g h t fac tB  B en tley  meant a c t i v i t y  i t s e l f ,  

th e  "m en-doing-som eth ing" which we a c tu a l ly  o b se rv e —which i s  a l l  t h a t  

we can o b se rv e —when we look  a t  th e  w o rld . Here i s  th e  o n ly  t ru e  raw 

m a te r ia l  o f  s o c ia l  s c ie n c e .  The raw m a te r ia l  o f  s tu d y  i s  " f i r s t ,  l a s t ,  

and alw ays a c t i v i t y ,  a c t io n ,  'so m e th in g  d o in g , ' th e  s h u n tin g  by some

^ I b i d . ,  pp. 168-69. ^ I b i d . ,  p. 1 7 2 .
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men o f  o th e r  m en 's  conduct a lo n g  changed l i n e s ,  th e  g a th e r in g  o f  fo rc e s

to  overcome r e s i s ta n c e  to  such  a l t e r a t i o n s ,  o r  th e  d i s p e r s a l  o f  one

g ro u p in g  o f  fo rc e s  by a n o th e r  g ro u p in g ."  The raw m a te r ia l  i s  th e

r e l a t i o n  among men; o r ,  r a t h e r ,  th e  r e l a t i o n s  among men i s  th e  a c t i v i t y .

Even B en tley  has d i f f i c u l t y  e x p re s s in g  t h i s  complex id e a  c o n c re te ly

enough f o r  h is  p u rp o ses :

The a c t i v i t i e s  a re  in t e r l a c e d .  T h a t, how ever, i s  a bad manner 
o f  e x p re s s io n . For th e  i n t e r l a c in g  i t s e l f  i s  th e  a c t i v i t y .  We 
have one g re a t  moving p ro c e ss  to  s tu d y ,  and o f  t h i s  g r e a t  moving 
p ro c e ss  i t  i s  im p o ss ib le  to  s t a t e  any p a r t  e x c e p t a s  v a lu ed  in  
term s o f  th e  o th e r  p a r ts '.  jV, ' ' 1"'

A c t iv i ty  i s  alw ays d e c e p tiv e .  Behind each  a c t i v i t y  l i e  o th e r ,

more fundam ental a c t i v i t i e s .  Thus, th e  s c i e n t i s t  m ust n o t o n ly  s tu d y

th e  p assag e  o f  law s, b u t th e  " a c tu a l ly  perform ed l e g i s l a t i n g - a d m in i s t e r -

in g - a d ju d ic a t in g  a c t i v i t i e s  in  th e  n a t io n  and in  th e  s tre a m s  and c u r r e n ts

43o f  a c t i v i t y  t h a t  g a th e r  among th e  p eo p le  and ru sh  in to  th e se  s p h e re s ."  

Language, to o , i s  d e c e p tiv e ,  a  " se a  o f  words in  which p o l i t i c a l  move­

m ents swim ." I* must be an a ly zed  as  a c t i v i t y  and n ev er ta k en  a t  face  

v a lu e .  (Even though a  s e a  i s  a s u b s t a n t i a l  r e a l i t y ,  e s p e c ia l ly  fo r  

th o se  who swim in  i t .  More on t h i s  s u b je c t  below  in  S e c tio n  6 . )

Seem ingly f a m il ia r  e v e n ts  must a ltray s  be b roken  down in to  t h e i r  

component a c t i v i t y  segm ents. Each a c t i v i t y  i s  r e a l l y  a r e l a t i o n  among 

many s e p a ra te  a c t i v i t i e s ,  each  in f lu e n c in g  th e  o th e r .  A ll o f  th e se  

p a r t s  must be tak en  up to g e th e r  and in c lu d e d  in  a  s in g l e ,  a ll-e n c o m p a s­

s in g  s ta te m e n t.  Take th e  s im p le  case  o f  a man g e t t in g  an g ry . We m ust 

sec  h is  f a c e ,  h is  f i s t s ,  h i s  body " p o ise d  as  i f  to  s p r in g ."  However, 

because we a re  u n w il l in g  to  in v e n t a s o u l - s t a t e  (" a n g e r" )  to  e x p la in

^ I b i d . ,  pp. 1 7 6 - 7 8 . My emphasis. ^ I b i d . ,  p. 1 8 0 .



-125-

t h i s  a c t i v i t y ,  we "m ust t r y  what we can do by g e t t in g  a l l  th e  a c t i v i t i e s  

t h a t  a re  in v o lv ed  s t a t e d  a s  f u l l y  a s  p o s s ib l e ."  And t h i s  w i l l  in c lu d e  

th e  "many te n d e n c ie s "  in  h i s  w orld  t h a t  a r e  "w ork ing  th ro u g h  him a t  th e  

same tim e . . . .  AH th e  tro u b leso m e human s o u l  s t a t e s  can be red u ced  

to  term s o f  human a c t i v i t y . "

Measurement i s  th e  co re  o f  s c ie n c e ,  a c c o rd in g  to  B e n tle y . Human

a c t i v i t y ,  c o n s id e re d  s im p ly  a s  b i t s  o f  a c t io n ,  i s  q u a n t i f i a b l e ,  o r  a t

l e a s t  p o t e n t i a l l y  s o .  (B e n tle y  was s k e p t i c a l  o f  th e  p o s s i b i l i t i e s  o f

q u a n t i f i c a t i o n ,  more so in  h i s  l a t e r  y e a rs  th an  in  1908 ; b u t  he alw ays

hoped th a t  new m ethods would be d isc o v e re d  th a t  would im prove th e

q u a n t i f i c a t io n  o f  s o c i a l  f a c t s . ) But we can n o t m easure an i d e a l .  We

can o n ly  m easure th e  a c t io n s  t h a t  a re  th e  i d e a l .  We can  m easure w ars,

v o te s ,  r e fe re n d a  r e s u l t s ,  and so  on . We can "go f a r  back and examine

th e  q u a n t i t i e s  t h a t  have been in  p la y  to  produce th e  g iv en  r e s u l t s . "

The q u a n t i t i e s  a re  p r e s e n t  in  ev ery  b i t  o f  p o l i t i c a l  l i f e .  There 
i s  no p o l i t i c a l  p ro c e ss  th a t  i s  n o t a b a la n c in g  o f  q u a n t i ty  a g a in s t  
q u a n t i ty .  There i s  n o t a law  th a t  i s  p assed  th a t  i s  n o t  th e  ex ­
p re s s io n  o f  fo rc e  and fo rc e  in  te n s io n .  There i s  n o t a  c o u r t d e ­
c is io n  o r  an e x e c u tiv e  a c t  t h a t  i s  n o t th e  r e s u l t  o f  th e  same p ro ­
c e s s .  U n d ers tan d in g  any o f  th e se  phenomena means m easu rin g  th e  
e lem en ts  th a t  have gone in to  them . . . .  The s ta te m e n t th a t  
ta k e s  us  f a r t h e s t  a lo n g  th e  road  tow ard q u a n t i t a t i v e  e s tim a te s  
w i l l  in e v i ta b ly  be th e  b e s t  s t a t e m e n t . ^

i t  i s  from q u a n t i f i a b le  a c t i v i t y  t h a t  B e n tle y ’s v e r s io n  o f  group 

th e o ry  i s  d e r iv e d . S u rv ey in g  th e  w o r ld 's  a c t i v i t y ,  d is c o v e r in g  i t s  

p a t te rn e d  r e g u l a r i t y ,  we do n o t see  in d iv id u a ls  d o in g  t h i s  o r  th a t  th in g .  

We see  a c t i v i t y  " a g g re g a te d ."  We see  men a c t in g  to g e th e r ,  even when 

th e y  do n o t know th a t  th e y  a c t  to g e th e r .  Every a c t  o f  com m unication 

presum es the  e x is te n c e  o f  s p e c i f ie d  o r  u n s p e c if ie d  o th e r s .  We n ev e r

4*+ ÛIb id ., pp. 188-9*+. I b id . , p. 200.
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a c t  a lo n e . I t  i s  in  t h i s  sen se  t h a t  we see  groups o f  men. B e n t le y 's  

n o tio n  o f  group i s  much more g e n e ra l  and p h i lo s o p h ic a l  th a n  th a t  used  

by th e  in te r e s t - g r o u p  sc h o o l o f  p o l i t i c a l  s c ie n c e  s in c e  th e  1920s. I t  

i s  n o t o rg a n iz a t io n s  th a t  B®ntley has in  mind when he u se s  th e  word 

group . I t  i s  c a t e g o r i e s . He a p p l ie s  th e  word group to  o r g a n iz a t io n s ,  

p e r  s e ,  b u t  a ls o  to  n a t io n s ,  r a c e s ,  r e l i g i o n s ,  th e  Supreme C o u rt, c i t i e s  

and tow ns, c l a s s e s ,  o c c u p a tio n s , o p in io n s — to  any re c o g n iz a b le  c a te g o ry  

w h a tso ev er. Group i s  s im p ly  a "mass a c t i v i t y  . . .  so many men, a c t in g ,  

o r  te n d in g  tow ard a c t io n ."

To make t h i s  co n cep t c l e a r e r ,  B en tley  used  a f a v o r i t e  m etaphor, 

one th a t  he used  many tim es in  l a t e r  w orks. S o c ie ty  can  be p ic tu re d  

as  a sp h e re  th ro u g h  which v a r io u s  p la n e s  ( r e p r e s e n t in g  th e  c a te g o r ie s  to  

be s tu d ie d )  have been p assed ; each  p la n e  d e f in e s  a g roup , b u t many o f  

th e  p la n e s  i n t e r s e c t .  The ta s k  o f  p i c tu r in g  th e se  in t e r s e c t io n s  i s  d i f f i -  

c u l t ,  b u t w ith  p r a c t i c e ,  B en tley  a s s u re s  u s , i t  becomes e a s i e r .  These 

p la n e s  a re  p u re ly  a n a l y t i c a l ;  th e  s c i e n t i s t  p la c e s  them where he w i l l ,  

a c c o rd in g  to  w hatever c a te g o ry  he w ishes to  s tu d y .  He m ight choose to  

s o r t  o u t a l l  men w ith  re d  h a i r ,  o r  a l l  w o rk e rs , o r  C a th o l ic s ,  o r  fa rm e rs . 

The im p o rtan t o b s e rv a t io n  to  be d e r iv e d  from t h i s  e x e r c is e  i s  no t th e  

c a te g o r ie s  th e m se lv e s , b u t t h e i r  i n t e r s e c t i o n s ,  f o r  th e se  in t e r s e c t io n s  

a re  the  c lu e s  to  human b e h a v io r . "What a man s t a t e s  to  h im se lf  a s  h is  

argum ent o r  re a so n in g  o r  th in k in g  abou t a n a t io n a l  is s u e  i s ,  from th e  

more e x a c t p o in t  o f  v iew , j u s t  th e  c o n f l i c t  o f  th e  c ro sse d  groups to  

which he b e lo n g s ."  What men say  i s  im p o rtan t o n ly  in  so f a r  as  i t  can 

p ro v id e  c lu e s  p o in t in g  to  i n t e r e s t . The re a so n in g  comes a f t e r  th e  f a c t .

J+6I b id ., p. 211. My emphasis.
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" Indeed , th e  o n ly  r e a l i t y  o f  th e  id e a s  i s  t h e i r  r e f l e c t i o n  o f  th e

g ro u p s, o n ly  th a t  and n o th in g  m ore. The id e a s  can be s t a t e d  in  term s
1*7

o f  th e  g roups; th e  groups n ev er in  terras o f  th e  id e a s ."

B e n t le y 's  i n t e r e s t  in  groups i s  th e r e fo r e  m e th o d o lo g ic a l, n o t

e m p ir ic a l .  He makes no s y s te m a tic  a tte m p t to  d e s c r ib e  th e  f a m il ia r
1*8groups in  American p o l i t i c s ,  t h e i r  o p e ra t io n s  o r  t h e i r  o r ig i n s .  The 

group co ncep t mated to  th e  p r o c e s s / a c t i v i ty  co n cep t i s  th e  " to o l"  t h a t  

Ben t le y  announced in  th e  b e g in n in g , th e  "hook in to  r e a l i t y "  fo r  which 

he had so  d e s p e ra te ly  s e a rc h e d . The re a so n  f o r  c o n c e n tr a t in g  on 

p o l i t i c a l  groups i s  t r i v i a l .  P o l i t i c a l  group® a re  h ig h ly  " d i f f e r e n t i ­

a te d ,"  w hich makes them e a s i e r  to  s tu d y . M oreover, p o l i t i c a l  g ro u p s , 

because th e y  " r e f l e c t "  o r  " r e p re s e n t"  o th e r ,  more fundam ental groups 

(su ch  as  s o c i a l  o r  economic g ro u p s) a re  th e  f i r s t  s te p  in  th e  c h a in  

o f  a n a ly s is ,  th e  f i r s t  p robe in to  th e  complex r e a l i t y  o f  s o c ie ty .  A 

f u l l  s o c ia l  s c ie n c e  would s t a t e  a l l  o f  th e  g ro u p s, and on t h i s  p o in t 

B en tley  i s  uncom prom ising. A ggregated a c t i v i t y  i s  th e  b eg in n in g  and 

th e  end o f  s o c ia l  r e a l i t y .  I t  i s  what s o c ia l  s c ie n c e  i s  meant to  

s tu d y : t h a t ,  and n o th in g  e l s e .  B e n t le y 's  in s i s t e n c e  on t h i s  p o in t  i s  

w ell-know n:

The g re a t  ta s k  in  th e  s tu d y  o f  any form o f  s o c ia l  l i f e  i s  th e  
a n a ly s is  o f  th e se  g ro u p s. I t  i s  much more th an  c l a s s i f i c a t i o n ,  
a s  th a t  term  i s  o r d in a r i l y  u sed . When th e  groups a re  a d e q u a te ly  
s t a t e d ,  e v e ry th in g  i s  s t a t e d .  When I  say  e v e ry th in g , I  mean 
e v e ry th in g . The com plete d e s c r ip t io n  w i l l  mean th e  com plete 
s c ie n c e .

Ln
I b i d . , pp . 2 0 W 0 6 .

<*8
in  th e  Appendix to  p ro c e s s , B en tley  o f f e r e d  a sam ple o f  a p ro ­

c e s s  a n a ly s is  o f  th e  o rg a n iz a t io n s  a c t iv e  in  C h icago , b u t i t  was very  
s k e tc h y , a s  he h im se lf  a d m itte d .

^ B e n tle y , process, p. 209.
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k.

" . . . b en ea th  th e  argum ent l i e s  s t r e n g t h ."

I f  th e  group i s  a m e th o d o lo g ic a l c o n c e p t, i t s  e m p ir ic a l  m a n ife s ­

t a t i o n  i s  i n t e r e s t .  The way to  d is c o v e r  i n t e r e s t ,  in  tu r n ,  i s  to  

an a ly ze  a c t i v i t y .  A c t iv i ty  i s  th e  sp o o r o f  i n t e r e s t ;  th e  f i r s t  le a d s  

to  th e  seco n d . Or to  use B e n t le y 's  more c a u tio u s  p h ra se , th e  i n t e r e s t  

and th e  a c t i v i t y  a re  two p h ases  o f  th e  same th in g ,  i t  i s  f r u i t l e s s  

to  sa y  th a t  i n t e r e s t  u n d e r l ie s  a c t i v i t y .  T h is i s  to  in tro d u c e  a  f a l s e  

sen se  o f  c a u s a t io n  in to  th e  a n a ly s is  and to  r e in tro d u c e  a p a r t i c u l a r l y

noxious v a r i e ty  o f  " s o u l  s t u f f . "  I n t e r e s t  i s  s im p ly  a  "com m onality
50f a c to r *1 t h a t  has s o c ia l  co n seq u en ces ."  A c t iv i ty  i s  th e  o b se rv a b le

phase o f  t h i s  com m onality f a c t o r ,  th e  phase most open to  e m p ir ic a l

o b s e rv a t io n .  However, th e y  a re  alw ays found to g e th e r .  There i s  no

such  th in g  as  an u n s ta te d  i n t e r e s t . And ju s t  a s  th e re  i s  no i n t e r e s t

w ith o u t a c t i v i t y ,  th e r e  i s  no group w ith o u t an i n t e r e s t .

An i n t e r e s t ,  a s  th e  term  w i l l  be used  in  t h i s  work, i s  th e  
e q u iv a le n t  o f  a group . . . .  The group  and th e  i n t e r e s t  a re  
n o t s e p a r a te .  There e x i s t s  o n ly  th e  one th in g ,  t h a t  i s ,  so  
many men bound to g e th e r  in  o r  a lo n g  th e  p a th  o f  a c e r t a in  
a c t i v i t y . ^

The q u e s tio n  o f  which came f i r s t —th e  group o r  th e  i n t e r e s t —does n o t 

i n t e r e s t  B en tley . I t  i s  th e  s o r t  o f  q u e s tio n  he would d ism is s  a s  mean­

in g le s s .  "What we a c tu a l ly  f in d  in  t h i s  w orld , what we can o b se rv e  and 

s tu d y ,  i s  i n t e r e s t e d  men, n o th in g  more and n o th in g  l e s s .  That i s  o u r 

raw m a te r ia l  and i t  i s  o u r  b u s in e s s  to  keep  o u r  ey es  f a s te n e d  on i t ."^2

^ K r e s s ,  S o c ia l  S c ie n c e , p . 69- ^ B e n t l e y ,  P ro c e s s , p . 212. 

52 I b id .
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Because i n t e r e s t  and a c t i v i t y  a re  two p h ases  o f  th e  same th in g ,  

they  can o n ly  be judged in  term s o f  one a n o th e r—n ev er in  te rm s o f  

some t h i r d  s ta n d a rd ,  such  a s  i d e a l s .  We can n e v e r , fo r  exam ple, judge 

a g ro u p ’s  i n t e r e s t  by re a d in g  i t s  l i t e r a t u r e  o r l i s t e n i n g  to  i t s  

sp e e c h e s . We can o n ly  o b se rv e  what th e  group does ( o r ,  r a t h e r ,  what 

th e  p eo p le  com posing i t  d o ) . And i f  a g roup’s  b e h av io r  ap p ea rs  e r r a t i c ,  

t h a t  i s  o n ly  a t r i c k  o f  p e r c e p t io n .  I t  i s  th e  job  o f  th e  p o l i t i c a l  

s c i e n t i s t  to  d is c o v e r  th e  lo g ic  o f  group b e h a v io r  by p l o t t i n g  each  s te p  

in  th e  p ro g re s s io n  from a c t i v i t y  to  g roup  to  i n t e r e s t .  When th e  

s c i e n t i s t  has i t  " a l l  to g e th e r — th e  g ro u p , th e  a c t i v i t y ,  and th e  

i n t e r e s t " — th en  th e  meaning w i l l  be a p p a re n t . 33

The s te p s  in  th e  p ro c e ss  a re  th e s e .  F i r s t ,  th e  o b s e rv e r  m ust

i s o l a t e  a  p a r t i c u l a r  a c t i v i t y .  Then he m ust d e s c r ib e  th e  i n t e r e s t  b e in g

p u t fo rw ard  in  te rm s o f  th e  co u rse  o f  a c t io n  b e in g  fo llo w ed  by th e

group (an d  t h i s  i s  th e  o n ly  way in  which i n t e r e s t  can be d e l in e a te d ) .

Then th e  o b s e rv e r  m ust c o n s id e r  th e  power o f  th e  group v i s - a - v i s  o th e r

g roups— th e  number o f  members i t  h a s , th e  i n t e n s i t y  o f  t h e i r  i n t e r e s t ,

th e  te c h n iq u e s  o f  o p e r a t io n .  The f i n a l  s t e p  in  th e  p ro ce d u re  i s  to

c o n s id e r  th e  c o n te x t o f  th e  g ro u p 's  a c t i v i t y —no group can  be u n d e rs to o d

ex cep t in  term s o f  i t s  environm ent ( a  word which has no c l e a r  l i m i t s  fo r

B e n tle y ) . A ll  group a c t i v i t i e s  a re  p a r t  o f  a system , each  e x e r t in g
5hc o n t in u a l  p re s s u re  on th e  o th e r s .

F u r th e r ,  a c t i v i t y  and i n t e r e s t  have no p a s t ;  th ey  e x i s t  o n ly  in  

th e  p r e s e n t .  A lthough B en tley  would l a t e r  r a d i c a l l y  change h i s  view s 

on t h i s  s u b je c t ,  when he w rote The P ro cess  o f  governm ent he was p e r s i s -

5 3 lb id . ,  pp. 213-1**. 5 4 I b id .,  p. 217.
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t e n t l y  and d o g n a t ic a l ly  a h i s t o r i c a l .  The p a s t  had s im p ly  ceased  to  

have any b e a r in g  on th e  p r e s e n t .  "Long, in  p o in t  o f  tim e , a s  may be 

th e  t r a in s  o f  a c t i v i t y  which we m ust fo llo w  a n a ly z in g  a c t i v i t y ,  

we n ev er g ra sp  them ex cep t a t  some p re s e n t  m o m en t."^  He would a lm o st 

co m p le te ly  r e v e rs e  t h i s  r u le  in  R e l a t i v i t y  in  Man and S o c ie ty  (1 9 2 6 ), 

by which tim e he had come to  b e l ie v e  t h a t  th e  a n a ly s is  o f  b e h a v io r  

must ta k e  in to  acco u n t th e  e t e r n i t i e s  o f  tim e s t r e t c h i n g  backw ards and 

forw ards from th e  p r e s e n t .

The i d e n t i f i c a t i o n  o f  i n t e r e s t  w ith  group d e f in e s  o u t o f  e x is te n c e

any co n cep tio n  o f  a  s p e c i f i c a l l y  p u b lic  i n t e r e s t .  T^e p u b l ic ,  n o t b e in g
s 6a group, canno t have an i n t e r e s t .  O r, to  be more p r e c i s e ,  s in c e  we 

n ev er see  th e  p u b lic  a c t in g  a s  a group we canno t t r e a t  i t  a s  su ch  ( s in c e  

th e re  can be no group where th e re  i s  no a c t i v i t y ) .  I t  may be a ls o  th a t  

B e n tle y 's  d e n ia l  o f  a p u b lic  i n t e r e s t  i s  a consequence o f  h is  o b se rv a ­

t io n  o f  th e  u b iq u i ty  o f  s o c ia l  c o n f l i c t .  "The phenomena o f  p o l i t i c a l  

l i f e  which we s tu d y  w i l l  alw ays d iv id e  th e  s o c ie ty  in  which th e y  o c c u r , 

a lo n g  l i n e s  which a re  very  r e a l ,  though o f  v a ry in g  d eg rees  o f  d e f i n i t e ­

n e s s .  T^e s o c ie ty  i t s e l f  i s  n o th in g  o th e r  than  th e  complex o f  g roups

57th a t  compose i t . "  But i t  i s  a ls o  a consequence o f  B e n t le y 's  b a s ic  

o r i e n t a t i o n .  The American p u b lic  i s  to o  much l i k e  u m en ta l c o n s t r u c t ,  

a th in g  co n ju red  by th e  w i l l ,  to  s u i t  B en tley . (As W ilson pu t i t ,  " th e  

l e t t e r s  . . .  do n o t make a com plete w ord ."  That s u i t e d  B en tley  f i n e . )

I t  i s  to o  u n w ie ld ly  an a b s t r a c t io n  to  be g ra n te d  s t a t u s  a s  a u n i t  o f  

a n a ly s is .  H® i s  q u i te  convinced  th a t  we n ev er s ee  such a th in g  a s  a

^ I b i d . ,  p . 219- ^ S c h a a r  and W olin, " E ssa y s ,"  p . 1?8 .
57 ̂ B®ntley, process, p. 222.
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p u b l ic ,  l e t  a lo n e  a p u b lic  i n t e r e s t .

On any p o l i t i c a l  q u e s tio n  w hich we co u ld  s tu d y  . . .  we 
sh o u ld  n ev er be j u s t i f i e d  in  t r e a t i n g  th e  i n t e r e s t s  o f  th e
whole n a t io n  a s  d e c is iv e .  There a re  alw ays some p a r t s  o f
th e  n a t io n  to  be found a r ra y e d  a g a in s t  o th e r  p a r t s ,  ̂ .g

S ta tem en ts  to  th e  c o n tr a ry ,  he n o te s ,  a r e  u s u a l ly  o n ly  fa ca d e s  c o v e r in g  

a  group i n t e r e s t .

I t  was B e n tle y ’s  b e l i e f  th a t  c o n c e n tr a t in g  on a c t i v i t y  and 

i n t e r e s t ,  th e  i n v e s t ig a to r  would be a b le  to  g e t beh ind  th e  s u r f a c e  man­

i f e s t a t i o n s  o f  p o l i t i c s — such a s  fo rm al law s and i n s t i t u t i o n s —to  th e  

r e a l i t y  o f  s o c ia l  l i f e .  That r e a l i t y  was a b u b b lin g , c h u rn in g  mass o f  

a c t i v i t y  and i f  i t  appeared  m ean in g less  when lo o k ed  a t  t h i s  way, th e n ,

B e n tley  would sa y , we have g o tte n  c lo se  to  th e  e s s e n t i a l  t r u t h .  We

have s t r ip p e d  away th e  f a l s e  m eaning, th e  f a l s e  c a te g o r i e s ,  and begun 

anew w ith  th e  raw m a te r ia l  i t s e l f .  A ccep tin g  th e  chaos o f  s o c ia l  l i f e  

was th e  f i r s t  s t e p  tow ards u n d e rs ta n d in g  i t .

W ith t h i s  in  mind B en tley  tu rn e d  h i s  a t t e n t io n  to  th e  governm ent 

and th e  o th e r  s p e c i f i c a l l y  p o l i t i c a l  "g ro u p s"  in  s o c ie ty :  a  l i s t  which

in c lu d e d  p u b lic  o p in io n  and law . Where o th e r  in v e s t i g a to r s  had concen­

t r a t e d  on th e  fo rm al i n s t i t u t i o n s ,  B en tley  would use  th e  p ro c e s s /g ro u p /  

a c t i v i t y  to o l  to  s e e  them w ith  f re s h  e y e s .

P u b lic  o p in io n  i s  "an  e x p re ss io n  o f ,  by o r  f o r  a group  o f  p e o p le ."  

T h is  i s  th e  o n ly  sen se  o f  th e  word p u b lic  th a t  B e n tle y  re c o & iiz e s :  " a

g e n e ra l  name f o r  m asses o f  groups a t  a c e r t a in  s ta g e  o f  th e  p ro c e s s ."  

P u b lic  o p in io n  i e  th e  v e rb a l  e x p re s s io n  o f  th e  c o n d i t io n ,  a t  any g iv en

58 I b i d . ,  p . 220. Compare de J o u v e n e l’s  argum ent, c i t e d  in  C hap ter
I* P- 25-
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moment, o f  th e  in te r e s t - g r o u p  s t r u g g le .  I t  i s  a n o th e r  form o f  a c t i v i t y ,

s in c e  sp e a k in g , w r i t in g ,  e x p re s s io n s  o f  any form a re  to  be seen  f o r  what

th e y  a r e :  m en-do ing-som eth ing . The a n a ly s is  o f  p u b lic  o p in io n  h e lp s

us to  see  "w hat i n t e r e s t  groups a re  most a c t i v e ,  what a re  d o m in a tin g ,

what a re  a b so rb in g  o th e r s  in to  th em selv es  to  t h e i r  in c re a s e d  a c t i v i t y ,

59what a re  th e  r e p r e s e n ta t iv e  r e l a t i o n s  betw een them ."

Government has v e ry  l i t t l e  to  do in  t h i s  scheme o f  th in g s  ex ce p t 

to  perfo rm  "g o v e rn in g  fu n c tio n s  f o r  th e  u n d e r ly in g  groups o f  th e  pop­

u l a t i o n .  B en tley  i s  no M a rx is t— th e  governm ent does n o t perform  

g o v ern in g  fu n c tio n s  f o r  a g roup , b u t f o r  a l l  g ro u p s. I t  r e g i s t e r s  th e  

su c c e s s  o r  f a i l u r e  o f  group a c t i v i t i e s ,  and makes th e  n e c e s sa ry  a d j u s t ­

m ents among th e  g ro u p s , d i c t a t e d  alw ays by th e  a c tu a l  b a la n c e  o f  power 

among th e  g ro u p s. B e n tle y  i s  c l e a r l y  a t  a lo s s  to  e x p la in  how th e  

governm ent knows w hich groups a re  more o r  l e s s  p o w erfu l th a n  o th e r s .  

G e n e ra lly , he s a y s , th e  governm ent o f  a d em o cra tic  n a t io n  i s  fo rc e d  to  

make a d ju s tm e n ts  f o r  l a r g e  b u t weak i n t e r e s t s  ( i . e . ,  th e  mass o f  men) a t  

th e  expense o f  sm a ll b u t in te n s e  i n t e r e s t s  ( i . e . ,  p re s s u re  g ro u p s ) .

T h is , and t h i s  a lo n e , i s  what " c o n t r o l  by th e  p eo p le"  m eans. But some­

tim es  th e  governm ent i s  fo rc e d  to  a c t  a s  " th e  r e p r e s e n ta t iv e  o f  th e  

'a b s e n t ' o r  q u ie s c e n t  group i n t e r e s t s , "  and in  t h i s  c a p a c i ty  i t  i s  some­

tim es th w arted  from e x p re s s in g  th o se  i n t e r e s t s  by th e  power o f  sm all 
61g ro u p s .

T ^ is  makes th e  e n t i r e  i n t e r e s t  th e o ry  d i f f i c u l t  to  u n d e rs ta n d , 

b ecau se  e a r l i e r  BBntley had i n s i s t e d  t h a t  th e re  can be no i n t e r e s t  w ith o u t

^ B e n t l e y ,  P ro c e s s , p . 2V f. ^ ° I b i d , , pp . 26 0 -6 1 .

6l I b i d . ,  pp. ^53-5^.
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a c t i v i t y .  T hus, th e r e  can be no " a b se n t o r  q u ie s c e n t  group  i n t e r e s t s ? :  

th e r e  a r e  o n ly  weak i n t e r e s t s  and s t r o n g  i n t e r e s t s ,  and govern m en t, a s  

th e  a g en cy  whose p u rp ose i t  i s  to  r e g i s t e r  th e  b a la n c e  o f  p ow er, h as  

no b u s in e s s  p r e f e r r in g  weak i n t e r e s t s  to  s t r o n g  o n e s .

I n t e r e s t  e x p r e s s e s  i t s e l f  th rou gh  governm ent in  th e  form o f  

la w , a d m in is t r a t iv e  d e c i s i o n s ,  e x e c u t iv e  a c t i o n s ,  and c o u r t  r u l i n g s .

Each o f  t h e s e  a c t i v i t i e s  i s  an e x p r e s s io n  o f  an u n d e r ly in g  group  

i n t e r e s t .  The sum t o t a l  o f  t h e s e  a c t i v i t i e s — th e  t o t a l  work o f  g o v ern ­

m ent— i s  th e  e x i s t i n g  b a la n c e  o f  power in  th e  s o c i e t y .  !& at i s ,  i t  i s  

th e  b a la n c e  among th e  c o n te n d in g  g r o u p s , e x p r e s s e d  aB p u b l ic  p o l i c y .

Each law  . . .  i s  a  h a b it u a l  a c t i v i t y ,  m a in ta in in g  i t s e l f  
th rou gh  o r g a n iz e d  govern m en t, and r e s t i n g  in  a g r e a t  b ed  o f  
su ch  a c t i v i t i e s  . . . .  We s h a l l  . . .  f in d  t h a t  o u r  f u l l e s t  
and r i c h e s t  s ta te m e n t  o f  th e  law  i s  in  term s o f  th e  group  
a c t i v i t y  te n d in g  to  sp rea d  i t s e l f . ^ .

Law i s  th u s  a n o th e r  word f o r  " h a b itu a l s o c i a l  a c t i v i t y  . . .  e i t h e r  

fo rm u la ted  o r  e n fo r c e d ,  and m ost co n n o n ly  b o th , . . .  th ro u g h  a  d i f f e r ­

e n t ia t e d  g o v e r n in g  b od y ."  S in c e  l a v  i s  j u s t  a n o th e r  p h a se  o f  group  

a c t i v i t y ,  i t  makes l i t t l e  s e n s e  to  c l a s s i f y  govern m en ts o r  l e g a l  sy s te m s  

on th e  b a s i s  o f  m a jo r ity  o r  m in o r ity  r u l e .  S^ch form s o f  r u le  a r e  o n ly  

" b i t s  o f  t e c h n iq u e ." ^  The f a c t  t h a t  la w  i s  c o e r c iv e  d o es  n o t  d i s ­

t in g u is h  i t  from o th e r  form s o f  group a c t i v i t y .  O nly  from  a "Very  

l im i t e d  v ie w -p o in t"  can  we d i s t i n g u i s h  th e  s t a t e ' s  power t o  p u n ish  from  

th e  g r o u p 's  own s a n c t io n s .  " V o lu n ta ry  and in v o lu n ta r y  a re  a r t i f i c i a l  

d i s t i n c t i o n s ."

The g e n e r a l r u le  h ere  i s  q u i t e  c l e a r .  There i s  s im p ly  no im por­

ta n t  d i f f e r e n c e  b etw een  a n a t io n  and a grou p . "The state and m inor

^ I b i d . ,  p. 2 8 8  , 292 . 6 ;5I b id ., pp. 27*+, 2 8 3 .
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group ings  need to  be a s s im i l a t e d  to  one a n o th e r ,  r a t h e r  th an  s h a rp ly

c o n t r a s t e d . "  A l l  p o l i t i c a l  phenomena a r e  on th e  same continuum . A l l

p o l i  t i c a l  m a n i f e s t a t io n s  a re  one form o r  a n o th e r  o f  the  b a s ic  s o c i a l

fo rm ula ,  which by t h i s  p o in t  in  The P ro cess  o f  Government has grown

r a t h e r  long : masses o f  m e n /g r o u p s / in t e r e s t / o p in io n /g o v e r n m e n t /p o l i t i c a l
64p ro c e s s / la w .  A l l  a re  the  same, "o n ly  s t a t e d  from a d i f f e r e n t  a n g le . "

The p r e s i d e n t ,  the  C ongress , and the  c o u r t s  a l l  e x p re s s  th o se  

i n t e r e s t s  which a re  " b ig  and s t r o n g  enough to  win o u t . "  S t r e n th  and 

s i z e  a re  th e  o n ly  re q u irem en ts  f o r  g e t t i n g  e x p re s se d .  Congress e x i s t s  

because  groups have found t a l k i n g  to  be a g r e a t  improvement o v e r  con­

f l i c t  ( v i o l e n t  c o n f l i c t ,  t h a t  i s )  as a way o f  a d j u s t i n g  t h e i r  i n t e r ­

e s t s .  "But b en ea th  th e  argument l i e s  s t r e n g t h . "  That i s ,  b en ea th  

the  r h e t o r i c  l i e  the  f a m i l i a r  t o o l s  o f  group s t r u g g l e :  p r e s s u re  and

fo rc e  masked beh ind  a facade o f  argument and i d e a l s .  But Congress 

e x p re s s e s  c e r t a i n  k in d s  o f  i n t e r e s t s  more r e a d i l y  than  o t h e r s ,  and 

B en tley  does n o t  see  how t h i s  o b s e rv a t io n  c o n t r a d i c t s  h ie  hope o f  dem­

o n s t r a t i n g  th e  au to m atic  e q u a t io n  o f  p o l i c y  and group i n t e r e s t s .  The 

p e c u l i a r i t y  h e re ,  a c c o rd in g  to  B e n t le y ,  i s  t h a t  Congress fo rm a lly  

r e p r e s e n t s  " l o c a l i t y  g ro u p in g s ,"  whereas " o c c u p a t io n a l  g roup ings"  and 

" s e l f - p r o t e c t i o n "  groups ( i . e . ,  p r e s s u re  g roups) a r e  in  r e a l i t y  th e  

most im p o rtan t i n t e r e s t s  r e p re s e n te d  in  C ongress. " In  a c o n d i t io n  o f  

t h i s  k ind  th e  c o n t r o l  o f  the  r e p r e s e n t a t i v e s  by th e  v o te r s  i s  u s u a l ly

weak." A lso , l o g - r o l l i n g  becomes th e  "most c h a r a c t e r i s t i c  l e g i s l a t i v e
65p r o c e s s . "  F urtherm ore , th e  pace a t  which l e g i s l a t i v e  b o d ie s  o p e r a te

^ I b i d . ,  p. 2 8 2 . ^ T b id ., pp. 3 6 0 -7 1 .
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66a ls o  i n t e r f e r e s  w ith  th e  au to m a tic  group/governm ent e q u a tio n .

Something e l s e  i n t e r f e r e s  w ith  th e  e q u a t io n ,  som eth ing  p e r i ­

l o u s l y  c lo s e  to  b e in g  what B en tley  would, in  a n o th e r  mood, have termed 

a  " sp o o k ."  This i s  th e  " h a b i t  background" o r  " r u l e s  o f  th e  game" which 

in te rp o s e  them selves  (he d id  n o t  ph rase  i t  t h i s  way, b u t  t h i s  i e  what 

i t  amounts t o )  between the  p a r t i c i p a n t s  in  the  group s t r u g g le  in  the  

l e g i s l a t u r e .

There a re  l i m i t s  to  th e  tech n iq u e  o f  th e  s t r u g g le ,  t h i s  i n ­
v o lv in g  a ls o  lim itB  to  th e  group demands . . . .  O r, in  o th e r  
w ords, when th e  s t r u g g le  p ro ceed s  to o  h a r s h ly  a t  any p o in t  
th e re  w i l l  become i n s i s t e n t  in  th e  s o c ie ty  a group more power­
f u l  th an  e i t h e r  o f  th o se  in v o lv ed  which tends to  s u p p re s s  the  
extrem e and annoy ing  methods o f  th e  group in  th e  p rim ary  
s t r u g g le .

T h is  " h a b i t  background" must n o t  be confused  w ith  a n ascen t  p u b l ic  

i n t e r e s t ,  s in c e  i t  i s  m erely  p ro c e d u ra l  and o n ly  b r in g s  th e  group 

s t r u g g l e  back w i th in  manageable l i m i t s .  Nor i s  th e  "group  more power­

f u l  than  e i t h e r  o f  th o se  in v o lv ed "  th e  p u b l ic  i t s e l f ,  o r  even , n e c e s ­

s a r i l y ,  th e  governm ent. In  f a c t ,  i t  i s  u n c le a r  from th e  t e x t  what o r  

who t h i s  s t r a n g e  group i s ,  which le a d s  us to  b e l i e v e  t h a t  i t  i s  o n ly  

a ch im era , an i n c o n s i s t e n t  e lem ent in  th e  th e o ry  o r  a deus ex machine 

which p re v e n ts  the  system  (and th e  th e o ry )  from s e l f - d e s t r u c t i n g .  I f  

th e  group s t r u g g l e  i s  the  s o c i e t y ,  then  th e re  sho u ld  be no m y s te r io u s  

fo rc e  to  m ediate  between th e  group s t r u g g l e  and s o c i e ty .  But B en tley  

needs such  a f o r c e ,  because in  f a c t  th e r e  i s  no au tom atic  e q u a t io n  

between p u b l ic  p o l ic y  and group demands.

One way o f  r e s o lv in g  t h i s  c o n t r a d i c t io n  would be to  p o s i t  an 

i n s t i t u t i o n a l  government i n t e r e s t  and a s c r ib e  to  t h a t  any in e x p l i c a b le

6 6 I b id .,  p. 3 9 8 . 6 7 I b id ., p. 3 7 2 .
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p u b l ic  p o l i c y  which does no t e x a c t ly  match group demands. T ^ is  f a r

B en tley  does n o t go t and i t  i s  d i f f i c u l t  to  see  how he c o u ld .  For t h a t

would r e q u i r e  a d e m o n s tra t io n  t h a t  the  p o l i c y  p u t forw ard by government

(co n ce iv ed  now a s  a s e p a r a t e ,  narrow i n t e r e s t  group) b e a r s  some

r e l a t i o n  to  i t s  (narrow ) group i n t e r e s t ,  when in  f a c t  th e  p o l i c i e s

su p p o rte d  by government a re  much too v a r i e d ,  and much too  b ro a d ,  to

admit o f  any such  d e m o n s tra t io n .

B en tley  p u rsu es  th e  group/governm ent e q u a t io n  i n to  th e  c o u r t s .

In  law , he s a y s ,  " th e  r e a so n in g s  a re  o f  th e  p ro c e s s ,  n o t  i t s  d i r e c t o r s . "

In  o r d e r  to  u n d e rs tan d  th e  supreme C o u r t ,  we must

ge t th e  c a ses  and th e  t h e o r i e s  and the  p re c e d e n ts  and the  
peop le  a l l  s t a t e d  in  one common s e t  o f  p r e s s u r e s ,  ev e ry  f a c t o r  
in  term s o f  th e  o th e r s  w ith  ex a c t  r e f e r e n c e  to  what i t  r e p r e ­
s e n te d  in  the  o t h e r s ,  and what perhaps  th e  o th e r s  r e p re s e n te d  
in  i t . g g

Here too  th e  e q u a t io n  i s  r e l e n t l e s s .  N oth ing  t h a t  has e v e r  been done 

o r  t h a t  might have been done could  have a l t e r e d  th e  s im ple  e q u a t io n  o f  

group p r e s s u re s  and government p o l i c y .  I f  C h ie f  J u s t i c e  M arsh a ll  had 

made d i f f e r e n t  d e c i s io n s  d u r in g  h i s  t e n u r e ,  th e  i n t e r e s t s  ex p re sse d  in  

th e  d e c i s io n s  he d id  make would s im ply  have e x p ressed  them selves  

e lse w h e re .  "The power was n o t  in  M a rsh a l l ,  b u t in  th e  i n t e r e s t  groups 

he so a d e q u a te ly  re c o g n iz e d  and a llow ed  to  come so sm oothly and s p e e d i ly
69to  t h e i r  due dominance in  the  government. "

The Darwinian assum ptions  a r e  c l e a r .  What i s ,  had to  be . S tro n g  

groups sho u ld  be r e p re s e n te d ;  th e  groups t h a t  a re  r e p re s e n te d  a re  by 

d e f i n i t i o n  the  s t r o n g  g roups.  E v e ry th in g  works o u t  f o r  th e  b e s t .

^ I b i d . ,  pp. 3 8 2 , 5 8 9 . ^ I b i d . ,  p. 390. My emphasis.
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"O rder i s  now, and o rd e r  has b een , where o rd e r  i s  needed. . . . "  I f  

th e  i n t e r e s t s  had been d i f f e r e n t  from th e  ones a id e d  by M a rs h a l l 's  

d e c is io n s  (and B en tley  does n o t s p e c u la te  on what th o se  i n t e r e s t s  w e re ), 

th en  th o se  o th e r  groups would have p r e v a i le d  "by th e  power o f  th e  u n d e r­

ly in g  i n t e r e s t s  which pump a l l  th e  lo g ic  in to  th e o ry  th a t  th e o ry  

o b ta in s . "  The J u s t i c e s ,  " f a r  from b e in g  a s o r t  o f  l e g a l  machine . . .  

a r e  a fu n c tio n in g  p a r t  o f  t h i s  governm ent, re sp o n s iv e  to  th e  group

p re s s u re s  w ith in  i t ,  r e p r e s e n ta t iv e  o f  a l l  s o r t s  o f  p r e s s u re s ,  and u s in g
70t h e i r  r e p r e s e n ta t iv e  Judgement to  b r in g  th e s e  p r e s s u re s  to  b a la n c e . "

I t  i s  t h i s  a t t i t u d e  t h a t  has le d  Myron q .  Hale to  accuse  B en tley  o f  

p ro v id in g  a " s u r r e p t i t i o u s  s a n c t i f i c a t i o n  o f  th e  a c t u a l . "  I t  i s  a v a l id  

p o in t ,  and i s  no l e s s  so because B en tley  may have in ten d e d  som eth ing  

q u i te  d i f f e r e n t ,  w hatever h is  in te n t io n ,  how ever, h i s  c o n c lu s io n  

canno t be av o id ed . A g ro u p 's  i n t e r e s t s  a re  "ex p re sse d "  by law  because 

th e  group i s  s t r o n g .  I t  i s  n o t s tr o n g  becau se  i t s  i n t e r e s t s  a re  ex ­

p re s s e d .  The p o l i t i c a l  o rd e r  does n o t choose which i n t e r e s t s  a re  to  be 

e x p re sse d  th ro u g h  law  ( i . e . ,  what g o a ls  i t  w i l l  p u rs u e )— th a t  would r e ­

q u i r e  th e  in t ro d u c t io n  o f  a " sp o o k ,"  a p o l i t i c a l  m otive from o u ts id e  th e  

group s t r u g g le .  In s te a d ,  B en tley  se e s  th e  p o l i t i c a l  o rd e r  a w a itin g

th e  d e c is io n  o f  th e  p ro c e ss  a s  to  which group w i l l  succeed  and which w i l l

71go u n d e r . "The re a so n in g s  a re  o f  th e  p ro c e s s ."

70I b i d . ,  pp . 390, 393. My em phasis.
71Myron Q. H ale , "The Cosmology o f  A rth u r F . B e n tle y ,"  in  W illiam  

E. C o n n o lly , e d . , The B ias  o f  P lu ra lis m  (New York: A th e rto n  P re s s ,  1 9 6 9 ), 
p . 35* Hale l in k s  B en tley  to  Darwin; b u t B e n t le y 's  r e l a t io n s h ip  to  
S o c ia l  Darwinism i s  com plex. As we w i l l  se e  below , B en tley  was n o t a 
p o l i t i c a l  c o n s e rv a t iv e ,  w hatever th e  im p lic a t io n s  o f  h is  "cosm ology ."
He worked fo r  L a F o l l e t t e 's  p r e s i d e n t i a l  campaign in  In d ia n a  and su p p o rted  
th e  N o n -P a rtisan  League. But n e i th e r  was he a p a r t  o f  th e  movement th a t
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M akers| U sers  and M asters 

With th e  a n a ly s is  o f  th e  c o u r ts ,  B e n t le y 's  su rv ey  o f  th e  p ro c e ss  

o f  governm ent came to  an end . What a re  we l e f t  w ith? S in ce  B en tley  

th o u g h t he was g iv in g  us a t o o l  u s e fu l  in  th e  s tu d y  o f  p o l i t i c s ,  i t  may 

be h e lp fu l  to  see  what use he made o f  i t  h im s e lf .  Does th e  p ro c e ss  

co n cep t h e lp  us u n d e rs ta n d  p o l i t i c a l  th in g s?  In  p a r t i c u l a r ,  does i t  

h e lp  u s  u n d e rs ta n d  th e  p o l i t i c a l  c r i s i s  t h a t  was p a r t  o f  th e  m o tiv a tio n  

f o r  B e n t le y 's  work? Did i t  h e lp  B en tley?

I t  d id  n o t .  The w eakest s e c t io n s  o f  The P ro ce ss  o f  Government 

a re  B e n t le y 's  a tte m p ts  to  " e x p la in "  p o l i t i c a l  phenomena. There a re  

th re e  c o n tro v e r s ie s  in  p a r t i c u l a r  which c l e a r ly  d em o n stra te  B & n tley 's  

h e lp le s s n e s s  in  th e  face  o f  p o l i t i c a l  e v e n ts :  1 ) The p assag e  o f  th e

f e d e ra l  meat in s p e c t io n  a c t  u n d er Theodore R o o s e v e l t 's  a d m in is t r a t io n ;

2 ) The t a r i f f  re fo rm  c o n tro v e rs y  o f  th e  same p e r io d ; and 3) The a g i t a ­

t i o n  in  Chicago f o r  th e  r e g u la t io n  o f  tru c k  lo a d s .  In  each  c a s e ,  th e  

p ro c e s s  to o l  f a i l s  to  e x p la in  ( o r  even to  d e s c r ib e )  p o l i t i c a l  r e a l i t y .

S in ce  B e n t le y 's  th e o ry  p o s i t s  a u n i ty  o f  governm ent and th e  

p ro c e ss  o f  group i n t e r a c t io n — he has s a id  r e p e a te d ly  t h a t  th ey  a re  th e  

same th in g —he must show th a t  p u b lic  p o lic y  can be e x p la in e d  as  a co n se ­

quence o f  group a c t i v i t y .  I f  th e se  phenomena e v e r  become s e p a ra te d ,

E r ic  Goldman has c a l le d  " re fo rm  D arw inism ," whose a d h e re n ts  looked  to  
th e  c o m p e titio n  o f  s o c ia l  groups to  "ev o lv e "  th e  p re se n t system  and i t s  
e v i l s  o u t o f  e x is te n c e .  See E r ic  Goldman, Rendezvous w ith  D estin y  
(New York: V in tage Books, 1956)* pp. ? 0 - 6 l .  B e n tle y , in  The P ro cess  o f  
Government a t  l e a s t ,  d en ied  th e  th e o ry  o f  p ro g re s s ,  and so  would have 
been fo rc e d  to  deny a ls o  th e  t e l e o lo g ic a l  im p lic a t io n s  o f  b o th  c o n s e r ­
v a t iv e  and reform  Darwinism . He a p p a re n tly  b e lie v e d  in  a p u re ly  am oral 
v e r s io n  o f  Darwin: change th ro u g h  th e  i n t e r a c t io n  o f  o rgan ism  and en ­
v iro n m en t, w ith  s u r v iv a l  o f  th e  f i t t e s t  (n o t th e  b e s t )  s o c i a l  g ro u p s.
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th e  s u s p ic io n  w i l l  be a ro u sed  th a t  th ey  a re  fu n d am en ta lly  d i f f e r e n t ,  and

n o t s im p ly  phases o f  one a n o th e r .  So i t  i s  im p o rta n t f o r  B e n tle y  to

show th a t  i n t e r e s t s  a re  alw ays ex p re ssed  th ro u g h  governm ent p o l ic y  i f

th ey  a re  s t ro n g  enough to  be ex p re sse d  a t  a l l .  " I f  group i n t e r e s t s

ten d  in  a c e r t a in  d i r e c t io n ,  and a re  checked in  t h e i r  co u rse  th ro u g h
72C ongress, th ey  w i l l  f in d  t h e i r  way th ro u g h  th e  p re s id e n c y ."  H is u se

o f  th e  meat in s p e c t io n  c o n tro v e rsy  i s  r e v e a l in g .  B i l l s  c a l l i n g  f o r  th e

in s p e c tio n  o f  meat w hich had th e  su p p o rt o f  th e  S e c re ta ry  o f  A g r ic u ltu re

were b o t t l e d  up in  C ongress by r e p r e s e n ta t iv e s  sy m p a th e tic  to  th e

p ack in g  in d u s t r y .  Taking ad van tage  o f  th e  sudden c o n tro v e rs y  caused  by

Upton S i n c l a i r ' s  ex p o se , The J u n g le , P r e s id e n t  R o o sev e lt

used h i s  chance , proved on th e  s p o t  th a t  h is  judgm ent o f  th e  
i n t e r e s t  g ro u p in g  o f  th e  p o p u la tio n  was c o r r e c t ,  b u l l i e d  th e  
c o n g re s s io n a l r e p r e s e n ta t iv e s  o f  th e  b e e f  in d u s t r y  u n t i l  th ey  
s u rre n d e re d  . . . .  The p r e s id e n t  was th e  l e g i s l a t i v e  o rg a n , 
th ro u g h  which th e  g r e a t  group i n t e r e s t  fu n c tio n e d  in  t h i s  c a s e . , ^

There a re  s e v e r a l  i n t e r e s t i n g  p o in ts  ab o u t t h i s  example which 

su g g e s t th e  c o n fu s io n  su rro u n d in g  B e n t le y 's  n o tio n  o f  i n t e r e s t  and 

governm ent, and t h e i r  r e l a t i o n  to  p ro c e s s .  He w ants th e  governm ent/ 

group e q u a tio n  to  be a u to m a tic , y e t  he i s  faced  w ith  an i n t e r e s t —meat 

in s p e c t io n —which was n o t g e t t i n g  e x p re sse d . Nor can he argue  th a t  

th e  p r e s id e n t  ta k e s  up th e  e x p re ss io n  o f  i n t e r e s t s  t h a t  a re  too  weak to  

be ex p ressed  th ro u g h  C o n g ress, f o r  th a t  would in tro d u c e  a spook in th e  

form o f  an ag en t from o u ts id e  th e  group p ro c e s s .  So he must argue 

th e  im probab le—th a t  th e  meat in s p e c tio n  i n t e r e s t  ach iev ed  th e  r e q u i ­

s i t e  s t r e n g th  a t  j u s t  the  moment P re s id e n t R o o sev e lt made h im se lf

7 2 I b i d . ,  p . 351.

73 I b id .  Em phasis in  o r i g i n a l .
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a v a i la b le  f o r  i t s  e x p re s s io n . P resum ably , i f  th e  p r e s id e n t  had n o t 

been sy m p a th e tic  to  th e  r e g u la t io n  o f  t r u s t s ,  th e  meat in s p e c tio n
I

i n t e r e s t  would have e x p re ssed  i t s e l f  th ro u g h  th e  rem ain in g  agency o f

group demands: th e  c o u r ts .

An d what i s  th e  " g re a t  group i n t e r e s t "  which fu n c tio n e d  th ro u g h

th e  p r e s id e n t?  C ab lin g  i t  " g r e a t"  seems to  upgrade i t s  s t a t u s  some­

w hat. Was i t  g r e a t  because i t  was la rg e ?  T his i s  hard to  b e l ie v e ,  

s in c e  th e  t a s t e  f o r  c le a n  meat was a r e c e n t  a c q u i s i t i o n ,  and most 

A m ericans had o n ly  been co n sc io u s  o f  i t  s in c e  r e a d in g  o r  h e a r in g  abou t 

The J u n g le . Host A m ericans, c e r t a i n l y ,  d id  n o t p la c e  i t  h ig h  on t h e i r  

l i s t  o f  c o n c e rn s . Was i t  g r e a t  because  i t  was g e n e ra l ,  in  th e  se n se  

t h a t  i t  a p p lie d  to  a wide v a r i e ty  o f  p eo p le  w ith  l i t t l e  e l s e  in  common? 

T h is i s  a p o s s i b i l i t y ,  and y e t w ith o u t ta k in g  a su rv ey  to  d is c o v e r  who 

among th e  p o p u la tio n  was e x p re s s in g  an a c t iv e  d e s i r e  f o r  c le a n  m eat, 

i t  would be im p o ss ib le  f o r  B en tle y  to  know.

Nor i s  t h i s  th e  o n ly  q u an d ry . F o r th e re  was one i n t e r e s t  which

d id  e x p re ss  i t s e l f  th rough  a c t i v i t y  o f  v a r io u s  k in d s ,  b u t which 

n e v e r th e le s s  "g o t l o s t  in  th e  p ro c e ss"  ( l i t e r a l l y ) .  TTiis was the  

packinghouse w o rk e rs ' i n t e r e s t  in  b e t t e r  w orking c o n d i t io n s ,  th e  cause  

which The Ju n g le  was meant to  s u p p o r t .  " I  aimed a t  th e  p u b l i c 's  h e a r t , "  

S in c l a i r  w rote l a t e r ,  " b u t by a c c id e n t  I  h i t  i t s  stom ach in s t e a d ."

E a r l i e r  B en tley  n o te s  t h a t  one o f  th e  c h a r a c t e r i s t i c s  o f  a p rim ­

i t i v e  s o c ie ty  i s  th a t  " a t  no s ta g e  i s  th e  s t r u c tu r e  a b le  to  m is re p re se n t
7 if

la r g e  e lem en ts  in  th e  s o c ie ty  o r  to  b lo c k  the  a c t i v i t y . "  This would 

a p p a re n tly  su g g e s t th a t  in  l e s s  p r im i t iv e  s o c i e t i e s  i t  i s  p o s s ib le  fo r

74( I b i d . ,  p . 332.
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la r g e  i n t e r e s t s  to  be m is re p re se n te d . (We have j u s t  seen  how a r e l a ­

t i v e l y  sm a ll i n t e r e s t  can be m is re p re se n te d , o r  even ig n o r e d . ) But 

t h i s  adm ission  i s  ta k e n  back a lm o st im m ediate ly  in  th e  d is c u s s io n  o f  

how group i n t e r e s t s  work th ro u g h  th e  e x e c u tiv e ,  where B e n tle y , in  

d is c u s s in g  th e  t a r i f f  re fo rm , t r i e s  to  show once ag a in  th a t  t h i s  p ro c e ss  

i s  a u to m a tic . Where an  i n t e r e s t  does n o t e x p re ss  i t s e l f  th ro u g h  th e  

e x e c u tiv e ,  th e  re a so n  i s  s im p le . I t  i s  n o t y e t s t ro n g  enough. D esp ite  

h i s  known sympathy f o r  t a r i f f  re fo rm , B en tley  a rg u e s , Theodore R o o sev e lt 

was u n ab le  to  ach iev e  any s i g n i f i c a n t  re fo rm  because  th e  " t a r i f f  re fo rm  

i n t e r e s t "  was n o t s t r o n g  enough. But t h i s  h in d ra n ce  i s  o n ly  tem porary .

In  a few y e a r s ,  th e  t a r i f f  re fo rm  group w i l l  e x p re s s  i t s e l f  in  "more

75em phatic  form" and w i l l  c a r ry  th e  day.

But o f  co u rse  t h i s  i s  n o t an e x p la n a tio n  o f  a n y th in g . I t  i s  

s im p ly  a re s ta te m e n t o f  th e  f a c t  th a t  th e  t a r i f f  re fo rm e rs  were b e a te n  

by t h e i r  o p p o n en ts . A tru e  e x p la n a tio n  o f  t h i s  f a c t  would r e q u ire  an 

a n a ly s is  o f  s e v e ra l  f a c to r s :  th e  s t a t e  o f  p u b lic  o p in io n  and th e

o b s ta c le s  in  th e  way o f  i t s  e x p re s s io n ; th e  d iv is io n s  among t a r i f f  

re fo rm e rs  th em se lv es ; th e  power o f  sm a ll b u t in te n s e  i n t e r e s t s  and th e  

weakness o f  la rg e  b u t d i f f u s e  ones; th e  in f lu e n c e  o f  th e  p a r t i e s ;  th e  

c o n t r o l  o f  th e  p r e s s ;  th e  t r a d i t i o n a l  h o s t i l i t y  o f  th e  so u th  to  p ro ­

n o r th e rn  t a r i f f s ;  and so on . Any one o f  th e se  f a c to r s  would s u g g e s t ,  

how ever, th a t  American p o l i t i c a l  i n s t i t u t i o n s  d id  n o t sim ply  t r a n s f e r  

th e  w ishes o f  a m a jo r i ty  in to  p u b lic  p o l ic y .  What B en tley  w ishes to  be 

s im p le  and au to m a tic  would be re v e a le d  to  be complex and d e l ib e r a te .

7 5 I b id ., p. 347.
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When B en tley  sen sed  th e  e x is te n c e  o f  a  w ide, p u b lic  i n t e r e s t  

t h a t  was b e in g  th w arted  by p re s s u re  g ro u p s, he was a b le  to  convince 

h im se lf  th a t  p ro c e ss  would win o u t in  th e  end. Such was th e  case  w ith  

th e  r e g u la t io n  o f  t ru c k  lo a d s  in  C hicago. Here was an exam ple o f  a  

g e n e ra l i n t e r e s t — th e  upkeep o f  th e  c i t y  s t r e e t s - - s h a r e d  by a l l  c i t i ­

zens ( o r ,  as B en tley  c a l l s  them, ta x p a y e rs )  b u t s t i f l e d  by th e  power 

o f  th e  t ru c k in g  in d u s t r y ,  whose o v erlo ad ed  v e h ic le s  were d e s tro y in g  

th e  c i t y ' s  pavem ents. The demand f o r  r e g u la t io n ,  B en tley  i s  co n v in ced , 

i s  bound to  su cceed  so o n e r o r  l a t e r ,  "because  i t  g e n u in e ly  r e p re s e n ts  

th e  mass o f  i n d i f f e r e n t  ta x p a y e r s ,"  even th o se  who do n o t jo in  o rg an ­

i z a t io n s  in  su p p o rt o f  th a t  demand. J o in e r s  o r  no , a l l  ta x p a y e rs  a re  

" p o te n t i a l l y  com prised in  th e  group a c t i v i t y .  There i s  a tendency  to

a c t io n  among them. I f  s u f f i c i e n t l y  goaded th ey  w i l l  come to  'know*
76t h e i r  own i n t e r e s t s . "

T his i s  th e  same m orass in  which David Truman foundered  f o r ty  

y e a rs  l a t e r  in  The G overnm ental P ro c e ss . B e n t le y 's  problem  i s  th e  same 

a s  T rum an 's, and Truman borrow ed B e n t le y 's  s o lu t io n .  The obvious f a c t  

t h a t  th e  "group  p ro c e ss"  does n o t r e p re s e n t  a l l  i n t e r e s t s —even w idely  

sh a re d  o n e s— i s  to  be e x p la in e d  away by p o s i t in g  th e  e x is te n c e  o f  

" p o te n t i a l "  i n t e r e s t  g ro u p s. As B en tley  s u g g e s ts ,  how ever, th e se  "po ­

t e n t i a l "  i n t e r e s t s  a re  o f  a s p e c ia l  ty p e : th ey  a re  the w ide, d i f f u s e ,

g e n e ra l i n t e r e s t s  t h a t  so o f te n  go u n ex p ressed  f o r  la c k  o f  a  sm a ll b u t 

e f f i c i e n t  group to  embody them , fo r  exam ple, th e  upkeep o f  the  s t r e e t s ,  

th e  c o n s tru c t io n  o f  a sound t a r i f f  p o l ic y ,  th e  w orking c o n d it io n s  in  

i n d u s t r i a l  p la n ts  (a s  c o n t r a s te d ,  f o r  exam ple, w ith  the upkeep o f  a

7 6Ib id ., pp. 231-36. My emphasiB.
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p a r t i c u l a r  s t r e e t ,  th e  t a r i f f  on a p a r t i c u l a r  p ro d u c t, o r  w orking con ­

d i t io n s  in  a s in g le  f a c to ry  o f  a s in g le  in d u s t r y ) .  The group p ro c e ss  

ig n o re s ,  by B e n t le y 's  own e v id e n c e , a  trem endous v a r i e ty  o f  p u b lic  

n eed s . I t  i s ,  in  o th e r  w ords, n o t a u n iv e r s a l  phenomenon, n o t a 

synonym fo r  " p o l i t i c s , ” b u t a p a r t i c u l a r  k in d  o f  p o l i t i c s .

Had B en tley  c o n tin u ed  h is  p o l i t i c a l  s tu d i e s ,  p erhaps th e se  

problem s would have become c l e a r e r  to  him . But f o r  v a r io u s  re a so n s  he 

abandoned h i s  s e a rc h  fo r  a s c ie n c e  o f  p o l i t i c s  a f t e r  w r i t in g  The p ro c e ss  

o f  governm ent, and devoted  th e  rem ain d er o f  h is  c a r e e r  to  a p p ly in g  th e  

p ro c e ss  n o tio n  to  o th e r  s u b je c t s —w ith  one e x c e p tio n . T h is was a c u r io u s  

m an u sc rip t w r i t te n  in  th e  e a r ly  1920s ,  some te n  to  tw elve y e a rs  a f t e r  

The P ro cess  o f  Government, b u t b e fo re  R e l a t i v i t y  in  Man and S o c ie ty , 

th e  m ajor work o f  h i s  m iddle y e a r s .  T h is m a n u sc rip t, M akers, U sers  and

M aste rs , went u n p u b lish ed  u n t i l  19&9, tw elve y e a rs  a f t e r  B e n t le y 's

77d e a th . I t  r e v e a ls  a s  c l e a r ly  a s  does The p ro c e ss  o f  Government 

B e n t le y 's  f a i l u r e  a s  a p o l i t i c a l  s c i e n t i s t  and th e  l i m i t a t i o n s  o f  th e  

p ro c e ss  to o l  in  com prehending p o l i t i c a l  r e a l i t y .

M akers, U sers  and M asters i s  an im passioned  d e n u n c ia tio n  o f  th e  

d r i f t  and decay o f  American p o l i t i c s ,  w r i t t e n  by a s ta u n c h  P ro g re s s iv e ,  

and ad d re sse d  to  a g e n e ra l  a u d ie n c e . The c o n t r a s t  w ith  The p ro c e ss  o f  

Government co u ld  n o t be more s t r i k i n g .  The a u th o r  o f  p ro c e ss  was 

s c o rn fu l  o f  t r a d i t i o n ,  " o b je c t iv e ,"  more e x c i te d  by the  c o r r e c t  " s t a t i n g "  

o f  a problem  than  by i t s  s o lu t io n .  In  P ro c e s s , p o l i t i c s  was an e p i -  

phenomenon, a b o d i le s s  spook; in  M akers, U sers and M asters i t  i s  a v iv id

77A rth u r F- B e n tle y , M akers, U sers and M a s te rs , e d . by S idney  
R a tn e r (S y ra c u se , N .Y .: S y racuse  U n iv e r s i ty  P re s s ,  19&9).
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b a tt le g ro u n d  on which th e  f a te  o f  th e  n a t io n  w i l l  be d e c id e d . But i t  

would be a m istak e  to  c o n s id e r  Makers an a b e r r a t io n ,  o r  to  see  t h i s  

work as "o p in io n "  and th e  r e s t  o f  B e n t le y 's  work as " s c ie n c e ."  T h is i s  

th e  same B e n tle y , bu t he i s  e x p re s s in g , as  he m ight have p u t i t ,  a 

d i f f e r e n t  phase o f  h im s e lf .  B e n t le y 's  method and h is  b a s ic  app roach  to  

p o l i t i c a l  o rd e r  have n o t changed; a l l  t h a t  i s  un iq u e  ab o u t Makers i s  

th e  problem  i t  a t te m p ts  to  s o lv e .

That i s  th e  g r e a t  u n so lv ed  dilemma o f  The P ro ce ss  o f  Governm ent: 

What i s  th e  b a s is  o f  th e  s t a t e ?  What i s  i t  t h a t  h o ld s  th e  p o l i t i c a l  

o rd e r  to g e th e r ,  th a t  makes i t  more th an  ju s t  a random assem blage o f  

in d iv id u a ls ?  The answ er i m p l i c i t  in  P ro cess  i s  t h a t  th e  s t a t e  has 

no b a s is  a t  a l l ,  t h a t  th e  p o l i t i c a l  o rd e r  i s  sim ply  a name we g iv e  to  

c e r t a in  p h ases  o f  th e  in te r e s t - g r o u p  p ro c e s s —a m istak en  name, a t  

t h a t .  The p ro c e ss  to o l  was fu n d am en ta lly  an a tte m p t to  se e  beh ind  th e  

"empty form alism " o f  governm ent to  th e  e s s e n t i a l  " s t u f f "  o f  s o c ia l  

l i f e ,  b u t B e n t le y 's  in s i s t e n c e  on d is s o lv in g  th e  fo rm al c a te g o r ie s  o f  

s o c ia l  a c t io n  l e f t  th e  e d i f i c e  o f  th e  s t a t e  w ith  no fo u n d a tio n  a t  a l l .  

Id e a ls  meant n o th in g ; law s were s im p ly  a r e f l e c t i o n  o f  th e  group 

s t r u g g le ,  v a l id  to  th a t  e x te n t  and no f a r t h e r ;  th e  r h e to r i c  o f  p o l i t i c s  

co u ld  be s tu d ie d  o n ly  to  d is c o v e r  th e  i n t e r e s t s  which i t  masked; even 

in d iv id u a ls  were ep h em era l, t h e i r  a c t io n s  m erely  th e  p ro d u c ts  o f  th e  

o v e r la p p in g  group a f f i l i a t i o n s  which th e  p ro c e ss  to o l  was d esig n ed  to  

r e v e a l .  The in te n t  o f  The P ro c ess  o f  Government was d e s t r u c t iv e .  

M akers, U sers  and M aste rs  had an o p p o s ite  p u rp o se , b u t now B en tley  was 

faced  w ith  a s e r io u s  prob lem . He co u ld  n o t reassem b le  th e  s t a t e  w ith ­

o u t p u t t in g  back some o f  th e  p ie c e s  he had d isc a rd e d  so  r e s o lu t e ly  in
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h is  e a r l i e r  work.

One o f  th o se  p ie c e s  was c i t i z e n s h ip .  Man a s  c i t i z e n  does n o t 

ap p ear in  P ro c e s s . Like B eard , B en tley  b e l ie v e d  th a t  "Ban a s  a p o l i t ­

i c a l  an im al"  was th e  f l i m s i e s t  c o n s tr u c t  o f  a l l .  S ince  th e  p o l i t i c a l  

d im ension o f  l i f e  was o n ly  a r e f l e c t i o n  o f  a d eep e r r e a l i t y ,  c i t i z e n ­

s h ip  i t s e l f  must be o n ly  a s u r f a c e  phenomenon. We n ev er s e e  the  

c i t i z e n ,  B en tley  s a id  in  e f f e c t ,  b u t o n ly  th e  man as  m irro re d  in  th e  

groups to  which he b e lo n g s o r  w ith  which he i s  i d e n t i f i e d .  T^e 

fu n c tio n s  o f  c i t i z e n s ,  such  a s  d e l ib e r a t io n ,  a re  b e s t  u n d ers to o d  a s  th e  

r e s u l t  o f  th e  p ro c e ss  o f  group i n t e r a c t io n ,  and n o t as s e p a ra te  " a c t s "  

perform ed by s e p a ra te  " in d iv id u a l s . "  That i s ,  th ey  emerge o u t o f  th e  

p ro c e ss  o f  governm ent a u to m a tic a l ly ,  w ith o u t c o n sc io u s  v o l i t i o n  on 

a n y o n e 's  p a r t .

But M akers, U sers  and M asters was concerned  w ith  th e  r e s t o r a t i o n  

o f  o rd e r  to  American p o l i t i c s ,  and f o r  t h a t  ta s k  som eth ing  more would 

be needed th an  th e  r u le  o f  p ro c e s s . F o r i t  was th e  group p ro c e ss  

i t s e l f  t h a t  B en tley  in te n d e d  to  c r i t i c i z e  in  M akers. The same group 

p ro c e s s  e x to l le d  in  h i s  e a r l i e r  work now came u n d e r f i r e  f o r  d e l iv e r in g  

too  much power to  th e  "m a s te rs"  and to o  l i t t l e  power to  th e  "m akers 

and u s e r s ."  And y e t B en tley  cou ld  n e i t h e r  g iv e  up th e  p ro c e ss  to o l  n o r  

re sh a p e  i t  f o r  i t s  new p u rp o se . C onsequen tly , he cou ld  n o t see  which 

o f  th e  m iss in g  p ie c e s  were needed to  com plete th e  p u z z le .

U sing  th e  g r o u p /p r o c e s s / in te r e s t  schem e, B en tley  a tte m p te d  to  

an a ly ze  post-W ar American p rob lem s, and ra n  in to  t ro u b le  s t r a i g h t  away. 

Announcing th e  s u b je c t  o f  th e  book to  be th e  " f a c t s  o f  w ea lth  and power 

in  th e  U n ited  S t a t e s , "  B®ntley d e c la re d  h i s  in te n t io n  to  s t a t e  th e s e  f a c t s
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o b je c t  iv o ly  . . .  in  te rm s o f  g ro u p s, o f  t h e i r  i n t e r e s t s  as  
r e l a t e d  to  one a n o th e r  . . . .  No o b s e rv e r  o r  s tu d e n t  o f  
such  f a c t s  can hope to  occupy a  p o s i t io n  o u ts id e  o f  them from 
which he can judge them . . . .  Whoever we a r e ,  w h atev er we 
s a y  o r  do , we e x p re s s  some s p e c ia l  phase o f  th e  p ro c e s s  . . . .
Hie c o n te n t  o f  o u r  th o u g h t i s  th e  p eo p le  and th e  i n t e r e s t s
o f  th e  p eo p le  a s  m a n ife s te d  in  th e  v a r io u s  g roups w ith  which 
we a re  more o r  l e s s  i d e n t i f i e d .

So f a r  t h i s  i s  f a m i l i a r  lan g u ag e . S o c ie ty  i s  s im p ly  th e  g ro u p s, 

and th e  group i n t e r e s t s ,  which th e  a n a ly s t  can d e s c r ib e  by o b se rv in g  

a c t i v i t y .  But s in c e  B en tley  i s  a rg u in g  f o r  re fo rm , he must have 

i n t e r e s t s  t h a t  would l o g i c a l l y  le a d  to  a c a l l  f o r  r e s t o r a t i o n .  So he 

p ro ceed s to  do what he had a b ju re d  in  The p ro c e ss  o f  Governm ent: he

a s s ig n s  th e s e  I n t e r e s t s  to  h im s e lf .  Some o f  them a re  a  m id d le -c la s s  

a p p re c ia t io n  fo r  o p p o r tu n i t i e s  to  work and fo r  th e  le a d e r s h ip  which 

a f fo r d s  th e se  o p p o r tu n i t i e s ,  and " v e ry  l i t t l e  sym pathy fo r  s u f f e r in g  

■ • . . amJ7 com pelled  to  a c c e p t i t  a s  i t  i s . "  (N e v e r th e le s s ,

B en tley  h e lp ed  to  o rg a n iz e  th e  Red c ro s s  in  In d ia n a , w hich shows how

co m p lica ted  i n t e r e s t  can b e . )  H® a ls o  d i s l i k e s  " b a r te r in g  and t r a f f i c k ­

i n g ' b u t does en jo y  " i n i t i a t i v e  and ad v e n tu re "  (more c o m p le x it ie s  s t i l l ) .  

He has a " p re ju d ic e  fo r"  c i v i l  l i b e r t i e s .  He i s  a " r e p r e s e n ta t iv e  o f  

th e  i n t e r e s t s  o f  fa rm ers  and in v e s to r s "  (he was ru n n in g  an a p p le  o rc h a rd  

a t  th e  t im e ) .  And th en  th e  p arad o x : "Even more c h a r a c t e r i s t i c a l l y

he / t h a t  i s ,  B e n tle y /  would seem r e p r e s e n ta t iv e  o f  the i n t e r e s t s  o f  

consum ers— th o se  v i t a l  and b ro ad  i n t e r e s t s ,  v ag u e ly  fo rm u la te d , s u b o r­

d in a te d  by most p eop le  to  t h e i r  more c l e a r ly  d e f in e d  i n t e r e s t s  as  

79p ro d u c e rs ."

B en tle y  adm its th a t  t h i s  i s  n o t th e  ty p ic a l  m id d le -c la s s  v iew p o in t, 

b u t t h i s  ad m issio n  mokes th e  i n t e r e s t  th e o ry  d i f f i c u l t  to  m a in ta in . Be-

" ^ I b i d . , pp . 2 -3 .  ^ I b i d . , pp . 3 -5 .
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calise i f  B en tley  has e d i f f e r e n t  a t t i t u d e  th an  th e  ’'p e o p le  and groups 

w ith  which he i d e n t i f i e s "  then  th e  l i n k  betw een group and a t t i t u d e  has 

been b ro k en . L ik ew ise , i f  he i s  co n sc io u s  o f  " v i t a l  and b ro ad  i n t e r e s t s "  

w ith  which h i s  b ro th e r s  in  th e  m iddle c l a s s  a re  u n f a m il ia r ,  th en  th e  

l in k  betw een group and i n t e r e s t  has been  b roken  a s  w e l l .

W^at n e c e s s i t a t e s  t h i s  c r u c i a l  la p s e  in  th e  p ro c e s s  th e o ry  i s  

B e n t le y 's  in te n t io n  to  speak  a s  a c i t i z e n  r a t h e r  th an  a s  a s c i e n t i s t .

H is view in  M akers, d e s p ite  p r o te s t a t i o n s  to  th e  c o n t r a ry ,  i s  n o t 

" o b je c t iv e "  a t  a l l ,  b u t p o le m ic a l. In a way he d id  n o t u n d e rs ta n d , he 

f u l f i l l e d  h i s  own d ictum  th a t  "no o b s e rv e r  . . .  can hope to  occupy a 

p o s i t io n  o u ts id e  o f  th e  s t r u c t u r e  o f  i n t e r e s t s ,  b u t th e  i n t e r e s t s  

in v o lv ed  h e re  a re  ones f o r  which B en tley  has no word. They a r e ,  a s  he 

p u t i t ,  " th o se  v i t a l  and b road  i n t e r e s t s ,  v ag u e ly  fo rm u la te d ,"  which 

c l a s s i c a l  th o u g h t would have i d e n t i f i e d  a s  th e  c i t i z e n 's  i n t e r e s t .  But 

s in c e  B en tley  has a lr e a d y  d isp en se d  w ith  c i t i z e n s h i p ,  a lo n g  w ith  th e  

r e s t  o f  th e  " s o u l  s t u f f "  o f  p o l i t i c s ,  he i s  fo rc e d  to  come up w ith  a 

new term  to  s u b s t i t u t e  fo r  i t .  What p o l i t i c a l  t h e o r i s t s  had t r a d i t i o n ­

a l l y  c a l l e d  th e  c i t i z e n 's  i n t e r e s t ,  B e n tle y  c a l l s  " th e  i n t e r e s t s  o f  

consum ers."

To my know ledge, A rth u r B en tley  i s  th e  f i r s t  A f r i c a n  w r i te r  to  

use  "consum er" as a synonym fo r  " c i t i z e n , "  a s h i f t  in  usage o f  trem en­

dous im p o rt, and one which has become q u i te  common in  r e c e n t  y e a rs .

What t h i s  new d e f in i t i o n  o f  c i t i z e n s h i p  s u g g e s ts  most f o r c e f u l l y i s  

t h i s :  a s  th e  p o l i t i c a l  o rd e r  faded  from B e n t le y 's  v iew , th e  economic

o rd e r  grew more v iv id ,  so th a t  th e  r o le  o f  consumer cou ld  n a tu r a l ly  

a r i s e  to  ta k e  th e  p la c e  once h e ld  by th e  c i t i z e n .  I f  th e  p u b lic  co u ld
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n o t be a "group" w ith  an " i n t e r e s t / '  s u r e ly  th e  mass o f  consum ers cou ld  

ta k e  th e  p u b l i c 's  p la c e ,  s in c e  "consum er" i s  a c a te g o ry  which l o g i c a l l y  

must in c lu d e  ev eryone . F u rth erm o re , th e  co n su m er's  i n t e r e s t  b e a rs  a 

fam ily  resem blance to  th e  i n t e r e s t s  B e n tley  was most aware o f :  th e

q u a n t i f i a b l e ,  s p e c i f i c ,  economic i n t e r e s t s  o f  th e  p re s s u re -g ro u p  sy stem .

F or obv ious re a so n s , th e  economic o rd e r  in  which consum ers a re  

fo rc e d  to  o p e ra te  i s  a poor rep lacem en t f o r  th e  p o l i t i c a l  o rd e r  which 

B en tley  had b an ish e d  from h is  th e o ry . Consumers t y p i c a l ly  make t h e i r  

d e c is io n s  on th e  b a s is  o f  p r iv a te  need and economic n e c e s s i ty ,  n o t on 

th e  b a s is  o f  t h e i r  " v i t a l  and broad i n t e r e s t s . "  Economic th e o ry  even 

r e q u i r e s  them to  behave in  t h i s  way. S t r i c t l y  economic re a so n in g  would 

p ersu ad e  a  consumer to  "p u rc h a se"  p r iv a te  s o lu t io n s  to  v a r io u s  p rob lem s. 

To borrow  B e n t le y 's  exam ples from The P ro cess  o f  Governm ent, economic 

re a so n in g  would persu ad e  a consumer to  buy c le a n  m eat, even i f  a t  

i n f l a t e d  p r ic e s ;  to  w orry o n ly  abou t th e  t a r i f f s  on goods w ith  which 

he i s  in v o lv ed  ( c o t to n  in  th e  S outh , m achine goods in  th e  n o r th ) ;  o r  to  

se c u re  zo n in g  o rd in a n c e s  which keep o v e rlo ad ed  t ru c k s  o u t o f  h is  own 

neighborhood . P o l i t i c a l  re a s o n in g —which i s  what B en tley  c l e a r ly  has in  

mind in  M akers—would seek  more g e n e ra l s o lu t io n s  to  th e se  p rob lem s.

