
SINCE World War I1 some 50 former colonial or dependent terri- 
tories have become independent states in the sense that they have 
become member states of the United Nations. Now that: these coun- 
tries have been granted sovereignty over their own peoples, it is ap- 
parent that independence or sovereignty refer to proximate achieve- 
ments, even where these terms have a clear legal meaning. Many of 
these newly independent countries still face the task of building a 
national political community, and we do not lrnow whether they will 
succeed. Their efforts may be compared with the nation-building 
of Western countries during the eighteenth and nineteenth centuries. 
Ideally we should be able to analyze both processes in the same 
terms. An earlier generation of social scientim would have had little 
hesitation in doing so; having confidence in the progress of manlcind, 
they adhered to a theory of social evolution that posited stages through 
which all societies must pass. Today there is more uncertainty about 
the ends of social change and more awareness of its costs. Belief 
in the universality of evolutionary stages has been replaced by the 
realization that the momentum of past events and the diversity of so- 
cial structures lead to meren t  paths of development, even where the 
changes of technology are identical. We have in fact little experience 
with studies of social change that would encompass the discrepancies 
of timing and structure between nation-building then and now. Still, 
the course of events has placed such studies on the agenda of the social 
sciences once again. As a result, the earlier and simpler theories of 
evolution are being replaced, however haltingly, by an interest in 
comparative studies of economic and political modernization. This 
more Merentiated understanding of our changing social order poses 
an intellectual challenge. 

The following studies are offered as an attempt to enhance our 
understanding of "development" by a re-examination of the European 
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2 Nation-Building and Citizenship 

experience. The social and political changes of European societies 
provided the context in which the concepts of modern sociology 
were formulated. As we turn today t u  problems of development in 
the non-Western world, we employ concepts that have a Western 
derivation. In so doing, we can proceed in one of two ways: b y  
formnlating a new set of categories applying to all societies, or by 
rethinlcing the categories familiar to us in view of the transformation 
and diversity of the Western experience itself. These studies adopt 
the second alternative in the belief that the insights gained in the past 
should not be discarded lightly. 

PROGRAMMATIC SUMMARY 

The common theme of these studies is the analysis of authority 
relationships. Following an interpretation of public and private au- 
thority in Western societies from medieval patterns to those of the 
modem nation-state, we will contrast these patterns with those charac- 
teristic of Russian civilization. This analysis of the European esperi- 
ence is then used as a vantage-point for comparative studies of the 
preconditions of political modernization in Japan and of current efforts 
at nation-building in India., The  major themes of these studies may 
he .~ summarized . as follows. 

1. Western European societies have been transformed from t h e x s ~  
tate -- societies of the Middle Ages to the .absolu_d_st, regimes of the 
eighteenth c e n q  and thence to the class societies of plebiscitarian 
democracy .. in the nation-states of -&e twentieth century. I begin 

.-with the type of "public" authority characteristic of the medieval 
political community. Within this framework I characterize the tra- 
ditional authority relationships which are an aspect of the rank-order 
of medieval society. The political and social order of medieval Eu- 
rope underwent major transformations, ultimately producing the na- 
tion-state and a growing equalitarianism. An attempt is made to sys- 
tematize Alexis de Tocqueville's analysis of this great transformation. 

2. m+dzalist ic authority relationships replace the traditional rela- 
tions henveen masters and servants. Prompted by the economic op- 
portunities and equalitarian ideas of an emerging industrial society, 
employers explicitly reject the paternalistic world view, but the 
same constellation of forces also gives rise to new forms of social 
protest. One can contrast the protest typical of the medieval political 
community with the protest typical of Western societies in their era 
of industrialization and democratization. This is the problem on 
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which Marx focused attention, and it should now be possible to recast 
his analysis in the perspective of history. Following this reinterpre- 
tation of social protest, I focus attention on the extension of citizen- 
ship to the lower classes, .in order to get linkages be&veen 
changes in authority structure and in social relations. Starting from 
a condition of society in which the vast majority of the people were 
considered objects of rule-literally "subjects"-Western societies 
have steadily moved to a condition in which the rights of cidzenship 
are universal. Where these rights are stiIl withheld, c o d i c t  is ap- 
parent and often violent. 

3. Next I tun to the resulting characteristics of the Western na- 
tion-state. By developing a n a w i d e s y s t e m - o f .  public-authority, 
governments undergo a process of bureaucratization which is analyzed 
in contrast with the patrimonial of administration that it sup- 
planted. The analysis of bureaucracy as a self-contained system is 
then supplemented by a n  interpretation of policy implementation un- 
der conditions of conflicting group pressurii, a development that has 
become an~outstaiding feature of the modem welfare state. 

4. Changes in authority structure and social relations reveal broadly 
comparable patterns in the societies of Western Europe and, 71nctatis 
7>zr~trtndis, in their frontier settlements abroad (if we ignore for the 
moment developments which may be called arrested by comparison, 
such as those of Spain or Southern Italy). However, there also exists 

turd cleavage of long standing within Europe, b_e~gen.West  
t. .T& b&g the characteristics of the Western social stmc%e 
us more sharply, it is useful to contrast them with certain 

res of Russian civiIization, and in particular with those aspects 
of authority and social relations in an industrial setting that are symp- 
omatic of the historically new phenomenon of - totalitarianism. 

5. Important as studies of Western societies and their structural 
transformations are, they no longer d c e  in a world in which many 
countries have recently become independent states and in which all 
underdeveloped countries want to develop. The very fact of differ- 
ential development calls attention; however, to the preconditions that 
favor nation-building and indusaialization in some countries and not 
in others. An attempt is made to compare these preconditions for 
Japan and Prussia. Both of these countries were ''late-comers," but 
both possessed an effective, nation-wide public anthorlty prior to the 
rapid indusuialization of their economies. 

6. The  assumption of a national authority does not apply to an 
economically underdeveloped country such as .In&&, even though 
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4 Nation-Building and Citizenship . . 

India is notable for the relati& stability' of her government since in- 
dependence. .& in other new nations, the success of India's drive 
toward industrialization is by no means assured, and the creation of a 
national political community is stiU at issue. Here we also examine 
public authority and social relations in a nation-wide contear. His- 
torically, as well as in her contemporary setting, India presents a 
snilcing conuast to the European experience: the hiatus benveen her 
modernizing elite who at present exercises authority and the strength 
of "communal" ties in the population at large. Examination of that 
hiatus can lead, however tentatively, to a formuladon of some of the 
alternatives before India today. 

The studies just summarized can be understood urithout the theo- 
retical considerations that are given in the remainder of this chapter. 
But for those interested it is necessary to state the approach to the 
study of social change underlying these studies, their s p e a c  concern 
with the problem of authority, and the historical context within which 
that approach and concern have their place. 

THE STUDY OF SOCLAL CHANGE 

L i e  the concepts of other disciplines, sociological concepts should 
be universally applicable. The concept division of labor, for instance, 
refers to the fact that the labor performed in a collectivity is spe- 
cialized; the concept is universal because we lmow of no collectivity 
without such specialization. Where reference is made to a principle 
of the division of labor over time-irrespective of the pydcular in- 
dividuals performing the labor and of the way labor is subdivided 
(whether by sex, age, slcill, or whatever)-we arrive at one meaning 
of the term social o~gnnization, W e  lmow of no society that laclcs 
such a principle. It is possible to remain at this level of universal 
concepts. A whole series of mutually related concepts can be elabo- 
rated deductively in an effort to construct a frameworlc of concepts 
applicable to all societies. But in such attempts the gain in generality 
is often won at the expense of analytic utility. Efforts in "pure 
theory" should be subjected to periodic checlcs to ensure that con- 
cepts and empirical evidence can be related one to the other. Uni- 
versal concepts such as the division of labor require spe&cations 
that will bridge the gap between concept and empirical evidence, but 
such specifications have a limited applicability. Many other concepts 
of socio-historical codgurations-bureaucracy, estates, social class- 
are similarly limited. It is more illuminating to learn in what ways the 
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division of labor in one social structure di£Fers from that in another 
than to reiterate that both structures have a division of labor. 

These considerations point to a persistent problem in sociology. 
Concepts and theories are o%cnlt to relate to empirical findings, 
w?de much empirical research is devoid of theoretical significance. 
Many sociologists deplore this hiatus, but the difticulties persist and 
tend to reinforce the claims of pure theory on one hand and pure 
methodology on the other. The following studies attempt to steer 
a course between this Scylla and Charybdis by relying upon familiar 
concepts as a base line from which to move fonvard. Since these 
concepts have a Western derivation, it is necessary to rethink them 
in terms of the extent and limits of their applicability. But since 
they are selected so as to encompass major transformations of society, 
they may also serve as a framework within which a good many, more 
detailed empirical studies take on added significance. Such critical 
use of familiar concepts is adopted here in the belief that the changing 
social order of Western societies can provide the foundation for stud- 
ies of social change outside the Western orbit-as lone as oremature 

e L - generalizations of a limited experience are avoided. 
In this introductory discussion I consider terminological questions 

as well as certain general assumptions of the conventional approach 
to tbe study of social change before formulating the frameworlc to 
be adopted in the following studies. 