In  f a c t ,  B en tley  h im s e lf ,  th e  Red C ross o rg a n iz e r  who p ro fe s s e s  no 

sym pathy fo r  s u f f e r in g ,  i s  a p e r f e c t  example o f  th e  c o n tr a d ic t io n s  to  

which h is  own th e o r ie s  le a d .

U sing  th e  economic o rd e r  a s  a p a t t e r n ,  B e n tle y  p ro ceed s  w ith  h is  

r e c o n s t r u c t io n  o f  American s o c ie ty .  In  d o ing  so , however, he r e tu r n s  to  

th e  fo cu s  on groups which marked The P ro cess  o f  Government. But in  

M akers, U sers and M asters  th e re  i s  a d i f f e r e n c e :  the  groups a re  now
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p a r t  o f  a re c o g n iz a b le  m oral u n iv e rse  and a re  even ranked  a c c o rd in g  to  

a s c a le  o f  v a lu e s .  Some groups b e lo n g  in  th e  system  b ecau se  th ey  con­

form to  th e  p a t te r n  w ith  which B en tley  i s  w ork ing . O th e r groups a re  

a l i e n  to  t h a t  p a t te r n  and d i s r u p t iv e  o f  sound o r d e r .  Large o rg a n iz a ­

t i o n a l  s t r u c t u r e s ,  B en tley  b e l ie v e s ,  have u p s e t  a p r e - e x i s t in g  d em o cra tic  

e q u il ib r iu m  c h a ra c te r iz e d  by sm a ll  b u s in e s s ,  s u b s is te n c e  fa rm in g , and 

in dependen t a r t i s a n s .  The cu re  f o r  t h i s  dom ination  by p o w erfu l i n t e r ­

e s t s  i s  th e  c r e a t io n  o f  more groups to  o f f s e t  them , a p ro c e ss  which 

sh o u ld  be a id e d , where n e c e s s a ry , by governm ent. H ere, a s  in  The 

p ro c e ss  o f  Government, th e  s t a t e  ap p ea rs  a s  b o th  a r e g i s t r a r  o f  group 

i n t e r e s t s  and as  a g u a ra n to r  o f  e q u i l ib r iu m —a c o n t r a d ic to ry  s e t  o f  

r e s p o n s i b i l i t i e s  which B en tley  i s  n ev e r a b le  to  r e c o n c i le .

There i s  n o th in g  s t a r t l i n g  abou t B e n t le y 's  sen se  o f  th e  l o s t  

o rd e r  o f  American p o l i t i c s .  I t  i s  th e  f a m i l ia r  l i b e r a l  v is io n  o f  a 

n a t io n  o f  rugged b u t w e ll-b eh av ed  i n d i v i d u a l i s t s .  In  t h i s  dream , gov­

ernm ent has l i t t l e  to  do b u t guard  th e  "highw ays" o f  t r a d e  and communi­

c a t io n ,  k e ep in g  them open to  th e  e n te r p r i s e  o f  h o n es t men. B en tley  asks 

h i s  r e a d e rs  to  r e b u i ld  th e  c o u n try  a c c o rd in g  to  t h i s  p a t t e r n :

. . .  a n a tio n  w ith  a fu n c t io n in g  r e p r e s e n ta t iv e  governm ent, 
i t s  c i t i z e n s  show ing some p r a c t i c a l  p a r t i c ip a t i o n  in  i t s  
c o n t r o l ,  i t s  w orkers h av in g  . . .  o p p o r tu n ity  to  d i r e c t  o r  
c o n t r o l  o r  own some in d iv id u a l iz e d  p a r t  o f  i t s  in d u s try ;  a 
s o c ie ty  o f  l a i s s e z  f a i r e ,  o f  c o m p e titio n  and th e  b e n e f i t s  o f  
c o m p e titio n , and o f  in d iv id u a l  freedom . Such a s o c ie ty  as  
we had , o r  assumed we had , o r  a t  l e a s t  assumed we were b u i ld in g ,  
th rough  a lm o st th e  whole c o u rse  o f  the  n in e te e n th  c e n tu ry .g ^

The d e s p o i le r  o f  t h i s  i d y l l  i s  th e  i n d u s t r i a l  r e v o lu t io n —s p e c i f i c a l l y ,

th e  c o n c e n tra t io n  o f  w e a lth  and i t s  c o r o l la r y ,  th e  c o n c e n tra t io n  o f

8 0 I b id .,  p . 185.
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power o v er th e  once-open  highways o f  l i f e .  Today, B en tley  s a y s , " w e a lth

i s  n o t so much s u b s t a n t i a l  p ro p e r ty  to  u se  and e n jo y , a s  i t  i s  th e

pow erfu l a s s e r t io n  o f  c la im s upon th e  f u tu r e  income o f  th e  p e o p le ."

T^ese c la im s c o n s t i t u t e  a h ig h ly  o rg a n iz e d  " i n d u s t r i a l  governm en t."

And a lth o u g h  th e  i n d u s t r i a l  governm ent g e ts  i t s  fo rm al r i g h t  to  e x i s t

from th e  p o l i t i c a l  governm ent, e s s e n t i a l l y  i t  c r e a te d  i t s e l f  and i s  a
8lc o -so v e re ig n  w ith  th e  s t a t e .

T^e d i f f e r e n c e  betw een th e  i n d u s t r i a l  governm ent and more con­

v e n t io n a l ,  o ld - fa s h io n e d  econom ic a c t i v i t y  i s  th e  d i f f e r e n c e  betw een 

" p r o f i t e e r in g "  and " p r o f i t . "  The d i s t i n c t i o n  i s  more th a n  one o f

d e g re e . P r o f i t e e r in g  ten d s  to  " p e rp e tu a te  i t s e l f , "  w h ile  " p r o f i t s ,  on

82th e  o th e r  hand, . . . have a  ten d en cy  to  d is a p p e a r ."  That i s ,  once 

th e  new in v e n tio n  o r  method th a t  was th e  so u rc e  o f  a p r o f i t  has become 

w idely  im i ta te d ,  th e  p r o f i t  becomes w id ely  d i s t r i b u t e d .  P r o f i t  i s  

caused  by e f f i c i e n c y ,  in n o v a tio n , o r  luck* p r o f i t e e r i n g  i s  b ased  on th e  

dominance by one f irm  over an e n t i r e  m ark e t, w ith  o r  w ith o u t th e  s a n c tio n  

o f  law .

Assume p r o f i t s ,  in  th e  o ld  way, a s  th a t  p a r t  o f  th e  p ro d u c t 
which a man g e ts  f o r  h is  s p e c ia l  a b i l i t y ,  s k i l l ,  o r  lu c k  in  
m anaging h i s  e n te r p r i s e ,  and we have som eth ing  o f  a  r e n t  
w h ile  i t  l a s t s ;  m o d ified  by a  ten d en cy  to  w ip e _ it  o u t w ith  th e  
f r e e  sp re a d  o f  knowledge and t r a in i n g .  . . .  /B u t w i th /  p ro ­
g re s s in g  i n d u s t r i a l  o rg a n iz a t io n  we have e le m e n ts , n o t m erely  
o f  e f f i c i e n c y  in  s e r v ic e ,  b u t o f  p r e s t i g e ,  good w i l l ,  o f  con­
t r o l  o f  a m arket o r  o f  a s e r i e s  o f  m ark e ts ; and f i n a l l y ,  o f  
c o n tro l  o f  o u tp u t and p r i c e s ,  s u b je c t  to  such  m o d if ic a t io n s  
a s  s e l f - l i m i t a t i o n  o f  w ants and needs by consum ers may g iv e .g ^

P r o f i t e e r in g  (and B en tley  in c lu d e s  s t r ik e - e n f o r c e d  wages u n d er t h i s

Q I  O p

I b i d . ,  pp. 31 , 40. I b i d . ,  p . 60.

^ I b i d . , p. 6 5 .
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h ead in g ) i s  a r e s u l t  o f  p o s i t io n ,  monopoly, o r g a n iz a t io n .

. . • when many g re a t  a d v e n tu re rs  mass to g e th e r  and p e r p e t ­
u a te  t h e i r  re q u ire m e n ts  o f  rew ard , th en  th e  payment w hich 
s o c ie ty  must make becomes enormous in  i t s  t o t a l .  There 
was a tim e when th e  g re a t  a d v e n tu re rs  w ere, in  th e  end 
. . .  m aste red  by th e  i n d u s t r i a l  p ro c e ss  in  which th ey  were 
a p a r t .  But now th e re  has come a tim e when th e y  have banded 
th em selv es to g e th e r  to  m aste r  t h a t  p ro c e ss  i t s e l f . g ^

As a r e s u l t ,  " th e  l i t t l e  p r o f i t s  o f  man w ith  man d is a p p e a r ;  th e  l i t t l e

freedom s o f  man in  t r a d e  w ith  man d is a p p e a r . The g re a t  p r o f i t e e r i n g ,
0 r

th e  a u to c r a t ic  c o n tro l  o f  c e n t r a l i z e d  in d u s t r y ,  ta k e s  t h e i r  p la c e ."

N oth ing  i s  q u i t e  so r e v e a l in g  o f  a m an 's in n e r  th o u g h ts  and 

m o tiv a tio n s  a s  th e  th in g s  which make him an g ry . We can se e  v e ry  c l e a r l y  

h e re  what m o tiv a te s  th e  c o n s id e ra b le  p a s s io n  o f  M akers, D sers and 

M a ste rs . There was once an o rd e r  to  ame r ic a n  l i f e ;  th a t  o r d e r  has been 

l o s t ,  and must be r e s to r e d .  The fundam ental c h a r a c t e r i s t i c  o f  th a t  

o rd e r  was i t s  n a tu r a l  harmony, a harmony g u a ran teed  by th e  a u to m a tic  

r u le  o f  s o c ia l  p ro c e s s . ("T here  was a tim e when th e  g re a t  a d v e n tu re rs  

were m astered  . . .  by th e  i n d u s t r i a l  p ro c e ss  . . . . " )  S o c ie ty  

governed i t s e l f  w ith o u t th e  need f o r  p o l i t i c a l  a r t s ,  p o l i t i c a l  judgem ent, 

o r  p o l i t i c a l  in te r v e n t io n .  B en tley  now c a l l s  f o r  a r e a s s e r t io n  o f  th a t  

s o v e re ig n ty  o f  p ro c e s s :  "When such  s i t u a t i o n s  a r i s e ,  and th e y  a re

alw ays a r i s i n g ,  alw ays b e in g  fo rc e d  upon us as  new m a ste rs  ap p ear in  new
86p o s i t io n s ,  i t  i s  fo r  s o c ie ty  to  d e a l w ith  them."  The m a s te rs  o f  p ro ­

c e s s  must be overth row n by th e  s o c ia l  groups whose r e l a t i o n s  a re  th e  

p ro c e ss  o f  governm ent. The r o le  o f  governm ent, however, i s  c o n t r a d ic ­

to r y .  Whereas in  The P ro cess  o f  Government i t  appeared  p r im a r i ly  as a

8lfl b i d . ,  p . 68 . 85I b i d . ,  p . 97.
8 6 I b i d . ,  p . 101. My em phasis.



-1 5 2 -

r e g i s t r a r  o f  i n t e r e s t s —a l l  i n t e r e s t s ,  even th o se  o f  th e  " m a s te r s " —

h ere  i t  ap p ears  a s  an a c t iv e  p a r t i c ip a n t  in  th e  re in v e s tm e n t o f  p ro c e ss
8*7and as a h arm on izer o f  i n t e r e s t s .  These two r o le s  can o n ly  be seen  

a s  com plem entary i f  p ro c e ss  i s  seen  a s  th e  fo n t o f  a n a tu r a l  s o c ia l  

harmony. O th e rw ise , th e  perform ance o f  one ta s k  m ight i n t e r f e r e  w ith  

th e  perform ance o f  th e  o th e r .

P ro c e s s , m oreover, i s  th e  ag en t o f  i t s  own i n v e s t i t u r e .  L ike  a 

b a s ta rd  p r in c e ,  i t  crowns i t s e l f .  No s p e c i f i c  group w i l l  end th e  

dom ination  o f  th e  m a s te rs :  a l l  th e  l e g i t im a te  g roups banded to g e th e r

w i l l  perfo rm  th a t  t a s k .  I t  i s  " th e  n a t io n  a t  work, . . . th e  mass o f  

men w ith  to o l s  in  t h e i r  hands" t h a t  w i l l  form th e  c a d re s  o f  the  

" c o u n te r - r e v o lu t io n "  a g a in s t  th e  i n d u s t r i a l  governm ent. "We a r e ,  a l l  o f

u s ,  makers and u s e rs  . . . th e  r e a l  th in g ,  th e  fundam ental f a c t ,  i s  th e
88man w ith  th e  t o o l . "  B en tley  i s  n o t t a lk in g  ab o u t th e  w orking c la s s  

h e re .  He i s  s c o rn fu l  o f  such  groups a s  th e  Am erican F e d e ra tio n  o f  L ab o r, 

and does n o t  look  to  them to  le a d  th e  f ig h t  a g a in s t  th e  m a s te rs .  Labor 

un io n s  a re  th em selv es m a s te rs .  They d iv o rc e  th e  w orker from , and s e t  

h i s  i n t e r e s t s  a g a in s t ,  th e  i n d u s t r i a l  p ro c e ss  i t s e l f .  The w orking  man

who b e lo n g s to  a union  " re g a rd s  h im se lf  a s  a man o u t to  g e t so m eth in g ,

89n o t as a man w ith  a to o l  in  h i s  hand o u t to  produce so m e th in g ."

The one group to  whom B en tley  does look  f o r  a s p e c ia l  le a d e r s h ip  

r o le  in  t h i s  b a t t l e  i s  the  m iddle c l a s s —" th e  m iddle c l a s s e s ,  i l lu m in a te d  

a s  to  where th e y  th em se lv es  s ta n d ,  a s  to  how t h e i r  own i n t e r e s t s  a re  a t  

s ta k e .  F a r as i t  i s  from a c e r t a i n t y  th a t  th e y  w i l l  so  a c t ,  th e re  i s

Qrj Q Q

I b i d . ,  p . 255 , n . 7 . I b i d . ,  pp. l 8 l ,  101.

8 9 I b i d . ,  p . 181.
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90j u s t  as  c e r t a i n l y  a  h o p e ."  A lthough th e  American m iddle c l a s s  i s  

" th e  most ig n o ra n t . . .  in  th e  w orld" because o f  i t s  m a n ip u la tio n  by 

th e  p ro -b u s in e s s  p r e s s ,  i t  n e v e r th e le s s  p o s se s se s  one o u ts ta n d in g  

c h a r a c t e r i s t i c ,  ag th e  r i g h t f u l  i n h e r i t o r s  o f  th e  A f r i c a n  p o l i t i c a l  

t r a d i t i o n ,  th e  members o f  th e  m iddle c l a s s  have no i n t e r e s t  in  domi­

n a t in g  th e  n a tu r a l  p ro c e sse s  o f  s o c ia l  l i f e ,  o n ly  in  b r in g in g  them back 

th ro u g h  a " r e s t o r a t i v e  in te r v e n t io n ."  B e n t le y 's  image o f  th e  m iddle 

c l a s s  s u g g e s ts  a teem ing  mass o f  s o c ia l  in t e r a c t io n s  a w a it in g  r e l e a s e  

from t h e i r  f e t t e r s ,  a n a tu r a l  b a la n c e , p o ise d  to  happen:

^The m id d le -c la s s  man i s 7  th e  man w orking in  th e  w orld w ith  h is  
to o ls  in  h i s  hand, p la y in g  th e  game w ith  h i s  fe llo w s , adven­
tu r in g  h i s  f u l l  w ith in  th e  r u le s  o f  th e  game, ta k in g  h is  ups 
and downs a s  s k i l l  and chance may g iv e ; b u t alw ays a  member o f  
th e  g r e a t  o rg a n iz a t io n  o f  m akers and u s e r s ,  w ith  some approach  
to  s u re n e s s  and s a f e ty  and e q u a l i ty  a s  a  man among men . . . .
The e s s e n t i a l  f a c t  abou t th e  m id d le -c la s s  man, f o r  th e  p o l i t i c a l  
p u rp o ses  o f  th e  im m ediate f u tu r e ,  i s  th a t  h i s  i n t e r e s t s  a s  a 
consum er have become s u p e r io r  to  h i s  i n t e r e s t s  a s  a p ro d u ce r 
o r  a p p ro p r ia to r .g ^

B en tley  alw ays had a  f a s c in a t io n  f o r  econom ics. T ^ t  was h is  

in te n d e d  f i e l d  o f  s tu d y  when he e n r o l le d  a t  Jo h n s H opkins, and he s a id  

l a t e  in  h i s  c a r e e r  t h a t  he w anted to  w r i te  a book abou t econom ics b u t 

co u ld  n o t f in d  enough d a ta ,  and so  w ro te  The p ro c e ss  o f  Government 

in s te a d .  'H iat e a r ly  f a s c in a t io n  i s  e v id e n t  in  b o th  p ro c e ss  and M akers. 

The models and m etaphors o f  b o th  works a re  d e r iv e d  from c l a s s i c a l  econ­

omic th e o ry , w ith  i t s  fo cu s  on th e  t r a n s a c t io n s  betw een econom ic " u n i t s , "  

th e  o b j e c t i v i t y  o f  i t s  m ethod, i t s  s e a rc h  f o r  th e  h idden  s p r in g s  o f  

s o c ia l  b e h a v io r  and " law s" to  e x p la in  them. B en tley  has s im p ly  s u b s t i ­

tu te d  t h i s  model f o r  th e  p o l i t i c a l  o r d e r ,  and t r i e d  to  make i t  perfo rm  

th e  r e q u i s i t e  d u t i e s .

9 0 I b id ., p. 1 8 5 . 9 1 I b id .,  p. 1 9 0 .
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But th e  economic m etaphor would n o t b e a r  th e  w eigh t p lac ed  upon 

i t ,  and B en tley  was fo rc e d  re p e a te d ly  to  c o n ju re  th e  "spooks" o f  p o l i t i c s  

f o r  a s s i s ta n c e .  Whereas in  p ro c e ss  th e  C o n s t i tu t io n  was d e f in e d  in  good 

p ro c e ss  language a s  s im p ly  " th e  a c tu a l  w orking everyday  o rg a n iz a t io n  o f  

o u r p o l i t i c a l  s o c ie ty ,"  i t  i s  now made o f  s t e r n e r  s t u f f .  The " p r i v i ­

le g e s  and im m unities o f  c i t i z e n s  o f  th e  U n ited  S t a t e s , "  B e n tle y  w rote 

in  M akers, a re  no "mere m a tte rs  o f  v e rb ia g e ,  no sop  to  th e  t h e o r i s t s ,  

b u t hard-won p o s s e s s io n s ,  th e  h e r i ta g e  o f  c e n tu r ie s  o f  s t r u g g le ,"  which 

m ust be p ro te c te d  a g a in s t  th e  a t ta c k s  o f  th e  i n d u s t r i a l  m a s te rs . The 

power o f  c o rp o ra t io n s  i s  n o t j u s t  a f a c t  to  be reckoned  w ith  u n s e n t i -  

m e n ta lly , b u t a u s u rp a tio n  o f  a " p u b lic  r i g h t . "  The governm ent i s  no

lo n g e r  s im p ly  a r e g i s t r a r  o f  group demands, b u t a champion o f  th e  p u b lic

* 9 2i n t e r e s t .

B e n t le y 's  c a l l  to  b a t t l e  a g a in s t  th e  t r u s t s  co u ld  o n ly  be 

answ ered by c i t i z e n s ,  and y e t B e n t le y 's  w orld  was p o p u la te d  o n ly  by 

groups o f  consum ers and p ro d u c e rs  whose l i v e s  were d e f in e d  by t h e i r  

i n t e r e s t s  a s  u n i t s  o f  an economic o r d e r ,  n o t  by t h e i r  i n t e r e s t s  a s  c i t i ­

zens o f  a r e p u b l ic .  A " r e s to r a t io n "  such  a s  B en tley  e n v is io n e d  in  

Makers was in  r e a l i t y  a  th o ro u g h -g o in g  r e v o lu t io n  a g a in s t  th e  e n t i r e  

c o u rse  o f  American s o c ia l  and economic developm ent from th e  b eg in n in g  o f  

th e  n in e te e n th  c e n tu ry . Such a r e v o lu t io n  co u ld  n o t p o s s ib ly  be c a r r ie d  

o u t w ith in  th e  s t r u c tu r e  o f  i n t e r e s t s  which th a t  same developm ent had 

c r e a te d .  T^e w orld o f  sm a ll b u s in e s s ,  s u b s is te n c e  fa rm in g , and in d ep en ­

d en t a r t i s a n s  was a f a r  c ry  from th e  w orld  o f  g ia n t  c o rp o ra t io n s  and 

n a t io n a l iz e d  commerce th a t  B en tle y  in v e ig h ed  a g a in s t ,  and y e t he co u ld  n o t

92 B en tley , P ro cess , p . 55; Makers, pp. 209 , H I ,  19^-206.
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b r in g  h im se lf  to  se e  how much o f  t h a t  o ld  w orld  had sim ply  p assed  away, 

(p e rh a p s  because  h i s  own a p p le  o rc h a rd  was p r e c i s e ly  th e  k in d  o f  s m a ll ,  

l o c a l  e n te r p r i s e  w hich was a b le  to  s u rv iv e  th e  t r a n s i t i o n  to  com m ercial 

a g r i c u l tu r e  and n a t io n a l  m a rk e ts .)  In  t h i s  r e s p e c t ,  a s  in  o th e r s ,

B en tley  was ty p ic a l  o f  th e  P ro g re s s iv e  movement. He managed to  combine 

a deep anxieL y o v e r  th e  d i r e c t io n  o f  American " d r i f t "  w ith  a rem arkab le  

optim ism  abou t th e  ease  o f  r e v e r s in g  th a t  d i r e c t io n .  But he was m ost 

l i k e  th e  P ro g re s s iv e s  in  h is  b e l i e f  t h a t  th e  u n d ire c te d  and u n re g u la te d  

c o m p e titio n  o f  s o c ia l  groups would p ro v id e  th e  s u r e s t  and most "Am erican" 

way o f  r e s to r in g  th e  n a tio n  to  i t s  o r ig i n a l  p a t t e r n .  I t  was man as 

group  member, as maker and u s e r  and consum er, who would be th e  hero  o f  

B e n t le y 's  c o u n te r - r e v o lu t io n — and n o t man as c i t i z e n .

6.
" . . .  a s e a  o f  words"

M akers, U sers and M asters  was B e n t le y 's  l a s t  fo ra y  in to  th e  w orld

o f  p o l i t i c s .  His n ex t m ajor work. R e la t i v i t y  in  Man and S o c ie ty ,

lau n ch ed  a new c a r e e r  in  th e  " so c io lo g y  o f  lan g u ag e"  t h a t  would occupy
93him fo r  th e  r e s t  o f  h is  l i f e .  Most o f  B e n t le y 's  l a t e r  work i s  beyond

9*+th e  scope o f  t h i s  t h e s i s ,  b u t th e re  a re  s e v e ra l  p o in ts  ab o u t i t  which 

sh o u ld  be em phasized, f o r  th ey  confirm  and c l a r i f y  some o f  th e  p o l i t i c a l  

im p lic a t io n s  o f  B e n t le y 's  e a r l i e r  w r i t in g s .

93B esides jo u rn a l  a r t i c l e s ,  th e  o th e r  m ajor works from t h i s  
p e r io d  a re  B ehavior Knowledge F ac t (B loom ington, I n d .:  The P r in c ip ia  
P r e s s ,  19357, and, w ith  John Dewey, Knowing and th e  Known (B oston :
Beacon P re s s ,  1999). B e n t le y 's  e ssa y s  have 'been c o l le c te d  by S idney  
R a tn e r  and p u b lish e d  a s  In q u iry  in to  I n q u ir ie s :  E ssays in  S o c ia l
Ttiaory (B oston : Beacon P r e s s ,  *9 ^9 ).

99For a d isc u s s io n , s ee  K ress, S o c ia l S c ien ce , pp. 130-212.
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Language, B en tley  w rote in  The P ro c e ss  o f  Government, " i s  a s e a  

o f  words in  which p o l i t i c a l  movements sw im ," T h is i n t r ig u in g  m etaphor, 

which B en tley  in te n d s  to  su g g e s t th e  ev an esce n t q u a l i ty  o f  p o l i t i c a l  

lan g u ag e , i s  an e a r ly  s ta te m e n t o f  th e  r u l i n g  p re o c c u p a tio n  o f  h is  

l a t e r  c a r e e r .  B e n tley  was convinced  t h a t  th e  c o n v e n tio n a l tre a tm e n ts  

o f  p o l i t i c a l  r h e to r i c  were h o p e le s s ly  n a iv e .  Not o n ly  d id  th e  conven­

t i o n a l  methods ta k e  p o l i t i c a l  r h e to r i c  a t  face  v a lu e  (an  u t t e r l y  w o rth ­

l e s s  ap p roach , a c c o rd in g  to  him) th ey  a ls o  f a i l e d  to  i d e n t i f y  th e  most 

im p o rtan t f a c t  abou t language in  g e n e ra l ,  which i s  th a t  language i s  a 

p ro c e s s , l i k e  a l l  a c t i v i t y .  I t  can th e r e fo r e  o n ly  be s tu d ie d  th ro u g h  

use  o f  th e  p ro c e ss  to o l .

What B en tley  meant by t h i s  i s  th a t  a c o n v e rsa tio n  betw een two 

people canno t be u n d ers to o d  i f  we ta k e  th e  c o n v e n tio n a l view  and assume 

th a t  two i s o la te d  in d iv id u a ls  a re  exchang ing  "thing** c a l le d  "w o rd s ."

The r e a l i t y  o f  lan g u ag e , as w ith  a l l  a c t i v i t y ,  l i e s  in  p ro c e s s ,  i . e . ,  

in  a way o f  s e e in g  which in c lu d e s  th e  " th in g s ,"  th e  space  "betw een" 

them , and w hatever t r a n s p i r e s  w ith in  th a t  s p a c e . Meaning i s  d e r iv e d  

n o t from a c t io n ,  b u t from what B en tley  e v e n tu a l ly  d ec id ed  to  c a l l  

" t r a n s - a c t i o n . " ^

There can th e r e fo r e  be no re a so n  fo r  p o s tu la t in g  a d i s t i n c t i o n  

between the  in d iv id u a l  and the  env iro n m en t. Both a re  p a r t  o f  one p ro ­

c e d u ra l ,  t r a n s a c t io n a l  u n i ty .  The term  " c o n sc io u s n e s s ,"  fo r  exam ple, i s  

c o n v e n tio n a lly  u n d ersto o d  in  psychology a s  a r e l a t i o n  "betw een a l i v i n g  

organ ism  and i t s  w orld.*’ But t h i s  s im p le  s ta te m e n t o f  a f a m i l ia r  con­

c e p t i s  u n a cc e p tab le  to  B e n tle y , because i t  keeps

95K ress, S o c ia l S c ie n c e , p. l*+8; Ben t le y ,  B ehavior, pp. 7 0 -7 7 .
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th e  o rgan ism  and th e  w orld  s e p a ra te ,  ^ p o s i t s /  a r e l a t i o n ,  and 
p l a c e s /  t h i s  in  a s e r i e s  o f  r e l a t i o n s  . • • . And y e t ,  no 
m a tte r  how ve c r y s t a l l i z e  each o f  them, th e  one most p ro b ab le  
rem ark ab o u t c o n sc io u sn e ss  i s  th a t  i t  i s  t h a t  a s p e c t o f  ex p e r­
ien ce  in  which th e re  i s  a  com prehensiveness o f  organ ism  and 
w orld  and r e l a t i o n s h i p . ^

Our c o n v e n tio n a l u se  and u n d e rs ta n d in g  o f  words i s  th u s  in c a p ­

a b le  o f  e x p re s s in g  p ro c e s s .  The r e a l i t y  o f  th e  w orld i s  f lu x ;  th e  b a s is  

o f  language i s  d e f i n i t i o n .  Where th e  w orld  a s  seen  i s  unbounded a c t i v ­

i t y ,  language s e p a ra te s  and d iv id e s  what i s  in s e p a ra b le  and i n d i v i s i b l e .

U n t i l  language f in d s  a way o f  e x p re s s in g  th e  r e a l i t y  o f  p ro c e s s , s c ie n c e
97w i l l  be n e c e s s a r i ly  a p r im i t iv e  and m is le a d in g  en d eav o r.

T h is  n o tio n  i s  c l e a r l y  an e x te n s io n  o f  th e  much s im p le r  11 group 

p ro c e ss "  co n cep t o f  The p ro c e s s  o f  Government. In th a t  work B en tley  

d is s o lv e d  th e  t r a d i t i o n a l  c a te g o r ie s  o f  a c t io n ,  p a r t i c u l a r l y  th e  p o l i t ­

i c a l  c a te g o r ie s .  Now he has embarked on th e  d is s o lu t io n  o f  language 

i t s e l f .  But h is  p u rpose  i s  th e  same. A ll  o f  B e n tle y 's  work i s  an im ated  

by th e  s e a rc h  fo r  a  way o f  s t a t i n g  s o c ia l  r e a l i t y  ( " th e  s o c io lo g ic a l  

u l t im a te " )  t h a t  would encom pass e v e ry th in g  a t  o n ce . For t h a t  pu rpose  

i t  was n e c e s sa ry  to  b reak  down f i r s t  th e  b o u n d a rie s  betw een p o l i t i c s ,  

econom ics, and s o c ie ty ;  l a t e r ,  a s  B en tle y  became more a m b itio u s , i t  was

n e c e s sa ry  to  b reak  down th e  b o u n d a rie s  betw een th e  in d iv id u a l  and th e
96environm ent in  which he ( i t ? )  o p e ra te d .

96  97B e n tle y , R e l a t i v i t y , pp. 75 -7 6 . B e n tle y , B eh av io r, p . v .
98T his re q u ire d  some t r i c k y  grammar. In Uric P ro ce ss  o f  Govern­

m ent, a c t i v i t y  was d e s c r ib e d  a s  "men d o in g  so m eth in g ."  But a s  B « n tle y 's  
w orld  became in c r e a s in g ly  fo rm less  under th e  a s s a u l t s  o f  th e  p ro c e ss  
t o o l ,  a c t i v i t y  became "so m eth in g  b e in g  d o n e ."  The p a s s iv e  te n se  i s  n e c — 
e s s a ry  b ecause  th e  in d iv id u a l— th e  "man d o ing  so m eth in g "— has been d i s ­
so lv e d  a lo n g  w ith  e v e ry th in g  e l s e .  A ll  th a t  i s  l e f t  i s  th e  pure a c t i v i t y ,  
l i k e  th e  sm ile  on th e  C hesh ire  c a t .
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I t  was a ls o  n e c e s sa ry  to  b reak  down th e  b o u n d a rie s  betw een tim e 

and sp a c e . B e n t le y 's  re a d in g  o f  E in s t e in ’s work in  t h e o r e t i c a l  p h y s ic s  

convinced him th a t  m an 's "m ost s t a b l e  w ords, sp ace  and tim e , have 

crum bled under h is  hands . . . .  How much more w i l l  th e  same p ro b ab ly

prove to  be t r u e  w ith  th e  vague and p a s s in g  words which he used  to

99den o te  h i s  r e l a t i o n s  in  h ie  s o c ie t i e s ? "  The id e a  o f  r e l a t i v i t y  

pushed B en tle y  f a r t h e r  and f a r t h e r  down th e  road in  h is  s e a rc h  fo r  th e  

" s o c io lo g ic a l  u l t im a te ."  The n e x t s to p  on th a t  jo u rn e y  was " th e  c o n v e r­

s a t i o n a l  rem ark ,"  which B en tley  o f fe r e d  in  th e  1920s a s  a l i k e l y  c a n d i­

d a te  f o r  th e  " b a s ic  u n i t  o f  in v e s t i g a t io n ."  For i f  we can n o t u n d e rs tan d  

th e  c o n v e r s a t io n a l  rem ark , b r in g in g  to  o u r  u n d e rs ta n d in g  th e  p ro c e ss  o f  

i t s  e x p re s s io n , and i t s  meaning a s  ex tended  in  sp ace  and tim e , how can 

we hope to  u n d e rs ta n d  an y th in g ?  B^t th e  o b s ta c le s  to  t h i s  seem ing ly  

p r im i t iv e  b e g in n in g  were v a s t .  Forem ost among th e s e  o b s ta c le s  was

th e  h a b i t  o f  a t t r i b u t i n g  th e  most s ig n i f i c a n t  phase o f  th e  
e v en t to  'man a s  a c to r*  ^ m d 7  . . .  s e t t i n g  o f f  to  one s id e  
a l l  t h a t  p a r t  o f  th e  e v e n t which i s  n o t a d e q u a te ly  e x p re ssed  
in  in d iv id u a l iz e d  r e f e r e n c e ,  and t r e a t i n g  i t  a s  ’a b s t r a c t ’ 
e x is te n c e  o r  a s  'h i s t o r y . '^ q q

I f  two p eo p le  a re  h av in g  a c o n v e rsa tio n  abou t a p r e s id e n t i a l  

e l e c t io n  (a lth o u g h  th e  s u b je c t  o f  th e  c o n v e rsa tio n  i s  i r r e l e v a n t  to  th e  

p o in t  he i s  m aking), t r a d i t i o n a l  a n a ly s is  would assume th a t  th e re  a r e :

1 ) two d i s t i n c t  in d iv id u a ls  who a re  2 ) u s in g  a common lan g u ag e  to  

3) d is c u s s  an ev en t e x te r n a l  to  th em selv es which k)  has a s e p a ra te  h i s ­

to r y .  B en tle y  would i n s i s t  th a t  we g e t r i d  o f  a l l  th e se  d iv i s io n s ,  b e ­

tween th e  in d iv id u a ls  and t h e i r  en v iro n m en t, betw een a l l  th e se  " th in g s "  

and th e  h i s to r y  o f  which th ey  a re  assumed to  be " p a r t s . "  We have

QQ lOO
B e n tle y , R e l a t i v i t y , pp. 16 -25 . B en tle y , B eh av io r, p . 208.
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in e te a d  one p ro c e ss  w ith o u t s e p a ra te  ‘'p a r t s . M The meaning l i e s  in  th e  

t o t a l  i n t e r a c t io n  which i s  th e  c o n v e r s a t io n a l  rem ark .

This i s  o b v io u s ly  a d i f f i c u l t  m ethod—d i f f i c u l t  to  u n d e rs ta n d , 

l e t  a lo n e  u se . B e n tley  had c o n s id e ra b le  d i f f i c u l t y  w ith  i t  h im s e lf ,  

e s p e c ia l ly  w ith  th o se  a s p e c ts  o f  p ro c e ss  summed up by th e  words " tim e"  

and " s p a c e ."  R e la t iv i ty  in  Man and S o c ie ty  was w r i t t e n  to  c l a r i f y  t h i s  

s p e c ia l  problem , b u t each  tim e B en tley  widened th e  p ro c e ss  c o n c e p t, he 

sank  d eep er in to  th e  m ire .

FV>r exam ple: in  R e l a t i v i t y  B en tley  used  th e  V o ls tead  ( P r o h ib i ­

t io n )  Act to  d em o n stra te  how " c o n s id e r a t io n s  o f  d u ra t io n  in  tim e and 

sp ace"  sh o u ld  be worked in to  th e  a n a ly s is  o f  a " s o c i a l  f a c t . "  In o rd e r

to  s tu d y  such a f a c t ,  we m ust subsume e v e ry th in g  about i t  u n d er th e

h ead in g  o f  " a c t i v i t y  . . .  however v a r io u s ly  th a t  a c t i v i t y  may be 

a n a ly z e d ."  Most im p o r ta n tly ,  however, th e  a n a ly s is  must n o t be 

a r b i t r a r i l y  l im i te d  a s  to  tim e and sp a c e .

$ e /  can combine in  one f i e l d  a l l  o f  W estern Europe w ith
th e  U n ited  S t a t e s ,  r e q u i r in g  fo r  th a t  an e x te n s io n  o f  d u ra t io n  
in to  th e  n e a r  f u tu r e .  We may o r  may n o t f in d  a  p o s s i b i l i t y  
o f  e x te n s io n  a c ro s s  th e  R u ssian  f i e l d ,  and s t i l l  more rem o te ly  
a c ro s s  th e  Mohammedan f i e l d .  We w i l l  w atch th e  c o n ta c ts  w ith  
o th e r  a c t i v i t i e s  a c ro s s  governm ent c o n t r o ls  and th ro u g h  o p in io n
and d is c u s s io n ,

We must be c a r e f u l  to  an a ly ze  e v e ry th in g : th e  law  i t s e l f ,  th e  docum ents

in  which i t  i s  w r i t t e n ,  th e  d e b a te s , the  lo b b y in g , th e  m ed ica l r e p o r t s  

on d r in k in g , th e  s o c ia l  custom s o f  d r in k e r s  and n o n -d r in k e r s ,  th e  en ­

fo rcem en t, th e  la w -b re a k in g , th e  system  o f  in d u s try  and tra d e  which

102p roduces a lc o h o l ,  th e  fo re ig n  e v e n ts  which e f f e c t  i t .  E x ten d in g  in  

^ ^ B e n t le y ,  R e l a t i v i t y , p . 100.
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sp ace  in  an ev e r-w id e n in g  c i r c l e ,  and backward and forw ard  in  tim e , a 

p ro c e ss  a n a ly s is  o f  P r o h ib i t io n  m ight tu rn  in to  th e  k e rn e l  o f  a H egelian  

U n iv e rsa l H is to ry — th e re  i s  a t  any r a t e  n o th in g  in  th e  method th a t  can 

t e l l  us when to  s to p  c o l l e c t i n g  and a n a ly z in g  d a ta .  We m ight w e ll go on 

f o re v e r ,  l i k e  a  rogue com puter t r y in g  to  re s o lv e  th e  v a lu e  o f  p i .

R e le n t le s s  a s  he w as, B en tley  e v e n tu a l ly  was fo rc e d  to  th e  con­

c lu s io n  th a t  th e  in d iv id u a l  a n a ly s t  too  m ust be d is s o lv e d  in  th e  s o lv e n t  

o f  p ro c e s s .  In  B ehav io r Knowledge F a c t he even d is s o lv e d  h im se lf :

C o n sid er th e  'a c t*  in  which I  am now engaged . I  have h e re  a 
ty p e w r i te r ,  a copy o f  P sy c h o lo g ie s  o f  1930. and su n d ry  memoranda 
made in  th e  co u rse  o f  th e  l a s t  few m onths. On a  t a b le  n e a r  by 
a re  c o p ie s  o f  s e v e r a l  books w r i t t e n  by Dewey. An 'a c t*  i s  in  
p ro g re s s ;  namely th e  w r i t in g  o f  t h i s  p a ra g ra p h . T h is ' a c t '  
c e r t a in ly  im p l ic a te s — and in  i t s  w ider s p a t ia l - te m p o r a l  e n v is io n -  
ment d i r e c t l y  in v o lv e s —a l l  th e  item s I  have m en tioned , a s  w e ll  
a s  my f in g e r s  and body and th e  r e s t  o f  *me* and lo n g  h i s t o r i e s  
o f  a l l  th e s e  phenomena. I t  i s  c e r t a i n l y  * t r a n s - a c t i o n , * and i t  
c e r t a i n l y  in v o lv e s  'e x p e r i e n c in g . ' C e r ta in  'p a r t s *  o f  i t  a ls o  can 
be tak en  o u t and in s p e c te d  a s  11 l i f e - c a r e e r * — i f  t h a t  happens to  
be w orth  w h ile  . . . .  I f  we want to  s tu d y  t h i s  b i t  o f  'w hat i s  
h ap p en in g ' w ith  any th o ro u g h n ess  a t  a l l ,  we s h a l l  have to  d e a l 
w ith  i t  e la b o r a te ly  in  a  frame o f  w id er happenings a c ro s s  thou-- 
sands o f  y e a rs  and thousands o f  m ile s— a fram e w herein  i t  s e c u re s  
a s ig n i f ic a n c e  v a s t ly  g r e a te r  th an  t h a t  o f  ' l i f e - c a r e e r , ' though
p e rh a p s  n o t bo c u r r e n t ly  i n t e r e s t i n g . .

1U.J

T h is  i s  th e  " t r a n s - a c t io n a l "  method f o r  which B e n tle y  had been 

g ro p in g  a l l  a lo n g . There a re  s e v e r a l  c u r io u s  f e a tu re s  abou t i t ,  bu t 

p e rh ap s  th e  m ost c u r io u s  i s  i t s  r e l a t i o n  to  th e  " in d iv id u a lis m "  f o r  

w hich B en tley  had such contem pt. At f i r s t  g la n c e , o f  c o u rs e , i t  seems 

th e  v e ry  a n t i t h e s i s  o f  in d iv id u a lis m . What co u ld  be l e s s  i n d i v i d u a l i s t i c  

th a n  t h i s  f u r io u s  s e l f - d i s s o l u t i o n  in to  d isem bodied  " f in g e r s  and body and 

th e  r e s t  o f  'm e '"?  However, B en tley  has n o t o n ly  d is s o lv e d  h im se lf ;  he 

has d is so lv e d  e v e ry th in g , and ev ery o n e , e l s e  a s  w e ll ,  a s  can be seen  in

10^ B entley, Behavior, pp. 8 o - 8 l .  My em phasis.
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th i e  rem arkab le  p assag e  from "New Ways and Old to  T alk  About Men,"

p u b lish e d  in  1929:

J a c k , th e  an a to m ica l o rg an ism , i s  th e  o u t-g ro w th  o f  germ c e l l s  
from p a re n ts  and uncounted a n c e s to rs ;  b e t t e r  s a id ,  he i s  th e  
p re s e n t  d u r a t io n a l  a s p e c t  o f  th e  a g e - lo n g  h i s t o r y  o f  th o se  
c e l l s : he C o n ta in s  w ith in  h im se lf  germs o f  c o u n t le s s  d e sc e n t

d a n ts ,  due to  ap p ear a s  a s p e c ts  o f  th e  same h i s to r y  in  l a t e r  
g e n e ra t io n s .  J a c k , th e  p h y s io lo g ic a l  o rg an ism , has s u n l ig h t  
and s t a r - r a y s  in  h ie  very  b e in g , th e  very  e x p lo s io n  o f  atoms 
on th e  sun  i s  w orking in  him a lw ays.

To d is s o lv e  th e  e n t i r e  u n iv e rse  from th e  b e g in n in g  to  th e  end o f  tim e 

in to  one u n d i f f e r e n t i a t e d  f lu x  i s  an in d iv id u a lis m  o f  an u n p le a s a n tly  

m an iaca l s o r t ,  l i k e  th a t  o f  th e  c h a r a c te r  in  th e  C h e s te r to n  s to r y  who

co n v in ces  h im se lf  th a t  th e  s tream s o f  r a in  ru n n in g  down th e  window

105g la s s  a re  moving in  re sp o n se  to  h is  s i l e n t  commands.

T h is  th o u g h t b r in g s  us back to  th e  m etaphor w ith  which t h i s  

s e c t io n  began , and now we can u n d e rs ta n d  why th a t  m etaphor i s  so 

am biguous. As B en tley  s u g g e s ts ,  th e  " s e a  o f  w ords" i s  th e  p ro p e r en ­

v iro n m en t— th e  n a tu r a l  env iro n m en t—o f  p o l i t i c s .  But t h i s  f a c t  g iv e s  to  

language a r o le  and an im portance th a t  B en tley  in te n d e d  th e  m etaphor 

to  deny. F a r from b e in g  e v a n e sc e n t, language i s  to  p o l i t i c s  what th e  

s e a  i s  to  th e  c r e a tu re s  th a t  swim in  i t :  the  atm osphere w hich shap es

i t  and g iv es  i t  l i f e .  But what has happened to  t h a t  language under th e

10^
A rth u r B e n tle y , "New Ways and Old to  T alk  About Men," r e ­

p r in te d  in  R a tn e r , e d . , B iq u iry , pp. 57 -5 2 , a t  p . 51- My em phasis. 
O r ig in a l ly  p u b lish e d  in  T&e s o c io lo g ic a l  Review, 21 (O c to b e r, 1929).

105G. K. C h e s te r to n , "The Crime o f  G a b r ie l  G a le ,"  in  Raymond T. 
Bond, e d . , The Man Who Was C h e s te r to n  (New York: Dodd, Mead h C o ., 195h), 
pp. 501-522. C h e s te r to n  d ev ise d  an e x q u is i te  cu re  f o r  t h i s  p a r t i c u l a r  
form o f  monomania: h is  p o e t-h e ro , G ale , t i c s  th e  v ic tim  to  a t r e e  and
s t i c k s  th e  two prongs o f  a h a y -fo rk  on e i t h e r  s id e  o f  h is  neck , le a v in g  
him to  s t r u g g le  w ith  m a te r ia l  r e a l i t y  and d isc o v e r  f o r  h im se lf  th a t  
m a tte r  (h im s e lf  in c lu d e d )  has b o u n d a rie s  and l i m i t a t i o n s .
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im press o f  th e  p ro c e ss  concep t?  Tto com plete B e n t le y 's  f ig u r e  o f  sp eech , 

th e  sea  i t s e l f  has d is s o lv e d , and th e  c r e a tu r e s  who once l iv e d  in  i t  

a re  l e f t  to  p e r i s h  in  an a l i e n  en v iro n m en t.

B en tley  Bensed th e se  w id er im p lic a t io n s  o f  h i s  a s s a u l t  on th e

lan g u ag e , and he was f u l l y  p rep a red  to  a c c e p t—and to  g e n e r a l iz e — them.

T^e i n t e l l e c t u a l  f r a t e r n i t y ,  he f e l t ,  would e i t h e r  le a r n  to  t a l k  in

term s o f  p ro c e s s ,  o r  i t  would f a i l  to  found a t r u e  s c ie n c e  o f  s o c ie ty .

"O nly in  th a t  c e r t a in  in te rm e d ia te  s ta g e  in  tim e and p la c e  which i s

o ccu p ied  by th e  man in  th e  s t r e e t  . . .  ^ w i l l ^  th e  cosmos i n s i s t  upon

b e in g  s o l i d  and s u b s t a n t i a l  F a c t ." ^ 0^ But even th e  o rd in a ry  c i t i z e n

would have to  a cc e p t th e  d i s s o lu t io n  o f  h is  w orld  and le a r n  to  se e  i t

a s  b o u n d le ss , m ean ing less  a c t i v i t y .

John Doe w i l l  s tr o n g ly  o b je c t  to  th e  s u b s t i t u t i o n  o f  any 
'p o s t u l a t e '  in  p la c e  o f  h ie  ' r e a l '  w orld . He i s  c o n f id e n t he 
h im se lf  can p ro v id e  a backbone o f  s e c u r i t y  fo r  such  a r e a l  
w orld  . . . .  His view i s  th a t  s m a ll ,  p rim , a s s e r t i v e ,  and 
te n a c io u s  view embodied in  our p r a c t i c a l  everyday  language 
. . . .  'H a n , ' Bays John Doe, in  e f f e c t ,  ' i s  th e  m easure o f  
a l l  t h i n g s ' ;  b u t he say s  i t  in  sh a rp  assum ption  th a t  n o t o n ly  
th e  'm an' and th e  'th in g s ,*  b u t above a l l  th e  'm e a su r in g ' 
p ro c e d u re s , a re  w ith in  h is  p e rso n a l and im m ediate com petence 
and know ledge.

R a th e r  than  o f f e r  th e  confused  c i t i z e n  some a ssu ra n c e  th a t  th e re  m ight

somewhere be an o rd e r  to  e v e n ts  and a language cap ab le  o f  e x p re s s in g

th a t  o rd e r ,  B en tley  o f fe r e d  t h i s  somber news in s te a d :

The d i f f i c u l t y  now i s  th a t  John Doe must cease  to  be ab so ­
l u t e ,  ce a se  even to  keep a sm a ll c o n s o la to ry  f ra p n e n t o f  
a b s o lu te n e s s  in  r e s e rv e ,  and must y ie ld  h im se lf  to  be j u s t  one 
'lo c a l*  in  a w orld o f  ' l o c a l s . '  D riven from one d e fen se  
a f t e r  a n o th e r ,  th e re  comes a  tim e when th e re  i s  n o th in g  l e f t  
f o r  him ex c ep t to  be s u l l e n ,  and th a t  i s  e x a c t ly  th e  mood in  
which we a re  a p t to  f in d  him; and i t  i s  o n ly  because  o f  t h i s

^■^Bentley, Behavior, p. 172. * °^ Ib id ., n. h.



mood, and because  o f  i t s  a s s e r t i v e  in te r f e r e n c e  w ith  th e  
a n a ly s is  we a re  fo rc e d  to  make', t h a t  I  tak e  him in to  acco u n t 
h e re  a t  a l l . ^ g

T h is  i s  a  t r u l y  e x t r a o rd in a r y  c la im . B « n tley  has  tak en  th e  

f i n a l  s te p  h e re  and s im p ly  e lim in a te d  hum anity  from th e  a n a ly s is  o f  

human s o c i e t i e s :  th e  f i n a l  d i s s o lu t io n .  Man i s  no lo n g e r  even th e

s u b je c t  o f  s tu d y , b u t o n ly  an in te r f e r e n c e  w ith  i t .  And j u s t  a s  p ro c e ss  

has become th e  s u b je c t  o f  B en tley * s  s c ie n c e ,  i t  has a ls o  re p la c e d  man 

a s  th e  so u rce  o f  v a lu e s .  B e n tle y ’s a p p e a l to  l a t e r  g e n e ra tio n s  o f  

p o l i t i c a l  s c ie n c e  may l i e  h e re :  he was one o f  th e  f i r s t  American s o c i a l

s c i e n t i s t s  to  make th e  c la im  th a t  s o c ie ty  co u ld  be s tu d ie d  w ith  th e  

same d e tach ed  m o tiv a tio n  w ith  which th e  n a tu r a l  s c i e n t i s t  approached  the  

s tu d y  o f  m o lec u le s , atom s, and c h e m ic a ls . B en tley  seemed to  be s a y in g  

som eth ing  l i k e  th is*  I f  we c o n c e n tra te  on th e  p ro c e ss  o f  s o c ia l  i n t e r ­

a c t io n ,  we need n o t concern  o u r s e lv e s  w ith  th e  meaning o f  th a t  i n t e r ­

a c t io n .  "We o b se rv e  what we o b se rv e , and th a t  i s  a l l  th e r e  i s  to  i t ,  

e x ce p t a s  we a n a ly ze  i t . "  And s in c e  we can n o t o b se rv e  m eaning, we 

can n o t d is c u s s  i t .

What t h i s  view meant to  p o l i t i c a l  s c ie n c e  can be seen  in  th e  

confused  pages o f  M akers, U sers  and M a s te rs . When B en tley  needed a 

v o ic e  th a t  cou ld  a r t i c u l a t e  p o l i t i c a l  m eanings, he found h im se lf  s tr u c k  

s p e e c h le s s  by h is  r e l ia n c e  on th e  p ro c e ss  t o o l .  "Beyond a c t i v i t y , "  he 

had s a id ,  " th e re  i s  n o th in g ."  But i t  was in  th a t  rea lm  o f  " n o th in g "  

t h a t  he se a rc h e d  f o r  th e  answ ers to  th e  problem s c o n f ro n tin g  America in  

th e  1920s. Yet he s c a r c e ly  knew the  words to  d e s c r ib e  what he was 

lo o k in g  f o r .



B® ntley d e a l t  w ith  th e  s u b je c t  o f  lan g u ag e  in  one o f  h ie  l a s t

109a r t i c l e s ,  "K ennetic  in q u i r y ,"  p u b lish e d  in  1950. As a  s ig n  o f  how 

s e r io u s  he was in  h i s  in s i s t e n c e  on th e  a b o l i t io n  o f  m eaning, he q u o ted  

w ith  ap p ro v a l P ercy  Bridgman*s a t t a c k  on E in s te in .  E in s te in ,  Bridgman 

a s s e r te d ,  had f a i l e d  to  draw th e  p ro p e r  im p lic a t io n s  o f  h i s  own d i s ­

c o v e r ie s ,  and i n s i s t e d  on s e a rc h in g  f o r  " a b s o lu te  m eaning" somewhere 

in  th e  cosm os. " ^ S in s te in ^  b e l ie v e s  i t  p o s s ib le  to  . . . su b lim a te  

. . • th e  p o in t  o f  view o f  th e  in d iv id u a l  o b s e rv e r  in to  som eth ing  u n i ­

v e r s a l ,  'p u b l i c , '  and ' r e a l . ' " 110  N oth ing  co u ld  b e t t e r  d e s c r ib e  th e  

enemy B * n tley  la b o re d  a l i f e t im e  to  overcom e. The u n iv e r s a l ,  th e  p u b l ic ,  

and th e  r e a l :  p ro c e ss  th e o ry  would a b o l is h  them a l l .  And American

p o l i t i c a l  s c ie n c e  would fo llo w  B «ntley  a t  l e a s t  p a r t  o f  th e  way down th a t  

ro ad , w ith  im p o rtan t consequences f o r  th e  language o f  c i t i z e n s h ip .

109K en n e tic  i s  a  word o f  B e n t le y 's  in v e n t io n . I t  i s  formed from 
th e  M iddle- E n g lish  kennen , m eaning " to  p e r c e iv e ."  A rth u r  B e n tle y , 
"K en n e tic  I n q u iry ,"  in  R a tn e r , In q u iry , p . 3^9. O r ig in a l ly  p u b lish e d  
in  S c ie n c e , 112 (December 29 , 1950).



CHAPTER XV

CHARLES MEREIAM: POLITICS VS. PROGRESS

" I t  may w e ll be t h a t  p o l i t i c s  m ust lo s e  i t s  way b e fo re  
i t  f in d s  i t s e l f  a g a in  in  th e  modern w orld  o f  s c ie n c e ."

—C h arle s  Merriam

1 .

" F e a r , F o rce , Custom"

C h arle s  M erriam , l i k e  A rth u r  B e n tle y , b e lo n g s  to  th e  second 

g e n e ra tio n  o f  th e  p o l i t i c a l  s c ie n c e  movement in  A m erica. Only t h i r t y  

y e a rs  o ld  when th e  American P o l i t i c a l  S c ien ce  A s so c ia tio n  was founded 

in  1903, M erriam s t r a d d le d  th e  app roaches to  p o l i t i c s  o f  h i s  t e a c h e r s — 

men l i k e  W illiam  A. Dunning— and h is  s tu d e n ts —among whom were V. 0 .  Key 

and David Truman. For many y e a rs  he devoted  h im se lf  to  b u i ld in g  what 

he would l a t e r  c a l l  (somewhat co n tem ptuously ) a " f i v e - f o o t - s h e l f  o f  

e r u d i t io n "  in  th e  approved sc h o o l o f  h i s t o r i c a l  and com para tive  p o l i t i c s .  

He w rote h is  Columbia d i s s e r t a t i o n  on "A H is to ry  o f  th e  Theory o f  

S o v e re ig n ty  S ince  Rousseau" u n d er Dun n in g , and h is  f i r s t  p u b lish e d  work,

A H is to ry  o f  American P o l i t i c a l  T h eo rie s  (1903)* fo llow ed  th e  te c h n iq u e s  

he had le a rn e d  a t  Colum bia. So d id  two l a t e r  works: Ame r ic a n  P o l i t i c a l

Id e a s : S tu d ie s  in  the  Development o f  American P o l i t i c a l  T hought. 1865- 

1917 (1 9 2 3 ), and A H is to ry  o f  P o l i t i c a l  T h e o rie s , R ecent Tim es, w r i t t e n  

w ith  H arry Elmer B arnes in  192U.

But w h ile  Merriam v/nr ch u rn in g  o u t h is  h i s t o r i e s  o f  p o l i t i c a l

-165-
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th o u g h t, h is  n in d  was on th e  p r e s e n t .  In  t h i s  r e s p e c t  he was much l i k e  

B e n tle y , w ith  whom he sh a re d  many o th e r  c h a r a c t e r i s t i c s .  L ike B e n tle y , 

Merriam was th e  son o f  a P r o te s t a n t ,  sm a ll- to w n , M iddle W estern b an k e r; 

Merriam too  had gone e a s t  f o r  h is  e d u c a tio n , c o n tin u in g  on to  Germany 

to  s i t  a t  th e  f e e t  o f  th e  m a s te rs  o f  modern s o c ia l  s c ie n c e ,  o n ly  to  

r e tu r n  d i s s a t i s f i e d  w ith  what he had been ta u g h t t h e r e .^  Merriam 

s e t t l e d  in  Chicago a t  abou t th e  same tim e B®ntley d id ,  and ta u g h t th e re  

w h ile  B en tley  was w r i t in g  T^e p ro c e ss  o f  Governm ent. But w h ile  B en tley  

r e tu rn e d  to  th e  sm all-tow n  l i f e  he had known els a boy, M erriam knew 

th a t  th e  c i t y ,  w ith  a l l  i t s  d is o r d e r  and c o r ru p t io n  and th e  c h a lle n g e s  

th e se  p r e s e n te d ,  was where he w anted to  s ta y .

Merriam e n te re d  C°lum bia in  1896 when th e  G raduate  School o f  

p o l i t i c a l  S c ien ce  th e re  was o n ly  s ix te e n  y e a rs  o ld .  But M erriam found 

even a t  t h i s  e a r ly  d a te  th a t  th e  h i s to r y  o f  p o l i t i c a l  th e o ry  was n o t h a l f  

so e x c i t in g  as th e  p o l i t i c a l  l i f e  o f  a g r e a t  c i t y .  Merriam go t in v o lv ed  

in  t h i s  w h ir l  o f  a c t i v i t y ,  making sp eech es  in  fa v o r  o f  m u n ic ip a l re fo rm , 

s e e k in g  o u t th e  c o r ru p tio n  and d is o r d e r  th a t  he would d ev o te  h is  l i f e  

to  en d in g . W^en he went to  B e r lin  two y ea rs  l a t e r  to  s tu d y  w ith  O tto  

G ierke and Hugo P re u s s ,  he f e l t  once a g a in  th e  lu r e  o f  con tem porary  

e v e n ts  d ra g g in g  him from th e  c la ssro o m . T his tim e , how ever, i t  was n o t 

c o r ru p t io n  which drew him, b u t th e  o r d e r l in e s s  o f  German c i t i e s  and tow ns, 

which he and h is  fe llo w  s tu d e n ts  s tu d ie d  fo r  th e  le s s o n s  th ey  m ight b r in g  

back to  A m erica.^  And Merriam must have n o ted  a s  w e ll th e  example o f  h is

"'"Barry Dean K a r l ,  E x ecu tiv e  R e o rg a n iz a tio n  and Reform in  th e  New 
D eal: The Gen e s is  o f  A d m in is tra tiv e  Management, 1900-1939 (C am bridge: 
H arvard Un iv e r s i ty " ' p re ss ', 19&37* pp. 52 -55 .

2 I b i d . , p . 5h . ^ I b id .
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te a c h e r ,  Hugo P reu se , who was a l i b e r a l  member o f  th e  B e r l in  C ity
k

C ouncil a s  w e ll a s  a le a d in g  s c h o la r .

In  1900 Merriam began h is  h a l f - c e n tu r y  a s s o c ia t io n  w ith  the 

U n iv e rs i ty  o f  C hicago, b r in g in g  w ith  him an im p a tien ce  w ith  p o l i t i c a l  

th e o ry  and an in te n s e  i n t e r e s t  in  con tem porary  p o l i t i c s .  For many y e a rs  

he was a b le  to  m a in ta in  t h i s  te n s io n  by te a c h in g  p o l i t i c a l  th e o ry  and 

d a b b lin g  in  p o l i t i c s  in  h is  s p a re  tim e : He se rv ed  two term s on th e

Chicago C ity  C ouncil and ra n  fo r  Mayor in  1911.

But fo r  n e a r ly  tw en ty  y e a rs  he worked f u t i l e l y  to  change th e  

o r i e n ta t i o n  o f  h is  d ep artm en t and h is  c o l le g e  tow ard th e  s tu d y  o f  p o l i ­

t i c s ,  t r y in g  to  tu rn  i t  in  th e  d i r e c t io n  o f  a s c i e n t i f i c  r ig o r  in  which 

he p a s s io n a te ly  b e l ie v e d  b u t w hich he co u ld  n e v e r  e x p la in  to  h is  own 

s a t i s f a c t i o n .  At tim es t h i s  p a s s io n  took  th e  form o f  a s e a rc h  fo r  a 

" sy s te m a tic "  app roach  to  p o l i t i c s ,  an i l l - d e f i n e d  co n cep t which Beemed 

to  mean a c a r e f u l  accu m u la tio n  o f  a l l  a v a i la b le  knowledge on th e  o rg a n ­

i z a t io n  o f  p o l i t i c a l  com m unities and th e  b e h a v io r  o f  p o l i t i c a l  men. At 

o th e r  tim e s , M erriam*s p a s s io n  was d i r e c te d  tow ard more ta n g ib le  g o a ls .  

One was th e  c r e a t io n  a t  th e  U n iv e r s i ty  o f  Chicago o f  tin " I n s t i t u t e  o f  

G overnm ent," which would combine " c i t i z e n s h ip  t r a in in g "  w ith  p r e p a ra t io n  

o f  s tu d e n ts  f o r  th e  p u b lic  s e r v ic e ,  an id e a  which met th e  im p lacab le  

h o s t i l i t y  o f  th e  u n i v e r s i t y 's  p r e s id e n t ,  W illiam  p . H a rp e r.^

But w hatever p r o je c t  o ccu p ied  h i s  a t t e n t i o n ,  th e  c e n t r a l  fo cu s  o f  

h i s  concern  rem ained what i t  was when he had f i r s t  d isc o v e re d  p o l i t i c s  

in  New York C ity : p o l i t i c a l  re fo rm . A ll o f  h is  l i f e  he la b o re d  to

b r in g  to  th e  p o l i t i c a l  system  th e  one in g re d ie n t  he f e l t  in d is p e n s a b le

I b id . , p. 55. I b id . , pp. 42-^5.
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to  genuine reform : s c ie n c e .  S c i e n t i f i c  p o l i t i c a l  re fo rm  was as  much

h i s  motive in  c a l l i n g  f o r  more s y s te m a t ic  r e s e a r c h  a s  i t  was in  ru n n in g  

f o r  Mayor o f  Chicago, and i f  he was th w ar ted  in  t h i s  l a t t e r  a m b it io n ,  

he was more s u c c e s s f u l  in  th e  f i r s t .

M erriam 's  b r o th e r ,  Jo h n ,  a b i o l o g i s t ,  was inv o lv ed  w ith  the  

founding  o f  th e  N a t io n a l  R esearch  C o u n c il ,  which b rough t s c i e n t i s t s  

to g e th e r  f o r  the  purpose  o f  o rg a n iz in g  r e s e a r c h  and c o o p e ra t in g  on conraon 

p r o j e c t s .  D uring  th e  e a r l y  1920s, C h a r le s  was in  c o n s ta n t  conm unication  

w ith  c o l le a g u e s  in  th e  o th e r  s o c i a l  s c i e n c e s ,  p rom oting  th e  id e a  o f  a 

" S o c ia l  R esearch  C ouncil"  m odelled  a f t e r  the  NRC. Although the  id e a  

met w ith  mixed f e e l i n g s ,  i t  g e n e ra te d  enough i n t e r e s t  to  p ersuade  one 

member o f  th e  NRC i t s e l f ,  Wesley C. M i tc h e l l ,  to  g ive  i t  h i s  s u p p o r t .  

M itc h e l l  had been b rough t in  to  h e lp  run  a s tu d y  t h a t  went somewhat 

beyond th e  NRC's i n i t i a l  focus  on n a t u r a l  s c ie n c e .  I t  was a s tu d y  o f  th e  

im p l i c a t io n s  o f  p o p u la t io n  movement ("human m ig r a t io n " ) ,  and M itc h e l l  

f e l t  t h a t  C h a r le s  M erriam 's  p roposed  o r g a n iz a t io n  cou ld  h e lp  conduct i t .  

A cco rd in g ly , th e  S o c ia l  S c ien ce  R esearch  C ouncil  was c h a r t e r e d  in  I l l i ­

n o i s ,  in  192^, w ith  funds from th e  Laura Spellman R o c k e fe l le r  Memorial, 

supplem ented by funds f o r  th e  p o p u la t io n  s tu d y  s u p p l ie d  by the  R u s se l l  

Sage F o u n d a tio n .^

The found ing  o f  the  S o c ia l  S c ience  R esearch  c o u n c i l  o f f e r e d  a 

chance to  s e c u re  fu n d in g  and c o o rd in a t io n  f o r  th e  k ind  o f  p o l i t i c a l  

s c h o la r s h ip  Merriam wished th e  d i s c i p l i n e  to  honor and em u la te ,  and i t  

p ro v id ed  a showcase fo r  t h a t  s c h o la r s h ip  fo r  the  world o u t s id e  th e  

d i s c i p l i n e .  Most im p o r ta n t ,  th e  S o c ia l  Science Research C ouncil  gave

6 Ib id , p. *+5 .



-1 6 9 -

th e  p o l i t i c a l  s c i e n t i s t  an o p p o r tu n i ty  to  match h i s  un ique  t a l e n t s  to  

s o c i a l  needs  to  produce th e  s c i e n t i f i c  in fo rm a tio n  p o lic y -m a k e rs  needed . 

This  was th e  key to  M erriam 's  co n cep tio n  o f  p o l i t i c a l  s c ie n c e :  the

o r c h e s t r a t i o n  o f  s c i e n t i f i c  knowledge and p o l i t i c a l  d e c is io n -m a k in g .

In 1929* P r e s i d e n t  Hoover f u l f i l l e d  M erriam 's a m b it io n  in  a more 

d i r e c t  way by  c r e a t i n g  a R e s e a r c h  Committee on S o c i a l  T ren d s ,  vhOBe 

members w ere W esley M i t c h e l l ,  now Chairman o f  th e  SSRC; W ill ia m  F. 

O gb u m , a s o c i o l o g i s t ;  and Merriam. H ere , f i n a l l y ,  p o l i t i c a l  s c i e n ­

t i s t s  were b e in g  a sk ed  by th e  government to  h e lp  w ith  a p r e s s i n g  problem  

f o r  which t h e y  had a s p e c i a l  e x p e r t i s e :  th e  p r e d i c t i o n  o f  s o c i a l  t r e n d s

and th e  l o c a t i o n  o f  " t r o u b le  s p o t s . "  T h is  was th e  r o l e  w hich  Merriam  

had been  a r g u in g  f o r  p o l i t i c a l  s c i e n c e ,  and he e x p r e s s e d  i t  e l o q u e n t l y  

in  th e  C o m m ittee 's  th r e e -v o lu m e  r e p o r t :

How s h a l l  we b len d  th e  s k i l l s  o f  governm ent, i n d u s t r i a l  and 
f i n a n c i a l  management, a g r i c u l t u r e ,  l a b o r  and s c ie n c e  in  a new 
s y n th e s i s  o f  a u t h o r i t y ,  u n i t i n g  power and r e s p o n s i b i l i t y ,  w ith  
a v iv id  a p p ea l  to  th e  v i t a l  i n t e r e s t  o f  th e  day, a b le  to  d e a l  
e f f e c t i v e l y  w ith  th e  r e v o lu t io n a r y  developm ents o f  o u r  s o c i a l ,  
economic and s c i e n t i f i c  l i f e ,  y e t  w ith o u t  s t i f l i n g  l i b e r t y ,  
j u s t i c e ,  and p ro g re s s? ^

S o c ia l  change and the  need f o r  s o c i a l  c o n t r o l  were M erriam 's  

f a v o r i t e  to p ic B .  He l e c t u r e d  h i s  r e a d e r s  c o n t in u a l ly  on th e  need f o r  

a d j u s t i n g  to  th e  "new" world t h a t  was coming to  b e ,  and f o r  d i s c o v e r in g  

ways o f  c o n t r o l l i n g  th e  e f f e c t s  o f  th e  d i s r u p t i o n  t h a t  s o c i a l  change 

l e f t  in  i t s  wake. Merriam had an a lm o st r e l i g i o u s  f a i t h  in  change o f  

any s o r t ,  however, and the  "newness" o f  som eth ing  was a lm o st c e r t a i n  

to  recommend i t  to  him. C on seq u en tly ,  th e  " new" and th e  " i n e v i t a b l e "  

and the  "good" had a d i s t u r b i n g  tendency  to  merge in to  one c o n c e p t ,  so

7
C i t e d  b y  Karl, i b i d . ,  p. 39»
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t h a t  he was a b le  to  p ro c la im  w ith  co n fidence  t h a t  th in g s  were g e t t i n g  

b e t t e r  a l l  th e  tim e, a manic optim ism  which he cou ld  c a r ry  to  q u i t e  

extrem e l e n g th s .

But th e  most im p o rtan t  p o in t  f o r  o u r  purposes  here  i s  t h a t  e v e r  

s in c e  h i s  f i r s t  c o n ta c t  w ith  u rban  p o l i t i c s  in  1896 , Merriam had f i rm ly  

i d e n t i f i e d  p o l i t i c s  as the  enemy o f  th e  New. Again and a g a in  t h i s  

i d e n t i f i c a t i o n  emerges in  h i s  w r i t i n g s ,  p o l i t i c s  i s  the  realm  o f  the  

p a s t*  o f  t r a d i t i o n *  o f  u n th in k in g  r o u t in e ;  s c ie n c e  i s  th e  realm  o f  the  

f u tu r e ,  o f  th e  new, th e  p ra g m a tic .  Thus, one o f  the  fundam ental o b s ta c le s  

to  s c i e n t i f i c  p o l i t i c a l  reform  was p o l i t i c s  i t s e l f .  Merriam sought to  

c r e a t e  a p a r tn e r s h ip  between government and s c ie n c e ,  in  which s c ie n c e  

would "w h isper"  s u g g e s t io n s  and government would make d e c i s io n s  based  

upon the  in fo rm a tio n  a t  th e  d i s p o s a l  o f  th e  s c i e n t i s t .  B efore t h i s  

p a r n t e r s h i p  cou ld  su cceed , however, government would have to  be c i v i l ­

iz e d ,  b rough t in to  the  modern w orld , o r — to  use a f a v o r i t e  term o f  the 

e r a —s tr e a m l in e d . That term  i s  r e v e a l in g ,  in  t h a t  i t  s u g g e s ts  a minimum 

r e s i s t a n c e  to  a sp eed in g  o b j e c t .  " S o c ia l  deve lopm en t,"  Merriam b e l i e v e d ,  

was o c c u r r in g  a t  a more r a p id  pace th an  " p o l i t i c a l  developm ent,"  and 

government would have to  c a tc h  up, th row ing  o f f  the  baroque encumbrances
g

t h a t  made the  p o l i t i c a l  o r d e r  such a c o n s e rv a t iv e  fo rc e  in  s o c i e t y .

I f  p o l i t i c a l  power e x i s t s  to  c o n se rv e ,  p r iv a t e  groups e x i s t  to 

change s o c ie ty .  Merriam accep ted  the c o n v e n t io n a l  group th e o ry  o f  h i s  

t im e ,  in  which p o l i t i c a l  power was o n ly  one member o f  a " fa m ily "  o f  

pow ers, and th e  s t a t e  on ly  one member o f  a fam ily  o f  g roups, and n o t  th e

g
C h ar le s  Merriam, T^e Making o f  C i t i z e n s ;  A Comparative Study o f  

Methods o f  C iv ic  T ra in in g  (Chicago: U n iv e r s i ty  o f  Chicago P r e s s .  19^11. 
p . 5 2 ^
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o l d e s t  member, a t  t h a t ,  p o l i t i c a l  power was born o u t  o f  th e  s t r u g g le  

o f  s o c i a l  groups and " s i t u a t i o n s  r e q u i r i n g  b a lan ce  and e q u i l ib r iu m  

among g ro u p s ."  a  ̂ t im es  Merriam defends  the  n o t io n  o f  p o l i t i c s  a s  a 

unique sp h e re  o f  l i f e ,  but a t  o th e r  tiroes he merges i t  w ith  o th e r  

c a te g o r i e s  o f  a c t i v i t y ,  such as  "econom ics" o r  " s o c i e t y , "  a rg u in g  

a g a in s t  draw ing " to o  e x c lu s iv e  l i n e s  o f  d i f f e r e n c e "  between "what 

^Bome t h e o r e t i c i a n s /  may c a l l  'economic* and 'p o l i t i c a l *  a c t i v i t i e s ,  

where th e  e x p e r ien ced  o b s e rv e r  o f  s o c i a l  t r e n d s  and problems in  v a r io u s

p e r io d s  o f  s o c i a l  development i s  unab le  to  d is c o v e r  any ad equa te  ground
9

f o r  such e x c lu s iv e  d i f f e r e n t i a t i o n . "  But w hether a s e p a ra te  s p h e re ,  

o r  sim ply  a s u b o rd in a te  member o f  a f a m ily ,  p o l i t i c s  always grows o u t 

o f  s o c ie ty  and i s  c o n t r o l l e d  by " s o c i a l  f o r c e s . "  "Government i s  s e t  

in  a s e r i e s  o f  a s s o c i a t i o n s ,  a l l  concerned w ith  th e  development o f  the  

human p e r s o n a l i t y  in  th e  frame o f  r e fe r e n c e  o f  th e  group—economic, 

c u l t u r a l ,  f a m i l i a l ,  p o l i t i c a l ." 10

Ab w ith  a l l  group t h e o r i s t s ,  from B en tley  to  the  p r e s e n t ,  the  

concep t o f  "b a la n c e "  i s  c r u c i a l  to  Merriam, fo r  government must have 

some r o l e  which d i f f e r e n t i a t e s  i t  from th e  " s o c i a l  f o r c e s . "  That r o l e ,  

v a r io u s ly  sk e tc h e d  as um pire , r e c o r d e r ,  d i r e c t o r ,  t r a f f i c - c o n t r o l l e r ,  

o r  po licem an , i s  summed up f o r  Merriam in  the concept o f  b a la n c e .  The 

government o f  the  c i t y  o f  Chicago , f o r  example, i s  "on ly  a b a lan ce  o f

9
C h ar le s  Merriam, p o l i t i c a l  Power (New York: McGraw-Hill, 193M , 

pp. 15-2^; C h ar les  Merriam, The o ?  P o l i t i c s  in  S o c ia l  Change (New
York: New York U n iv e r s i ty  p r e s s ,  193b), p . ^2. Power was a u b iq u i to u s  
phenomenon f o r  Merriam, e v id e n t  even in  th e  " c i v i l  government" o f  a n t s ,  
( p o l i t i c a l  Power, pp. ^ -5)

10C h a r le s  Merriam, S y s tem atic  p o l i t i c s  (Chicago: Un i v e r s i t y  o f  
Chicago P r e s s ,  19^5), pp. v - v i .
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. . .  c o n f l i c t i n g  o r  c o n c u r re n t  i n t e r e s t s ,  an in s tru m e n t  f o r  t h e i r  use  

and n o t  a  m a s te r  to  d r iv e  them. 11̂  In  The Making o f  C i t i z e n s , he 

p ro c la im e d :

The b a la n c in g  o f  group i n t e r e s t s  i s  in  s h o r t  a c o n t in u in g  
problem , o f  which no perm anent s o l u t i o n  i s  p o s s i b l e .  The 
re a d ju s tm e n t  o f  chang ing  g ro u p s , i n t e r e s t s ,  and f i x a t i o n s  
i s  p r e c i s e l y  th e  c o n t in u in g  t a s k  o f  th e  p o l i t i c a l  a g e n c ie s
o f  the  community. ^2

The p o l i t i c a l  a g e n c ie s  o f  th e  community a re  su rro u n d ed  by a world

o f  groups whose s h i f t i n g  g o a ls  s e t  th e  b o u n d a r ie s  o f  p o l i t i c a l  a c t io n

and p u b l ic  p o l i c y .  The v e ry  co h es io n  o f  th e  s o c i e ty  i s  a f u n c t io n  o f

g ro u p s ,  an ’' i n t e g r a t i o n  o f  d i f f e r e n t  s o c i a l  and in d iv id u a l  fo rc e s  and

13a t t i t u d e s  f in d in g  an e q u i l ib r iu m  in  th e  s t a t e . "  These groups (w hich 

Merriam a t  t im es  r e f e r s  to  a s  th e  " i n v i s i b l e  governm ent") a re  r e s p o n s ib le  

f o r  what th e  p o l i t i c a l  a g e n c ie s  do, and i t  i s  t h e r e f o r e  d i f f i c u l t  a t  

t im es  to  u n d e rs ta n d  why Merriam i s  i n t e r e s t e d  in  government a t  a l l .  I f  

p o l i t i c s  i s  o n ly  a fu n c t io n  o f  th e  group sy s tem , th en  i t  would seem to  

make more s e n se  to  s tu d y  the  group system  d i r e c t l y .

In  f a c t ,  Merriam s c a r c e l y  s tu d ie d  p o l i t i c s  a t  a l l ;  he s p e n t  most 

o f  h i s  tim e t r y i n g  to  r e h a b i l i t a t e  government in  o r d e r  t h a t  i t  cou ld  

h o ld  up i t s  end o f  th e  p a r t n e r s h i p  w ith  s c ie n c e .  Government, c o r ru p t  

and i n e f f i c i e n t  as  i t  was, n e v e r t h e l e s s  p o ssessed  a u t h o r i t y  ( u n f o r t u n a t e l y )  

and i t  was th rough  a s s o c i a t i o n  w ith  t h i s  a u t h o r i t y  t h a t  s c ie n c e  could  

come in to  i t s  own.

Merriam had no s e n t im e n ta l  i l l u s i o n s  about th e  n a tu r e  o f  a u th o r ­

i t y .  Like a l l  t h e o r e t i c a l  c o n c e p ts ,  he s a i d ,  a u t h o r i t y  i s  m erely  a

^ C h a r l e s  Merriam, Chicago: A More In t im a te  View o f  Urban P o l i t i c s  
(New York: M acmillan C o .,  1 9 2 9 ) ,  p . 132. My em phasis .

12 11Merriam, Making C i t i z e n s , pp . 86 - 8? .  I b i d . ,  p .  27.
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r a t i o n a l i z a t i o n  o f  a power p o s i t i o n .  Around p o l i t i c a l  power has grown 

a w orld  o f  a r t ,  l e g e n d ,  m u sic ,  sym b o l,  d e c o r a t io n  and ceremony d e s ig n e d  

to  i d e n t i f y  th e  "power p r o c e s s "  w ith  "harmony and beauty"  r a t h e r  than

1^"blood  and c r u e l t y , "  which a r e ,  p resu m a b ly ,  i t s  t r u e s t  c h a r a c t e r i s t i c s .

These a re  what Merriam c a l l s  th e  "credend a and miranda" o f  power.

Credenda " c o n ta in  th e  r e a s o n s  which o b l i g e  th e  i n t e l l e c t  t o  g iv e  a s s e n t

to  th e  c o n t in u a n c e  o f  a u t h o r i t y "  and miranda are  th e  e m o t io n a l  sym bols

w hich prod th e  i n t e l l e c t . ^

The s t a t e ,  in  o t h e r  w ord s, i s  m ere ly  th e  most s u c c e s s f u l  o f  th e

power groups c o n te n d in g  fo r  dom inance, and i t  m a in ta in s  i t s e l f  in  t h i s

p o s i t i o n  l a r g e l y  th rou gh  s l e i g h t  o f  hand and propaganda. The s t a t e ' s

s p e c i f i c  f u n c t i o n , h ow ever, i s  t o  b a la n c e  th e  groups b e n e a th  i t ,  to

make o f  t h e i r  s t r u g g l e s  a harm onious community o f  i n t e r e s t s .

Behind th e  form al s o c i a l  l e g l i s l a t i o n  in  a democracy th e r e  
i s  a l a r g e  body o f  n o n - p o l i t i c a l  r e p r e s e n t a t i v e  b o d ie s  o f  
many t y p e s  o p e r a t i n g  as a p a r t  o f  th e  d em o cra t ic  p r o c e s s .
These group s a r e  n o t  r e p r e s s e d ,  i n t i m i d a t e d ,  o r  c o n t r o l l e d  
by th e  s t a t e ,  b u t  t h e i r  a c t i v i t y  i s  en cou raged  in  th e  
i n t e r e s t s  o f  sound fo r m u la t io n  o f  p u b l i c  p o l i c y — in  th e  
i n t e r e s t  o f  th e  p r o c e s s  o f  common c o n s e n t  to  th e  broad  
p o l i c i e s  o f  th e  n a t i o n .  Some o f  t h e s e  groups a re  a b l e  from  
t im e to  t im e  to  d i c t a t e  to  th e  government t h e i r  program s,  
b u t on th e  whole one i s  l i k e l y  to  b e  b a la n c e d  by o t h e r s ,  and 
th e  n e t  c o n t r i b u t i o n  i s  t h a t  o f  a b road er  d i s c u s s i o n  o f  
l e g i s l a t i v e  p o l i c i e s . ^

Merriam i s  i n t e r e s t e d  in  t h i s  " g o v e r n in g  p r o c e s s "  (h e  u s e s  t h i s  term in

th e  paragraph  p r e c e d in g  the onn quoted  above) b e c a u se  th e r e  i s  a new

group on th e  s c e n e ,  c o n te n d in g  w ith  th e  o t h e r  members o f  the  power fa m ily

1 *+ 1*5Merriam. P o l i t i c a l  K>wer. pp. 102-107. I b i d . ,  p. 113.

^ C h a r l e s  Merriam, On th e  Agenda o f  Democracy (Cambridge: Harvard 
U n iv e r s i ty  P re s s ,  19^1)* p . 2^ .



i f o r  th e  sym bols  o f  a u t h o r i t y .  T h is  group i s  s c i e n c e ,  " th e  i n t e l l e c ­

t u a l s ,  th e  i n t e l l i g e n t s i a . 1' In modern t im e s ,  Ms c i e n c e  o c c u p ie s  a f a r  

more im p ortan t  p o s i t i o n  than in  o t h e r  p e r io d s  o f  h i s t o r y . "  O ther members 

o f  th e  power fa m i ly  " lo o k  askance"  a t  s c i e n c e  b e c a u s e  " i t  may d i s p e l l  

th e  i l l u s i o n  upon w hich a u t h o r i t y  r e s t s . "  S c ie n c e  i s  a t h r e a t  b e ca u se  

a l l  forms o f  a u t h o r i t y  are  b a sed  upon " a m e n i t ie s  and i l l u s i o n s "  th a t

17a re  m a in ta in e d  by a l l  r u l e r s ,  g r e a t  and s m a l l ,  to  b o l s t e r  t h e i r  r u l e .

T h is  s i t u a t i o n  can  be a l t e r e d  now, b e c a u se  s c i e n c e ,  u n l ik e

p o l i t i c s ,  i s  " l e s s  c l o s e l y  dep endent upon a u t h o r i t a r i a n  propaganda, and

n e a r e r  th e  domain o f  s c i e n t i f i c  t e c h n o lo g y ."  I t  i s  l e s s  l i k e l y  to  be

19" c o n s c r ip t e d  . . .  in  th e  s e r v i c e  o f  c l a s s  and r a c e  and group ."

S c ie n c e  mated to  p o l i t i c a l  a u t h o r i t y  i s  th e  way o u t  o f  the  " ju n g le "  o f  

contem porary  p o l i t i c s ,  i n t o  th e  f u t u r e  o f  r a t i o n a l  governm ent. The 

te n d e n c y  o f  p o l i t i c s  in  th e  modern s c i e n t i f i c  era  i s  th u s  away from 

" f e a r ,  f o r c e  and custom  a s  a g e n c i e s  o f  c o n t r o l"  toward " p o l i t i c a l  p ru ­

dence and p o l i t i c a l  s c i e n c e . "  T his  co m b in a t io n  Merriam c a l l s  th e  "Hew

p o l i t i c s . "

T h is  "new p o l i t i c s "  would n o t  b e  new "M erely in  th e  s e n s e  t h a t  i t  

r e f l e c t e d  new s o c i a l  f o r c e s , "  a l th o u g h  t h a t  would be p a r t  o f  i t s  "new­

n e s s . "  I t  would be new in  th e  more fundam enta l s e n s e  th a t  i t

u t i l i z e d  th e  new d ev e lo p m en ts  in  modem s c i e n c e  . . . .  The
new p o l i t i c s  would be a s y n t h e s i s  o f  s i g n i f i c a n t  f a c t o r s  in

17Merriam, P o l i t i c a l  Pow er, p. 8 l .

18
C h a r le s  Merriam, New A spects  o f  P o l i t i c s , 3rd e d . , w ith  a 

Foreword by B arry  D. K a r l  (C hicago: U n iv e r s i ty  o f  Chicago P re s s ,  1972), 
p. 73.
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modem m enta l l i f e ,  a p p l i e d  to  th e  problems o f  government, 
r e l e a s e d  from t r a d i t i o n a l  o r  a u t h o r i t a r i a n  c o n d i t io n s  o r  
p r e c e d e n t s . ^

P o l i t i c a l  s c i e n t i s t s ,  he c o n t in u e s ,  must no t n e c e s s a r i l y  govern th e  w orld,

b u t  they  must be heard  " b e fo re  d e c i s io n s  a re  made," and th e  s p i r i t  o f

21s c ie n c e  must be "found in  th e  governo rs  and th e  governed as  w e l l . "

The "modem c r e a t i v e  i n t e l l i g e n c e , "  Merriam b e l i e v e s ,  " i s  t r a n s fo rm in g  

th e  world a lm ost a s  i f  by m ag ic ."  I t  sh o u ld  c o n t in u e  to  do so ,  on an

even l a r g e r  s c a l e .  To t h i s  end , Merriam u rg es  h i s  c o l le a g u e s  to  make a
22tho rough  s tu d y  o f  "human e n g in e e r in g ."

F o r tu n a te ly ,  Merriam a s s u r e s  u s ,  democracy i s  more s u i t e d  than  

t o t a l i t a r i a n i s m  fo r  th e  s p e c i a l  ad van tages  o f  s c i e n t i f i c  government; 

t h a t  i s ,  i t  i s  more e f f i c i e n t ,  p rov ided  i t  d i s c o v e rs  th e  p ro p e r  o rg a n ­

i s a t i o n a l  form, and th e  s e a rc h  fo r  t h a t  form i s  a major r e s p o n s i b i l i t y  

o f  contem porary  dem ocra ts .  F u r th e rm o re ,  democracy i s  more l i k e l y  than

t o t a l i t a r i a n i s m  to  ta k e  advantage o f  th e  modem s c ie n c e  o f  a d m in i s t r a t i o n ,

23because  democracy can be s t r e a m l in e d .

Above a l l ,  s c i e n t i f i c  government—p o l i t i c a l  s c ie n c e — was made 

n e c e s sa ry  by th e  s o c i a l  change which Merriam saw e n g u l f in g  th e  modem 

w orld .  Change was a l t e r i n g  th e  v e ry  b a s i s  o f  human a s s o c i a t i o n  in  po­

l i t i c a l  com m unities. P a s t  s o c i e t i e s  cou ld  be based on " f e a r ,  fo rc e  and 

custom ,"  b u t  modem s o c i e t i e s  cou ld  n o t  because  th e y  knew too much.

S c ience  had seen to  t h a t  by c a l l i n g  i n to  q u e s t io n  th e  r a t i o n a l i z a t i o n s  o f  

p o l i t i c a l  a u t h o r i t i e s  everyw here . J u s t  a s  the  d iv in e  r i g h t  o f  k in g s  had 

ceased  to  be c o n v in c in g  as  an e x p la n a t io n  o f  a u t h o r i t y ,  a l l  o t h e r

Merriam, New A sp ec ts , pp. 313-1*+. 21

Merriam, Agenda, pp. 1 -9 .

I b i d . , p. 315.
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e x p la n a t io n s  o f  a t r a d i t i o n a l  n a tu re  would a l s o  c e ase  to  convince modern 

p eo p le .

S o c ia l  change was a l t e r i n g  th e  c o n d i t io n s  o f  modem p o l i t i c s  and

th e  problems i t  would have to  f a c e .  The l a r g e r  c o n t r o l  o v e r  n a tu r e ,  th e

emergence o f  s c ie n c e  as a s u b s t i t u t e  f o r  " ig n o ra n c e  and t r a d i t i o n , "  th e

sp re a d  o f  s c i e n t i f i c  in v e n t io n ,  th e  r e v o lu t io n s  in  t r a n s p o r t a t i o n ,

in d u s t r y ,  and com m unications, th e  growth o f  c i t i e s — a l l  th e s e  changes

meant t h a t  p o l i t i c s  as i t  had been known ( " ju n g le  p o l i t i c s " )  would have

to  d i s a p p e a r . ^

We may ask  the  q u e s t io n ,  What a re  th e  types  o f  change most 
l i k e l y  to  be co n s id e re d  by governors  in  the  p e r io d  in to  
which we come? These changes w i l l ,  o f  c o u rse ,  be the  r e s u l t  
o f  v a r i a t i o n s  in  tech n o lo g y ,  in  s o c i a l  in v e n t io n  and c o n t r o l ,  
in  s o c i a l  d i r e c t i v e s .  New machines fo r  c o n t r o l l i n g  o u r  
p h y s ic a l  r e s o u r c e s ,  new modes o f  rem aking men, new p a t t e r n s  
o f  s o c i a l  in v e n t io n  seem to  l i e  on th e  h o r iz o n ,  assum ing t h a t  
o u r  c i v i l i z a t i o n  does n o t  bog down o f  i t s  own weight in  th e  
swamps o f  v io le n c e  and s t r i f e  . . . .  In  the r a t i o n a l  c o n t r o l  
o f  the  p ro c e ss e s  o f  p o l i t i c a l  change l i e  some o f  the r i c h e s t  
p o s s i b i l i t i e s  f o r  th e  human r a c e ,  and a t  the  same time some 
o f  i t s  b l a c k e s t  d an g ers .

Thus, th e  p rim ary  ta s k  f a c in g  p o l i t i c s  in  th e  modern world i s  s o c i a l

c o n t r o l ;  th e  p rim ary  r e s p o n s i b i l i t y  o f  c i t i z e n s  i s  a d j u s t i n g  to  change.

2 .
Making C i t i z e n s

P ro g re s s iv e s  s tood  a p p a l le d  and somewhat dumbfounded b e fo re  the 

s p e c ta c le  o f  m un ic ipa l p o l i t i c s :  h e re ,  i f  anywhere, was th e  one a re a  o f

American p o l i t i c a l  l i f e  most in  need o f  s c i e n t i f i c  re fo rm . The f a c t s  

o f  urban  c o r ru p t io n  and mismanagement seemed c l e a r  enough. There were

Merriam, P o l i t i c a l  power, pp. 279-88.
2 5 M erriam , The Role o f  P o l i t i c s  in  S o c ia l  Change, pp. 100-101.



-177-

even e x p la n a t io n s  t a i lo r -m a d e  to  f i t  them. A g r e a t  number o f  im m igrants

had r e c e n t l y  s e t t l e d  in  th e s e  c i t i e s ,  and th ey  had had l i t t l e  o r  no

ex p e r ie n c e  w ith  democracy in  t h e i r  home c o u n t r i e s .  They could  h a rd ly  be

expec ted  to  u n d e rs ta n d  th e  co m p lica ted  demands o f  American c i t i z e n s h i p .

The r e s u l t  was i n e v i t a b l e :  g r a f t  and th ie v e r y  on an u n p reced en ted  s c a l e .

" I f  the  w hite  l i g h t  o f  t r u t h  shou ld  b e a t  down upon the  s e c r e t s  t h a t  a re

h id  from th e  p u b l ic  e y e ,"  Merriam was c e r t a i n ,  " th e  end would q u ic k ly

26come. An a u th e n t i c  p i c t u r e  o f  p r e s e n t  p o l i t i c s  would doom i t . "

T h is  e x p la in s  some o f  M erriam 's  en th u s iasm  fo r  " f a c t - g a t h e r i n g "  

and "m u n ic ip a l  r e s e a r c h " — two te c h n iq u e s  he encouraged as  d i r e c t o r  o f  

th e  S o c ia l  S c ien ce  R esearch  C o u n c il .  But M erriam 's  en th u s iasm  b e a t  

a g a i n s t  th e  same w a l l  t h a t  p re v io u s  re fo rm e rs  had dashed a g a i n s t .  No

m a t te r  how many s o r d id  f a c t s  were p u b l ish e d  abou t u rban  p o l i t i c a l

27m achines, c i t i z e n s  k ep t  on r e - e l e c t i n g  them.

By th e  m iddle  1920s, the  P ro g re s s iv e  im pluse toward p o l i t i c a l

re fo rm  had a l l  b u t  s p e n t  i t s e l f ,  hav in g  accom plished  a r e v o lu t io n a r y

s e r i e s  o f  changes in  Ame r ic a n  p o l i t i c s ,  p r im a r i ly  in  th e  weakening o f

p a r ty  s t r u c t u r e s  th ro u g h  such  d e v ic e s  a s  the  A u s t r a l ia n  b a l l o t ,  the

d i r e c t  p r im a ry ,  th e  n o n p a r t is a n  and a t - l a r g e  e l e c t i o n ,  and th e  i n s t i t u -
28t i o n  o f  p e r io d ic  r e g i s t r a t i o n  o f  v o t e r s .  Merriam was more i n t e r e s t e d  

th an  many o th e r s  in  th e  f a t e  o f  re fo rm , s in c e  h i s  a c t i v i t i e s  on i t s  

b e h a l f  had no t been c o n f in e d  to  w r i t i n g  and r e s e a r c h .  Although he d id

26C h a r le s  Merriam, " C i t i z e n s h i p , "  U n iv e r s i ty  o f  Chicago Magazine. 
3 ( J u l y ,  1911), p .  280.

27 .Wilson CSrey McWilliams, The Idea o f  F r a t e r n i t y  in  America 
(B e rk e le y :  U n iv e r s i ty  o f  C a l i f o r n i a  p r e s s ,  1973), pp. /+90-91.

28W alte r  Dean Burnham, C r i t i c a l  E le c t io n s  and th e  M ainsprings o f  
American P o l i t i c s  (New fo rk :  W. W. N orton , 1 9 ?o i ,  pp. 7 ^ -8 ^ .
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n o t  run fo r  o f f i c e  a f t e r  1919* Merriam tu rn e d  h i s  a t t e n t i o n  to  a n a ly z in g  

th e  f a i l u r e  o f  reform  to  make a l a r g e r  impact on th e  p u b l ic  c o n s c io u s ­

n e ss  and th e  conduct o f  government. Out o f  t h i s  a n a l y s i s  th e r e  emerged 

a le n g th y  commentary on th e  n a tu r e  o f  modern A f r i c a n  c i t i z e n s h i p .

American c i t i z e n s  a r e  i l l - i n f o r m e d ,  a p a t h e t i c ,  and d i s c o n te n te d ,  

Merriam s a y s .  C i t i z e n s h ip ,  once a s o u rc e  o f  p r i v i l e g e  f o r  th o se  who 

c o u ld  o b ta in  i t ,  has become u n iv e r s a l  among d em o cra tic  n a t i o n s ,  " e a s y  to 

c a s t  o f f  and easy  to  a c q u i r e . "  The im portance  o f  c i t i z e n s h i p  has 

g r a d u a l ly  broken down under th e  p r e s s u re  o f  p o p u la t io n  in c r e a s e ,  in d u s ­

t r i a l i z a t i o n ,  and im m ig ra tio n . T^e "m in g l in g  o f  ra c e s  and th e  d e v e lo p ­

ment o f  democracy" have expanded the  c i t i z e n s h i p  to  the  p o in t  where i t  

i s  p r a c t i c a l l y  m ean in g le ss .  P erhaps  c i t i z e n s h i p  i s  o n ly  m ean in g fu l,

Merriam s p e c u l a t e s ,  when i t  i s  bought a t  a " g r e a t  p r i c e . "  When i t  i s
29

a c q u ire d  w ith o u t  e f f o r t  i t  i s  l i k e l y  to  be d ev a lu ed .

On th e  o th e r  hand, c i t i z e n s h i p  has a l s o  become a burden  too heavy 

f o r  many c i t i z e n s  to  b e a r .  S o c ia l  change has c r e a te d  new c o n d i t io n s  o f  

l i f e  which demand d i f f e r e n t  s ta n d a rd s  from c i t i z e n s ,  b u t  most c i t i z e n s  

a r e  no t y e t  ready  f o r  t h e i r  new r o l e s .  C i t i z e n  apa thy  toward c o r ru p t io n  

and mismanagement means t h a t  th ey  do n o t  f u l l y  u n d e rs ta n d  th e  demands o f  

c i t i z e n s h i p  in  th e  modern e r a ;  they  a r e  w i l l i n g  to  d ie  in  war bu t 

u n w i l l in g  to  f u l f i l l  t h e i r  r o l e  in  p eace ,  which s e t s  Merriam to  wondering 

i f  pe rhaps  peacetim e government cannot compete w ith  war fo r  the  a t t e n t i o n  

o f  modern c i t i z e n s , " ^

Merriam sh a red  w ith  h is  c o l le a g u e s  a f e a r  t h a t  p e rh ap s  the  mass 

o f  c i t i z e n s  were s im p ly  n o t capab le  o f  p e rfo rm in g  t h e i r  p o l i t i c a l  d u t i e s

2 9  xn
Merriam, " C i t i z e n s h i p , "  p. 275- I b i d . ,  pp. 275-77.



-179-

under modern c o n d i t io n s .  James Bryce vo iced  t h i s  ap p reh en sio n  in  th e  

c l e a r e s t  o f  te rm s: "No s e n s i b l e  man ought e v e r  to  have supposed t h a t

u nder  such c o n d i t io n s  as  modern communities p r e s e n t ,  th e  b u lk  o f  c i t i z e n s  

cou ld  v o te  w ise ly  from t h e i r  own p r iv a t e  knowledge and i n t e l l i g e n c e . "

A^d Bryce spoke f o r  many when he t r a c e d  th e  so u rce  o f  t h i s  f a i l u r e  to

31such  c au ses  a s  " in d o le n c e ,  p e r so n a l  s e l f - i n t e r e s t ,  and p a r ty  s p i r i t . "

But Merriam though t he saw a way around t h i s  p e s s i m i s t i c  con­

c lu s io n :  c i v i c  e d u c a t io n  in  th e  hands o f  p o l i t i c a l  s c i e n t i s t s .  The

q u a l i t i e s  which t h i s  c i v i c  e d u c a t io n  would i n c u l c a t e  were th e  p o l a r  

o p p o s i te s  o f  th e  q u a l i t i e s  Merriam saw in  m u n ic ip a l  a f f a i r s .  The good 

c i t i z e n  would be p a t r i o t i c  and o b e d ie n t ;  p u b l ic  o f f i c i a l s  would obey the  

law and f u l f i l l  t h e i r  r e s p o n s i b i l i t i e s  h o n e s t ly ;  c i t i z e n s  would r e s p e c t  

o f f i c i a l s  and the law s; they  would lo v e  l i b e r t y ;  th e y  would have a  deep 

r e s p e c t  f o r  t h e i r  n a t i o n ' s  t r a d i t i o n s  and i t s  h i e r a r c h y —d e s p i t e  th e  

debunking  o f  s c ie n c e .  And th ey  would p o s se s s  one more t r a i t  which c i t i ­

zens  in  th e  p a s t  n e v e r  had , a c c o rd in g  to  Merriam: an i n c l i n a t i o n

toward a c c e p t in g  th e  views and methods o f  s c ie n c e .  No n a t io n ,  he com­

p la in e d ,  t r a i n s  i t s  c i t i z e n s  a t  the  p r e s e n t  tim e to  a n a ly z e  th e  communi­

t y ' s  c la im s  s c i e n t i f i c a l l y .  Merriam looked forw ard to  th e  day when c iv i c  

e d u c a t io n  would be in  the  hands o f  " p r o f e s s io n a l s "  r a t h e r  than  " c a s u a l  

p r o p a g a n d i s t s ."  These p r o f e s s i o n a l s  would be a b le  to  t r a i n  c i t i z e n s  to  

r e s i s t  th e  propaganda o f  com peting  g ro u p s , a l th o u g h  th e  p r o f e s s i o n a l s ,

o f  c o u rse ,  would have to  be s u p e rv is e d  by the  p u b l ic  in  some u n s p e c i f ie d  
32way.

^ J a m e s  Bryce, The H indrances to  Good C i t i z e n s h ip  (New Haven: Ynlo 
U n iv e r s i ty  p r e s s ,  1909)* P* 15.

32Merriam, Making C it iz e n s , pp. 3 3 W+6 .
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H erriam  surveyed  the  world o f  c i v i c  e d u c a t io n ,  and seemed to  see  

th in g s  w orking o u t to  h i s  s a t i s f a c t i o n .  Everywhere, he n o te d ,  th e  t re n d  

was away from t r a d i t i o n a l  methods o f  c i v i c  t r a i n i n g  toward b u r e a u c r a t i c  

m ethods, away from th e  fo r c e s  o f  t r a d i t i o n  ( " f e a r ,  fo rc e  and custom ")

33tow ard th e  methods o f  re a so n  and s c ie n c e .  C iv ic  t r a i n i n g  was becoming 

more cosm opolitan  and l e s s  p a r o c h ia l  a s  th e  c o n n e c tio n  between l o c a l  

c u l tu r e  and s o c i a l i z a t i o n  was b re a k in g  down. Schools  were b e in g  used 

more d e l i b e r a t e l y  in  a " s y s te m a t ic  a t te m p t  to  i n c u lc a t e  c i v i c  q u a l i t i e s . "  

This  t r e n d  marked a " t r a n s i t i o n  from d r i f t  to  co n sc io u s  s o c i a l  c o n t r o l ,  

and foreshadows th e  s c i e n t i f i c  o r g a n iz a t io n  o f  p o l i t i c a l  e d u c a t io n ."  

p r i s o n s  and wars w i l l  d i s a p p e a r ,  to  be r e p la c e d  by h o s p i t a l s  and a r b i ­

t r a t i o n .  Merriam saw on th e  h o r iz o n  a " r e v o lu t io n  in  th e  b a se s  o f  o rg a n -  

i z a t i o n  o f  th e  e lem en ts  o f  c i v i c  c o h e s io n ." '

But a t  th e  same time p a r t s  o f  th e  c i v i c  e d u c a t io n  a p p a ra tu s  lagged

b eh in d .  The p u b l ic  s c h o o ls ,  d e s p i t e  h o p efu l s ig n s  o f  change, were n o t

y e t  s c i e n t i f i c  enough. They c o n t in u e d  to  t r a n s m i t  "g roup  t r a d i t i o n s  in

i n e l a s t i c  fo rm ."  Group i n d o c t r i n a t i o n  o f  t h i s  s o r t  was p ro d u c in g  a

" s t i f f  and i n f l e x i b l e  type  o f  c i t i z e n  who f in d s  d i f f i c u l t y  in  a d j u s t i n g

h im s e l f  to  th e  chang ing  c irc u m sta n c e s  o f  l i f e . "  Modern system s o f

c i v i c  e d u c a t io n ,  Merriam concluded ,

a r e  fu n d am en ta lly  d e f e c t i v e  in  t h e i r  over-em p h as is  on th e  
r o le  o f  th e  i n f l e x i b l e  e lem ents  o f  th e  s t a t e  and in  t h e i r  
f a i l u r e  to  re c o g n iz e  a d e q u a te ly  th e  r o l e  o f  in v e n t io n  and 
a d a p t a t i o n . ^

The " c h i e f  ta s k  o f  th e  modern c i t i z e n "  i s  d i s c r im in a t in g  between d i f f e r e n t

^5 I b id ., pp. 26^-65. ^ I b i d . ,  pp. 26^-73; 2 86-89 .

^ I b i d . , p. 292.
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l e a d e r s  and d i f f e r e n t  p o l i c i e s  i n  th e  c o n te x t  o f  a chang ing  w orld , A 

c i t i z e n  i s  v a lu a b le  to  the  e x te n t  t h a t  he can make the  " n e c e s sa ry
36c h o ices  and a d ju s t  h im se lf  to  chang ing  s i t u a t i o n s . "

With t h i s  s o r t  o f  s c i e n t i f i c  c i t i z e n  e d u c a t io n ,  Merriam was

c o n f id e n t  t h a t  America cou ld  c r e a t e  in  one g e n e ra t io n  a "new m a jo r i ty

w ith  an e n t i r e l y  new p o l i t i c a l  e d u c a t io n ,  w ith  new p o l i t i c a l  v a lu e s ,

a t t i t u d e s ,  i n t e r e s t s ,  c a p a c i t i e s . "  We could  make the coming g e n e ra t io n

a n y th in g  we choose , he s a i d ,  a l th o u g h  he c o n fe sse d  t h a t  i t  was " n o t

37y e t  c l e a r "  what we sh o u ld  tu r n  them i n t o .

I f  i t  was n o t  c l e a r  what c i t i z e n s  sho u ld  become, i t  was ab u n d an tly  

c l e a r  to  re fo rm e rs  what th ey  sh o u ld  n o t  be . The n e g a t iv e  examples were 

to  be found in  ev ery  urban community in  America. The ta s k  was a l s o  

c l e a r :  "What we have c a l l e d  th e  ’b e t t e r  conscience*  m u s t ,"  Bryce w ro te ,

"be g r a f t e d  on to  th e  'w i ld s to c k '  o f  th e  n a t u r a l  Average Man." T ^ is  ta sk  

was made more d i f f i c u l t  in  th e  U n ited  S t a t e s  by th e  p re se n c e  o f  the  

im m igran ts ,  men and women who, in  B ryce’ s words, " a r e  ig n o ra n t  n o t  on ly  

o f  your i n s t i t u t i o n s ,  b u t  o f  th e  g e n e ra l  p r i n c i p l e s  and h a b i t s  o f  f r e e  

government . . . .  They w i l l  n o t  so soon o r  so co m p le te ly  a c q u ire  your

i n t e l l e c t u a l  and m oral s ta n d a rd ,  o r  imbibe your h i s t o r i c a l  and r e l i g i o u s
38t r a d i t i o n . "  The o ld  o r d e r  o f  American p o l i t i c s ,  which had been based 

to  a l a r g e  e x te n t  on a  homogenous p o p u la t io n ,  was in  danger o f  b e in g  

swallowed up in  th e  m e l t in g  p o t .

?6 I b i d . ,  p . 295 .

37Merriam, New A spects  o f  P o l i t i c s , p . 286.
■zQ

Bryce, Hindrances to Good Citizenship, pp. 121-122.
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Merriam was c o n f id e n t ,  however, t h a t  e d u c a t io n  cou ld  overcome

even t h i s  o b s t a c l e .  The im m igrant c l i n g s  to  " th o s e  human b e in g s  who

s a t i s f y  h i s  immediate and u rg e n t  n eed s ,  however much th e y  may n e g le c t

and b e t r a y  h i s  h ig h e r  w an ts ."  The ta s k  then  i s  to  re a c h  them, to  tak e

advantage o f  t h e i r  d e s i r e  to  a s s i m i l a t e .  The d r iv e  to  a s s i m i l a t i o n ,

Merriam n o te d ,  i s  one o f  th e  " o u t s t a n d in g  c h a r a c t e r i s t i c s "  o f  A m erica 's

im m igran ts . T h e ir  " e x p l o i t a t i o n  by c l a n n i s h  l e a d e r s  i s  o f t e n  o n ly  a

s h o r t  phase o f  t h e i r  e x p e r ie n c e ,  o u t  o f  which th ey  soon emerge in to

39r e s p o n s ib le  c i t i z e n s h i p . "

Moreover, th e  v e ry  s o c i a l  change so n o t i c e a b le  in  American l i f e

was working to  d e s t ro y  the immigrant com m unities, to  b reak  down t h e i r

d e fe n se s  and make t h e i r  members more amenable to  a s s i m i l a t i o n .  The

" t r a d i t i o n a l  and sym bolic  s t r e n g t h  o f  th e  e th n ic  group" was " s t r a i n e d "

by th e  c o n d i t io n s  o f  modern l i f e ,  p a r t i c u l a r l y  by modem economic

o r g a n iz a t io n .  "Economic p r e s t i g e "  competed w ith  " e th n ic  p r e s t i g e " ;

th e  e th n ic  group was in  the rea lm  o f  th e  p a s t ;  th e  p r e s e n t  and f u tu r e
I40

belonged to  "economic s e c u r i t y , "  The e th n ic  p o p u la t io n s  o f  American

c i t i e s ,  more so than  m ost, were s la v e s  to  th e  p a s t ,  and t h i s  t r a i t  was

th e  most s e r io u s  o b s ta c le  to  t h e i r  becoming good c i t i z e n s .  Devotion

to  t r a d i t i o n  made c i t i z e n s  p rey  to  p o l i t i c a l  p a r t i e s ,  w ith  t h e i r  a p p e a ls

to  emotion and b l in d  l o y a l t y .  (T^e same t r a i t s ,  c u r io u s ly ,  made them

p rey  a l s o  to  th e  a p p e a ls  o f  anarchism  and communism.)

The h igh  type o f  c i t i z e n s h i p  i s  no t t h a t  o f  the  man who p io u s ly  
fo llo w s  th e  customs o f  h i s  f a t h e r s  o r  a n c e s to r s ,  m erely  because

39Merr ia m ,  C hicago , pp. 137-**0.
t+O

Merriam, Making C i t i z e n s , p .  *+3.

^^Merriam, New A spects  o f  P o l i t i c s , pp. 8W J 5 .
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th e y  a re  customs* b u t  o f  th e  one who comes to  r e a l i z e  t h a t  
he l i v e s  in  a w orld  o f  a d a p ta t io n  and b e g in s  e a r l y  th e  
p ro c e s s  o f  c o n s t r u c t iv e  th in k in g  . . . .  r e tu n in g  o r  modi­
fy in g  p r a c t i c e s  a s  s i t u a t i o n s  d e v e l o p . ^

Merriam was n e v e r  w i l l i n g  to  s e e  u rban  p o l i t i c a l  machines as an 

example o f  th e  v e ry  a d a p ta t io n  to  chang ing  c o n d i t io n s  which he so  f r e ­

q u e n t ly  c a l l e d  f o r .  As s e n s i t i v e  a s  he was to  th e  f a c t  o f  massive 

s o c i a l  change* h i s  v i s io n  o f  "good government" remained f ix e d  in  a 

sm all- tow n  mold in  which men o f  independen t means and s i m i l a r  views 

managed th e  d a y - to -d a y  a f f a i r s  o f  th e  community. In th e  new world* 

o f  course* s c ie n c e  would j o i n  th e se  d e l ib e r a t io n s *  b u t  o th e rw ise  the  

model i s  f a i r l y  c lo s e  to  th e  s o r t  o f  env ironm ent in  which Merriam had 

grown up , and in  which h i s  own fam ily  had been p e rso n s  o f  consequence 

in  the government o f  th e  town. Merriam d id  n o t  f a v o r— i f  i t  ev e r  

o c c u r re d  to  him a t  a l l — the n o t io n  t h a t  c i t i z e n s h i p  in  an urban  s e t t i n g  

m ight r e q u i r e  new forms o f  p a r t i c i p a t i o n  and new so u rc e s  o f  p o l i t i c a l  

lo y a l ty *  as  w e ll  a s  new "know ledge."  In t h i s  r e s p e c t  he was a t y p i c a l  

P ro g ress iv e*  p a r t  o f  a movement

d eep ly  imbued w ith  t r a d i t i o n a l  o l d - s t o c k  American m id d le - c la s s  
v a lu e s  ( in d iv id u a l i s m ,  a n t i - c o r r u p t io n ie m ,  n a tiv ism *  and a n t i ­
urbanism ) /yh o ee  members re g a rd e d /  th e  ascendancy o f  p a r ty  
o r g a n iz a t io n s  and th e  r i g i d i t y  o f  mass v o t in g  b e h a v io r  as th e  
enemy to  be a t t a c k e d . ^

B arry  K arl  has  n o ted  t h a t  th e  need fo r  m u n ic ip a l  re fo rm  stemmed 

l a r g e l y  from the  new demands p laced  upon p o l i t i c a l  i n s t i t u t i o n s  a s  a 

r e s u l t  o f  in d u s t r ia l i s m *  im m ig ra tio n , and th e  e x p lo s iv e  growth o f  c i t i e s .

I b i d . , p . 2^2 . Merriam n ever  acknowledged the  p o s s i b i l i t y  t h a t  
immigrant customs might in  some ways be s u p e r io r  to  n a t iv e  ones ,  o r  t h a t  
a re a so n a b le  man m ight wont to  p re se rv e  o ld  customs because  they  p rov ided  
a  guide to  conduct d u r in g  a tim e o f  change.

43
Burnham* C r itic a l E lections* p. 7^.
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He has s t a t e d  th e  r e s u l t i n g  problem v e ry  w e l l ,  and d e s e rv e s  to  be

quo ted  a t  l e n g th :

As lo n g  as the  i n s t i t u t i o n a l  s t r u c t u r e s  o f  c i t y  government 
remained th e  same, changes in  l e a d e r s h i p ,  even u n d er  th e  
a e g is  and en th u s iasm  o f  p u b l i c - s p i r i t e d  c i t i z e n s ,  had a 
tendency  to  rep ro d u ce  th e  e v i l s  th e y  had been i n s t i t u t e d  to  
c o r r e c t .  The new te n s io n s  and s t r a i n s  o f  c i t y  l i f e  had 
p re s s e d  w e l l  beyond th e  c a p a c i ty  o f  o l d e r  governm enta l forms*
C o rru p tio n  was o f te n  the  o n ly  a v a i l a b l e  method f o r  s o lv in g  
problems which went beyond th e  c a p a b i l i t i e s  o f  t r a d i t i o n a l  
m ethods. New brooms could  n o t  sweep away new prob lem s.
The i n j u s t i c e s  o f  c o r r u p t io n  co u ld  be p r e f e r a b l e  to  th e  
i n j u s t i c e s  o f  t o t a l  n e g l e c t . ^

Merriam was aware o f  th e s e  p rob lem s, c e r t a i n l y .  He w rote  o v e r  

and o v er  ag a in  t h a t  "new tim es"  were upon u s ,  t h a t  "new methods" were 

needed in  a "new w o r ld ."  G re a te r  p o p u la t io n s ,  expanded l e i s u r e ,  

w idespread  e d u c a t io n ,  new forms o f  work and o f  commerce, th e  d e c l in e  

o f  r e l i g i o n ,  th e  r i s e  o f  s c i e n c e —o f  th e s e  changes Merriam was ab u n d an tly  

aw are. To th e  need f o r  change he was p a s s io n a t e ly  d e v o te d .  But when 

i t  came tim e to  imagine what th e  new c i t i z e n  would look  l i k e ,  th e  v i s i o n  

was one w ith  which m id d le - c la s s  P r o t e s t a n t  Ame r i c a n s  cou ld  e a s i l y  i d e n t i f y .  

I t  was th e  t r a d i t i o n a l  sm a ll- to w n  p r o g re s s iv e  t r a n s p l a n t e d  in to  th e  

urban sc en e :  s e c u l a r ,  m o b ile ,  r a t i o n a l ,  in d e p e n d e n t ,  a d a p ta b le ,

u n a f ra id  o f  p ro g re s s  because  he was u n a t ta c h e d  to  th e  p a s t .

Merriam had no doub ts  abou t s c i e n c e ' s  a b i l i t y  to  c r e a t e  such  a 

c i t i z e n .  " I t  i s  p o s s ib l e  to  b u i ld  th e  c i t i z e n  from the  ground u p ,"

Merriam p ro c la im e d . For one t h in g ,  s c ie n c e  had le a rn e d  a g r e a t  d e a l  

a b o u t th e  body and the  mind t h a t  m ight be u s e f u l  in  c i t i z e n s h i p  t r a i n i n g ,  

s in c e  a sound mind and body a re  two p r e r e q u i s i t e s  f o r  good c i t i z e n s h i p ,  

"lfce b a lan ced  body, mind, and temperament w i l l  be found th e  i n e v i t a b l e

44K a r l ,  E x e cu tiv e  R e o rg a n iz a t io n  and Reform, pp. 8 -9 .
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b a s i s  fo r  th e  c o n s tru c t io n ,  o f  th e  e f f e c t i v e  ty p e  o f  c i t i z e n . "  S c ience

may one day even be a b le  to  de te rm ine  which p o l i t i c a l  c h a r a c t e r i s t i c s

a re  i n h e r i t e d ,  and how such  h e r e d i ty  may be a l t e r e d —th e  key  " to  s o c i a l
46t r a i n i n g  and e d u c a t io n . "  Taking n o te  o f  th e  c o n t r o v e r s i e s  o v er  IQ

t e s t s ,  Merriam a g re e d  t h a t  th e s e  t e s t s  were open to  q u e s t i o n ,  b u t  he

was c o n f id e n t ,  a s  u s u a l ,  t h a t  th e  f u tu r e  would b r in g  more a c c u r a te  forms

o f  "m en ta l  m easurem ent."  I f  p s y c h o lo g i s t s  d i s c o v e r  t h a t  i n t e l l i g e n c e

fo llo w s  f ix e d  g e n e t ic  law s, th en  we must p la n  a c c o rd in g ly .

i f  we re a c h  a p o in t  where by s c i e n t i f i c  p ro c e ss  we can b reed  
and t r a i n  what ty p e s  o f  men we would, i t  does n o t  seem t h a t  
we sh o u ld  b reed  and t r a i n  3 p e r  c e n t  o f  g e n iu se s  and 97 p e r  
c e n t  o f  morons. We sh o u ld  p ro b ab ly  c o n t r iv e  a more ba lan ced  
s o c i e t y ,  w ith  some in  advance and some a  l i t t l e  beh ind  . . . .  
l e a v in g  th e  mass o f  human b e in g s  on som eth ing  l i k e  a dem ocra tic

s 7  b a s i B . ^

Merriam had g r e a t  hopes f o r  the  s c ie n c e  o f  e u g e n ic s ,  even though

he c o n fe sse d  t h a t  a t  th e  tim e much o f  th e  movement f o r  eu g en ic s  was

o ccup ied  by " ra c e  and c l a s s  h o s t i l i t y ,  o f t e n  o f  th e  most u n s c i e n t i f i c

k i n d . "  (T h is  was w r i t t e n  in  1 9 2 5 .)  N e v e r th e le s s ,  " th e  tim e canno t be

f a r  d i s t a n t  when i t s  methods w i l l  have wide vogue" in  ev e ry  developed  
48community.

I t  may be p o s s ib l e  to  p red e te rm in e  in  c o n s id e ra b le  measure 
th e  ty p e s  o f  p e rso n s  d e s i r e d  in  th e  commonwealth o f  the  
f u t u r e ,  n e g a t iv e ly  a t  f i r s t  by fo rb id d in g  c e r t a i n  un ions  
and l a t e r  by c o n s t r u c t iv e  m easures in  which compulsory 
p ro c e s s e s  need p lay  no r o l e . ^

Eugenics w i l l  "impose upon e v e ry  system  o f  s o c i a l  c o n t r o l  a burden  which

45Merriam, Making c i t i z e n s , p. 328.

Merriam, Hew A spects  o f  P o l i t i c s , pp. 224-27 . I b i d . ,  p . 165.
48 44

I b i d . ,  pp. 105, 103. I b i d . , p. 103.
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i t  has in  l a r g e  measure h i t h e r t o  a v o i d e d b u t  t h a t  burden  canno t be 

e scap ed . Change i s  u b iq u i to u s  and i r r e e i a t a b l e .  The b e n e f i t s  a re  

enormous. Eugenics w i l l  make i t  p o s s ib l e  to  pu t s c i e n t i f i c  p o l i c i e s  

i n to  e f f e c t  w ith  " g r e a t e r  c e r t a i n t y  and s w i f tn e s s "  than  e v e r  b e f o r e .

I t  w i l l  en ab le  us  to  d e te rm in e  "what t r a i t s  and ty p e s  / o f  men/  we s h a l l

encourage and f o s t e r ,  and which we s h a l l  d i r e c t  o u r  e u g e n ic s  s y s te m a t -
50i c a l l y  a g a i n s t . "  U l t im a te ly ,  Merriam s a i d ,  i t  "may be n e c e s s a ry  and

p o s s ib l e  to  d e c id e  n o t  m erely  what ty p e s  o f  law  we w ish  to  e n a c t ,  b u t

what ty p es  o f  p e rso n  we w ish  to  d eve lop , e i t h e r  by th e  p ro c e s s  o f

51e d u c a t io n  o r  o f  e u g e n ic s ."

D esp ite  M erriam 's  i n t e r e s t  in  "making c i t i z e n s " — which a t  t h i s  

p o in t  in  th e  argument has ta k e n  on some d i s t u r b i n g l y  l i t e r a l  co n n o ta ­

t i o n s —he opposed a t r e n d  d u r in g  the  1950s to  in v o lv e  th e  American 

p o l i t i c a l  S c ience  A s s o c ia t io n  more d i r e c t l y  in  c i t i z e n s h i p  t r a i n i n g  w i th ­

in  th e  p u b l ic  s c h o o ls .  Many o th e r s  opposed t h a t  t r e n d  a l s o ,  and i t s  

c h i e f  p ro p o n e n t ,  Thomas H. Reed, cou ld  o n ly  c a r r y  on h i s  programs w ith  

o u ts id e  g ra n t  s u p p o r t .  I t  was R ee d 's  id e a  to  b r in g  l a y  members i n to  th e  

A s s o c ia t io n ,  to  o rg a n iz e  c o n fe re n c e s  w ith  p u b l ic  o f f i c i a l s  on the  q u e s t io n  

o f  c i t i z e n s h i p  s k i l l s ,  and to  r e c r u i t  h ig h  sc h o o l  c i v i c s  t e a c h e r s .  R e e d 's  

Committee on P o l ic y  a l s o  spo n so red  a  r a d io  program in  th e  e a r l y  1950s 

e n t i t l e d  "You and Your Government," which a t te m p te d  to  in form  c i t i z e n s

50I ^ i d . , p . 10*+. Merriam has  tak en  P l a t o ' s  i n t e r e s t  in  eu g en ic s  
and tu rn e d  i t  u p s id e  down. In  th e  R e p u b l ic , P l a to  argued  t h a t  the  
members o f  th e  r u l i n g  c l a s s  would have to  be c a r e f u l l y  b re d ;  Merriam 
ap p e a rs  to  b e l i e v e  t h a t  i t  i s  th e  governed who must be b re d .

5 1 Ib id ., p. 1 0 **.
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about th e  workings o f  s t a t e  and f e d e r a l  government. T h is  r a d io  p r o ­

gram ( i r o n i c a l l y ,  i t  was a i r e d  between "Molly G o ld b erg ' and "Amos 'n  

Andy") was no t p o p u la r  w ith  APSA members, and when R e e d 's  C arneg ie  

g ra n t  e x p i re d ,  th e  c i t i z e n s h i p  program e x p ire d  w ith  i t .

The problem , as Merriam and o t h e r s  saw i t ,  was t h a t  c i t i z e n ­

s h ip  t r a i n i n g  o f  t h i s  s o r t  was r e a l l y  an u n s o p h i s t i c a t e d  form o f  p ro p a ­

ganda. The te n s io n  between e d u c a t in g  c i t i z e n s  and c r e a t i n g  a s c ie n c e  o f  

p o l i t i c s  was to  be r e so lv e d  in  fav o r  o f  the  l a t t e r .  In  1922 an A sso c i­

a t i o n  committee c h a i r e d  by W illiam  B. Munro r e p o r te d  t h a t  " i t  i s  n o t  

th e  fu n c t io n  o f  a . . . cou rse  in  C iv ic s  to  c a r r y  on any form o f  s o c i a l ,  

economic, o r  p o l i t i c a l  p ro paganda ."  An a r t i c l e  in  the  American P o l i t i c a l  

S c ience  Review in  1926 s a id  t h a t  i n t r o d u c to r y  c o u rse s  in  p o l i t i c a l  

s c ie n c e  shou ld  i n s t e a d  mount a c h a l le n g e  to  the  " v a l i d i t y  and th o u g h t 

p ro c e s s e s  and o p in io n s  o f  th e  s tu d e n t s  w ith  r e s p e c t  to  a l l  s o c i a l  

phenomena and . . . i n d i c a t e  how much o f  the  p o l i t i c a l  credo  o f  the

av erag e  man has no r a t i o n a l  q u a l i t y  so f a r  a s  h i s  r e l a t i o n  to  i t  i s  con-
52c e r n e d ."  The t r a i n i n g  o f  c i t i z e n s ,  a p o p u la r  g o a l  w i th in  th e  A sso c i­

a t i o n  in  i t s  e a r l y  y e a r s ,  had by the  1920s  and 1950s  become a m in o r i ty

55i n t e r e s t .

Merriam pushed in s t e a d  f o r  a s tu d y  o f  c i t i z e n  t r a i n i n g ,  and in

52See the  Ame r ic a n  p o l i t i c a l  Sc ience  Review, 16 (1 9 2 2 ),  p . 117, 
and 20 (1 9 2 6 ) ,  p . **25. A lb e r t  S°m it and Joseph  Tanenhaus, The Develop­
ment o f  Ame r ic a n  P o l i t i c a l  S c ie n c e :  Prom Burgess to  B ehav io ra lism
( Bo s to  n : A llyn an d Bacon, 1967 ) , pp. 155-56.

55Bernard C rick  i s  confused  on t h i s  p o i n t .  While i t  i s  t r u e  t h a t  
c i t i z e n s h i p  t r a i n i n g  and c i v i c  e d u c a t io n  were im p o rtan t concerns  a t  the  
b e g in n in g  o f  th e  A s s o c i a t i o n 's  h i s t o r y ,  they  very  q u ic k ly  became m in o r i ty  
c o n ce rn s ,  swamped by the  i n t e r e s t  in  " o b je c t iv e "  s c ie n c e  and the  concern  
to  p r o j e c t  a n o n p a r t is a n  image f o r  the p r o fe s s io n .  See ceti.aru Crick,
The American S c ience  o f  P o l i t i c s  (Ijondon: R outledge  h Kegan P a u l ,
1959), pp. x i i - x v .  ~
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th e  l a t e  1920s he o rg a n iz e d  a c r o s s - c u l t u r a l  s tu d y  o f  th e  " “ a k in g  o f  

c i t i z e n s "  and p u b l ish e d  the  in t ro d u c to r y  volume o f  t h a t  t i t l e  in  1931- 

T h is  e s sa y  i s  i n t e r e s t i n g  f o r  two r e a s o n s .  F i r s t ,  i t  r e v e a l s  M erriam 's  

e x t r a o r d in a r y  concern  f o r  what he c a l l e d  " c i v i c  coh es io n "  and h i s  

i n t e r e s t  i n  v a r io u s  methods o f  cem enting  to g e th e r  a n a t io n  which seemed 

to  him to  be f l y i n g  a p a r t .  Second, the  concern  f o r  c i v i c  co h es io n  le d  

to  a c a s u a l  m erging o f  two v e ry  d i f f e r e n t  c o n c e p ts :  c i t i z e n s h i p  and

n a t io n a l i s m .

Above a l l ,  Merriam u rg e d ,  the  n a t i o n  must ho ld  to g e th e r ;  i t  must 

be made up o f  p eo p le  whose l o y a l t i e s  a r e  p o in te d  in  the  same d i r e c t i o n .

The c i t i z e n s  o f  a n a t io n  must ho ld  common b e l i e f s ,  r e s p e c t  common sym bols, 

behave in  s i m i l a r  ways. They must b e l i e v e  the  "c redenda  and m iranda" o f  

th e  "power group" in  t h e i r  community. They must a c c e p t  t h e i r  n a t i o n ' s

v a lu e s  as t h e i r  own. They must be enmeshed in  a "web o f  s o c i a l  and
5h

p o l i t i c a l  r e l a t i o n s . "  F o r tu n a te ly ,  Merriam c o n t in u e d ,  men a r e  made 

f o r  t h i s  k in d  o f  " b e lo n g in g ."  The c i t i z e n  does n o t  wish to  escape  th e  

" c h a in "  o f  o b l i g a t i o n s ,  " f o r  n a tu r e  has p rov ided  th e  b a s ic  com pensation

and s a t i s f a c t i o n  which make s a c r i f i c e  i t s e l f  a p l e a s u r e . "  N atu re  has

53made s a c r i f i c e  a f u l f i l l m e n t  o f  th e  p e r s o n a l i t y .

F u rth e rm o re , a l l  o f  th e  custom s, i n s t i t u t i o n s ,  and o r g a n iz a t io n s  

o f  s o c i e ty  b o l s t e r  t h i s  c i v i c  c o h es io n ,  and in  The Making o f  C i t i z e n s  

Merriam a n a ly z e s  th e s e  fo r c e s  in  tu r n .  Among th e  more im p o rtan t e lem ents  

c o n t r ib u t i n g  to  a co h es iv e  s o c i e t y  a r e :  government s e r v i c e s ;  p o l i t i c a l

5bMerriam, S y s tem a tic  P o l i t i c s , p . b.

55Merriam, P o l i t i c a l  Power, pp. 126-28. Note t h a t  now credenda 
and m iranda a r e  no lo n g e r  myths to  be d i s p e l l e d  by s c ie n c e ,  b u t p rops  to 
be m a in ta in ed  by i t .  "The c i t i z e n  must b e l ie v e  t h a t  no o t h e r  p o l i t i c a l  
o r d e r  than  h i s  own i s  t o l e r a b l e  in  h i s  community." Making C i t i z e n s ,  p . 7 .
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p a r t i e s ;  p a t r i o t i c  groups; t r a d i t i o n s ;  symbolism; language and l i t e r ­

a tu r e ;  th e  p r e s s ,  r a d i o ,  and movieB; th e  Mlove  o f  loca lity** ; and, most 

im p o rtan t  o f  a l l ,  th e  v a r io u s  groups which form th e  b a s i s  o f  the  s t a t e .

In The Making o f  C i t i z e n s , th e  s t a t e  a p p e a rs  as an a r t i f i c i a l  

c o n s t r u c t  based  upon i n t e r e s t  and h e ld  t o g e th e r ,  o r  b roken down, by 

groups. C iv ic  e d u c a t io n ,  th e  making o f  c i t i z e n s ,  i s  th e  p ro c e s s  by 

which th e se  groups t r a i n  t h e i r  members to  e x h i b i t  th e  a p p r o p r i a t e  

l o y a l t i e s .  This p ro c e s s  must be c o n t in u a l ,  o r  th e  s t a t e  w i l l  b reak  down 

i n to  i t s  component g roups.  The p o l i t i c a l  community, in  o t h e r  w ords, has 

no c r e d i t ;  l o y a l t y  i s  g iven f i r s t  to  th e  groups and th e n ,  w ith  the  

c o o p e ra t io n  o f  th e  groups, i t  i s  g iven to  the  s t a t e ,  and then  o n ly  on 

th e  b a s i s  o f  group i n t e r e s t .

I t  canno t lo n g  be f o r g o t t e n  t h a t  p o l i t i c a l  l o y a l t y  depends 
upon th e  b a la n c e  o f  s o c i a l  i n t e r e s t s  o f  which i t  i s  an 
in d ex , and w ith o u t  which i t  i s  n o th in g .  The f e e l i n g  o f  
p o l i t i c a l  l o y a l t y  must in  th e  lo n g  run  hove a f u n c t io n a l  
b a s i s —must s e rv e  some u s e f u l  s o c i a l  purpose in  the  l i f e  o f  
th o se  a s s o c ia te d  in  the  community.

L o y a lty  i s  th u s  " p r o v i s i o n a l , "  and " th e  s t a t e  must make i t s  case  n o t

once and f o r  a l l  b u t  c o n t in u o u s ly ,  f o r  each  new g e n e ra t io n  and f o r  each 
57new p e r io d ."

I t  i s  n o t  d i f f i c u l t  to  s e e  th e  c o n n e c tio n  between t h i s  co n cep tio n  

o f  c i t i z e n s h i p  and M erriam 's  concern  w ith  s o c i a l  change and the  decay o f  

s o c i a l  o r d e r .  A n a t io n  whose c o h e s iv e n e ss  i s  th r e a te n e d  can be held  

t o g e th e r  on ly  by th e  most t a n g ib le  fo rc e  known to  American p o l i t i c a l  

th o u g h t :  i n t e r e s t .  But a t  th e  same tim e Merriam i s  f e a r f u l  t h a t  t h i s

m otive f o r  b e lo n g in g  i s  no t r e a l l y  very  pow erfu l a t  a l l .  I t  must be

b o l s t e r e d  by emotion and symbolism. Modem c i t i z e n s h i p  must p a r ta k e  o f

^Merriam, Making C it iz e n s , p. 9 . ^ I b i d . ,  p. 1*+.
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th e  same em otions a s s o c i a t e d  w ith  th e  " in d u c t io n  i n to  c i t i z e n s h i p "  o f  

th e  members o f  " p r im i t iv e  t r i b e s . "  I t  must somehow become a s o l i d
58sense  o f  membership in  a s in g l e  n a t i o n .

Thus, Merriam p o in t s  to  th e  im portance o f  f a c t o r s  such as

" p a t r i o t i c "  g roups, whose purpose i s  th e  "d e fe n se  o f  n a t io n a l i s m ,  and

59th e  development o f  sounder c i v i c  h a b i t s  o f  though t and a c t i o n . "  He 

s e e s  American language and l i t e r a t u r e  a s  "p o w erfu l  bonds o f  u n i t y , "  and

th e  p re s s  a s  im p o rtan t  to  th e  "developm ent o f  h a b i t s  f a v o ra b le  to  the

60m aintenance o f  the  p o l i t  i c a l  g ro u p ."  He approves  o f  th e  com para tive

unim portance o f  th e  " lo v e  o f  l o c a l i t y "  in  America, a s s o c i a t i n g  r e g io n a l
6 ll o y a l t y  w ith  " i s o l a t i o n . "  He n o te s  th e  im portance  o f  such  symbols as 

f l a g s ,  h o l id a y s ,  and m a r t i a l  m usic . He s e e s  th e  r a d io  and movie in d u s t r y  

as  r i f e  w ith  " g r e a t  p o s s i b i l i t i e s "  f o r  c i v i c  c o h e s io n .  He app lauds th e  

d e c l in in g  s t r e n g t h  o f  t r a d i t i o n  ( i l l o g i c a l l y ,  g iven  the  t r a d i t i o n a l

elem ents  in  p a t r i o t i c  sym bols),  o f f s e t  a s  i t  i s  by p o p u la t io n  changes ,

62economic developm ent, and mass com m unications. And he s u g g e s ts  t h a t

" th e  fo rce  o f  economic and s o c i a l  c o n d i t io n s "  i s  b r in g in g  about a sen se

63o f  " n a t io n a l  u n i ty "  in  the  U nited  S t a t e s ,  d e s p i t e  i t s  g r e a t  s i z e .

F i n a l l y ,  Merriam comes to  th e  s u b je c t  o f  p o l i t i c a l  p a r t i e s  and 

th e  r o le  th e y  p lay  in  th e  growth o f  c i v i c  c o h es io n .  Merriam sh a red  

th e  P ro g re s s iv e  h o s t i l i t y  to  p a r t i e s ;  a t  t im es  th e y  seemed to  him to  be 

n e c e s sa ry  e v i l s ,  a t  o t h e r  t im es  an a v o id a b le  menace to  good c i t i z e n s h i p  

and r a t i o n a l  gpvernment. (The " p a r ty  s p i r i t "  was one o f  th e  " h in d ra n c e s"  

to  c i t i z e n s h i p  l i s t e d  by B ry c e .)  P a r t i e s ,  though th e y  were r e s p o n s ib le

^ I b i d . ,  p. 2 A. 59I b i d . ,  p . 119. ^ I b i d . ,  p . 160 .

^ I b i d . , pp. Vj-Mi. ^ I b i d . , pp. 1 6 0 , 1 6 6 , 1 3 7 - 3 8 .

6 3 Ib id ., p. 5 2 .
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f o r  much c h ic a n e ry ,  t h i e v e r y ,  and g r a f t ,  n o n e th e le s s  had a tendency  to  

compel " s e v e r a l  p a r t i e s  to  speak  th e  language o f  th e  common good, to  

p r o fe s s  th e  commonwealth, to  s t im u la t e  p o l i t i c a l  i n t e r e s t  and a c t i v i t y 1' 

on the  p a r t  o f  c i t i z e n s .  P o l i t i c a l  m achines, o f  c o u r s e ,  were a n o th e r  

m a t te r  e n t i r e l y .  The power o f  booses  was the  w orst s o r t  o f  power, 

r e s t i n g  on " th e  a b i l i t y  o f  a few s e l f i s h  and pow erfu l men w i l l i n g  to

e x p lo i t  an u norgan ized  community a t  any c o s t ,  and upon w idespread
65in d i f f e r e n c e  and a p a th y ."  But where p o l i t i c a l  p a r t i e s  cou ld  be 

purged o f  th e  s p o i l s  system  th e y  had an im p o r ta n t  r o l e  to  p la y  in  th e  

achievem ent o f  n a t i o n a l  u n i t y .  Merriam saw p a r t i e s  as  an i n t e g r a t i n g

f o rc e ,  a g e n ts  o f  a s s i m i l a t i o n  f o r  e th n ic  g ro u p s ,  and a fo rc e  working
66toward th e  breakdown o f  r e g io n a l  l o y a l t i e s .

These a re  c u r io u s  hopes , and a c u r io u s  a n a l y s i s .  P o l i t i c a l  

p a r t i e s ,  o f  c o u rse ,  tended  to  accom plish  e x a c t ly  th e  o p p o s i te  o f  th e  

th in g s  Merriam hoped they  would acco m p lish . T^ey p rov ided  a s h e l t e r  

f o r  e th n ic  groups r e s i s t i n g  a s s i m i l a t i o n  (even  i f  o n ly  a tem porary  

s h e l t e r ) ,  and they  were very  n e a r ly  th e  l a s t  i n s t i t u t i o n s  in  American 

p o l i t i c s  w ith  a p u r e ly  l o c a l  o r  r e g io n a l  power b a s e .  F u r therm ore , 

Merriam su p p o rte d  a l l  o f  th e  t r a d i t i o n a l  P ro g re s s iv e  rem edies  f o r  p a r ty

a b u se s ,  rem edies  which were d es ig n ed  to  weaken th e  p a r t y ' s  ho ld  on i t s
67members, i t s  c o n t r o l  o f  jo b s ,  and i t s  in f lu e n c e  in  p u b l ic  a f f a i r s .

^ i b i d . ,  pp. 268- 69 .
6*5C h ar le s  Merriam, A f r i c a n  P o l i t i c a l  I d e a s :  S tu d ie s  in  th e  D evel­

opment o f  American P o l i t i c a l  Thought, 136^-1917 (New York; M acm illan, 
19 2 ^) ,  p . 299; see  a l s o  d e a r i e s  Merriam and H arold F- G o s n e l l ,  T^e Amer- 
i c a n  P a r ty  System , *fth ed . (New York: Johnson R e p r in t  C o rp . ,  1969).

^ S te r r ia m ,  Making C i t i z e n s , pp. 106-107.
/n

Merriam, American P o l i t ic a l  Id eas, pp. 280-8?.
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In  any c a s e ,  Merriam’s hopes f o r  p o l i t i c a l  p a r t i e s  were s e t  in  

th e  f u tu r e ,  a f t e r  th ey  had been s u f f i c i e n t l y  re fo rm ed . Meanwhile, in  

th e  r e a l  world o f  Chicago p o l i t i c s ,  p a r t i e s  showed a d i f f e r e n t  a s p e c t .  

In s te a d  o f  a s s i m i l a t i n g  e th n ic  g roups,  p a r t i e s  made them se lves  a v a i l a b l e

f o r  the e x p re s s io n  o f  c e r t a i n  " i n d e f e n s i b l e  . . .  e th n ic  and t e r r i t o r i a l
68and c l a s s  a s p i r a t i o n s . "  I n s te a d  o f  u n i f y in g  th e  p o l i t y ,  p a r t i e s  

grouped c i t i z e n s  around d e fe n s iv e  em o tio n a l sym bols , n a r ro w in g  the 

c i t i z e n ' s  focus  r a t h e r  than  b ro ad en in g  i t .  And r a t h e r  than  p ro v id e  an 

open ing  f o r  i n t e l l i g e n c e  in  p o l i t i c s ,  p a r t i e s  c a l l e d  upon th e  l e a s t  

adm irab le  o f  human q u a l i t i e s ,  th e  d e v o t io n  to  t r a d i t i o n ,  l o c a l i t y ,  th e  

f a m i l i a r  and th e  s e c u r e —worse c h a r a c t e r i s t i c s ,  in  M erriam 's  view, than  

th e  p a r t y ' s  tendency to  g r a f t  and c o r r u p t io n .

M erriam 's  own e m p i r ic a l  work, however, c h a l le n g e d  much o f  h i s  own 

a n a ly s i s  o f  p o l i t i c s ,  a l th o u g h  he d id  n o t  ap p ear  to  be aware o f  any 

c o n f l i c t .  His s t u d i e s  o f  Chicago, f o r  exam ple, r e v e a le d  a p i c t u r e  

s i m i l a r  to  t h a t  drawn in  Ben t l e y ' s  Makers, U sers  and M a s te rs : a p o l i t y  

whose c i t i z e n s  were so caught up in  p r i v a t e  p u r s u i t s  and p r i v a t e  o rg a n ­

i z a t i o n s  t h a t  they  had no c o n ta c t  w ith  p u b l ic  l i f e ,  l e a v in g  i t ,  by 

d e f a u l t ,  to  th e  b e t t e r  o rg a n iz e d ,  more w ea lthy  p r i v a t e  i n t e r e s t s ,  

p o l i t i c a l  p a r t i e s  m ight have been a b le  to  a l t e r  t h i s  s i t u a t i o n ,  a s  even 

Merriam, d e s p i t e  h i s  h o s t i l i t y  to  p a r t i e s ,  r e c o g n iz e d .  Yet Merriam n o te s  

t h a t  by 1929, when h i s  book on Chicago was p u b l i s h e d ,  th e  p o l i t i c a l  p a r t i e s  

in  Chicago ( th e  machine in c lu d e d )  had been weakened to  th e  p o in t  where 

th e y  o f f e r e d  no r e a l  c h a l le n g e  to  more pow erfu l p r i v a t e  i n t e r e s t s ,  such  

as  th e  u t i l i t y  companies. L i t t l e  was l e f t  o f  the p o l i t i c a l  p a r t i e s  in

68 Merriam, Making C it iz e n s , p. 32 k .
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Chic a g o , Merriam n o t e s ,  e x c e p t  a  " t r a d i t i o n  and an a p p e t i t e , "  and e v en  

th e  a p p e t i t e  was b e in g  s t a r v e d  by reform . C o n s e q u e n t ly ,  v o t e r s  i n  l o c a l  

e l e c t i o n s  d id  n o t  d i v i d e  a c c o r d in g  to  any c l e a r  s e n s e  o f  th e  i s s u e s .

M erriam 's e m p ir i c a l  work d oes  n o t  s u p p o r t  th e  argument th a t  

p o l i t i c a l  decay  in  C hicago was th e  r e s u l t  o f  any s p e c i a l  l a c k  o f  s o p h i s ­

t i c a t i o n  o r  p u b l i c - s p i r i t e d n e s s  on th e  p a r t  o f  C h ic a g o 's  c i t i z e n s .  The 

c i t y  was c h a n g in g ,  and i t s  p o l i t i c a l  i n s t i t u t i o n s  c o u ld  n o t  h an d le  su ch  

m a s s iv e  ch a n g e .  D i s t r i c t s  o v e r la p p e d ,  j u r i s d i c t i o n s  c o n f l i c t e d ,  th e  c i t y  

co u ld  n o t  k eep  up w i th  i t s  own su b u r b s ,  t a x a t i o n  was i n e q u i t a b l e ,  th e  

s t a t e  r e f u s e d  to  g iv e  th e  c i t y  th e  power t o  d e a l  w ith  i t s  p ro b le m s ,  and 

law  en fo rcem en t  was c r i p p l e d  by th e  u n e n f o r c e a b le  p r o h i b i t i o n  o f  l i q u o r . ^  

The v i s i b l e  government was in  c h a o s ,  w ith  o v e r  1600 s e p a r a t e  governm ents  

in  th e  m e t r o p o l i t a n  a r e a ,  h a v in g  r e s p o n s i b i l i t y  f o r  o v e r  fo u r  m i l l i o n  

p e o p le .  The i n v i s i b l e  governm ent, th e  governm ent o f  p r i v a t e  i n t e r e s t  

g ro u p s ,  r u le d  by d e f a u l t .  U t i l i t y  co m p a n ies ,  in  p a r t i c u l a r  Samuel 

I n s u l l ' s  Commonwealth E d is o n ,  c a r r i e d  th e  d ay . " P u b l ic  s p i r i t e d "  

o r g a n i z a t i o n s ,  su ch  a s  th e  League o f  Women V o t e r s ,  th e  C i t y  C lu b , th e  

Crime C om m ission, and th e  Bureau o f  P u b l ic  E f f i c i e n c y ,  were a t t e m p t in g  to  

perform  th e  r o l e  o f  p o l i t i c a l  p a r t i e s  i n  o r g a n i z i n g  v o t e r s  i n  fa v o r  o f  

g e n e r a l ,  c i t y - w i d e  i n t e r e s t s ,  b u t  t h e s e  o r g a n i z a t i o n s  p o s s e s s e d  draw­

b a ck s  which ren d ered  them im p o te n t .  U n l ik e  th e  p o l i t i c a l  p a r t i e s ,  f o r  

ex a m p le ,  th e y  d id  n o t  have th e  su p p o r t  o f  l a b o r ,  th e y  w ere more i n t e r e s t e d

i n  h o n e s ty  than in  a l l e v i a t i n g  th e  h a r d s h ip s  o f  urban l i f e ,  and th e y  had

70no s u p p o r t  among e t h n i c  g ro u p s .  M eanw hile , th e  sy s te m  o f  g r a f t  and 

fa v o r s  s a t i s f i e d  what a p p e t i t e  rem ained among th e  p r o f e s s i o n a l  p o l i t i c i a n s ,

^Merriam, Chicago, pp. aV-69. ^ I b i d . , p. 10^.
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and even  Merriam a d m it te d  t h a t  t h i s  sy s te m  would rem ain  u n t i l  th e  p o o r  

found " r e a d ie r  r e c o u r s e  fo r  th e  r i g h t i n g s  o f  t h e i r  w ron gs."  In s h o r t ,  

th e  p o l i t i c a l  p a r t i e s  p r o v id e d  th e  o n ly  p o p u la r  b a se  o f  power in  C h ica g o ,  

and s o c i a l  change and th e  m i n i s t r a t i o n s  o f  r e fo r m e r s  were w eak en in g  th a t  

b a s e  beyond r e p a i r . ^

Merriam’s  e m p ir i c a l  e v i d e n c e ,  how ever, d o es  p r o v id e  a n o th e r  

e x p l a n a t i o n  f o r  th e  s o r r y  c o n d i t i o n  o f  c i t i z e n s h i p  in  th e  c i t y .  That  

e x p la n a t io n  i n d i c t s  th e  c i t y ' s  e l e c t i o n  la w s  r a t h e r  than i t s  c i t i z e n s ,  

p i th e  c a s e  o f  n o n - v o t i n g ,  a t  any r a t e ,  Merriam and G o s n e l l  d i s c o v e r e d  

t h a t  the  m ajor c a u s e  i n  th e  1923 m ayoral e l e c t i o n  was n o t  ap a th y  o r  

ig n o r a n c e ,  but much s im p le r  t h i n g s ,  s u c h  as  c o n f u s i n g  r e g i s t r a t i o n  

p r o c e d u r e s ,  th e  m o b i l i t y  o f  th e  p o p u l a t io n ,  in c o n v e n ie n t  v o t i n g  h o u r s ,  

and a s c a r c i t y  o f  v o t i n g  l o c a t i o n s .  The m ajor i d e o l o g i c a l  r e a so n  g iv e n

f o r  n o n - v o t i n g  was a r e l u c t a n c e  by many n e w ly - e n f r a n c h is e d  women to

72
ta k e  advantage  o f  t h e i r  r i g h t  to  v o t e .  As w ith  s o  many o t h e r  a s p e c t s  

o f  th e  e r o s i o n  o f  c i t i z e n s h i p ,  th e  ca u se  was t o  be found n o t  o r i g i n a l l y  

i n  th e  c i t i z e n ,  b u t  in  th e  s t r u c t u r e  o f  th e  community in  w hich he l i v e d :  

i t s  i n s t i t u t i o n s ,  i t s  la w s ,  and i t s  p o l i t i c a l  cu s to m s .

The p i c t u r e  Herriam p a i n t s  o f  c i t i z e n s h i p  p r e s e n t  and c i t i z e n s h i p  

f u t u r e  i s  n o t  a v e r y  p r e t t y  o n e .  Contemporary c i t i z e n s h i p  i s  c h a r a c t e r ­

i z e d  by a p a th y ,  ig n o r a n c e ,  warped e m o t io n ,  and p a r o c h ia l i s m .  But th e  

p i c t u r e  o f  c i t i z e n s h i p  f u t u r e  i s  n o t  much b e t t e r ;  in d e e d ,  in  some r e s p e c t s

71 I b i d . ,  p .  1 0 2 .  On t h e  r o l e  o f  p a r t i e s  in  C h ic a g o ,  s e e  Theodore  
L o w i's  e x c e l l e n t  Foreword to  Harold F. O o s n e l l ' s  c l a s s i c  s t u d y .  Machine  
P o l i t i c s :  C hicago S t y l e ,  2nd e d .  (C h ica g o :  U n i v e r s i t y  o f  C hicago- Tsr e s s 7
I T O ----------------------------------

72
C h a r le s  Herriam and Harold G o s n e l l ,  H on -V otin g :  C auses and 

Methods o f  C o n tr o l  (C h ic a g o :  U n i v e r s i t y  o f  C hicago P r e s s ,  1 9 2 h ) ,  p a s s im .
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i t  iE much w orse. I t s  most d i s t u r b i n g  elem ent i s  n a t io n a l i s m —th e  fo c u s ­

in g  o f  th e  c i t i z e n ' s  a t t e n t i o n  and h i s  em otions e x c lu s iv e ly  on the  

n a t i o n a l  s t a t e ,  th e  w i th e r in g  o f  l o y a l t i e s  to  c i t y  and s t a t e ,  e th n ic  

group and r e l i g i o n ,  even ( i f  we a re  to  ta k e  h i s  eug en ics  s e r i o u s l y )  

th e  fam ily .  Merriam e n v is io n s  t h i s  n a t i o n a l i s t i c  l o y a l t y  b o l s t e r e d  by 

th e  c ru d e s t  symbolism ( f l a g s ,  m a r t i a l  m usic , and " p a t r i o t i c "  o r g a n iz a ­

t i o n s )  and locked  i n to  p la c e  by the  c r e a t i o n  o f  a " n a t i o n a l  c u l t u r e . "

(A c u l t u r e ,  remember, c r e a te d  in  p a r t  by r a d io ,  th e  p r e s s ,  and m o v ie s .)  

p o l i t i c a l  p a r t i e s  w i l l  a l s o  be p a r t  o f  t h i s  n a t i o n a l  c u l t u r e ,  and w i l l  

no lo n g e r  e x p re ss  th e  r e s i s t a n c e  o f  l o c a l  c u l t u r e s  to  " a s s i m i l a t i o n . "  

F u rth e rm o re ,  the  b e l i e f s  n e c e s sa ry  f o r  th e  m aintenance o f  t h i s  " c i v i c  

coh es io n "  w i l l  be ta u g h t  in  th e  p u b l ic  sc h o o ls  by s o c i a l  s c ie n c e  

p r o f e s s i o n a l s  t r a in e d  in  th e  a r t s  o f  p e r su a s io n  (b u t  n o t  p ro p ag an d a).

And f i n a l l y ,  in  th e  i n d e f i n i t e  f u tu r e ,  e u g en ic s  w i l l  come to  the  a id  

o f  e d u c a t io n ,  and we w i l l  " b u i ld  the  c i t i z e n  from th e  ground up ."

I t  i s  hard  to  b e l i e v e  t h a t  Merriam—who by most a c c o u n ts  was a 

p e r f e c t l y  am iable  dem ocrat—would have accep ted  t h i s  c a ta lo g u e  o f  h o r ro r s  

a s  h i s  own handiwork i f  he had seen i t  p re se n te d  as b l u n t l y  a s  t h i s .

But no o th e r  p r e s e n t a t i o n  i s  su p p o rte d  by the  e v id en ce .  This  i s  what 

Merriam wanted, and i f  he n e v e r  f u l l y  thought o u t  th e  im p l i c a t io n s  o f  h i s  

own p ro p o s a l s ,  th n t  may o n ly  show how d e s p e ra te  he f e l t  th e  s i t u a t i o n  to  

be .  B^t in  th e  1930s h i s  focus  s h i f t e d  somewhat, from th e  "making o f  

c i t i z e n s "  to  the  a d m in i s t r a t io n  o f  government program s, and h ie  work 

l o s t  some o f  the  urgency i t  p o sse s se d  in  the  1920s. The New Deal 

seemed to  o f f e r  hope t h a t  a n o th e r  way might be found o u t o f  the  morass 

o f  American p o l i t i c s — a way t h n t  would circum vent the  c i t i z e n  co m p le te ly ,
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by re fo rm in g  government from th e  " to p  down" r a t h e r  than  from the  

"bottom  u p ."  That way was th e  s c ie n c e  o f  a d m in i s t r a t i o n .

3.

" Make no sm a ll  p l a n s . "

Merriam v i s i t e d  a Conference o f  'Pawn P la n n e rs  in  V ienna, in

1926, and was im pressed  w ith  th e  s p i r i t  he encoun te red  t h e r e .  His

en thusiasm  le d  him to  make a c h a r a c t e r i s t i c  and r e v e a l in g  comment

about th e  r e l a t i o n  between s c ie n c e  and p o l i t i c s .  The town p la n n e r s ,

he s a id ,  had been t r a in e d  " i n  in v e n t io n  and ad ju s tm en t r a t h e r  than in

u n c r i t i c a l  hero  w o rsh ip ."  C onsequen tly , they  were n o t  s la v e s  to

t r a d i t i o n  and custom. They were no t i n t e r e s t e d  in  the  " r i c h  m o ld iness

o f  a n c ie n t  c i t y  o u t l i n e s "  bu t o n ly  in  " u t i l i t y  in  th e  p r e s e n t  and in  

73th e  f u t u r e . "

This  comment r e v e a l s  b e t t e r  th an  any o th e r  th e  s p i r i t  w ith  which 

C h ar les  Merriam approached the  r e l a t e d  con cep ts  o f  a d m in i s t r a t i v e  

management and n a t i o n a l  p la n n in g .  He found in  th e se  new p o in t s  o f  view 

th e  f l e x i b i l i t y ,  th e  b o ld n e s s ,  th e  ex p er im en ta l ism  t h a t  he hoped p o l i t ­

i c a l  s c ie n c e  could  b r in g  to  th e  a r t s  o f  p o l i t i c s  in  th e  U nited  S t a t e s ,  

and he l ik e d  t h e i r  a t t i t u d e  toward th e  m a te r i a l s  o f  p o l i t i c s .  C i t i z e n s  

and t h e i r  p o l i t i c a l  movements m ight be d e fe n s iv e  and devoted  to  the  

moldy p a s t ,  but s c i e n t i f i c  a d m in i s t r a to r s  and p la n n e r s  looked a t  th e  

p o l i t i c a l  community w ith  the  s k e p t i c a l  eyes o f  o u t s i d e r s ,  u n s e n t im e n ta l ly  

d e c id in g  which v a lu e s  and i n s t i t u t i o n s  were to  be a l t e r e d  o r  s c ra p p e d ,  

which new methods would be adopted  in  th e  f u tu r e .

73Merriam, Making C i t i z e n s , p . 299-
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Merriam saw in  the  s c ie n c e  o f  a d m in i s t r a t i o n  s e v e r a l  e x c i t i n g  

p o s s i b i l i t i e s .  As we n o ted  in  Sec t io n  1 o f  t h i s  c h a p te r ,  a re fo rm  o f  

p u b l ic  a d m in i s t r a t io n  would p ro v id e  an open ing  f o r  s c ie n c e .  By c r e a t i n g  

a new co re  o f  government o f f i c i a l s  d e d ic a te d  to  e x p e r t i s e  and indepen­

dence, th e  e x p e r ie n c e  and v a lu e s  o f  th e  s o c i a l  s c ie n c e  community would 

have th e  o p p o r tu n i ty  to  in f lu e n c e  government t h a t  o l d - s t y l e  p o l i t i c i a n s  

r e fu s e d  to  g ive  them. Herriam was fond o f  q u o t in g  Le C o n te 's  s ta te m e n t

t h a t  " s c ie n c e  must be in tro d u c e d  in t o  p o l i t i c s  o n ly  as  s u g g e s t in g ,
7kc o u n s e l l in g ,  m od ify ing , n o t y e t  a s  d i r e c t i n g  and c o n t r o l l i n g . "  And 

y e t ,  Merriam saw th e  enemies o f  s c ie n c e  among th o se  v e ry  a g e n ts  whom 

s c ie n c e  was supposed to  c o u n s e l .  At th e  b e g in n in g  o f  h i s  c a r e e r  he 

complained t h a t  " th e  advances o f  s c ie n c e  were n o t  f u l l y  r e f l e c t e d  in  

th e  domain o f  s o c i a l  phenomena where th e  e a r l i e r  d o c t r in e s  based  upon

t r a d i t i o n  and the  in f lu e n c e  o f  c l a s s  and group i n t e r p r e t a t i o n  co n tin u ed

75to  be dom inan t."  At th e  end o f  h i s  c a r e e r ,  he was s t i l l  a f r a i d  t h a t  

p o l i t i c a l  p a s s io n  would from tim e to  tim e tra m p le  on s c i e n t i f i c  o b j e c ­

t i v i t y ,  a l th o u g h  he was o p t i m i s t i c  t h a t  t h i s  problem would e v e n tu a l ly  

be overcome by e d u c a t io n .

p u b l ic  a d m in i s t r a t io n  would e n a b le  the  government to  tak e  the  

k in d  o f  r a p id  a c t i o n s  t h a t  modern c o n d i t io n s  demanded, w hile  a t  th e  

same time in c r e a s in g  th e  f a c t u a l  b a s i s  o f  t h a t  a c t i o n .  L ike so many 

i n t e l l e c t u a l s  o f  th e  1930s and 19**0s, Merriam was w o rried  about democ­

r a c y ' s  perform ance in  c o m p e t i t io n  w ith  t o t a l i t a r i a n  reg im es . Democracy

7kK a r l ,  E x ecu tiv e  R e o rg a n iz a t io n  and Reform, pp. 56-57 .

75C h ar le s  Merriam and H arry E. B arnes , A H is to ry  o f  P o l i t i c a l  
T h e o r ie s ,  Recent Times (New York: M acm illan, 192M . c i t e d  in  K ar l .ira.T pt fr.----------
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seemed c h r o n ic a l ly  i n e f f i c i e n t  and be fu d d led  when compared to  the

S o v ie t  and Nazi reg im e s ,  w ith  t h e i r  c e n t r a l i z e d  p la n n in g  and t h e i r

r u t h l e s s  s u p p re s s io n  o f  o p p o s i t io n .  Something would have to  be done

to  make democracy more c o m p e t i t iv e  w i th o u t ,  a t  th e  same t im e ,  making i t

l e s s  d em o cra t ic .  "The s u r v iv in g  ty p es  o f  l i f e  and c o n d u c t ,"  he wrote

in  1931 , " a r e  those  t h a t  a re  a b le  to  a d j u s t  them selves  to  t h i s  chang ing
7^w orld , and r a i s e  new tem ples on the  r u in s  o f  th e  o l d . "  Merriam and a 

great many o f  h i s  c o l le a g u e s  b e l ie v e d  t h a t  " s p e c i a l i z e d  knowledge

s y s t e m a t i c a l l y  a p p l ie d  was n e c e s sa ry  f o r  the  p r e s e r v a t io n  o f  dem ocra tic

77governm ent."  As the  i n t e r n a t i o n a l  scene worsened toward th e  end o f  

th e  1930s, Merriam became i n c r e a s in g ly  convinced  t h a t  democracy was 

about to  fa c e  i t s  most f a t e f u l  c h a l le n g e ,  one in  which s c i e n t i f i c  con­

t r o l  o f  p o l i t i c a l  p ro c e s s e s  would prove v i t a l .  AH r e s o u rc e s  would have 

to  be m o b il ized  f o r  " t o t a l  w ar ,"  and , beyond t h a t ,  f o r  f u tu r e  em ergencies  

e q u a l ly  f a t e f u l .  A l l  f a c e t s  o f  l i f e — c i v i l i a n ,  m i l i t a r y ,  economic,
7Sand p o l i t i c a l —would have to  be r a t i o n a l l y  and com pe ten tly  a d m in is te re d .