Industrialization, modernization, and development are terms fre- 
q u ? . 3 ~ ~ i d ~ i n  current discussions of social change. To avoid mis- 
understanding it is necessary to state how these terms will be used 
in the following discussion. By indurtl.ialimtion I refer to econonzic 
changes brought about by a teclkology based on inanimate sources 
of power as well as on the continuous development of applied scien- 
tific research. Alodernization (sometimes called social and political 
dwelopnzent) refers to all those social and political changes that 
accompanied industrialization in many counuies of Western civiliza- 
tion. Among these are urbanization, changes in occupauonal struc- 
ture, social mobility, development of education-as well as political 
changes from absolutist institutions to responsible and representative 
governments, and from a laissez-faire to a modern welfare state. More 
simply, the two Terms refer to the technical-economic and the socio- 
political changes familiar to us from the recent history of Western 
Europe. The term developnze~zt may be used where reference is 
made to related changes in both of these spheres. There is nothing 
inherently wrong about using the history of Western societies as the 
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basis of what w e  propose to mean b y  deuelopment-as long as the 
purely nominal character of this definition is understood. T h e  his- 
tory of industrial societies must certainly be one basis for  our defi- 
nitions in this field. Trouble arises only when it is assumed that 
these are "real" dehitions, that development can mean only what it 
has come to mean in some Western societies. 

T h e  term industrialization and its synonyms o r  derivatives refer 
to processes b y  which a society may change from a preindustrial, 
or traditional, o r  underdeveloped to  an indusmal, or modem, o r  de- 
veloped condition. This idea of change suggests, albeit vaguely, 
that a number of factors are at  worlc such that change with regard 
to  one or several of them will induce changes in one or more depend- 
ent variables. Since the idea of such correlated changes culminating 
in an indusmal society is a widely accepted theory of our changing 
social order, it will be useful to consider it at  the outset. 

One form of that theory-technological determinism-may be cited 
here as illustration. Its most consistent formulation is found in the 
worlc of Thorstein Veblen. In comparing English economic develop- 
ment with that of Germany and Japan, Veblen modifies the Marsian 
contention that the industrially more developed country shows the 
less developed country the image of its own future. Marx had based 
this conclusion on the argument that England was the "classic ground" 
of the capitalist mode of production and hence the appropriate illus- 
tration of his theoretical ideas, which concerned the "natural laws 
of capitalist production" that would work "with iron necessity to- 
wards inevitable results." * In his comparison between England and 
Germany, Veblen m o d i e s  this interpretation b y  drawing attention 
to  the dserences between the a v o  countries. After pointing out that 
modem technological advance was not made in Germany but bor- 
rowed by her from the English-speaking world, Veblen states that: 

Germany combines the results of English experience in the development 
of modern technology with a state of the other arts of life more nearly 
equivalent to what prevailed in England before the modem industrial 
regime came on; so that the German people have been enabled to mlre up 
the technological heritage of the English without having paid for it in the 
habits of thought, the use and wont, induced in the English community 

%See Ilarl Ma% Cnpitd (New York: Modern Library, 1936). p. 13. From the 
preface to the first edition. Nore, inddcntdy, tbat Manr employs here the 
analogy between his procedure and that of the physicd sciences. Just as the 
physicist examines phenomena where they occur in their most typical form, so 
the study of capiwlirm must use England as its chief illustration. 
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by the experience involved in achieving it. iModern technology has come 
to Germany ready-made, without the culmal consequences which its 
gradual development and continued use has entailed upon the people whose 
experience initiated it and determined the course of its development.? 

Veblen emphasizes especially that in England the "state of the in- 
dustrial arts" has had time to affect the customs and hahits of mind 
of the people, whereas in  such countries as Germany and Japan where 
industrialization occurred later, ancient ways had been confronted 
suddenly b y  the imperatives of a modern technology. This sudden 
confrontation of the "archaic" and the modem made for a n  "unstable 
cultural compound." In  contrast to i\iianr who considered such 
"transitions" largely in terms of "predicting" their eventual disappear- 
ance, Veblen notes the peculiar character of this "transitional phase" 
in Germany and Japan. H e  describes the "want of poise" charac- 
teristic of German society, which makes for  instability but also for 
t t  versatility and acceleration of change" as well as for  aggression." 

In the case of Japan, he emphasizes the special strength of the country 
arising from the combination of modern technology with "feudalistic 
fealty and chivalric honor." In making such observations (in 1915), 
Veblen notes that little can be expected in the near future, because 
as yet  the new technology has had little effect in  inducing new habits 
of thought. But i72 the long v-un the "institutional consequences of a 
workday habituation to  any given state of the industrial arts will 
necessarily . . . be worked out." Thus, Veblen anticipates the 
transformation in  habits of thought as an inevitable consequence of a 
people's adaptation to  modem technology. 

Veblen's theory is characteristic of a large class of approaches to 
the study of development which view the old and the new society 
in terms that are mutually exclusive. T h e  more there is of modernity, 
the less there is of tradition-if not now then in the long run. Ex- 

?Thomein Veblen, Imperinl Gemzany and the Indzminl Relrolz~tion (New York: 
Vilring Press, 1954), pp. 85-86. Originally published in 1915. In the same year 
Veblen also applied this andysis to Japan. See Thorstcin Veblen, "The Oppor- 
trinity of Japan," Essayr in  Our Chnnginr Order (New York: Viling Press, 1934). 
erp. p. 252. Veblen's approach, as characterized here, was reformulated and 
systematized subsequently by Willim F. Ogb- Social CClnge (New Yorlr: 
Viking Press, 1932). pnrrim, though Ogburn has smted thm he was not familiar 
with Veblen's work when he developed his ~ndysis of s o d  change. 
Veblen, hzperinl G e m n y ,  p. 239. 
Veblen, Esrayr, p. 251. 

fiSee Inzperinl ~ i r n m n y ,  p. 239. See the comparable prognostication for Japm 
is Errnys, pp. 254-255. 
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amples of this approach can be cited beginning, say, with Adam 
Ferguson's contrast between aristocratic and commercial nations and 
ending, for the time being, with empirical studies such as Robert 
Redfield's Folkczslns~e of Yzscnta72, or Talcott Parsons' theory of pat- 
tern variables. T o  be sure, the early nineteenth-century contrasts 
between tradition and modernity barely disguised a largely ideological 
reaction to a rising commercial civilization, while later versions are 
more detached and circumspect. But even where the earlier invidious 
contrasts between the "golden age" of the past and the modem decay 
of civilization receive less credence than formerly, it is still di5cult 
to avoid the generalizations implicit in this intellecmal legacy. W e  
are so attuned to the idea of a close association among the different 
elements of "tradition" or "modernity" that wherever we h d  some 
evidence of indusaialization we loolc for, and expect to h d ,  those 
social and political changes which were associated with industrializa- 
tion in many countries of Western civilization. 

Implicit in this approach is the belief that societies will resemble 
each other increasingly, as they become "fully industrialized." Sim- 
ilarly, economically baclward societies will become like the economi- 
cally advanced countries-if they industrialize successfully. Yet these 
views, conditional as they are on "full industrialization," have little 
warrant. The industrial societies of today retain aspects of their 
traditional social structure that have been combined with economic 
development in various ways. They are like each other with reference 
to aspects covered by the adjective "industrial" such as the occnpa- 
tional structure, the urban concentration of the population, and others. 
Even that asserdon is more complex than it appears to be, but it is 
merely tautological, if all "nonindustrial" aspects of such societies 
are tacitly eliminated from the comparison. Thus, 'Lindustrial soci- 
ety" is not the simple concept it is sometimes assnmed to be, the in- 
dustrialization of economically backward societies is an open question, 
and the idea of tradition and modernity as mutually exclusive is simply 
false. The most general experience is that modem, industrial societies 
retain their several, divergent traditions. It is, therefore, appropriate 
to consider the phenomenon of "partial development" in positive 
tams, as Joseph Schumpeter has done. 

Soda1 structures, types and amtudes are coins that do not readily melt. 
Once they are formed they persist, possibly for cen&es, and since differ- 
ent structures and types display different degrees of abfiry to suIvive, 
we almost always find that actual group and national behavior more or 
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less departs from what we should expect it to he if we Pied to infer it 
from the dominant forms of the productive proces~.~ 

That is, social structures and attinides persist long after the conditions 
which gave rise to them have disappeared, and this persistence can 
have positive as well as negative consequences for economic develop- 
ment, as Schumpeter empba~izes.~ Accordingly,.our concept of de- 
velopment must encompass not only the products and by-products of 
industrialization, but also the various amalgams oftradition and mod- 
ernity which malce all developmenti "partial." 

However, this formulation does not do justice to the case. I t  may 
mean no more than that countries coming late to the process will not 
develop along the lines of Western countries like England or France, 
Marx and Veblen to the contrary notwithstanding. All countries other 
than England have been or are "(leveloping" in the sense that they 
adopt from abroad an already developed technology and various politi- 
cal institutions while retaining th(ir indigenous social structure fre- 
quently dubbed "archaic," "feud& or L'traditional." Unless we as- 
sume that development once initiated must run its course, we must 
accept the possibility that the tensions of the social structure induced 
by a rapid adoption of foreign technology and institutions can be 
enduring rather than transitory fe'atures of a society. Accordingly, 
our understanding of the changing social order will be seriously de- 
ficient, if it is modeled on the idea of an inverse relation between 
tradition and modernity. Industriilkation and its correlates are not 
simply tantamount to a rise of modernity at the expense of tradition, 
so that a "fully modem" society lacking all tradition is an abstraction 
without meaning. 