"We do n o t  propose to  adopt t o t a l i t a r i a n  p r i n c i p l e s  o r  m ethods,"  Merriam

79w ro te ,  b u t  we must, n e v e r t h e l e s s ,  " c o u n t e r a t t a c k . "

U1 the  1930s, Merriam s e rv e d  on P r e s id e n t  R o o s e v e l t#s  Commission 

on A d m in is t ra t iv e  Management, which advocated  changes in  th e  a d m in i s t r a ­

t i o n  o f  f e d e r a l  law s , the  h i r i n g  and t r a i n i n g  o f  p e rso n n e l  in  government 

a g e n c ie s  on th e  b a s i s  o f  p r o f e s s i o n a l  s ta n d a rd s ,  more independence f o r

76
Merriam, Making C i t i z e n s , p . 300.

77K a r l ,  E x ecu tiv e  R e o rg a n iz a t io n  and Reform, p. 50.
78 Merriam, Agenda, pp. *t2-51.
79 Ib id ., p. U6.
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a d m in i s t r a t i v e  a g e n c ie s ,  and c e n t r a l i z e d  p la n n in g  w i th in  th e  f e d e r a l  

government. B arry  K ar l  has d isc u s s e d  th e  h i s t o r y  o f  t h i s  p a r t i c u l a r

commission and the  re fo rm s  i t  le d  to  e lse w h e re ,  and th e r e  i s  no need to

80go in to  them h e re .  The im p o rtan t  p o in t  f o r  o u r  purposes  i s  the  hope 

Merriam had fo r  th e se  re fo rm s ,  and h i s  m otives  f o r  a d v o c a t in g  them.

Of paramount im portance  i s  M erriam 's  co n cep tio n  o f  th e  r e l a t i o n  

between s c ie n c e  and p o l i t i c s .  He f r e q u e n t ly  made a d i s t i n c t i o n  between 

s c ie n c e  and what he c a l l e d  " p o l i t i c a l  p ru d e n c e ."  He d e f in e d  p o l i t i c a l  

prudence as th e  " c o n c lu s io n s  o f  e x p e r ie n c e  and r e f l e c t i o n  r e g a rd in g  the

problem s o f  p o l i t i c s —wisdom t h a t  does n o t  r e a c h  th e  s t a t e  o f  s c ie n c e ,
8lye t  has  i t s  own s i g n i f i c a n c e . "  P o l i t i c a l  p rudence i s ,  in  s h o r t ,  the  

b e s t  i n t e l l i g e n c e  a v a i l a b l e  o u t s id e  th e  s c i e n t i f i c  community, the  s o r t  

o f  i n t e l l i g e n c e  t h a t  must be r e l i e d  on in  em erg en c ies ,  when calm and 

le n g th y  c o n s id e r a t io n  i s  no t p o s s ib l e .  But p o l i t i c a l  p rudence c o n t r a s t s  

u n fa v o ra b ly  w ith  s c ie n c e .  U nlike  s c ie n c e ,  i t  i s  l i a b l e  to  be in f lu e n c e d  

by " p a s s io n "  and "p ro p a g an d a ."  An d o f  co u rse  i t  does no t go deep enough 

to  p ro v id e  th e  b a s i s  f o r  the  d e c i s io n s  t h a t  modern c o n d i t io n s  c a l l  f o r .

S ince  "we a re  l i v i n g  in  a world o f  a d a p ta t io n  w ith  c o n s ta n t  

r e c o n s t r u c t io n  in  p r o c e s s , "  som ething  e l s e  i s  needed . Merriam was con­

f id e n t  t h a t  th e  "som eth ing  e l s e "  cou ld  be p rov ided  by a m ating  o f  s c ie n c e  

and p o l i t i c a l  a u t h o r i t y .  P o l i t i c s  w i l l  be " th e  residuum  l e f t  a f t e r  a l l  

a s c e r t a i n a b l e  f a c t s  have been exhaus ted"  u n le s s  i t  moves to  " c a tc h  up" 

w ith  th e  "new i n t e l l e c t u a l  te c h n iq u e s  o f  th e  t im e ."  Why no t J o in  th e se  

n a t u r a l  s c i e n t i s t s ,  Merriam a s k s ,  "w ith o u t  exam ining too  c l o s e ly  o r  too

80K a r l ,  E xecu tive  R e o rg a n iz a t io n  and Reform, passim .
8 l

Merriam, New A spects  o f  P o l i t i c s ,  p . 6.
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lo n g  t h e i r  p e d ig re e s  o r  t h e i r  passpo r ts?* ' 82 He d i s p u te s  Bryce*s c la im

t h a t  "we can n o t experim en t w ith  p o l i t i c a l  f o rc e s "  by n o t in g  t h a t  we can , 

fo r  example, measure th e  d i f f e r e n t  im pact on a p e rso n  o f  r e a d in g  

T o l s to i  and Teddy R o o se v e l t ,  o r  measure B ry a n 's  e f f e c t s  on a crowd.

"The s h i f t s  and tu rn s  in  human p o l i t i c a l  p o s i t i o n s  a re  s u s c e p t i b l e  o f  

a n a l y s i s ,  and the  r e s u l t  sho u ld  y i e ld  s c i e n t i f i c  m a t e r i a l  o f  the  g r e a t -
0 7

e a t  v a lu e . "  In New A spects  o f  P o l i t i c s , Herriam urged  h i s  c o l le a g u e s  

to  i n t e g r a t e  t h e i r  work w ith  th e  work b e in g  done in  s e v e r a l  d i s c i p l i n e s ,  

in c lu d in g  th e  n a t u r a l  s c ie n c e s .  P o l i t i c a l  s c ie n c e  would l e a r n  much, 

he a rg u ed ,  from an th ro p o lo g y ,  p h y s ic s ,  " p sy c h o p a th o lo g y ,"  m ed ic in e , 

b io lo g y ,  and so on . With th e  a id  o f  th e  n a t u r a l  s c i e n c e s ,  p o l i t i c a l  

s c i e n t i s t s  c o u ld  " b u i ld  up a s c ie n c e  o f  p o l i t i c a l  b e h a v io r"  o f  immense 

v a lu e .  This c h a l le n g e  r e p r e s e n t s  " th e  g r e a t e s t  t a s k  t h a t  humanity has

y e t  f a c e d — th e  i n t e l l i g e n t  u n d e r s ta n d in g  and c o n t r o l  o f  human b e h a v io r
85. . • . co n sc io u s  c o n t r o l  o v e r  i t s  own e v o lu t io n ."

Merriam was n o t  unaware o f  th e  d i f f i c u l t i e s  in  th e  way o f  such  

an app roach , as we have d is c u s s e d  above. For one th in g ,  t h e r e  was a 

c o n f l i c t  between th e  need o f  s c ie n c e  f o r  " i n i t i a t i v e ,  c r i t i c i s m ,  and 

r e c o n s t r u c t i o n , "  and s o c i e t y ' s  need f o r  o r d e r  and co n fo rm ity ,  p o l i t i c a l  

phenomena were d i f f i c u l t  to  i s o l a t e  f o r  s tu d y ,  and i t  was hard  f o r  the  

o b s e rv e r  to  s e p a ra te  h im se lf  from th e  phenomena b e in g  o b se rv e d .  P o l i t ­

i c a l  s c ie n c e  la ck ed  " c o n t r o l l e d  ex p er im en ts"  and " l a b o r a to r y  equ ipm en t."
86I t  was d i f f i c u l t  to  o b ta in  a c c u r a te  measures o f  p o l i t i c a l  phenomena.

82 I b i d . ,  pp. 182- 8 3 . 83 I b i d . , pp. 306- 308 .
84 I b i d . ,  p . 348. 85 I b id .,  p. 352.
8 6 Ib id ., pp. 132-38.
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M erriam 's  op tim ism , however, was u n t i r i n g ,  and in  h i s  books and 

a r t i c l e s  o v e r  a t h i r t y  y e a r  p e r io d ,  t h a t  optim ism  p r e v a i le d  o v er  the  

most s e r io u s  d o u b ts .  Each new probe i n t o  s o c i a l  r e a l i t y  seemed f u l l  

o f  p rom ise , in c lu d in g  some o f  th e  most c o n t r o v e r s i a l  ( e u g e n ic s )  and the

most q u ix o t i c  ( " th e  a t te m p t  to  i n t e r p r e t  in  te rm s o f  io d in e  the  c h a ra c -
87t e r i s t i c s  o f  c e r t a i n  r e g io n s " ) .

Out o f  the  o p p o s i t io n  between s c ie n c e  and t r a d i t i o n ,  however, 

th e r e  emerged a s e r io u s  c o n f l i c t  between the  s c i e n t i s t  and p o l i t i c a l  

a u t h o r i t y ,  s in c e  Merriam had so f i rm ly  i d e n t i f i e d  p o l i t i c s  and t r a d i ­

t i o n .  T h is  c o n f l i c t  would have to  be r e so lv e d  in  fa v o r  o f  s c ie n c e ,  o r  

democracy would no t s u r v iv e ,  bu t i t  i s  n o t  c l e a r  what v a lu e s  would be 

se rv ed  by t h i s  r e s o l u t i o n ,  o r  where they  would come from. Merriam was 

n o t w i l l i n g  to  make s c ie n c e  in t o  0 so u rce  o f  moral v a lu e s ,  and he was 

determ ined  to  tak e  t h a t  r o le  away from th e  p o l i t i c a l  o r d e r .  But t h a t  

l e f t  no moral a u t h o r i t y  o f  any k in d .  Yet Merriam b e l ie v e d  th a t  the  

ad ju s tm en t between s c ie n c e  and p o l i t i c s  cou ld  be made w ith o u t t h r e a t e n in g  

d em ocra tic  v a lu e s ,  and in  th e  c o n t r o v e r s i e s  o f  the  19?0s  and 19^0s o v er  

" p la n n in g "  v e rsu s  " freedom ,"  Merriam p lead ed  fo r  the  view th a t  th e  two 

were n o t  i n c o n s i s t e n t .

As B arry  K arl has p o in te d  o u t ,  t h i s  view amounted to  an a c t  o f  

" f a i t h "  r a t h e r  than a c a r e f u l  a n a l y s i s .  Merriam s tu c k  to  h i s  c o n v ic t io n  

t h a t  s c ie n c e  would no t v i o l a t e  democracy, and t h a t  p la n n in g  could  be 

ach ieved  in ways t h a t  d id  no t th r e a t e n  democracy. Democracy i s  a p p a re n t ly  

i n f i n i t e l y  a d ju s ta b le *  " In  a democracy th e  community i s  th e  b e n e f i c i a r y  

/ o f  change^, no m a t te r  what advances may be made, o r  whose p e r so n a l

8 7 Ib id ., p. 2 3 *+.
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s t a t u s  may be a l t e r e d .  A f r e e  and d e m o cra t ic  s o c i e t y  i s  t h e r e f o r e

th e  most r e a d i l y  a d a p ta b le  and a d j u s t a b l e  o f  a l l  forms o f  p o l i t i c a l

88a s s o c i a t i o n . ' 1 But o t h e r s  found t h i s  f a i t h  d i f f i c u l t  to  m a in ta in ,  

d i s c o v e r in g ,  a c c o rd in g  to  K a r l ,  t h a t  " t h e  lan g u ag e  o f  a more s c i e n t i f i c

s tu d y  o f  s o c i e t y  d id  n o t  adm it such  commitments i n to  th e  new v o cab -
89u l a r y . 1' As we saw in  C h a p te r  I I ,  some o f  H erriam *s c o l l e a g u e s  in  

th e  American P o l i t i c a l  S c ie n c e  A s s o c i a t i o n —C h a r le s  Beard and Edward 

S . Corwin, f o r  exam ple—were b e g in n in g  to  c r i t i c i z e  th e  em phasis  on a 

s c i e n t i f i c  a t t i t u d e  toward p o l i t i c s ,  b u t  Merriam s tu c k  to  h i s  guns .

In  th e  1920s he had even a d v o c a te d  a  " s c i e n t o c r a c y "  o r  " s o c i o c r a c y , "  

a government made up o f  " r e p r e s e n t a t i v e "  b o d ie s  o f  w ise men r e p r e s e n t ­

in g  a l l  o p in io n  and h av in g  th e  c o n f id e n c e  o f  th e  p u b l i c — an e a r l y  and 

more a m b i t io u s  v e r s io n  o f  th e  " s c i e n c e  o f  a d m i n i s t r a t i o n . "  He looked  

fo rw ard  to  th e  day when an " i n t e r n a t i o n a l  assem bly  o f  th e  w o r ld 's

p o l i t i c a l  w ise men" cou ld  be found " d i s s e m in a t in g  to l e r a n c e  and
90r e a s o n a b l e n e s s . "

By th e  1930s ,  t h i s  f a i t h  had been  to n ed  down somewhat, b u t

Merriam c o n t in u e d  to  look  f o r  th e  " i n d e f i n i t e  p e r f e c t i b i l i t y  o f  men,"

assum ing  s t i l l  th e  " v a l i d i t y  o f  c o n t in u in g  c r e a t i v e  e v o lu t io n  . . .  in

th e  d i r e c t i o n  o f  h ig h e r  l e v e l s  o f  p h y s i c a l ,  i n t e l l e c t u a l ,  and s p i r i t u a l "  
91e x i s t e n c e .  "The f u tu r e  b e lo n g s , "  he p r e d i c t e d ,  " t o  th o se  who fu se  

i n t e l l i g e n c e  w i th  f a i t h ,  and who w i th  courage  and d e te r m in a t io n  grope

88M erriam , ag en d a , p .  102.
89

K a r l ,  E x e c u t iv e  R e o rg a n iz a t io n  and Reform , p .  62.
90M erriam , New A spec ts  o f  P o l i t i c s , pp . 255 -59 . 

"^M erriam, S y s te m a t ic  p o l i t i c s ,  p .  v i i .
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92t h e i r  way forward from . . .  b l i n d  a d a p ta t io n  to  c r e a t i v e  e v o lu t io n ."

Merr ia m  could  remain o p t i m i s t i c  about th e  r e l a t i o n  o f  s c ie n c e  and 

p o l i t i c s  because he assumed t h a t  the  merger o f  p o l i t i c a l  and s c i e n t i f i c  

a u t h o r i t y  would remain a smooth one so lo n g  as each s id e  k e p t  to  i t s  

p r e s c r ib e d  r o l e ,  fo l lo w in g  and working f o r  f a m i l i a r  l i b e r a l  v a lu e s .

T^ese v a lu e s ,  fo r  a l l  o f  Merriam*s en th u s iasm  f o r  the  d e s t r u c t i o n  o f  

t r a d i t i o n ,  were f a i r l y  o r d in a r y  o n es .  Merriam*s sen se  o f  "b a la n c e "  

anchored h i s  th e o ry  f irm ly  in  th e  world o f  r e c o g n iz a b le  la n d sc a p e s .

A good r u l e r  sh o u ld  know h i s  community, u n d e rs ta n d  i t s  power s t r u c t u r e ,  

and make use o f  i t s  b e s t  i n t e l l i g e n c e .  The r u l e r  shou ld  comprehend

th e  v a r io u s  id e o lo g ie s  o f  th e  community and d i s t r i b u t e  rew ards  in

93accordance w ith  th e  b a lan ce  o f  power. He sh o u ld  be m odera te , shou ld  

d e le g a te  power, sho u ld  have a c l e a r  u n d e r s ta n d in g  o f  h i s  r o l e  as a 

t r u s t e e ,  and shou ld  make i n t e l l i g e n t  p la n s  f o r  th e  f u tu r e .  He shou ld  be 

s e c u l a r ,  p r o g r e s s iv e ,  n a t i o n a l  in  h i s  o r i e n t a t i o n ,  a d a p ta b le  and p ra g ­

m a t ic .  Above a l l ,  he shou ld  m a in ta in  th e  "b a la n c e  o f  power" in  h i s  

community, f o r  power " s ic k e n s  and d ie s "  when th e  e q u i l ib r iu m  i t  was
9 if

c re a te d  to  e s t a b l i s h  i s  d i s tu r b e d .

As w ith  most th in g s ,  Merriam was o f  two minds abou t th e  r e l a t i o n  

o f  th e  s c i e n t i f i c  r u l e r — th e  b u re a u c ra t  o r  e x p e r t  a d v is o r ,  o r  the  

p o l i t  i c i a n  whom th e s e  a d v ise d — and th e  r u le d .  At t im e s ,  n o t io n s  o f  

b a lan ce  p r e v a i l e d .  At o th e r  t im e s ,  th e  r u l e r  was p ic tu r e d  a s  a lm ost in

92Merriam, P o l i t i c a l  Power, c i t e d  by K a r l ,  E xecu tive  R eo rg an iza ­
t i o n  and Reform, p . 59.

93 This  d e s c r ip t i o n  o f  th e  r u l e r * s  a r t  sounds very  much l i k e  the  
t r a d i t i o n a l  a c t i v i t y  o f  the  " p a r ty  boss,* ' w ith  h is  concern  f o r  t i c k e t -  
b a la n c in g ,  a t t e n t i o n  to l o c a l  g r ie v a n c e s ,  and th e  l i k e .  Merriam, however, 
n e v e r  drew t h i s  com parison.

94Merriam, P o lit ic a l Power, pp. 192-277.
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a s t a t e  o f  war w ith  an i n t r a n s i g e n t  community, and i t  was in  t h i s  r o l e  

o f  "mover and sh a k e r"  t h a t  he most needed the  guidance o f  s c ie n c e .  The 

ex c i tem en t  o f  the  New Deal b rough t o u t  t h i s  a c t i v i s t  v e r s io n  o f  the  

r u l e r ' s  r e s p o n s i b i l i t y .  C e r t a in ly ,  Merriam saw in  F ra n k l in  R ooseve lt  

a more h o p e fu l  s ig n  o f  change than  he had seen in  p re v io u s  e x e c u t iv e s ,  

and R o o sev e lt  rewarded t h i s  co n f id en ce  by a p p o in t in g  Merriam to two 

Commissions: the  Commission on A d m in is t r a t iv e  Management and the

N a t io n a l  R esources  P la n n in g  Board.

In h i s  a c t i v i s t  p h ase ,  Merriam was w i l l i n g  to  g ive  a g r e a t  d e a l  

o f  power to  e x p e r t  commissions and p u b l ic  a d m in i s t r a t iv e  a g e n c ie s .  In 

t h i s  mood he was ready  to  adm it t h a t  th e  s c i e n t i f i c  r u l e r  would meet 

w i th  o p p o s i t io n  from t r a d i t io n - b o u n d  c i t i z e n s ,  and he was p rep a red  to  

se e  t h a t  o p p o s i t io n  igno red  o r  c ircum ven ted  in  some u n s p e c i f ie d  way. 

" P o l i t i c s  a s  th e  a r t  o f  the t r a d i t i o n a l "  would have to  g ive  way to

95" p o l i t i c s  a s  the  s c ie n c e  o f  c o n s t r u c t i v e ,  i n t e l l i g e n t  s o c i a l  c o n t r o l . "

I 1* The Making o f  C i t i z e n s , he a l lu d e d  to  th e  problem o f  overcom ing 

t r a d i t i o n a l  r e s i s t a n c e  to  new ways o f  th in k in g  and d o in g . "E th n ic  and 

t e r r i t o r i a l  g roup ings  a re  l i k e l y  to  f in d  them selves  h a rd -p re s s e d  as  the  

t i d e  o f  s c ie n c e  sweeps a lo n g  and t e s t s  t h e i r  p r e s u p p o s i t io n s  and t h e i r  

f u n c t io n a l  v a lu e s ."  T h is  w i l l  r e s u l t  in  a " te n s io n "  in  c i v i c  t r a i n i n g  

t h a t  must somehow be r e s o lv e d .  Merriam has no doubt as to  how t h a t  

r e s o l u t i o n  w i l l  tu rn  o u t :  "Loca lism s and p a ro c h ia l ism s  w i l l  r e s i s t  co­

o r d in a t io n  and c e n t r a l i z a t i o n  w ith  a l l  t h e i r  fo rc e "  bu t th e  "new ty p es"

o f  o r g a n iz a t io n  a re  " l i k e l y  to  f in d  t h e i r  co u rse  c o in c id e n t  w ith  l i n e s  o f
96d is c o v e ry  and development in  th e  n e a r  f u t u r e . "

95Merriam, New A spects  o f  P o l i t i c s , p. 101.

96h erriam, Making C itizens, pp. 322-23.
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On th e  o th e r  hand, Merriam was w i l l i n g  to  cou n se l  th e  r u l e r

to  be s e n s i t i v e  to  those  who might oppose h i s  am b itio u s  p la n s .  Merriam

may have had R o o s e v e l t ’s  problems w ith  th e  Congress and th e  Supreme

Court in  mind when he gave t h i s  a d v ic e ,  in  1936:

The r e s i s t a n c e s  to  be en co u n te red  in  a g iven  phase o f  
p o l i t i c a l  developm ent, th e  degree to  which and the  manner 
in  which th e se  r e s i s t a n c e s  may be m odified  o r  overcome, 
th e  ty p es  and forms o f  c o o p e ra t io n  o r  a t t r a c t i o n  to  be 
found, th e se  a re  the  m a te r i a l  which th e  s ta te sm an  cannot 
ig n o re .  They a re  indeed  the  e s sen ce  o f  h i s  c o n t r a c t . ^

But th e  r e s i s t a n c e  o f  c i t i z e n s  i s  s t i l l  som eth ing  to  be "overcome" o r

" m o d if ie d ."  Here s c ie n c e  can perform  the  ta sk  o f  l a y in g  o u t  in  c l e a r

fa sh io n  where the  weaknesses a re  in  th e  p o l i t i c a l  community, how deep ly

th e  r e s i s t a n c e  goes ,  where i t  can be overcome. S c ience  i s  no lo n g e r

a so u rce  o f  t r u t h ,  n e u t r a l  and o b j e c t i v e ,  b u t a t o o l ,  once a g a in ,  o f

re fo rm .

Almost a s  in  b a t t l e  th e r e  a re  a t  t im es open p la c e s  in  th e  l i n e  
th rough  which advance m ight be made, i f  o n ly  th ey  were known. 
Examples o f  t h i s  in  r e c e n t  American e x p e r ie n c e  a re  th e  passage  
and accep tan ce  o f  th e  s e l e c t i v e  d r a f t  law in  th e  l a t e  war ^ i . e . ,  
World War th e  sudden c o l l a p s e  o f  n a t i o n a l  p r o h ib i t i o n ;  the  
q u ick  t h r u s t  o f  p o l i c i e s  such a s  th e  A g r i c u l tu r a l  Adjustment 
A d m in is t ra t io n  . . . .  The metes and bounds o f  m o d i f i a b i l i t y  
a r e  w r i t t e n  l a r g e  in  th e  r e c o rd s  o f  many r e v o lu t io n a r y  movements 
and in  many a b o r t iv e  a t te m p ts  a t  s o c i a l  change . . . .  We do 
n o t  have, however, the  e x a c t  i n d ic e s  o f  m o d i f i a b i l i t y ,  and 
h e re in  l i e s  the  p o s s i b i l i t y  o f  d e e p -se a te d  antagonism s in  
p ro p o sa ls  fo r  s o c i a l  a l t e r a t i o n .

P u b l ic  a d m in i s t r a t io n  and p la n n in g  a g e n c ie s  must, i f  they  a re  to  

su cceed , be g iven c o n s id e ra b le  independence in  t h e i r  o p e r a t io n s .  

("G raveyards  a re  f u l l  o f  t im id  men and t im id  n a t io n s  who d ied  because 

th e y  t r u s t e d  no o n e . " )  The a p p l i c a t i o n  o f  th e  "new s c ie n c e  and a r t  o f

97Merriam, The Role of p o lit ic s  in Social Change, p. 85.

^ I b i d . , pp. 85 - 87 .
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a d m i n i s t r a t i v e  management1* r e q u i r e s  t h a t  a d m in i s t r a t i v e  a g e n c ie s  be 

g iven  " s u b - l e g i s l a t i v e  pow ers .11 Herriam  i s  p a r t  o f  th e  t r a d i t i o n  t h a t  

Theodore Lowi has l a b e l l e d  " i n t e r e s t - g r o u p  l i b e r a l i s m , 11 and he shareB 

th e  11 ju r i s p ru d e n c e 11 o f  t h a t  t r a d i t i o n :  th e  s h i f t  o f  a l l e g i a n c e  from th e

lew to  a d m in i s t r a t io n  in  th e  hope o f  a v o id in g  what seemed a cumbersome

99and c o e rc iv e  l e g i s l a t i v e  p ro c e s s .  Im M erriam 's  a n a l y s i s ,  th e  Congress 

would be r e s p o n s ib le  f o r  th e  "b ro ad  o u t l i n e s "  o f  p o l i c y ,  and a d m in i s t r a to r s  

would hand le  the " m in u t ia e ."  He a t t a c k s  the n o t io n  o f  j u d i c i a l  rev iew  

o f  a d m in i s t r a t i v e  a g e n c ie s ,  s a y in g  t h i s  would " c r ip p l e  a d m in i s t r a t i v e  

e f f i c i e n c y "  and make im p o ss ib le  "dynamic government" in  a "dynamic 

s o c i e t y . "  " O v e r - r e s t r i c t i o n  m ight p ro p e r ly  be c a l l e d  the  ' k i s s  o f  d e a th '
lo oto  modem ty p e s  o f  t e c h n ic a l  com petent a d m i n i s t r a t i o n . "

Merriam i s  t r y i n g  w ith  t h i s  argument to  avo id  th e  charge  t h a t  

p la n n in g  in v o lv e s  re g im e n ta t io n ;  as  Lowi shows, l i b e r a l i s m  a t tem p ted  to  

remove c o e rc io n  from p o l i t i c s  by p l a c in g  i t s  f a i t h  in  a p re su m p tiv e ly  

in fo rm al a d m in i s t r a t i v e  p ro c e s s  t h a t  d e a l t  o n ly  w ith  c a se s  and n o t  w ith  

p r i n c i p l e s .  Merriam e x p re s s e s  a s i m i l a r  id e a :  p la n n in g  d e a l s  w ith  the

"zo n in g  o f  pow er,"  w ith  " th e  broad d i f f u s io n  o f  i n i t i a t i v e  and r e s p o n s i ­

b i l i t y  most conducive to  th e  w e lfa re  o f  the  group a t  a g iven  s ta g e  o f  

d e v e l o p m e n t . B y  "zon ing"  power, power w i l l  th e re b y  be c o n t r o l l e d ,  and 

no one need worry about r e g im e n ta t io n .

99 Theodore Lowi, The End o f  L ib e ra l ism :  Id eo lo g y , P o l ic y ,  and the  
C r i s i s  o f  p u b l ic  A u th o r i ty  (New York: V. W. N orton . 1969). passim .

^ ^ M e rr ia ra ,  Agenda, p . k l .

101Merriam, The Role of P o lit ic s  in Social Change, pp. 127-28.
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I t  i s  commonly tak en  f o r  g ra n te d  t h a t  l i b e r t y  i s  p r o te c te d  
c h i e f l y  by th e  c o u r t s .  The j u d i c i a l  a g e n c ie s  p la y  t h e i r  
p a r t  in  t h i s  p r o c e s s ,  b u t  in  l a r g e  measure th e  a d m in i s t r a t iv e  
a g e n c ie s  su p p ly  th e  'z o n in g  o f  power' upon which th e  growth 
and p la y  o f  in d iv id u a l  i n i t i a t i v e  r e l y  f o r  t h e i r  p r o te c t io n  
and s t i m u l a t i o n .  The degree  o f  i n i t i a t i v e  w i th in  th e  admin­
i s t r a t i o n  i t s e l f ,  th e  r e a d in e s s  w ith  which i t  a c c e p ts  
s u g g e s t io n s  from o u t s id e ,  th e  f a c i l i t y  w ith  which i t  i s  ab le  
to  e f f e c t  f r i e n d l y  and c o o p e ra t iv e  r e l a t i o n s  w ith  v a r io u s  
non-governm enta l o r  q u a s i-g o v e rn m e n ta l  a s s o c i a t i o n s  o f  v a r i ­
e g a ted  ty p e s ;  th e s e  a r e  f a c t o r s  t h a t  w i l l  be e f f e c t i v e  in  
d e te rm in in g  the  scope o f  f r e e  p la y  o f  a c t i v i t i e s  o u t s id e  the  
form al framework o f  r e g u l a t i o n s .  Legal om nipotence i s  n o t  
i n c o n s i s t e n t  w ith  a d m in i s t r a t i v e  a m i a b i l i t y  and a d m in i s t r a ­
t i v e  f o s t e r i n g  o f  i n i t i a t i v e .

This  argum ent, I  t h in k ,  amounts to  an adm iss ion  t h a t  the demo­

c r a t i c  p o l i t i c a l  i n s t i t u t i o n s  o f  American s o c ie ty  cannot be t r u s t e d  w ith  

l e g i s l a t i o n  o r  the  making o f  p u b l ic  p o l i c y .  That means t h a t  c i t i z e n s  

canno t be t r u s t e d  e i t h e r ,  s in c e  th e y  w i l l  i n e v i t a b l y  be s h u t  o u t  o f  th e  

p r i v a t e  groups w ith  which th e  a d m in i s t r a to r  i s  to  c o o p e ra te .  We have 

a l r e a d y  seen  M erriam 's  hopes f o r  th e se  p r i v a t e  g ro u p s— t h a t  they  would 

be in c l in e d  to  tak e  advantage o f  the  i n t e l l i g e n c e  o f  th e  s c i e n t i f i c  

community in  f o s t e r i n g  new forms o f  " c i v i c  e d u c a t io n ."  That seems a l s o  

to  be th e  meaning o f  a p a rag rap h  fo l lo w in g  the  one quo ted  above:

The assum ption  o f  th e  modern s t a t e  b u i l d e r  who w ishes to  
advance o th e r  th an  by means o f  v io le n c e  and b r u t a l  reg im en­
t a t i o n  must be t h a t  th e  em erging r e g u l a t i v e  system  w i l l  
r e c o g n iz e  the  p a t t e r n  o f  s c i e n t i f i c  and te c h n o lo g ic a l  change 
in  an e d u c a t io n a l  s e t t i n g  as  th e  b a s i s  o f  c o n t in u in g  o rg a n ­
i z a t i o n .  W ithout t h i s  w es te rn  c i v i l i z a t i o n  i s  doomed,

M erriam 's  s e a rc h  f o r  a  new b a s i s  f o r  c i v i c  o r d e r  l e d  h e r e :  s c i e n t i f i c

and t e c h n o lo g ic a l  change, in  an e d u c a t io n a l  s e t t i n g ,  in  c o o p e ra t io n  w ith

th e  r e g u l a t iv e  system  o f  th e  government, would c r e a t e  a new p o l i t i c a l

^°^Ibid., p. 129. My emphasis.

105Ib id ., p. 136.
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environm ent, in  which th e  b a s ic  c o n t r a c t  between c i t i z e n s  and govern­

ment would no lo n g e r  be a commitment to  common p u b l ic  o b j e c t i v e s ,  b u t 

an agreem ent by c i t i z e n s  to  a l lo w  government a d m in i s t r a t i v e  ag e n c ie s  and 

p r iv a te  i n t e r e s t  groups to  manage s o c i a l  change in  a s c i e n t i f i c  manner.

M erriam 's  s c h o la r l y  c a r e e r  began w ith  h i s  i n t e r e s t  in  th e  d i s o r d e r  

and c o n fu s io n  o f  u rban  l i f e  a t  th e  tu rn  o f  th e  c e n tu ry .  He sp e n t  n e a r ly  

f i f t y  y e a rs  t r y i n g  to  f in d  a way to  e l im in a te  t h a t  d i s o r d e r .  I* was an 

o b j e c t i v e  he sh a red  w ith  thousands  o f  American i n t e l l e c t u a l s ,  w ith  the  

P ro g re s s iv e  movement, and w ith  many p o l i t i c a l  l e a d e r s  as w e l l .  But in  

h i s  en thusiasm  f o r  m ating s c ie n c e  and government he was tempted by the  

s h o r t - c u t  o f  c i rcu m v en tin g  th e  need fo r  an inform ed and a c t iv e  c i t i z e n r y .  

He was n o t  a n t i - p o l i t i c a l  in  the  sense  t h a t  many o f  the  P ro g re s s iv e s  

were; he d id  n o t t a l k  about " t a k in g  th e  p o l i t i c s "  o u t  o f  t h i s  o r  t h a t  

i n s t i t u t i o n  o r  p ro c e d u re .  He enjoyed p o l i t i c s ,  and o c c a s s io n a l ly  spoke 

movingly o f  i t s  drama and e x c i te m e n t .  In  a n o th e r  c e n tu ry  he might have 

devoted  more time to  th e  p o l i t i c a l  c a r e e r  t h a t  he o n ly  dabbled  in  d u r in g  

h i s  l i f e t i m e .

But th e  tw e n t i e th  c e n tu ry  seemed to  o f f e r  unusual c h a l le n g e s ,  

c a l l i n g  f o r  u n u su a l  s o l u t i o n s ,  and th e  c i t i z e n s  o f  tw e n t i e th - c e n tu r y  

America seemed w o efu lly  i l l - e q u ip p e d  to  d e a l  w ith  them. I t  must hove 

seemed to  Merriam th e  g r e a t e s t  good fo r tu n e  t h a t  "new te c h n iq u e s"  had 

a r r i v e d  c o i n c i d e n t a l l y  w ith  the  "new t im e s ,"  and t h a t  th e  development o f  

s c ie n c e  o f f e r e d  th e  p o s s i b i l i t y  o f  a new p o l i t i c s  j u s t  when the  o ld  

p o l i t i c s  was showing s ig n s  o f  i t s  age . He grabbed a t  t h a t  good f o r tu n e ,  

and because o f  i t s  promise he d id  not have, o r  was ab le  to  su p p re s s ,  

m isg iv in g s  about th e  u ses  to  which i t  could  be p u t .  Sc ience  had wrought
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m arvels;  i t  had a l t e r e d  th e  face  o f  th e  e a r t h  and ex tended  th e  l i f e  o f  

man. Could i t  no t a l s o  govern him? The e x p e r t i s e  o f  t e c h n o c r a t s  and 

s p e c i a l i s t s  would n o t .  Merriam was c o n f id e n t ,  o f f e r  any t h r e a t  to  th e  

t r a d i t i o n a l  a u t h o r i t y  o f  d e m o c ra t ic a l ly -c h o s e n  p o l i t i c a l  l e a d e r s ,  even 

i f  e x p e r t i s e  p u t narrow l i m i t s  on what p o l i c i e s  th e  p u b l ic  cou ld  choose.

In  th e  meantime, c i t i z e n s  would be h e lp ed  to  " c a tc h  up" w ith  the  

new age th rough  the  mechanism o f  a revamped c i v i c  e d u c a t io n .  Merriam 

was c e r t a i n  h e re  a s  w e ll  t h a t  p o l i t i c a l  s c ie n c e ,  s o c i a l  s c ie n c e  in  

g e n e ra l ,  had a r o le  to  p la y  in  th e  s a l v a t i o n  o f  American democracy. The 

dream o f  " b u i ld in g  th e  c i t i z e n "  anew was a g r e a t  c h a l le n g e ,  and Merriam 

was s u re  t h a t  s c ie n c e  was eq u a l  to  i t .  I f  he was l e s s  c e r t a i n  about 

what the  new c i t i z e n  would look  l i k e ,  he was ready  to  l e t  such q u e s t io n s  

w a it  f o r  f u tu r e  g e n e ra t io n s  to  answ er. "The new world w i l l  n o t  be w ith o u t 

i t s  new p o l i t i c s .  But to  what d i s t a n t  sh o re s  th e  q u e s t  may le a d  u s ,  

who can say?"



CHAPTER V

THE OONTENT OF MODERN CITIZENSHIP:

WHO GOVERNS, AND WHO DOESN'T?

" I n  l i b e r a l  s o c i e t i e s ,  p o l i t i c s  i s  a s ideshow  in  th e  
g r e a t  c i r c u s  o f  l i f e . "  — R obert Dahl

We have seen so f a r  t h a t  the  growth o f  th e  p o l i t i c a l  s c ie n c e  

d i s c i p l i n e ,  th e  development o f  i t s  t h e o r i e s  and m ethods, was p a r t l y  

gu ided  by m otives o f  re fo rm . Born in  an atm osphere o f  concern  f o r  the  

f u tu r e  o f  American democracy, p o l i t i c a l  s c ie n c e  was le d  to  examine th e  

perform ance o f  American c i t i z e n s  and A f r i c a n  i n s t i t u t i o n s ,  d e v is in g  a 

c h a r a c t e r i s t i c  s e t  o f  a t t i t u d e s  toward c i v i c  e d u c a t io n .  But a s  the  

d i s c i p l i n e  grew, bo th  in  s i z e  and m eth o d o lo g ica l  s o p h i s t i c a t i o n ,  th e  

re fo rm  im pulse came to  be seen  as  an o b s ta c le  to  th e  c r e a t i o n  o f  a 

" s c ie n c e "  o f  p o l i t i c s .  Where much o f  th e  e a r l y  work in  p o l i t i c a l  s c ie n c e

e x p ressed  an a lm ost p r o p h e t ic  gloom abou t American s o c i e t y ,  th e  l a t e r
*

work was anim ated  by a much d i f f e r e n t  s p i r i t .  P o l i t i c a l  s c i e n t i s t s ,  

lo o k in g  f o r  a more a p p r o p r ia t e  model f o r  t h e i r  m iss ion  in  l i f e ,  saw in  

B e n t l e y 's  r e l e n t l e s s  a t t a c k s  on id e a l i sm  t h a t  r i g o r  which t y p i f i e d  th e  

s c i e n t i f i c  o u t lo o k .  Merriam hoped to  resh ap e  c i t i z e n s h i p  in  the  image 

o f  th e  s c ie n c e  he s e rv e d .  But bo th  B e n tle y  and Merriam sh a re d  th e  sen se  

o f  impending d i s a s t e r ,  the f e a r  t h a t  America faced  a c r i s i s  o f  l o y a l t y  

and c o h e s io n ,  t h a t  marked them as  members o f  the  " o ld  s c h o o l , "  w ith  

v i s i b l e  t i e s  to  the  g re a t  movement o f  p ro g re s s iv e  reform  t h a t  had given
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b i r t h  to  th e  p o l i t i c a l  s c ie n c e  d i s c i p l i n e .

By the  end o f  the  Second World w*r» the  g e n e ra t io n  t h a t  c r e a te d  

p o l i t i c a l  s c ie n c e  in  America* and th e  g e n e ra t io n  t h a t  s e n t  i t  on i t s  

way* were b o th  b e in g  su p p la n te d  by th e  g e n e ra t io n  o f  M erriam 's  s tu d e n t s ,  

t r a in e d  in  s c i e n t i f i c  te c h n iq u e s  and i n c r e a s in g ly  d i s t a n t  from th e  con­

t r o v e r s i e s  o f  the  d i s c i p l i n e ' s  fo rm a tiv e  y e a r s .  But th e  c r i s i s  o f  c i t ­

iz e n s h ip  rem ained , and could  be read  in  th e  c a te n a  o f  su rv e y s  and 

e m p i r ic a l  i n v e s t i g a t i o n s  o f  th e  1950s. These s tu d i e s  documented the  

a p p reh en s io n s  o f  Wilson and Bryce in  u n m is tak ab le  te rm s. Most Americans 

d id  no t p o s s e s s ,  o r  d id  no t o f te n  d e m o n s tra te ,  th e  q u a l i t i e s  o f  demo­

c r a t i c  c i t i z e n s .  Tn ey d id  n o t  p a r t i c i p a t e ;  th e y  d id  n o t  u n d e rs ta n d ;  and 

th e y  were n o t ,  d u r in g  one dark  p e r io d ,  r a t i o n a l .  D e sp i te  th e  changes in  

American l i f e  and in  p o l i t i c a l  s c ie n c e  s in c e  th e  b e g in n in g  o f  th e  c e n tu ry ,  

t h e r e f o r e ,  th e  d i s c i p l i n e  o f  th e  1950s and 1960s  co n f ro n te d  f a m i l i a r  

q u e s t io n s .  Of what, p r e c i s e l y ,  does Ame r ic a n  c i t i z e n s h i p  c o n s i s t ?  What 

k ind  o f  c i t i z e n s  has America p roduced , and how have th ey  se rv ed  t h e i r  

co u n try  and them selves?  Surv ey  r e s e a r c h  has u n e a r th e d  a g r e a t  w ea lth  o f  

in fo rm a tio n  about th e  a c t i v i t i e s  and a t t i t u d e s  o f  AIBeri can c i t i z e n s ,  and 

th e  d a ta  r e v e a l  in fo rm a tio n  about th e  c o n te n t  o f  d em ocra tic  c i t i z e n s h i p  

in  i t s  th r e e  d im ensions: a s  an o f f i c e ,  an o r i e n t a t i o n ,  and a s k i l l .

T h is  c h a p te r  w i l l  examine some p e r t i n e n t  a s p e c t s  o f  t h a t  e v id e n c e ,  

in  an a t te m p t  to  u n d e rs tan d  th e  n a tu re  and the  c o n te x t  o f  contem porary  

c i t i z e n s h i p .  The s i x t h  c h a p te r  w i l l  then  examine one p o p u la r  a t te m p t  to  

i n t e g r a t e  t h a t  ev idence in to  a c o h e re n t  th e o ry  o f  d em ocra tic  p o l i t i c s ,  

one t h a t  has accom plished  a f u r t h e r  d i l u t i o n  o f  th e  t r a d i t i o n a l  u n d e r ­

s ta n d in g  o f  what i t  means to  be a c i t i z e n .
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1 .

C i t i z e n s h ip  a s  an O f f i c e :
The Dimension o f  P a r t i c i p a t i o n

Americans a re  c a l l e d  upon to  do many th in g s  as c i t i z e n s .  They

a re  asked  to  e l e c t  n e a r ly  500 ,000  e x e c u t iv e ,  l e g i s l a t i v e ,  and j u d i c i a l  

o f f i c e r s  to  s t a f f  s e v e r a l  l a y e r s  o f  governm ent. They a re  asked  to  s i t  

on j u r i e s ,  to  v o te  on r e f e r e n d a ,  amendments, and revenue bonds, to  

s e l e c t  th e  c a n d id a te s  o f  m ajor and m inor p o l i t i c a l  p a r t i e s ,  to  v o te  in  

town m e e tin g s ,  to  se rv e  t h e i r  c o u n try  in  t im es  o f  war o r  l o c a l  emergency.

But  th e se  a r e  the  most e le m e n ta l  o f  t h e i r  d u t i e s ,  the  ones o f  which th e

law ta k e s  s p e c i a l  n o t i c e .  These fundam ental d u t i e s  imply s e v e r a l  o t h e r ,  

more complex r e s p o n s i b i l i t i e s :  to  u n d e r s ta n d ,  to  be in fo rm ed , to  tak e

s i d e s ,  to  defend t h e i r  r i g h t s  and th e  r i g h t s  o f  o t h e r s ,  even to  d iso b e y  

i l l e g a l  o r d e r s  o r  laws o f  d o u b t fu l  v a l i d i t y . ^  How w idespread  i s  th e  

perform ance o f  t h i s  " o f f i c i a l "  dim ension o f  c i t i z e n s h i p ?

The l i t e r a t u r e  i s  unanimous on a t  l e a s t  one p o i n t .  P o l i t i c a l  

p a r t i c i p a t i o n  in  th e  U nited  S t a t e s  i s  u n e q u a l ly  d i s t r i b u t e d ;  in  g e n e r a l ,  

i t  d e c l in e s  w ith  th e  d e c re a se  in  income, e d u c a t io n ,  and s o c i a l  s t a t u s .  

P a r t i c i p a t o r s  a re  co n g reg a ted  in  th e  u p p er  l e v e l  o f  th e  s o c i a l  sy s te m — 

and they  a re  a l s o ,  a s  a r e s u l t ,  a m in o r i ty  o f  th e  p o p u la t io n .

Nor i s  t h i s  a new developm ent. S o p h i s t i c a t e d  m easures o f  p a r t i ­

c i p a t i o n  have o n ly  been in  use  s in c e  th e  1930s ,  b u t  v o t in g  s t a t i s t i c s

^Wilson Carey McWilliams, "The American C o n s t i t u t i o n s , "  in  G erald  
Fomper, e d . , The Perform ance o f  American Government (New York: The Free 
P r e s s ,  1972), p . *+5* and McWilliams, " C iv i l  D isobed ience  and Contemporary 
C o n s t i t u t io n a l i s m ,"  Comparative P o l i t i c s , 1 (1 9 6 9 ) ,  p . 222; Jo sep h  Tussman, 
O b l ig a t io n  and the Body P o l i t i c  (O xford: Oxford U n iv e r s i ty  p r e s s ,  1969); 
G erald  pomper. Voters* C hoice: V a r i e t i e s  o f  American E l e c t o r a l  B ehav io r  
(New York: Dodd, Mead & C o ., 1975), p .  ! •
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a r e  a v a i l a b l e  f o r  a much lo n g e r  p e r io d .  These s t a t i s t i c s  show a s h a rp  

d e c l in e  in  v o t in g  in  p r e s i d e n t i a l  e l e c t i o n s ,  b e g in n in g  in  th e  189O6 and 

c o n t in u in g  th ro u g h o u t the  tw e n t i e th  c e n tu ry ,  w ith  lows o f  below 50% o f  

e l i g i b l e  v o te r s  in  1924, 1944, and 1948, compared to  h ig h s  o f  o v e r  75% 

o f  e l i g i b l e  v o te r s  p r i o r  to  th e  e l e c t i o n  o f  1900.^  A f te r  th e  1930s, 

p r e s i d e n t i a l  v o t in g  edged upward in  f i t s  and s t a r t s ,  m a in ta in in g  a f a i r l y  

s te a d y  in c r e a s e  and a v e ra g in g  between tw o - th i r d s  and t h r e e - f o u r t h s  o f  

e l i g i b l e  v o t e r s , ^  u n t i l  1964, when i t  began to  go down a g a in .  R ecent 

p r e s i d e n t i a l  e l e c t i o n s  have co n tin u ed  t h i s  downward t r e n d ,  w ith  th e  

1976 e l e c t i o n  r e g i s t e r i n g  a 53% tu r n o u t .  In th e  p e r io d  between 1900 and 

1936 , th e n ,  we know t h a t  on a t  l e a s t  one s im p le  b u t  im p o rtan t  measure 

o f  p a r t i c i p a t i o n ,  th e  U n ited  S t a t e s  e x p e r ie n c e d  a very  h ig h  l e v e l  o f

w ithd raw al from p o l i t i c a l  p a r t i c i p a t i o n — a t re n d  t h a t  may be showing

n ,  . 4i t s e l f  once a g a in .

S idney  Verba and Norman Nie have p ro v id ed  more r e c e n t  and more 

d e t a i l e d  d a ta  on t h i s  phenomenon. T h e ir  s tu d y  r e v e a l s  t h a t  w h ile  n e a r ly

2
W illiam  H. F la n ig a n ,  P o l i t i c a l  B ehavior o f  th e  American E l e c t o r ­

a t e  (B oston : AHyn and Bacon, 1 9 6 8 pp. 14-19; a l s o  W alte r  Dean Bura- 
ham, C r i t i c a l  E le c t io n s  and th e  M ainsprings  o f  A f r i c a n  P o l i t i c s  (N»w 
York: W. W. N orton, 1970), p . 5^.

3
W illiam  Andrews has c a l c u l a t e d  t h a t  r e g i s t r a t i o n  re q u ire m e n ts  

keep  many v o te r s  from v o t in g  who would no rm a lly  vo te  in  p r e s i d e n t i a l  
e l e c t i o n s ,  and th a t  a c o r r e c te d  f ig u r e  g iv es  a t o t a l  o f  80% tu rn o u t  o f  
th e  " e l i g i b l e "  e l e c t o r a t e  in  th e  1964 p r e s i d e n t i a l  e l e c t i o n .  "American 
V oting  P a r t i c i p a t i o n , "  Western p o l i t i c a l  Q u a r t e r ly , 19 (1 9 6 6 ) ,  p . 639.

Or perhaps  i t  was a w idespread  e x c lu s io n  from p o l i t i c a l  l i f e .  
Burnham a rg u e s  t h a t  the  s h a rp  d e c l in e  in  v o t in g  a f t e r  1896 i s  a c o n se ­
quence o f  th e  " f o u r th  p a r ty  sy s te m ,"  one c h a r a c t e r i s t i c  o f  which was th e  
e r e c t i o n  o f  numerous b a r r i e r s  to  v o t in g  ( p o l l  t a x e s ,  p e rso n a l  r e g i s t r a ­
t i o n ,  l i t e r a c y  t e s t s ,  e t c . ) ,  th e  d e s t r u c t i o n  o f  p a r t i e s  by p r o g re s s iv e  
re fo rm s ,  and th e  dampening o f  p o l i t i c a l  en thusiasm  in  g e n e r a l .  Burnham, 
C r i t i c a l  E le c t io n s  and the  M ainsprings o f  A f r i c a n  P o l i t i c s ,  pp. 74 -84 .
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75% o f  t h e i r  sample " r e g u l a r l y  vo ted  in  p r e s i d e n t i a l  e l e c t i o n s , "  a  ouch 

s m a l le r  p ro p o r t io n  o f  them engaged i n  any o th e r  p o l i t i c a l  a c t i v i t y .  Only 

4% s a id  t h a t  they  "a lw ays vo ted  in  l o c a l  e l e c t i o n s " ;  o n ly  32% were a c t i v e  

in  a t  l e a s t  one community o r g a n iz a t io n ;  no more th an  28% had e v e r

" a t te m p te d  to  sway a n o t h e r ' s  v o t e , "  and o n ly  8% "belonged  to  a p o l i t i c a l
5

c lu b  o r  o r g a n i z a t i o n . "

This  ev idence  i s  c o n s i s t e n t  w ith  th e  f in d in g s  o f  numerous su rv e y s  

conducted  th ro u g h o u t th e  1950s and e a r l y  1960s. Summarizing t h i s  d a t a ,  

W illiam  F la n ig a n  c a l c u l a t e s  t h a t  from 1952 to  1964, no more than  9% and 

a s  few as  3% o f  th e  American a d u l t  p o p u la t io n  took an a c t i v e  p a r t  in  po­

l i t i c a l  l i f e  beyond th e  a c t  o f  v o t in g .  Only fo u r  m i l l i o n  p eo p le  p a r t i c i ­

p a te d ,  on th e  a v e ra g e ,  in  p r e s i d e n t i a l  e l e c t i o n  campaigns d u r in g  t h i s  

p e r io d —which i s  l e s s  than  th e  number p a r t i c i p a t i n g  in  any o th e r  v o lu n ­

t a r y  a c t i v i t y .  S te in  Rokkan and Angus Campbell, i n  a com parison o f  p a r ­

t i c i p a t i o n  in  Norway and the  U nited  S t a t e s ,  e s t im a te  t h a t  f u l l y  57% o f  the  

American p u b l ic  u n d e r ta k e s  no p o l i t i c a l  a c t i v i t y  beyond th e  a c t  o f  v o t in g ,  

and t h a t  o n ly  fo u r  to  n in e  p e rc e n t  a r e  " o r g a n iz a t io n a l l y  a c t iv e "  in  

p o l i t i c s .  V* 0 .  K ey 's  e s t im a te  i s  somewhat h ig h e r .  "The h ig h ly  a t t e n t i v e  

and a c t iv e  p u b l i c , "  he co n c lu d e s ,  makes up "no more than  10 to  15 p e r  c e n t  

o f  th e  a d u l t  p o p u la t io n ,  a l th o u g h  a t  t im es  o f  c r i s i s  f a r  h ig h e r  p r o p o r t io n s  

may focus t h e i r  a t t e n t i o n  on p a r t i c u l a r  a c t io n s  o f  governm ent."^

^S idney Verba and Norman H. N ie , P a r t i c i p a t i o n  in  A f r i c a :  P o l i t ­
i c a l  Democracy and S o c ia l  E q u a l i ty  (New York: H arper & Row, 1972),  Table 
2 . 1 ,  p . 32.

^ F la n ig a n ,  P o l i t i c a l  Behavior o f  th e  Ame r i c a n  E l e c t o r a t e , pp. 6 , 
95-96 ; S te in  Rokkan and Angus Campbell, " C i t i z e n  P a r t i c i p a t i o n  in  P o l i t i c a l  
L i f e :  A Comparison o f  Data f o r  Norway and th e  u n i t e d  S t a t e s  o f  A m erica,"  
in  J .  Meynaud, e d . .  D ec is ions  and D ec is ion  Makers in  the  Modern S t a t e  
( P a r i s :  UNESCO, 1967), pp. 254-55; V» 0 .  Key, P u b l ic  O pinion  and American 
Democracy (New York: A lfred  Knopf, 1961), p . 546.
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In  1950, J u l i a n  Woodward and Elmo Roper found e q u a l ly  low l e v e l s  

o f  p o l i t i c a l  a c t i v i t y  in  Ame r i c a .  They found t h a t  o n ly  21% o f  t h e i r  

sample d isc u s s e d  p u b l ic  i s s u e s  " f r e q u e n t ly "  and o n ly  31% belonged to  an 

o r g a n iz a t io n  t h a t  o c c a s s io n a l ly  took s ta n d s  on p u b l ic  i s s u e s .  Only
7

11% s a id  th ey  had worked f o r  a p o l i t i c a l  c a n d id a te  in  th e  r e c e n t  p a s t .

I t  i s  a l s o  c l e a r  t h a t  th o se  c i t i z e n s  who do p a r t i c i p a t e  a re  n o t  r e p r e ­

s e n t a t i v e  o f  t h e i r  s i l e n t  and in a c t iv e  f e l lo w s .  P a r t i c i p a t i o n  in c r e a s e s  

w ith  s o c i a l  s t a t u s ,  income, and e d u c a t io n .  Woodward and Roper found 

t h a t  th o se  o f  t h e i r  sample s c o r in g  h igh  on p o l i t i c a l  p a r t i c i p a t i o n  were 

members o f  th e  h ig h e s t  economic l e v e l ,  e x e c u t iv e s ,  p r o f e s s i o n a l  p e o p le ,  

s to c k h o ld e r s ,  and c o l l e g e  g ra d u a te s .  Those s c o r in g  low on p o l i t i c a l  

p a r t i c i p a t i o n  were l a b o r e r s ,  housew ives, those  w ith  o n ly  a grade s c h o o l  

e d u c a t io n ,  b la c k s ,  and members o f  th e  lo w es t  income l e v e l .  Verba and 

Nie confirm  t h i s  p a t t e r n ,  f in d in g  t h a t  th e  " i n a c t i v e s "  among t h e i r  

sample (22% o f  the  t o t a l ,  i . e . ,  those  who d id  n o t  vo te  e i t h e r  in  p r e s i ­

d e n t i a l  o r  l o c a l  e l e c t i o n s ,  who d id  n o t  b e long  to  o r g a n iz a t io n s ,  and who 

took no o t h e r  p a r t  in  campaigns o r  p o l i t i c s )  c o n ta in e d  d i s p r o p o r t io n a t e  

numbers o f  lo w - s ta tu s  c i t i z e n s :  th o se  w ith  low income and e d u c a t io n ,

b la c k s ,  housew ives, and u n s k i l l e d  w orkers . C onverse ly ,  "Campaigners" 

and "Complete a c t i v i s t s "  (15% and 11% o f  the  t o t a l ,  r e s p e c t i v e l y )  tended 

to  be c o l le g e  g r a d u a te s ,  and th o se  w ith  h igh  incomes and h i g h - s t a t u s  

o ccu p a tio n s .®

7
J u l i a n  woodward and Elmo Roper, " P o l i t i c a l  A c t iv i t y  o f  American 

C i t i z e n s , "  American P o l i t i c a l  S c ien ce  Review, bb (December, 1950), 
p. 877.

g
I b i d . ,  pp. 877- 8 8 . Verba and N ie , P a r t i c i p a t i o n  in  America, 

pp. 79-80* F ig u re  6 .1 ,  p . 98 ; F ig u re  6 , 3 , p. ^L0t>.
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The obvious  c o r r e l a t e s  o f  weak c i t i z e n s h i p ,  th e n ,  a re  low income, 

low e d u c a t io n ,  and low s o c i a l  s t a t u s .  But a c l o s e r  exam ination  o f  the  

su rv ey  d a ta  r e v e a l s  some i n t e r e s t i n g  q u a l i f i c a t i o n s  to  t h i s  g e n e ra l  

r u l e .

In  th e  f i r s t  p l a c e ,  th e  r e l a t i o n s h i p  between low p a r t i c i p a t i o n  and 

low socio-econom ic s t a t u s  i s  n e i t h e r  s im p le  n o r  u b iq u i to u s .  For example, 

th e  group Verba and Nie c a l l  " p a r o c h ia l  p a r t i c i p a n t s " — th o se  whose 

p o l i t i c a l  a c t i v i t y  i s  co n f in ed  to  i n i t i a t i n g  p e r s o n a l  c o n ta c t s  w ith  l o c a l  

o f f i c i a l s — i s  f a i r l y  w idespread  th ro u g h o u t the p o p u la t io n ,  and a c t u a l l y  

o v e r - r e p r e s e n t s  some o f  the  groups t y p i c a l l y  u n d e r - r e p re s e n te d  in  o th e r  

c a t e g o r i e s  o f  p a r t i c i p a n t s :  young peo p le  and C a th o l i c s ,  Urban b la c k s

d i s p la y  a h ig h e r  " se n se  o f  p o l i t i c a l  e f f e c t i v e n e s s "  than  w h ite s  w ith  

th e  same income and e d u c a t io n .  Urban r e s i d e n t s  o f  a l l  s o c i a l  c l a s s e s  and 

income l e v e l s  r e p o r t  more o r g a n i z a t i o n a l  memberships—an im p o rtan t  sou rce  

o f  p o l i t i c a l  m o b i l i z a t i o n — than  r e s i d e n t s  o f  a r e a s  c l a s s i f i e d  as r u r a l .

E th n ic  l o y a l t i e s  tend  to  in c r e a s e  p a r t i c i p a t i o n ,  which c o u n te r a c t s  to
9

some e x te n t  th e  low p a r t i c i p a t i o n  o f  th e  urban  working c l a s s .

F u rtherm ore , p o l i t i c a l  s t r u c t u r e s  seem to  have an independen t 

in f lu e n c e  on p o l i t i c a l  p a r t i c i p a t i o n .  C o n c e n tra t io n  o f  power in  th e  

hands o f  an e l i t e  l e a d s  to  a g e n e ra l  ( a l th o u g h  un eq u a l)  d e c l in e  in  p a r ­

t i c i p a t i o n  l e v e l s ,  whereas th e  e x i s te n c e  o f  s t r o n g  e th n ic  o r  w orking- 

c l a s s  o r g a n iz a t io n s  and a wide d i f f u s io n  o f  power i n c r e a s e s  p a r t i c i p a t i o n

9 ,Verba and N ie , P a r t i c i p a t i o n  in  America, F ig u re  6 .2 ,  p . 99;
R obert E. Lane, P o l i t i c a l  L i f e :  Why and How People Get Involved  in
P o l i t i c s  (New York: The F ree  P r e s s ,  1$65T,' p . 15**; C h ar les  R.' Wright
and H erb ert  H. Hyman, "V o lu n ta ry  A s so c ia t io n  Memberships o f  American
A d u lts :  Evidence from N a t io n a l  Sample S u rv e y s ,"  American S o c io lo g ic a l
Review, 23 ( Ju n e ,  1958), pp. 290 , 293; Lane, P o l i t i c a l  L i f e ,  p. ltiO.
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f o r  a l l  g roups. P a r t i c i p a t i o n  i s  a l s o  h ig h e r  in  a r e a s  where th e r e  i s  

a "match" between group b o u n d aries  and p a r ty  b o u n d a r ie s ;  where a l a r g e  

p e rc e n ta g e  o f  the  p o p u la t io n  has l i v e d  in  th e  community f o r  a lo n g  tim e; 

where e l e c t i o n s  a re  p a r t i s a n  r a t h e r  than  n o n p a r t i s a n ;  where e th n ic  

c o n f l i c t  i s  g r e a t ;  where th e  l o c a l  m u n ic ip a l  a d m in i s t r a t i o n  i s  l e s s  

" b u re a u c ra t i s e d "  and " i m p a r t i a l . " ^

F i n a l l y ,  one form o f  s p e c i f i c a l l y  p o l i t i c a l  p a r t i c i p a t i o n — p a r ty  

p o l i t i c s — v i o l a t e s  th e  c o r r e l a t i o n  between h igh  s t a t u s  and h igh  p a r t i c i ­

p a t io n ,  f o r ,  a s  Verba and Nie co n c lu d e ,  p a r ty  a f f i l i a t i o n  "h a s  an e f f e c t  

on th e  r a t e  o f  p a r t i c i p a t i o n  o v e r  and above t h a t  o f  the  s o c i a l  s t a t u s  

o f  the  c i t i z e n , "  o f f e r i n g  " a  ro u te  to  p o l i t i c a l  p a r t i c i p a t i o n  a l t e r n a ­

t i v e  to  t h a t  o f  th e  s ta n d a rd  socioeconom ic m o d e l . " ^

What th e se  q u a l i f i c a t i o n s  s u g g e s t ,  i s  t h a t  th e  p o o l  o f  p o t e n t i a l l y  

a c t i v e  c i t i z e n s  i s  much l a r g e r  than  th e  number o f  c u r r e n t l y  a c t i v e  

c i t i z e n s .  In  o th e r  words, changes in  f a c t o r s  o t h e r  than  th e  s o c i a l  

s t a t u s  o f  th e  in d iv id u a l  c i t i z e n  s e rv e  to  a c t i v a t e  th e  p r e v io u s ly  in a c ­

t i v e .  C o n v erse ly ,  changes o f  a n o th e r  k ind  can d e a c t i v a t e  c i t i z e n s  o f  

a l l  c l a s s e s  and income l e v e l s .  In  s h o r t ,  p o l i t i c a l  p a r t i c i p a t i o n  i s  one 

o f  th e  few im p o rtan t  forms o f  s o c i a l  i n t e r a c t i o n  n o t  de te rm in ed  e n t i r e l y  

by s o c i a l  c l a s s .

To what o th e r  f a c t o r s ,  th e n ,  does p o l i t i c a l  p a r t i c i p a t i o n  respond? 

T h is  i s  an im p o rtan t  q u e s t io n ,  b u t  no t much o f  th e  su rv ey  l i t e r a t u r e  

d e a l s  w ith  i t .  T h is  l i t e r a t u r e  assum es, fo r  th e  most p a r t ,  a s im p le  

d i s t i n c t i o n  between " a c t iv e "  and " p a s s iv e "  c i t i z e n s ,  w ith o u t  i n q u i r i n g

10Lane, P o l i t i c a l  L * fe , pp. 261, 345, 263 , 269 , 311, 243, 24*+.

^V erba and H ie, P a r tic ip a tio n  in America, p. 216.
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very  deep ly  i n to  th e  cau ses  o f  p a s s i v i t y ,  t r e a t i n g  i t  l a r g e l y  as  a con­

sequence o f  poor e d u c a t io n ,  low income, and low s o c i a l  s t a t u s ,  o r  as
12a g e n e ra l  consequence o f  " th e  c o n d i t io n s  o f  modern l i f e . "  But the

t r u t h  seems to  be t h a t  p a r t i c i p a t i o n  i s  n o t  sim ply  a f u n c t io n  o f  s o c i a l

s t a t u s ,  b u t  o f  a v a r i e t y  o f  f a c t o r s  beyond the  p e r s o n a l  c h a r a c t e r i s t i c s

o f  th e  i n d i v i d u a l .  " P a r t i c i p a t i o n , "  Lane co n c lu d e s ,  " i s  a p ro d u c t  o f

13m u l t ip le  f a c t o r s ;  i t  i s  embedded m  an a re a  o f  m u l t ip le  c a u s a t io n ."

Some o f  th e se  f a c t o r s  a re :

The N atu re  o f  P o l i t i c a l  C o n f l i c t

C o n f l ic t  t h a t  i s  p u b l ic  and in t e n s e  tends  to  draw c i t i z e n s  ou t

o f  t h e i r  p r iv a t e  w o r ld s .  G e ra ld  Pomper, f o r  example, a rg u es  t h a t  th e

ex c e s s iv e  l e v e l  o f  q u ie sc e n c e  found in  th e  su rv ey  l i t e r a t u r e  o f  th e

1950s was in  p a r t  a r e f l e c t i o n  o f  the  la c k  o f  c o n f l i c t  among p o l i t i c a l

l e a d e r s  and between th e  p a r t i e s  d u r in g  t h a t  p e r io d ,  and t h a t  in c r e a s e s

in  p a r t i c i p a t i o n  in  th e  l a t e  1960s and 1970s r e f l e c t  a more tum ultuous
14

p o l i t i c a l  env ironm ent. But where any s t r a tu m  o f  the  p o p u la t io n  i s  

we11-o rg a n iz e d ,  the  p a r t i c i p a t i o n  o f  members o f  t h a t  s t r a tu m  i n c r e a s e s ,  

even among th o se  who do n o t b e lo n g  to  o r g a n iz a t i o n s .  P a r t i c i p a t i o n  a l s o  

in c r e a s e s  in  a r e a s  where p o l i t i c a l  p a r t i e s  a re  s t r o n g ,  and p a r t i c u l a r l y  

among v o te r s  whose views on i s s u e s ,  c a n d id a te s ,  and p a r ty  c h o ice  a re  

co n g ru e n t .  Vhere th e  image o f  th e  p a r ty  i s  hazy—e i t h e r  because  o f  a 

g e n e ra l  agreem ent between th e  l e a d e r s  o f  th e  two m ajor p a r t i e s ,  o r  because

12John S chaar ,  L o y a lty  in  America (B erk e ley :  U n iv e r s i ty  o f  C a l i ­
f o r n i a  P r e s s ,  1957)» pp. l i b -1 9 .

^ L a n e , P o l i t i c a l  L if e , p. 3^7.
14

Pomper, Voters* C hoice, pp. 13-1^.
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o f  a general agreement between the lea d ers  o f  the two major p a r t ie s  to

exclude c e r ta in  is s u e s  from p u b lic  d eb ate , or because o f  the p a r ty 's

f a ilu r e  to  take c le a r  stan d s on is s u e s - -p a r t ic ip a t io n  ( in  v o tin g  at 

15l e a s t )  d e c l in e s .

These o b serv a tio n s su g g est a gen era l ru le :  P o l i t i c a l  c o n f l ic t

w i l l  in crea se  p a r t ic ip a t io n  when i t  i s  in te n s e , when i t  in v o lv e s  some 

fa c e t  o f  the c i t i z e n ' s  l i f e  ( e . g . ,  e th n ic i ty )  that i s  a lread y  important 

to him, when i t  i s  " c lea r" , and when i t  i s  encouraged by variou s kinds  

o f  open ly  p o l i t i c a l  o rg a n iz a t io n s , such as p a r t ie s ,  m achines, neighbor­

hood a s s o c ia t io n s , trade u n io n s, e th n ic  a s s o c ia t io n s ,  and so on.

The Coherence o f  P o l i t i c s

One cause o f  n o n -p a r t ic ip a tio n , Lane s p e c u la te s , i s  the fa c t  that  

"the focus o f  p o l i t i c a l  concern in  Araeri.Ca tends to  be sh a p e le ss  and 

d iffu se d ."  P a r tic ip a t io n  i s  d iscouraged by incoherence anywhere in  the  

p o l i t i c a l  system : in  the law , in  p u b lic  debate, in  in s t i t u t io n s ,  in

p arty  a f f a i r s .  Whenever c i t i z e n s  are confused about the source o f  some 

p a r t ic u la r  p o lic y , or when p u b lic  is s u e s  are d iscu ssed  in  a way th at  

makes th e ir  comprehension u n lik e ly ,  people w i l l  withdraw from p o l i t i c s .  

This i s  an acute problem in  the United S ta te s ,  s in c e  th e d iv is io n  and 

sep a ra tio n  o f  powers mandated by the C o n stitu tio n  makes a c e r ta in  amount 

o f  incoherence in e v ita b le .  And as Theodore Lowi has dem onstrated, the 

custom o f  d e le g a tin g  p u b lic  a u th o r ity  to  p r iv a te  and q u a a i-p u b lic  groups 

and agen cies  len d s i t s  own s ig n i f ic a n t  measure o f  incoherence to  p u b lic  

l i f e .  A fu rth er  source o f  con fu sion  comes from the d is ju n c tio n  between 

p o l i t i c a l  problems and e f f e c t iv e  p o l i t i c a l  j u r is d ic t io n s .  A gencies and

15Lane, P o l i t ic a l  L ife , pp. 303-30^.
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l e v e l s  o f  government w ith  th e  a u t h o r i t y  to  d e a l  w i th  problems o f t e n  do 

n o t  have th e  power o r  r e s o u rc e s  to  do s o ,  c r e a t i n g ,  in  L a n e 's  words,

"a  disharmony between th e  l o c a t i o n  o f  power and th e  focus  o f  p o p u la r  

a t t e n t i o n .

The coherence o f  th e  community i t s e l f  i s  a n o th e r  f a c t o r  a f f e c t i n g  

p a r t i c i p a t i o n .  A com m unity 's  coherence  i s  made up o f  s e v e r a l  th in g s :  

i t s  s i z e ,  th e  p e rc e n ta g e  o f  i t s  c i t i z e n s  who a re  r e s i d e n t s  o f  long  

s t a n d in g ,  th e  n a tu re  o f  i t s  p o l i t i c a l  i n s t i t u t i o n s ,  the  n a tu re  o f  com­

m unity c o n f l i c t ,  th e  r a t e  o f  s o c i a l  change, even i t s  p h y s ic a l  ap p ea ran ce .  

V©rba and Nie r e p o r t  t h a t  "a s  communities grow in  s i z e  and, more im por­

t a n t ,  as  th ey  lo se  th o se  c h a r a c t e r i s t i c s  o f  boundedness t h a t  d i s t i n g u i s h  

th e  independen t c i t y  from the  su b u rb ,  p a r t i c i p a t i o n  d e c l i n e s . "  S e v e ra l  

s t u d i e s  have shown t h a t  th o se  c i t i z e n s  who a re  connected  to  t h e i r  com­

m unity  th rough  membership in  s e v e r a l  o r g a n iz a t io n s  a re  more l i k e l y  to  

p a r t i c i p a t e  than  th o se  who a r e  n o t .  P a r t i c i p a t i o n  i s  f u r t h e r  encouraged

by lo n g  r e s id e n c e  in  a community, and i s  low in  communities w ith  a l a r g e

17p e rc e n ta g e  o f  t r a n s i e n t s .

The " se n s e  o f  community" i s  an id e a  t h a t  has pe rhaps  been overworked 

in  r e c e n t  y e a r s ,  so  i t  i s  w e l l  to  be c l e a r  about what i s  meant by " c o h e r ­

e n c e ."  As conceived  by c l a s s i c a l  th e o ry ,  the  c i t y  was a s e l f - s u f f i c i e n t  

env ironm en t.  (See C hapter  I ,  S e c t io n  1 . )  I t  c o n ta in e d  w i th in  i t s e l f  a l l

^ ! b i d . ,  pp . lb O - b l t 320; Theodore Lowi, The End o f  L ib e ra l i s m :  
Ideology* P o l ic y ,  and th e  C r i s i s  o f  p u b l ic  A u th o r i ty  (New York: W. W. 
N orton , 1969), passim ; R obert D ahl, "The C i ty  in  th e  F u tu re  o f  Democracy," 
American P o l i t i c a l  S c ience  Beview, 6l  (December, 19&7), pp. 953-70.

17 Verba and Nie, P a r t i c i p a t i o n  in  America, p . 2 V7 , Ch. 11; Wright 
and Hyman, "V o lu n ta ry  A s so c ia t io n  M emberships," p . 293; Lane, P o l i t i c a l  
L i f e ,  pp. 1*K), 269. — — —— —
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th at wae n ecessa ry  fo r  a f u l l  (and f u l f i l l i n g )  human e x is te n c e . An 

important c h a r a c te r is t ic  o f  such a community ia  th a t a l l  a sp e c ts  o f  

i t s  l i f e  rev o lv e  around a common c en te r . The c i t y  i s  both a s o c ia l

and economic center* a t the same time th a t i t  i s  a p o l i t i c a l  cen ter .

As a r e s u l t ,  the important problems and a c t i v i t i e s  o f  l i f e  are in t e ­

grated and can be re la te d  to  one another and made coh eren t.

This i s  a q u a l i ty ,  o b v io u s ly , th a t has been more ty p ic a l  in  our

own age o f  the sm all town than o f  the modern c i t y ,  and s t i l l  l e s s  so

o f  the "m etropolitan  area ,"  Towns and c i t i e s  are today ch a ra cter ized  by 

th e ir  s p e c ia l iz a t io n .  Thus, i t  i s  p o s s ib le  to  ta lk  about a "manufactur­

in g  town," or an " o i l  town," or a "bedroom suburb." The ty p ic a l  

modern community i s  a d iscon n ected  s e r ie s  o f  fu n c tio n s . Economic l i f e ,  

s o c ia l  l i f e ,  and p o l i t i c a l  l i f e  rev o lv e  around sep a ra te  cen ter s:  jobs

may be concentrated  in  one lo c a t io n , r e s id e n t ia l  areas in  another, admin­

is t r a t io n  in a th ir d . The r e s id e n ts  o f  such "communities" (which o fte n  

overlap  le g a l  c i t y  boundaries) must f in d  i t  d i f f i c u l t  to  g et much o f  a 

sen se  o f  th e ir  res id en ce  in  a common environment.

Strong p o l i t i c a l  in s t i t u t io n s  can help  to combat t h is  frapnen- 

ta t io n ,  because there i s  an ir r e d u c ib le  minimum beyond which the fra g ­

m entation o f  p o l i t i c s  cannot go. Because government p o sse sse s  u ltim a te  

a u th o r ity , i t  tends to draw a tte n t io n  toward the cen ter  ra th er  than 

d isp erse  i t  outward, the way economic l i f e  and even s o c ia l  l i f e  do.

There a re , fo r  example, s tro n g  in c e n tiv e s  fo r  economic and fin a n ­

c ia l  in s t i t u t io n s  to move out o f  the c i t y  c e n ter , and s tro n g  in c e n tiv e s  

fo r  c i t iz e n s  to  fo llo w  them. But government i s  by nature f ix e d  in  one 

p la c e , i t s  ju r is d ic t io n  s e t t le d  and unchanging. To some e x te n t , t h is  is
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a problem: the c e n tr a l c i t y  i s  unable to  keep pace with the gen eral

movement o f  people and s e r v ic e s  out to  the suburbs. But in  another  

se n se , t h is  handicap i s  a lso  a c o r r e c t iv e :  by rem aining f ix e d , the

p o l i t i c a l  cen ter  does not fragment the way s o c ia l  and economic cen ters  

do. The c i t y ’s  p o l i t i c a l  in s t i t u t io n s ,  i f  they are stro n g , can thus 

o r ie n t  a l l  o f  the c i t iz e n r y  to  a common c e n te r , even as th e ir  more 

p lu r a l i s t i c  s o c ia l  and economic l i v e s  are poin ted  in  s e v e r a l d ir e c t io n s  

a t once.

P ublic Values

T his i s  a more d i f f i c u l t  fa c to r  to  measure, but i t  seems to  be 

the case th a t p a r t ic ip a t io n  i s  h igher where a c t iv e  c it iz e n s h ip  i s  pub­

l i c l y  va lu ed . Where s c h o o ls ,  p u b lic  o f f i c i a l s ,  and the media honor such  

a c ts  as working fo r  a can d id ate , talcing s id e s  on p u b lic  i s s u e s ,  running  

fo r  o f f i c e ,  g iv in g  money to  a p o l i t i c a l  p arty , and v o tin g , ’’m arginal 

p a r tic ip a to r s"  are more l i k e l y  to  a c t  than they would be in  the absence 

o f  such inducem ents. In l ig h t  o f  t h is  p o s s i b i l i t y ,  i t  i s  d is tu rb in g  that 

the p r o fe ss io n  o f  p o l i t i c s  has f a l le n  to  such low esteem  in  the U nited

S ta te s .  C it iz e n sh ip  must in e v ita b ly  s u f f e r  where p o l i t i c s  i s  seen  as a
l8p r o fe ss io n  f i t  on ly  fo r  would-be c r im in a ls .

The Urgency o f  P ub lic A ffa ir s

When p o lic y  has a d ir e c t  and v i s ib l e  impact on the l i v e s  o f  c i t i ­

z e n s , p a r t ic ip a t io n  and p o l i t i c a l  concern in c r e a se . The impact may take

18
On th e  e f f e c t  o f  th e  m edia, and th e  v a lu e s  i t  p rom otes , see  

Lane, P o l i t i c a l  L i f e , p . 287 . In  l i g h t  o f  th e  im portance o f  th e  " p u b l ic  
m o ra l i ty "  to  the  e x p e r ie n c e  o f  c i t i z e n s h i p ,  r e c e n t  a t te m p ts  by c a n d id a te s  
t o  cash  in  on the  " p o s t-W a te rg a te  m o ra l i ty "  by p re te n d in g  n o t  to  be 
p o l i t i c i a n s  can o n ly  make m a t te r s  w orse.
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s e v e r a l  form s, p u b l i c  p o l i c y  may s im p ly  e n r i c h  some a t  th e  e x p en se  o f  

o t h e r s ,  th u s  a c t i v a t i n g  b o th  th o s e  who p r o f i t  and th o s e  who p ay . Or a 

p roposed  p o l i c y  may t h r e a t e n  a g r o u p 's  l i f e  s t y l e ,  o r  r e l i e v e  i t  o f  some 

burden o r  h u m i l i a t i o n .  In e i t h e r  c a s e ,  s u c h  an im m ediate  im pact on th e  

c i t i z e n ' s  l i f e ,  i f  i t  i s  p e r c e i v e d ,  i s  a p o w e r fu l  s o u r c e  o f  p o l i t i c a l  

i n t e r e s t  and in v o lv e m e n t .  I t  i s  a l s o  an u n eq ua l m o t iv a t o r ,  s i n c e  th o s e  

w ith  h ig h e r  e d u c a t io n  and income tend  to  p e r c e i v e  th e  r e l a t i o n  betw een  

p u b l i c  p o l i c y  and t h e i r  own f o r t u n e s  more r e a d i l y  than  l o w e r - e t a t u s

19c i t i z e n s ,  f o r  whom th e  p o l i t i c a l  u n iv e r s e  i 6  o f t e n  f o r m le s s  and c h a o t i c .

For t h i s  r e a s o n ,  i t  i s  im p ortan t t h a t  p u b l i c  p o l i c y  and la w  be 

c l e a r  in  t h e i r  e f f e c t s  and in  t h e i r  e n fo r c e m e n t .  I n c o h e r e n c e ,  v a c i l l a t i o n ,  

f a v o r i t i s m ,  and i n c o n s i s t e n c y  in  th e  law  c o n fu s e  c i t i z e n s  ab ou t th e  so u r c e  

and the im pact o f  p u b l i c  p o l i c y ,  and th e  e v id e n c e  i s  t h a t  t h i s  in  i t s e l f  

i s  enough to  d e p r e s s  th e  l e v e l s  o f  p o l i t i c a l  p a r t i c i p a t i o n .

2 .
C i t i z e n s h i p  a s  an O r ie n t a t io n :

The D im ension  o f  B e l i e f

In th e  f i r s t  c h a p t e r ,  I  d i s c u s s e d  some o f  th e  g e n e r a l  a t t i t u d e s  

and c o n v i c t i o n s  t h a t  a re  p a r t  o f  th e  n e c e s s a r y  o r i e n t a t i o n  o f  c i t i z e n s .  

T ^ese c o n v i c t i o n s  com p rise  th e  moral e d u c a t io n  o f  p o l i t i c a l  men, t h e i r  

i n d u c t io n  i n t o  th e  c i v i c  community. The p e r s i s t e n c e  o f  t h e s e  c o n v i c t i o n s  

i s  e s s e n t i a l  t o  th e  s u r v i v a l  o f  c i t i z e n s h i p ,  f o r  w ith o u t  them , p a r t i c i ­

p a t i o n — even  i f  i t  i s  w id e s p r e a d — l o s e s  i t s  f o c u s  and b ecom es ,  in  E l l u l ' s

19Ib id .,  p. 23*+.
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p h ra se ,  " e p h em era l ."

Summarizing th e  c o n c lu s io n s  o f  n e a r ly  tw e n ty - f iv e  y e a r s  o f  o p in ­

ion s u rv e y s ,  Sheldon Wolin no ted :

Few would c o n te s t  th e  p r o p o s i t i o n  t h a t  today Western s o c i ­
e t i e s  e x h i b i t  l i t t l e  in  th e  way o f  w idespread  p o l i t i c a l  
c o n sc io u sn ess  among t h e i r  members and fewer s t i l l  would 
doubt t h a t  p o l i t i c a l  th in g s  a r e  m ostly  h e ld  in  d i s r e p u te  
by th e  members o f  th e se  s o c i e t i e s .

Hundreds o f  s t u d i e s  have documented th e  p ro b le m a tic  q u a l i t y  o f  " p u b l ic  

o p in io n "  and the  tenuous g ra sp  most c i t i z e n s  have on p u b l ic  a f f a i r s .

As John S chaar  n o te s ,  th e  " l i b e r a l  model o f  th e  p o l i t i c a l l y  a l e r t  and 

invo lved  c i t i z e n  does no t co rresp o n d  to  th e  f a c t s .  s a l i e n t  f e a ­

t u r e  o f  modem p o l i t i c a l  l i f e  i s  n o t  involvem ent i n ,  bu t a b s te n t io n  from, 

p o l i t i c s . "

But a s  w ith  p a r t i c i p a t i o n ,  the  ev idence  on c i t i z e n  a t t i t u d e s  and 

b e l i e f s  can t e l l  us more than  th e  s im p le  f a c t  t h a t  many do n o t  compre­

hend, o r  c a re  a b o u t ,  p o l i t i c s .  The ev idence  can a l s o  su g g e s t  some o f  

th e  f a c t o r s  which a f f e c t  t h i s  w idespread  in d i f f e r e n c e  and w ith d ra w a l ,  

f o r  a t t i t u d e s ,  l i k e  p a r t i c i p a t i o n ,  a re  v i t a l l y  a f f e c t e d  by two th in g s :  

p o l i t i c a l  s t r u c t u r e s  and th e  n a tu r e  o f  th e  "co n sen su s"  t h a t  th o se  

s t r u c t u r e s  c r e a t e  and m a in ta in .

The major a t t i t u d e  su rv e y s  o f  th e  1950s and 1960s tended  toward 

th e  same c o n c lu s io n :  American c i t i z e n s  were n o t  m o tiva ted  by c l e a r l y

d e f in e d  p h i lo s o p h ic a l  v iew s, th ey  d id  n o t  ap p ear  to  c a re  v e ry  much about 

" th e  i s s u e s , "  and t h e i r  v o t in g  and o th e r  p o l i t i c a l  b eh av io r  seemed to  be

20Sheldon W olin, p o l i t i c s  and V is io n  (B oston : L i t t l e ,  Brown &
C o.,  I 9 6 0 ) ,  p . 290.

21Schaar, Loyalty in America, pp. 118-19.
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more the r e s u lt  o f  group a f f i l i a t i o n s  than o f  reasoned a n a ly s is .  "A 

person th in k s , p o l i t i c a l l y ,  as he i s ,  s o c i a l l y / 1 and h is  v o te  " is  formed 

in  the m idst o f  a group d e c is io n ."  V oters in  gen era l do not d isp la y  a 

coherent " id eo logy ,"  and do not agree on support fo r  the fundamentals 

o f  democracy. Host p eo p le , a t  most tim es , "pay l i t t l e  a t te n t io n  to  

i s s u e s ,  r a r e ly  worry about the co n s is te n c y  o f  th e ir  o p in io n s , and spend 

l i t t l e  or no tim e th in k in g  about the v a lu e s , p re su p p o s itio n s , and im p li­

c a t io n s  which d is t in g u is h  one p o l i t i c a l  o r ie n ta t io n  from another."  And 

however much party  lea d ers  may d isa g ree  on p u b lic  q u estio n s  and b a sic  

p h ilo so p h ie s , v o ters  do not fo llo w  s u i t .  The major v o tin g  study o f  the 

p eriod  concluded, u n f la t t e r in g ly ,  th a t the American v o ter  " is  alm ost 

com p letely  unable to  judge the r a t io n a l i t y  o f  governmental a c t io n s ;  know­

in g  l i t t l e  o f  p a r t ic u la r  p o l i c i e s  and what has le d  to  them, the mass 

e le c to r a te  i s  not ab le  to ap p raise e i th e r  i t s  g o a ls  or the appropriateness  

o f  the means chosen to  serv e  th ose  g o a ls ."  Even a staunch defender o f  

"the r esp o n sib le  e le c to r a te "  adm itted th a t most c i t iz e n s  do not know what

to  th ink  about p o l i t i c a l  q u e s t io n s , and th a t "public opinion" i s  la r g e ly
22the c rea tio n  o f  a m in ority  o f  p o l i t i c a l  a c t i v i s t s .

22P au l L a z a r s f e ld ,  B ernard  B e re lso n ,  and Helen Q audet, The P e o p le ’ s 
Choice (N«w Y^rk:Columbia U n iv e r s i ty  P r e s s ,  19*+8)» p* 27; Bernard  B e r e l -  
so n ,  Pau l L a z a r s f e ld ,  and W illiam  N. McPhee, V oting: A S tudy o f  O pin ion  
fo rm a tio n  in  a P r e s i d e n t i a l  E le c t io n  (C hicago: U n iv e r s i ty  o f  Chicago P r e s s ,  
195*0, p . 321; H erb e rt  McClosky, "Consensus and Id eo lo g y  in  American 
P o l i t i c s , "  in  Jo sep h  Fiszm an, The American P o l i t i c a l  Arena, 2nd ed .
(B oston: L i t t l e ,  Brown, 1966), p . 65; H erb e rt  McClosky, P au l  Hoffman, and 
Rosemary O 'H ara , " I s s u e  C o n f l i c t  and Consensus Among P a r ty  L eaders  and 
f o l l o w e r s , "  in  P e te r  Woll, e d . , A f r i c a n  Government, 3rd ed . (B oston : 
L i t t l e ,  Brown, 1 9 6 9 ) ,pp. 158-*- 82; J .V .  P ro th ro  and C. M. G r ig g s ,  "Funda­
m enta l P r i n c i p l e s  o f  Democracy: Bases o f  Afireement and D isag reem en t,"  
J o u r n a l  o f  p o l i t i c s , 22 (S p r in g ,  i 960 ) ,  pp. 276-9^; Samuel S t o u f f e r ,  
Communism. C onform ity , and C i v i l  L i b e r t i e s  (Garden C i ty ,  N.Y.: Doubleday 
& C o .,  I9 5 5 ) i  passim ; David B. Truman, "The A f r i c a n  System in  C r i s i s , "  
P o l i t i c a l  S c ience  Q u a r te r ly ,  7*t (December, 1959), pp. **6 l - 8 ? ;  Angus
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As we w i l l  s e e  in  C h ap te r  VI, many p o l i t i c a l  s c i e n t i s t s  used 

th e s e  f in d in g s  to  e x p la in  o r  to  j u s t i f y  low l e v e l s  o f  p o l i t i c a l  p a r t i c i ­

p a t io n  on th e  grounds t h a t  such  a confused  c i t i z e n r y  cou ld  o n ly  menace 

th e  s t a t e  i f  i t  were somehow to  become a ro u se d .  But th e  d a ta  su g g e s t  

a n o th e r  h y p o th e s is :  t h a t  p o l i t i c a l  c o n fu s io n  i s  to  some e x te n t  a

consequence o f  p o l i t i c a l  w ithd raw al ( o r  e x c lu s io n ) ,  and n o t  a cause  o f  

i t ,  a h y p o th e s is  t h a t  would l o g i c a l l y  su g g e s t  more p a r t i c i p a t i o n  as  a 

remedy r a t h e r  than  l e s s .

Th is  was n o t ,  o f  c o u r s e ,  th e  co n c lu s io n  drawn by th e  o p in io n

s t u d i e s  o f  th e  1950s and 1960s. In g e n e r a l ,  p o l i t i c a l  s c ie n c e  e x p la in e d

th e  confused  s t a t e  o f  p o l i t i c a l  b e l i e f  and o p in io n  by p o in t i n g  to  the

23co m p lex ity  o f  modern s t a t e s .  Under modem c o n d i t i o n s ,  H erbert  McClosky 

argued (e c h o in g  B ry ce ) ,  c i t i z e n s  "know th e  p o l i t i c a l  world o n ly  as  a 

b e w i ld e r in g  l a b y r in t h  o f  p ro c e d u re s  and u n c e a s in g  tu rm o i l  in  which i t  i s  

d i f f i c u l t  to  d i s t i n g u i s h  the  j u s t  from th e  wicked, th e  d e s e rv in g  from th e  

u n d e s e rv in g ."  But th e  same d a ta  which i n d i c t e d  th e  average  c i t i z e n  

found t h a t  " p o l i t i c a l  i n f l u e n t i a l s "  had more knowledge o f  p u b l ic  a f f a i r s ,  

saw i s s u e s  more c l e a r l y ,  and were much more c o n f id e n t  o f  t h e i r  a b i l i t y  

to  accom plish  p o l i t i c a l  g o a l s .  On the  fa c e  o f  i t ,  t h i s  seemed an 

obv ious  d is c o v e ry .  A f te r  a l l ,  who would we e x p ec t  to  p a r t i c i p a t e  excep t 

th o se  w ith  knowledge, c o h e re n t  v iew s, and a sen se  o f  p o l i t i c a l  competence? 

I t  d id  n o t  o c c u r  to  any o f  th e  m ajor b e h a v i o r a l i s t s  t h a t  th e y  were f in d in g

Campbell, P h i l i p  E. C onverse , Warren E. M i l l e r ,  and DOnald E. Smokes, The 
American V o ter  (New York: John Wiley 8c Sons, 1 9 6 ? ) ,  p . 2^3; V. 0 .  Key,
J r . ,  " P u b l ic  O pinion and the  Decay o f  Democracy," in  C h ar les  Q. Mayo and 
B ery l L. Crowe, American P o l i t i c a l  P a r t i e s  (New York: H arper, 1967), 
pp. 2^5-50 .

23There were e x c e p t io n s ,  o f  c o u r se ,  V. 0 .  Key b e in g  the  most 
p ro m in en t.  See The R esp o n s ib le  E le c to r a t e  (Cambridge: Harvard U n iv e r s i ty  
P r e s s ,  1966).
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ev idence  fo r  the  e d u c a t io n a l  e f f e c t  o f  p a r t i c i p a t i o n - e v e n  as  th e y  s t a r e d

i t  in  th e  f a c e .  H erb ert  McClosky a d m it te d  t h a t  th e  d i f f e r e n c e  in  the

b e l i e f  system s o f  th e  masses and th e  i n f l u e n t i a l s  might be a r e s u l t  o f

th e  l a t t e r s *  p ro x im ity  to  th e  " c e n t e r s  o f  d e c is io n "  and th e  fo rm ers '

d i s t a n c e  from them. He concluded t h a t

dem ocra tic  b e l i e f s  and h a b i t s  a r e  o b v io u s ly  n o t  'n a tu r a l*  
b u t must be l e a r n e d ;  and th ey  a re  l e a rn e d  more s lo w ly  by 
men and women whose l i v e s  a re  c irc u m sc r ib e d  by a p a th y ,  
ig n o ra n c e ,  p r o v in c ia l i s m ,  and s o c i a l  o r  p h y s ic a l  d i s t a n c e  
from the  c e n t e r s  o f  i n t e l l e c t u a l  a c t i v i t y . ^

Having come t h i s  f a r ,  however, McClosky would go no f u r t h e r ;

i n s t e a d  o f  a d v o c a t in g  more p a r t i c i p a t i o n ,  he e x p ressed  r e l i e f  t h a t  th e

very  c i t i z e n s  who a re  most confused  a r e  th e  ones who p a r t i c i p a t e  the

l e a s t ,  and o f f e r e d  th e  hope t h a t  p u b l ic  e d u c a t io n  cou ld  e v e n tu a l ly  r e -

25duce the  l e v e l s  o f  p o l i t i c a l  ig n o ra n c e .

Recent su rv ey  d a ta  s u p p o r t  th e  c o n c lu s io n  t h a t  th e  major behav­

i o r a l  s tu d i e s  o f  th e  1950s and 1960s  m issed th e  e d u c a t io n a l  p o t e n t i a l  

o f  p a r t i c i p a t i o n  and th e  e f f e c t  o f  p o l i t i c a l  s t r u c t u r e s  on a t t i t u d e s .  

G erald  Pom per's  s tu d y  o f  p r e s i d e n t i a l  e l e c t i o n s  from i 960 to  1972 o f f e r s  

co n v in c in g  ev idence  t h a t  p o l i t i c a l  a t t i t u d e s  a re  n o t  u n ifo rm ly  the 

r e s u l t  o f  "modern c o n d i t i o n s , "  but respond  q u i t e  s i g n i f i c a n t l y  to  p o l i t ­

i c a l  e v e n ts ,  the  n a tu r e  o f  p o l i t i c a l  d e b a te ,  and th e  b e h a v io r  o f  p o l i t i ­

c a l  l e a d e r s .  Pomper found t h a t ,  b e g in n in g  w ith  th e  196*+ e l e c t i o n ,  v o te r s  

began to  d i s p la y  a t  a s t e a d i l y  in c r e a s in g  r a t e  c h a r a c t e r i s t i c s  which 

d i f f e r e d  s h a rp ly  from th o se  d isp la y e d  in  the  1950s. V o ters  to d a y ,  Pomper 

co n c lu d e s ,  a r e :  1 ) more i d e o l o g i c a l ,  2 ) more aware o f  id e o lo g ic a l  d i f f e r ­

ences  between the  two p a r t i e s ,  3 ) more c o n s i s t e n t  in  t h e i r  d e s c r i p t i o n s

2*+ 25McClosky, "C o n sen su s ,"  pp. 59, 6l .  I b i d . ,  pp. 62-67 .
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o f  th e  b a s i c  p o s i t i o n s  o f  th e  two p a r t i e s ,  *0 more d isp o se d  toward

p a r t i c i p a t i o n ,  even i f  o u t s id e  th e  e l e c t o r a l  sy s tem , 5 ) more i n c l in e d

to  c h a l le n g e  a u t h o r i t i e s  o f  a l l  k in d ,  6 ) more l i k e l y  to  view problems

a s  " n a t io n a l "  r a t h e r  than  " l o c a l , "  7 ) l e s s  p a r t i s a n  in  t h e i r  v o t in g ,

and 8 ) where they  a re  p a r t i s a n ,  l e s s  l i k e l y  to  use t h e i r  c l a s s  o r  group
26a f f i l i a t i o n s  as  th e  m ajor d e te rm in a n t  o f  t h e i r  p a r t i s a n s h i p .

Pomper s p e c u la t e s  t h a t  th e se  changes in  a t t i t u d e  and o r i e n t a t i o n  

can be a t t r i b u t e d  in  l a r g e  p a r t  to  th e  a l t e r e d  p o l i t i c a l  c l im a te  o f  the  

1960s  and 1970s ,  when i s s u e s  o f  g r e a t  drama and s i g n i f i c a n c e  were p layed  

o u t  in  C ongress , th e  c o u r t s ,  th e  m edia, th e  s c h o o ls ,  and th e  s t r e e t s .  

These i s s u e s  were i n e v i t a b l y  taken  up by the  m ajor p a r t i e s ,  and as  a 

r e s u l t ,  v o te r s  were a b le  to  make d i s t i n c t i o n s  between c a n d id a te s  and 

p a r t i e s  t h a t  th e y  were unab le  to  make in  the  1950s. The 1950s, Pomper 

a rg u e s ,  were abnorm ally  q u i e t ,  a c o n d i t io n  encouraged by a b i p a r t i s a n  

harmony on most q u e s t io n s  o f  dom estic  and f o re ig n  p o l i c y .  The 1960s ,  

on th e  o t h e r  hand, were c h a r a c te r iz e d  by f a i r l y  s h a rp  d isa g re e m e n ts  among 

p o l i t i c a l  l e a d e r s  on a wide range o f  i s s u e s ,  and th e se  d isag reem en ts  had 

a p r e d i c t a b l e  in f lu e n c e  on v o t e r s .  "As p o l i t i c s  has become more p r e s s in g

and more r e l e v a n t ,  A f r i c a n s  have developed a more c o h e re n t ,  c o n s t r a in e d
27

b e l i e f  s y s te m ."

Furthermore, te c h n iq u e s  o f  p o l i t i c a l  p a r t i c i p a t i o n  o u t s id e  o f  th e  

normal p o l i t i c a l  c h a n n e ls — through  d e m o n s tra t io n s ,  f o r  exam ple--have 

m o b ilized  l a r g e  numbers o f  peo p le  p r e v io u s ly  excluded  from p o l i t i c s ,  and

5 8 -5 9 , . 3 .

2 7 I b i d . ,  pp. 13- 1*+; 180 .

Voters* C ho ice , pp. 11 -12 , l h - 17 , 28 , 32, 36 , M+-*+6 ,
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have spread very ra p id ly  from one group to  the n ext: from b lack s and
28stu d en ts to women and even to  lo w er-m id d le -c la ss  w h ite s . This m obil­

iz a t io n  o f  p rev io u sly  p a ssiv e  c i t iz e n s  has had two important consequences 

for p o l i t i c a l  b e l ie f :  i t  has in creased  the l e v e l  o f  p o l i t i c a l  aware­

n e ss , and i t  hes decreased the tendency to  disapprove o f  "deviant" p o l i t ­

i c a l  behavior. Pomper f e e l s  th a t " recent tu rm oils can be see n , not as 

p a ssin g  e v e n ts , but as ev idence o f  a major change, the p o l i t i c a l  modern­

iz a t io n  o f  the United S ta te s ,"  and th a t m odernization w i l l  c rea te  the
29co n d itio n s fo r  "a p a r t ic ip a to r y  and aware c it iz e n r y ."

I f  p o l i t i c a l  b e l i e f s  are in flu en ced  by the p o l i t i c a l  c lim a te  and 

by p o l i t i c a l  s tr u c tu r e s , they are s I b o  in flu en ced  by what some have 

c a lle d  the "public id eo lo g y ."  I t  w i l l  be argued here th a t s e v e r a l com­

ponents o f  what Louis Hartz has c a lle d  "the l ib e r a l  tra d it io n "  in h ib it  

th e growth o f  a t t i tu d e s  appropriate to  c i t iz e n s h ip ,  th a t our p u b lic  

id eo logy  has, in e f f e c t ,  helped speed up the d e c lin e  o f  c it iz e n s h ip .

P rivatism

T ocq u ev ille  was apprehensive about the American’s  tendency to  

withdraw in to  a p r iv a te  dom estic world where p u b lic  cares were seldom  

e n te r ta in e d . American l i f e ,  "so f u l l  o f  w ishes and o f  work," had l i t t l e  

room for c iv ic  concerns, which were l e f t  to  unknown "others" or not d e a lt  

with at a l l .  Robert Lane, in v e s t ig a t in g  the p o l i t i c a l  b e l i e f s  o f  a group 

o f  men in  "E astport,"  found th a t th is  p attern  o f  p r iv a tism  had survived

28One need o n ly  mention the recen t dem onstrations in  South Boston 
a g a in st sch o o l in te g r a tio n . These dem onstrations, w hile o c c a s s io n a lly  
v io le n t ,  r e l ie d  fo r  the most part on the proven tech n iq u es o f  s i t - i n s ,  
b o y c o tts , and marches. Whatever one might think o f  the j u s t ic e  o f  th ese  
p r o te s t s ,  i t  i s  c le a r  th at they are an obvious improvement over the h e lp le s s  
v io le n c e  th a t attended sch o o l in te g r a tio n  in  L i t t l e  Rock and M is s is s ip p i.

29Pomper, Voters' Choice, pp. 1^-17, 210-212, 13, 15-16.
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th e  c e n tu ry  s in c e  T o c q u e v i l l e ' s  v i s i t .  "The l i v e s  o f  th e  men o f  E a s t ­

p o r t ,  l i k e  most A m ericans1 l i v e s ,  a re  much more concerned w ith  the  

b u s in e s s  o f  buying and s e l l i n g ,  e a r n in g  and d i s p o s in g  o f  t h i n g s ,  than  

th ey  a re  w ith  the ' i d l e '  t a l k  o f  p o l i t i c s . "  Rosenberg found s i m i l a r  

f e e l in g s  among the  c i t i z e n s  o f  I th a c a ,  New York. Members o f  t h i s  sample 

f e l t  t h a t  p o l i t i c s  was a waste o f  tim e f o r  s e v e r a l  r e a so n s :  i t  was too

complex, th e  government was u n re sp o n s iv e ,  and p o l i t i c s  la c k e d  im p o r ta n t
30p s y c h o lo g ic a l  s a t i s f a c t i o n s .

P o l i t i c s  i s  c e n t r a l l y  concerned w ith  th e  p u r s u i t  o f  common g o a ls ,  

bu t v a s t  numbers o f  Ame r i c a n s  a re  a p p a r e n t ly  n o t  co n sc io u s  o f  s h a r in g  in  

any c o l l e c t i v e  e n t e r p r i s e s .  Lane found t h i s  to  be t r u e  o f  h i s  sample 

o f  men in  E a s tp o r t .  The t y p i c a l  E a s tp o r t  man, he con c lu d ed , "h as  no 

p u rp o ses  developed and exchanged w ith  o t h e r s ,  no common g o a ls  whose 

p le a s u re s  a r e  in c re a se d  by b e in g  sh a re d ;  he has no sense  o f  th e  f u tu r e  

beyond h i s  own g e n e r a t io n ,"  and i s ,  a s  a r e s u l t ,  e s s e n t i a l l y  " h i s t o r y -  

l e s s ." 51

The tendency toward p r iv a t i s m  and in d iv id u a l i s m  i s  r e f l e c t e d  in  

o t h e r  ways, a s  w e l l .  Am ericans, lo n g  though t to  be a " n a t io n  o f  j o i n e r s , "  

do n o t  in  f a c t  have a very  r i c h  o r g a n iz a t io n a l  o r  community l i f e ,  a t  l e a s t  

a c c o rd in g  to  th e  s t a t i s t i c s  on o r g a n iz a t io n  membership. Only 32% o f  a  

r e c e n t  sample o f  American a d u l t s  s a id  t h a t  th ey  were " a c t i v e  in  a t  l e a s t  

one community o r g a n iz a t i o n , "  and o n ly  8% r e p o r te d  membership in  a p o l i t ­

i c a l  c lu b .  The Almond and Verba s tu d y ,  The C iv ic  C u l tu r e , found t h a t  o n ly

TJO
R obert Lane, P o l i t i c a l  Ideology (New York: T^e Free  P r e s s ,  196?) ,  

p .  25; M orris  Rosenberg, "Some D eterm inan ts  o f  P o l i t i c a l  A pathy ,"  in  
Heinz Eulau , Samuel J .  E ld e r s v e ld ,  and M orris  J a n o w itz ,  e d s . , P o l i t i c a l  
B ehavior (G lencoe, 111 .:  The Free  P re s s ,  1956), pp. 162-66.

51Lene, P o l i t ic a l  Ideology, pp. 212, 291.
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^  o f  Americans would "work th ro u g h  a fo rm al group to  which th e y  be long"  

in  o r d e r  to  change an u n ju s t  law  o r  r e g u l a t i o n .  F u l ly  *0# o f  t h i s  

sample d id  n o t  b e long  to  any o r g a n iz a t io n  a t  a l l ,  and o n ly  3336 be longed 

to  a group t h a t  engaged in  p o l i t i c a l  a c t i v i t y ,  m  a d d i t i o n ,  o r g a n iz a ­

t i o n a l  a c t i v i t y  fo llo w s  th e  p a t t e r n  o f  p o l i t i c a l  p a r t i c i p a t i o n  g e n e r a l ly ,  

and i s  g r e a t e r  among th o se  w ith  h ig h e r  income and s t a t u s ,  and among th o se  

who l i v e  in  c i t i e s . ^

How much o f  th e  p r iv a t i s m  o f  American l i f e  i s  a r e s u l t  o f  a 

c u l t u r a l  in h e r i t a n c e  o f  lo n g - s ta n d in g ,  and how much the  r e s u l t  o f  s o c i a l  

s t r u c t u r e s  o f  a more r e c e n t  v in t a g e ,  i s  d i f f i c u l t  to  s a y .  There has 

w ith o u t  q u e s t io n  been a s t r o n g  emphasis in  p o p u la r  American p o l i t i c a l  

though t on th e  v i r t u e s  o f  in d iv id u a l i s m  and s e l f - r e l i a n c e ,  o f te n  w ith  an 

e x p l i c i t  c o n n e c tio n  between th e s e  v i r t u e s  and p o l i t i c a l  q u ie t i s m .  But 

i t  i s  a l s o  t r u e  t h a t  p r iv a t i s m  r e c e iv e s  s u b s t a n t i a l  r e in fo rc e m e n t  from 

p o l i t i c a l  i n s t i t u t i o n s  which d isc o u ra g e  p a r t i c i p a t i o n  by p r e s e n t i n g  to  

th e  c i t i z e n  a f o rb id d in g  image o f  co m p lex ity ,  d i s t a n c e ,  and i n d i f f e r e n c e .

N o n p a r t is a n s h ip

W ritin g  o f  th e  l o y a l t y  o a th  c o n t r o v e r s i e s  o f  the  1930s, John

S ch aar  o bserved  t h a t  th e  r e a l  problem  o f  d i s l o y a l t y  was n o t  posed by

Gomnunists, b u t  by th o se  who had n ever  f e l t  l o y a l t y  to  a n y th in g .  "Many

o f  t o d a y 's  c i t i z e n s , "  he a rg u ed ,  "have n ev e r  had , o r  have l o s t ,  p e r s o n a l
33e x p e r ie n c e  o f  genuine l o y a l t y . "

32 Verba and N ie ,  P a r t i c i p a t i o n  in  America, Table 2 .1 ,  p. 32;
G a b r ie l  Almond and S idney Verba, The C iv ic  C u l tu re  (B oston : L i t t l e ,
Brown, 1965), pp. 136-37; W right and Hyman, "V o lu n ta ry  A s s o c ia t io n  Member­
s h i p s , "  p. 290 .

33 Schaar, Loyalty in America, pp. l8 l-£ 2 .
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The r e la t io n  between p a r tisa n sh ip  and lo y a l t y  i s  complex. As 

Schaar n o ted , many Americans exp erien ce a form o f  lo y a lty  th at i s  ’’too

narrowly p a rtisa n  and gathered around symbols o f  power and author-

3̂ +i t y ."  A ggressive n a tio n a lism  i s  the most comnon form o f  such narrowly  

p a rtisa n  lo y a l t y .  But where there i s  no p a r tisa n sh ip  o f  any k ind , 

lo y a lty  i s  a lso  im p o ssib le . Where c i t iz e n s  are u n w illin g  to jo in  th e ir  

fortu n es w ith  o th e r s— to be id e n t i f ie d  w ith  them, to  share a common fa te  

w ith them, and to  f e e l  lo y a lty  for a p r in c ip le  and those who espouse  

th a t p r in c ip le —dem ocratic in s t i t u t io n s  cannot su r v iv e .

N onpartisansh ip  in v o lv e s  more than a tten u ated  l o y a l t i e s ,  how­

ev er . I t  draws on one o f  the o ld e s t  and most p e r s is te n t  fe a tu r e s  o f  

America n  p o l i t i c s !  thought: the fea r  o f  fa c t io n  and the hope that a

’'government o f  law s” might rep lace  a "government o f  men.” P a r tisa n ­

sh ip  means ta k in g  s id e s  and making c h o ic e s , o f te n  unpleasant o n es . I t  

p i t s  one group a g a in st another and a s s e r t s  a c o n tr o v e r s ia l cla im : "to

the v ic to r s  belong  the s p o i l s  o f  b a t t le ."  I t  req u ires  c i t i z e n s  to  d e fin e  

th e ir  p la ce  in  p u b lic  l i f e  and to  abandon the hope th at p u b lic  is s u e s  

can be d e a lt  w ith through the autom atic mechanisms o f  the m arketplace.

And in  the tw o-party system  that has p rev a iled  in  t h is  country , p a r t isa n ­

sh ip  fo rces  the c i t i z e n ,  a t  l e a s t  tem p orarily , to  submerge h is  narrow 

group a f f i l i a t i o n s  in a much broader party  id e n t i f i c a t io n .

Survey research  shows that p arty  id e n t i f ic a t io n  i s  the most im­

portant form o f  p a r tisa n sh ip  in  America, and a major determ inant o f  

p o l i t i c a l  behavior. "Few fa c to r s  are o f  g rea ter  importance for  our 

n a tio n a l e le c t io n s ,"  Campbell and h is  a s s o c ia te s  concluded, "than the

?ifI b i d . ,  p . 181 .
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l a s t i n g  a t tach m en t o f  te n s  o f  m i l l io n s  o f  Americans to  one o f  th e

35p a r t i e s . '*  But "strong* ' p a r ty  i d e n t i f i e r s  make up o n ly  abou t o n e -  

t h i r d  o f  th e  e l e c t o r a t e :  " in d e p e n d e n ts"  and "weak" p a r ty  i d e n t i f i e r s

have in c re a s e d  in  r e c e n t  e l e c t i o n s ,  a s  have r e l a t e d  phenomena su ch  as  

th e  i d e o l o g i c a l  homogeneity w i th in  p a r t i e s  and th e  in c id e n c e  o f  " i s s u e  

v o t i n g . " ^

The impact o f  p a r ty  i d e n t i f i c a t i o n  on p o l i t i c a l  b e l i e f s  i s  

c l e a r .  Those w ith  s t r o n g  a t ta c h m e n ts  to  one o f  th e  two p a r t i e s  te n d  to  

have a " g r e a t e r  p s y c h o lo g ic a l  involvem ent in  p o l i t i c a l  a f f a i r s . "  They 

a r e  more i n t e r e s t e d  i n ,  and concerned  a b o u t ,  e l e c t i o n s  than  th o se  w ith

weak p a r ty  a t ta c h m e n ts  o r  no a t ta c h m e n ts  a t  a l l ,  and more l i k e l y  to

37p a r t i c i p a t e  in  e l e c t i o n  cam paigns.

These a re  o b v io u s ly  im p o rtan t  b e n e f i t s ,  im p o r ta n t  c o u n te r -w e ig h ts  

to  th e  p r e v a i l i n g  p r iv a t i s m  and in d iv id u a l i s m  o f  American c u l t u r e .  But  

p o l i t i c a l  p a r t i e s ,  a s  th e  m ajor so u rce  o f  p a r t i s a n s h i p  and p o l i t i c a l  

m o b i l i z a t io n ,  a r e  b e a r in g  a heavy burden , and th ey  b e a r  i t  v i r t u a l l y  

a lo n e .  There a re  o t h e r  f a c t o r s  in  American l i f e  and in  American 

p o l i t i c a l  b e l i e f  which undermine and c o u n te r a c t  th e  p a r t i s a n s h i p  o f  the

35Campbell e t  a l . , The American V o te r , p .  6? .

^ I b i d , ,  Tab le  5«1* P* 69* T«ble 5 -2 ,  p . 7 0 j Pomper, V o te r s '
Choice , pp. 65-76. The s o c i a l  background o f  in d ep en d en ts  has a l s o  changed, 
an im p o rtan t  p o in t  emphasized by Burnham: "A new b reed  o f  in d ep en d en t
seems to  be em erging . . . — a person  w ith  a b e t t e r - t h a n - a v e r a g e  e d u c a t io n ,  
making a b e t t e r - t h a n - a v e r a g e  income in  a b e t t e r - t h a n - a v e r a g e  o c c u p a t io n ,  
and, very  p o s s ib ly ,  a person  whose p o l i t i c a l  c o g n i t io n  and aw areness  keep 
him from making i d e n t i f i c a t i o n s  w ith  e i t h e r  o ld  p a r t y .  The l o s s e s  th e  
two p a r t i e s ,  p a r t i c u l a r l y  th e  Democrats, have s u f f e r e d  in  t h i s  decade have 
l a r g e l y  been c o n c e n tra te d  among p r e c i s e l y  th o se  s t r a t a  o f  th e  p o p u la t io n  
most l i k e l y  to  a c t  th rough  and in  the  p o l i t i c a l  system  o u t  o f  p r o p o r t io n  
to  t h e i r  num bers." Burnham, C r i t i c a l  E le c t io n s  and th e  M ainsprings  o f  
Ame r ic a n  P o l i t i c e , p . 130.

37Lane, P o l i t i c a l  L i f e , pp. 176; Campbell e t  a l . ,  The American 
V o ter ,  pp. 83 -fih.
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e l e c t o r a l  system . One, o f  c o u r se ,  i s  th e  h i s t o r i c  weakening o f  th e

38p a r t i e s  th em se lv es ,  a t r e n d  n o ted  by many. But a m ajor o b s t a c l e  to

th e  development o f  p a r t i s a n  a t t i t u d e s  i s  s im ply  th e  f e a r  o f  p a r t i s a n s h i p

39and the  p s y c h o lo g ic a l  va lue  o f  '■ independence."  L a n e 's  i n -d e p th  i n t e r ­

views w ith  th e  men o f  E a s tp o r t  r e v e a le d  t h i s  f e a r  in  u n m is tak ab le  ways. 

The E a s tp o r t  men "av o id  exposed p o s i t i o n s ,  y i e ld  q u ic k ly  in  an argum ent,

. . . and compromise where th ey  c a n ."  They do n o t  l i k e  to  th in k  o f  

them se lves  a s  cap ab le  o f  b e in g  " in f lu e n c e d "  in  t h e i r  v o te ,  e s p e c i a l l y  

by o rg a n iz e d  groups. Although th e y  a r e  w o rk in g -c la s s  men, and some o f  

them a re  members o f  u n io n s ,  th ey  f e a r  u n io n s  as much as  ( o r  more th a n )  

b u s in e s s  g roups. There i s  "no p la c e  f o r  s t r o n g  i d e n t i f i c a t i o n  w ith  

un ions  in  t h e i r  id e o lo g y ;  th e r e  a r e  too many f r i c t i o n  p o in t s ;  t h e r e  i s  

too  much d i s s o n a n c e ."  In  g e n e r a l ,  th e  men, when faced  w ith  a  c o n f l i c t ,  

" s e a rc h  f o r  m iddle  ground" and a re  u n co m fo rtab le  when faced  w ith  q u e s t io n s  

ab o u t t h e i r  own c l a s s  l o y a l t i e s  and i d e n t i f i c a t i o n s .  The men o f  E a s t ­

p o r t ,  so  u n c e r t a in  abou t t h e i r  p la c e  in  s o c i e t y ,  s u f f e r  a form o f  i d e n t i t y  

d i f f u s io n  which makes p a r t i s a n s h i p  im p o ss ib le .

They canno t e a s i l y  deve lop  a  s o c i a l  c o n sc ie n c e  on t h e i r  own, 
and th ey  a r e  n o t he lped  by group l i f e  to  deve lop  one th e y  can 
u s e .  By weakening group s t r u c t u r e s  modern s o c i e t y  te n d s  to  
homogenize and to  d em o ra liz e  o p in io n .  The c l a s h  o f  v a r io u s  
groups f o r c e s  each  to  invoke mored norms in  i t s  own d e fe n se ;  
where t h i s  c l a s h  i s  l o s t  in  a b ro a d e r  c o n sen su s ,  t h i s  p r e s s u re  
to  m o ra liz e  p o s i t i o n s  i s  w e a k e n e d .^

38 A“ong th e  r e c e n t  d i s c u s s io n s  o f  th e  weakening o f  American p o l i t ­
i c a l  p a r t i e s ,  see  G erald  Pomper, " P a r ty  F u n c tio n s  and P a r ty  F a i l u r e s , "  in  
G erald  Pomper, e d . ,  The Perform ance o f  American Government (New york:
The F ree  P r e s s ,  1972J, pp. 4fc-yt>; and kumham, C r i t i c a l  E le c t io n s  and the  
M ainsprings  o f  American p o l i t i c s , pp. 120-30, 131?-73.

39Lane, P o l i t i c a l  L ife , p. 176.
Ln

I b id ., p. 472.
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The P r iv a te  I n te r e s t

The f in a l  elem ent in  the s tr u c tu re  o f  l ib e r a l  b e l i e f  i s  the 

fa ith  th at a p u b lic  in te r e s t  can emerge from the c la sh  o f  p r iv a te  w i l l s ;  

o r , as Madison phrased i t ,  the co n v ic tio n  that the p r iv a te  in te r e s t  

can stand s e n t in e l  over the p u b lic  r ig h ts .  This idea has taken many 

forms in  American p o l i t i c a l  thought. As expressed  in  The F e d e r a lis t  

P apers, i t  was, as we saw in Chapter I ,  a way around the dilemma o f  

p o l i t i c a l  ed u cation . The need to tra in  c i t iz e n s  in  the t r a d it io n a l  

rep u b lican  v ir tu e s  would, i f  taken s e r io u s ly ,  hove mandated a confed­

eracy  o f  sm all s t a t e s .  I t  would a lso  have required  what Madison and 

h is  co lle a g u es  f e l t  to  be an u n ju s t i f ia b ly  sanguine view o f  human 

n ature. Much b e t te r ,  they argued, to  r e ly  on the c la sh  o f  sep a ra te , 

p r iv a te  in te r e s t s  in  a la rg e  re p u b lic , where the primary focu s o f  

lo y a l ty - - th e  n a tio n a l government— was far removed from the p aroch ia l 

p a ssio n s which generated those p r iv a te  in t e r e s t s .  In t h is  way no s in g le  

in te r e s t  would be ab le  to p r e v a il;  the p ub lic good, d efin ed  p roced u ra lly  

as s t a b i l i t y ,  would emerge a u to m a tica lly .

Later in  our h is to r y , S o c ia l  Darwinism o ffe r e d  an updated v ers io n  

o f  the theory o f  p r iv a te  in t e r e s t ,  in  which the n atural e v o lu tio n  o f  

s o c ie ty  was made up o f  the in d iv id u a l, unconscious a c ts  o f  each member o f  

the ra ce , each p r iv a te  fa te  making i t s  in vo lu n tary  co n tr ib u tio n  to the 

fa te  o f  the whole. Here, to o , although fo r  d if f e r e n t  reason s, there  

could not be c o n f l ic t  between p r iv a te  and p u b lic  m o ra lity . No ex tern a l  

standard could or should be ap p lied  to the a c ts  (o r  to the fa te )  o f  the 

in d iv id u a l c i t iz e n .  The importance la y  e x c lu s iv e ly  in the r e s u lt s  o f  a 

m illio n  sep arate  b eh av iors, no one o f  which had any s ig n if ic a n c e  by i t s e l f .
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Economic theory made i t s  own co n tr ib u tio n  to  the ven eration  o f  

p riv a te  in t e r e s t ,  d ec la r in g  b lu n tly  that no p ub lic w i l l  could shape the 

outcome o f  c o l le c t iv e  behavior in  the m arketplace. Again, the good o f  

the whole could be sought on ly  in the in ter p la y  o f  p r iv a te  goods, 

u n fe ttered  by extraneous standards and v a lu es .

In p o l i t i c a l  s c ie n c e , the re la te d  themes o f  p r iv a te  in t e r e s t s  

and the com petition  o f  groups were taken up by the p lu r a l i s t s  and group 

t h e o r is t s ,  who argued that p u b lic  p o l i c y  was sim ply the r e s u lt  o f  the 

in te r p la y  o f  th ese  groups. The n otion  that a common good or p u b lic  

in te r e s t  could be imposed upon th ese  p r iv a te  goods, or that c i t iz e n s  

could be educated to seek such a p u b lic  in t e r e s t ,  soon came to  be counted  

among the myths to be d isp e lle d  by s c ie n c e .

Taken to g e th er , th ese  v a r ia n ts  o f  the m arketplace theme had a

powerful e f f e c t  on the popular understanding o f  p o l i t i c s .  Every v ersion

o f  the theory o f  p r iv a te  in te r e s t  contained  one e s p e c ia l ly  s ig n if ic a n t

in g re d ien t. This was the con clu sion  that p o l i t i c s  was in some sen se  an

"automatic" p ro cess , working i t s e l f  out w ithout con sciou s d ir e c t io n , the

way p r ice s  emerge out o f  the r i s e  and f a l l  in supply and demand. Lowi

has made the p o in t th a t lib e r a lism  never understood the ex te n t to which
*+1a r t  was n ecessa ry  to  make the " free  market" work. So i t  was with the 

b e l i e f  th a t government could be no more than the sum o f  p r iv a te  a c ts  

committed fo r  p r iv a te  m otives. This b e l i e f  tended to hide from p u b lic  

view  the complex and d e lib e r a te  p o l ic ie s  which were the true impetus 

behind American growth. To th at e x te n t , p o l i t i c s  became a realm o f

^^Lowi, The End o f  L iberalism , pp. 7-29.
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m yBterious fo rces  which a lte r e d  the landscape w ithout le a v in g  a trace  

e ith e r  o f  m otive or o f  p lan .

But perhaps the most important e f f e c t  o f  t h is  f a ith  in  p r iv a te  

in te r e s t  i s  not to  be found in  the a t t itu d e s  or behavior o f  in d iv id u a l  

c i t i z e n s ,  but in  the p o l i t i c a l  in s t i t u t io n s  which th at f a ith  has 

shaped. A f r ic a n 5 are c i t iz e n s  o f  a community th at p la ces  a great r e ­

lia n c e  on the a b i l i t y  o f  p r iv a te  groups to manage the p u b lic 's  b u sin ess . 

The p a r t ic ip a t io n  o f  p r iv a te  in te r e s t  groups in  the determ ination  and 

ad m in istration  o f  p u b lic  p o lic y  i s  both expected and encouraged in  the 

United S ta te s .  The e x p e r t ise  and standards o f  th ese  groups shape the 

content o f  much o f  our p u b lic  p o lic y , which makes cer ta in  con cep tion s o f  

the c i t i z e n ' s  r o le  d i f f i c u l t  to m aintain.

Lowi argu es, for exam ple, that " m ter es t-g ro u p  lib era lism "  and

the custom o f  p a r c e ll in g  out a u th o r ity  to p r iv a te  groups have led  to  a

c r i s i s  o f  p u b lic  a u th o r ity . Such p r a c t ic e s ,  which permeate a l l  l e v e l s

o f  government, "shut out the public" and d isen fra n ch ise  " a l l  that part

o f  the mass th a t i s  not s p e c i f i c a l ly  organized around v a lu es  s tr o n g ly

s a l i e n t  to  the g o a ls  o f  the program. The c r i s i s  o f  a u th o r ity , then , i s

a ls o  a c r i s i s  o f  c i t iz e n s h ip ,  for p o l i t i c a l  q u estio n s  are taken out o f

the p u b lic  arena and removed to p la ces  remote from the l i v e s  and the
J+2awareness o f  most c i t i z e n s .

The b ia s  toward p r iv a te  in te r e s t  and government by groups a lso  

warps p o l i t i c a l  debate by undermining, a t  the o u t s e t ,  the conceptual to o ls  

n ecessary  fo r  r e so lv in g  p u b lic  q u e st io n s . Joseph Tussman has sa id  that  

"we hear much more freq u en tly  that the dem ocratic c i t iz e n  i s  expected  to

^ I b i d . ,  p. 8 6 .
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p a r t i c i p a t e  in  th e  p o l i t i c a l  p ro c e ss  th an  t h a t  he i s  ex p ec ted  to  be a 

gu ard ian  o f  p u b l ic  p u rp o s e ."  But i t  could  h a rd ly  be o th e rw is e ,  

g iven  the  h i s t o r y  o f  p o l i t i c a l  i n s t i t u t i o n s  and American p o l i t ­

i c a l  th o u g h t .

Shut o u t  o f  th e  groups t h a t  de te rm ine  p u b l ic  p o l i c y ,  u n a f f i l i ­

a te d  fo r  th e  most p a r t  w ith  groups o f  any k in d ,  and fo rced  to  speak  a 

language from which n o t io n s  o f  p u b l ic  i n t e r e s t  and p u b l ic  o b l i g a t i o n  

have been s t r i p p e d ,  th e  American c i t i z e n  i s  s e v e r e ly  handicapped b e fo re  

he even c o n s id e r s  th e  p o s s i b i l i t y  o f  p a r t i c i p a t i o n .  C i t i z e n s h i p ,  which 

by n a tu re  i s  o r ie n te d  toward th o se  th in g s  which men have in  common, i s  

a t  th e  v e ry  o u t s e t  wrenched in  a n o th e r  d i r e c t i o n  e n t i r e l y ,  toward th e  

e x p re s s io n  o f  what i s  p a r t i c u l a r  to  each man—so much so t h a t  a p o p u la r  

e x p re s s io n  has a " s o l i d  c i t i z e n "  b e in g  a man who "minds h is  own b u s i n e s s . " 

Thus dep riv ed  o f  i t s  meaning and taken  from i t s  p ro p e r  c o n te x t ,  c i t i z e n ­

s h ip  i s  l i a b l e  to  be tw is te d  in to  s t r a n g e  and a la rm in g  sh ap e .

But d i s c u s s io n s  o f  p o l i t i c a l  b e l i e f  must in  the  end remain l a r g e l y  

s p e c u l a t i v e .  O pinion su rv e y s  d es igned  to  f e r r e t  o u t  th e  p u b l i c ' s  a t t i ­

tude toward v a r io u s  q u e s t i o n s — in c lu d in g ,  as in  th e  c i v i c  c u l t u r e  s tu d y  

by Almond and Verba and the work o f  Robert Lane, a t t i t u d e s  toward the 

po l i t i c a l  community i t s e l f —may be d e c e p t iv e ,  because  th ey  c a p tu re  those  

o p in io n s  o u ts id e  o f  t h e i r  n a t u r a l  env ironm ent. P o l i t i c a l  b e l i e f s ,  a f t e r  

a l l ,  a re  th o se  b e l i e f s  which c i t i z e n s  u t i l i z e  in  t h e i r  r o le  a s  p o l i t i c a l  

a c t o r s .  They mean one th in g  when ex p re sse d  in  an a b s t r a c t  s i t u a t i o n ,  

such as an in te rv ie w ,  and a n o th e r  th in g  when a c te d  upon in  a d i s t i n c t l y  

p o l i t i c a l  s i t u a t i o n ,  such as v o t in g ,  a t t e n d in g  a town m ee tin g , sp e a k in g

h3J o s e p h  Tussman, O b l i g a t i o n  and the Body p o l i t i c  (Oxford:  Oxford
U n i v e r s i t y  P r e s s ,  1 9 & 0 ) ,  p. 73*
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a t  a p a r ty  m ee ting , o r  making a d e c i s io n  in  o n e 's  c a p a c i ty  a s  an ag en t 

o r  r e p r e s e n t a t i v e  o f  o t h e r s .  The s p e c i f i c  c o n te n t  o f  p o l i t i c a l  b e l i e f  

may n o t  be as im p o rta n t  as th e  f a c t  t h a t  so few A f r i c a n s  have ev e r  

e x p e r ien ced  th e  a c t i v i t y  which t ra n s fo rm s  a b s t r a c t  o p in io n  in to  

c o n c re te  p o l i t i c a l  a c t io n .

The q u e s t io n  th en  becomes: What r e s o u rc e s  do c i t i z e n s  need in  

o r d e r  to  ta k e  t h a t  f i r s t  s t e p  ou t o f  th e  s e c u r i t y  o f  th e  p r i v a t e ,  

dom estic  w orld ,  in to  th e  " v o id ” o f  th e  p o l i t i c a l  community?

C i t i z e n s h ip  a s  a S k i l l :
The Dimension o f  Competence

In a dem ocra tic  system , where a l l  a d u l t  r e s i d e n t s  p o sse s s  the  

l e g a l  r i g h t s  o f  c i t i z e n s ,  and a re  ex p ec ted  to  f u l f i l l  th e  o b l i g a t i o n s  

o f  c i t i z e n s h i p ,  i t  i s  e s s e n t i a l  n o n e th e le s s  to  make a d i s t i n c t i o n  

between th e  a c t i v e  and th e  p a s s iv e  c i t i z e n .  This  d i s t i n c t i o n  re p ro d u c e s ,  

in  many r e s p e c t s ,  th e  a n c ie n t  s e p a r a t i o n  o f  c i t i e s  in to  c i t i z e n s  and 

s u b je c t s  o r  c l i e n t s ,  o r  "freem en" and s e r f s ,  a l th o u g h  th e  l e g a l  d i s a b i l ­

i t i e s  o f  p a s s iv e  c i t i z e n s  a re  o f  co u rse  n o t  to  be compared to  th o se  o f  

dependent c l i e n t s .  But th e r e  i s  a s i m i l a r i t y  in  th e  sou rce  o f  the

d i s t i n c t i o n  between th e se  two c l a s s e s ,  which, now as in  th e  p a s t ,  i s

the  unequal d i s t r i b u t i o n  o f  th e  r e s o u rc e s  which a re  the u n o f f i c i a l  

p r e r e q u i s i t e s  o f  c i t i z e n s h i p .  The l i t e r a t u r e  i s  f a r  from unanimous as 

to  which r e s o u rc e s  a re  e s s e n t i a l  and which s u p e r f i c i a l ,  b u t  those  most

commonly d is c u s s e d  f a l l  in to  th e  fo llo w in g  c a t e g o r i e s .

M a te r ia l  Resources

Wealth in  a l l  o f  i t s  form s, in  a t  l e a s t  m oderate amounts, has 

always been c o n s id e re d  a p r e r e q u i s i t e  f o r  those  who would be a c t i v e  and
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e f f e c t i v e  c i t i z e n s .  As we saw in  C hap te r  I ,  c i t i z e n s  were o r i g i n a l l y  

th o se  i n d iv id u a l s  whose power gave them th e  a b i l i t y  to  c a l l  a C i ty  in to  

e x i s t e n c e  and to  shape i t s  grow th. But i f  o n ly  th o se  w ith  g r e a t  w ea lth  

cou ld  be e f f e c t i v e  in  p o l i t i c s ,  no n a t io n  could  hope f o r  more than  a 

l a r g e  m in o r i ty  o f  c i t i z e n s .  I t  i s  n o t  opu lence  t h a t  i s  r e q u i r e d  ( i n  

f a c t ,  opu lence may be p r o h ib i t e d  by th e  needs o f  c i t i z e n s h i p )  so much 

a s  s e c u r i t y ,  o r  th e  a b i l i t y  to  escape  " c l i e n t s h i p . "  In  th e  m iddle a g e s ,  

one who had a t t a i n e d  such  a s t a t u s  was c a l l e d  a "freem an" and was 

d i s t i n g u i s h e d  from a s la v e  o r  s e r f  by h i s  r i g h t  to  p a r t i c i p a t e  in  th e  

e l e c t i o n  o f  o f f i c i a l s  o f  h i s  c i t y .

As we have s e e n ,  su rv ey  r e s e a r c h  s u p p o r ts  th e  e x p e c ta t io n  t h a t  

w ea lth  makes c i t i z e n s h i p  p o s s i b l e —o r ,  more p r e c i s e l y ,  t h a t  the  poor do 

n o t  e x e r c i s e  th e  o p t io n s  o f  c i t i z e n s h i p  n e a r ly  as  much as th e  w e l l - t o -  

do. In l i g h t  o f  t h i s  f in d in g ,  th e n ,  i t  i s  s u r e ly  a f a c t  o f  g r e a t  

im portance t h a t  th e  d i s t r i b u t i o n  o f  w ea lth  in  th e  U nited  S t a t e s  i s  h ig h ly  

unequal and t h a t  i t  shows s ig n s  o f  becoming more so in  the  f u tu r e .

R obert H e i lb ro n e r  conc ludes  t h a t  " th e  s t a t i s t i c s  o f  income d i s t r i b u t i o n

c l e a r l y  show a r e g u l a r  d r i f t  o f  income toward th e  upper end o f  the
44-income sp e c tru m ."

Robert H e i lb ro n e r ,  The L im its  o f  American C a p i ta l i s m  (New York: 
H arper Torchbacks, 1967 ) ,  p. ~S?. A few s t a t i s t i c s  might be u s e f u l  to  
b r in g  t h i s  p o in t  home. In 1910, a c c o rd in g  to  one e s t im a te ,  the  top  10% 
o f  th e  p o p u la t io n  earned  33 . 9% o f  t o t a l  n a t i o n a l  income, and the  bottom 
10% earned  3-4%. By 1959, th e se  f ig u r e s  had changed very  l i t t l e :  the
to p  10% earn ed  28 . 9% o f  income, and th e  bottom  10% earned  o n ly  1 . 1%.
G a b r ie l  Kolko, Wealth and Power in  America (New York: P ra e g e r ,  1962), 

p. 14. Robert LekachmaTi has s o r t e d  the  same d a ta  in  a s l i g h t l y  d i f f e r e n t  
f a s h io n ,  and f in d s  t h a t  in  1910 the  h ig h e s t  50% o f  the  income e a r n e r s  
re c e iv e d  73.2% o f  income, and th e  bottom h a l f  re c e iv e d  26.8%. In 1929, 
on th e  eve o f  the D ep ress io n ,  t h i s  d i s p a r i t y  had grown: th e  to p  h a l f  
got 78% o f  income, the  bottom h a l f  o n ly  22%. In 1967 , a f t e r  th e  New D eal, 
th e  F a i r  D eal, and th e  G reat s o c i e ty ,  the  o n ly  v i s i b l e  change was an
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The c o n c e n t r a t io n  o f  income a t  th e  to p  o f  th e  pyramid mandates 

th e  e x i s te n c e  a t  th e  bottom o f  a p o v e r ty  c l a s s  t h a t  may be as  l a r g e  as  

20^ o f  th e  t o t a l  p o p u la t io n .  To t h a t  f ig u r e  must be added perhaps  

a n o th e r  f i f t h  whose incomes p la c e  them j u s t  a n o tc h  o r  two above the  

s u b s i s t e n c e  l e v e l ,  and who a re  in  c o n s ta n t  p e r i l  o f  s in k in g  in to  the  

p o v e r ty  c l a s s .  The members o f  th e se  two c l a s s e s  cannot p o s s ib ly  g ive  

tim e to  p o l i t i c a l  a f f a i r s .  Fur th e rm o re ,  th o se  who a re  born  in to  th e se  

c l a s s e s  a r e  a lm ost c e r t a i n  to  rem ain t h e r e ,  f a te d  to  a l i f e  o f  more o r  

l e s s  permanent unemployment and l i m i t e d  p r o s p e c t s .

There a re  o t h e r  s ig n s  t h a t  the  economy may be one o f  the  c h i e f  

b a r r i e r s  to  th e  w ider d i f f u s io n  o f  c i t i z e n s h i p .  One i s  th e  a la rm in g  

in c id e n c e  o f  b u s in e s s  c y c le s  in  our  h i s t o r y ,  a so u rc e  o f  c h ro n ic  i n s e ­

c u r i t y  and a profound d i s t u r b e r  o f  th e  r e l a t i o n s  o f  c i t i z e n s  w ith  one 

a n o th e r  and w ith  t h e i r  community. What t h i s  boom and b u s t  e x p e r ie n c e  

means i s  t h a t  no man can be s e c u re  in  what he p o s s e s s e s ,  and t h i s

a n x ie ty  ten d s  to  produce a p a t t e r n  o f  p o l i t i c a l  q u ie t i s m  in t e r r u p t e d  by
k6o c c a s s io n a l  b u r s t s  o f  re se n tm e n t .

i n s i g n i f i c a n t  one: th e  to p  h a l f  ea rned  77 . 7% and th e  bottom  h a l f  ea rned
22.3%* Moreover, th e  sh a re  g o ing  to  th e  very  p o o re s t  o f  the  poor
dropped from 8.3% in  1910 to  o n ly  3*7% in  1969. On to p  o f  t h i s  problem , 
" t a x e s  do no t a l t e r  the  r e l a t i o n s h i p .  O v e r a l l ,  the  American tax  system  
i s  p r o p o r t io n a l  r a t h e r  than  p r o g r e s s i v e . "  R obert Lekachman, N a t io n a l  
Income and th e  P u b l ic  W elfare (N©w York: Random House, 1972), p. 73*

M ichael H a r r in g to n ,  The O th er  America (New York: The Macmillan 
C o .,  1962).

Hans S p e ie r  a rgues  t h a t  p o l i t i c a l  i n s t a b i l i t y  and " p a r t i s a n  
v io le n c e "  a re  u s u a l ly  the  r e s u l t  o f  one c l a s s  changing  i t s  p o s i t i o n  
r e l a t i v e  to  a n o th e r  c l a s s ,  a common r e s u l t  o f  a c y c le  o f  i n f l a t i o n  and 
d e p re s s io n .  "Democracy and the  S o c ia l  I n s e c u r i t y  L e v e l ,"  in  Hans S p e ie r ,
S o c ia l  O rder and th e  R isks o f  War (Cambridge: The MIT P r e s s .  1969). nn.
27 -36 .
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Another economic fa c t  o f  l i f e  which has grim im p lica tio n s  for  

the fu ture o f  c i t iz e n s h ip  i s  the growth o f  a la rg e  lab or surp lu s in  the 

United S ta te s .  For the f i r s t  century o f  i t s  e x is te n c e , the U nited

S ta te s  did not have to  face a se r io u s  unemployment problem, because a l l

who could  work found employment in  the e n te r p r ise s  spawned by the growth 

o f  c i t i e s  and in d u s tr ie s . Western expansion and cheap land absorbed those  

who could  not be employed in  the s e t t le d  areas o f  the country. By the 

beginn ing o f  t h is  cen tu ry , however, th a t was no lon ger the c a se , and

from th a t moment the country has faced  a sev ere  and chronic unemployment
hn

problem which shows no s ig n s  o f  ab a tin g . The consequence i s  a growing

s e c to r  o f  the population  for which th ere i s  q u ite  l i t e r a l l y  no u se . Here

i s  a form o f  s la v e r y  the world has never seen  b efore: s la v e r y  d ivorced

from la b o r , a serfdom o f  id le n e s s  whose su b je c ts  are slum r e s id e n ts ,  the 

ru ra l poor, the o ld , the w ork in g-class youth fo r  whom there i s  no job , 

the members o f  r a c ia l  m in o r it ie s  who never made i t  in to  the s ta b le  working 

c la s s .  I f  th ere  i s  no reo rg a n iza tio n  o f  the productive system  which fin d s

T his  i s ,  o f  c o u rse ,  a p o in t  o f  c o n te n t io n  between l i b e r a l s  and 
M a rx is ts — th e  l a t t e r  c la im in g  t h a t  c a p i t a l i s m  canno t p ro v id e  f o r  f u l l  
employment, and th e  form er i n s i s t i n g  t h a t  i t  c an ,  by m a n ip u la t in g  spend­
in g  and ta x  p o l i c y .  But the  f a c t  o f  unemployment seems c l e a r  enough, 
even i f  i t s  t r u e  d im ensions a re  a m a t te r  o f  d i s p u te .  For exam ple, Robert 
J .  Larapmann e s t im a te s  t h a t  in  th e  p o s t-w a r  p e r io d ,  about 1574 o f  th e  l a b o r  
fo rc e  ex p e r ien ced  some form o f  unemployment d u r in g  any g iven  y e a r .  Tom 
C h r i s t o f f e l  n o te s  t h a t  the  " o f f i c i a l "  unemployment r a t e  has dropped below 
^  o n ly  tw ice  s in c e  1929 ( i n  19^6 and 19*+7). An d th e  S o c ia l  Sc ience  
R esearch  C ouncil r e p o r te d  a f in d in g  in  Ju n e ,  1961, t h a t  s u g g e s ts  the  
"h id d en "  unemployment r a t e  i s  much l a r g e r  than  th e  o f f i c i a l  one. In t h a t  
s u rv e y ,  1^.596 o f  a n a t i o n a l  sample r e p o r te d  a t  l e a s t  one member o f  the  
fa m ily  had been unemployed a t  some time d u r in g  th e  p re v io u s  y e a r .  R obert 
J .  Lampmann, "Recent U .S . Economic Growth and th e  Gain in  Human W e lfa re ,"  
in  W alter  W« H e l le r ,  e d . ,  p e r s p e c t iv e s  on Economic Growth (New York; Ran­
dom House, 1968), pp. 1^5 f f . ; Tom C h r i s t o f f e l ,  "The Permanent Job S h o r t ­
a g e ,"  in  Tom C h r i s t o f f e l ,  David F in k e lh o r ,  and Dan G ilb a rg ,  e d s . , Up 
A ga ins t  the  American Dream {New York: U ° l t ,  R in e h a r t  & W inston, 1970), 
pp. 259-72.
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gain  f i l l  employment fo r  Am erica's " c l ie n t - s u b j e c t s ," then t h is  c la s s  

w i l l  continue to grow u n t i l  i t  c o n s t i tu te s  a sep arate  n a tio n  for  

whose members c it iz e n s h ip  w i l l  remain l i t t l e  more than a b i t t e r  prom ise. 

(Fbr a grim p ro jec tio n  o f  t h is  p a r t ic u la r  fu tu re , see  Kurt Vonnegut's 

sc ie n c e  f ic t io n  n o v e l, P layer Piano. )

S o c ia l  R esources

Under t h is  heeding we fin d  two sep arate  reso u rces , one sim ple  

and one complex; le is u r e  and s o c ia l  c r e d it .

The r ig h ts  and o b lig a t io n s  o f  c i t iz e n s h ip  take tim e, and tim e, 

l ik e  w ea lth , i s  an unequally  d is tr ib u te d  resou rce . The p ressu res o f  

economic l i f e ,  p a r t ic u la r ly  in  a d ep ression  or r e c e s s io n , do not e f f e c t  

a l l  c i t iz e n s  in  the same way. Those who must put in  overtim e or work 

more than one job in  order to  make ends meet w i l l  o b v io u sly  fin d  l i t t l e  

opportun ity  to attend  m eetings, study the is s u e s ,  o r  even think about 

p o l i t i c s .  And modern economic o r g a n iz a tio n , although i t  has been char­

a c te r iz e d  by a p ro g r e ss iv e ly  shortened workweek, has a t the same time 

in creased  the amount o f  time n ecessary  for ce r ta in  o th er tasks--com m uting, 

for example—at the expense o f  both le is u r e  time and incom e-producing  

tim e.

S o c ia l c r e d it  i s  a resource th a t i s  much more d i f f i c u l t  to  a s s e s s .  

It  can be defined  as the a b i l i t y  to be heard, or the a b i l i t y  to  get o n e 's  

views l is t e n e d  to w ith r e sp e c t . We know th at the absence o f  s o c ia l  

c r e d it  can have a d ev a sta tin g  e f f e c t  not only on o n e 's  performance os a 

c i t i z e n ,  but upon the e n t ir e  range o f  human b eh avior, as suggested  by 

the s t r ik in g  metaphors o f  " in v is ib i l i t y "  used by w . E .  B . DuBois and 

Ralph E llis o n  to d escr ib e  the e f f e c t s  o f  r a c ia l  d iscr im in a tio n :
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Th en i t  dawned on me w ith  a c e r t a i n  suddenness  t h a t  I  was 
d i f f e r e n t  from th e  o t h e r s ;  o r  l i k e ,  mayhaps, in  h e a r t  and
l i f e  and lo n g in g ,  bu t sh u t  o u t  from t h e i r  world by a v a s t
v e i l  . . . .  I  h e ld  a l l  beyond i t  in  common contem pt, and 
l i v e d  above i t  in  a re g io n  o f  b lu e  sky and g r e a t  wandering 
shadows. (W. E. B. DuBois, Souls  o f  Black P o lk )

I  am i n v i s i b l e ,  u n d e rs ta n d ,  s im ply  because  peo p le  r e fu s e  to  
s e e  me. Like the  b o d i l e s s  heads you see  sometimes in  c i r c u s
shadows, i t  i s  a s  though I  have been su rrounded  by m ir ro r s
o f  h a rd ,  d i s t o r t i n g  g l a s s ,  when th e y  approach  me they  see  
o n ly  my s u r ro u n d in g s ,  th em se lv es ,  o r  f igm ents  o f  t h e i r  imag­
i n a t i o n — in d eed , e v e ry th in g  and a n y th in g .e x c e p t  me. (Ralph 
E l l i s o n ,  I n v i s i b l e  Han)

R a c ia l  p r e ju d ic e  i s  no t th e  o n ly  cause  fo r  th e  l o s s  o f  s o c i a l  

c r e d i t .  There i s  one c a te g o ry  o f  person  to  whom c r e d i t  i s  always d e n ie d ,  

r e g a r d l e s s  o f  r a c e :  th e  s t r a n g e r ,  th e  newcomer. And j u s t  as r e s id e n c y

re q u ire m e n ts  deny th e  f r a n c h is e  to  m i l l io n s  o f  c i t i z e n s ,  so does the  

p a t t e r n  o f  m o b i l i ty  deny s o c i a l  c r e d i t  to  the m i l l i o n s  who, a t  any 

g iven  moment, a re  s e t t l i n g  i n to  a new c i t y ,  o f t e n  fo r  on ly  a b r i e f  s t a y ,  

and then  moving on a g a in .  This  i s  a c o n d i t io n  which e f f e c t s ,  a t  one 

tim e o r  a n o th e r ,  a m a jo r i ty  o f  American c i t i z e n s .  Campbell and h is  

a s s o c i a t e s  found in  th e  1950s  t h a t  60% o f  the  p o p u la t io n  were "m overs ."

I t  would be r i s k y  to  make too many c la im s  f o r  th e  im portance o f  t h i s  

k in d  o f  m o b i l i ty .  New a r r i v a l s ,  o b v io u s ly ,  a re  n o t  a lw ays, o r  f o r e v e r ,  

s t r a n g e r s .  But they  a re  fo r  a tim e a t  l e a s t ,  and we know from o th e r  

s t u d i e s  t h a t  communities w ith  a h igh  p e rc e n ta g e  o f  " t r a n s i e n t s "  have 

low er l e v e l s  o f  p a r t i c i p a t i o n  than  more s t a b l e  com m unities, what e f f e c t  

m ig ra t io n  has on l e s s  m easurable  forms o f  c i v i c  involvem ent than  v o t in g  

i s  a m a t te r  f o r  s p e c u la t io n .

48Campbell e t  a l . , The A f r i c a n  V o te r , p. 231, 237; Lane, P o l i t i c a l  
L i f e ,  p . 26?.
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Psycho l o g i c a l  R esources  

The p sy c h ic  r e s o u rc e s  which c i t i z e n s h i p  r e q u i r e s  a re  numerous: 

a s t r o n g  ego , the  a b i l i t y  to  t r u s t  o t h e r s ,  s e l f - c o n t r o l ,  a s o l i d  s o c i a l  

i d e n t i t y ,  freedom from a n x ie ty ,  empathy, w i l l in g n e s s  to  e x p re s s  unpop­

u l a r  p o l i t i c a l  o p in io n s .  These a r e  some o f  th e  components o f  what 

R obert Lane has  c a l l e d  th e  "d em o cra t ic  p e r s o n a l i t y . "  However, Lane 

found in  h i s  in te rv ie w s  w ith  th e  E a s tp o r t  men t h a t  a g r e a t  many o f  them 

la c k e d  im p o r ta n t  p s y c h o lo g ic a l  r e s o u rc e s  and d isp la y e d  a syndrome he

l a b e l l e d  " th e  im poverished  s e l f , "  a com bination  o f  low s e l f - a c c e p ta n c e ,

49low s e l f - e s t e e m ,  and low ego s t r e n g t h .

Low s e l f - a c c e p t a n c e — the r e j e c t i o n  by th e  i n d iv id u a l  o f  some p a r t  

o f  h i s  u n co n sc io u s  l i f e  o r  h i s  s o c i a l  memberships—was a s s o c ia t e d  in  

L a n e 's  s tu d y  w ith  a u t h o r i t a r i a n i s m  and a l i e n a t i o n .  Low s e l f - e s t e e m  was 

found among many o f  the  men, who f e l t  t h a t  th ey  were "unworthy to  ho ld  

o p in io n s ,  to  make demands upon the  s o c i e t y ,  to  be t r e a t e d  as  . . . 

im p o r ta n t ."  Lane d e f in e d  low ego s t r e n g t h  as th e  absence o f  s e l f - c o n t r o l  

and m aste ry  o f  the  env ironm ent. S e v e ra l  o f  th e  men were handicapped in  

t h i s  way: "W ithout th e  in n e r  e x p e r ie n c e  o f  c o n t r o l ,  a man h a rd ly  u n d e r ­

s ta n d s  how c o n t r o l  p ro c e s s e s  work . . . .  w ith o u t  a gy roscop ic  mechan­

ism, a s t r o n g  ego, he becomes p u t ty ;  he has no w i l l  o f  h i s  o w n . " ^

T h is  p a u c i ty  o f  p s y c h o lo g ic a l  r e s o u rc e s  seems to  be co nnec ted  to  

a n o th e r  f a c t  o f  l i f e  in  E a s tp o r t :  the  " d i f f u s e  s o c i a l  i d e n t i t y "  which

Lane found among a lm ost a l l  o f  the  men. S o c ia l  i d e n t i t y  " r e f e r s  to  the  

use  o f  a t t r i b u t e s  d e r iv e d  from a m an's i d e n t i f i c a t i o n  w ith  s o c i a l  groups

^Lane, P o litica l Ideology, pp. 400-12, 409-

5°Ib id ., p. 412 .
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to  d e s c r ib e  and d e f in e  h im s e l f . "  In  E a s tp o r t ,  t h i s  " sen se  o f  b e lo n g in g  

to  some s p e c i f i e d  p a r t  o f  human soc ie ty* ' i s  made d i f f i c u l t  by th r e e  

im p o rtan t  a s p e c t s  o f  E a s t p o r t ' s  (and Ame r i c a * s )  c u l t u r e :  s o c i a l  m o b i l i ty ,

r e l i g i o u s  t o l e r a n c e ,  and e th n ic  a s s i m i l a t i o n .  " C o n f l ic te d  i d e n t i t y "  

might be a n o th e r  way o f  d e s c r ib in g  t h i s  phenomenon, f o r ,  a s  Lane con­

c lu d e s ,  the  m ajor s o c i a l  t i e s  o f  c l a s s ,  r e l i g i o n ,  and e t h n i c i t y  a re  

s im u l ta n e o u s ly  "e x p e r ie n c e d  and d e n ie d .  The f e e l in g s  a s s o c i a t e d  w ith  

them a re  a m b iv a le n t ; th e  t i e s  a r e  tho u g h t to  be somewhat i l l e g i t i m a t e ;

h i s t o r y  i s  though t to  be w orking a g a in s t  them so t h a t ,  in  some ways,

51they  a re  thought to  be t r a n s i t o r y ."

Too in te n s e  an i d e n t i f i c a t i o n  w ith  one narrow group might be 

though t to  be a h in d ra n ce  to  th e  growth o f  c i t i z e n s h i p ,  bu t the  f a c t  i s ,  

p a r a d o x ic a l  though i t  may seem, t h a t  th o se  who cannot make th e  narrow  

i d e n t i f i c a t i o n  do n o t  make th e  b ro a d e r  ones  e i t h e r .  C i t i z e n s  who a re  

n o t  c e r t a i n  o f  t h e i r  membership in  some group s m a l le r  than th e  t o t a l  

community have o n ly  a tenuous sen se  o f  c o n n e c tio n  w ith  t h a t  b ro a d e r  group, 

the  p u b l i c .  The E a s tp o r t  men who d i s p la y  the  symptoms o f  " d i f f u s e  s o c i a l  

i d e n t i t y , "  fo r  example, f in d  p a r t i s a n s h i p  o f  any k in d  d i f f i c u l t  to  s u s ­

t a i n ;  in d eed ,  i t  i s  d i f f i c u l t  f o r  them to  a r t i c u l a t e  any g o a ls  o r  i n t e r ­

e s t s  which they  sh a re  w ith  o t h e r s .  T " is  i s  a m ajor o b s ta c le  to  p a r t i c i -

. 52p a t io n  and c i t i z e n s h i p .

The C iv ic  I n h e r i t a n c e :
P o l i t i c a l  Community

One o f  the c i t i z e n ' s  most im p o rtan t  r e s o u rc e s  i s  th e  C i ty  i t s e l f :

51Ib id ., pp. 5 8 9 . 592.

52Ib id ., p. 599.
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a p o l i t i c a l  community w ith  a v iv id  p u b l ic  l i f e .  The C i ty  must be know- 

a b l e ,  i t s  b o u n d a r ie s  r e l a t i v e l y  f a m i l i a r  and f ix e d ,  i t s  s i z e  w i th in  the  

range o f  human com prehension. As n o ted  in  C hapter I ,  th e  C i ty  i s  an 

i n h e r i t a n c e ,  d i f f i c u l t  to  c r e a t e  w i th in  th e  l i f e t i m e  o f  a s i n g l e  g e n e r ­

a t i o n .  An d some o f  th e  f a c t o r s  which i n h i b i t  the  growth o f  the  p sy c h ic  

r e s o u rc e s  o f  c i t i z e n s h i p  a l s o  erode  th e  communities which a re  the

c i t i z e n ' s  most im p o rtan t  r e s o u r c e .

T ° c q u e v i l le  hoped t h a t  e x p e r ie n c e  in  l o c a l  government would 

te a c h  Ame r i c a n s  th e  l e s s o n s  o f  p u b l i c i t y  t h a t  th e  c u l t u r e  d is r e g a r d e d .

I t  was a fundam ental t e n e t  o f  a n c ie n t  p o l i t i c a l  s c ie n c e  t h a t  the  C i ty  

had an e d u c a t io n a l  f u n c t io n  which cou ld  o n ly  be met under c e r t a i n  c i r ­

cum stances; th e  C i ty  would have to  be s m a l l ,  homogenous, i s o l a t e d  from 

c o r r u p t in g  in f lu e n c e s .  But th e  u n iv e r s a l  e x p e r ien ce  o f  l o c a l i t y  in  

contem porary  Ame r i c a  i s  q u i t e  d i f f e r e n t .  American c i t i e s  a r e  n o t ,  in  

most c a s e s ,  v i t a l  p o l i t i c a l  s p a c e s .  The economic and p o l i t i c a l  fo rc e s  

which shape th e  l i v e s  o f  Ame r i c a n s  have moved o u t  o f  the l o c a l  commun­

i t i e s ,  s t r a n d i n g  them in  a k in d  o f  sym bolic  backw ater  o f  l i f e .  The

consequence i s  t h a t  t h e r e  i s  n o th in g  f o r  A f r i c a n s  to  be c i t i z e n s  o f  

e x c e p t  th e  n a t i o n - a t - l a r g e .

Lane found t h a t  communities in  E a s tp o r t  were d i s i n t e g r a t i n g ,  t h a t  

th e  men d id  no t r e t a i n  neighborhood t i e s ,  t h a t  e th n ic  groups had been 

d is p e r s e d ;  th e  d i s s o l u t i o n  o f  s o c i a l  bonds went hand in  hand w ith  the  

a t ro p h y  o f  th e  p o l i t i c a l  community. As a r e s u l t ,  many o f  th e  men were 

wary o f  c lo s e  f r i e n d s h i p s ,  s o c i a l  m o b i l i ty  and change, h av in g  a l t e r e d  

so many o f  the  "g iv e n s ’* o f  l i f e ,  po s ted  a w arning a g a in s t  dependence on 

s o c i a l  t i e s  t h a t  might be broken in  the  f u tu r e .  T-e men were l i t e r a l l y
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"h o m eless ."  Lane concluded t h a t  t h i s  " to u c h  o f  anomie" was n e c e s s a ry  

f o r  the  co n tin u ed  f u n c t io n in g  o f  democracy, b u t  th e  p r i c e  i s  a heavy 

one, fo r  th e  decay o f  v i t a l  p o l i t i c a l  communities a t  th e  l o c a l  l e v e l  

l i e s  behind  much o f  th e  a l i e n a t i o n  and w ith d raw al t h a t  Lane and o th e r s  

have found r i f e  in  America, and which a r e  them se lves  t h r e a t s  o f  the  

f i r s t  m agnitude. The E a s tp o r t  men, f o r  exam ple, cou ld  h a r d ly  be c i t i ­

zens  under c o n d i t io n s  such  as  th e s e :

In  E a s tp o r t ,  a s  in  most c i t i e s ,  th e  p o l i t i c a l  sp a c e s  marked 
o f f  in to  wards and p r e c i n c t s  has a lm o s t  no congruence w ith  
any m eaningful c l a s s i f i c a t i o n  o f  space  in  th e  minds o f  the  
E a s t p o r t i a n s — n o t  ne ig h b o rh o o d s , which a re  them selves  o f  
d e c l in in g  im p o rtan ce , n o t  e th n ic  b o u n d a r ie s  . . . co u n ty ,
th e  s t a t e  s e n a t o r i a l  d i s t r i c t ,  th e  c o n g re s s io n a l  d i s t r i c t  . . .
Even th e  s t a t e  has l i t t l e  meaning, l o y a l t y ,  c o m m u n i ty .^

L i t t l e  wonder, th e n ,  t h a t  some o f  th e  men a re  tempted to  f i l l  t h i s  vo id

w ith  "A m ericanism ," o r  t h a t  th o se  who were ro o te d  in  th e  community seemed

to  he so  m ain ly  because  o f  t h e i r  f e a r  o f  the  o u t s id e  world o r  because

55o f  t h e i r  immersion in  fam ily  l i f e .

I n t e l l e c t u a l  R esources:
In fo rm a tio n  and S k i l l

From th e  e a r l i e s t  use  o f  su rv ey  r e s e a r c h ,  p o l i t i c a l  s c i e n t i s t s  

have been alarm ed by th e  low l e v e l s  o f  p o l i t i c a l  in fo rm a tio n  and compre­

h ens ion  d em onstra ted  by A f r i c a n  c i t i z e n s .  Campbell and h i s  c o l le a g u e s  

found t h a t ,  depending  on the  i s s u e ,  from o n e - te n th  to  o n e - th i r d  o f  t h e i r  

re sp o n d e n ts  cou ld  e x p re ss  no o p in io n  w hatsoever; 10% to  39% could  ex p re ss  

an o p in io n  b u t  had no in fo rm a t io n  on th e  s u b j e c t ;  and t h a t  on c e r t a i n  

i s s u e s  on ly  o f  th e  e l e c t o r a t e  co u ld  e x p re ss  an o p in io n  and d i s p la y  

some in fo rm a tio n  to  su p p o r t  i t .  About 25% o f  t h e i r  re sp o n d en ts  were

^ I b i d . ,  pp .  2 2 6 - 2 7 .  ^ I b i d . ,  p.  299 .  5 5 I b i d . , pp.  305- 306 .
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f a m i l i a r  w ith  l e s s  th an  h a l f  o f  the  i s s u e s  p r e s e n te d .  "The f a c t  seems 

to  b e , "  th e  a u th o r s  conc lu d ed , " t h a t  th e  human p recep to r iu ra  i s  h ig h ly  

s e l e c t i v e ,  and u n le s s  i t  happens to  be tuned to  a p a r t i c u l a r  w aveleng th , 

the  message t r a n s m i t t e d  o v er  t h a t  w avelength  w i l l  be r e c e iv e d  o n ly  as

56n o i s e . "

Digging d e e p e r ,  Lane found in  h i s  E a s tp o r t  s tu d y  t h a t  most o f  

th e  men had d i f f i c u l t y  in  p l a c in g  p o l i t i c a l  knowledge in  any u s e f u l  o r  

p ro d u c t iv e  c o n te x t .  "The item s and fragm ents  o f  l i f e  rem ain i tem ized  

and f ra g m e n tiz e d — a t  l e a s t  a t  th e  c o n sc io u s  l e v e l . "  Knowledge about 

government was a s s o c ia te d  w ith  " sc h o o l  knowledge" and d isv a lu e d  f o r  t h a t  

r e a so n ,  and because i t  evoked p a in f u l  memories o f  f a i l u r e  in  s c h o o l .  