These considerations will be applied to the societies of Western 
Europe, Russia, Japan, and India which are examined in the following 
chapters. The development of each reflects this interplay-be-eeen.. 

--- - ~adj5on~.an&.moLe_~tly!.. Today, a l l  these societies except India are 
highly industrialized. All of these societies (including India) also pos- 
sess relatively viable governments, and this fact sets them apaa from 
"developing" societies marked by political instability. Westem Eu- 
rope, Russia, and Japan have unquestionably undergone the whole- 
sale transformation of their social structures to which the term "de- 

n Joseph Schumpeter, Capitalin71, Socialiniz, and Devizocracy (N~," yoiorli: H~~~~ 
and Brothers, 1917). PD. 12-13. 
rZbid., pp. 135-137. ' h e r e  Schumperer analyzes the importance of earlier ruling 
groups for polidcd smcmes which facilitated economic development by middle- 
class entrepreneurs. 
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10 Nation-Building and Citizenship 

velopment" refers. India is the only exception in this respect. It, 
therefore, provides us with an opportunity to examine how far the 
categories appropriate for the analysis of. successful development can 
be applied meaningfully to a sociey whose development is uncertain. 
Such cautious exploration seems indicated as long as the discrepancies 
to which the "partial development" refers are not assnmed 
to be merely transitory complications. Important as industrialization 
is as a factor promoting social change, and similar as many of its 
correlates are, the fact remains that the English, French, German, Rus- 
sian, or Japanese societies are as distinguishable from each other today 
as they ever were. Moreover, it is probable that some or many "de- 
veloping" societies will not "develop" in the sense in which that term 
can be applied to the industrialized countries of the modem wodd. 
To thinlc ohenvise is to accept a neo-evolutionist approach which 
treats the eventual development of all societies (and the universality 
of processes of change) as a foregone conclusion. 

Accordingly, concepts pertaining to industrialization, moderniza- 
tion, and development are concepts of limited applicability. Siice 
so far relatively few societies have developed, our first task is to fom- 
date categories with regard to the transformation of these few socie- 
ties. Our understanding of "development" derives from this context 
and employs concepts appropriate to it. As we turn today to the 
"developing" areas of the non-Western world, we must be on our guard 
against the bias implicit in that Westem derivation. 

The source of this bias is not simple provincialism. After all, the 
degree to which modem social scientists are exploring the four 
comers of the earth in their quest for social knowledge is probably 
unique in tbe &ory of ideas. There is a cosmopolitan awareness 
of the diversity of cultures and great tolerance for the unique qualities 
of each people. Yet this awareness and tolerance are also associated 
with a sciendfic spirit that tends to conceive of complex societies 
as natural systems with defined limits and invariant laws governing 
an equilibriating process. As a consequence there is a strong tendency 
to conceive of a social srmcture and its change over time as a complex 
of factors that is divisible into independent and dependent variables. 
The search is on for the discovery of critical independent variables. 
If we can only discover them, we will have talcen the first step toward 
planning the change of society in the desired direction. Control of 
critical variables will automatically entail planned change in a host 
of dependent variables as well. Ultimately, this imagery is derived 
from the model experiment in which all factors but one are held con- 
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stant in order to observe the effects that follow whe11 the one factor 
is varied deliberately and by degrees subject to esact measurement. 
It is readily admitted, of course, that in the social sciences we are 
far from appro,uimating this model, but hopefully this deficiency will 
be overcome in time. Perhaps since every approach malces a priori 
assumptions, there is good reason to develop inquiries based on these 
assumptions as far as may be. However, these are not the only pos- 
sible assumptions. 

In particular, studies of social change in complex societies may hold 
in abeyance the tasks of causal analysis and prediction while concen- 
trating on the preliminary task of ordering the phenomena of change 
to he analyzed further. Before we can fruitfully ask how social 
change has come about, or what changes are likely to occw in the 
future, we should lcnow what changes have occurred, that is, what 
we want to explain and on what we mnst base our predictions. Ac- 
cordingly, the studies assembled in this volume stay closer to the 
historical evidence than would be possible on the assumption that 
societies are natural systems, but they attempt conceptualizations of 
their own that go beyond what many historians (though not all) will 
find an acceptable level of abstraction. It will be useful to formulate 
this approach here in general terms. The studies to follow will ex- 
emplify it and show its utility and limitations. 

As an abstract proposition most social scientists would agree that 
"order" and "change" mnst receive equal attention in the analysis of 
societies. The h s t  term points to the pattern or structure of social 
life, the second to its flnidity. In practice, it has been diflicnlt to 
achieve a proper balance in this respect. "Pure theory" and "pure 
empiricism" are the twin horns of this dilemma. There are those 
who criticize the insistence on direct observation and exhaustive gath- 
ering of facts as "antitheoretical," as well as those who criticize every 
concept as an oversimpliiication and out of touch with social life 
as it 'Lreally" is. What is worse, both criticisms are offered in the 
name of science, as if that word were a magic wand with which to 
clear the path to lmowledge and be one up on your colleagues. Such 
fetishism among scholars points to the persistent di5culty of relating 
concepts and theories to empirical findings, and yet the latter make 
little sense without them. The stndy of social change is a strildng 
case in point. 
AU sbcial structures have a time dimension which exceeds the life- 

span of any individual. That is, societies retain certain of their char- 
acteristics while individuals come and go. But the specification of 
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such enduring (structural) characteristics is a matter of abstraction 
or inference. Only the behavior of individuals in interaction with 
others can be observed directly. Of course, such observation of be- 
havior can note changes over time, but the time-span covered is neces- 
sarily limited and usually too short to encompass major changes of 
social structure. It is necessary, therefore, to extend the time-span 
of observable changes by relying on abstractions from the historical 
evidence in order to arrive at propositions concerning social change. 
Such propositions are not generalizations in the o r d i n q  sense. 
They assert rather that one type of structure has ceased to  reva ail 
and another has taken its place. T o  make such an assemon it is first 
necessary to "freeze" the 5nidity of social life into patterns or struc- 
tures for purposes of analysis. Obviously, this procedure is hazardous. 
Wherever possible, an attempt should be made to checlc the abstrac- 
tions used in terms of indexes derived from historical documentation 
or behavioral observation. But it is no argument to say that state- 
ments concerning long-run social changes involve abstractions. The 
only valid criticism is to show that another abstraction than the one 
proposed is in better accord with the lcnown evidence and provides 
a more useful tool of analysis. 
All studies of social change must use a "before-and-after" model 

of analysis. The first step is to identify the society or societies to be 
studied and to malce sure that in some definable sense we have the 
same society after the change as before. This is usually achieved by 
talcing certain geographic, cultural, and historical entities such as coun- 
tries as givens. Note that this initial step already implies a temporal 
limitation, since we usually mean, say, by American society, the en- 
during social structure since the end of the eighteenth century. For 
certain purposes we might include the colonial period but we surely 
will exclude the Indian mbes which constituted "American" society 
before Columbus. Our next step is to formulate a model of the earlier 
social structure which has since undergone change. By this I mean 
that we identify that structure in such a way that we can distinguish 
it from other structures. In doing this, we must be on our guard 
against the "fallacy of the golden age." I t  is indispensable to provide 
a base line of an earlier social structure if we are to study social 
change. But we must avoid conceiving that change as a falling away 
from an initial condition which is often idealized unwittingly merely 
by contrasting it with later structures. Therefore, our madel of the 
initial condition should encompass the range of patterns and, from 
some standpotrt, the assets and liabilities that are compatible with it. 
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The model must allow us to observe that "range" without forcing us 
to say that the social structure towhich it refers has changed already. 
This usually means, as we s h d  see later, that a social structure is 
identified by two (or more) p+ciples of thought and action which 
are antagonistic and complementary, but not mutually exclu~ive.~ 

In this way we conceive of tlie future as uncertain, in the past as 
well as the present. -We  do riot lmow where currently observed 
changes may lead in the long mri; hence we must keep the possibility 
of alternative developments conceptually open. For the present this 
is relatively easy to do, since we are genuinely uncertain. But the 
same consideration applies to thepast, and here we must be on guard 
against the "fallacy of retrospective determinism." The task is com- 
plicated by our laowledge of the historical outcome, which makes 
us more lmowing than we have a right to be. The fact is that the 
eventual development of past sodial structures was uncertain as well. 
It is, therefore, useful to concep&alize the conflicting tendencies in- 
herent in any complex society.   he "unity" of past societies is more 
often than not an illusion derived from implicit contrasts with the 
later structure of the same sociejr. Bug in facf feudalism was com- 
patible with strong as well as we+ kings; the rule of law is compatible 
with major changes of emphasis, say, between the rights of the indi- 
vidual property holder and the cl+s of public convenience and wel- 
fare.; democratic institutions retain identifiable characteristics even 
though the nature of institutions or political parties 
has changed greatly. In all such cases the same structure is com- 
patible with much variation. If we comprehend both, we wiU 
understand order and change as simultaneous characteristics of so- 
ciety. I 

One can approach such comprehension by systematically asking 
questions contrary to the manifest evidence in order to bring out those 
capacities of the structure which any limited body of evidence rends 
to omit. By exposing observation$ at any one time to a wider range 
of comparison with the past (or j with other social structures) than 
is sometimes customary, we may approach an understanding of social 
structure and change without at the same time moving too far away 

BFor B theoretical discussion of this t ype  of concept formation, see Reinhard 
Ben& md Bennett Berger, "Images of Society and Problems of Concept-Forma- 
uon in Sociology," in LleweUp Grosr,ted., Sy7ilporiu7n on Sociolo~cnl Theory 
(Evansron: Row, Peterson & Co., 1957). pp. 92-118. Rel~ted points are also 
talcen up in Reinhard Ben* "Concepts and Gcnadizauons in Cornpararive 
Sociological Smdies,'' A71zericm Sociological Review, Val. 28 (19.53). pp. 532-539. 
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from the evidence. In this way we impart a salutary degree of 
nominalism to the terms we use in referring to social sttuctures.' 
Comparative sociological studies are especially suited to elucidate such 
structures, because they increase the "visibility" of one structure by 
contrasting it with another. Thus, European feudalism can be more 
sharply defined by comparison, say, with Japanese feuddim, the sig- 
nificance of the Church in Western civilization can be seen more 
clearly by contrast with civilizations in which a comparable clerical 
organization did not develop. Such contrasts can help us identify 
the issues confronting men in their attempts to develop their country 
along the lines of one pattern or another. And by using this com- 
parative perspective in our analysis of the piecemeal solutious which 
men have found for the characteristic problems of their society, we 
can bring into view the historical dimensions of a social snucture. 

A comment concerning fz~nctio?zalin7z may be added here, albeit 
without attempting a consideration of the extensive literature on this 
subject. The idea of society as an interdependent system possessing 
regularities of its own emerged in the transition from the estate so- 
cieties of the late medieval period to the equalitarian societies ushered 
in by the French Revolution. This model is adapted to (and pro- 
jected from) the new interdependencies that developed with the in- 
stitution of private property and subsequently with the legal and po- 
litical extension of individual rights to other areas of social lile. Inter- 
dependencies with regularities of their own exist in all societies, but 
unless we propose to develop a set of categories applicable to all such 
"systems" everywhere and at all times we must fall back upon the 
construction of more limited models, for example, such types of 
social structure as "feudalism." Such models are inductive in so far 
as they are developed by reference to the cluster of amibutes brought 
to prominence by the comparative method, and deductive in so far 
as they employ the principle of "logical coherence" for the sake of 
conceptual clarity. If functionalism is merely a term which empha- 
sizes the scholar's interest in the interdependence of atizibutes in a 
given social structure, then the following formulations use a "func- 
tional approach." Their purpose is to set up models that are based 

O I t  may he added that in this way we &o supplement the observations of 
pardcipating social acton without losing sight of them endrely. The fom that 
some social actors are aware not only of their own milieu bur of the sociecy 
in which they live is ane reason why the social theorist should in my judgment 
deal with this "theoretical consciousness" as p m  of his evidence, though he must 
always remaia detached from i t  in his own worlt. Social actors not only d e h e  
their situation, abide by norms, and.adhere to values-they also theorize about 
their sodecy! 
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on logical simpwcations of the evidence but that can serve the or- 
derly isolation and analysis of particular clusters of attributes. The 
"logical coherence" of such models should not be attributed to so- 
ciety, however. If the term "functionalism" is used so as to imply 
such coherence as an attribute of society, then the typological ap- 
proach employed here is not a "functional" one. 

THEORETICAL PERSPECTTVES : 
The studies of social change contained in this volume malce com- 

parisons and contrasts between similar phenomena in a given society 
over time, or in several societies. Statements concerning "similarity" 
require a process of abstraction which allows us systematically to ex- 
amine men in d8erent times and places and to use their actions as 
clues to the structure of their societies. To  this end the following 
studies use the distinction between formally inrcnted maho~ity typi- 
cally entailing relations of cornman$ and obedience, and customarily 
or voluntarily established associat@ns typically involving relations 
based on &ties of ideas and interests, or state and society for 
short.fo Since my use of this disti&tion is indebted to Max Weber's 
work, a brief exposition of his appro+h is appropriate here. 

Weber employs nvo broad criteria for the analysis of social actions. 
One type of action is based on coqsiderations of material advantage 
irrespective of personal or social obligations (Vergesellscbaftung). 
The other type of action is promp'ted by a sense of solidariv with 
others-for example, ldnship relatioh, the feeling of a5nity among 
professional colleagues, or the code of conduct observed by members 
of an aristocracy (Vergenzeinschafn~). The constant interweaving 
of economic utility and social a5nidy in the sense, say, that business- 
men develop codes of ethics in their business or devoted parents loolc 
to the social and economic advantage in the marriage of their daugh- 
ter, represents one recurrent them4 in Weber's work. Indeed, this 
10 The profusion of more or less nverlappbg terms is the bane of sociology. and 
the following discussion is no& I am so+ to say, free of that evil. The disdnc- 
don hetween smre and society has only limited npplicohility, presupposing as it 
does t h e  existence of territorial nation-sites. But the distinction herwcen for- 
m d y  instated authority and 6 i t i e s  of ilrerest giving rise to associations among 
men is found in dl societies, and the emphasis here is on this universal. This is 
the reason why the present discussion relies on Mau Weber's worli rather thm 
on the otherwise lucid and insishcful discussion of Ernest Barker, Principles of 
Sociol and Politicnl T l ~ e o r y  (Oxford: Clyendon Press, 1951), esp. pp. 2-5, 42 ff. 
The follow in^ formulation is based an Reinhard Bendiw, Mox Weber ,  An Intellec- 
tual Pommt (&den City: Anchor Boolci, Douhledny & Co., 19621, pp. 473178. 
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conceptualization is also a method of analysis. Repeatedly, Weber 
inquires into the ideas and &ties associated with the apparently 
most single-minded pursuit of gain and into the economic interests 
associated with the apparently most other-worldly pursuit of religious 
salvation. Even then, the approach is limited to social relationships 
(sometimes referred to as a "coalescence of interests") arising from 
actions which are construed as a reasoning, emotional, or conventional 
pursuit of "ideal and material interests." 'I 

Men may be guided not only by considerations of utility and affnity, 
but also by a belief in the existence of a legitimate order of authority. 
In this way Weber wishes to distinguish between social relations (such 
as the supply-and-demand relations on a market) that are maintained 
by the reciprocity of expectations, and others that are maintained 
through orientation toward an exercise of authority. The latter ori- 
entation typically involves a belief in the existence of a legitimate 
order. Identifiable persons maintain that order through the exercise 
of authority. 

Action, and especially social actions which involve social relationships, 
may be governed in the eyes of the participants by the conception that a 
legitimate order exists.'= 

This order endures as long as the conception of its legitimacy is 
shared by those who exercise authority and those who are subject to 
it. In addition, a legitimate order depends upon an organizational 
structure maintained by the persons who exercise authority and claim 
legitimacy for this exercise. 

A social relationship will be called a formal organization, where the 
admission of outsiders is governed by l i m i ~ g  or exclusive rules and where 
compliance with the regulations [of that organization] is guaranteed by 
the actions of a chief and, usually, an adminisnative staff, who are spe- 
dcally oriented towards the enforcement of these regulations. . . .ln 

ItTo get a t  the main ourline of Weber's frameworlt. I omit all lesser disdncdons, 
such as the subdivision of reasoning or cdc~ladng ncdons into insrrumcnral and 
value-oriented behavior, and I use common-sense words in lieu of Weber's com- 
plex terminology. 
=?Max Weber, Wimcbaft und Gerellrcbaft (Tiibingen: J .  C.  B. Mohr (Paul 
Siebeck), 19?5), I, p. 16 (dted as Weber, W u G  hereafter). For a somewhat 
ditferent nanslation see Max Weber, The Theory of Social and Econonzic 
Orgnnizotion (New Po~k:  Oxford Universiv Press, 1947). p. 124. 

WztG, I ,  p. 27. For a somewhat different translation see Tlhory, @. 145-146. 
Since this translation was published in 1947, the term "formal organ~zation" has 
become so f d a r  in the sociological literature and it is so accurate a rendition 
of Weber's term TTerbnnd that I prefer ro use it rather than "corporate group!' 
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The shared conception of a legitdate order and the persons in formal 
organizations who help to ma in th  that order through the exercise 
of authority constitute a netwodlc of social relations which Wers  ' 
qualitatively from the social re~atibnshi~s arising out of a "coalescence 
of interests." In this way actions may arise from the "legitimate 
order" and affect the pursuit of interests in the society, just as the 
latter has multiple effects upon the exercise of authority. Throughout 
his work< Weber insists that this Fterdependence of all social condi- 
tions must be recognized, but t h a ~  at the same time the scholar must 
make distinctions such as that between a "coalescence of interests" 
and a "legitimate order" of auth+rity, arbitrary as such distinctions 
inevitably are. 