F urtherm ore , most o f  th e  men had no id e a  o f  who to  see  fo r  adv ice  about 

some p o l i t i c a l  q u e s t io n ,  and most o f  them were no t c e r t a i n  they  would 

ask f o r  ad v ice  i f  th ey  knew who could  g iv e  i t .  T^ey had a "morbid f e a r  

o f  b e in g  in f lu e n c e d ."  Nor were they  consc ious  o f  any m ajor even t which 

had b ro u g h t about a change in  t h e i r  p o l i t i c a l  th in k in g ,  o r  to  which they  

cou ld  r e f e r  in  e x p la in in g  t h e i r  o p in io n s .  The w o rk in g -c la s s  men o f  

E a s tp o r t  cou ld  " h a r d ly  t a l k  about the  so u rc e s  o f  t h e i r  p o l i t i c a l  o r i e n ­

t a t i o n "  and were unco m fo rtab le  in  making th e  a t te m p t .  But many o f  the  men

had what Lane c a l l e d  " i n s i d e r * s  knowledge" about l o c a l  government: who to

57se e  to  g e t  a s t r e e t  r e p a i r e d ,  fo r  example.

I t  was in  th e  a r e a  o f  s y s te m a t ic  e x p la n a t io n  t h a t  Lane found the  

g r e a t e s t  hand icap . Although most o f  th e  E a s tp o r t  men were p rep a red  to  

a c c e p t  and to  in v e n t  im personal e x p la n a t io n s  f o r  t h i n g s —eschew ing the

56Campbell e t  a l . ,  The American V o te r , pp. 101, 99.
57Lane,  p o l i t i c a l  I d e o l o g y , pp. 353* 3 6 5 - 6 7 ,  3 7 h - 7 7 .
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"bad man theory*' a s  an e x p la n a t io n  f o r  a l l  p rob lem s—th e y  were unab le  

to  go much f a r t h e r  than  t h a t ,  and some were too dependent upon im per­

s o n a l  e x p la n a t io n s .  T h e ir  u n d e r s ta n d in g  o f  problems was o f t e n  vague, 

d i f f u s e ;  r e s p o n s i b i l i t y  was d i f f i c u l t  to  p in  down. Beyond th e  vague 

se n se  t h a t  problems l a y  somewhere in  " th e  system " was a v a s t ,  u n c h a r te d  

s e a .  The men d id  n o t  p o sse s s  th e  knowledge t h a t  would h e lp  them p la c e  

t h e i r  s c a t t e r e d  f a c t s  in  c o n te x t ,  to  h e lp  them a r r i v e  a t  what m ight 

t r u l y  be c a l l e d  an e x p la n a t io n  o f  a n y th in g .  In  p a r t i c u l a r ,  they  had 

no h i s t o r i c a l  u n d e r s ta n d in g —p r e s e n t  e v e n ts  were n o t  o f t e n  r e l a t e d  to  

p a s t  e v e n ts .  The E a s tp o r t  men b e a r  o u t  L i p s i t z ' s  argument t h a t  " th e  

most vaguely  developed a s p e c t  o f  poor p e o p le s '  (and most p e o p l e s ' )  p o l i t ­

i c a l  views i s  l i k e l y  to  be th e  a r e a  o f  e x p la n a t io n —why th in g s  happen
58and d o n ' t  happen ."

" P o l i t i c a l  s k i l l s "  a re  th o se  which h e lp  a c i t i z e n  p ersuade  o r  

c o o p e ra te  w ith  o t h e r s .  There a re  n o t  many p la c e s  o r  t im es  in  l i f e  in  

which th e se  s k i l l s  can be l e a r n e d .  C i t i z e n s  m ight l e a r n  them in  g roups,  

excep t t h a t  group l i f e  in  Ame r i c a  i s  n o t  in t e n s e  and , in  any c a se ,  most 

g ro u p s ,  s in c e  they  a re  n o t  run  d e m o c r a t ic a l ly ,  do n o t  g ive  t h e i r  members 

much chance to  l e a r n  th e  s k i l l s  a p p r o p r ia t e  to  a democracy. P a r t i c i p a ­

t i o n  in  p a r ty  a f f a i r s  i s  co n fin ed  to  a very  sm a ll  m in o r i ty  o f  c i t i z e n s .  

Nor i s  th e r e  much chance t h a t  c i t i z e n s  w i l l  l e a r n  th e se  p o l i t i c a l  s k i l l s

I b i d . ,  pp. 309-310, 329-30, 379- Lewis L i p s i t z ,  "On P o l i t i c a l  
B e l i e f :  The G rievances  o f  th e  P o o r ,"  in  P h i l i p  Green and S anford  L ev in ­
so n ,  e d c . ,  Power and Community (New York: Pan theon , 1969 ) ,  pp. 167-68. 
A t t r i b u t i n g  problem s to  " th e  system " i s  a h a b i t  which c a l l s  to  mind 
T o c q u e v i l l e 's  f e a r  t h a t  the  p o l i t i c a l  community would come to  seem a 
"v o id "  to  the  dem ocra tic  c i t i z e n .  Democracy in  Ame r i c a , 2 v o l e . ,  t r a n s .  
by Henry Peeve, ed . by P h i l l i p s  B rad ley  (New Y°rk: A lf red  A. Knopf, 1963), 
Vol. I I ,  p. 77.
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on th e  jo b ,  f o r  most jo b s  do n o t  encourage  th e  k in d  o f  i n i t i a t i v e  and 

independence t h a t  a r e  r e q u i r e d  h e re .  P a r t i c u l a r l y  among w o rk in g -c la s s  

c i t i z e n s ,  th e  work environm ent i s  a  h in d ra n ce  to  th e  development o f  

c i v i c  competence. S e v e ra l  s t u d i e s  have documented the  n e g a t iv e  e f f e c t s  

o f  th e  i n d u s t r i a l  work environm ent on th e  development o f  p o l i t i c a l  

s k i l l s .  B lau n er ,  i n  A l ie n a t io n  and Freedom, f in d s  t h a t  " th e  s o c i a l  

p e r s o n a l i t y  o f  th e  au to  worker . . .  i s  ex p re sse d  in  a c h a r a c t e r i s t i c  

a t t i t u d e  o f  cyn ic ism  toward a u t h o r i t y  and i n s t i t u t i o n a l  sy s te m s ,"  and 

t h a t  the w orkplace le a v e s  l i t t l e  room f o r  in d ep en d en t tho u g h t o r  i n i t i ­

a t i v e .  In  th e  t e x t i l e  in d u s t r y ,  B launer  c o n c lu d e s ,  the  "w orker i s  

r e s ig n e d  to  h i s  l o t  . . .  more dependent than  independen t . . .  He la c k s  

co n f id en ce  in  h im s e l f  . . .  he i s  humble • . . th e  most p r e v a le n t  f e e l i n g  

s t a t e s  . . .  seem to  be f e a r  and a n x i e t y . "  C ^ r is  A rg y ris  a rg u es  t h a t  

th e  t y p i c a l  worker can use few o f  h i s  a b i l i t i e s  on th e  job  and so  e x p e r ­

ie n c e s  a " d e c r e a s in g  sen se  o f  s e l f - c o n t r o l  and s e l f - r e s p o n s i b i l i  t y . "

And R obert L a n e 's  ev idence  s u g g e s ts  t h a t  men f e e l  l e s s  a l i e n a t e d  by t h e i r  

work o n ly  to  th e  e x t e n t  t h a t  th ey  have o u t s id e  e x p e r ie n c e s  o f  a q u a l i t a ­

t i v e l y  d i f f e r e n t  s o r t  than  th o se  p ro v id ed  by th e  f a c to ry  o r  shop: e . g . ,

i f  th e y  have f r i e n d s  o r  r e l a t i v e s  in  p o s i t i o n s  o f  a u t h o r i t y ,  o r  i f  th e y  

a re  members o f  a u n io n .  On th e  job i t s e l f ,  th e  men l e a r n  " s o c i a l  co o p er­

a t i o n "  d iv o rc e d  from a sen se  o f  common p u rp o se "— i . e . ,  th ey  a r e  "homogen-

59i z e d " ,  to  borrow L a n e 's  p h ra se .

TJ1i s ,  th e n ,  i s  th e  q u a l i t y  o f  contem porary  c i t i z e n s h i p :  th e  nega­

t i v e  s i d e ,  to  be s u r e ,  but d i s t u r b i n g ,  n o n e th e le s s .  I t  i s  a p i c t u r e  o f

59S tu d ie s  c i t e d  by C aro l Patemen, P a r t i c i p a t i o n  and Democratic 
Theory (Cambridge: Harvard U n iv e r s i ty  P re s s ,  1970), pp. 50 -53 . Also 
Lane, P o l i t i c a l  Id e o lo g y ,  pp. 2^+8, 2M7.
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low p a r t i c i p a t i o n ,  th e  dominance o f  a b e l i e f  system  t h a t  i s  in  many ways 

a s e r io u s  o b s ta c le  to  the  growth o f  c i t i z e n s h i p ,  and a h ig h ly  uneven 

d i s t r i b u t i o n  o f  th e  r e s o u rc e s  which c i t i z e n s  need . I t  i s  a p i c t u r e  

which has haunted  p o l i t i c a l  s c i e n t i s t s  th ro u g h o u t t h i s  c e n tu r y ,  and 

th ey  have responded to  i t  in  d i f f e r e n t  ways. I t  i s  the purpose o f  the  

n e x t  c h a p te r  to  examine the  re sp o n se  t h a t  most t y p i f i e s  p o l i t i c a l  

s c ie n c e  in  th e  p o s t-w a r  p e r io d :  the sc h o o l  known as  p lu r a l i s m .



CHAPTER VI

POLITICS WITHOUT CITI2BJS

"Where the  r a t i o n a l  c i t i z e n  seems to  a b d i c a t e t n e v e r ­
t h e l e s s ,  a n g e ls  seem to  t r e a d . "

— Bernard B ereIson  e t  a l . , V oting

1 .

The New(er) S c ien ce  o f  P o l i t i c s  

A f te r  the  Second World War p o l i t i c a l  s c ie n c e  e n te re d  upon what 

m ight be c a l l e d  i t s  t h i r d  g e n e r a t io n ,  a s  s tu d e n t s  o f  C h ar les  Merriam 

and o th e r s  o f  t h a t  g e n e ra t io n  cane i n to  p o s se s s io n  o f  th e  d i s c i p l i n e .

As o f t e n  happens, th e  a c c e p ta n c e  o f  the  in h e r i t a n c e  was n o t  accom plished  

w ith o u t some r u f f l i n g  o f  f e e l i n g s  and charges  o f  u s u rp a t io n .  A young 

Turk movement was n e c e s sa ry  b e fo re  the  new owners were s a f e l y  in  p o s s e s ­

s io n  o f  th e  p r o p e r ty .

At f i r s t  th e  r e v o l t  seemed l i t t l e  more than  th e  r i s e  o f  new men 

im p a t ie n t  a t  the  co n tin u ed  dominance o f  t h e i r  e l d e r s .  G ra d u a lly ,  how­

e v e r ,  t h e r e  emerged more s e r i o u s  i s s u e s  o f  method and su b s ta n c e  which 

tra n sc e n d e d  g e n e r a t io n a l  b o u n d a r ie s ,  and by th e  1950s i t  was c l e a r  t h a t  

th e  p o l i t i c a l  s c ie n c e  d i s c i p l i n e  was becoming d iv id e d  between two sc h o o ls  

one vaguely  a s s o c ia te d  w ith  what was c a l l e d  "norm ative  p o l i t i c a l  th e o ry 1' 

and the  o t h e r  w ith  what was coining to  be known as " b e h a v io ra l is r a ."

A g r e a t  war o f  w r d e  ensued which i t  i s  n o t  n e c e s s a ry  to  r e p o r t  on h e r e .^

^See Bernard C r ic k ,  The American s c ie n c e  o f  p o l i t i c s  (London: 
R outledge & Kegan P a u l ,  1 9 5 9 )i Arnold B re c h t ,  p o l i t i c a l  Theory (P r in c e to n

-253-
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Wha t  i s  n e c e s sa ry  i s  to  a b s t r a c t  from th e  m e th o d o lo g ica l  and s u b s t a n t iv e  

argum ents some o f  th e  themes t h a t  r e l a t e  to  c i t i z e n s h i p ,  f o r  th e  c r i s i s

o f  c i t i z e n s h i p  was as  much a p a r t  o f  th e  p o s t-w a r  d e b a te s  in  p o l i t i c a l

s c ie n c e  as  i t  was o f  th e  d e b a te s  a t t e n d in g  th e  fo rm a tiv e  and middle 

y e a r s  o f  th e  d i s c i p l i n e ' s  grow th.

The " b e h a v io ra l  p e r s u a s io n ,"  to  borrow Heinz E u la u 's  p h ra s e ,  was

a lo n g  tim e coming, and was v i s i b l e  in  th e  p r o f e s s i o n a l  jo u r n a l s  lo n g
2b e fo re  th e  1950s .  Merriam, as we have se e n ,  had been a d v o c a t in g  a 

s c i e n t i f i c  s tu d y  o f  p o l i t i c a l  b e h a v io r  s in c e  th e  1920s ,  and many o th e r s  

jo in e d  him in  t h a t  c a l l .  But in  the  1930s and 19*+0s, th e  e x p e r ie n c e  o f  

p o l i t i c a l  s c i e n t i s t s  who had been c a l l e d  in to  th e  government s e r v i c e

d u r in g  th e  New Deal and th e  Second World war gave M erriam 'e  a b s t r a c t

advocacy a v iv id  meaning. S c h o la r s  a t t r a c t e d  to  th e  government s e r v i c e  

d isc o v e re d  t h a t  th e  i n s t i t u t i o n s  o f  Ame r ic a n  p o l i t i c s  d id  n o t  work the  

way th e  te x tb o o k s  s a id  th e y  worked. The law and th e  t e x t s  s a id  one th in g ;  

th e  a c tu a l  b e h a v io r  o f  b u r e a u c ra t s  and p o l i t i c i a n s  was v e ry  d i f f e r e n t .

T^e s c h o la r  in  governm ent, P en d le to n  H e rr in g  w rote  in  19*+5, d is c o v e r s  

t h a t  " law s o r  t h e o r i e s  s e t t i n g  f o r t h  what men sh o u ld  do a r e  bound to  

c o n t r a s t  w ith  what i s  a c t u a l l y  d o n e ."^  T h is  w artim e d is c o v e ry  would prove 

to  be a u s e f u l  c o r r e c t i v e  to  th e  d i s c i p l i n e ,  H e rr in g  b e l i e v e d .  "The more 

we know o f  th e  i n t r i c a c i e s  and v a r i a b l e s  t h a t  make up th e  governm ental

P r in c e to n  U n iv e r s i ty  P r e s s ,  1967); A lb e r t  Somit and Jo sep h  Tanenhaus,
The Development o f  A f r i c a n  P o l i t i c a l  S c ie n c e :  From Burgess to  B eh a v io r­
a l  ism (B oston; A llyn and Bacon. 1967). "

2
Heinz Eulau , The B e h a v io ra l  P e rsu a s io n  in  P o l i t i c s  (New York; 

Random House, 1963).

^Pendleton Herring, " P o lit ic a l  Science in  the Next Decade,"
American P o l i t ic a l  Science Review, 39 (August, 19*+5), p. 7 6 5 .
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p ro cess , the more d i f f i c u l t  our task  o f  stu d y in g  government i s  reco g -  
k

n ized  to be."  The more d i f f i c u l t  b u t, presumably, the more rewarding  

as w e ll .

The Second World War a lso  gave many sch o la r s  the f e e l in g  th at  

p o l i t i c a l  s c ie n c e  was not "tough" enough (during the next decades 

"rigorous" would become th e ir  fa v o r ite  word) to meet the demands o f  the  

age , and th at what i t  lacked  in  the way o f  s t i f f e n in g  could  be provided  

by more s c i e n t i f i c  methods. This r e so lu t io n  co in c id ed , happ ily  enough, 

w ith the in c re a s in g  s o p h is t ic a t io n  o f  computerized inform ation  p ro ces­

s in g —another leg a cy  o f  the war and the w elfare s t a t e .  Survey resea rch , 

p a r t ic u la r ly ,  had in  a very sh o r t time blossomed from the rudimentary 

techn iques o f  Harold G osnell to  the major c o l l e c t iv e  e n te r p r ise  ty p if ie d  

by the Survey Research C enter.

A ll o f  th ese  varied  m otives and moods con tr ib u ted  to the sch o o l 

c a lle d  "behavioral p o l i t i c a l  s c ie n c e ,"  which, in  the 1930s, had sim ply  

been a euphemism fo r  " s o c ia l  s c ie n c e ,"  ohosen to  avoid con fu sion  with  

" so c ia lism ." ^  perhaps the most important theme in  the b eh a v io ra l l i t e r ­

ature o f  t h is  e a r ly  period  was sim ply that the d is c ip l in e  w asn't r e a l i s t i c  

enough. In p a rt, t h is  was an in h er ita n ce  from the p ra g m a tists , and 

r e f le c te d  pragm atism's h o s t i l i t y  (and alm ost w i l f u l l  m isunderstanding o f )  

theory; in  p a r t, as we have se e n , i t  was a r e f le c t io n  o f  wartime d i s ­

co v er ie s  o f  the a c tu a l com plexity  o f  American in s t i t u t io n s .  I t  was a lso  

a rea c tio n  a g a in st the " h isto ry  o f  ideas"  approach to p o l i t i c s ,  what

^ Ib id .
5
Or so the s to r y  goes; see  Somit and Tanenhaus, The Development 

o f  P o l i t i c a l  s c ie n c e ,  p . 183 .
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Merriara had contem ptuously re fe rr ed  to  as the "f iv e - f o o t  s h e l f  o f  

e r u d itio n ."  The c o r r e c t iv e , many thought, was to  get out in to  the 

f i e ld  and to  do some a c tu a l re sea rch . A com plete d e sc r ip t io n  o f  

government, David Truman wrote i n  1951, "can  be su p p lied  on ly  by system ­

a t ic  ob serv a tio n s o f  a c tu a l behavior, not by pure sp e c u la tio n  or by the  

e x e g e s is  o f  t e x ts ."

At a la t e r  s ta g e  in  i t s  developm ent, behavioralism  became 

a sso c ia te d  w ith " s c ie n t i f i c  value r e la t iv ism " — the n otion  that s c ie n ­

t i f i c  methods in  the s o c ia l  s c ie n c e s  are incapab le o f  r e v e a lin g  anything
7

about " u ltim ate v a lu es ."  But i t  i s  in te r e s t in g  to  note th a t in  the 

b eg in n in g , t h is  understanding o f  s c ie n c e  did not keep behavioralism  

from sh ar in g  the reform impulse th at i s  the h er ita g e  o f  the p o l i t i c a l  

sc ie n c e  movement. The e a r ly  d evotees o f  beh aviora lism  agreed w ith  

Merriam and o th ers  th a t sc ie n c e  must have a great dea l to do w ith va lu es:  

th a t i t  must, in  f a c t ,  remake s o c ie t y .  C erta in ly  Harold L assw ell e n te r -
g

t a in e d  such  hopes , d e s p i t e  h i s  r e l e n t l e s s  " to u g h -m in d ed n ess ."  So d id  

o t h e r s .  P e t e r  Odegard, in  h i s  1951 P r e s i d e n t i a l  a d d re s s  b e fo re  the  

American P o l i t i c a l  S c ience  A s s o c ia t io n ,  t o l d  h i s  c o l le a g u e s  t h a t  th e y  

were a l l  " p a r tn e r s  in  a common q u e s t  f o r  u n d e rs ta n d in g  and c o n t r o l  o f

^David Truman, " Im p lication s o f  P o l i t i c a l  Behavior Research,"  
Item s, 5 (1951)» p . 38.

n
Arnold B re c h t ,  P o l i t i c a l  Theory, p . 118: "But when i t  comes to

th e  p o in t  where th e  q u e s t io n  i s  which u l t im a te  e v a lu a t io n s  a re  r i g h t  and 
which a re  wrong, . . .  S c i e n t i f i c  Method must c o n s i s t e n t l y  r e fu s e  to  
ta k e  a s t a n d . "

g
Harold L assw ell, "The P o l i t ic a l  Science o f  sc ien ce ,"  American

P o l i t ic a l  Science Review, 50 (December, 1956), pp. 961-79.
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what Hobbee eo a c c u r a t e ly  named The L e v ia th a n , 11 P en d le to n  H e rr in g ,  

s i x  y ea rs  e a r l i e r ,  had p r e d ic te d  t h a t  p o l i t i c a l  s c i e n t i s t s  would be 

e s p e c i a l l y  u s e f u l  in  th e  f u t u r e ,  because  they  were u n iq u e ly  q u a l i f i e d  

to  h e lp  s ta te sm en  u n d e rs ta n d  th e  " p h i lo s o p h ic a l  j u s t i f i c a t i o n "  f o r  

v a r io u s  p o l i c i e s ,  and he c a l l e d  f o r  more "men o f  u n d e r s ta n d in g '  to  

complement th e  "men o f  a c t io n "  and th e  "men o f  b e l i e f "  ( i . e . ,  t h e o r ­

i s t s ) .  The " s y s te m a t ic  s tu d y  o f  p o l i t i c a l  b e h a v io r ,"  he u rg ed ,  was no t 

in co m p a tib le  w ith  th e  p re a c h in g  o f  d em ocra tic  v a lu e s  and th e  e sp o u sa l  

o f  s p e c i f i c  p o l i c i e s .'*'0

P erhaps  th e  most e x p l i c i t  e x p re s s io n  o f  th e  re fo rm  theme came 

in  two r e p o r t s  w r i t t e n  by th e  Ford Foundation  in  1949 and 1953, which 

became the  b a s i s  o f  a s e r i e s  o f  s u b s t a n t i a l  g r a n t s  to  th e  b e h a v io r a l  

s c ie n c e s  in  the  e a r l y  1950a. Bernard B ere lso n  has w r i t t e n  t h a t  th e se  

r e p o r t s ,  and the su bsequen t g r a n t s ,  in f lu e n c e d  " a t  l e a s t  th e  n o m en c la tu re ,  

and p ro b ab ly  even the  c o n c e p t io n ,"  o f  th e  e n t i r e  f i e l d  o f  b e h a v io ra l  

s tu d y .

The Ford F °u n d a tio n  R eport  on th e  B e h a v io ra l  S c ie n c e s  f o r  1949 

argued t h a t  " th e  most im p o rtan t  problems o f  human w e lfa re  now l i e  in  

th e  realm  o f  dem ocra tic  s o c i e t y ,  in  m an 's  r e l a t i o n  to  man, in  human 

r e l a t i o n s  and s o c i a l  o r g a n i z a t i o n . "  The R eport then  u rged  th e  Foundation  

to  su p p o rt  b e h a v io r a l  r e s e a r c h  r e l e v a n t  to  f iv e  m ajor g o a ls :  " th e  e s t a b ­

l ish m e n t  o f  p eace ,  th e  s t r e n g th e n in g  o f  democracy, the  s t r e n g th e n in g  o f

9
P e te r  Odegard, " V a r ia t io n s  on a F a m i l ia r  Theme," A f r i c a n  

P o l i t i c a l  s c ie n c e  Review, 45 (December, 1951), p . 963.

10H err in g ,  " P o l i t i c a l  S c ience  in  th e  Next Decade," pp. 762- 65 .

^ I n t e r n a t i o n a l  E ncycloped ia  o f  th e  S o c ia l  S c ien ces  ( 1968) ,  s . v .  
" B e h a v io ra l  S c ie n c e ,"  by Bernard  B e re lso n .  "
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the economy, education  in  dem ocratic s o c ie t y ,  and ^the understanding o f^
12in d iv id u a l behavior and human r e la t io n s ."

The 1953 R eport d e f in e d  b e h a v io ra l  s c ie n c e  as  " r e s e a r c h "  programs

r a t h e r  than  " a c t io n "  program s, and i t  d e f in e d  s c ie n c e  in  term s o f

" o b j e c t i v i t y ,  v e r i f i a b i l i t y ,  and g e n e r a l i t y , "  b u t  i t  r e a f f i rm e d  th e

commitment to  re fo rm . The Pcrd F o u n d a tio n , i t  s a i d ,  was n o t  i n t e r e s t e d

in  knowledge for  the sake o f  knowledge, but on ly  th at knowledge "which

prom ises  a t  some p o in t  to  s e rv e  human n e e d s . The program i s  th u s

13o r ie n te d  to  s o c i a l  problems and n e e d s ."

But a t  the  same t im e , spokesmen f o r  b e h a v io ra l ism  were p u rsu in g

o t h e r  avenues o f  th o u g h t which e i t h e r  d iv e rg ed  from th e  main one o r  ran

in  e x a c t ly  th e  o p p o s i te  d i r e c t i o n .  I t  was n o t u nusua l f o r  one man to

espouse s e v e r a l  views a t  once. L a ssw e l l ,  f o r  example, w h ile  hop ing  to

commit p o l i t i c a l  s c ie n c e  to  th e  g o a ls  o f  re fo rm , could  no t r e f r a i n  from

p r o je c t in g  an image o f  the  p o l i c y  s c i e n t i s t  as  an am oral s p e c i a l i s t  in

s c i e n t i f i c  f o r e c a s t i n g ,  a r o l e  which, w hile  n o t  in co m p a tib le  w ith

re fo rm , i s  no t e s p e c i a l l y  c o n g e n ia l  to  i t ,  e i t h e r .  In h i s  P r e s i d e n t i a l

a d d re ss  o f  1958, L a ssw e ll  c r i t i c i z e d  th e  p r o fe s s io n  f o r  n o t  hav ing

p rep ared  th e  s ta te sm a n  f o r  th e  consequences o f  n u c le a r  weapons. The

p o l i t i c a l  s c i e n t i s t ' s  job , he s a id , i s  to  scan the h orizon , " d efin in g

in  advance the probable import o f  what i s  fo r e see a b le  fo r  the n a v ig a to r
1*+o f  the Ship o f  S ta te ."  The p o l i t i c a l  s c i e n t i s t ' s  job i s  not to  t e l l

^ R ep o rt  on th e  B eh a v io ra l  S c ie n c e s , Ford F oun d a tio n , 19^9, c i t e d  
in  i b i d . ,  p . h2 .

“̂ R e p o r t  o f  th e  Ford F o u n d a tio n , 1953, c i t e d  in  i b i d . ,  p . k z ,

la s s w e ll ,  " P o lit ic a l  Science o f  Science,"  p. 9£>5»
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s ta te sm e n  what th e y  a l r e a d y  know ( e . g . ,  how to  g e t  e l e c t e d )  n o r  i s  i t

to  r e i t e r a t e  and c e l e b r a t e  " th e  i d e a l  a s p i r a t i o n s  o f  th e  body p o l i t i c . "

I t  i s  s im p ly  to  " p r o j e c t  a com prehensive image o f  th e  f u tu r e  f o r  the

purpose o f  i n d i c a t i n g  how o u r  o v e r - r i d i n g  goa l v a lu e s  a re  l i k e l y  to  be

a f f e c t e d  i f  c u r r e n t  p o l i c i e s  c o n t in u e ."  T h is  job  would in v o lv e  t h r e e

s p e c i f i c  t a s k s :  1) " C l a r i f y i n g  th e  fundam ental g o a l  v a lu e s  o f  the

body p o l i t i c " ;  2 ) " o r i g i n a t i n g  p o l i c y  a l t e r n a t i v e s " ;  3 ) u s in g  th e

p o l i t i c a l  s p e c i a l i s t ' s  knowledge to  re c o g n iz e  " “ ew p a t t e r n s "  in  h i s t o r y

15and the  d isa p p e a ra n c e  o f  o ld  o n es .

" C l a r i f y i n g  fundam ental goal v a lu e s , "  however, was n o t  a s  easy  

a s  i t  sounded. For one th in g ,  th e  b e l i e f  t h a t  v a lu e s  needed no more 

than  " c l a r i f i c a t i o n "  assumed more c o n sen su s ,  even among p o l i t i c a l  

s c i e n t i s t s ,  than  a c t u a l l y  e x i s t e d .  (As n o ted  in  c h a p te r  V, th e  la c k  o f  

consensus  on the " fu n d am en ta ls"  o f  democracy was one o f  th e  more impor­

t a n t  f in d in g s  o f  th e  su rv ey  r e s e a r c h  o f  th e  1 9 5 0 s .)  When a p p l ie d  to  

s o c i e ty  as  a whole t h a t  assum ption  was s im ply  a way o f  begg ing  th e  q u e s ­

t i o n .  F u r th e rm o re , v a lu e s  need to  be c r i t i c i z e d  and u n d e rs to o d ,  which 

in v o lv e s  lo o k in g  i n to  th e  p a s t  a s  much as  p e e r in g  in t o  th e  f u tu r e .  I n t r o ­

s p e c t io n  i s  a s  v a lu a b le  a t o o l  as q u a n t i f i c a t i o n .  In  Power and S o c i e ty , 

w r i t t e n  w ith  Abraham Kaplan in  1950, L a ssw ell  to s s e d  o f f  th e  c o n fe s s io n  

t h a t  "o u r  own v a lu e s  a re  th o se  o f  th e  c i t i z e n  o f  a s o c ie ty  t h a t  a s p i r e s  

toward f r e e d o m . L e a v i n g  a s id e  th e  acc u ra c y  o f  t h a t  d e s c r i p t i o n  o f  

th e  U n ited  S t a t e s  in  1950, t h i s  i s  an a w fu l ly  s k e tc h y  t re a tm e n t  fo r  some-

15 I b i d . ,  p .  978.

^ H a r o l d  L assw ell  and Abraham Kaplan, Power and S o c ie ty  (New 
Haven: Yale U n iv e r s i ty  P r e s s ,  1950), p .  x i i i .
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one who wants to  " c l a r i f y  th e  fundam ental goa l v a lu e s "  o f  an e n t i r e  

n a t i o n .  "We a re  n o t  c o n c e rn e d ,"  the  a u th o r s  c o n t in u e d ,  "w ith  th e  

j u s t i f i c a t i o n  o f  d em ocra tic  v a lu e s ,  t h e i r  d e r i v a t io n  from some m eta­

p h y s ic a l  o r  moral b a s e . "  V alues , in  o t h e r  w ords, w i l l  be t r e a t e d  s im ply  

as " d a ta "  and a c c e p te d  a s  g iv e n —o r  as  found. The t a s k  o f  j u s t i f i c a t i o n  

w i l l  be l e f t  to  s p e c i a l i s t s  in  " p o l i t i c a l  d o c t r in e "  (exam ples b e in g  

P l a t o ,  Rousseau, and James M adison). The p o l i t i c a l  s c i e n t i s t , by

c o n t r a s t ,  w i l l  concern  h im s e l f  o n ly  w ith  " th e  s tu d y  o f  th e  sh a p in g  and

17s h a r in g  o f  pow er."  P o l i t i c a l  s c ie n c e  sh o u ld  c o n c e n t r a t e  on methods

and p ro c e d u re s  and le a v e  d i s c u s s io n s  o f  purpose  to  " d o c t r i n i s t s "  and

" p h i lo s o p h e r s . "  T h is  d e c e p t iv e ly  s im p le  d i v i s i o n  o f  l a b o r  fo llo w s  th e

view  t h a t  t h e o r is t s  such as  P la to  were U topians unconcerned with the

r e a l  w orld—men who d e a l t  i n  th e  b u s in e s s  o f  im ag in ing  v a lu e s  and 
18i d e a l s .  I t  forms th e  b a s i s  o f  those  views o f  p o l i t i c a l  s c ie n c e  which 

d i s t i n g u i s h  "no rm ative  th eo ry *1 from " e m p i r ic a l  th e o r y ,"  a view which 

became i n c r e a s i n g l y  p o p u la r  d u r in g  th e  1950s. T h is  d i v i s i o n  o f  l a b o r  

made i t  p o s s ib le  f o r  one p o l i t i c a l  s c i e n t i s t  to  s p e c i a l i z e  in  f a c t s  o r

e m p i r i c a l ly  t e s t a b l e  h y p o th eses  w h ile  le a v in g  u to p ia n  s p e c u la t io n  to

vv, 19 o t h e r s .
This  c o n c e p t io n ,  w h ile  i t  ga ined  a r e s p e c t a b l e  fo l lo w in g ,  was 

co m p le te ly  a t  odds w ith  the  o r i g i n a l  re fo rm  im pulse  o f  th e  e a r l y  b e h a v io r -

17 I b i d . ,  p .  x iv .
18R obert Dahl, Modern P o l i t i c a l  A n a ly s is , 2nd ed . (Englewood 

C l i f f s ,  N. J . :  P r e n t i c e - H a l l ,  1970), pp. v - v i .
19Sheldon w olin  o f f e r s  a d i f f e r e n t  c o n c e p tio n  o f  p o l i t i c a l  th e o ry  

in  h i s  a r t i c l e  in  th e  I n t e r n a t i o n a l  E ncyc loped ia  o f  the  S o c ia l  S c ie n c e s , 
s . v ,  " P o l i t i c a l  T heory ,"  and in  " P o l i t i c a l  Theory a s  a V o c a t io n ,"
American p o l i t i c a l  S c ience  Review, 63 (December, 1969 ) ,  pp. 1062-82.



- 2 6 l-

a l i s t s .  The newer sch o o l  p ro fe s se d  a r i g i d  and s im p le  d i s t i n c t i o n  

between s ta te m e n ts  o f  va lue  and s ta te m e n ts  o f  f a c t ,  em phasiz ing  th e  

o b je c t i v e  c h a r a c t e r  o f  the  s c i e n t i f i c  method. I t  saw i t s  r o l e  a s  the
20c o l l e c t i o n  o f  d a ta  and the  in v e n t io n  o f  s y s te m a t ic ,  e m p i r ic a l  th e o ry .

I t  a t t r a c t e d  those  p o l i t i c a l  s c i e n t i s t s  most enamored o f  th e  methods

thought to  c h a r a c t e r i z e  the  n a t u r a l  s c ie n c e s .  At i t s  b e s t  i t  produced

a tremendous w ea lth  o f  in fo rm a tio n  and i n s i g h t  on v o t in g  b e h a v io r  and

p u b l ic  o p in io n ,  among o th e r  s u b je c ts ?  a t  i t s  w o rs t ,  i t  encouraged a

p re p o s te ro u s  p se u d o -sc ie n c e  in  which th e  s im p le s t  and most obvious

n a r r a t i v e  s ta te m e n ts  were reduced  to  e l a b o r a te  "m a th em a tica l  n o ta t io n s "

o r  in  which o n ly  th o se  th e o r i e s  were co n s id e re d  r e le v a n t  which cou ld

21be v e r i f i e d  by the  s ta n d a rd s  o f  e m p i r ic a l  r e s e a r c h .

So f a r  we have been c o n c e n t r a t i n g  on m e th o d o lo g ica l  q u e s t io n s .

But th e r e  were s e v e r a l  s u b s t a n t iv e  themes which emerged a f t e r  World War 

I I  which sho u ld  be d is c u s s e d  b r i e f l y ,  fo r  they  were a l s o  to  hove on 

im p o rtan t  e f f e c t  on p o s t-w a r  co n cep ts  o f  c i t i z e n s h i p .

T^e f i r s t  theme to  emerge was in s p i r e d  by th e  war i t s e l f .  As we 

have se e n ,  many p o l i t i c a l  s c i e n t i s t s  come away from t h e i r  wartime gov­

ernment s e r v ic e  w ith  a new sen se  o f  th e  d i s c i p l i n e ’s  m is s io n .  They a l s o

20Evron K i r k p a t r i c k ,  "The impact o f  the  B e h a v io ra l  Approach on 
T r a d i t i o n a l  P o l i t i c a l  Sc i e n c e , "  in  A u s tin  Hanney, e d . ,  E ssays  on th e  
B e h a v io ra l  Study o f  P o l i t i c s  (U rbana, H I . :  U n iv e r s i ty  o f  I l l i n o i s  P r e s s ,  
1962), pp. 1 -29 .

21Por example: "NP (x ,y ) > N P  (y*x)<— >xPgy." This means t h a t
" i f  the  number o f  peo p le  who p r e f e r  a l t e r n a t i v e  ' x '  i s  g r e a t e r  th an  th e  
number o f  people  who p r e f e r  a l t e r n a t i v e  ' y* then  i t  im p lie s  ^ o r  i s  a 
f u n c t io n  o f ' — the  double arrow  can mean b o th ^  t h a t  ( a c c o rd in g  to  the  
p r i n c i p l e  o f  m a jo r i ty  r u le )  a l t e r n a t i v e  ' x '  i s  p r e f e r r e d  by th e  govern­
ment to  a l t e r n a t i v e  * y ' . "  R obert Dahl, A P re face  to  Democratic Theory 
(Chicago: Un i v e r s i t y  o f  Chicago P re s s ,  1956)* p . t>0.
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cane away w ith  a new a re a  o f  s tu d y — i n t e r n a t i o n a l  r e l a t i o n e .  The e tu d y  

o f  d iplom acy, o f  c o u r se ,  had been an im p o rtan t  p a r t  o f  th e  o ld  p o l i t i c a l  

s c ie n c e ,  bu t the  new i n t e r e s t  in  fo r e ig n  a f f a i r s  marked a s h a rp  b reak  

w ith  p a s t  methods and t h e o r i e s .  For o u r  p u rp o ses  h e re ,  th e  most im p o rtan t  

change was th e  h e ig h ten ed  c o n sc io u sn e ss  o f  the  r e l a t i o n  between i n t e r ­

n a t i o n a l  r e l a t i o n s  and dom estic  p o l i t i c s ,  which b rough t w ith  i t  th e  r e a l ­

i z a t i o n  t h a t  a f u r t h e r  r e s p o n s i b i l i t y  had devolved  upon an a l r e a d y  o v e r ­

burdened c i t i z e n r y .  N uclear  weapons, b i - p o la r i s m ,  th e  Cold War, i n t e r ­

n a t i o n a l  p o l i t i c a l  movements, a n t i - c o l o n i a l i s m ,  th e  in c r e a s e d  im portance 

o f  d e fen se  b u d g e ts ,  n a t i o n a l  s e c u r i t y  p rob lem s—a l l  th e se  now became 

" in p u t s "  in  the  a n a l y s i s  o f  dom estic  a f f a i r s ,  and dom estic  p o l i t i c s ,  in  

t u r n ,  became an in p u t  in to  th e  s tu d y  o f  i n t e r n a t i o n a l  p o l i t i c s ,  i n  h i s  

P r e s i d e n t i a l  a d d re ss  o f  1951t P e te r  Odegard took  n o te  o f  th e s e  d ev e lo p ­

ments and d e c la re d  t h a t  th e  d i s t i n c t i o n  between i n t e r n a t i o n a l  and dom estic

22p o l i t  i c s  h a d  been ren d e red  " a r t i f i c i a l "  in  the  p o s t-w a r  w orld .

Another important theme, one which d ates back before the war but 

which survived  in to  the 1950s, was the problem posed by mass movements 

and to ta l ita r ia n is m . These movements, w ith th e ir  tremendous p o te n t ia l  

fo r  d estru c tio n  and w ith the p o s s ib i l i t y  th a t , once in  c o n tr o l o f  r 

modern s t a t e ,  the w orld 's  fa te  might r e s t  in the hands o f  ir r a t io n a l  

lea d ers  or ir r a t io n a l c i t i z e n s ,  prompted a re-exam ination  o f  some o f  the 

t r a d it io n a l  assum ptions o f  l ib e r a l  democracy. The emergence o f  a r ig h t -  

wing movement in  the United S ta te s  i t s e l f  during the McCarthy in v e s t ig a ­

t io n s  o n ly  added to  th ese  c o n c e r n s .^

22 P e te r  Odegard, " V a r ia t io n s  on a F a m i l ia r  Theme," p . 9 6 l .
23M ichael Paul Rogin, The I n t e l le c t u a ls  and McCarthy (Cambridge:

The MIT P r e s s ,  1 9 6 ?) .
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Meanwhile, s t a t i s t i c a l  te c h n iq u e s  and in fo r m a t io n -p r o c e s s in g  

were d e l i v e r in g  a g r e a t  d e a l  o f  bad news about American p o l i t i c s  and 

American c i t i z e n s h i p .  The m ajor v o t in g  and o p in io n  s t u d i e s  o f  the  

tim e , a s  we saw in  C hap te r  V, were a n y th in g  b u t  sangu ine  in  t h e i r  r e v e ­

l a t i o n s .  The d is c o v e ry  th a t  Ame r ic a n s  d id  n o t behave th e  way good c i t i ­

zens  were supposed to  behave encouraged th e  r e a l i s t s  in  th e  p r o f e s s io n  

in  t h e i r  a t te m p t  to  go beyond n o rm ative  th e o ry  in to  th e  " a c t u a l  

workings o f  p o l i t i c s . "  In 1951, O l iv e r  Garceau w rote  t h a t  the  " a p p a re n t  

and o f t - b e r a t e d  c o n t r a s t  between o b se rv a b le  b e h a v io r  p & tte rn s  and th e  

h e r i t a g e  o f  d em ocra tic  b e l i e f "  had p re s e n te d  the  d i s c i p l i n e  w ith  a 

" s t i m u l a t i n g  q u an d ry ."  The quandry cou ld  be r e s o lv e d ,  lie a rgued , o n ly  i f  

p o l i t i c a l  s c ie n c e  gave up i t s  "m istaken  tendency  to  a t t r i b u t e  d e s c r i p ­

t i v e  v a l i d i t y  to  th e  norm ative  l i t e r a t u r e  o f  o u r  c u l t u r e , "  most o f  which,

because i t  was w r i t t e n  b e fo re  th e  i n d u s t r i a l  age , was o f  d o u b tfu l
2brelevan ce  anyway. At the same tim e, op in ion  research  encouraged the 

cen tu ry -o ld  doubts about whether the American system  had the ca p a c ity  

to  w ithstand the numerous ch a llen g es  o f  an in d u s tr ia l  s o c ie t y ,  a doubt 

which was in i t s e l f  an important m otive fo r  r e a s se s s in g  the d i s c ip l in e ' s  

methods and th e o r ie s .

These themes merged in to  a f o u r t h — in to  what has been c a l l e d  

v a r io u s ly  "group th eo ry "  o r  " p l u r a l i s m ."  Bertram  Gross and David Truman 

s i g n a l l e d  th e  r e a f f i r m a t io n  o f  group th e o ry  in  1950, w ith  G ro s s 's  rev iew  

o f  a new e d i t i o n  o f  B e n t le y 's  The p ro c e ss  o f  Government in  th e  Ame r i c a n  

P o l i t i c a l  Science Review, and w ith  Trum an 's  p u b l i c a t i o n  o f  The Governmental

2bO liv e r  G arceau, "R esearch  in  the  P o l i t i c a l  P r o c e s s ,"  in  Heinz 
E u lau , Samuel J .  E ld e r s v e ld ,  and M orris J a n o w itz ,  e d s . , p o l i t i c a l  Behav­
i o r  (G lencoe, 111 .:  The Free p r e s s ,  1956), p. bj>.
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p r o c e s s . But group th e o ry ,  l i k e  e v e r y th in g  e l s e ,  had been changed.

Most o f  th e  e a r ly  group s tu d i e s  had been doggedly r e a l i s t i c ,  in  th e  

s p e c i a l  s e n se  in  which t h a t  word had been u n d e rs to o d  in  th e  1920s  and 

1930s. They d e t a i l e d  and c a ta lo g u e d  th e  v a r io u s  i n t e r e s t  groups 

o p e r a t i n g  in  American p o l i t i c s ,  and were dominated by th e  concern  to  

d e s c r ib e  th e  way p o l i t i c s  " r e a l l y  w orked,"  e s p e c i a l l y  a t  th e  l e g i s l a t i v e  

l e v e l .  Group th e o ry ,  as  i t  re -em erged  a f t e r  th e  Second World War, bore  

th e  marks o f  a s u b t l e  b u t  im p o rtan t  change o f  em phasis .  I t  was, f o r  one 

t h i n g ,  a th e o ry  about g roups, r a t h e r  th an  s im ply  a concern  to  d e s c r ib e  

th e  o p e r a t io n  o f  groups in  American p o l i t i c s .  I t  i s  no t u n f a i r ,  I  

t h in k ,  to  c h a r a c t e r i z e  the  d i f f e r e n c e  in  a d d i t io n  as  b e in g  a norm ative  

one, in  t h a t  the  new group th eo ry  was marked by a d i f f e r e n t  e v a lu a t io n  

o f  groups and the  fu n c t io n s  th ey  perform ed in  Ame r ic a n  s o c i e ty .

By way o f  c o n t r a s t ,  we can c o n s id e r  P e t e r  O degard’s P re s su re  

p o l i t i c s , w r i t t e n  in  1928, which t o l d  th e  s t o r y  o f  how th e  An t i - S a lo o n  

League, r e p r e s e n t in g  a t in y  f r a c t i o n  o f  th e  t o t a l  p o p u la t io n ,  had been 

a b le  to  d i s t o r t  p u b l ic  o p in io n  and warp th e  l e g i s l a t i v e  p ro c e s s  so as  to 

burden  th e  c o u n try  w ith  an unpopu la r  and u n e n fo rc e a b le  law . Odegard saw 

th iB  one groyp, a t  l e a s t ,  as a menace to  sound governm ent, and h i s  a t t i ­

tude  was sh a red  by many o th e r  group s c h o la r s ,  who approached t h e i r  s u b j e c t s

26w ith  som eth ing  o f  th e  reform  z e a l  o f  th e  o ld  p r o g re s s iv e  m uckrakers .

25Bertram G ross , rev iew  o f  A rthu r  F. B e n t le y ,  The P ro c e ss  o f  
Government, American p o l i t i c a l  S c ie n c e  Review, M+ (Septem ber, 1950), 
p . 7*+2; David B« Truman, The Governmental P r o c e s s , 2nd ed . (New York:
A lfred  A- Knopf, 1971).

26P e t e r  Odegard, P re ssu re  P o l i t i c s :  The S to ry  o f  the  A n t i -  
Saloon League (New York: Co 1umbi a I )n iv e rs i t 'y  P r e s s , ! 925).
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But a n o te  o f  d e fe n s iv e n e s s  had c r e p t  i n t o  th e  group l i t e r a t u r e  

by th e  1950s. Where th e  e a r l y  group s t u d i e s  had a t t a c k e d  t h e i r  s u b je c t  

w ith  a c r i t i c a l  e y e ,  group th e o ry  in  th e  1950s  began to  a rgue  t h a t  

g roups, in  some s e n s e ,  "made th e  system  w ork." As we s h a l l  a rgue below, 

t h i s  c o n c e p tio n  o f  group th e o ry  was p a r t l y  an a t te m p t  to  c ircum ven t 

th e  decay o f  c i t i z e n s h i p ,  and f in d  a new b a s i s  f o r  the  e s ta b l i s h m e n t  

o f  c iv ic  o r d e r .  Groups were b e in g  groomed to  become c i t i z e n s .

This  came to  be n e c e s sa ry  f o r  s e v e r a l  r e a s o n s .  As th e  McCarthy 

p e r io d  d e m o n s tra ted ,  f o re ig n  p o l i c y  was th e  most d i v i s i v e  i s s u e  on th e  

American scene  in  th e  e a r l y  1950s. In  a d d i t i o n  to  i t s  r o l e  as a sou rce  

o f  p a r t i s a n  c o n t ro v e rs y  ( th u s  th e  a t te m p ts  to  make fo re ig n  p o l i c y  " b i ­

p a r t i s a n " ) ,  f o re ig n  a f f a i r s  a l s o  p o sse s se d  an awesome p o t e n t i a l  f o r  

v io le n c e  on an u n p reced en ted  s c a l e .  The n u c le a r  " b a la n c e  o f  t e r r o r "  

and th e  c o m p e t i t io n  fo r  the  "minds and h e a r t s  o f  men" in v e s te d  even the  

most t r i v i a l  dom estic  problem w ith  an a lm ost f a t e f u l  u rgency . Under 

th e s e  c irc u m sta n c e s  i t  was n o t  u n n a tu ra l  f o r  American p o l i t i c a l  s c i e n t i s t s  

to  wonder about th e  n a t i o n ' s  a b i l i t y  to  manage i t s  a f f a i r s  in  a s e n s i b l e  

and o r d e r l y  manner. T h is  had always been an im p o r ta n t  theme in  th e  

l i t e r a t u r e  o f  p o l i t i c a l  s c ie n c e ,  bu t th e  primacy o f  f o re ig n  p o l i c y  and 

A m erica 's  new r o l e  in  world a f f a i r s  a l t e r e d  the  term s o f  th e  d e b a te  in  

im p o rtan t  ways. D uring the  P ro g re s s iv e  p e r io d  o f  p o l i t i c a l  s c ie n c e ,  the  

q u e s t io n  o f  dem ocra tic  c o n t r o l  o f  p o licy -m ak in g  had been a t t a c k e d  from 

th e  L e f t ,  and the  d eb a te  had g e n e r a l ly  c o n c e n t ra te d  on making A f r i c a n  

i n s t i t u t i o n s  r e sp o n s iv e  to  a ( re fo rm ed )  p u b l ic  o p in io n .  (Even B en tley  

c o n t r ib u te d  to  t h i s  l i t e r a t u r e  w ith  h i s  Makers, U sers  and M a s te rs . )

During the 1950s, however, many p o lit ica l sc ien tis ts  came to the conclu-
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e io n  t h a t  f o re ig n  p o l i c y  had s im ply  become too  complex and too  dangerous  

to  be l e f t  to  p o p u la r  c o n t r o l ,  o r  in f lu e n c e ,  and t h a t  dom estic  a f f a i r s ,  

to  th e  e x te n t  t h a t  they  impinged on f o re ig n  p o l i c y ,  had a l s o  outgrown 

t h e i r  t r a d i t i o n a l  po l i t i c a l  c h a n n e ls .

T^us, the  c o n c lu s io n  seemed in e s c a p a b le :  c i t i z e n s  were l a r g e l y

exc luded  from one a re a  o f  p o lic y -m a k in g ,  and i n h i b i t e d  in  a n o th e r .  The 

o f f i c i a l  d im ension o f  c i t i z e n s h i p  had been w h i t t l e d  away by c irc u m s ta n c e .

TJle su rv e y  l i t e r a t u r e  had an even more d i r e c t  c o n n e c tio n  to  

c i t i z e n s h i p .  I f  th e  c i t i z e n ' s  d u t i e s  had been c irc u m sc r ib e d  by the  

n a tu r e  o f  p o s t-w a r  p o l i t i c a l  p rob lem s, h i s  a b i l i t i e s  seemed b a r e ly  

ad eq u a te  f o r  tiie r e s p o n s i b i l i t i e s  which rem ained . This second theme, 

o f  c o u rse ,  p layed  back in to  th e  f i r s t — the su rv e y  d a ta  seemed to  o f f e r  

ample j u s t i f i c a t i o n  f o r  th e  d im in u tio n  o f  the  c i t i z e n ' s  r o l e  in  p o l i c y ­

making.

Yet hav ing  gone t h i s  f a r ,  p o l i t i c a l  s c ie n c e  was l e f t  w ith  an a la rm ­

in g  p o r t r a i t  o f  American democracy: an. ig n o ra n t  and a p a t h e t i c  c i t i z e n r y ,

l i v i n g  in  a world o f  dangerous and u n p r e d ic ta b le  f o r c e s ,  in  a n a t io n  whose 

d em ocra tic  i n s t i t u t i o n s  were b e in g  c h a l le n g e d  by c o m p le x i t ie s  t h a t  would 

have b ew ildered  the  w is e s t  o f  p h i lo s o p h e r - k in g s .

D iffer en t p o l i t i c a l  s c i e n t i s t s  responded to t h is  dilemma in  d i f ­

feren t ways. Some were deeply troubled by the co n c lu sio n s  o f  th e ir  own

r e s e a r c h .  Some found in  th e  su rv ey  d a ta  ev id en ce  fo r  a f r a n k ly -e x p re s s e d  

27e l i t i s m .  But o t h e r s —and th ey  a re  th e  ones I  want to  d e a l  w ith  in  

t h i s  c h a p te r — t r i e d  to  use th e  t r a d i t i o n a l  c o n cep ts  o f  p o l i t i c a l  s c ie n c e

27
Jo sep h  Schumpeter came to  t h i s  c o n c lu s io n  as  e a r l y  as  19^+2 and 

h i s  C a p i ta l i s m ,  S o c ia l ism  and Democracy (New York: Harper & B ro th e r s .  
1 9 ^ 2 7 b  ecame ex trem ely  p o p u la r  d u r in g  th e  1950s ,  a l th o u g h  h i s  e l i t i s m  
was q u i t e  extrem e in  com parison to  most p o l i t i c a l  s c i e n t i s t s  o f  th e  tim e.
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to  shape a th e o ry  o f  American p o l i t i c s  t h a t  would a t te m p t  two t a s k s  a t  

once : to  r e c o n c i l e  th e  a b i l i t y  o f  American p o l i t i c a l  i n s t i t u t i o n s  w ith

th e  demands o f  tw e n t i e th - c e n tu r y  p o l i t i c s ;  and to  dem onstra te  t h a t  th e  

r e s u l t i n g  p o l i t i c a l  system  was n o t in c o m p a tib le  w ith  th e  image o f  a 

dem ocra tic  r e p u b l i c .

This  d u a l  t a s k  was accom plished  a t  the  p r i c e  o f  abandoning  what 

l i t t l e  was l e f t  o f  the  t r a d i t i o n a l  meaning o f  c i t i z e n s h i p .

2 .
The C r i s i s  o f  C i t i z e n s h ip  

and th e  C r i s i s  o f  Tneo ry

Perhaps  th e  most i n t e r e s t i n g  f a c t  about th e  d i s c u s s io n  o f  c i t i z e n ­

s h ip  in  p o s t-w a r  p o l i t i c a l  s c ie n c e  i s  t h a t  c i t i z e n s h i p  i s  h a rd ly  d is c u s s e d  

a t  a l l .  There a r e  n o t  many r e f e r e n c e s  to  " c i t i z e n "  o r  to  " c i t i z e n s h i p "  

in  th e  ind ex es  o f  the  m ajor works o f  t h i s  p e r io d ,  and " c i t i z e n s h i p "  has

even been e x p e l le d  from th e  new I n t e r n a t i o n a l  Encycloped ia  o f  th e  S o c ia l
28S c ie n c e s . T h is  l a c k  o f  concern  c o n t r a s t s  s h a r p ly  w ith  th e  e a r l y

decades  o f  t h i s  c e n tu r y ,  when e x h o r ta t io n s  and je rem ia d s  on th e  s u b je c t
29o f  c i t i z e n s h i p  were q u i t e  common. But c i t i z e n s h i p —l i k e  " s o v e re ig n ty "  

and the  "cordon  s a n i t a i r e " — i s  c l e a r l y  an i s s u e  from th e  d i s c i p l i n e ' s  

p a s t .  The sen se  t h a t  c i t i z e n s h i p  i s  a s e t t l e d  q u e s t io n ,  a t  l e a s t  i n  the  

U n ited  S t a t e s ,  i s  in c re a se d  by th e  f a c t  t h a t  when i t  i s  d i s c u s s e d  a t  a l l  

to d a y ,  i t  i s  o f t e n  in  th e  c o n te x t  o f  " p o l i t i c a l  dev e lo p m en t,"  a s ta g e

28 The o ld  E ncyc loped ia  had a lo n g  e n t r y  under " c i t i z e n s h i p . "
The new I n t e r n a t i o n a l  E n cy c lo p ed ia  (1968) c o n ta in s  no s e p a r a t e  e n t r y  
f o r  c i t i z e n s h i p  but m entions i t  in  r e f e r e n c e  to  p o l i t i c a l  o p in io n  s u r ­
veys and community a c t io n  program s.

29A r e p r e s e n t a t i v e  volume i s  Seba E ld r id g e ,  The New C i t i z e n s h ip  
(New York: Thomas Y. C ro w ell ,  1929)-
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which America i s  commonly th o u g h t  to  have w ea thered  in  th e  p re v io u s

c e n tu ry .  D eveloping n a t i o n s ,  i t  would seem, need to  dev e lo p  c i t i z e n s ,
30

whereas modern n a t io n s  can s a f e l y  be assumed to  have them a l r e a d y .

The l i t e r a t u r e  on development s u g g e s ts  a s  w e ll  t h a t  p o l i t i c a l

s c ie n c e  i s  o p e r a t in g  w ith  a n o t io n  o f  c i t i z e n s h i p  t h a t  e q u a te s  i t  w ith

" n a t io n a l  i d e n t i f i c a t i o n "  o r  even w ith  " n a t io n a l i s m ."  The d i s s o l u t i o n

o f  s o c i e t i e s  and th e  s e a rc h  f o r  ways o f  m a in ta in in g  co h es io n  a re  p o p u la r

themes in  modern s o c i a l  s c i e n c e —n o t an u n re a so n a b le  p re o c c u p a t io n ,

31given  th e  p o l i t i c a l  h i s t o r y  o f  th e  tw e n t i e th  c e n tu ry .  Even in  th e  

U nited  S t a t e s ,  the  model o f  s t a b i l i t y ,  th e  e x p e r ie n c e  o f  making one n a t io n  

o u t  o f  numerous and d iv e r s e  e th n ic  groups has f i rm ly  a t t a c h e d  c i t i z e n ­

s h ip  to  the  concept o f  s o c i a l i z a t i o n :  t h i s ,  a s  we have s e e n ,  was

For examples o f  th e  " c i t i z e n s h i p  as  developm ent" ap p ro ach , see  
S. M. L ip s e t ,  p o l i t i c a l  Man: The S ° c i a l  Bases o f  P o l i t i c s  (New York: 
Doubleday, I960) and The F i r s t  New N ation  (New York: B asic  Books, 1963); 
D an ie l L e rn e r ,  The P a s s in g  o f  T r a d i t i o n a l  S o c ie ty  (G lencoe , H I . :  The 
Free P re s s ,  1938); K a r l  D eutsch . N a t io n a l ism  and 5° c i a l  Communication 
(New York: John Wiley & Sons, 1953); G a b r ie l  Almond and S idney  Verba,
The C iv ic  C u l tu re  (B oston : L i t t l e ,  Brown, 1965 ); R einhard  Bendix, N a t io n -  
B u i ld in g  and C i t i z e n s h i p  (Garden C i ty ,  N .Y .: D oubleday/Anchor, 1969). 
Compare Samuel H un ting ton , P o l i t i c a l  Order in  Changing S o c i e t i e s  (New 
Haven: Yale U n iv e r s i ty  p r e s s ,  1968), e sp .  Ch. 2 ,  and G erald  Pomper,
V o te r s ’ Choice (New York: Dodd, Mead, & C o ., 1975), pp. 2 ,  1^ -1 7 , Ch. 10.

31Two e x p e r ie n c e s  c o n t r ib u t e  to  t h i s  a p p reh en s io n :  th e  e x t r a o r d i n ­
a ry  v io le n c e  o f  t h e  tw e n t i e th  c e n tu ry ,  which may have taken  as  many as  
100 m i l l io n  l i v e s  to  d a te ;  and th e  p r e c a r io u s n e s s  o f  many o f  the  new 
s t a t e s  c r e a te d  fo l lo w in g  th e  Second World War. There i s  a p a r a l l e l  h e re ,
I  t h in k ,  to  an e a r l i e r  p e r io d  o f  p o l i t i c a l  s c i e n c e ,  d is c u s s e d  in  Chs.
I I  and IV: th e  f r a g i l i t y  o f  th e  new s t a t e s  has prompted a n x i e t i e s  (and 
t h e o r i e s )  t h a t  rep roduce  th o se  p r e v a le n t  among American p o l i t i c a l  s c i e n ­
t i s t s  d u r in g  th e  h e ig h t  o f  th e  im m igra tions  to  A f r i c a n  c i t i e s .  Then, as  
now, a th e o ry  o f  c i t i z e n s h i p  emerged which l in k e d  i t  to  " s o l i d a r i t y "  o r  
" i n t e g r a t i o n "  o r  sometimes e x p l i c i t l y  to  " n a t io n a l i s m ."  some such con­
cern  c e r t a i n l y  an im ates  a s tu d y  such  as  R einhard  B endix’s  N a t io n -B u i ld in g  
and C i t i z e n s h i p , and i s  v i s i b l e  a l s o  in  K ar l  D e u tc h 's  concern  f o r  the  
f a c t o r s  which keep n a t io n s  from d i s i n t e g r a t i n g .
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M erriam 's  u n d e rs ta n d in g  o f  th e  c o n c e p t ,  and i t  has been i n h e r i t e d  by 

many o f  h i s  s u c c e s s o r s .

The concep t o f  c i t i z e n s h i p  has a l s o  s u f f e r e d  from th e  tendency

to  see  p o l i t i c s  a s  a s u p e r f i c i a l  r e f l e c t i o n  o f  "deeper*' r e a l i t i e s :
32

group, economic, o r  o r g a n iz a t i o n a l  r e l a t i o n s ,  fo r  example. S ince  the

c i t i z e n  f in d s  th e  meaning o f  h i s  v o c a t io n  in  th e  s p e c i a l  d i s c i p l i n e  o f

p o l i t i c a l  judgement, t h e o r i e s  which ( l i k e  B e n t l e y 's )  deny the  r e a l i t y

o f  p o l i t i c s  o r  which merge p o l i t i c s  w ith  o th e r  a r e a s  o f  l i f e  ( su c h  a s

eoonomics) canno t o f f e r  much guidance e i t h e r  to  th e  c i t i z e n  o r  to  th o se

concerned w ith  c i t i z e n s h i p .  And when even p o l i t i c a l  s c i e n t i s t s  deny man

a " p o l it ic a l  n ature,"  as does Robert Dahl, c i t iz e n s h ip  w i l l  n a tu r a lly

33be f a r  down the l i s t  o f  s c h o la r l y  co n ce rn s .

A f u r t h e r  c o m p lic a t io n  a r i s e s  from the  way in  which p o l icy -m ak in g  

i s  d isc u s s e d  by contem porary  p o l i t i c a l  sc ience*  The d is c o v e ry  th a t  

p o l ic y  i s  o f te n  made, even in  d em o crac ies ,  by r e l a t i v e l y  sm a ll  groups o f  

s e l f - i n t e r e s t e d  peop le  i s  c e r t a i n l y  a ga in  f o r  r e a l i s m  in  the s tu d y  o f  

p o l i t i c s .  But th e  d isc o v e ry  t h a t  t h i s  i s  so has too o f t e n  le d  to  an 

assum ption  t h a t  i t  i s  r i g h t ,  o r  (what comes c lo s e  to  th e  same th in g )  t h a t  

i t  i s  "n o rm a l."  By r e v e a l in g  th a t  c i t i z e n s  do n o t  govern, p o l i t i c a l  

s c ie n c e  has o f t e n  encouraged up to  f o r g e t  t h a t  c i t i z e n s  a r e  supposed to  

govern, and t h a t  the  consequences o f  t h e i r  l o s i n g  o r  abandoning t h a t

32On t h i s  p o in t ,  s e e  Sheldon Wolin, P o l i t i c s  and V is io n  (Boston: 
L i t t l e ,  Brown, I9 6 0 ) ,  pp. 290-305.

33R obert Dahl, Who Governs? (New Haven; Yale U n iv e r s i ty  p r e s s ,  
1961), pp. 223-25. DaKTTias a p p a r e n t ly  had second th o u g h ts  about t h i s  
q u e s t io n ,  a s  w i l l  be d is c u s s e d  below. For a  m erger o f  ( o r  co n fu s io n  o f )  
p o l i t i c s  and econom ics, see  Anthony Downs, "An Economic Theory o f  p o l i t ­
i c a l  A ction  in  a Democracy," J o u rn a l  o f  P o l i t i c a l  Economy, 65 ( A p r i l ,  
1957), r e p r i n t e d  in  P e te r  WolT, e d . ,  American Government, 3rd  ed . (B oston : 
L i t t l e ,  Brown, 1969), pp. 138-157. ‘ “----
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r o le  are l i k e l y  to  be q u ite  s e r io u s .

F in a lly ,  p o l i t i c a l  s c ie n c e  has, fo r  good and s u f f i c ie n t  rea so n s, 

concentrated  on the a n a ly s is  o f  groups and in s t i t u t io n s .  For reasons  

which are not q u ite  as good, i t  has p laced  i t s  hopes in  them as w e ll .

In t h is  i t  has fo llow ed  a lon g  tr a d it io n  o f  p o l i t i c a l  in q u iry  going  

back in  t h is  country a t l e a s t  to  the Framers and to  M adison's hope for  

a government th at would not have to r e ly  on f a l l i b l e  men fo r  i t s  

su sten a n ce . I t  has adopted as i t s  working premise the cu riou s combin­

a tio n  o f  pessim ism  and optimism th at marked The F e d e r a lis t  Papers: the

b e l i e f  th a t good c i t iz e n s  are a luxury the modem s ta t e  must do w ith ou t, 

and the fa ith  th at a dem ocratic r ep u b lic , i f  organized on sound p r in c ip le s ,  

would sc a r c e ly  n o t ic e  th e ir  absence.

These general comments w i l l  serv e  to  introduce a more d e ta ile d  

co n sid era tio n  o f  how p lu ra lism  and group theory have d ea lt  w ith the 

three dim ensions o f  c it iz e n s h ip :  o f f i c e ,  o r ie n ta t io n , and s k i l l .

C it iz en sh ip  as an O ffic e

The to rren t o f  research  in  the years fo llo w in g  World War I I  had 

a s in g u la r  e f f e c t  on the p o l i t i c a l  s c ie n c e  d i s c ip l in e ' s  understanding o f  

dem ocratic th eory . The r e v e la t io n s  o f  low voter  awareness and low in t e r ­

e s t  in  p o l i t i c s —even i f  they o n ly  confirm ed em p ir ic a lly  what many a lready  

knew— led  very q u ic k ly  to a demand th at dem ocratic theory be r e - e v a lu a te d .^

3 4
See B er tran d  de J o u v e n e l 's  comments about the dangers  o f  a 

" f a c t u a l  s c ie n c e  o f  p o l i t i c s "  f o r  "weak moral c o n s t i t u t i o n s . "  The Pure 
Theory o f  P o l i t i c s  (New Haven: Yale d i v e r s i t y  p r e s s ,  1963), p . - 36.

35There i s  a great d ea l o f  t h is  l i t e r a t u r e .  Perhaps the most 
important v ersion  o f  i t  i s  Bernard B erelaon, Paul F. L a za rsfe ld , and
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This  demand was i n t e r e s t i n g  in  i t s e l f ,  f o r  th e  d is c o v e ry  t h a t  Americans 

d id  n o t p a r t i c i p a t e  a t  very  h ig h  l e v e l s  might l o g i c a l l y  have l e d  to  a  

r e - e v a l u a t i o n  o f  American democracy. But th e  mood o f  th e  1950s was no t 

c o n g e n ia l  to  such  an e n t e r p r i s e .  American i n t e l l e c t u a l s ,  f o r  th e  most 

p a r t ,  were on th e  d e f e n s iv e ,  and c r i t i c i s m  o f  A f r i c a n  i n s t i t u t i o n s  d id  

n o t  f l o u r i s h  in  a w orld  where Joseph  S t a l i n  and Jo sep h  McCarthy seemed 

to  d e f in e  th e  m ajor r e f e r e n c e  p o in t s  o f  p o l i t i c s .  So th e  ev idence  t h a t  

might have su g g es ted  a c r i s i s  o f  c i t i z e n s h i p  su g g es ted  i n s t e a d  a c r i s i s  

o f  p o l i t i c a l  th e o ry .

The language v a r i e d ,  b u t  th e  form o f  the  argument was b a s i c a l l y  

th e  same: Democratic th e o ry  e x p e c ts  c i t i z e n s  to  behave in  a c e r t a i n

way; th e  d a ta  show t h a t  c i t i z e n s  do n o t  behave t h a t  way; t h e r e f o r e ,  

d em ocra tic  th e o ry  must e i t h e r  be r e v i s e d  o r  d isp en sed  w ith .  "The t h e o r ­

i s t s  t e l l  u s  how a d em ocra tic  e l e c t o r a t e  i s  supposed to  b e h a v e ,"

Bernard B ere lson  w rote in  1952, "and we p u b l ic  o p in io n  r e s e a r c h e r s  c la im  

to  know som eth ing  abou t how th e  d em o cra tic  e l e c t o r a t e  in  t h i s  c o u n try  

a c t u a l l y  does b e h a v e . " ^  In  a s i m i l a r  v e in ,  R obert Dahl w rote  in  1961:

I t  would c l e a r  th e  a i r  o f  a g r e a t  d e a l  o f  c a n t  i f  i n s t e a d  o f  
assum ing t h a t  p o l i t i c s  i s  a normal and n a t u r a l  concern  o f  human 
b e in g s ,  one were to  make th e  c o n t r a ry  assum ption  t h a t  . . . 
p o l i t i c s  i s  a rem ote , a l i e n ,  and unrew ard ing  a c t i v i t y . ^

T*o a s p e c t s  o f  t h i s  approach  a re  o f  p a r t i c u l a r  im portance h e re :  

i t s  co n cep tio n  o f  human n a tu r e ;  and i t s  w i l l i n g n e s s  to  t r im  the  co n cep t

W illiam  N. McPhee, V oting: A Study o f  O pinion  Form ation in  a P r e s i d e n t i a l  
E le c t io n  (Chicago: U n iv e r s i ty  o f  Chicago P r e s s ,  195*0, pp. 305-323.

^ B e r n a r d  B e re lso n ,  "Dem ocratic  Theory and p u b l ic  O p in io n ,"  in  
Eulau e t  a l . , P o l i t i c a l  B eh av io r , p. 107-

57 Dahl, Who G overns?, p . 279.
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o f  c i t iz e n s h ip  to tw en tie th -cen tu ry  p ro p o rtio n s.

Attem pting to  account fo r  the la ck  o f  in te r e s t  in  p o l i t i c s  which 

he found in  New Haven* Robert Dahl was moved to  sp e cu la te  th a t " c iv ic  

man is*  a t heart* sim ply man . . . .  In s p it e  o f  id ea s  and id ea ls*  the 

human organism s t i l l  r e l e n t l e s s ly  i n s i s t s  on i t s  prim ordial q u est for

g r a t i f ic a t io n  and r e le a se  from p ain . . . . Homo c iv ic u s t i e  not* by
38

n ature, a p o l i t i c a l  anim al." What needs to be explained* in  o th er  

words* i s  not why so  few p a r t ic ip a te  but why anyone p a r t ic ip a te s  a t a l l .  

This approach toward man's nature has been shared by many in  the 

p lu r a l i s t  sc h o o l— in fact*  i t  i s  a n ecessa ry  assum ption behind much o f  

contemporary p o l i t i c a l  s c ie n c e — and n a tu r a lly  i t  makes the task  o f  

ex p la in in g  p o l i t i c a l  withdrawal much e a s ie r .  I t  a lso  provid es a weapon 

w ith  which to  a tta ck  the em barassing requirem ents o f  t r a d it io n a l  p o l i t ­

i c a l  theory: compared with the f in d in g s  o f  survey l ite r a tu r e *  the

attem pts by P la to  and A r is to t le  to p la ce  p o l i t i c s  a t the cen ter  o f  the 

human exp erien ce seemed n aive indeed* a p o in t Dahl was making when he

su ggested  that c la s s i c a l  theory cared l i t t l e  fo r  " facts"  but was good
39a t p rov id in g  " u n settled  q u e stio n s ."  In fa c t  there i s  a s e r io u s  m is­

understanding o f  the c la s s i c a l  n otion  o f  "human nature" u nderly ing  

th e o r ie s  such as th e se . As we saw in  Chapter I ,  c l a s s i c a l  theory under­

stood  "nature" to r e fe r  to the ends o f  e x is te n c e :  I t  was the nature o f

man to be m orally incom plete; h is  growth* consequently* required  ed u cation , 

and the most important ed u ca tio n a l in s t i t u t io n  known to  c la s s i c a l  theory  

was the c i t y .  Man was "by nature" p o l i t i c a l  because h is  nature im plied

58Ib id ., p. 223* 225.
39Dahl, Modern P o l i t ic a l  A n alysis* p. v.
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th e  need f o r  a s s o c i a t i o n  w i th in  th e  p o l i s .  But p lu r a l i s m  u n d e rs ta n d s  

" n a t u r a l "  to  mean " sp o n ta n e o u s ."  Thus c o r r e c t e d ,  D a h l 's  form ula shou ld  

read  " homo c iv ic u s  i s  n o t  sp o n ta n e o u s ly  p o l i t i c a l , "  a d e f i n i t i o n  w ith  

which c l a s s i c a l  th e o ry  would a g re e  and from which i t  d e r iv e d  th e  e n t i r e  

d i s c i p l i n e  o f  p o l i t i c a l  e d u c a t io n .

A e t h e r  way o f  re sp o n d in g  to  th e  su rv ey  d a ta  was to  a rgue  t h a t  

low r a t e s  o f  p o l i t i c a l  i n t e r e s t  and involvem ent a r e ,  in  th e  end, 

" f u n c t io n a l "  because th e y  promote s t a b i l i t y .  Bernard B ere lson  and h i s  

a s s o c i a t e s  made what i s  p e rh ap s  th e  best-know n a t te m p t  a lo n g  th e s e  l i n e s  

in  t h e i r  s tu d y  o f  E lm ira ,  New York. T h is  work su g g es ted  t h a t  " t r a d i t i o n a l  

th e o ry "  was p e rh ap s  too s e v e re  in  th e  demands i t  p laced  on the  average  

c i t i z e n .  F in d in g  th e  u s u a l  low r a t e s  o f  p a r t i c i p a t i o n ,  knowledge, and 

co n cern , th e  a u th o r s  o f  V oting  concluded t h a t  th e  p o l i t i c a l  system  in  

E lm ira  (an d ,  by e x te n s io n ,  th e  U n ited  S t a t e s )  seemed to  do im p re s s iv e ly  

w e ll  anyway.

In d iv id u a l  v o te r s  today  seem unab le  to  s a t i s f y  the re q u ire m e n ts  
f o r  a d em o cra tic  system  o f  government o u t l i n e d  by p o l i t i c a l  
t h e o r i s t s .  But th e  system  o f  democracy does meet c e r t a i n  r e ­
q u ire m e n ts  f o r  a going  p o l i t i c a l  o r g a n iz a t i o n .  The in d iv id u a l  
members may n o t  meet a l l  th e  s t a n d a r d s ,  b u t  th e  whole n e v e r th e ­
l e s s  s u rv iv e s  and grows. T h is  s u g g e s t s  t h a t  where th e  c l a s s i c  
th e o ry  i s  d e f e c t i v e  i s  in  i t s  c o n c e n t r a t io n  on th e  i n d iv id u a l  
c i t i z e n . What a r e  u n d e rv a lu ed  a re  c e r t a i n  c o l l e c t i v e  p r o p e r ­
t i e s  t h a t  r e s id e  in  th e  e l e c t o r a t e  a s  a whole and in  the  
p o l i t i c a l  and s o c i a l  system  in  which i t  f u n c t i o n s . ^

But t h i s  p a r t i c u l a r  r e v i s i o n  o f  " c l a s s i c  th eo ry "  f a i l s  f o r  th re e  

r e a s o n s :

1) T r a d i t i o n a l  th e o ry  ex pec ted  a  g r e a t  d e a l  more from a p o l i t i c a l  

system  than  mere " s u r v i v a l  and g ro w th ."  Mere s u r v i v a l  was what men l e f t  

beh ind  when th e y  formed th e  C i ty ,  and t h e r e  was no v i r t u e  to  be found in

oBerelson e t  a l . , Voting, p. 312.
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th e  growth o f  som eth ing  c o r r u p t .

2 )  The m ajor component o f  the  V oting  th e o ry  i s  an in g en io u s

d i v i s i o n  o f  l a b o r  which a s s ig n s  c e r t a i n  " f u n c t io n s "  to  v a r io u s  c l a s s e s

o f  c i t i z e n s .  Some c i t i z e n s  a re  to  be in v o lv ed  and some i n d i f f e r e n t ;

some promote change and o th e r s  r e s i s t  i t ;  some d i s t u r b  th e  s t a t e  and

some p r o t e c t  i t ;  some c i t i z e n s  promote consensus  and some promote

c le a v a g e ;  some c i t i z e n s  defend in d iv id u a l i s m  w hile  o th e r s  urge  th e  p u r -
41s u i t  o f  c o l l e c t i v e  e n t e r p r i s e s .  What may be a f a u l t  from the  p o in t

o f  view o f  t r a d i t i o n a l  th e o ry  ( i n d i f f e r e n c e ,  f o r  example) might be a
42v i r t u e  when seen  w i th in  th e  c o n te x t  o f  th e  system  as  a whole.

But th e  V oting th e o ry  does not o f f e r  a c l e a r  s ta te m e n t  o f  what 

p ro p o r t io n s  o f  the  c i t i z e n r y  can s a f e l y  d em o n stra te  the  "wrong" c h a r a c ­

t e r i s t i c s .  The a u th o r s  p r e s e n t  a c h a r t  a t  the  end o f  t h e i r  s tu d y  which 

s u g g e s ts  t h a t  the  model c i t i z e n  ( " p o l i t i c a l  man") w i l l  occupy rough ly  

h a l f  o f  the  p o p u la t io n :  i . e . ,  p o l i t i c a l  man s i t s  a t  th e  to p  o f  a b e l l ­

shaped curve whose e x t r e m i t i e s  a re  " s o c i a b l e  man" and " i d e o l o g i c a l

43man." Yet the  d a ta  o f  th e  V oting  s tu d y  and o f  v i r t u a l l y  e v e ry  o t h e r  

a t t i t u d e  s tu d y  o f  th e  p e r io d  show t h a t  such model c i t i z e n s  occupy an 

ex trem e ly  s m a l l  p e rc e n ta g e  o f  th e  t o t a l  c i t i z e n r y .  The b e l l  o f  th e  curve 

i s  occup ied  by the  i n d i f f e r e n t  c i t i z e n ,  and n o t  th e  model c i t i z e n ,  which 

would seem to  make a g r e a t  d e a l  o f  d i f f e r e n c e ,  e s p e c i a l l y  c o n s id e r in g  the  

t h i r d  problem.

3) The e n t i r e  system , a c c o rd in g  to  B e re lso n  and h i s  a s s o c i a t e s ,  

i s  so p r e c a r io u s ly  b a lan ced  t h a t  one s u s p e c t s  even th e  s l i g h t e s t  shock

^ I b id .,  pp. 315-21. U2Ibid ., p. 316.

^ I b id .,  p. 323.
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to  knock i t  o v e r .  Metaphors o f  b a la n c e  dom inate t h i s  th e o r y :  The

system  has "enough consensus to  hold  th e  system  t o g e th e r  and enough

c leav ag e  to  make i t  move." The c i t i z e n r y  i s  sometimes p r o g r e s s iv e ,  and

sometimes c o n s e rv a t iv e ,  b u t n ev er  too much o f  any one t h i n g  a t  any

given  t im e .  T^e average  c i t i z e n  seldom changes h i s  p o l i t i c a l  v iew s,
1*5

b u t  he does change them som etim es. L ike th e  baby b e a r ' s  p o r r id g e ,

th e  c i t i z e n  i s  " j u s t  r i g h t , "  I f  t h i s  were an a c c u ra te  d e s c r i p t i o n  o f

th e  s t a t e  o f  American p o l i t i c s ,  the  p ro sp e c t  would be f r i g h t e n i n g .  But

th e  e x p e r ie n c e  o f  th e  1960s made c l e a r  t h a t  A f r i c a n  s o c i e t y  i s  no t

so d e l i c a t e l y  b a lanced  between the  ex trem es o f  t o t a l  in d i f f e r e n c e  and

t o t a l  a c t iv i s m .  I t  has a p p a re n t ly  been capab le  o f  a b so rb in g  a l a r g e

in c re a s e  in  p a r t i c i p a t i o n  by p r e v io u s ly  i n d i f f e r e n t  c i t i z e n s  w ith o u t
i

f a l l i n g  i n to  e i t h e r  anarchy  o r  c i v i l  war.