In one sense the distinction refers to a universal attribute of group 
life, because the two aspects of association-however interrelated they 
are-are not reducible to each othjer. In all societies there are &- 
ties of interest which arise from :elations of itinship, the division of 
labor, exchanges on the market, and the ubiquitous intluence of cus- 
tom. Such &ties will limit the exercise of authoriq- which would 
attempt to interfere or destroy those &ties, though admittedly au- 
thority can do much in this respect and the limits are always tenuous 
and changing. But in all socie$es there also are some individuals 
designated in some way to discharge the responsibility of maintaining 
the peace, adjudicating conflicts, 4 d  superintending community func- 
tions and public worlcs. Certainljr, such individuals are involved in 
social relations and dected by the &ties of interest that character- 
ize these relations. But however pervasive, these involvements will 
not fully account for the actions constituting the exercise of author- 
i ty  That exercise requires some element of neutrality, though ad- 
mittedly such disengagement of t$e persons in authority is a matter 
of degree and may become quite nominal. My thesis is that from an 
analytical standpoint, authority and association constitute interdepend- 
ent but autonomous spheres of thbught and action which coexist in 
one form or another in all socieues. These general considerations 
provide the basis for formulating the recurrent issues of legiti?~zation 
involved in the exercise of private 4 d  public authority. 

POLITICAL COMMUNITY AND PUBLIC AUTHORITY 
i 

Typically, comparative studies t+e a single issue which is found in 
many (conceivably in all) societies and seek to analyze how men in 
Werent societies have dealt with that same issue. A few examples 
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will make this point cleaier. Max Web& writes on the secular causes 
and consequences of religious doctrines. W e  may call the issue with 
which he is concerned the inner-worldly incentives implicit in re- 
ligions; & issue is examined in the Western religions, culminating 
in Puritauism,.which are contrasted with the inner-worldly incentives 
implicit in other religions such as Hinduism or Buddhism. In his 
Ancient City, Fustel de Coulanges writes of the steps by which a 
consecrated deity of the community generally prevails over the wor- 
ship of separate deities of family and tribe. Coulanges is concerned 
with the social (here religious) preconditions of civic unity, which 
he examines over time and in a comparison between ancient Greelc 
and Roman society. In her Origi~zs of Totalitnria?zin7z, Hannah Arendt 
discusses antisemitism in Europe and race relations in South Africa. 
The author is here concerned with the moral crisis of discrimination. 
Both those who discriminate and those who are discriminated againsf 
lose or are made to lose theit humanity, either because they claim 
and exploit as virmes what are accidents of birth or because they 
lose the standards of one community without quite acquiring the 
standards of another. All these are moral issues, and to neglect 
them greatly c u r d s  the sociological imagination. Explicit attention 
to this moral dimension can only enhance the intellectual challenge 
inherent in sociological concepts. 

In these and similar studies a recnrrenc issue of the human con- 
dition is identified in order to examine empirically how men in di£Fer- 
ent societies have encountered that issue. If the emphasis is to be 
on men acting in societies, these Studies will have to give full weight 
not only to the conditioning of these actions but in principle also to 
the fact that men have ncted in face of the agonizing dilemmas that 
confront them. T o  maintain this balanced approach, comparative 
Studies should not only highlight the contrasts existing between m e r -  
ent human situations and social structures, but also underscore the 
inescapable artificiality of conceptual distinctions and the consequent 
need to move baclc and forth between the empirical evidence and 
the benchmarlc concepts which Max Weher called "ideal-types." In 
this way such studies reveal the network of interrelations which dis- 
tinguishes one social structure from another. 

,- 
The common referent of the following studies is _t_he_for_mation 

and transformation of political communides which today we call 
nation-states. The central fact of nation-building is *e,-orderly ex- 
ercise of snationwide, public authority. The following discussion 
expands on the abstract distinction between authority and association 
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by analyzing certain recurrent problems in the relations behveen for- 
mally instated officials and the public which is to abide by the rules 
that are promulgated authoritatively. The purpose is to characterize 
the balancing of contingencies zrpoir w l~ ich  the legitinzacy of a politi- 
cal order rests. I 

Order in a political community ban be understood in terms of its 
opposite-anarchy. Anarchy reigns when each group takes the law 
into its hands unril checked by the momentarily superior force of an 
opponent. Some subordination of Jprivate to public interest and pri-: 
vate to public decision is, therefore, the sine qua no72 of a political ' 
community. Implicitly more often than explicitly, the members of ' 

a political community consent to that subordination in an exchange 
for certain public rights. While g'overnments vary greatly with re- 
gard to the subordination they demand and the rights they acltnowl- 
edge, the term "political communi6y" may be applied wherever the 
relations between rulers and ruled involve shared understandings con- 
cerning this exchange and hence are based in some measure on agree- 
ment.>* 

Both those in high office and thd public are affected by whatever 
shared_~derstandings determine the character of the political com- 
munity. Ultimatery;it is a question: of "good wiU" whether the laws 
and regulations of political authority are implemented effectively 
by the officials and sustained by public compliance and initiative.i6 
Administrative efficiency and pub4c cooperation are desiderata in 
any country. Everywhere they are in short supply; they wax and 
wane with circumstances, sentiments? and the efforts made to enhance 
them. This fluidity is suggested by the pluase "good will." Any 
exercise of authority depends upon the wiUingness of officials and 
the public to respond positively to commands or rules (or at least not 
too negatively); hence ultimately the official relies on the existence of 
good will. The single policeman exercising his authority in a crowd 
of people can suppose, for the most part, that the crowd will allow 
I k  to exercise that authority, much as a bank functions effectively 

1,4For a lucid, modem exposition of thi; consensud basis of government see 
Joseph Tnssman. Oblization md the Bodv Politic (New Yorlc: Oxford Univer- - 
s i y  Press, 19601, Chap. 2. 
='The phrase "good will" refers to n fdendlv but acauicscent diseosition which 
often borders on or blends with indifference.' This wkmgness to iet others pro- 
ceed is much doser to the nccountanr's concept of good will as a salable =set 
arising from the rcpuration of a business than it is to Kmt's "notion of n will 
which deserver to be highly estccmed forirsdf and is good without n specific 
objective." 
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as long as the depositors are confident that they can get their checks 
cashed whenever they want to do so. Effective authority thus de- 
pends upon cumdative, individual acts of compliance or confidence. 
Those in authority proceed on the assumption that the requisite com- 
pliance or confidence will be forthcoming; it is only on this basis 
that the policeman can hope to order a crowd or the bank can invest 
its funds for long periods. Pnhlic good will in these cases consists 
in the willingness to let the policeman or the bank proceed; and these 
authorities do so on the assumption that they possess an implicit man- 
date (or credit) which will become manifest through the public's will- 
ingness to let: them proceed. 

It is hard to discern such an underlying agreement for several rea- 
sons. Persons in o5cial positions, in proceeding as if good will is 
forthcoming, do so presumably because it has been forthcoming in 
the past. Under ordinary circumstances this expectation turns out to 
be justified; the requisite, shared understandings are found to exist 
-though the evidence is indirect. Public compliance and coopera- 
tion are similarly implicit. In nontotalitarian countries most citizens 
have few contacts with public oficials. Their private lives are mainly 
outside the lien of government, and ready compliance with laws or 
rules further minimizes the occasions for legal and administrative 
action. Although citizenship allows for more active participation, 
there are only a few instances in which it requires positive action- 
for example, payment of taxes, jury duty, military conscription and 
service, application for a passport. 

But circumstances may not be ordinary. Then the extent and the 
limits of the implicit agreement are tested, and these intangible foun- 
dations of the political community become exposed. Most 05cials 
and citizens shy away from such tests. O5cials become apprehensive 
that in exercising their legal authority they may not meet with that 
d u r n  of public cooperation which they require in order to do 
their duty. Since under ordinary circumstances it can be assumed 
that compliance will be forthcoming once the official's action is ini- 
tiated, it is only logical to hesitate when extraordinary circumstances 
put that assumption in doubt.1° The citizen is in an analogous di- 
lemma. The fewer contacts he has with the government, the less 
chance there is that his law abidance is put to the test. He lmows 
himself to he ignorant of many laws and rules and he also lmows that 

la This is presumably one foundation for the rule of thumb according to which 
judges and administrators tend to confine themselves to the case before them, in 
terms of its spec& amibutes, rather than consider its wider policy implications. 

i 
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I 
ignorance does not exempt him from punishment. Again, under 
ordinary circumstances this lcnowledge may trouble him only occa- 
sionally (e.g., when income-tax re+ fall due). But in some criti- 
cal situations these apprehensions become acute, because easy-going 
and passive compliance su5ces no longer. When the citizen is con- 
fronted with policies with whic? he violently disagrees on moral 
grounds, ready compliance as the marlc of good citizenship becomes 
a doubtful virtue. Since ethical c4oices of this lcind are usually d i 5 -  
cult and often demand great perskal sacrifice, most citizens prefer 
to be saved the pain of standing np y d  being counted. 

Yet there is a positive side to these tests and apprehensions. The 
very existence of the underlying akreement may be in doubt, if 05-  

cials are too fearful and fail to exercise their formally constituted 
authority in critical situations. c+ainly, the extent and the limits 
of that agreement become manife~ only as o5cials take actions the 
consequences of which are uncertain. Critical situations may be han- 
dled successfully: after having talskn o5cial inidative, public authori- 
ties find that the requisite public cooperation is forthcoming. In such 
cases prompt action in the face of uncertainty is, indeed, a means of 
building up shared understandings between the government and its 

I people. But cumulative causation can worli both ways. Critical situ- 
ations successfully handled by p~hl ic  o5cials will strengthen the 
political community by i n c r e d g  everyone's awareness of the 
shared understandings. O5cial acbons which meet with public de- 
fiance reveal the area in which fodmal authority is out of step with 
the willingness of the public to cbmply, and, in addition, raise the 
specter of a similar discrepancy in bther areas that have not yet been 
tested. i I 

It is too simple, of course, to refer to the "public" in the singular, 
since there are many publics. A gjven o5cial action usually involves 
some publics rather than the "public at large," and any given public 
is likely to he involved in some of i!s interests rather than in all. Ever : 
since Roussean and the French devolution made the consensus of 1 
the "general will" the touchstone of the national political commn- ~ 
nity, it has been apparent that nothing Wre a nationwide consensus 
is either possible or necessary. ~ d e  passive compliance with which 
citizens ordinarily allow o5cials fo carry out their duties already ' 
encompasses substantial disagreements which may be ignored simply 
because they are not articulated i n  a politically significant way. 
Those who argue and grumble wden they get tra5c tickets do not 
pose a problem for the regulation bf tra5c. In the field of political 
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opinion there is evidence of a s i w c a n t  division between those who 
are politically active and the public at large. The activists show sub- 
stantial agreement concerning the legal order and the rules of the 
game, while the public at large shows much dissension and often 
little suppon for the rules of the game. But ordinarily such public 
sentiments are dissipated in small tallc. Even where dissension is ar- 
ticulated on a spec& issue and poses serious problems for the main- 
tenance of the legal order, it is often combined with consensus on 
other issues so that there is some leverage for bargaining and pressure 
tactics. Only the total disloyalty or ostracism of a section of the 
population is a genuine hazard to the underlying agreement of such 
a community, though coercion can malce a nation-state endure even 
in the presence of that hazard to its foundations, as South Africa 
demonsuates. 

These examples assume the existence of the nation-state. In the 
context of t h F ~ e s t e r n  experience that assumption tends to be d e n  
for granted, although one must remember that considerable govern- 
mental instability is compatible with the nation-state. However, there 
are many countries which have not succeeded in attaining even a 
minimum of long-run stability, that is, minimal agreement concern- 
ing the rules that are to govern the resolution of conflicts. Under 
such conditions dissension escalates and tends to prevent effective gov- 
ernment. In addition, one should remember that too much agreement 
is a hazard as well. Nazi Germany, in its later phase, exemplifies a 
pathology of success rather than failure. The proverbial rule-minded- 
ness of the Germans is certainly a major buttress of public authority, 
but it was exploited by a criminal regime to ensure the acquiescence, 
connivance, or cooperation of a whole population in the systematic 
extermination of the Jews and other peoples designated as undesirable. 

HISTORICAL PERSPECTWES 

The exercise of authority will be discussed primarily in relation to 
changes in the structure of societies since the industrial and demo- 
cratic revolutions of Westem Europe in the eighteenth century. Ac- 
cordingly, it is necessary to formulate in abstract terms those aspects 
of the exercise of authority which are specific to the structureal 
transformations of Western societies. As the discussion proceeds and 
comparisons are added with countries outside the Western orbit, this 
basic formulation will be modified as this appears appropriate for the 
particular analytic purposes intended at that point. 
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Although authority and social rel!yions are ~elntizlely autonomous 
spheres of thought and action in all societies, it is probably true that 
the separation of these "spheres" is gkeatest in Western societies since 
the eighteenth century. Already 4 medieval Europe, the exercise 
of authority bad given rise to the &o competing structures of patri- 

. ~~~ ~ 

monialism and feudalism: govemmeht as an extension of the royal 
Iidiiidhold as against government baskd on the fealty between landed 
nobles and their ling. This tension between . ~ .~ royal authority and the 
society of estates was a charactenec of medieval.politicd life. A 
sirnil& duality between state and society has been characteristic of 
many Western societies since the b e b g  of the present era in the 
eighteenth century. A nation-wide karlcet economy emerged, based 
on the capacity of individuals to enter into legally binding agree- 
ments. This legal and economic dkvelopment occurred at a time 
when piblic idairs were in the handsof a privileged few-a restriction 
which was reduced and eventually e+ated through the extension of 
the franchise. Both the growth of a marlcet economy and the gradual 

. .~.  .~... . 
ege+on~.of the franchise gave rise itointerest groups and political 
parties whichmobilized people for cbllective action in the economic 
and political spheres, thus transforming the social structure of modem 
society. On the other hand, in the dhere of public authority, access 
to o5cial positions was gradually separated from k h i p  ties, prop- 
erty interests, and inherited privileg+. As a result, decision-making 
at the legislative, judicial, and ad&strative levels hecame subject 
to impersonal rules and attained a ceitain degree of freedom vis-li-uis 
the constellations of interest arisingin {he society. 

These pervasive, structural transformations of Western societies 
will be examined in more detail (sek Chapter 2). They have been 
accompanied by major changes of intellectual perspective; indeed the 
social theories that were advanced to interpret these transformations 
have necessarily been a part of the sbcieties they sought to compre- 
end. Weber's categoric distinction qetween legitimate authority and 

constellations of interests is itself a late outgrowth of our changing 
cia1 order and intellectual development. In order to use such a 
stinction as an analytical tool, we must remain aware of its limited 

licability, and this is best achieved by understanding its historical 
text. By learning how men come to thinlc as they do about the 
eties in which they live, we may acquire the detachment needed 

protect us against the unwitting ayoption of changing intellectual 
fashions and against a neglect of the $mitations inherent in any theo- 
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retical framework. To this end a brief ldok backward in the history 
of ideas dl be useful. 

Medieval European culture was based on the belief in a supreme 
deity, whereas in modem European culture man and society along 
with nature are conceived as embodying discoverable laws which are 
considered the "ultimate reality!' As Carl Beclcer has put it: 

In the thirteenth century the key words would no doubt be God, sin, grace, 
salvation, heaven and the like; in the nineteenth century, matter, fact, mat- 
ter-of-fact, evolution, progress. . . . In the eighteenth century the words 
without which no enlightened person could reach a resdul condusion 
were name, natural law, &st cause, reason. . . .lr 

The substitution of nature for God indicates the emergence of the 
modem world view, as this is reflected in literature, for example. 
Since antiquity "reality" bad been represented in a heroic and a satiric- 
comic mode. The object of this older literature had been a poetic 
representation of reality as it should be, in terms of ideal contrasts 
between virtue and vice, benveen heroes and fools or lmaves. These 
contrasts disappeared only in the naturalistic representations of nine- 
teenth-century literature, since realism left no room for the older, 
unself-consciously moralistic view of the world. Similarly, premod- 
em historiography consisted in what we would consider a moralistic 
chronicling of events, an assessment of history in terms of a moral 
standard accepted as given and unchanging. This perspective ex- 
tended even to the facts of economic life. For these facts were 
treated in the context of estate management in which instructions 
concerning agriculture, for example, occw side by side with advice 
on the rearing of children, marital relations, the proper management 
of servants, and so forth. Here the moral approach to human rela- 
tions was not at all distinguished from economic and technical con- 
siderations, because both are considered part of a divinely ordered 
universe. The common element in these premodern perspectives is 
the effort to discover "the moral law" which has existed, from the . _  
begmnmg of tune, as the central fact of a wodd created by God. 

In this view history consists in the unfolding of the divine law and 
of man's capacity to understand it and follow its precepts. To  be 
sure, men cannot fully understand the providential design. But 
through their thoughts and actions, they reveal a pattern or order of 
which they feel themselves to be a vehicle or vessel, even thongh they 

17 Carl Beclter, The Heawenly City of the Eigbteentla Century Philosoplaerr (New 
Haven: Yule University Press, 1932), p. 47. 
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understand it to reason is not questioned, 
even though his remains forever partial, 
just as the ends of human action are not in doubt, though in an ulti- 
mate sense they remain unlcnown. One may speak broadly of a pre- 
modem world view as long as kven the most passionate controver- 
sialists do not question the existehce of the moral law and the divine 
ordering of the universe, thougk it is m e  that gradually since the 
Renaissance this world view becodes attenuated. 