While b eh av io r ism  was a rg u in g  fo r  th e  p r iv a t e  n a tu r e  o f  man, and 

d e v is in g  a concep t o f  democracy t h a t  would accomodate low r a t e s  o f  p a r ­

t i c i p a t i o n  and aw areness ,  i t s  methodology was f o r c in g  i t  to  t r im  the

o f f i c i a l  dim ension o f  c i t i z e n s h i p  to  th o se  a c t io n s  which l e n t  them selves
U7to  q u a n t i f i c a t i o n  and s t a t i s t i c a l  measurement. These a c t i o n s —v o t in g ,  

j o in in g  p o l i t i c a l  o r g a n iz a t io n s ,  s en d in g  l e t t e r s ,  t a l k i n g  about p o l i t i c s

^ I b i d . ,  p .  318. ^ I b i d , , p .  315.
k6Pomper, Voters* C ho ice , passim .
k7"The ' s c i e n t i f i c *  p o s i t i o n  f r e q u e n t ly  c o n s i s t s  o f  denying  th e  

e x is te n c e  o f  w hatever does n o t  b e long  to  c u r r e n t  s c i e n t i f i c  m ethod." 
Jacq u es  E l l u l ,  The T e ch n o lo g ic a l  S o c ie ty  (New York: A lfred  A. Knopf, 196*0, 
p .  18 . See a l s o  C h r i s t i a n  B ay 's  a r t i c l e ,  " P o l i t i c s  and p s e u d o p o l i t i c s , "  
American P o l i t i c a l  Science Review, 59 (March, 19&5), pp. 39-51. Bay 
a rg u es  t h a t  p o l i t i c a l  s c ie n c e  has avoided the  " p e r e n n ia l "  q u e s t io n s  o f  
p o l i t i c s  "by th e  n e a t  dev ice  o f  d e f i n i t i o n s  t h a t  l i m i t  th e  scope o f  . . . 
in q u i ry  to  o b se rv a b le  b e h a v io r ."  (p .  *+0 )
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to  fr ien d s  and co-w ork ers--grad u a lly  came to d e fin e  the con ten t o f  

tw en tie th -cen tu ry  c i t iz e n s h ip .

What could not so e a s i ly  be measured was the con text and tex tu re  

o f  th ese  a c t s ,  the q u a l i t ie s  which r e la te d  them to  the c e n tr a l v o ca tio n s  

o f  c it iz e n s h ip :  governing and d e lib e r a t io n . S cien ce can measure the

frequency o f  v o tin g , but i t  cannot measure the meaning o f  a v o te , p u b lic  

op in ion  research  can t e l l  us how o fte n  the average c i t iz e n  d isc u sse s  

p o l i t i c s  with h is  fr ie n d s , but i t  cannot o f f e r  s t a t i s t i c a l  assurance  

regard ing the meaning o f  th a t ta lk . Where p o l i t i c a l  s c i e n t i s t s  have 

captured som ething o f  the tex tu re  o f  p o l i t i c a l  l i f e  ( a s ,  for example, in  

the work o f  Robert Lane) they have done so  w ith sam ples th a t cannot be 

considered  m eaningful by the standards o f  s t a t i s t i c a l  resea rch .

But i f  we are co rrec t in  em phasizing th a t c i t iz e n s h ip  i s  an 

o f f i c e ,  then the trimming o f  c i t iz e n s h ip  must le a v e  a s e t  o f  ta sk s  that  

no one f u l f i l l s :  a s e t  o f  r e s p o n s ib i l i t i e s  f lo a t in g  fr e e  o f  the agents

to  which c la s s i c a l  theory had assig n ed  them. L o g ic a lly , o f  cou rse , i t  

i s  co n ceiv a b le  th at th ese  r e s p o n s ib i l i t i e s  are never met in  the absence  

o f  a v ia b le  c i t iz e n s h ip ,  but contemporary p o l i t i c a l  s c ie n c e  has been 

anxious to dem onstrate that they are performed—but by agents o th er  than 

c it iz e n s *  that i s ,  by groups, in s t i t u t io n s ,  and e l i t e s .

C la s s ic a l  th eory , as we argued in  Chapter I ,  based the su r v iv a l  

o f  republican  in s t i t u t io n s  on the v ir tu e  o f  republican  c i t i z e n s .  I t  was 

they who would u lt im a te ly  be resp o n sib le  for  Judging the c i t y ' s  p o l i c i e s ,  

m aintain ing p u b lic  stan d ard s, and p reven tin g  the growth o f  tyranny, 

whether o f  the one, the few, or the many. The s tr u g g le  o f  groups and 

c la s s e s — between the r ic h  and the poor, between merchants and farm ers—
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was a problem to be overcome by w ise p o lic y , namely by making i t  p o ss ib le  

fo r  c i t iz e n s  to behave with j u s t ic e  toward one another and to  learn  what 

so r t  o f  behavior j u s t ic e  req u ired . ( I t  was fo r  t h is  reason th a t A r is to t le  

warned o f  the dangers o f  concentrated  w ea lth , fo r  extreme in e q u a lity  led  

to  jea lo u sy  and s u f fe r in g  among the poor, and arrogance among the r ic h ,  

em otions and exp erien ces which blocked the understanding o f  c iv ic  v i r ­

tu e . ) The r e a l i s t i c  tr a d it io n  o f  American C o n stitu tio n a lism , as we 

have seen , hoped to use th ese  j e a lo u s ie s  and a s h it io n s  a g a in st one another, 

thus rendering su p erflu ou s the n e c e s s ity  o f  a m ajority  o f  p u b lic -s p ir ite d  

c i t i z e n s ,  a co n d itio n  which th e F e d e r a lis ts  thought u n lik e ly  in  any ca se .

From the p ersp ec tiv e  o f  the tw en tie th  cen tu ry , American p lu r a l-  

i s t s  have read in to  M adison's Tenth F e d e r a lis t  paper a r e co g n it io n  o f  

the e x is te n c e  and importance o f  p r iv a te  groups, and have argued for the 

N ational A sso c ia tio n  o f  M anufacturers and the AfX-CID a fu n ction  which 

Madison had assign ed  to  much broader d iv is io n s  o f  the p op u la tion — the 

"manufacturing in te r e s t ,"  or the " a g r ic u ltu r a l in t e r e s t ."  M adison's

" fa ctio n s"  were both more encom passing and more a b stra ct then p lu r a lism 's
48" in te r e s t  groups." B^t that i s  not a l l .  C la s s ic a l  p lu ra lism  had seen

in  the s tren g th  o f  non-governmental groups and in s t i t u t io n s  a check on
49the power o f  the s t a t e .  A f r ic a n  p lu ra lism , fo llo w in g  Madison*s le a d ,  

has looked to fa c t io n s , and then to in te r e s t  groups per s e ,  for  the taming 

o f  popular p a ss io n s , the p r o te c tio n  o f  in d iv id u a l l i b e r t i e s  from s t a t e  

in te r fe r e n c e , and the crea tio n  o f  p u b lic  p o lic y — a much more am bitious

48 Theodore Lowi, The P o l i t i c s  o f  D isorder (New York: B asic Books, 
1971), pp. 52-33.

49David N ic h o l l s ,  Three V a r i e t i e s  o f  P lu ra l i s m  (London: The Mac­
m i l la n  P r e s s ,  L t d . ,  1974), pp. 5 -17 .
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s e t  o f  t a s k s . ^

W^th th e  a u t h o r i t y  o f  th e  Framers seem ingly  beh ind  them (an  

a u t h o r i t y  which has been claim ed r e p e a te d ly  by tw e n t i e th - c e n tu r y  

p o l i t i c a l  s c i e n c e ) ,  i t  was an easy  t r a n s i t i o n  from th e  e x i s te n c e  o f  

g roups to  t h e i r  c e n t r a l  r o le  in  p o l i t i c s ,  and from th e r e  b u t  a s im ple  

s t e p  to  th e  d e v o lu t io n  to  them o f  th e  t r a d i t i o n a l  t a s k s  o f  c i t i z e n s .

I t  i s  time now to s p e c i f y  th o se  t a s k s ,  and th e  ways in  which group 

th e o ry  has  accoun ted  f o r  t h e i r  f u l f i l l m e n t  in  a r e p u b l ic  w ith o u t 

c i t i z e n s h i p .

1) C l a s s i c a l  th e o ry  a s s ig n e d  to  c i t i z e n s  the  v i t a l  r o le  o f  d e l i b ­

e r a t i o n ,  the  c a r e f u l  w eighing  o f  purpose and consequence which must
51precede  d e c i s io n .  For t h i s  r e a so n ,  th e  Forum i s  the  i n s t i t u t i o n  most 

o f te n  a s s o c i a t e d  w ith  th e  image o f  c l a s s i c a l  c i t i z e n s h i p .  But w ith  

th e  growth o f  the  n a t i o n - s t a t e  and th e  a tro p h y  o f  l o c a l  government, th e  

Forum has become i n c r e a s in g ly  in a p p r o p r ia t e  as  an image o f  th e  c i t i z e n ' s
A

v o c a t io n .  Responding to  t h i s  p red icam en t,  p l u r a l i s t s  have o f f e r e d  an 

a l t e r n a t i v e  image: th e  Conference o f  i n t e r e e t - g r o u p  l e a d e r s .  Here

p l u r a l i s t s  e x p ec t  to  be perform ed the  a n c ie n t  ta s k  o f  d e l i b e r a t i o n ,  bu t 

in  th e  c o n te x t  o f  th e  Conference t h a t  t a s k  assumes a s t r a n g e  new sh ap e .

This  happens f o r  s e v e r a l  r e a s o n s .  F i r s t ,  the  o r i e n t a t i o n  o f  

group l e a d e r s  i s  n o t  th e  same as  the  o r i e n t a t i o n  o f  c i t i z e n s .  For the  

c i t i z e n ,  the  r e l e v a n t  c a te g o ry  i s  the  C i ty ;  f o r  th e  group l e a d e r ,  th e  

r e l e v a n t  c a te g o r ie s  a re  the  g roup, the  g ro u p 's  needs  as  i n t e r p r e t e d  by

50Paul F. Bourke, "The P l u r a l i s t  Reading o f  James M adison 's  Tenth 
F e d e r a l i s t , "  P e r s p e c t iv e s  in  American H is to r y , 9 (1 9 7 5 ) ,  pp. 271-95 .

51Joseph Tussman, O bligation and the Body p o l i t ic  (Oxford: Oxford
U n iversity  P ress, 19&0).
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52th e  l e a d e r ,  and, beyond t h a t ,  th e  s p e c i a l  world o f  group l e a d e r s .

F u rth e rm o re ,  th e  te c h n iq u e s  a p p r o p r ia t e  to  the  Conference in v o lv e

b a r g a in in g  r a t h e r  than  d e l i b e r a t i o n ,  a d i s t i n c t i o n  o f  g r e a t  im portance

53t h a t  p l u r a l i s t s  c o n s i s t e n t l y  ig n o re .  But th e  b a rg a in  i s  the  a r c h e ­

ty p a l  p o l i t i c a l  a c t  in  the  p l u r a l i s t  w orld : i t  dom inates  th e  e n t i r e

range o f  p l u r a l i s t  t h in k in g  on p o l i t i c s ,  d r iv in g  o u t  a l l  o th e r  c o n c ep tio n s  

o f  p o l i t i c a l  a c t i o n .  Even d e c is io n -m a k in g  i s  a s s im i l a t e d  in to  th e  

b a rg a in in g  model: th e  a r t f u l  l e a d e r  i s  p o r t r a y e d  as one who o r c h e s t r a t e s

th e  demands o f  r e l e v a n t  groups and p roduces  a compromise a c c e p ta b le  to  

a l l .  (T h is  was B e n t l e y 's  view, f o r  example: Theodore R o o sev e lt  was to

be an a lyzed  as an o f f i c e  " th ro u g h  which" i n t e r e s t  groups o p e ra te d ,  

a c h ie v in g  t h e i r  "due dominance" in  th e  s y s t e m . )

With the  l o s s  o f  d e l i b e r a t i o n ,  group th e o ry  has l o s t  s i g h t  o f  one 

o f  th e  c e n t r a l  re q u ire m e n ts  o f  a h e a l th y  p o l i t i c s ,  and l o s t  a l s o  a 

s ta n d a rd  a g a in s t  which i t  cou ld  measure th e  perform ance o f  modern govern­

m ents . The r e s u l t  has been a tendency  to  ig n o re  c e r t a i n  p a th o lo g ie s  o f  

modern d em ocra tic  n a t i o n s ,  which in  th e  absence o f  any s ta n d a rd s  to  the  

c o n t r a ry  must ap p ear  as " n o rm a l ."  The f a i l u r e  o f  American government 

in  th e  a r e a  o f  p la n n in g  i s  one such p a th o lo g y .  The lo n g - ig n o re d  waste 

o f  r e s o u rc e s  and th e  p i l l a g i n g  o f  th e  environm ent a re  o t h e r s .  These a re  

concerns  t h a t  have lo n g  been l e f t  to  th e  " p ro c e s s  o f  group b a rg a in in g "

52
This  was, o f  c o u r s e ,  what M ichels  meant by the  " i r o n  law o f  

o l i g a r c h y . "  For a g lim pse o f  how t h a t  law  o p e r a te s  in  th e  c o n te x t  o f  
American group p o l i t i c s ,  s e e  Ed S c h w a r tz 's  d e s c r i p t i o n  o f  h is  te n u re  as  
P r e s id e n t  o f  the  N a t io n a l  S tu d e n t  A s so c ia t io n  in  W ill  th e  R ev o lu tio n  
Succeed? (New York: C r i t e r i o n  Books, 19 7 2 ) ,  pp. 1^5 -W .

53Tussraan, O bligation and the Body p o l i t i c ,  passim.
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5Uw ith  r e s u l t s  t h a t  have o n ly  r e c e n t l y  become a p p a re n t .

2 )  One o f  th e  f u n c t io n s  which c i t i z e n s  sh a re  w ith  l e a d e r s  in  a 

d em ocra tic  r e p u b l ic  i s  the  i n i t i a t i o n  o f  p ro p o sa ls  f o r  change. C l a s s i c a l  

th e o ry  u n ders tood  t h a t  the  C i ty ,  i f  i t  were to  e n l i s t  th e  l o y a l t y  and 

a f f e c t i o n  o f  i t s  c i t i z e n s ,  must be based on w idespread  p a r t i c i p a t i o n  in  

what i s  now c a l l e d  " th e  p o l i c y  p r o c e s s " — w idespread  p a r t i c i p a t i o n ,  t h a t  

i s ,  by a l l  those  who " c o u n te d ,"  who p o ssessed  th e  r e s o u rc e s  o f  c i t i z e n s .  

T his  u n d e rs ta n d in g  was grounded on more than  j u s t  an id l e  p r e f e r e n c e .

I t  was based on th e  r e a l i z a t i o n  t h a t  s o c i e t i e s ,  i f  they  a re  to  s u r v iv e ,  

must o f te n  c a l l  fo r  g r e a t  s a c r i f i c e  from t h e i r  members, and t h a t  a 

s u l l e n ,  a b je c t  p o p u la t io n  i s  a weak fo u n d a tio n  f o r  an e n d u r in g  s t a t e .

But group th e o ry  a s s ig n s  t h i s  f u n c t io n  to  g ro u p s— in  p a r t i c u l a r ,  

to  group l e a d e r s .  I t  i s  to  groups t h a t  p l u r a l i s t s  look fo r  the  p ro d d in g  

which moves s o c ie ty  to  respond to  new c h a l le n g e s  and a chang ing  e n v i ro n ­

ment. I t  has been the  g r e a t  f e a r  o f  p o s t-w a r  p lu r a l i s m  t h a t  s o c i a l  

change would m o b ilize  masses o f  c i t i z e n s ,  u n a f f i l i a t e d  w ith  groups, 

w ith o u t  l o y a l t y  to  e s t a b l i s h e d  group l e a d e r s ,  p r o p e l l i n g  them onto  th e  

p o l i t i c a l  s ta g e  w ith  e x p lo s iv e  fo r c e .  In t h i s  im agery, group l e a d e r s  

and e l i t e s  temper th e  p u b l i c ’s en th u s ia sm , t r a n s l a t i n g  the  in c o h e re n t  

y e a rn in g s  o f  the mass in to  workable p o l i c i e s .  In a n o th e r  imagery, group

le a d e r s  a re  in n o v a to r s — i t  i s  t h e i r  demands which l i e  behind p u b l ic
5 5

p o l i c y ,  t h e i r  e x p e r t i s e  which makes p o l i c y  work.

5*+G rant McConnell, P r iv a t e  power and American Democracy (N«w York; 
A lf re d  A- Knopf, 1966); Theodore Lowi, The End o f  L ib e ra l i s m  (New York:
V. W. Norton & Co., 1969).

55W illiam K ornhauser, The P o l i t i c s  o f  Mass S o c ie ty  (New York: The 
Free  P r e s s ,  1959); A. A. B e r le ,  Power Without P ro p e r ty  (New York; H arco u rt ,  
Brace & World, 1959)*
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There i s  more in v o lv ed  h e re ,  o f  c o u rse ,  th an  a s im p le  d e s c r i p t i v e  

s ta te m e n t  t h a t  e l i t e s  make p o l i c y .  There i s  a p r e s c r i p t i v e  elem ent 

as  w e l l ,  in  t h a t  p l u r a l i s t s  e x p ec t  c e r t a i n  v a lu e s  to  be se rv ed  by th e  

p re-em inence o f  e l i t e s .  ♦ 'S tab il ity * ' i s  the  m ajor va lue  se rv ed  by e l i t e s  

and group l e a d e r s — t h e i r  l e a d e r s h ip  i n h i b i t s ,  a c c o rd in g  to  David Truman, 

th e  emergence o f  "demagogues" from among the  m asses . E l i t e s ,  because  

they  wish to  p re se rv e  " th e  p o l i t i c a l  system  on which t h e i r  p r i v i l e g e s  

r e s t , "  w i l l  defend " th e  r u le s  o f  the  game" a g a in s t  a t t a c k s  by th e
eg

i r r a t i o n a l  o r  th e  d is c o n te n te d .

As Lowi has a b ly  d em o n stra ted , a n o th e r  m ajor v a lu e  se rv ed  by th e  

government o f  i n t e r e s t  groups i s  " i n f o r m a l i t y . "  There i s  a s t r o n g  

elem ent o f  v o lu n ta r is m  in  American p o l i t i c a l  th o u g h t ,  and t h i s  e lem ent 

i s  se rv ed  by th e  b e l i e f  t h a t  i n t e r e s t  groups p ro v id e  a way f o r  p o l i c y  to  

be made and a d m in is te re d  on a p u re ly  v o lu n ta ry  b a s i s .  The group, in  t h i s  

imagery, becomes an ag en t  o f  th e  s t a t e ,  r e p r e s e n t in g  p u b l ic  a u t h o r i t y  

among th o se  to  whom a p a r t i c u l a r  p o l i c y  a p p l i e s .  Farm p o l i c y ,  th u s ,  i s

a d m in is te re d  and d ev ise d  in  p a r t  by farm groups. I t  th e re b y  l o s e s  i t s

57" c o e rc iv e "  n a tu r e .  I t  may w e ll  be t h a t  groups recommend them selves  as 

a l t e r n a t i v e s  to  c i t i z e n s h i p  because o f  t h i s  w idespread  p re fe r e n c e  f o r  the

v o lu n ta ry  o v e r  the  c o e r c iv e .  C i t i z e n s h i p ,  u n l ik e  group a f f i l i a t i o n ,  i s
58to  a l a r g e  e x te n t  com pulsory . One may no t l e g a l l y  evade c e r t a i n  o f  the

eg
David Truman, "The American system  in  C r i s i s , "  P o l i t i c a l  S c ience  

Q u a r t e r ly , 7 1* (December, 1959), pp. **8l-97.
57McConnell, p r i v a t e  Power, pp. 80 - 89 .
58R obert P ra n g e r ,  A c tio n .  Symbolism, and O rder: The E x i s t e n t i a l  

Dimension o f  P o l i t i c s  in  Modern C i t i z e n s h ip  ( N a s h v i l l e .  T e n n . ; V a n d e rb i l t  
U n iv e r s i ty  P r e s s ,  1 9 ^ ) ,  p. I 1*. C i t i z e n s h ip ,  P ran g er  o b s e rv e s ,  r e p r e s e n t s  
"a  'g iven* s t a t u s  to  which th e  s e l f  must a d j u s t . "
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o b l i g a t i o n s  o f  c i t i z e n s h i p  ( t a x e s ,  m i l i t a r y  s e r v i c e ,  ju ry  d u ty ,  e t c . )  

and the e t h i c s  o f  d em ocra tic  l i f e  do n o t  p e rm it  th e  avo idance  even o f  

th o se  d u t i e s  which a re  n o t l e g a l l y  b in d in g  ( v o t i n g ) .  I t  i s  t r u e  t h a t  

many group a f f i l i a t i o n s  a re  v o lu n ta ry  in  name only* s in c e  government 

has g iven to  many groups th e  r i g h t  to  demand membership as a c o n d i t io n  

o f  employment ( e . g . ,  th e  c lo se d  union  sh o p ) .  But t h i s  in v o lu n ta ry  

c h a r a c t e r  o f  group membership i s  n o t  g e n e r a l ly  acknowledged by group

t h e o r i s t s ,  and in  the  myth o f  g roups, members a re  f r e e  to  j o i n  o r  n o t ,

59as  they  choose .

3) The p a r t i c i p a t i o n  by c i t i z e n s  in  the  a f f a i r s  o f  t h e i r  c i t y  

was tho u g h t by c l a s s i c a l  t h e o r i s t s  to  be a need sown in t o  th e  n a tu re  o f  

man. P o l i t i c a l  l i f e ,  the  l i f e  l i v e d  in  common, was a c o n t in u a l  e d u c a t io n  

in  th e  expanding  p o s s i b i l i t i e s  o f  human e x i s t e n c e .  Only s la v e s  were 

thought to  be so degraded as  to  have l o s t  co n sc io u sn e ss  o f  t h i s  need .

For a l l  o t h e r s ,  th e  d e n ia l  o f  p o l i t i c a l  r i g h t s  was an a f f r o n t  to  the
60d i g n i ty  o f  a m ature human b e in g .

Contemporary th e o ry ,  however, i s  n o t  c o m fo r ta b le  t a l k i n g  about

n e e d s .  A need i s  n o t  q u a n t i f i a b l e  and i t s  very  e x i s te n c e  e lu d e s
6ls t a t i s t i c a l  p ro o f .  p l u r a l i s t s  in  p a r t i c u l a r  would much r a t h e r  base 

t h e i r  i n v e s t i g a t i o n s  on demands o r  w an ts , which can be d is c u s s e d  o b je c ­

t i v e l y  and s tu d ie d  w ith  s t a t i s t i c a l  te c h n iq u e s .  Thus, i f  c i t i z e n s  do not

59McConnell, P r iv a t e  Power, p. 150; M ichael Rogin , " N o n p a r t is a n ­
s h ip  and th e  Group I n t e r e s t , "  in  P h i l i p  Green and Sanford  Levinson , e d s . ,  
Power and Community (New York: P an theon , 1969), pp. 112-^2; Lowi, 
D is o rd e r , p.

^°B achrach , Democratic E l i t i s m , pp . 1-9-

^Baehrach, "P olitics and Pseudopolitics," passim.
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ex p rese  a  demand f o r  g r e a t e r  p a r t i c i p a t i o n ,  they  can be assumed n o t  to  

have a need f o r  i t  e i t h e r .

But even where p a r t i c i p a t i o n  i s  demanded, p l u r a l i s t s  a r e  l i k e l y  

to  see  t h a t  demand as a seco n d ary  one; what i s  r e a l l y  b e in g  demanded, 

in  o th e r  words, i s  th e  s a t i s f a c t i o n  o f  a  p a r t i c u l a r  i n t e r e s t .  P a r t i c i ­

p a t io n  i s  v a lu a b le  to  th e  e x te n t  t h a t  i t  keeps  th e  system  p l u r a l i s t i c ,  

making room f o r  th e  e x p re s s io n  o f  new group i n t e r e s t s  a s  th e y  a r i s e .

Those i n t e r e s t s  may be r e p re s e n te d  a t  v a r io u s  l e v e l s  o f  th e  p o l i t i c a l  

sys tem . For some, th e  o n ly  im p o rtan t moment i s  when r e p r e s e n t a t i v e s  

and o th e r  governm ental o f f i c i a l s  s ta n d  f o r  r e - e l e c t i o n .  "Democracy,"

Schumpeter w ro te , "means o n ly  th a t  th e  peop le  have the  o p p o r tu n i ty  o f

62a c c e p t in g  o r  r e f u s i n g  th e  men who a re  to  r u l e  them ."

For o th e r  p l u r a l i s t s ,  r e p r e s e n t a t i o n  comes th rough  th e  a c t i v i t y  

o f  groupB and group l e a d e r s .  In  p l u r a l i s t  t h e o r i e s  o f  r e p r e s e n t a t i o n ,  i t  

i s  the  group th a t  i s  r e p re s e n te d ,  no t th e  c i t i z e n  o r  the  member. For 

" such  c o n t r o l  as we e x e r t  o v e r  o u r  p o l i t i c a l  l e a d e r s  in  dem ocra tic  o rg a n ­

i z a t i o n s , "  Robert Dahl has a rg u ed , "we must r e l y  h e a v i ly  on the  com peti­

t iv e n e s s  o f  l e a d e r s ,  t h a t  i s ,  on t h e i r  c o n s ta n t  and unending  r i v a l r y  in  

s a t i s f y i n g  th e  demands o f  r e l a t i v e l y  sm a ll  g r o u p s . " ^

T ^ is  p r e s e n ts  no d i f f i c u l t i e s  f o r  p l u r a l i s m 's  r e v i s io n  o f  dem ocra tic  

th e o ry ,  because  o f  two a ssu m p tio n s .  The f i r s t  i s  s t a t e d  b l u n t ly  by Dennis 

Thompson, who a s s e r t s  t h a t  i t  i s  " re a so n a b le  to  assume" t h a t  most c i t i z e n s *

62Schumpeter, C a p i ta l i s m ,  S o c ia l ism  and Democracy, c i t e d  in  BSch- 
ra c h ,  Democratic E l i t i s m , p . 21.

63R obert Dahl, " H ie ra rc h y ,  Democracy, and B a rg a in in g  in  P o l i t i c s  
and Economics," in  S tephen K. B a i le y  e t  a l . , R esearch  F r o n t i e r s  in  
P o l i t i c s  and Government (W ashington, D .C .: The Brookings I n s t i t u t i o n ,
1 9 5 5 i ,  pp. ^5-69 a t  p . 38 .
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64
i n t e r e s t s  a re  " sy m b o l ic a l ly  r e p re s e n te d "  by group® and a s s o c i a t i o n s .

R obert Dahl and C h a r le s  Lindblom make th e  same c la im :

. . .  the problem i s  n o t  so much one o f  i n s u r in g  t h a t  
ev e ry  c i t i z e n  i s  p o l i t i c a l l y  a c t iv e  on every  i s s u e  as  i t  i s  
one o f  i n s u r in g  t h a t  a l l  c i t i z e n s  have a p p ro x im a te ly  eq u a l 
o p p o r tu n i ty  to  a c t ,  u s in g  ‘o p p o r tu n ity *  in  th e  r e a l i s t i c  
r a t h e r  th an  th e  l e g a l i s t i c  s e n se .  I f  a l l  c i t i z e n s  have an 
ap p ro x im a te ly  eq u a l  o p p o r tu n i ty  to  a c t ,  th e r e  i s  a h igh  
p r o b a b i l i t y  t h a t  th o se  who do a c t  w i l l  be ro u g h ly  r e p r e s e n ­
t a t i v e  o f  those  who do n o t . ^

The second assum ption  i s  t h a t  th e  i n t e r e s t s  o f  a group a r e  s u f f i c i e n t l y

un ders tood  by group l e a d e r s  to  p e rm it  a s im ple  i d e n t i f i c a t i o n  between

le a d e r s  and members. As  M ichael Fogin has ph rased  i t ,  p l u r a l i s t s  must do

fo r  the  group what th ey  deny can be done fo r  the  n a t io n ,  i . e . ,  th ey  must

in v e n t  a "group  spook" by g iv in g  p e r s o n i f i c a t i o n  to  what i s  in  f a c t  a

complex o f  com peting i n t e r e s t s  w i th in  th e  a s s o c i a t i o n . ^

Both o f  th e se  assum ptions  have been a t t a c k e d  r e p e a te d ly .  The 

ev idence  on a s s o c i a t i o n  membership le a v e s  no doubt t h a t  most Americans 

sim ply  do n o t  b e lo n g  to  a s s o c i a t i o n s  o u ts id e  o f  t h e i r  r e l i g i o u s  a f f i l i ­

a t i o n .  The assum ption  t h a t  i n t e r e s t  groups " r e p r e s e n t "  th o se  who do no t 

b e lo n g  to  them i s  so sangu ine  as  to  approach  n a iv e t e .  D a h l 'a a n d  L indblom 'e 

hope t h a t  a c t i v e  c i t i z e n s  w i l l  be r e p r e s e n t a t i v e  o f  p a s s iv e  c i t i z e n s  i s  

b e l i e d  by th e  su rvey  d a t a ,  which c o n s i s t e n t l y  f in d  s o c i a l  and c l a s s  

d i f f e r e n c e s  between th e  two c a t e g o r i e s .  An d th e  ev idence  on the  p r iv a t e  

government o f  i n t e r e s t  groups l e a v e s  l i t t l e  doubt t h a t  th ey  a re  c h a r a c t e r ­

iz e d ,  f o r  th e  most p a r t ,  by a p a th e t i c  members, en tren ch ed  l e a d e r s h i p ,  and

64Dennis Thompson, The Democratic C i t i z e n  (O xford: Oxford U n iv e r ­
s i t y  P re s s ,  1968), p . 58 .

65C ited  in  Hannah p i t k i n ,  The Concept o f  R e p re s e n ta t io n  (B e rk e ley :  
U n iv e r s i ty  o f  C a l i f o r n i a  P r e s s ,  1 9 6 ?) ,  p. 265.

^ p o g i n ,  " N o n p a r t is a n s h ip ,"  p. 114.
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undem ocra tic  p r o c e d u r e s . ^

4) Perhaps th e  most im p o r ta n t  du ty  imposed on c i t i z e n s  by c l a s s i c a l

p o l i t i c a l  th e o ry  was th e  du ty  to  p re se rv e  l i b e r t y — th e  l i b e r t y  o f  a l l

c i t i z e n s ,  and n o t  m ere ly  o n e ' s  own. L ib e r ty  was o f  a p ie c e  to  c l a s s i c a l

th o u g h t:  i t s  d e n ia l  to  one p a r t  o f  th e  c i t i z e n r y  th re a te n e d  the  l i b e r t y
68o f  a l l .  Moreover, l i b e r t y  was d e f in e d  by i t s  o b j e c t :  i t  was f i r m ly

t i e d  to  c e r t a i n  c o n c e p t io n s  o f  the  p u b l ic  good, c e r t a i n  o b j e c t s  which i t

was tho u g h t p ro p e r  to  use o n e ' s  l i b e r t y  to  p u rsu e .  As su c h ,  i t s  s u r v i v a l

depended upon the  l o y a l t y  o f  c i t i z e n s  no t o n ly  to  t h e i r  c o u n try ,  bu t a l s o

to  the  p r i n c i p l e s  embodied in  t h e i r  c o u n t r y 's  law . In American p o l i t i c a l

th o u g h t ,  t h i s  n o t io n  has been e x p re sse d  most c l e a r l y  by th e  P u r i t a n s .

Here, f o r  exam ple, i s  W in th ro p 's  d e f i n i t i o n :

The o t h e r  k ind  o f  l i b e r t y  I  c a l l _ c i v i l  o r  f e d e r a l  / a s  opposed 
to  'n a tu r a l *  l i b e r t y ,  o r  l i c e n s e / ;  i t  may a l s o  be termed 
m ora l,  in  r e f e r e n c e  to  th e  covenant between God and man, in  the 
m oral law , and th e  p o l i t i c  covenan ts  and c o n s t i t u t i o n s ,  among 
men th em se lv es .  This  l i b e r t y  i s  th e  p ro p e r  end and o b j e c t  o f  
a u t h o r i t y ,  and canno t s u b s i s t  w ith o u t  i t ;  and i t  i s  a l i b e r t y

B achrach , D em ocratic E l i t i s m , pp. >9 f f . ; Henry S» K a r i e l ,  The 
D ec lin e  o f  American P lu ra l i s m  { S ta n fo rd ,  C a l i f . : S ta n fo rd  U n iv e r s i ty  
P r e s s .  1961); S .  M. L i p s e t .  p o l i t i c a l  Man. pp. 387-^33. As t h i s  c h a p te r  
was b e in g  w r i t t e n ,  th e  P r e s id e n t  o f  th e  T eam ste rs ' Union, Frank F i t z ­
simmons, inform ed th e  re fo rm e rs  in  th e  un ion  t h a t  they  cou ld  s im p ly  "go 
to  h e l l . "  He was lo u d ly  cheered  by th e  assem bled b u s in e s s  a g e n ts  and 
l o c a l  union  p r e s i d e n t s ,  a f a c t  which sho u ld  be re a d  in  th e  c o n te x t  o f  
David Truman's b e l i e f  t h a t  groups o p e ra te  w i th in  a "d em o cra t ic  mold" and 
t h a t  v i o l a t i o n s  o f  d em ocra tic  p ro ced u re  i n v i t e  " c e n su re  from o th e r  groups" 
and engender " g u i l t  f e e l i n g s "  among members. At th e  same t im e , however, 
Truman n o ted  t h a t  "one way—o f t e n  th e  o n ly  way—o f  r e t a i n i n g  a measure o f  
am ity  in  a m a jo r i ty  may be th rough  th e  s e c e s s io n  o r  e x p u ls io n  o f  a 
r e b e l l i o u s  m in o r i ty . "  (Truman, The Governmental P ro c e s s , pp. 129, 188) 
This  f a c t  makes com parisons between th e  dynamics o f  the  group and the  
dynamics o f  th e  s t a t e  p a r t i c u l a r l y  ominous.

68S o lo n 's  r u le  was t h a t  " th e  most p e r f e c t  s t a t e  i s  one in  which 
an i n j u r y  to  one i s  an i n j u r y  to  a l l . "
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to th a t o n ly  which i s  good, j u s t ,  and h on est. This l ib e r ty
you are to  stand fo r , w ith  the hazard not on ly  o f  your goods,
but o f  your l i v e s ,  i f  need be.^g

It  hardly needs to be emphasized th at modern Americans do not th ink  o f

l ib e r ty  in th ese  term s. For u s , and fo r  our a n cesto rs  going back two

hundred y e a rs  o r  more, l i b e r t y  has meant the  r i g h t  o f  th e  in d iv id u a l  to

in c re a s e  h i s  m aste ry  o v e r  n a tu r e  and o v e r  hiB fe l lo w  men: in  obed ience

to  c e r t a i n  vaguely  fo rm ula ted  (and o f t - v i o l a t e d )  " r u l e s  o f  th e  game."

Contemporary p o l i t i c a l  s c ie n c e  shares the b ia se s  o f  America n

th o u g h t ,  in  t h i s  case  as  in  o t h e r s .  S p e c i f i c a l l y ,  i t  m a in ta in s  two

r e l a t e d  p o s i t i o n s  on the  s u b je c t  o f  l i b e r t y  and th e  c i t i z e n ' s  v o c a t io n :

1) the  c i t i z e n  who i s  p a s s io n a t e ly  committed to  a n y th in g  i s  a menace to

th e  l i b e r t y  o f  o th e r s ;  and 2) l i b e r t y  can be more s u c c e s s f u l l y  defended

by the  c o m p e t i t io n  among groups th an  by th e  v ig i l a n c e  o f  c i t i z e n B .

P a s s io n a te  commitments a re  s u s p e c t  because  o f  th e  f e a r  t h a t  they

w i l l  e a s i l y  g e t  o u t  o f  hand. The danger faced  by the  American system ,

David Truman wrote in  1952, i s  i n s t a b i l i t y  g e n e ra te d  from below, by

70demagogues such as McCarthy a r is in g  suddenly from among the m asses.

In t h i s  s e n se ,  th e  " r u l e s  o f  th e  game" a re  though t to  be f r a g i l e  in deed ,

even by th o se  t h e o r i s t s  who p la c e  so much im portance on them. In f a c t ,

th e  r u le s  a re  the  in v e n t io n  o f  the  e l i t e s ,  and i t  i s  f o r  t h a t  reaso n

th a t we must look to the e l i t e s  for th e ir  p r e se r v a tio n . And even then
71we must r e ly  on the e l i t e s '  sen se  o f  th e ir  own s e l f - i n t e r e s t .

69M ather, H agnalia  C h r i s t i  Americana, c i t e d  by A le x is  de Tacque- 
v i l l e ,  Democracy in  Ame r i c a , t r a n s .  Henry Reeve, ed .  P h i l l i p s  B rad ley  
(New York: A lf red  A. Knopf, 1 9 ^5 ) ,  Vol. I ,  pp. U2-i+3.

70Truman, "American System in C risis,"  passim.
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M ichael Walzer has gone so  f a r  a s  to  i d e n t i f y  even " c i v i c  v i r t u e "  

as  a p a s s io n  f ra u g h t  w ith  danger  in  th e  c o n te x t  o f  a l i b e r a l  s o c i e t y .

"What we canno t have, and ought n o t  to  ask o f  one a n o th e r ,  under p r e s e n t  

c o n d i t io n s ,  i s  c iv i c  v i r t u e . "  To do s o ,  he a rg u e s ,  would r e q u i r e  the  

u n le a s h in g  o f  " y e a rn in g s"  t h a t  a r e  dangerous because  " th e y  cannot r e a d i l y  

be met w i th in  the  world o f  l i b e r a l i s m . "  Much b e t t e r  to  expand f e e l i n g s  

o f  " p a t r i o t i s m "  w i th in  the  c o n te x t  o f  a p r i v a t i s t i c  " c i v i l i t y "  based  on

t r a d i t i o n a l  American v a lu e s  such  as " in d iv id u a l i s m ,  s e c u la r i s m ,  and
72to le r a t io n ."

P lu ra l i s m  lo o k s  in s t e a d  to  the  c o m p e t i t io n  o f  groups fo r  the  

p r e s e r v a t io n  o f  l i b e r t y .  Tyranny, in  t h i s  s e n s e ,  i s  d e f in e d  much as  

Madison d e f in e d  i t ,  as  th e  dominance o f  a s i n g l e  f a c t io n  in  p o s s e s s io n  o f  

th e  s t a t e .  But i t  i s  im p o rtan t  to  n o t i c e  t h a t  t h e r e  i s  an im p o rtan t  

e lem ent m is s in g  from t h i s  c o n c e p tio n  o f  l i b e r t y ,  one t h a t  i s  l o g i c a l l y  

t i e d  to  the  o f f i c e  o f  c i t i z e n s h i p  and which must d is a p p e a r  w ith  th e  e l im ­

i n a t i o n  o r  d im in u tio n  o f  t h a t  o f f i c e .

The m iss in g  e lem ent i s  what m ight be c a l l e d  " c i v i c  e d u c a t io n , "  th e  

purpose  c l a s s i c a l  th e o ry  a s s ig n e d  s p e c i f i c a l l y  to  th e  p o l i s .  "The c h i e f  

purpose  o f  th e  c i t y  i s  th e  nob le  l i f e  and t h e r e f o r e  the  c h i e f  concern  o f
nx

th e  c i t y  must be th e  v i r t u e  o f  i t s  members and hence l i b e r a l  e d u c a t io n ."  

But la c k in g  th e  e d u c a t io n a l  g o a l  which was so im p o rtan t  an elem ent in  the  

c l a s s i c a l  u n d e r s ta n d in g  o f  l i b e r t y ,  p lu r a l i s m  acknowledges o n ly  growth 

and s u r v i v a l  a s  the  p u rp o ses  o f  th e  s t a t e .  Thus such f a v o r i t e  terms as

72Michael W alzer, " C i v i l i t y  and C iv ic  V ir tu e  in  Contemporary Amer­
i c a , "  S o c ia l  R esea rch , 4 l  ( w i n te r ,  197*0, pp. 6l l ,  607-08.

73Leo S t r a u s s ,  The C i ty  and Han (Chicago: Rand, McNally, 1963), 
pp. 31-32 .
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"sys tem  m a in te n a n c e ,"  " s t a b i l i t y , "  " s u r v i v a l  o v e r  t im e ,"  and so o n .

The s u r v i v a l  o f  th e  system , in  f a c t ,  i s  the  o n ly  c o n te n t  p l u r a l i s t s  a re
7kw i l l i n g  to  concede to  the  n o t io n  o f  a " p u b l ic  i n t e r e s t . "  Beyond t h a t  

t h e r e  i s  o n ly  the  c la s h  o f  p r i v a t e  i n t e r e s t s ,  th e  unending  and n o rm a tiv e ly  

empty " p ro c e s s  o f  governm ent."

Looked a t  from th e  c i t i z e n ’s  v ie w p o in t ,  t h i s  p ro c e s s  must f r e q u e n t ly  

ap p ear  p o i n t l e s s .  In i t s  grimmest form, as sk e tc h ed  by A rth u r  B e n tle y ,  

th e  c i t i z e n  was expec ted  to  move in  a u n iv e r s e  in  which no v a l i d  d i s t i n c ­

t i o n s  could  be made between one " i n t e r e s t "  and a n o th e r ,  in  which no f i n a l  

judgem ents cou ld  be o f f e r e d  on p u b l ic  p o l i c y ,  in  which language i t s e l f  

had been s t r i p p e d  o f  the  a b i l i t y  to  convey p o l i t i c a l  meaning. Having

accep ted  B e n t l e y 's  imagery, i t  was no wonder t h a t  C h a r le s  Merriam w orried

75t h a t  on ly  war cou ld  c a p tu re  the  fancy  o f  the  modern c i t i z e n .  Even in  

th e  l e s s  a u s te r e  imagery o f  contem porary  p lu r a l i s m  ( a s  in  th e  passag e  

quoted  above from Michael W a lz e r 's  a r t i c l e )  th e  s t a t e  i s  p i c tu r e d  as a 

rea lm  o f  m o ra lly  n e u t r a l  fo rc e s  whose c o m p e t i t io n  produces  the  compro­

m ises  ( a l s o  m o ra lly  empty) which pass  as p u b l ic  p o l i c y .  Such a s t a t e  can 

have very  l i t t l e  use f o r  the  c l a s s i c  o f f i c e  o f  c i t i z e n s h i p ,  and i f  th e re  

i s  a w idespread  f e e l i n g  among Americans t h a t  " p o l i t i c s  d o e s n ' t  m a t t e r , "  

then  i t  may be w e ll  to  ponder what p a l t r y  o b j e c t s  the  c i t i z e n  i s  c a l l e d  

upon to  a c h ie v e .

? k Truman, Governmental P ro c e s s , pp. x l v - x l v i .

75 C h ar les  Merriam, " C i t i z e n s h i p , "  U n iv e r s i t y  o f  Chicago Magazine,
3 ( J u ly ,  1911)* pp. 275-77 . See a l s o  VAlson Carey McWilliams, The Idea  
o f  F r a t e r n i t y  in  America (B e rk e le y :  U n iv e r s i ty  o f  C a l i f o r n i a  P r e s s ,
1 9 7 ^ ):  " • . . such s o c i e t i e s  rouse  a d e s i r e  fo r  p u rp o se ,  fo r  escap e  from 
th e  s h e e r  boredom o f  l i f e  a c c o rd in g  to  th e  'rhy thm  o f  n a t u r e '  t h a t ,  
s a d ly ,  i s  one o f  th e  g r e a t  a p p e a ls  o f  w ar ."  (P- 53)
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C i t i z e n s h ip  a s  an O r i e n t a t io n

P l u r a l i s t  t e x t s  g ive  to  groups th e  p rim ary  r e s p o n s i b i l i t y  f o r  

sh ap in g  th e  c i t i z e n ' s  p o l i t i c a l  o r i e n t a t i o n .  Groups d e f in e  the  p o l i t i c a l  

u n iv e r se ;  th ey  a r e  th e  raw m a te r i a l s  o f  p o l i t i c s .  They make p o l i t i c s  

com prehensib le  and a c c e s s ib le *  At th e  same t im e ,  groups c i v i l i z e  th e  

c i t i z e n  by te a c h in g  him th e  v i r t u e s  o f  to le r a n c e  and m o d era t io n .  This  

e x p la in s  th e  h o r ro r  w ith  which W illiam  K ornhauser and o t h e r  p l u r a l i s t s  

have g re e te d  the  p ro sp e c t  o f  th e  "un-grouped" man— the  mass man, the  

s u b je c t  w ith  no l o y a l t y  to  groups and, t h e r e f o r e ,  no r e i n s  on h i s  p a s s io n .  

" I n  the absence o f  in te rm e d ia te  groups to  a c t  as r e p r e s e n t a t i v e s  and 

g u id e s  f o r  p o p u la r  p a r t i c i p a t i o n , "  K ornhauser w r i t e s ,  "p eo p le  must a c t  

d i r e c t l y  in  the  c r i t i c a l  c e n t e r s  o f  s o c i e ty ,  and t h e r e f o r e  in  a manner 

u n r e s t r a in e d  by th e  v a lu e s  and i n t e r e s t s  o f  a v a r i e t y  o f  s o c i a l  g ro u p s ."

There a re  s e v e r a l  assum ptions  h e re ,  and th ey  a re  th e  h e a r t  o f  the  

p l u r a l i s t  a t t a c k  on c i t i z e n s h i p .  The most im p o rtan t  assum ption seems to  

be t h a t  th e r e  i s  no a l t e r n a t i v e  to  th e  group o r i e n t a t i o n  e x cep t  "mass 

s o c ie ty "  o r  " t o t a l i t a r i a n i s m . "  p u r su in g  t h i s  th o u g h t ,  P e t e r  Drucker has 

argued  t h a t  " th ro u g h o u t  our  h i s t o r y  i t  has been o u r  s p e c i a l  concern  and 

our  s p e c i a l  a b i l i t y  to  make th e  common good i s s u e  from th e  c o n f l i c t  o f  

p a r t i c u l a r  and s e l f - c e n t e r e d  i n t e r e s t s  . . . .  The ta s k  in  th e  world t o ­

day i s  to  make p lu ra l i s m  w ork." The o n ly  a l t e r n a t i v e ,  he c o n c lu d e s ,  i s  

77t o t a l i t a r i a n i s m .

76K ornhauser, P o l i t i c s  o f  Mass S ° c i e t y , p. 77.

77P e te r  F- D rucker, " I n d iv id u a l  Freedom and E f f e c t iv e  Government 
in  a S o c ie ty  o f  S uper-P ow ers ,"  in  W illiam V. D 'Antonio and Howard J .  
E h r l i c h ,  e d s . , Power and Democracy in  America (N o tre  Dame: U n iv e r s i ty  o f  
N otre Dame P r e s s ,  1961), p. 23 .
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K ornhauser wants to  show t h a t  men w ith o u t a t ta c h m e n ts  to  " p r o x i ­

mate o b j e c t s "  a re  dan g ero u s , and w ith  t h a t  much o f  h i s  argum ent, I  th in k ,  

t h e r e  can be no q u a r r e l .  I t  i s  t r u e ,  no d o u b t,  t h a t  " th o s e  who do n o t  

p o s se s s  a v a r i e t y  o f  r e l a t i o n s  w ith  t h e i r  f e l lo w s  a re  d isp o se d  to  seek
ng

new and o f te n  remote so u rc e s  o f  a t ta c h m e n t and a l l e g i a n c e . "  And i t  i s  

a l s o  t r u e  t h a t  the  s e a rc h  f o r  remote a t ta c h m e n ts  can le a d  to  c h i l i a s t i c  

p o l i t i c a l  movements w ith  u n r e a l i s t i c  e x p e c ta t io n s  and a p r o p e n s i ty  f o r  

v io le n c e .  But K ornhauser a l s o  w ishes to  show t h a t  i n t e r e s t  groups a re  a 

s o lu t i o n  to  t h i s  problem , which i s  a n o th e r  m a t t e r  e n t i r e l y .  Kornhauser 

s h a re s  th e  w idespread  tendency  among p l u r a l i s t s  to  a t t r i b u t e  to  i n t e r e s t

groups the  q u a l i t i e s  o f  a s s o c i a t i o n s , and, beyond t h a t ,  th e  q u a l i t i e s  o f

79th e  C i ty  i t s e l f .  T ^ is  e n a b le s  K ornhauser to  c la im  s e v e r a l  im p o rtan t  

v i r t u e s  f o r  groups which most o f  them do n o t ,  i n  f a c t ,  p o s s e s s .  Ftor e x ­

ample, in  o r d e r  to  accom plish  i t s  most im p o r ta n t  t a s k - - " i n t e g r a t i n g  people  

i n to  a  wide range  o f  p rox im ate  c o n c e rn s"— a group would have to  be sm all  

and l o c a l  i n  c h a r a c t e r ,  and g e n e ra l  in  i t s  scope o f  c o n c e rn s .  We 

know t h a t  most groups do no t combine th e s e  q u a l i t i e s .  I f  th e y  a re  sm a ll  

th e y  te n d  to  have a narrow  fo cu s  o f  concern ; in d e e d ,  they  a re  l i k e l y  to  

be concerned  w ith  one i s s u e  o n ly  ( th e  p r e s e r v a t io n  o f  l o c a l  h i s t o r i c a l  

s i t e s ,  s a y ,  o r  the  upkeep o f  th e  l o c a l  p a r k la n d s ) .  I f  a group i s  l a r g e ,  

on th e  o t h e r  hand, and has a more g e n e ra l  s e t  o f  i n t e r e s t s  ( th e  A f r i c a n  

C i v i l  L i b e r t i e s  Onion, f o r  exam ple), i t  te n d s  to  p la y  o n ly  a sm a ll  p a r t  in  

i t s  members l i v e s ,  l o s i n g  th e  in t im acy  t h a t  i s  an im p o rtan t  p a r t  o f  the  

" c i v i l i z i n g "  in f lu e n c e  o f  a s s o c i a t i o n s .  Or i t  may be so narrow  in  focus

70K ornhauser,  P o l i t i c s  o f  Hass S o c ie ty , p . 60.
79LQwi, Disorder, pp. 32-33.
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t h a t  members w i l l  s c a r c e l y  g ive  i t  any though t a t  a l l ,  beyond s e n d in g  in  

t h e i r  membership dues o r  re sp o n d in g  to  o c c a s s io n a l  a p p e a ls  f o r  emergency 

s u p p o r t .  (The N a t io n a l  R i f l e  A s so c ia t io n  i s  an example o f  an i n t e r e s t  

group o f  t h i s  t y p e . )

K ornhauser e x p e c ts  groups to  perform  a n o th e r  im p o r ta n t  f u n c t io n .

They g ive  c i t i z e n s  ( l i m i t e d )  a c c e s s  to  p o l i t i c a l  l e a d e r s .  T h is  i s ,

a d m i t te d ly ,  a c c e ss  by p roxy , s in c e  i t  i s  the  group l e a d e r  who has  a c c e s s ,

and n o t th e  group member. Bu t  here  a g a in  the  f i c t i o n  o f  democracy w ith in

th e  group—" a s s o c i a t i o n s !  dem ocracy"— i s  employed to  make th e  th e o ry

work. In t h i s  f i c t i o n ,  c i t i z e n s  shape th e  p o l i c i e s  o f  g ro u p s ,  and groups

shape th e  p o l i c i e s  o f  governm ent. C om petit ion  w i th in  th e  group i s

m irro re d  in  c o m p e t i t io n  among g ro u p s .

A p l u r a l i t y  o f  independen t and l i m i t e d - f u n c t i o n  groups s u p p o r ts  
l i b e r a l  democracy by p r o v id in g  s o c i a l  b ases  o f  f r e e  and open 
c o m p e t i t io n  f o r  l e a d e r s h i p ,  w idesp read  p a r t i c i p a t i o n  in  th e  
s e l e c t i o n  o f  l e a d e r s ,  r e s t r a i n t  i n  th e  a p p l i c a t i o n  o f  p r e s s u r e s  
on l e a d e r s ,  and s e lf -g o v e rn m e n t  in  wide a r e a s  o f  s o c i a l  l i f e . g ^

I t  i s  no a c c id e n t  t h a t  groups do n o t  perform  th e se  f u n c t io n s .  As 

c r i t i c s  o f  group th e o ry  have p o in te d  o u t ,  th e  s t r u c t u r e  o f  A f r i c a n  gov­

ernm ent, w ith  i t s  m u l t ip le  l a y e r s  o f  a u t h o r i t y ,  f o r c e s  groups to  adop t a
8 ls t r a t e g y  o f  narrow  c o n c e rn s .  The p r i z e  in  American p o l i t i c s  has most 

o f t e n  gone to  groups which co u ld  m o b il iz e  a sm a ll  number o f  members 

beh ind  an ex trem ely  s p e c i f i c  g o a l ,  and c o n c e n t r a te  t h a t  energy  in  one 

c a r e f u l l y  chosen s p o t :  on an u n d e r s e c r e ta r y  o f  th e  Department o f  I n t e r i o r ,

o r  a r e g io n a l  d i r e c t o r  o f  th e  F e d e ra l  Trade Commission. Groups succeed  by

80K ornhauser,  P o l i t i c s  o f  Mass S o c i e ty , pp. 230-31; s e e  a l s o  Truman, 
Governmental P ro c e s s , p . 136.

S iMcConnell, P r iv a t e  Power, pp. 109 f f . i Lowi, End o f  L ib e ra l i s m ,  
p a s s im .;  E. E. S c h a t t s c h n e id e r ,  The Sem i-Sovereign  Peop le  (New York: H o lt.  
R in e h a r t  & W inston, I9 6 0 ) ,  pass im .
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id e n t ify in g  a s in g le  goal and m onitoring d e c is io n s  so as to  know when 

and where to  bring th e ir  power to b ear. A s tr a te g y  such as t h is  one 

cannot su rv iv e  a debate w ith in  the o rg a n iza tio n  over the g o a ls  o f  the  

o r g a n iza tio n , nor can i t  t o le r a te  frequent ch a llen g es  to  the group's  

leadership .® ^

In terms o f  the c i t i z e n ' s  o r ie n ta t io n , then , the e f f e c t  o f  group 

p o l i t i c s  i s  to  p r iv a t iz e  ra th er than c i v i l i z e  the c i t iz e n .  And on c lo se r  

in sp e c t io n , t h is  turns out to  be ju s t  about what group theory exp ects  

groups to do. P lu r a l i s t s  have searched fo r  ways o f  co n ta in in g  p o l i t i c a l  

enthusiasm , and group p o l i t i c s  i s  admirably s u ite d  to t h is  purpose. 

Kornhauser counts as one o f  p lu r a lism 's  v ir tu e s  the fa c t  that " s e l f - s e l e c ­

t iv e  involvem ent in  n a tio n a l p o l i t i c s  tends to l im it  the number o f  people
83who are v i t a l l y  concerned with any g iven  is s u e ."  Edward S h ils  has

praised  the group system  in  s im ila r  terms:

The p lu r a l i s t i c  s o c ie ty  keeps men's sen tim en ts from f ly in g  
outwards towards f ix a t io n  on those remote o b je c ts  which 
u n s e t t le  equanim ity and d istu rb  the p lu r a l i s t i c  eq u ilib r iu m .
A w ell-w ork ing p lu r a l i s t i c  s o c ie ty  absorbs s u f f i c ie n t  o f  the 
a tte n t io n  and a f fe c t io n  o f  i t s  members in to  a wide range o f  
more proximate concerns—workshop, neighborhood, c lu b , church, 
team, fa m ily , fr ie n d s , trade union, sc h o o l, e t c .  At l e a s t  as

S“ ch c h a l le n g e s  a r e  in  any case  ex trem e ly  r a r e ,  s in c e  a n o th e r  
c h a r a c t e r i s t i c  o f  the  "p rim ary  group" i s  i t s  hom ogeneity . " O r d in a r i l y ,  
p r im ary  groups do no t t o l e r a t e  h igh  l e v e l s  o f  p o l i t i c a l  t e n s io n  and 
c o n f l i c t  . . . .  I t  i s  most p ro b ab le  t h a t  members o f  any p rim ary  group 
a r e  s o c i a l l y ,  eco n o m ica l ly ,  e t h n i c a l l y ,  s o c i a l l y  a l i k e . "  W illiam  H. 
F la n ig a n ,  P o l i t i c a l  B ehav io r  o f  the  American E l e c to r a t e  (B oston : A llyn  
and Bacon, 1968), pp. 5^-55; a l s o  H erb e rt  McC-Ujsky and H arold E.
D ah lg ren , "P rim ary  Group In f lu e n c e  on P a r ty  L o y a l ty ,"  American P o l i t i c a l  
S c ien ce  Review, 53 (Sep tem ber, 1959)» p . 760, T h is  i s  n o l  t r u e ,  o f  
c o u rse ,  o f  l a r g e ,  mass membership o r g a n i z a t i o n s ,  where c o n s t r a i n t s  a g a in s t  
c h a l le n g e s  to  group l e a d e r s  a r i s e  from th e  h i e r a r c h i c a l  and undem ocra tic  
way in  which such o r g a n iz a t io n s  a r e  governed.

83Kornhauser, P o litic s  of Hass Society, p. 82.
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import a n t , i t  keeps down the need fo r  a u n if ic a t io n  o f  a l l  
th ese  l o y a l t i e s  in to  a s in g le  lo y a l ty .

Madison i s  invoked once again  at t h is  p o in t—by Kornhauser and by v i r ­

t u a lly  every  o th er group t h e o r is t — in  order to  dem onstrate the ex ten t to  

which overlap p in g  memberships prevent tyranny by p rev en tin g  the c i t i z e n ' s  

t o t a l  commitment to  any s in g le  group or in t e r e s t .  The se  " c r o ss -c u tt in g  

s o l id a r i t i e s ,"  accord ing to  Kornhauser, "help prevent one l in e  o f  s o c ia l  

cleavage from becoming dominant, and they co n stra in  a s s o c ia t io n s  to  

r e sp ec t  the variou s a f f i l i a t i o n s  o f  th e ir  members l e s t  they a l ie n a te  

them."85

Arguments such as th ese  re v ea l the e x ten t to  which c i t iz e n s h ip  has 

become an "excluded category4' in  contemporary p o l i t i c a l  s c ie n c e . The 

posin g  o f  the two s ta rk  a l t e r n a t iv e s —"group o r ien ta tio n "  v s . "mass o r ie n ­

ta tio n " — le a v e s  no room fo r  the co n sid era tio n  th a t c i t iz e n s h ip  i s  i t s e l f  

an o r ie n ta t io n  o f  g r e a t , perhaps c e n tr a l importance in  a dem ocratic  

n a tio n . The fea r  o f  p o l i t i c a l  enthusiasm  and the ca su a l acceptance o f  

p o l i t i c s  as the concern o f  o n ly  the few a lso  req u ire  the abandonment o f  

c i t iz e n s h ip .  But the d ilu t io n  o f  c i t iz e n s h ip — indeed , the d i lu t io n  o f  

p o l i t i c s  i t s e l f — i s  nowhere b e t te r  dem onstrated than in  the p lu r a l i s t  

treatm ent o f  the id ea  o f  the p u b lic  in t e r e s t .

"In l ib e r a l  s o c ie t i e s ,"  Robert Dahl has concluded, " p o l i t i c s  i s
86a sideshow  in  the great c ir c u s  o f  l i f e . "  This p resen ts  l ib e r a l  s o c i ­

e t i e s  w ith a problem o f  ep ic  p ro p o rtio n s. I f  p o l i t i c s  i s  m erely a s id e ­

show, who w i l l  attend  to  the p u b lic 's  b u sin ess?  Not the p u b lic , c e r ta in ly .

8 *+Edward s h i l s ,  The Torment o f  S ecrecy , c it e d  i b i d . ,  pp. 6j>-6k.
Q c.

K ornhauser ,  p o l i t i c s  o f  Mass S o c ie ty ,  p . 80.
8 6 Dahl, Who Governs?, p. 305.
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For one th ing*  c i t i z e n s  a re  too p re o ccu p ied  w ith  p r i v a t e  concerns  to  

devote  much a t t e n t i o n  to  p o l i t i c s .  F u r th e rm o re ,  th e y  a r e  s c a r c e l y  con­

s c io u s  t h a t  th e r e  even i s  a p u b l i c ,  o r  t h a t  th ey  a re  a p a r t  o f  i t .  And 

i f  p o l i t i c s  i s  on ly  a " s id e sh o w ,"  why so u ld  c i t i z e n s  pay more than  

s u p e r f i c i a l  a t t e n t i o n  to  i t ?

Group th e o ry  g e ts  around t h i s  d i f f i c u l t y  by s e v e r a l  d i f f e r e n t  

r o u te s .  One way i s  by denying  th a t  t h e r e  i s  a n y th in g  l i k e  a t r u e  

" p u b l i c "  i n t e r e s t ,  a t  l e a s t  in  an o p e r a t i o n a l  s e n s e .  As we have n o ted  

above, Truman ta k e s  t h i s  r o u t e ,  a rg u in g  t h a t  th e  " a s s e r t i o n  o f  an 

i n c lu s iv e  ' n a t i o n a l '  o r  'p u b l i c  i n t e r e s t '  i s  an e f f e c t i v e  d e v ic e "  f o r  

groups t r y i n g  to  " red u ce  o r  e l im in a te  opposing  i n t e r e s t s . "  Fo llow ing  

B e n t le y ,  Truman a s s e r t s  t h a t  " th e s e  c la im s  . . .  do n o t  d e s c r ib e  any
Q r j

a c t u a l  o r  p o s s ib le  p o l i t i c a l  s i t u a t i o n  w i th in  a complex modern n a t i o n . "  

Truman adm its  t h a t  t h e r e  must be som eth ing  h o ld in g  s o c i e ty  to g e th e r  

b e s id e s  th e  narrow group i n t e r e s t s  o f  th e  Farm Bureau, th e  AFL-CIO, and 

o t h e r  lo b b ie s .  This  "som eth ing  e l s e "  Truman d e f in e s  a s  " i d e a l s "  and 

" t r a d i t i o n s "  such  as  " c i v i l  l i b e r t i e s ,  c o n s t i t u t i o n a l i s m ,  r e p r e s e n t a t i v e  

r e s p o n s i b i l i t y ,  and th e  l i k e . "  But th e s e  a r e  o n ly  i n t e r e s t s  a f t e r  a l l ,  

th e  e x p re s s io n  o f  p o t e n t i a l  i n t e r e s t  g roups,  which a re  j u s t  a s  r e a l  as  

any o t h e r ,  even i f  we c a n ' t  l o c a t e  t h e i r  n a t i o n a l  h e a d q u a r te r s  o r  t h e i r  

e x e c u t iv e  s e c r e t a r i e s . ^

87 Truman, Governmental P r o c e s s , pp. 50-51 . s e e  a l s o  Frank S o ra u f ,  
"The P u b l ic  I n t e r e s t  R e c o n s id e re d ,"  J o u r n a l  o f  P o l i t i c s ,  19 (November, 
1957)# pp . 616-39; G^-endon S c h u b e r t ,  The P u b l ic  I n t e r e s t  (G lencoe , H I . :  
The Free F ree ,  1961); John P. B. H i l l e r ,  The N ature  o f  P o l i t i c s  (London: 
Duckworth, 1962), Chs. 3 & and f o r  a d i f f e r e n t  view, B r ian  B arry ,
"The P u b l ic  I n t e r e s t , "  in  W illiam  E. C onno lly , e d . ,  The B ias  o f  P lu ra l i s m  
(New York: A therton  P r e s s ,  1969), pp. 159-77.

88Truman, Governmental P rocess, p. 5 1 .
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A nother, more am b it io u s  r o u te  b e g in s  by a d m i t t in g  t h a t  t h e r e  i s  

such  a th in g  as the  p u b l ic  i n t e r e s t ,  b u t  then  i d e n t i f y i n g  t h a t  i n t e r e s t  

w ith  " s t a b i l i t y * '  o r  ' ' s u r v i v a l  o f  the  r u l e s  o f  th e  game." As we have 

s een  above, Truman f l i r t s  w ith  t h i s  id e a  h im s e l f .  The advan tage  o f  t h i s  

s o lu t i o n  i a  t h a t  i t  i s  p l a u s i b l e  to  i d e n t i f y  " s u r v i v a l  o f  the  r u l e s "  w ith  

group l e a d e r s ,  as Truman does , s in c e  l e a d e r s  a re  m ain ly  r e s p o n s ib le  f o r  

d e v i s in g  th e  m iles  in  th e  f i r s t  p l a c e ,  and a re  th e  ones who b e n e f i t  most 

d i r e c t l y  from t h e i r  o p e r a t io n .  Does t h i s  s o lu t i o n  work?

Imagine a s o c i e ty  d iv id e d  s h a rp ly  between a sm a ll  m in o r i ty  w ith  

f u l l  enjoym ent o f  th e  t r a p p in g s  o f  power, and a v a s t  m a jo r i ty  w ith o u t 

in f lu e n c e .  The pow erfu l m in o r i ty —a band o f  c o n q u e ro rs ,  f o r  exam ple— 

would n a t u r a l l y  be aware o f  a c e r t a i n  community o f  i n t e r e s t  w ith  t h e i r  

s u b j e c t s .  They would u n d e rs ta n d  t h a t  t h e i r  o c c u p a t io n  o f  so  v a s t  a 

m u l t i tu d e  c o n s t r a in e d  them to  c o o p e ra te  in  the  s h a r in g  o f  th e  bu rdens  and 

rew ards  o f  o f f i c e .  But we would h a rd ly  confuse  t h i s  i n t e r e s t  o f  th e  

c o n q u e r o r 's  band w ith  a p u b l ic  i n t e r e s t .  M oreover, we know t h a t  bands o f  

t h i s  s o r t  o f t e n —perhaps  u s u a l l y — f a l l  i n to  d isag reem en t and a re  e i t h e r

d i s s o lv e d  e n t i r e l y  o r  a re  tak en  o v e r  by one man who s e t s  h im s e l f  up as
89c h i e f  b r ig a n d .

T his  i s  n o t  u n l ik e  th e  s i t u a t i o n  Truman d e s c r ib e s  when he say s  

t h a t  e l i t e s  defend th e  r u l e s — i . e . ,  p re s e rv e  s t a b i l i t y —because  th e  r u l e s  

a r e  th e  so u rc e  o f  e l i t e  p r i v i l e g e s .  But  what happens when group l e a d e r s  

a r e  faced  w ith  a  problem which r e q u i r e s  th e  s u r r e n d e r  o f  some o f  t h e i r  

p r iv i l e g e s ?  To the  e x te n t  t h a t  groups p o sse s s  v e to  powers, n o th in g

89For a  d is c u s s io n  o f  t h i s  p r o c e s s ,  see  B e r tra n d  de Jo u v e n e l ,
On Power: I t s  N ature and the  H is to ry  o f  i t s  Growth (B oston: Beacon P r e s s ,  
1962), Btc. I I ,  Ch. 5.
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happens, and s ta le m a te  r e s u l t s .  To th e  e x te n t  t h a t  a problem does n o t

come w i th in  th e  p ro v in c e  o f  any g ro u p 's  i n t e r e s t ,  th e  r e s u l t  i s  much th e

same: i n a c t i o n .  As Theodore Lowi has  p u t  i t ,  "any p o l i t i c a l  th e o ry  in

th e  U n ited  S t a t e s  . . .  m is t  b eg in  w ith  th e  r e c o g n i t io n  t h a t  our p o l i t i c a l

system  i s  a lm ost p e r f e c t l y  d es igned  to  m a in ta in  an e x i s t i n g  s t a t e  o f
90a f f a i r s — any e x i s t i n g  s t a t e  o f  a f f a i r s . "

In  o r d e r  to  c ircum ven t t h i s  problem , group th e o ry  i s  fo rced  to  a

b e la te d  r e c o g n i t io n  o f  som eth ing  which lo o k s  v e ry  much l i k e  a p u b l ic

i n t e r e s t  o r  a c i t i z e n ' s  o r i e n t a t i o n .  B e n t le y  c a l l e d  t h i s  " som eth ing

e x t r a "  th e  " h a b i t  background" o f  a  c u l t u r e .  Truman has c a l l e d  i t  the

"d em o cra t ic  m old." The mold c o n s i s t s  o f  a l l  th o se  v a lu e s  which a re

so w ide ly  h e ld  . . .  t h a t  th ey  a r e  in  e f f e c t  imposed on an 
o rg an ized  group from w ith o u t a s  w e l l  a s  demanded from w i th in .
Such w idespread  a t t i t u d e s ,  in  f a c t ,  a re  i n d i c a t i v e  o f  p o t e n t i a l ,  
o r  even a c t u a l ,  i n t e r e s t  groups t h a t  may, o r  do, e x e r t  c la im s 
fo r  co n fo rm ity  upon o th e r  groups in  th e  s o c i e t y , Q1

In o th e r  words, th e r e  a re  g e n e ra l  s e n t im e n ts  in  th e  c u l t u r e  which i n ­

f lu e n c e  the  b e h a v io r  o f  group l e a d e r s  and the  " a c t i v e  m i n o r i t i e s "  w ith in

92each  group who d e te rm in e  i t s  p o l i c y  and i t s  b e h a v io r .  But the  mechan­

isms by which th e se  s e n t im e n ts  work t h e i r  b e n e f i c e n t  powers a re  exceed ­

in g ly  vague, as a re  th e  s e n t im e n ts  th em se lv es .  And Truman's i d e n t i f i c a ­

t i o n  o f  them as  " p o t e n t i a l ,  o r  even a c t u a l ,  i n t e r e s t  g roups" i s  n o t  v e ry  

e n co u rag in g . Another i n t e r e s t  group i s  no cu re  f o r  the problems posed by 

th e  dominance o f  i n t e r e s t  g roups.

90Lowi, D is o rd e r , p .  53.

91Truman, governm ental P ro c e s s , p . 129.
92B®rle con tends  t h a t  the  group s t r u g g l e  i s  r e g u la te d  by con­

s e n s u s ,  " th e  body o f  those  g e n e r a l ,  u n s ta te d  p rem ises  which have come to 
be r e c o g n iz e d ."  Power W ithout P r o p e r ty , p . 111.
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FUrtherm ore, where w i l l  th e se  g e n e r a l iz e d  s e n t im e n ts — the  c i t i z e n ' s  

o r i e n t a t i o n —come from? Truman b e l i e v e s  t h a t  g roups  a r e  th e  m ajor i n f l u ­

ence on th e  c i t i z e n ' s  p o l i t i c a l  o r i e n t a t i o n — th e  m ajor a g e n t s ,  t h a t  i s ,  

o f  " p o l i t i c a l  s o c i a l i z a t i o n . "  " I t  a p p e a r s ,  t h e n ,"  he w r i t e s ,  " t h a t  the  

group e x p e r ie n c e s  and a f f i l i a t i o n s  o f  an i n d i v i d u a l  a r e  th e  p r im ary ,

though n o t  th e  e x c lu s iv e ,  means by which the  in d iv id u a l  knows, i n t e r p r e t s ,

93and r e a c t s  to  the  s o c i e ty  in  which he l i v e s . "  What, th e n ,  a re  the  

" e x p e r ie n c e s  and a f f i l i a t i o n s "  which produce th e  v a lu e s  t h a t  t ra n sc e n d  

group p o l i t i c s  and p ro v id e  i t s  c o r r e c t i v e ?

Such e x p e r ie n c e s  and a f f i l i a t i o n s  a re  ex tre m e ly  r a r e  in  modern 

Ame r i c a ,  perhaps in  a l l  modern s t a t e s .  R e l ig io n  p ro v id e s  th e  j u s t i f i c a ­

t i o n  f o r  many o f  th e  c u l t u r e ' s  g e n e ra l  v a lu e s ,  b u t  th e  s t r e n g t h  o f  

r e l i g i o n  as  a molder o f  c h a r a c t e r  has been on th e  wane f o r  a lo n g  t im e . 

P a t r i o t i s m  i s  a n o th e r  so u rce  o f  v a lu e s  more g e n e ra l  than  th o se  o f  the  

i n t e r e s t  group, b u t  as John S ch aar  has argued so w e l l ,  p a t r i o t i s m  in  

America r e s t e d  on two fo u n d a t io n s :  a s o c i a l  system  which has  been eroded

by i n d u s t r i a l i s m ,  economic e x p an s io n ,  and s o c i a l  m o b i l i t y ,  and a s e t  o f  

p r i n c i p l e s  t h a t  may no lo n g e r  command g e n e ra l  a p p ro v a l  o r  even compre- 

h e n s io n .  F i n a l l y  th e r e  i s  d em ocra tic  p o l i t i c s  i t s e l f .  As E. E.

S c h a a ta c h n e id e r  has argued , dem ocra tic  p o l i t i c s  i s  an im p o rtan t  fo rc e  f o r  

th e  " s o c i a l i z a t i o n  o f  c o n f l i c t "  in  the  American community. I t  fo rc e s

groups to  broaden t h e i r  a l l i a n c e s  and i t  e n a b le s  p u b l ic  concerns  to  emerge

95from th e  c o n f in in g  world o f  group b a rg a in in g .

93 Truman, Governmental P ro c e s s , p . 21.
Qh

John H. S ch aar ,  "The Cftse fo r  P a t r i o t i s m , "  American Review,
17 (May, 1973), pp. 59-99.

95S c h a a ta c h n e id e r ,  Sem i-Sovereign  P eo p le ,  passim .
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Yet i t  i s  p r e c i s e l y  t h i s  phenomenon which group th e o ry  r e j e c t s .  

S o c ia l  movements w ith  h e te ro g en eo u s  memberships and g e n e ra l  concerns  

have most o f te n  been a s s o c ia te d  in  th e  l i t e r a t u r e  o f  group th e o ry  w ith  

i n s t a b i l i t y  and th e  r i s e  o f  demagogues. What, a f t e r  a l l ,  i s  th e  c i t i z e n ' s  

o r i e n t a t i o n ,  i f  n o t  on o c c a s s io n a l  i n t e r e s t  in  " th o s e  remote o b j e c t s  

which u n s e t t l e  equan im ity"  ( S h i l s )  o r  th e  "rem ote  a t ta c h m e n ts"  so fe a re d  

by Kornhauser?

Group th e o ry  i s  th u s  l e f t  w ith  a paradox  as o ld  as B en tley :  i t  

needs  th e  p u b l i c ,  bu t i t s  th e o ry  d e n ie s  the  p u b l i c ' s  e x i s t e n c e .  I t  needs 

a c i t i z e n ' s  o r i e n t a t i o n  to  c o r r e c t  the  tendency o f  the  group system  to  

become a r i g i d  h ie r a r c h y  o f  narrow  c o n ce rn s ,  b u t  i t  can n o t sq u a re  t h a t  

need w ith  i t s  d ev o tio n  to  s t a b i l i t y  and " p r o c e s s . "  And i t  i s  fo rc e d  to  

p a p e r  o v e r  th e se  c o n t r a d i c t i o n s  w ith  an u n j u s t i f i a b l y  o p t i m i s t i c  b e l i e f  

t h a t  the  group system  can somehow c o r r e c t  i t s e l f .

C i t i z e n s h ip  as a S k i l l

P erhaps th e  most troub lesom e i s s u e  in  th e  l i t e r a t u r e  o f  contem porary  

p o l i t i c a l  s c ie n c e  i s  th e  m a n ife s t  i n e q u a l i t y  which c h a r a c t e r i z e s  modem 

s o c i e t i e s .  The fo rm al g u a ra n te e s  o f  eq u a l  r i g h t s ,  th e  most im p o rta n t  

le g a c y  o f  th e  e ig h te e n th  c e n tu r y ,  e x i s t  in  uneasy  p ro x im ity  to  the  econ­

omic i n e q u a l i t y  which i s  th e  p e c u l i a r  le g a c y  o f  the  n in e t e e n th  c e n tu ry .

And w hile  e ig h te e n th - c e n tu r y  p o l i t i c a l  r i g h t s  have s t e a d i l y  expanded in  

o u r  t im e s ,  th e  economic i n e q u a l i t y  c r e a te d  by i n d u s t r i a l i s m  i s  w ith  us 

s t i l l  and shows no s ig n s  o f  a b a t in g .

Added to  s o c i a l  and economic i n e q u a l i t y  i s  a n o th e r  form o f  

i n e q u a l i t y  c h a r a c t e r i s t i c  o f  o u r  t im e s :  t h a t  which i s  spawned by the

tech n o lo g y  o f  o r g a n iz a t io n .  As the  s i z e  and scope o f  th e  o r g a n iz a t io n
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expands, bo* a c c o rd in g  to  M ichele , does the  tendency  o f  th e  o r g a n iz a t io n  

to  be run  by an e v e r  s m a l l e r ,  e v e r  more e n tre n c h e d  o l ig a r c h y .  Nor have 

contem porary  group s t u d i e s  p ro v id ed  ev idence  to  r e f u t e  th e  " i r o n  la w ."

In  c h a p te r  V I  d i s c u s s e d  some o f  the  im p l i c a t io n s  o f  modern i n e q u a l i t y  

f o r  th e  e x p e r ie n c e  o f  c i t i z e n s h i p .  In  t h i s  s e c t i o n  i t  i s  n e c e s s a ry  to  

d i s c u s s  th e  ways in  which group th e o ry  has hand led  the  r e l a t e d  problems 

posed by the  uneq u a l d i s t r i b u t i o n  o f  th e  B k i l l s ,  and r e s o u r c e s ,  o f  

contem porary  c i t i z e n s .

Here we can se e  once ag a in  th e  e x te n t  to  which groups have r e p la c e d  

c i t i z e n s  in  th e  p l u r a l i s t  u n iv e r s e .  In  p l u r a l i s t  th e o ry ,  th e  l a c k  o f  

e q u a l i t y  among c i t i z e n s  i s  compensated by the e q u a l i t y  o f  g roups.  There 

i s  n o t  much se n se  in  group l i t e r a t u r e  o f  th e  i n e q u a l i t y  among groups 

th em se lv es ;  i n s t e a d ,  th e r e  i s  a t a c i t  agreem ent t h a t  a rough e q u a l i t y  

e x i s t s  among groups because  o f  the  s y s te m 's  s e n s i t i v i t y  to  o rg a n iz e d  p r e s ­

s u r e .  Every group , in  t h i s  view, has some in f lu e n c e :  enough, in  most

c a s e s ,  to  ve to  p r o p o s a l s  f a l l i n g  w i th in  i t s  sp h e re  o f  in f lu e n c e .  And an  

groups s u f f e r  e q u a l ly  from th e  l i m i t a t i o n s  imposed on them by th e  r u l e s  

o f  the  game, th e  d em ocra tic  mold, and th e  o v e r la p p in g  l o y a l t i e s  o f  t h e i r  

members. As a  consequence , i n e q u a l i t i e s  among c i t i z e n s  a r e  ba lan ced  by 

th e  e q u a l i t y  o f  th e  groups to  which th ey  b e lo n g .  The r e l a t i v e  weakness o f  

b la c k s  v i s - a - v i s  th e  b u s in e s s  community i s  p a r t l y  c a n c e l le d  by th e  f a c t  

t h a t  on s p e c i f i c  i s s u e s ,  th e  NAACP and th e  Chamber o f  Commerce can b r in g  

ap p ro x im a te ly  eq u a l p r e s s u re  to  b e a r  on C ongress , the  c o u r t s ,  th e  P r e s id e n t ,  

o r  th e  l o c a l  p o l i t i c a l  e s ta b l i s h m e n t .

T h is  i s  th e  c l e a r  im p l ic a t io n  o f  B obert D a h l 's  well-known th e o ry  o f  

" d i s p e r s e d  i n e q u a l i t i e s . "  T h is  th e o ry  h o ld s  t h a t  many k in d s  o f  re so u rc e s
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are  a v a i l a b l e  to  c i t i z e n s , t h a t  th o se  who p o s s e s s  g r e a t  r e s o u rc e s  in  one

a r e a  do n o t  p o s se s s  g r e a t  r e s o u rc e s  in  o th e r  a r e a s .  And no group i s
96w ith o u t  r e s o u r c e s  o f  some k in d .  I f  i t  i s  t r u e  t h a t  most o rg a n iz e d

groups p o s se s s  some r e s o u r c e ,  and t h a t  " n e a r ly  e v e ry  group has enough

97p o t e n t i a l  in f lu e n c e  to  m i t ig a te  h a r sh  i n j u s t i c e  to  i t s  members," we a re  

s t i l l  v e ry  f a r  from a  s e r i o u s  c h a l le n g e  to  th e  i n e q u a l i t y  o f  c i t i z e n s  

th em se lv es .  T h is  i s  t ru e  fo r  a coup le  o f  re a so n s .