This long transitional period cbmes to an end with the emergence 
of concepts that are basic to modem social science such as economy, 
society, and the state together fith ,less basic but equally modern 
ideas such as the public, intellectuals, ideology, and others. Based on 
a wholly secular conception of1 man, such as that formulated by 
Hobhes, concepts such as econonly and society refer to a system of 
interdependence possessing a lawfulness or regularity of its own which 
must be understood as such ratbet than by reference to a Divine will. 
The following examples are given to illustrate how during the eight- 
eenth and early nineteenth c e n b  men came to consider this in- 

I ninsic lawfulness of society. I 

In Rousseau's view the social drder can be and ought to be based 
on the general an idea which presupposes that the individual 
acts for the whole community. 1h such a society, as George Herbert 
Mead has pointed out, ". . . the citizen can give laws only to the 
extent that his volitions are an expression of the rights which he 
recognizes in others . . . [andl Lhich the others recognize in him. 
. . ." ls This approach provides !I model for a society based on con- 
sent so that the power of rule-dahg can be exercised by and for 
all. Such consent is directly relaedd to the institution of property. As 
Mead states: I 

If one wills to possess that whidh is hi own so that he has absolute 
conuol over it as property, he do& so on the assumption that everyone 
else will possess his own property and exercise absolute control over it. 
That is, the individual wills his control over his property only in so far 
as he wills the same sort of control for everyone else over property.'" 

Thus, the idea of a reciprocal recognition of rights specifically pre- 
I 

supposes the equality of citizens as property owners. In this model 
of society equal men assert themshves and easily accept the assertions 

Is G. H. Mead, Move7nents of T l ~ o u g l ~ t  in the Nineteenth Cenniry (Chicago: 
University of Chicago Press, 1936). p. 21! 
"[bid.,  p. 17. 
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of others, thus leading to the self-regulation of society. T o  this day 
the idea iduences our conception of the marlcet and the sociological 
analysis of reciprocal expectations through which men interact in so- 
ciety. 

T w o  observations may be added with regard to the conception 
of society as a nnnlrnl order and of the economy as a Self-regulating 
mechanism. In  his Idens for n Univwsnl History, Immanuel I h t  
notes that personal decisions are free and yet  part of a pattern of 
collective behavior with a regularity of its own. T h e  selection of a 
marriage partner is an entirely personal decision, but in the aggregate 
marriages conform to an impersonal, statistical pattern. - 

Individual human beings, each pursuing his own ends according to his 
indination and often one against another (and even one entire people 
against another) unintentionally promote, as if it were their guide, an end 
of nature which is nnlcnown to them. They thus work to promote that 
which they would care little for if they linew about it.20 

Here "nature" is invoked as a regulative principle, a concept some- 
where between the traditional idea of the deity and the nineteenth 
century concept of factual regularity. One may see an analogy be- 
tween ICant's concept of nature and the classical economists' idea of 
men's "propensity to truclc, barter, and exchange one thing for an- 
other," which enhances the "wealth of nations" if left to itself, thus 
revealing the worldngs of what Adam Smith calls the "invisible hand." 
T h e  economists' model and a positive evaluation of the marlcet with 
its jnxtaposition of individual smving and over-all regularity is strik- 
ingly expressed in this passage b y  Hegel: 

There are certain universal needs such as food, drink, clothing, etc., 
and it depends endrely on accidental circumstances how these are satisfied. 
The ferdlity of the soil varies from place to place, harvests vary from year 
to year, one man is industrious, another indolent. But this mcdley of 
arbitrariness generates universal characteristics by im own worldng; and 
tbis apparendy scattered and thonghdess sphere is upheld by a necessity 
which automatically enters it. T o  discover this necessary element here is 
the object of political economy, a science which is a credit to thought be- 
cause it finds laws for a mass of accidents. . . . The most remarlcable thing 
here is this mutual interloclung of particulars, which is what one would 

20 Carl J. Friedrich, ed, T h e  Pi~ilosopby o f  Knnt, Znnmnriel ICantls Morn1 and 
Politicnl TTTn'tings (New Yorlr: The Modern Library, 1949). p. 117. In the pansla- 
don quoted here, the word "rarely" before "unimcntiondy" does not rnn1;e 
sense and does not correspond to anything equivalent in the original; it has, 
therefore, been omitted. 

least expect because at first sight ever)/rhing seems to be ~ i v e n  over to the 
arbitrariness of tile individual, and it has a parallel in the solar system which 
displays to the eye only irregular movLmeom, though its laws may none the 
less be ascertained.?l I 

Accordingly, such concepts as ecd7zonzy and society represent the 
recognition of a 7~hrrcrl social ordeli possessing regularities which can 
be investigated. i 

At the same time, social theorists of the eighteenth and nineteenth 
centuries were aware that this nafLral social order existed side by 
side with the'stnte, an institutional frame-ivorlc which, in contrast es- 
pecially to the marlcet, depended upbn the subordination of private to 
public interest. T h e  development df this distinction between society 
and the state has been traced e~sewl\ere.?~ Here it is d c i e n t  to in- 
dicate briefly how Weber's categories for the analysis of social rela- 
tions and the exercise of authority depresent a synthesis and develop- 
ment of two major intellectual traditions within the context indicated 
above. 1 

One of these traditions is that of English empiricism from Hobbes i to the Utilitarians, which makes human behavior in its sensory aspects 
the starting point of analysis. Weper accepts this tradition b y  ac- 
lcnowledgiag the basic importance of "material interests," but then 
modi6es it b y  insisting upon the ' idml interests1' involved even in the 
most single-minded pursuit of gain! If this insistence suggests that 

I he approaches the udlitarian positio? from the standpoint of German 
idealism, it must be said also that he approaches the idealization of 
social solidarity (so prominent in consemative thought during the 
nineteenth century) from the standpoint of utilitarianism. For b y  
his analysis of the economic interests involved in every relationship 
based on honor or spiritual ideals, p b e r  implicitly criticizes writers 
from Rousseau and de Maistre to Durkheim and Toennies for their 
praise of the community and social inkegration. 

A t  the same time Weber recognizes the importance of the problem 
of integration. H e  seeks to solve it through an adaptation of Hegel's 
theoretical synthesis, the second intellecmal tradition which greatly 
a n e n c e d  him. Hegel had aclmo+ledged that a certain degree of 
cohesion is achieved in society b y  tile coalescence of interests which 

..i T. M. &ox, ed., Hegcl'r Pbiloso$by df Rigbt (New Yorli: Odord Univer- 
sity Press. 1942). p. 258. For an analysis of Americnn consrimtioo~m in terms 
OF its derivadon from this basic idea of dlassicd economics see Sheldon Wolin, 

:$ 
,., :i Politics nnd TTision (Boston: Little, Brown Si Co., 19601, pp. 388-393. 

,>- --See the discussion by Ernest Barker, op. kt., pp. 1-88. 
j ~ 
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occurs through the mechanism of the market. But he insisted that 
individuals ire capable of transcending their private interests, while 
government officials possess a "consciousness of right and a de- 
veloped intelligence" which enables them to encourage the fullest 
development of the citizens. With the sovereign controlling at the 
top and interest groups exerting influence from the side of the public, 
the officials are prevented from using their sl& and education ''as 
a means to an arbitrary tyranny." 2n Weber develops this Hegelian 
position by giving it a less idealistic interpretation. He believes, like 
Hegel, that not only the coalescence of interests on the market hut 
cultural norms and conventions produce a degree of social cohesion. 
In his view individuals frequently transcend their private interests un- 
der the pervasive influence of a dominant status group. Lice Hegel, 
Weber believes that social stability depends also on guvemment and 
the exercise of authority. That exercise remains within hounds to the 
extent that rulers and ruled share a belief in the existence of a leeu- 
mate order. Such a belief may echo Hegel's statements concermng 
the official's consciousness of right and the individual's transcendance 
of his private interests, but Weher's analysis constantly emphasizes 
the materialistic aspect of such idealism. Still, Weber retains Hegel's 
distinction between "Civil Society" and the "State" by distinguishing 
the type of consciousness and the type of action appropriate to each. 
One can say that in his view Civil Society is characterized by the 
groups formed through the coalescence of material and ideal inter- 
ests. The State, on the other hand, is based on a shared belief in a 
legitimate order, and its exercise of authority depends on an admin- 
istrative organization with imperatives of its own. 

Although reference has been made to Max Weber's work, it is well 
to remember that the broad distinction between authority and asso- 
ciation or state and society has been a recurrent theme of social 
thought until recently. In the utilitarian contrast between the "nat- 
ural identity" of interests on the marlcet and the "artificial identifica- 
tion of interests" through the agencies of government, in Emile 
Durltheim's concern not only with the group integration of the in- 

'"ec Iho* ed., oP. cit ,  pp. 161, 193, 280. In these passages Hegel combines the 
i d e h  of individual freedom with the ideas of enlightened absolutism by claim- 
ing &at the free individual and rhe o 5 c i d  of an enlightened absolute ldng ( a d  
thus socie~y and government) m n d  in a relntiou of reciprocal support. Weher 
gives a "materialjsric" interpreradon of the insights embedded in Hcgel's view 
of stare and society in a manner that is annlogous to Maoi's materialistic intcrpre- 
ration of Hegel's philosophy of history. 
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dividual hut also with the use ofl'state authority to protect the indi- 
vidu4 or in W. G. Sumner's distinction between "crescive" and "en- 
acted" institutions-we have repeAted references to these two aspects 
of human association. There ark signs that this tradition has been 
abandoned: several authors have ahempted to show that the distinction 

1 between state and society is spurious by interpreting all political phe- 
nomena as by-products of the sdcial structure. ~ u t  is this shift of 
intellectual prespective a scientific 
reflection of our changing social 
jeopardized by codicting group 

advance, or is it rather an uncritical 
order in which public interests are 
pressures (as they always are) and 

in which there is a marlted deep in the effort to identify public 
interests? '' Analysis of the transformation of Western societies can 
provide a framework for an apdroach to this question, although a 
full answer would require other hvestigations than those attempted 
in this volume. 