F i r s t ,  most c i t i z e n s  do n o t  b e lo n g  to  p o l i t i c a l  o r g a n i z a t i o n s ,  

and th u s  cannot b e n e f i t  from the  presumed e q u a l i t y  o f  g ro u p s .  Unorgan­

ized  workers a re  no t s t r e n g th e n e d  by th e  e x i s t e n c e  o f  u n io n s  to  which they  

do n o t  pay dues , a s  an exam ina tion  o f  th e  farm l a b o r  law s w i l l  a t t e s t .  

Second, and most im p o r ta n t ,  th e  e q u a l i t y  o f  groups i s  more o f t e n  th an  no t 

p u re ly  d e fe n s iv e  in  c h a r a c t e r —a way o f  p r o t e c t i n g  a sm a ll  p a tc h  o f  ground 

from the  encroachment o f  o th e r  groups and the  p u b l i c .  The l i c e n s i n g  

powers o f  th e  American M edical A s s o c ia t io n  no doubt enhance th e  power o f  

i n d iv id u a l  d o c to rs  by r e g u l a t i n g  the  e n t r a n c e  o f  new p h y s ic ia n s  i n to  th e  

p r o f e s s io n .  But th e  AMA canno t h e lp  d o c to r s  s e c u re  a d e c re a se  in  t h e i r  

r e a l  e s t a t e  t a x e s ,  n o r  can i t  improve g e n e ra l  working c o n d i t io n s  t h a t  

have n o th in g  to  do w ith  m edicine p e r  s e :  the  h igh  crim e r a t e  in  n e ig h ­

borhoods s u rro u n d in g  urban h o s p i t a l s ,  f o r  example. The NAACP could  p ro b ­

a b ly  r e p e l  an a t t a c k  on the  f a i r  h o u s in g  law s ,  b u t  i t  i s  p o w er le ss  to  

reduce th e  unemployment r a t e  o r  the  c o s t  o f  food. There a re  c o u n t l e s s  

examples o f  t h i s  k in d  in  which i n t e r e s t  groups a re  p o w erless  to  a f f e c t

96Dahl, who G overns?, p . 228; " E q u a l i ty  and Power in  American 
S o c i e ty ,"  in  D 'Antonio and E h r l i c h ,  power and Democracy, pp . 83-8 5 .

97 Dahl, "Equality and Power," p. 8 9 .
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most o f  th e  i s s u e s  o f  concern  to  t h e i r  members.

The power o f  groups i s  ex trem e ly  l i m i t e d  in  sco p e ,  and t h i s  f a c t  

i s  an im p o rtan t  q u a l i f i c a t i o n  to  the  th e o ry  o f  d i s p e r s e d  i n e q u a l i t i e s .  

Those c i t i z e n s  who do b e long  to  groups a c t i v e l y  engaged in  p o l i t i c a l  

a f f a i r s — and th e y  a r e  a sm a l l  m in o r i ty ,  a s  we have s e e n —a r e  s t r e n g th e n e d  

o n ly  in  r e g a rd  to  th o se  narrow  concerns  which th e  group has made i t s  own. 

And t h i s  q u a l i f i c a t i o n  i s  i t s e l f  q u a l i f i e d  by th e  well-known tendency  o f  

groups to  be dominated by an even s m a l le r  m in o r i ty ,  whose views on the  

g r o u p 's  i n t e r e s t s  may o r  may n o t  c o in c id e  w ith  th o se  o f  th e  i n a c t i v e  

m a jo r i ty .

These q u a l i f i c a t i o n s  a re  im p o r ta n t ,  because  group t h e o r y 's  con­

f id e n c e  in  the  perform ance o f  American i n s t i t u t i o n s  r e s t s  a lm ost e n t i r e l y  

on th e  a b i l i t y  o f  groups to  overcome p o l i t i c a l  and economic i n e q u a l i t y .

For beyond th e  b o u n d a r ie s  o f  th e  g roup, i n e q u a l i t y  i s  u b iq u i to u s .  D a h l 's  

own evidence from New Haven le a v e s  no doubt on t h a t  s c o r e .  R esources  a re  

unevenly  d i s t r i b u t e d  a l l  a lo n g  the  spec trum . A ll  d e c i s io n s ,  he f in d s ,  

a r e  made by w hite  c o l l a r  w orkers . P o l i t i c a l  s k i l l s  a re  m id d le - c la s s  

s k i l l s ,  and p o l i t i c a l  ta sk s a re  w h i t e - c o l l a r  t a s k s .  Wage e a r n e r s  have l e s s  

f a m i l i a r i t y  w ith  p o l i t i c s ,  and l e s s  co n f id en ce  in  t h e i r  a b i l i t y  to  a f f e c t  

p o l i t i c a l  d e c i s io n s ,  th an  o t h e r  c l a s s e s .  Wealth i s  ex tre m e ly  c o n c e n t ra te d :  

in  19^9, l e s s  than  f iv e  p e rc e n t  o f  the  p o p u la t io n  earned  o v e r  $10 , 000 .

An d w hile  money i s  a re so u rc e  o f  " d im in is h in g  im p o r ta n c e ,"  Dahl fee lB  th a t  

Mayor L e e 's  renew al program could  n o t p o s s ib ly  have succeeded i f  he had 

sw itch ed  i t s  focus  from renew al o f  th e  b u s in e s s  d i s t r i c t s  to  renew al o f  

th e  r e s i d e n t i a l  a r e a s  o f  the  c i t y .  Businessmen have a c l e a r  u n d e rs ta n d in g  

o f  t h e i r  s ta k e  in  l o c a l  p o l i t i c s ,  w hile  o th e r  c l a s s e s  o f  th e  p o p u la t io n ,
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and o th er  group lea d ers  (union o f f i c i a l s ,  fo r  exam ple), do not p erce iv e  

the way in  which p o l i t i c a l  d e c is io n s  in flu en ce  t h e ir  l i v e s .  T his, to o , 

i s  a resource o f  con sid erab le  v a lu e . The b u sin ess  c la s s ,  furtherm ore, 

b e n e f it s  from the general p o l i t i c a l  id eo lo g y  o f  New Haven, which g iv e s
98to  the g o a ls  o f  b u sin ess  a s a n c t ity  denied to  the go a ls  o f  o th er  groups.

In a d d itio n , the b u sin ess  community has a s u b s ta n t ia l  in flu en ce  on the

99two newspapers in  the c i t y .

Even where c i t iz e n s  do p o sse ss  an important p o l i t i c a l  resou rce—

the v o te — they do not have the in c l in a t io n  or the s k i l l s  to use i t

e f f e c t iv e ly .  "The f i r s t  f a c t ,  and i t  overshadows ev ery th in g  e l s e ,  i s
100th a t most c i t iz e n s  use th e ir  p o l i t i c a l  resou rces s c a r c e ly  a t a l l ."  The

s itu a t io n  in  New Haven, Dahl con clu d es, can be d efin ed  as " c it iz e n s h ip

w ithout p o l i t i c s ,"  a cu riou s hybrid, i n d e e d . N o r  i s  t h is  p attern

unique to  New Haven, as Dahl i s  candid enough to  adm it, t h is  i s  the

ty p ic a l p a ttern  o f  p o ly a rch ies  everyw here, the consequence o f  the extreme

in e q u a lity  brought on by the impact o f  in d u str ia lism  on a s o c ie t y  o f  free
102farmers and a r t is a n s .  His exp lan ation  for  the p e r s is te n c e  o f  t h is

p attern  i s  th a t A f r ic a n s  must have deluded them selves in to  b e lie v in g  that  

the o ld  e q u a lity  continued to e x i s t  d e sp ite  overwhelming ev id en ce to the

98Peter Bachrach and Morton Baratz have made the p o in t th at the 
p o l i t i c a l  system  in  p olyarch al communities sim ply exclu d es c e r ta in  is s u e s  
from the agenda o f  p o l i t i c a l  le a d e r s , making d e c is io n s  on ly  on is s u e s  th a t  
are "safe" from the p o in t o f  view  o f  the dominant groups, p r im a r ily  the 
b u sin ess  c la s s .  "The Two Faces o f  Power," American P o l i t i c a l  S cien ce  
Review, 56  (December, 1962), pp. 9^7-52.

99
Dahl, Who governs? , pp. 230-32, 233, 239, 2U4, 83 .

100 I b i d . , p. 279 . 101I b i d . ,  p. 276 .

102Robert Dahl, Polyarchy: P a r t ic ip a t io n  and O pposition  (New Haven: 
Yale U n iv ers ity  P ress , 1971),  p. 103.
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con trary , or th at i t  would reappear in  the fu tu r e , or  th a t i t  was sim ply  

no lon ger  im portant. In f a c t ,  American h is to r y  shows a con tin u in g  

subterranean s tr u g g le  to  r e c o n c ile  the image o f  republican  government 

w ith  the d e s tr u c t iv e  co n d itio n s  spawned by in d u s tr ia l  and te c h n o lo g ic a l  

i n n o v a t i o n . W h a t  Dahl i s  not q u ite  ready to admit— although he comes 

c lo s e  to  doing s o — i s  th at in e q u a lity  i s  in  fa c t  one o f  the d e f in in g  

c h a r a c te r is t ic s  o f  p o ly a r c h ie s , which i s  perhaps the reason behind h is  

re lu cta n ce  to use the terra "democracy11 in  d escr ib in g  modern l ib e r a l  

s t a t e s .

The consequences o f  in e q u a lity  are v i s ib le  in  the community power 

s tu d ie s ,  in c lu d in g  those w r itten  to d isp u te  the claim  that American 

communities are governed by ir r e sp o n s ib le  e l i t e s .  In every  case the 

p ic tu re  th at emerges i s  o f  a la rg e  c la s s  o f  c i t iz e n s  who are unable to  

f u l f i l l  th e ir  p u b lic  o b lig a t io n s  because o f  the co n d itio n  o f  th e ir  p r iv a te  

l i v e s .  In A tla n ta , Floyd Hunter con clu d es, the u n d erp riv ileged  are not 

a r t ic u la te ;  th e ir  spokesmen are " h alf-h earted "  in  th e ir  d efen se , and the 

weapons arrayed a g a in st them in clu d e v io le n c e  and " is o la t io n  from a l l  

sources o f  support."  R ulers are d i f f i c u l t  to  id e n t i f y ,  even by " in s id e r s ."  

In Y p s ila n t i, Schulze found th a t the "economic dominants" norm ally p re­

v a ile d  w ith l i t t l e  or no o p p o sitio n  from o th er  fa c t io n s  in  the community, 

sh ar in g  power only  w ith the new ly-arrived  lea d ers  o f  major corp oration s and

10"?See McWilliams, F r a te r n ity , pp. 95-111* 372-*+06, 469-506.
104 Dahl ex p la in s  th at he w i l l  not use the term "democracy11 because  

i t  has "em otional overtones"  (a  cu riou s reason , e s p e c ia l ly  g iven  the 
heat generated by the term "polyarchy11); but h is  subsequent d isc u ss io n  
su g g e sts  th a t he i s  r e lu c ta n t to  use that terra because i t  i s  sim ply not 
accu rate . ( Polyarchy, p. 9)
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105l a r g e ,  b u r e a u c r a t i c  o r g a n iz a t i o n s .  S im i la r  c o n d i t io n s  were found in  

th e  Elmtown, Middletown, and J o n e s v i l l e  s t u d i e s .

In a t t a c k i n g  th e se  f in d in g s ,  p l u r a l i s t s  have been fo rc e d  to  adopt 

some u n u su a l and f r a n k ly  dubious argum ents. Nelson P o lsb y  has claim ed 

t h a t  p o l i t i c a l  q u ie sc e n c e  i s  by d e f i n i t i o n  a s ig n  o f  co n ten tm en t.  The 

" i n t e r c l a s s  harmony o f  i n t e r e s t s , "  he say s  in  c r i t i c i z i n g  some o f  th e  

"power e l i t e "  s t u d i e s ,  i s  dem onstra ted  by the  absence o f  sh a rp  c l a s s  

c o n f l i c t .  He c r i t i c i z e s  th e  Lynds' co n c lu s io n  t h a t  th e  b u s in e s s  c l a s s

dominated th e  p o l i t i c a l  l i f e  o f  Middletown, c i t i n g  v a r io u s  " v i c t o r i e s "  by

w orkers ,  such as  th e  " c a p tu r e  o f  a KKK c h a p te r "  and t h e i r  d e f e a t  o f  a
108sewage bond i s s u e .  He d i s p u te s  S c h u lz e 's  d e s c r i p t i o n  o f  Y p s i l a n t i ,

a rg u in g  t h a t  s in c e  no one o f f e r e d  a s e r i o u s  c h a l le n g e  to  th e  power o f  

businessm en, we canno t know t h a t  businessm en would have p r e v a i l e d  had 

c o n f l i c t  a c t u a l l y  o c c u r re d .  He s e e s  th e  Chamber o f  Commerce's a p p o in t ­

ment o f  a Negro un ion  l e a d e r  to  a c i t i z e n ’s commission as  an example o f

. .  v , • i , 1 0 9"sharing power."

105Floyd H unter ,  Community Power S t r u c tu r e :  A Study o f  D ec is io n  
Makers (Chapel H i l l :  U n iv e r s i ty  o f  N orth  C a ro l in a  P re s s ,  1953)* pp. l*+6-*+7, 
131, 138, 176-79, 228-61; R obert 0 .  S ch u lze ,  "The Role o f  Economic Dom­
i n a n t s  in  Community Power S t r u c t u r e , "  American S o c io lo g ic a l  Review,
23 (F e b ru a ry ,  1958), pp. 3 -9 .

10^Aug u s t  B. H o ll in g sh e a d ,  Elmtown*s Youth (New York: W iley, 19*+9); 
R obert  S. Lynd and Helen M. Lynd, Middletown and Middletown in  T r a n s i t i o n  
(New York: H a rc o u r t ,  Brace, 1929 and 1937), W illiam  Lloyd Warner e t  a l . , 
Democracy in  J o n e s v i l l e  (New York: H arper, 19*+9).

^ ^ N e ls o n  P o lsb y ,  Community power and p o l i t i c a l  Theory (New Haven: 
Yale U n iv e r s i ty  p r e s s ,  19&3), P* 23.

I b id .,  pp. 15-23 .

109I b id . , p. 6 2 .
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S a lf  Dahrendorf has taken another tack and sim ply denied th a t  

c it iz e n s h ip  has anything at a l l  to  do with s o c ia l  or economic e q u a lity .

In fa c t  ho i s  alarmed by what appears to him to  be an in t r in s ic  tendency  

o f  c i t iz e n s h ip  to expand from i t s  proper p o l i t i c a l  sphere in to  o th er  

areas o f  l i f e ,  from the " p o l i t i c a l  m arketplace" in to  the "economic 

^marketplace."

/ c i t i z e n s h ip  o r i g in a l ly /  d efin ed  the r o le  o f  a member o f  a 
community w ith resp ect to  those r u le s  which are common to  
a l l ,  and thus b in d ing  on a l l  in s t i t u t io n s  and o rg a n iz a tio n s ,  
but i t  did not as such apply to  th e ir  own in te r n a l s tr u c tu r e s .

In o th er  words, c i t iz e n s h ip  does not req u ire any p a r t ic u la r  s e t  o f  p r iv a te

r e la t io n s ,  o r  any p a r tic u la r  s e t  o f  p r iv a te  c ircu m stan ces, nor does i t

p la ce  any demands on the p r iv a te  government o f  groups, where the most

extreme in e q u a l i t ie s  may e x i s t  w ithout endangering c i t iz e n s h ip  in  the

la r g e r  community. In t h is  s e n se , c i t iz e n s h ip  i s  sim ply

a s e t  o f  equal r ig h ts ,  and r ig h ts  are in  one s e n se  chances, 
o p p o r tu n it ie s  to make ch o ices  . . . .  The c l a s s i c a l  c i t iz e n  
as an id e a l type invokes alm ost n a tu r a lly  the s o c ia l  world 
o f  c l a s s i c a l  l ib e r a l is m : equal r ig h ts  to  choose in  a world
o f  unequal a l t e r n a t iv e s ,  p a r t ic ip a t io n  in  a system  o f  rep re­
s e n ta t iv e  government, a g en era lized  p u b lic  o f  in d iv id u a ls  
which safeguards the r u le s  o f  the market o f  which a l l  are a 
p a r t .m

But t h is  i s  hardly a " c la s s ic a l"  image o f  c i t iz e n s h ip .  I t  bears  

more resemblance to  the image o f  " ir r a t io n a l Lockeanism" which Louis 

Hartz has traced through American p o l i t i c a l  thought. But  i t  d i f f e r s  even 

from c la s s i c a l  l ib e r a lism  in  one important r e s p e c t . That t r a d it io n ,  

having been bora in to  a very d if f e r e n t  world, did not req u ire  th at p o l i t i c a l  

v a lu es  be enforced  w ith in  p r iv a te  o rg a n iza tio n s  and in s t i t u t io n s ,  s in c e

^■^Ralf Dahrendorf, " C itizen sh ip  and Beyond," S o c ia l R esearch,
4 l  ( w in te r ,  1974), pp. 693-94.

^ ^ T b id ., pp. 684, 6 9 8 . My emphasis.
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p r iv a te  a s so c ia t io n s  (church co n g reg a tio n s, sm all b u s in e s se s , and the 

l ik e )  were expected  to  en force th e ir  own norms. And th ose norms were not 

markedly d if f e r e n t  from the g en era l, republican  va lu es  o f  American l i f e ,  

which included  a s tro n g  emphasis on s o c ia l  e q u a lity . But a church con­

gregation  and a mass trade union are very d if f e r e n t  th in g s; a sm all fam ily  

b u sin ess  i s  not anything l ik e  General Motors. The vast changes in  s o c ia l  

and economic o rg a n iza tio n  s in c e  the in d u s tr ia l  r ev o lu tio n  have opened up

p o s s i b i l i t i e s  for  in e q u a lity  that c la s s i c a l  l ib e r a lism  never had to  con-

112fron t and could  s c a r c e ly  im agine. What Dahrendorf has c a lle d  " i n s t i -  

tu tio n s  and organ iza tion s"  are much the same in s t i t u t io n s  th a t B en tley  

denounced as the "masters" o f  s o c ia l  and economic l i f e .  Dahrendorf does 

not have to  r e so lv e  B en tley ’s  problem, however, because he has sim ply  

ipaored i t s  e x is te n c e .

Yet c la s s i c a l  l ib e r a lis m , born b efore the f u l l  e f f e c t s  o f  in d u s tr i­

a lism  and o rg a n iza tio n  were apparent, could a fford  to pay l i t t l e  a t te n t io n  

to in e q u a l i t ie s  in  the p r iv a te  sph ere. Those o f  us who can see  those  

consequences cannot a ffo rd  th a t luxury. The o b s ta c le s  which modern 

econom ies p la ce  in  the way o f  f u l l  c i t iz e n s h ip  are among the most se r io u s  

o b s ta c le s  o f  a l l .  Modern p o l i t i c a l  s c ie n c e  must th ere fo re  lea rn  again  

what an cien t p o l i t i c a l  s c ie n c e  knew: th a t p r iv a te  in e q u a lity , i f  i t  i s

112T o cq u ev ille  could imagine the consequences, however. "What can 
be expected  o f  a man who has spent twenty years o f  h is  l i f e  in  making 
heads for  pins? . . .  the workman becomes more weak, more narrow-minded, 
and more dependent. The a r t advances, the a r t isa n  reced es . . . .  Thus 
at the very time a t which the s c ie n c e  o f  m anufactures low ers the c la s s  o f  
workmen, i t  r a is e s  the c la s s  o f  m asters . . . .  I  am o f  the op in ion  . . .  
th at the m anufacturing a r is to c r a c y  which i s  growing up under our ey es  i s  
one o f  the h arshest that ever e x is te d  in  the world . . . .  I f  ever a p er­
manent in e q u a lity  o f  co n d itio n s  and a r is to c r a c y  again  p en etra tes  in to  the  
w orld, i t  may be p red icted  that th is  i s  the gate by which they  w i l l  e n ter ."  
T o cq u ev ille , Democracy in  America, V ol. I I ,  pp. 158- 61 .
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sev ere  enough, w i l l  break through to the p u b lic  sphere and erode the  

p o l i t i c a l  e q u a lity  upon which c i t iz e n s h ip  depends.

There i s  one f in a l  c i t iz e n  resou rce which must be d iscu ssed  h ere, 

and that i s  the C^ty i t s e l f .  As noted in  Chapter I f t h is  i s  the 

resource most o fte n  ignored by contemporary a n a ly s t s ,  and p lu r a l i s t s  

are no excep tion  to  th a t r u le .  With th e ir  eyes f ix e d  firm ly  on the 

group, p lu r a l i s t s  have u n t i l  r e c e n tly  a l l  but ignored the fa te  o f  the 

C ity . And " city"  must be taken here in both o f  i t s  sen ses: as a

p a r t ic u la r  urban ju r is d ic t io n ,  and as a s p e c ia l  kind o f  p o l i t i c a l  order.

The c i t y  in  the f i r s t  sen se  has rece iv ed  more a t te n t io n  than the 

c i t y  in  i t s  second se n se . Much o f  that a t te n t io n , however, has not been 

welcomed by i t s  r e c ip ie n t s .  We know what the p r o g r ess iv e s  thought about 

c i t i e s :  th a t they were i l l-g o v e r n e d , perhaps ungovernable; th at they  were

d e s tr u c t iv e  o f  the v ir tu e s  o f  "time" c it iz e n s h ip ;  th at they spawned 

America’s worst in s t i t u t io n s  and custom s. The p ro g ress iv e  tr a d it io n  made 

a s u b s ta n t ia l  impact on the p r o fe ss io n  o f  p o l i t i c a l  s c ie n c e :  i t  was a t

the b eh est o f  p ro g r ess iv e s  th a t p o l i t i c a l  s c i e n t i s t s  f i r s t  began d e v is in g  

schemes fo r  m unicipal reform and f i r s t  began ga th erin g  s t a t i s t i c s  on 

urban l i f e .  E ven tu a lly  that impulse gave b ir th  to  a s p e c ia l t y ,  urban 

s tu d ie s ,  one th at has in h er ited  much o f  the p ro g ressiv e  a t t itu d e  toward 

urban p o l i t i c s .

But the c i t y  in  i t s  second sen se  has not been favored w ith  so  much 

in t e r e s t .  Perhaps because the p r o g r ess iv e s  and p o l i t i c a l  s c i e n t i s t s  were

^ ^ S e e  e s p e c i a l l y  Edward C- B&nfield and James Q. W ilson, C i ty  
P o l i t i c s  (New York: V in tage , 1966), one o f  whose m ajor t h e o r e t i c a l  
c o n s t r u c t s — the d i f f e r e n c e  between th e  " p r iv a t e - r e g a r d in g "  and th e  " p u b l i c -  
r e g a rd in g "  c i t i z e n — i s  taken  d i r e c t l y  from P ro g re s s iv e  p o l i t i c a l  id e o lo g y .
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eo in te n t  on reform ing the "real"  c i t y ,  they paid l i t t l e  a t te n t io n  to  

the " e s s e n t ia l  c i t y ,"  th at i s ,  to  th ose  c h a r a c te r is t ic s  which made the 

c i t y  such a powerful image in  the h is to r y  o f  p o l i t i c a l  thought. Perhaps 

a lso  because o f  the p e c u lia r  fragm entation o f  p o l i t i c a l  a u th o r ity  in  

the American system , the c i t y — e x is t in g  a t the very bottom o f  th at  

system , sharin g  what l i t t l e  power was l e f t  a f t e r  p a ss in g  through the  

hands o f  fed e ra l and s ta t e  o f f i c i a l s — came to  seem an encumbrance, a 

la t e r  a d d itio n  to  an a lread y  p erfec ted  c o n s t itu t io n a l  p a ttern .

American c i t i e s  have a lso  been the f i r s t  ju r is d ic t io n s  to  s u f fe r

the e f f e c t s  o f  s o c ia l  changes th at impinged much la t e r  on s t a t e  and

fe d e r a l a d m in is tra tio n s . The c i t i e s  were the f i r s t  to  exp erien ce d ir e c t ly

the waves o f  im m igration, the e f f e c t s  o f  unemployment, the ero s io n  o f

tr a d it io n a l  s o c ia l  in s t i t u t io n s ,  and th e m assive movements o f  popu lation

known as "suburban ization ."  In th is  country, in  o th er  words, th ere has

always been an "urban problem" o f  one s o r t  or another. And th at has made

c i t i e s  seen  u n iquely  i l l - s u i t e d  environm ents, perhaps h o p e less  ones:

environm ents to  be m in istered  to ,  tampered w ith , reform ed. "Our c i t i e s

are not m erely n o n -c it ie s ,"  Robert Dahl sa id  a few years ago, "they are

a n t i - c i t i e s —mean, u g ly , g r o ss , banal, in co n v en ien t, hazardous, fo rm less,
114in co h eren t, u n f it  fo r  human l i v in g ,  d e se r ts  from which a fam ily  f le e s ."

Dahl has r e c e n tly  addressed t h is  problem— the problem o f  the c i t y  

in  both o f  the sen se s  d iscu ssed  above. His b a s ic  concern in  h is  recen t  

ex p lo r a tio n s  has been the appropriate s iz e  o f  the dem ocratic c i t y ,  a 

q u estion  he has accused the p o l i t i c a l  s c ie n c e  p r o fe ss io n  o f  ign orin g  fo r

114
Robert Dahl, "The C^ty in the Future o f  Democracy," A fr ic a n

P o l i t ic a l  Science Review, 6 l  (December, 1967), p. 964.
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too  lo n g .^ " ^  The problem , as he s e e s  i t ,  i s  t h a t  the  sm a ll  c i t y ,  lo n g  

th e  i d e a l  o f  c l a s s i c a l  dem ocra tic  th o u g h t ,  i s  too  sm a ll  to  d e a l  w ith  th e  

wide a r ra y  o f  problems w ith  which modern governments must cope, and th e  

l a r g e  community (b o th  the  m eg a lo p o lis  and the  n a t i o n - s t a t e )  i s  too  l a r g e  

to  be c o n t r o l l e d  by i t s  own c i t i z e n s .  The sm a l l  community i s  d e f i c i e n t  

in  o th e r  r e s p e c t s ,  a s  w e l l :  i t  i s  t y p i c a l l y  homogeneous e t h n i c a l l y ,

h o s t i l e  to  s t r a n g e r s  and to  d i s s e n t ,  e n f o rc in g  a co n fo rm ity  a g a in s t  

which i t s  c i t i z e n s  have few e f f e c t i v e  weapons. C o n f l i c t ,  i f  i t  does 

a r i s e ,  i s  l i k e l y  to  p i t  one m ajor f a c t i o n  a g a in s t  a n o th e r ,  t h r e a t e n in g  to  

t e a r  th e  community a p a r t .  F or  t h i s  r e a s o n ,  Dahl c o n c lu d e s ,  the  optimum 

dem ocra tic  community may be th e  medium-sized c i t y  o f  50 ,000  to  200 ,000  

i n h a b i t a n t s .  In such a community i t  i s  p o s s ib le  f o r  r e p r e s e n t a t i v e  gov­

ernment to  be manageable and com prehensib le ; a wide range o f  problems can 

be d e a l t  w ith  by government, a l th o u g h  i t  i s  n o t ,  and can n o t be , autonomous; 

and i t  i s  l a r g e  enough, and h e te ro g en eo u s  enough, f o r  d i s s e n t e r s  to  s u rv iv e  

and f in d  a l l i e s ,  and f o r  c o n f l i c t  to  be d e a l t  w i th  a t  a  l e v e l  s h o r t  o f  

t o t a l  m o b i l i z a t io n .

This  i s  c e r t a i n l y  e s t a r t  toward a s e r io u s  c o n s id e ra t io n  o f  the  

n a tu r e  o f  th e  c i t y  and the  p o s s i b i l i t y  o f  r e s t o r i n g  dem ocra tic  com m unities. 

I t  i s  a l s o  a  m ajor d e p a r tu re  f o r  Dahl, whose e a r l i e r  works were marked by 

a w i l l in g n e s s  ( i n c r e a s i n g l y  r e l u c t a n t )  to  accepc low l e v e l s  o f  p o l i t i c a l  

involvem ent a s  the  p r i c e  o f  m o d ern ity .  Now Dahl i s  p rep a red  to  d e s c r ib e  

modem communities as " fragm ented and . . . s h a t t e r e d , "  and to  look  forward

115I b i d . ,  p . 965.

^ ^ I b i d . , pp. 960- 62 , 96*+, 965- 6 6 ; a l s o  R obert Dahl and Edward 
T u f te ,  S ize  and Democracy (S ta n fo rd :  S ta n fo rd  U n iv e r s i ty  P re s s ,  1973),  
pp . 91-92.
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to  th e  tim e when d em ocra tic  c i t i e s  can be a g e n c ie s  o f  " e d u c a t in g  c i t i z e n s

in  c i v i c  v i r t u e . "  What we need now, he c o n c lu d e s ,  i s

a p o l i t i c a l  u n i t  o f  more t r u l y  human p r o p o r t io n s  in  which
a c i t i z e n  can a c q u i r e  co n f id en ce  and m aste ry  o f  the  a r t s  o f
p o l i t i c s — t h a t  i s ,  o f  th e  a r t s  r e q u i r e d  f o r  sh a p in g  a good
l i f e  in  common w ith  fe l lo w  c i t i z e n s .

D ah l’s  i n j u n c t i o n  to  s e a rc h  f o r  th e  optimum d em o cra tic  c i t y  and 

th e  c o n d i t io n s  which m a in ta in  i t  was made a decade ago, and i t  i s  impos­

s i b l e  to  say  what e f f e c t  i t  had on th e  p o l i t i c a l  s c ie n c e  d i s c i p l i n e .

A p r o f e s s i o n a l  a s s o c i a t i o n  o f  any k ind  i s  n o t th e  b e s t  s o i l  f o r  the

sowing o f  new id e a s ;  and p o l i t i c a l  s c i e n t i s t s ,  t r a in e d  f o r  th e  most p a r t

in  a t r a d i t i o n  t h a t  has s l i g h t e d  the  needs and p o s s i b i l i t i e s  o f  c i t i z e n ­

s h ip ,  can n o t be ex p ec ted  to  respond r e a d i l y  to  such  a r a d i c a l  d e p a r tu r e .  

S^ch a new d i r e c t i o n  would r e q u i r e  a re a sse ssm e n t  o f  many o f  the  d i s c i ­

p l i n e ’s  most c h e r ish e d  b e l i e f s :  t h a t  groups a re  where th e  c i t i z e n  must

l i v e  h i s  p u b l ic  l i f e ;  t h a t  th e  e d u c a t io n  o f  c i t i z e n s  can be l e f t  to  groups 

and e l i t e s ;  t h a t  c i v i c  e d u c a t io n  can be conducted  w ith o u t  s e r io u s  c o n s id ­

e r a t i o n  o f  th e  ends ( o r  la c k  o f  them) o f  th e  modem s t a t e ;  t h a t  groups 

can perform  th e  a n c ie n t  o f f i c e s  o f  c i t i z e n s h i p ;  t h a t  groups can p re v e n t  

th e  growth o f  an om nipoten t s t a t e .

The r e b i r t h  o f  th e  d em ocra tic  c i t y ,  however, w i l l  r e q u i r e  more 

than  th e  d e te rm in a t io n  o f  i t s  a p p r o p r ia t e  s i z e .  But t h a t  f a c t  opens a 

d i s c u s s io n  which sh o u ld  be l e f t  to  th e  f i n a l  c h a p te r  o f  t h i s  t h e s i s ,  in  

which an a t te m p t  w i l l  be made to  d i s c u s s  some o f  th e  re q u ire m e n ts  f o r  a 

r e v i v a l  o f  c i t i z e n s h i p  and some o f  th e  o b s t a c l e s  in  th e  way o f  a c h ie v in g  

t h a t  g o a l .

1 17D a h l, "The C i t y , "  p .  9 6 ? .



CHAPTER VII

THE FUTURE OF CITIZENSHIP

The t i t l e  o f  t h is  chapter i s  d e l ib e r a te ly  h o p efu l, in  i t s  assump­

t io n  th at c i t iz e n s h ip  has a fu tu r e . But in  the p ast f i f t e e n  years or 

more there have been many reasons for hope, ’./ho could f a i l  to  n o t ic e  in  

th e desperate movements and p r o te s t s  o f  the 1960s a yearning for  the 

o ld e s t  o f  p o l i t i c a l  r e la t io n s h ip s ,  c i t iz e n s h ip ,  and for  the o ld e s t  o f  

p la c e s , the c ity ?  That those yearn ings were so o f te n  fru stra te d  and m is­

understood may be the most im portant fa c t  about what has happened in  the 

U nited S ta te s  during the p ast decade or more, more important than a s s a s s in ­

a t io n s , r i o t s ,  and the l o s t  war in  Vietnam.

Yet the very e x is te n c e  o f  the d e s ir e  fo r  c i t iz e n s h ip ,  and i t s  

continued ex p ress io n , i s  reason to  b e lie v e  th at Americans have at l e a s t  

been con sciou s o f  having lo s t  som ething v a lu a b le . And they have l o s t  i t :  

the " e c lip se  o f  c it iz e n sh ip "  i s  an undeniable fa c t  o f  l i f e  in  contempor­

ary America.^ The p o s s ib i l i t y  fo r  a r e v iv a l o f  c i t iz e n s h ip  depends f i r s t  

o f  a l l  upon our w ill in g n e s s  to admit the tr u th . D esp ite  i t s  con sid erab le  

B icen ten n ia l imagery, the United S ta te s  i s  o n ly  an embryonic r e p u b lic ,  

and i t s  r e s id e n ts  cannot be considered  c i t iz e n s  in  any but the most 

atten u ated  sense o f  that word. The common d efen se a g a in st th is  a s se r t io n  

on ly  proves i t s  accuracy: when ch a llen g ed , we o f te n  prove our c i t iz e n s h ip

R o b e r t  Pranger, The E c lip se  o f  C it iz e n sh ip  (New York: H olt,
R inehart & Winston, 1968 ) .

-311-



-312-

by com paring o u r s e lv e s  to  th e  i n h a b i t a n t s  o f  t o t a l i t a r i a n  s t a t e s .

But th e  t r u e  s ta n d a rd  o f  com parison must be th e  meaning o f  c i t ­

i z e n s h ip  a s  i t  has  been handed down from one g e n e ra t io n  o f  t h e o r i s t s  

and c i t i z e n s  to  a n o th e r .  As we have seen  in  p re c e d in g  c h a p te r s ,  t h a t  

meaning has changed under th e  im press  o f  chang ing  s o c i a l  c o n d i t io n s .

T w e n tie th -c e n tu r y  A m erica i s  n o t  f i f t h - c e n t u r y  A thens and , a s  R obert

2Dahl has s a i d ,  " t h e r e  i s  no going  back to  the ch i ld h o o d  o f  man." But 

th e  t a n t a l i z i n g  image o f  th e  c i t i z e n  p e r s i s t s  th rough  a l l  th e  c e n t u r i e s  

t h a t  s e p a r a t e  us from the  b eg in n in g s  o f  p o l i t i c a l  p h i lo so p h y .  I t  p e r ­

s i s t s  because  th e  c l a s s i c s  were r i g h t :  c i t i z e n s h i p  and th e  community

t h a t  on ly  c i t i z e n s  can c r e a t e  a re  needs  which grow from th e  n a tu re  o f  

man. Those needs can be f r u s t r a t e d ,  and th e y  can be d i s t o r t e d ,  b u t  th ey  

rem ain needs  n o n e th e le s s ,  and w i l l  l a s t  as lo n g  as  hum anity.

I t  would be presum ptuous to  w r i t e  a manual f o r  th e  r e s t o r a t i o n  o f  

c i t i z e n s h i p ,  bu t i f  what has  been s a id  so f a r  has any v a l i d i t y ,  t h e r e  a re  

c e r t a i n  c o n c lu s io n s  which can be drawn which have g e n e ra l  a p p l i c a t i o n  to  

th e  p o l i t i c a l  s c ie n c e  p r o f e s s io n .  These c o n c lu s io n s  s u g g e s t  s e v e r a l  

p o s s i b i l i t i e s  and s e v e r a l  w arn ings.

1) We have su r re n d e re d  f a r  too much o f  o u r  p o l i t i c a l  h e r i t a g e  to  

th e  d r i f t  o f  e v e n ts ,  a p p a r e n t ly  in  th e  hope t h a t  t e c h n o lo g ic a l  p ro g re s s  

and m ounting a f f lu e n c e  would b a lan ce  e v e r y th in g  in  the  lo n g  ru n .  The 

co u n try  i s  now t h r e e  c e n t u r i e s  o ld ,  and t h a t  would seem to  be a lo n g  

enough ru n .  Things have n o t  b a la n c e d .  The " ten d en cy "  o f  A f r i c a ' s  

problems to  r e c u r  in  e v e ry  g e n e r a t io n — r a c i a l  c o n f l i c t ,  economic d e p re s ­

s io n ,  abuse o f  th e  env ironm en t,  th e  w aste  o f  r e s o u r c e s ,  th e  c o n c e n t r a t io n

^Robert Dahl, "The C ity  in the Future o f  Democracy," American
P o li t ic a l  Science Review, 61 (December, 1967), p. 9 6 0 .
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o f  w e a lth —sh o u ld  su g g e s t th a t  what once seemed a ten d en cy  m ight b e t t e r  

be c a l le d  a law . C a l l in g  i t  a law w i l l  be no im provem ent, how ever, 

u n le s s  we r e a l i z e  th a t  i t  i s  a law  o f  o u r  own (and o u r a n c e s t o r s ')  making. 

The problem s A f r i c a n  s o c ie ty  c o n tin u e s  to  fa c e  a re  n o t j u s t  th e  

tem porary  consequences o f  "g row ing  p a in s"  o r  "a d ju s tm e n t"  o r  "com ing o f  

a g e ."  They a re  problem s t h a t  have alw ays been w ith  us because  th e y  

o r ig in a te  in  o u r  co n cep t o f  o u r s e lv e s  a s  a n a t io n  and in  o u r  th e o r ie s  

about how we sh o u ld  be governed .

2 ) T h is r e a l i z a t i o n  p la c e s  a s p e c ia l  r e s p o n s i b i l i t y  on th e  s h o u ld e rs  

o f  th e  p o l i t i c a l  s c ie n c e  p ro fe s s io n ,  whose job i t  i s  to  u n d e rs ta n d  th e  

complex r e l a t io n s h i p  betw een m an 's  p o l i t i c a l  n a tu re  and th e  environm ent 

in  which he l i v e s .  T h is  r e q u i r e s ,  a t  th e  v e ry  l e a s t ,  a c r i t i c a l  u n d e r­

s ta n d in g  o f  p o l i t i c a l  id e a s  and t h e i r  co n seq u en ces. But th e  sc h o o ls  o f  

p o l i t i c a l  s c ie n c e  d is c u s s e d  in  t h i s  t h e s i s  have been ty p i c a l ly  American 

in  t h e i r  ten d en cy  to  tak e  id e a s  fo r  g ra n te d  and to  co n s ig n  p o l i t i c a l  

" v a lu e s "  to  th e  n e th e rw o rld  o f  " u to p ia n  s p e c u la t io n "  o r  "n o rm ativ e  th e o ry ."  

The s ta n d a rd  o p e ra t in g  p rem ises  o f  American governm ent have been in  

d e s p e ra te  need o f  c r i t i c a l  e v a lu a t io n ,  f o r  th o se  p re m ise s , good o r  i l l ,  

have b ro u g h t us to  o u r  p r e s e n t  c o n d i t io n .  And w ith  due re g a rd  f o r  th e  

im p o rtan t e x c e p tio n s , t h a t  c r i t i c a l  e v a lu a t io n  has n o t been fo rth co m in g .

S p e c i f ic a l ly ,  p o l i t i c a l  s c ie n c e  must r e - th in k  th e  req u irem e n ts  

o f  c i t i z e n s h i p ,  g iv en  th e  n a tu re  o f  con tem porary  s o c ie ty .  The Fram ers 

gambled th a t  in  a l a r g e ly  a g r a r ia n  r e p u b l ic ,  w ith  a s u b s t a n t i a l  e q u a l i ty  

o f  c o n d i t io n s ,  r e p r e s e n ta t iv e  governm ent would be b o th  e f f i c i e n t  and w e ll 

w ith in  th e  c o n tro l  o f  most p e o p le , m ost o f  th e  tim e . I f  th e r e  i s  

one th in g  th a t  can be s a id  abou t American p o l i t i c a l  h i s to r y  w ith o u t f e a r
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o f  c o n t r a d ic t io n ,  i t  i s  t h a t  th e  F lam ers l o s t  t h a t  b e t .  Some may adm ire 

them fo r  making i t  anyway; o th e r s  may c r i t i c i z e  them fo r  b e in g  too 

o p t im i s t i c .  But th e  tim e has lo n g  s in c e  passed  when we can view t h e i r  

work aB c h a r i t a b ly ,  and as  c o m p la ce n tly , as Am erican s c h o la rs  have been 

wont to  do.

But to  c r i t i c i z e  th e  F e d e r a l i s t  te a c h in g  on c i t i z e n s h ip ,  a s  I  

have argued  in  C h ap te r I  and e lse w h e re , i s  to  c r i t i c i z e  more th a n  ju s t  

th e  g e n e ra tio n  o f  men who w ro te  th e  C o n s t i tu t io n .  I t  means fo llo w in g  a 

s e t  o f  assu m p tio n s ab o u t th e  n a tu re  o f  man and th e  p o l i t i c a l  community 

th ro u g h  s e v e r a l  g e n e ra t io n s  in to  contem porary  c la ssro o m s and modern t e x t s  

on governm ent. Those assu m p tio n s  c o n tin u e  to  dom inate th e  f i e l d  o f  A f r i ­

can p o l i t i c a l  th o u g h t. w ith  M adison, con tem porary  p o l i t i c a l  s c ie n c e  

b e l ie v e s  t h a t  m en's p a s s io n s  a re  more to  be fe a re d  th an  t h e i r  p a s s iv i t y ;  

t h a t  c o u n te r v a i l in g  power i s  a s u b s t i t u t e  f o r  c iv ic  e d u c a tio n ; t h a t  a 

d iv id e d  p u b lic  a u th o r i ty  i s  a sa fe g u a rd  o f  l i b e r t y ;  th a t  th e  p u b lic  i n t e r ­

e s t  i s  no more th an  the  sum o f  p r iv a te  i n t e r e s t s ;  t h a t  a b u zz in g  u n iv e rse  

o f  s o c ia l  m o b il i ty  and econom ic grow th can s a t i s f y  a l l  o f  man’s  l e g i t im a te  

n e e d s .^

3) I f  th e se  assum ptions a re  wrong, i t  i s  e s p e c ia l ly  im p o rta n t to  

u n d e rs ta n d  t h e i r  im pact on th e  e x p e rie n c e  o f  c i t i z e n s h i p .  That e x p e r i ­

ence has been hampered by i n s t i t u t i o n s ,  custom s, law s, and id e a s  th a t  

have been  w ith  us fo r  g e n e ra t io n s .  I f  p o l i t i c a l  s c ie n c e  i s  to  c o n t r ib u te  

to  th e  r e s t o r a t i o n  o f  c i t i z e n s h i p ,  i t  w i l l  have to  tu rn  i t s  a t t e n t i o n  to  

th e  h i s t o r i c  o b s ta c le s  we have e r e c te d  in  i t s  p a th .

^Norman Jac o b so n , " P o l i t i c a l  S c ien ce  and p o l i t i c a l  E d u c a tio n ,"  
American P o l i t i c a l  S c ien ce  Review, 57 (S ep tem ber, 1963), pp. 561 f f . ;  
W ilson C arey M cW illiam s, it ie  Idea  o f  F r a te r n i ty  in  America (B e rk e le y : 
U n iv e r s i ty  o f  C a l i f o r n ia  P re ss ',  1973), p- *+?6 .
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*t) Some o f  th o se  o b s ta c le s  have been d is c u s se d  in  th e  body o f  th e  

t h e s i s ,  and need o n ly  be m entioned  b r i e f l y  ag a in  h e re . T ^ere a re  im por­

t a n t  i n s t i t u t i o n a l  a rran g em en ts  which i n h i b i t  c i t i z e n s h ip  and which have 

re c e iv e d  in c r e a s in g  a t t e n t i o n  in  r e c e n t  y e a rs .  Theodore Lowi and G rant 

McConnell have drawn o u r  a t t e n t i o n  to  th e  way in  which p u b lic  a u th o r i ty  

i s  d iv id e d  and d i s t r i b u t e d  among p r iv a te  g ro u p s, and Lowi has drawn 

a t t e n t i o n  to  th e  s p e c ia l  e f f e c t s  o f  t h i s  p r a c t ic e  on c i t i z e n s h i p .  By 

making p r iv a te  groups in to  a g e n ts  o f  th e  s t a t e ,  " in te r e s t - g r o u p  l i b e r a l ­

ism " makes th e  g roup , r a th e r  than  th e  p o l i t i c a l  community, the  m ost

im p o rtan t a re n a  o f  p o l i t i c s ,  th u s  s h u t t in g  o u t o f  th e  system  a l l  th o se
h

who do n o t b e lo n g  to  th e  groups in  q u e s t io n .  And E. E . S c h a tts c h n e id e r  

has dem o n stra ted  how th e  " p re s s u re  group system " b ia s e s  p a r t i c ip a t i o n

tow ard h ig h e r  s t a t u s  c i t i z e n s ,  who a re  th en  doubly  b le s s e d  by d is p ro p o r -
5

t io n a te  p o l i t i c a l  and economic power.

5 ) The t r a d i t i o n s  o f  p r iv a te  power and fragm ented p u b lic  a u th o r i ty  

have reach ed  in to  e v e ry  l e v e l  o f  governm ent, d ry in g  up the  so u rc e s  o f  

c i t i z e n s h i p  in  l o c a l  p o l i t i c s .  Urban p o l i t i c s  e s p e c ia l ly ,  b u t to  some 

e x te n t  a l l  l o c a l  governm ent, i s  c h a r a c te r iz e d  by a h o p e le s s  p r o l i f e r a t i o n  

o f  b o a rd s , com m ittees, com m issions, and a u t h o r i t i e s ,  making governm ent 

in c o h e re n t and c r ip p l in g  th e  a b i l i t y  o f  p u b l ic  o f f i c i a l s  to  c a r ry  o u t 

t h e i r  m an d a te s .^  F u rth e rm o re , a c e n tu ry -o ld  t r a d i t i o n  o f  "m u n ic ip a l 

reform " has r e s u l te d  in  th e  e x c lu s io n  o f  th e  p u b lic  from wide a re a s  o f

Theodore Lowi, Tbe End o f  L ib e ra lism  (New York: W. W. N orton ,
1969); G ran t M cConnell, P r iv a te  Power and American Democracy (New York: 
A lfre d  a. Knopf, 1 9 6 6 ).

5
E. E. S c h a a ta c h n e id e r , The S em i-S overeign  p eo p le  (New York: H o lt, 

R in e h a r t & W inston, i 960) .

^Robert Wood, 1*+Q0 Governments (New York: Doubleday, 1961).
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dec i e  ion-m ak ing . s uch  d e v ic e s  a s  n o n p a r t is a n  e l e c t i o n s t a t - l a r g e  

c o u n c i ls ,  co u n c il-m an ag er reg im es, e x p e r t  a d v iso ry  com m issions, b a r r i e r s  

to  v o te r  r e g i s t r a t i o n ,  and th e  l i k e  h a had th e  e f f e c t  (and  o f te n  had
7

th e  i n t e n t )  o f  s i g n i f i c a n t l y  d e p re s s in g  p a r t i c ip a t io n  in  lo c a l  p o l i t i c s .  

U n t i l  such  " re fo rm s"  a re  c u r t a i l e d ,  a b o lis h e d , o r  c ircu m v en ted , i t  i s  

d i f f i c u l t  to  im agine how th e  r e s to r a t i o n  o f  c i t i z e n s h i p  w i l l  b e g in .

In  o rd e r  f o r  c i t i z e n s h ip  to  emerge from i t s  " e c l i p s e , "  th e  a re a  o f  

p o licy -m ak in g  open to  d em o cra tic  p o l i t i c a l  c o n t r o l  w i l l  have to  be g r e a t ly  

expanded. The p ro g re s s iv e s  managed to  " ta k e  th e  p o l i t i c s  o u t o f  l o c a l  

governm ent."  The tim e has come to  p u t p o l i t i c s  back where i t  b e lo n g s .

6 ) R ecent a n a ly s ts  have d e te c te d  a decay o f  p o l i t i c a l  p a r t i e s ,  

and have warned th a t  th e  consequence may be th e  lo s s  o f  what i s  l e f t  o f
g

th e  p u b l i c 's  a b i l i t y  to  c o n tr o l  e le c te d  o f f i c i a l s .  E f f o r t s  to  sav e  th e  

p o l i t i c a l  p a r ty ,  how ever, w i l l  meet w ith  s t i f f  o p p o s i t io n .  The ambiguous 

te n e t s  o f  th e  " p o s t-W a te rg a te  m o ra lity "  and th e  t r a d i t i o n a l  American 

s u s p ic io n  o f  p o l i t i c i a n s  w i l l  s e e  to  t h a t .  A f r i c a n s  have le a rn e d  a 

c u r io u s  le s s o n  about pow er. We a re  w i l l in g  to  t o l e r a t e  u n p reced en ted  

c o n c e n tra t io n s  o f  power in  th e  hands o f  in d u s t r y ,  p r iv a te  o rg a n iz a t io n s ,  

and b u re a u c ra ts ,  b u t we become e x trem e ly  nervous when p o l i t i c i a n s  t a lk  

ab o u t " d e l iv e r in g  th e  v o te"  o r  o th e rw ise  d em o n stra te  an unseem ly amount o f

7
A r e c e n t  M ayor's Commission in  B oston has o f f e r e d  a s ig n i f i c a n t  

comment on m u n ic ip a l reform  by recommending th e  abandonment o f  v i r t u a l l y  
e v e ry  p r o g re s s iv e - e r a  p o l i t i c a l  re fo rm  m easure, in c lu d in g  a t - l a r g e  
e l e c t i o n s ,  n o n p a r t is a n  v o t in g , and in d ep en d en t sch o o l com m ittees. The 
M ayor's Commission has accused  th e  p o l i t i c a l  system  c re a te d  by th e se  
p ro g re s s iv e  refo rm s o f  b e in g  " u n re p re s e n ta t iv e  and u n re s p o n s iv e ,"  ta k in g  
n o te  o f  th e  ex trem e ly  low p a r t i c ip a t i o n  in  B o s to n 's  m u n ic ip a l e le c t io n s  
d u r in g  most o f  t h i s  c e n tu ry .

g
W alte r Dean Burnham, C r i t i c a l  E le c tio n s  and the  M ainsprings o f  

American P o l i t i c s  (New York: W. W. N o rto n , 1970); G erald  M. FOmper,
V o te rs ' Choice (New York: Dodd, Mead, 1975)-



-317-

" c l o u t . "  Bu t  th o se  who have warned o f  th e  decay o f  p a r t i e s  a re  r i g h t .

As Samuel H unting ton  has o b se rv e d , " th e  c a p a c i ty  to  c r e a te  p o l i t i c a l

9i n s t i t u t i o n s  i s  th e  c a p a c i ty  to  c r e a te  p u b lic  i n t e r e s t s . "  And th e  

p a r ty ,  as th e  one i n s t i t u t i o n  which o rg a n iz e s  c i t i z e n s  around i n t e r e s t s  

more g e n e ra l th an  th o se  o f  the  group, th e  c l a s s ,  o r  th e  re g io n , i s  th e  

c lo s e s t  ap p ro x im a tio n  in  p o l i t i c s  to  th e  k ind  o f  i n s t i t u t i o n  H unting ton  

had in  m ind.

P r o te c t in g  p a r t i e s ,  how ever, w i l l  r e q u ire  more than  overcom ing 

th e  t r a d i t i o n a l  s u s p ic io n  o f  them, w hich w i l l  be no easy  ta s k  by i t s e l f .

I t  w i l l  a ls o  r e q u ire  a r e a p p r a i s a l  o f  th e  e n t i r e  range o f  cam paign custom s, 

from th e  d i r e c t  p rim ary  to  th e  t e le v i s e d  coverage o f  no m in a tin g  conven­

t i o n s .  None o f  t h i s  a n a ly s is  i s  l i k e l y  to  be ea sy  o r  even welcome.

U n fo r tu n a te ly ,  r e c e n t  re fo rm s, p a r t i c u l a r l y  in  th e  D em ocratic 

p a r ty ,  have n o t h e lp ed  m a tte rs  much. C e r ta in ly ,  i t  would be hard  to  

a rg u e  th a t  th e  r e c e n t  cam paigns conducted  u nder th e s e  refo rm s were un­

ambiguous v i c t o r i e s  f o r  th e  d em o cra tic  p ro c e s s . I f  th e  r e c e n t  cam paign 

gave us one c a n d id a te  w ith o u t t i e s  to  any n o to r io u s  " s p e c ia l  i n t e r e s t s , "  

i t  a ls o  gave us an e l e c t io n  in  which n e a r ly  h a l f  th e  r e g i s te r e d  e l e c to r a t e  

f a i l e d  to  v o te :  no g re a t  g a in ,  and one more in d ic a t io n  th a t  re fo rm s

d esig n ed  to  "open up" p o l i t i c s  to  " th e  p eo p le"  o f te n  f a i l  to  do any such 

th in g .

The c o n v e n tio n a l wisdom has i t  th a t  th e  most im p o rtan t le s s o n  o f  

th e  W atergate  s c a n d a ls  i s  th e  menace o f  money in  p o l i t i c s — refo rm s in  

campaign f in a n c e  have fo llow ed  w ith  re a so n a b le  sp eed . I t  i s  d i f f i c u l t  to

9
Samuel Huntington, P o l i t ic a l  Order in Changing S o c ie t ie s  (New

Haven: Yale U n iversity  Press, 1968), p. 2 k .
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be h o p efu l about such  re fo rm s, how ever, s in c e  th e y  f a i l  to  a t t a c k  th e  

b a s ic  problem , which i s  th e  fearsom e c o s t  o f  cam paigning s in c e  the  

in t ro d u c t io n  o f  new cam paign te ch n o lo g y . I n s te a d ,  th e  f in a n c e  law s 

a t t a c k  a p o p u la r  and obv ious s o lu t io n  to  th e  problem  o f  money, which i s  

to  f in d  an in d iv id u a l  o r  a group w ith  l o t s  to  s p a re  and p ersu ad e  them 

to  p a r t  w ith  i t .  Th i s  s o lu t io n  has c l e a r  d is a d v a n ta g e s , b u t i t  sh o u ld  be 

u n d e rs to o d  th a t  th e  in f lu e n c e  o f  the  w ea lth y  on c a n d id a te s  i s  th e  

r e s u l t  o f  som eth ing : th e  n a t io n a l i z in g  o f  cam paigns and th e  in t ro d u c t io n

o f  e x p en s iv e  tech n o lo g y  in to  p o l i t i c s ,  two t re n d s  which no l e g i s l a t u r e  

has y e t seen  f i t  to  com bat. Loopholes in  th e  campaign f in a n c e  law s which 

a llo w  u n lim ite d  e x p e n d itu re  o f  o n e 's  own money o n ly  a l e r t  us to  what i s  

r e a l l y  g o in g  on . The whole t h r u s t  o f  campaign f in a n c e  re fo rm , in  f a c t ,  

i s  to  h e ig h te n  the  a lr e a d y  e x i s t i n g  c l a s s  b ia s  o f  American p o l i t i c s ,  by 

making i t  h a rd e r  f o r  anyone to  ru n  fo r  o f f i c e  who 1) i s  n o t w ealthy  him­

s e l f ,  o r  2 ) does n o t have a v a s t  number o f  w ea lth y  a c q u a in ta n c e s  w i l l in g  

to  donate  th e  l e g a l  maximum.

7) I t  i s  n o t enough, o f  c o u rse , to  expand o p p o r tu n i t ie s  fo r  

p a r t i c ip a t i o n ,  s in c e  p a r t i c ip a t i o n  can o f te n  be ephem eral: as E l lu l

rem inds u s ,  a s  ephem eral as th e  9 9 .9  p e rc e n t v o t in g  r a t e s  ach iev ed  in  

t o t a l i t a r i a n  s t a t e s . 10 I t  i s  e q u a lly  im p o rtan t th a t  th e  p o l i t i c a l  com­

m u n itie s  in  which A f r i c a n s  l i v e  become c i t i e s  in  th e  t ru e  s e n s e ,  the 

problem  'R obert Dahl u rged  p o l i t i c a l  s c ie n c e  to  s tu d y  back in  196?.

T h is i s  p e rh ap s  th e  most d i f f i c u l t  problem  o f  a l l .  T^e o b s ta c le s  

a re  c l e a r  enough, how ever. A s ig n i f i c a n t  (and  grow ing) p e rc e n ta g e  o f  the

10Jacques E llu l ,  The P o l i t ic a l  I l lu s io n  (New York: Alfred A.
Knopf, 1967)» Ch. 2 .
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American p eo p le  l i v e s  in  u rban  co n g lo m era tes  th a t  can n o t p o s s ib ly  p ro v id e  

a  se c u re  home fo r  c i t i z e n s h i p ,  There i s  ev ery  re a so n  to  encourage n o t 

o n ly  changes in  th e  s t r u c t u r e  o f  th e  governm ents o f  th e se  m e g a lo p o li, b u t 

th e  re d u c tio n  o f  t h e i r  p o p u la tio n s  a s  w e l l .

We have a lr e a d y  p e rm itte d  one k in d  o f  p o p u la tio n  movement: t h a t  

from th e  c e n t r a l  c i t i e s  in to  suburban  a r e a s — t r a c t  developm en ts, in s t a n t  

s u b d iv is io n s ,  and "bedroom co m m u n itie s ."  T his means t h a t  th e  shape o f  

o u r  "new c i t i e s "  has been  d e te rm in ed  by th e  needs o f  r e a l  e s t a t e  d ev e lo p ­

m ent, a r c h i t e c t s  and b a n k e rs , r a t h e r  th an  th e  needs o f  c i t i z e n s h i p .  These 

new com m unities have, f o r  th e  most p a r t ,  tu rn e d  o u t to  be even l e s s  con­

g e n ia l  to  th e  grow th o f  c i t i z e n s  th an  th e  b l ig h te d  u rban  a re a s  th e y  were 

supposed to  r e p la c e .

As Dahl has s u g g e s te d , th e  problem  o f  d em o cra tic  c o n t r o l  o f  o u r

c i t i e s  i s  r e l a t e d  to  th e  problem  o f  j u r i s d i c t i o n . ^  I t  i s  o b v io u s ly

im p o ss ib le  to  g iv e  a c i t y  governm ent f i n a l  a u th o r i ty  to  d e a l  w ith  ev ery

problem  coming w ith in  i t s  view — th a t  would mean g iv in g  to  th e  c i t y  th e
12a u th o r i ty  to  make fo re ig n  p o l ic y .  Dahl p ic tu r e s  a new v a r i e ty  o f  

fe d e ra lism  in  which d i f f e r e n t  u n i t s  o f  governm ent have d i f f e r e n t  m andates, 

each  l a r g e r  u n i t  h av in g  a u th o r i ty  to  d e a l  w ith  in c r e a s in g ly  b road  s e t s  o f  

p rob lem s, much th e  way "C hinese boxes" f i t  one in s id e  th e  n e x t .1 ^

There a re  obv ious problem s w ith  t h i s  v iew , no t th e  l e a s t  o f  which 

i s  th e  d i f f i c u l t y  o f  d iv id in g  "prob lem s" in to  such  n e a t p ie c e s .  As

U D ahl, "The C i ty ,"  pp . 96^ - 67 .

^ T ^ a t  t h i s  i s  n o t j u s t  a f a n c i f u l  academ ic q u e s tio n  was demon­
s t r a t e d  by th e  r e c e n t  c o n tro v e rs y  o v e r  la n d in g  r ig h t s  f o r  th e  A nglo- 
French Concorde, in  which New York C ity  and Boston made som eth ing  very  
much l i k e  a  demand to  make t h e i r  own fo re ig n  p o l ic y .

15D ahl, "The C i ty ,"  p . 959.
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G erald  Pomper has p o in te d  o u t ,  a t  th e  sane tim e th a t  A m ericans have

been demanding more o p p o r tu n i t i e s  f o r  lo c a l  p o l i t i c a l  p a r t i c i p a t i o n ,

th e re  has been a grow ing aw areness th a t  problem s a re  " n a t io n a l"  in

1^sco p e , two t re n d s  which do n o t complement one a n o th e r  v ery  w e ll .

T° th e  e x te n t  t h a t  problem s demand n a t io n a l  s o lu t io n s ,  th e r e  i s  n o t 

much th a t  c i t i z e n s  can do in  t h e i r  l o c a l  com m unities to  re s o lv e  them .

D esp ite  t h i s  f a c t ,  l o c a l  governm ents have f o r  many y e a rs  been the  

focus o f  a t t e n t io n  on a wide v a r i e ty  o f  i s s u e s :  race  r e l a t i o n s ,  unem­

ploym ent, la n d  u s e , en v iro n m e n ta l p r o te c t io n ,  law  en fo rcem en t, and many 

m ore. There i s  c e r t a i n l y  no d e a r th  o f  problem s th a t  le n d  th em se lv es  to  

lo c a l  a c t io n ,  and i f  th o se  problem s o f te n  la c k  th e  drama o f  th e  " g re a t  

i s s u e s "  o f  n a t io n a l  a f f a i r s ,  th e y  a t  l e a s t  o f f e r  one i n t r i g u in g  a s p e c t :  

th e y  a re  co m p lica ted  enough to  have th u s  f a r  evaded -11  a t te m p ts  a t  t h e i r  

s o lu t io n .

As Dahl has p o in te d  o u t ,  lo c a l  governm ent p ro v id e s  a v e r s a t i l e  

a re n a  f o r  p o l i t i c a l  e d u c a t i o n .^  L o ca l governm ents, w ith  r e s to r e d  powers 

and more d em o cra tic  i n s t i t u t i o n s ,  p e rh ap s  a ls o  w ith  more r e a l i s t i c  bound­

a r i e s  and j u r i s d i c t i o n s ,  co u ld  te a c h  a g re a t  d e a l to  c i t i z e n s  ab o u t p ro b ­

lem s o f  j u s t i c e ,  p a r t i c i p a t i o n ,  and t r u s t  which must be le a rn e d  a t  th e  

l o c a l  l e v e l  b e fo re  c i t i z e n s h ip  can have any m eaning on th e  l a r g e r  s ta g e  

o f  n a t io n a l  p o l i t i c s .

8 } P o l i t i c a l  s c ie n c e  w i l l  have to  become much more s e n s i t i v e  th an  

i t  has been to  th e  n a tu re  o f  th e  American c l a s s  system  and th e  American 

economy. No changes in  p a r ty  s t r u c t u r e s ,  th e  s iz e  o f  com m unities, o r  the

1*+Pomper, Voters' Choice, pp. 1^-17.

15Dehl, "The C ity," p. 9 6 7 .
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m ethods o f  governm ent w i l l  a v a i l  so lo n g  as  p r iv a te  economic power con­

t in u e s  to  govern so  much o f  American l i f e ,  and as  lo n g  a s  th e  n a t io n  

rem ains d iv id e d  betw een th o se  who can work and th o se  who c a n n o t.

The tim e h as  come f o r  p o l i t i c a l  s c ie n c e  to  pay a t t e n t i o n  to  o u r  

n a t i o n 's  " f i c t i t i o u s  c i t i z e n s , "  th e  c o r p o ra t io n s ,  and the  in f lu e n c e  

t h e i r  b e h a v io r  has on th e  n a t i o n 's  l i v i n g  c i t i z e n s .  T^e tim e has ccme.; 

in  f a c t ,  when i t  i s  a p p ro p r ia te  to  a sk  w hether th o se  i n s t i t u t i o n s  ought 

to  be a l t e r e d  o r  even a b o l is h e d .  The c o rp o ra t io n  has been th e  mechanism 

fo r  v a s t  changes in  Ame r ic a n  l i f e ,  p e r m it t in g  th e  e x p lo i t a t io n  o f  

re so u rc e s  (and  p eo p le )  which co u ld  n o t have been accom plished  in  any o th e r  

way. Under th e  s h e l t e r  o f  th e  c o rp o ra te  c h a r t e r ,  p r iv a te  c o n c e n tra t io n s  

o f  w ea lth  have expanded to  th e  p o in t  where th ey  now d is p la y  th e  t ra p p in g s  

o f  m in ia tu re  governm ents, w ith  a rm ie s , b u d g e ts , s e c r e t  p o l ic e  o r g a n iz a t io n s ,  

and even p a la c e  r e v o l t s .  They a re  so much a p a r t  o f  Am erican l i f e  th a t  

th e y  have come to  seem th e  n a tu r a l  way o f  d o ing  b u s in e s s .  Yet the  accep ­

ta n c e  o f  the  c o rp o ra te  form o f  b u s in e s s  o r g a n iz a t io n  d a te s  o n ly  from the  

e a r ly  decades o f  th e  n in e te e n th  c e n tu ry . The c o rp o ra t io n  i s  th u s  a r e l ­

a t iv e  newcomer to  American l i f e ,  younger than  the  C o n s t i tu t io n ,  s c a rc e ly  

a s  o ld  a s  th e  D em ocratic p a r t y . ^  And ju s t  a s  i t  appeared  o n ly  r e c e n t ly ,  

i t  may d is a p p e a r  in  the  f u tu r e .  But i t  w i l l  n o t s h u f f l e  o f f  th e  s ta g e  

by i t s e l f ;  i t  w i l l  n o t ev o lv e  o u t o f  e x is te n c e ,  l i k e  th e  d in o s a u r , b u t 

w i l l  have to  be pushed , l i k e  th e  p a sse n g e r p ig eo n .

I t  i s  c u r io u s  th a t t h i s  p ro p o sa l has n o t been made more o f t e n  in  

d is c u s s io n s  o f  th e American economy. So sa c r o sa n c t  i s  th e co rp o ra tio n

^ F ° r  a d is c u s s io n  o f  th e  e a r ly  c o n tro v e r s ie s  o v e r th e  sp re a d  o f  
c o r p o ra t io n s ,  see  L ouis H a rtz , Economic P o lic y  and D em ocratic Thought; 
P e n n sy lv a n ia , 1776-1860 (Cam bridge: Harvard U n iv e r s i ty  p r e s s ,  19*+#T* and 
Marvin M eyers, The Ja c k so n ia n  P e rsu a s io n  (New York: V in tag e , I9 6 0 ) .
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th a t  i t s  a b o l i t io n  seems a s  u n th in k a b le  a s  th e  a b o l i t io n  o f  th e  p r o f i t  

m otive i t s e l f .  The s i l e n c e  on t h i s  s u b je c t  may be a consequence o f  th e  

b e l i e f  th a t  th e  economy runs i t s e l f ,  in  o b ed ience  to  n a tu r a l  law s, and 

n o t in  re sp o n se  to  human w i l l .  Yet we managed to  accom plish  a g re a t  

d e a l w ith o u t th e  c o rp o ra t io n  in  i t s  p re s e n t  form , and th e  fu tu re  may 

r e q u i r e  us to  accom plish  th in g s  th a t  th e  c o rp o ra te  form p re v e n ts .  The 

p re s e rv a t io n  o f  com m unities and p r o te c t io n  o f  the  n a tu r a l  environm ent 

may r e q u ire  a form o f  b u s in e s s  o r g a n iz a t io n  th a t  g iv e s  much l e s s  freedom 

to  p r iv a te  w ea lth  than  th e  modern c o rp o ra t io n  a llo w s .

The c o rp o ra t io n ,  in  f a c t ,  i s  th e  c l a s s i c  "bad c i t i z e n . "  With

" n e i th e r  body to  k ic k  n o r s o u l  to  damn," th e  c o rp o ra t io n  i s  immune from

the  c o n s t r a in t s  on b e h a v io r  th a t  p r iv a te  c i t i z e n s  must a c c e p t .  I t  i s

even immune, a c c o rd in g  to  David Truman, from th a t  g r e a te s t  o f  p l u r a l i s t

17m oral r e s t r a i n t s ,  " o v e r la p p in g  m em bersh ips." I t  e x i s t s  f o r  one p u r­

pose o n ly : th e  accu m u la tio n  o f  w e a lth . I t  i s  l e g a l ly  r e s p o n s ib le  fo r

i t s  a c t io n s ,  o f  c o u rse , b u t th e  in d iv id u a ls  who ru n  i t  a re  n o t .  I t  can ­

n o t le a r n  wiiat o th e r  c i t i z e n s  must l e a r n ,  and i t  can n o t f e e l  what r e a l  

c i t i z e n s  f e e l .  I t  can e x p lo i t  a community u n t i l  th e  com m unity 's re so u rc e s  

have run  d ry , and th en  d e p a r t ,  w ith o u t a m om ent's h e s i t a t i o n .  In  f a c t ,  

i t  canno t do a n y th in g  e l s e .  I t  can even b e t r a y  i t s  co u n try  w ith o u t f e a r  

o f  r e p r i s a l ;  in d eed , in  th e  age o f  m u l t in a t io n a l  c o rp o ra t io n s ,  a b u s in e s s  

firm  can s c a r c e ly  be s a id  to  have a c o u n try . F in a l ly ,  i t s  g re a t  w ea lth  

makes i t  th e  p e r f e c t  analogue to  th e  c l a s s i c  a r i s t o c r a t :  smug, s u s p ic io u s ,

u n f e e l in g ,  and a r ro g a n t .

17David Truman, The G overnm ental P ro c e ss , 2nd ed . (New York:
A ifred  A. Knopf, 1971), p . 160, n o te .
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T his i s  s ta n d a rd  know ledge, and has been bemoaned f o r  as  lo n g  

a s  c o rp o ra t io n s  have e x i s t e d .  But we have n o t been w i l l in g  to  r i s k  

damaging th e  p ro s p e c ts  o f  co n tin u e d  economic expansion  and th e  g r e a te r  

c o n tro l  o f  n a tu re  th a t  th e  c o rp o ra t io n  p ro m ise s . In  th e  lo n g  ru n , we 

b e l ie v e d ,  th e re  would be so much fo r  everybody th a t  no one would c a v i l  

a t ,  o r  even r e c a l l ,  th e  t e r r i b l e  p r ic e  o u r  u n iv e r s a l  abundance had 

e x a c te d , T h is was an o v e r ly  o p t im is t i c  view , a s  sh o u ld  be e v id e n t by 

now.

The c o n c e n tra t io n  o f  econom ic power in  th e  hands o f  a few has 

alw ays been seen  by p o l i t i c a l  t h e o r i s t s  a s  a dan g er to  dem ocra tic  

governm ent. But to  th e  t r a d i t i o n a l  argum ents a g a in s t  extrem e concen­

t r a t i o n s  o f  w ea lth  we sh o u ld  add one m ore, one th a t  modern c i t i z e n s  can 

p erh ap s a p p re c ia te  b e t t e r  than  t h e i r  p re d e c e s s o r s .  That i s  th e  power o f  

th e  c o rp o ra t io n  to  a l t e r  n o t o n ly  th e  economic la n d sc a p e , b u t th e  s o c ia l  

and p o l i t i c a l  lan d sc ap e  as w e l l .  The en erg y  o f  in d u s t r ia l i s m  i s  d e s t r u c ­

t i v e  and c o n s tr u c t iv e  a t  o n ce . W hile i t  o b l i t e r a t e s  com m unities and 

i n s t i t u t i o n s  w ith  one hand, i t  c r e a te s  new s t r u c tu r e s  w ith  th e  o th e r ,  o n ly  

to  move on , c o n tin u in g  th e  p ro c e ss  in  a n o th e r  p la c e ,  r e a r r a n g in g  th e  

lan d scap e  to  s u i t  th e  a rcan e  p la n s  o f  b oard  members and b a n k e rs . The 

c i t i e s  o f  a n t iq u i ty ,  to o , were c a l le d  in to  b e in g  by th e  " lo rd s  tem p o ra l"  

and th e  " lo rd s  s p i r i t u a l . "  But th e  a n c ie n t  a r i s to c r a c y  f e l t ,  o r  came to  

f e e l ,  a profound co n n ec tio n  to  th e  com m unities and i n s t i t u t i o n s  i t  

c r e a te d .  No such  c la im s can  be made f o r  th e  c o rp o ra t io n ,  whose r u le r s  

a re  d i s t a n t  p h y s ic a l ly  and e m o tio n a lly  from th e  consequences o f  t h e i r  

a c t io n s .  They b e a r  a c lo s e r  resem blance to  th e  o v e r s e e r s  o f  a n c ie n t 

e m p ire s , who governed v a s t  p ro v in c e s  th a t  they  had n ev er s e e n .
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9) F in a l ly ,  p o l i t i c a l  s c ie n c e  m ust le a r n  a new r e s p e c t  f o r  th e

n a tu re  o f  p o l i t i c a l  b e l i e f s ,  t r e a t i n g  them n o t j u s t  a s  in c o n s e q u e n tia l

b i t s  o f  d a ta  to  be e n te re d  a lo n g  w ith  o th e r  in p u ts ,  b u t a s  c r u c ia l

e lem en ts  in  th e  c o n s tru c t io n  o f  a un ique p o l i t i c a l  community. I t  i s

o f te n  s a id  th a t  A f r i c a  has been  f o r tu n a te  in  i t s  avo idance o f  s e c ta r i a n

id e o lo g ic a l  d is p u te s ,  from which th e  c o n c lu s io n  i s  drawn th a t  Am ericans

do n o t b e l ie v e  a n y th in g  in  p a r t i c u l a r  abou t p o l i t i c s ,  p r e f e r r in g  a r e l ia n c e

on pragm atism  r a t h e r  than  " th e o ry ."  D an ie l B o o rs tin , f o r  exam ple, has

w r i t te n  t h a t  th e  U n ited  S ta te s  m ust rem ain f r e e  o f  th e  "un-A m erican d e -
18mand fo r  a p h ilo so p h y  o f  dem ocracy ."

N othing  co u ld  be f u r t h e r  from th e  t r u t h .  As G» K. C h e s te r to n

o b serv ed  many y e a rs  ago, Ame r i c a  i s  un ique in  b e in g

th e  o n ly  n a tio n  in  th e  w orld  th a t  i s  founded on a c re e d . That 
c re e d  i s  s e t  f o r th  w ith  dogm atic and even th e o lo g ic a l  l u c i d i t y  
in  the  D e c la ra tio n  o f  Independence . . . .  I t  e n u n c ia te s  th a t  
a l l  men a re  e q u a l in  t h e i r  c la im  to  j u s t i c e ,  th a t  governm ents 
e x i s t  to  g ive them th a t  j u s t i c e ,  and th a t  t h e i r  a u th o r i ty  i s  f o r  
t h a t  re a so n  j u s t  . . . .  America i n v i t e s  a l l  men to  become
c i t i z e n s ;  bu t i t  im p lie s  th e  dogua th a t  th e r e  i s  such a th in g
as  c i t i z e n s h i p . ^

I f  we have no t had d is p u te s  about p h ilo so p h y , i t  i s  because  we have been 

in  g e n e ra l agreem ent abou t what o u r p h ilo so p h y  i s .  " C i t iz e n s h ip ,"  

C h e s te r to n  went on , " i s  . . . th e  American id e a l ;  th e re  i s  an army o f

a c t u a l i t i e s  opposed to  th a t  id e a l ;  b u t th e re  i s  no id e a l  opposed to  th a t
20i d e a l . "

18D aniel B o o rs tin , The G enius o f  American P o l i t i c s  (C hicago: 
U n iv e rs i ty  o f  Chicago p r e s s ,  1 9 6 2 ), p . 18*+̂

19G. K. C h e s te r to n , What I  Saw in  America (New York: Dodd, Mead, 
1922), pp . 7 -8 .

2 0 Ib id ., p. 1 6 .
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Expanding on th i s  argum ent, John  s c h a a r  has r e c e n t ly  d e s c r ib e d

a unique form o f  American p a tr io t is m , which he c a l l s  "covenanted

p a tr io t is m " - -o n e  founded n o t on lo v e  o f  p la c e  so much as on d e d ic a t io n

to  a  s e t  o f  p r in c ip l e s .

W® a re  a n a t io n  formed by a co v en an t, by d e d ic a t io n  to  a  s e t  
o f  p r in c ip le s  and by an exchange o f  p rom ises to  uphold  and 
advance c e r t a in  commitments among o u r s e lv e s  and th roughou t 
th e  w o rld . Those p r in c ip le s  and commitments a re  th e  co re  o f  
Ame r ic a n  i d e n t i t y ,  the  so u l o f  th e  body p o l i t i c .  They make th e  
American n a t io n  u n iq u e , and u n iq u e ly  v a lu a b le ,  among and to  th e  
o th e r  n a t io n s .  But th e  o th e r  s id e  o f  t h i s  co n cep tio n  c o n ta in s  
a  w arning  very  l i k e  th e  w arnings spoken by th e  p ro p h e ts  to  
I s r a e l :  i f  we f a i l  in  o u r  p rom ises to  each  o th e r ,  and lo s e  th e
p r in c ip le s  o f  th e  co v en an t, th en  we lo s e  e v e ry th in g , f o r  th ey  
a re  we. ^

Many new id e a l s  now clam or f o r  o u r  a l l e g ia n c e :  we a re  asked  to

fo llo w  th e  b anners  o f  te c h n o c ra cy , i n t e r n a t io n a l  s o c ia l is m , u n iv e r s a l  

lo v e , and w ierd  co m binations o f  th e se  and o th e r  i d e a l s .  I f  p o l i t i c a l  

s c ie n c e  were r e a l l y  the  v a lu e - f r e e  a n a ly t ic  to o l  th a t  i t s  fo unders  

hoped i t  would b e , then  we would m erely  throw  th e se  d o c tr in e s  in  w ith  

th e  o th e r  in p u ts  and c a s t  a c o ld  eye on w hatever emerged from th e  o u tp u t 

end o f  th e  box. But p o l i t i c a l  s c ie n c e  i s  no more v a lu e - f r e e  th a n  any 

o th e r  a tte m p t to  comprehend th e  w o rld , and th e r e  has been m ounting 

ap p reh en sio n  among s tu d e n ts ,  s c h o la r s ,  and c i t i z e n s  a l ik e  th a t  th e  th in g  

em erging i s  n o t a  v ery  p le a s a n t  th in g  a t  a l l ,  th a t  i t  i s  in  f a c t  a 

f r ig h te n in g  d i s t o r t i o n  o f  v a lu e s  th a t  have too  lo n g  been tak en  fo r  g ra n te d .

P o l i t i c a l  s c ie n c e  b e a rs  p a r t  o f  th e  blame fo r  th a t  d i s t o r t i o n ,  

and i t  has a consequen t o b l ig a t io n  to  te a c h  a  more v a lu a b le  le s s o n  in  th e  

f u tu r e .  For i f  B e rtran d  de Jo u v e n e l i s  c o r r e c t  in  sa y in g  th a t  p a r t  o f

21John H. S ch aar, "The Case fo r  P a t r io t i s m ,"  American Review, 
17 (May, 1973), p . 69 .
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th e  job o f  th e  p o l i t i c a l  s c i e n t i s t  i s  to  fo re s e e  t r o u b le ,  then  th e  

d i s c ip l in e  m ust c o n s id e r  what t ro u b le s  may fo llo w  the  c o n tin u ed  e ro s io n  

o f  the b a s ic  id ea  o f  th e  American community: th e  id e a  o f  a  common

a l le g ia n c e  to  a s e t  o f  p r in c ip le s  ab o u t s e lf -g o v e rn m e n t, th e  "p u re

c l a s s i c  co n cep tio n  th a t  no man must a s p i r e  to  be a n y th in g  more th an

22a c i t i z e n ,  and th a t  no man sh o u ld  endure  to  be a n y th in g  l e s s . "

22C h e s te r to n , What I  Saw in  A f r i c a ,  p . 16.
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