I 24For a peuetradng yldysis nnimated by this question see Wolin, op.  cit., esp. 
Chaps. 9-10. 
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tinctions will become blurred the more closely we examine social 
change in a particular setting and in the shorter run. This di5culty 
can be minimized, even if it c m o t  be eliminated, by placing the an- 
alysis of shorn-run changes within the frameworlc of the long-run 
distinctions, for without the latter we are Wre sailors without stars or 
compass. Premodern Structure 

2 .  

; and Transformations 

ASPECTS OF AUTHORITY IN MEDIEVAL socIEn 
Medieval Political Life 

In turning now to the premo4ern structures of Western societies, 
I begin with Max Weber's use of the two concepts of patdmonialism 
and feudalism. The characterdation of medieval political life by 
means of these concepts schemLtically presents the approach of a 

I ldng and then the approach of the landed nobility. The real issues 
of medieval politics can be dderstood as conflicts and compro- 
mises resulting from these, logically incompatible approaches. 
Pahi7~~07zialin~,refers, &st of h, to the manag_e,zes.of the royal -- 

household and the royal domain$. This management is in the hands 
of the icing's personal servants, b h o  are maintained as part of the 
royal household and rewarded for their services at the lcing's dis- 
cretion. On this basis patrimonihm develops as a structure of au- 
thority with the expansion of royal jurisdiction over territories outside 
the royal domains, though these day  be expanding as well. Expansion I 

in this context always implies dcreased delegation of authority, or i 
I conversely an increased indepeudknce of the icing's deputies or agents. s 

The men who previously attendeh the person of the icing are charged '', 

with increased responsibility, redeived greater and more permanent 
rewards for their service, rise ih the world, and thus become less 
personally dependent upon their rhyal master. 

I From the standpoint of patrimonialism, the fundamental issue of 
medieval politics is the secular ank-r&giousqosition .... ~ of the .~ Icing, As 
the patriarchal master of his household, the lord of his domains, and 

1 the ruler of the territories under his jurisdiction, the ling possesses 
absolute secular authority. At thk same time he exercises his mjhoriq - 

~ ~ 
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under God a .condition of rule symdolized b y  the consecration of -~ _ ... ... ~ . ,  .. 
his sucessian to the throne. The ldng performs, therefore, a twofold 
represenntive function. As parriarch he has absolute authority over 
his subjects, but in principle he has also the responsibility to protect 
his subjects and see to their welfare.' As the consecrated ruler under 
God, the Iring's authority is lilcewise absolute, but because of that 
consecration he is also bound by the divine law which he dare not 
transgress lest he endanger his immortal soul. Toward his people 
the ruler is, therefore, the secular representative of God and before 

, God he is the secular representative of his people. This position as 
:an intermediary means that in principle the ldng cannot deny the 
moral and religious limitation of his authority without undermining 
its legitimacy, but that the consecration of that legitimacy also justifies 
the absolute arbitrariness of his will. 

Considered comparatively, these attributes of patrimonial ldngship 
are not at all confined to Western Europe. The combmation of the 
Icing's arbitrary wiU and his submission to a ILhigher law'' if a general 
attribute of "traditional domination," as Max Weher uses that tern. 
In China, for example, the Son of Heaven is responsible for the peace 
and welfare of his people. In case of natural calamities a public cere- 
mony is held, in which the Emperor aclrnowledges that responsibility 
and blames himself for the deficiencies through which the tranquillity 
of Hewen has been disturbed. Analogous ideas are found in other 
civilizations. The attempt to limit the arbitrary will of the supreme 
ruler by an appeal to the absolute sanctity of a transcendant power is, 
therefore, a general phenomenon. On the other hand, one can dis- 
tinguish types of patrimonial lcingship on the basis of the religious 
ideas and institutions through which the attempt is made to limit the 
Iring's arbitrariness. Western European lcingship is distinguished from 
other types of patrimonial rule by a universal church which pits its 
organizational power against the absolute claims of secular rulers and, 
in the name of its transcendant mission, subjects these claims to the 
juridical conceptions of canon law. This is indeed, as Otto Hintze 
points out, one world-historical pecnliarity of langship in the Occi- 
dental tradition. 

From this perspective it is a basic assumption of medieval political 

1In his concept of "tnditional domination," Max Weber emphasizes this double 
function when he stresses that the king is bound by sacred madition but that 
this mdidon also legitimizes his absolute arbitrariness. Tocquede's concept of 
the aristocratic ruler is rather similar, but perhaps with too little emphah upon 
the element of arbitrary authority. 
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life that the personal ruler of a tekritory is a leader who exercises 
his authority in the name of God ahd with the consent of the "peo- 
~le." ' Because he is the consecratdd ruler and represents the whole 

I community, the "people" are obliged to obey his commands; but in 
t u n  he is also responsible to the combunity. This idea of a reciprocal 
obligation between ruler and ruled +as part of an accepted tradition; 
it can be traced back to ancient Roman and Germanic practices, 
was greatly strengthened by ~luidtian beliefs, but became formal 
law only very g~adually.~ 

These characteristics of medievd lcingship are closely related to 
the political conditions of royal a d h t r a t i o n .  On the basis of the 
economic resources derived from kis domain and, in principle, on 
the basis of his consecrated claim tb legidmate authority, each ruler 
faces as his major political task the kxtension of his authority over a 
territory beyond his domain. In thdi  efforts to solve this taslc, secu- 
lar rulers necessarily rely upon thoselelements of the population which 
by virme of their possessions and local authority are in a position 
to aid the ruler financially and mi$tarily, both in the extension of 

lus territory and the exercise of his rule over its inhabitants. But 
such aid from local notables can endance their own power as well as 
that of the ruler. As a result, secular rulers typically seek to offset 
the drive toward local autonomy by h whole series of devices designed 
to increase the personal and material! dependence of such notables on 
the ruler and his immediate entourhge.& This typical antinomy of 

?The quotation rnmlts refer to the inadcable ambiguity of this term in medi- 
eval society. The "people" were objects of government who took no p m  in 
political life. Yet ltings and esrates frequenrly couched their rivalries in terms 
of some reference to the "people" they chimed to represent. In fncg "consent 

e people" referred to the secular Ad clerical notables whose voice was 
3rd in tbe councils of government. S+ tbe discussion of this issue in Otto 
erlre. Politicnl Tl~eories of  the ,Middle Ages (Boston: Beacon Press, 1958). pp. 
-61. It may bc added tha t  this ambiguih is not confined to the Middle Ages, 
' ce all government is based in same degiec on popular consent and since even 

t h o  most democratic form of governmeht the "people" are excluded from po- 
cal life in greater or lesser degree. ~ h e k e  diiferences of degree, ns well ns the 
lities of consent and participation are ~II-impomant, once the typologies we 
d i n  specific analyses. 

See Max Weber, Law in Econo71zy m d  Society (Cambridge: Hanrmd Univcr- 
Press, 1954). Chap. V and Passir~z. 
xis andysis of traditional dominntioq iVax Weber distinguishes pasimonial 
feudal adminisrmdon, that is, the effort of rulers to extend their authority 
ctain control by the use of "hawehol~ officials" or by their "fe~ltyrelntion- 

up" witb odstocndc notables of independent means. These two devices are by 
o means mutually exclusive, since "hou~ehold o5dalsV x e  nsudly of noble 
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the premodern political community in Western Europe becomes 
manifest with every demand b y  secular rulers for increased revenue 
and military service. Local notables typically respond to .such de- 
mands by exacting further guarantees of their rights, or increases of 
their existing privileges, by way of compensaMg for the greater 
services demanded of them. T h e  ling in turn will resist such ten- 
dencies. H e  may attempt to divide the nobility and thereby weaken 
their resistance. H e  may seek allies with whose assistance he can 
expand the territories under his control and thus buttress his au- 
thority. H e  may seelc to  expand his administrative and political con- 
trols through greater reliance on royal servants. T h e  vicissitudes of 
such struggles are many; they cannot be considered here. 

T h e  point to note is that under medieval conditions the ling's 
power is limited where he finds it necessary o r  expedient t o  rely o n  
the landed aristocracy. H e  may have conquered such nobles in 
battle and then reinstated them in their possessions provided they 
pledge their loyalty and service to  him. Or  territorial lords may 
have made that pledge of their own accord in return for which they 
receive what they already possess as grants with the attendant rights 
and perquisites. Such relations of reciprocal obligation are the basic 
institution of feudalisnz, which in medieval Europe complement the 
institution of pntlimonialin7z. Writing in the early sixteen century, 
Machiavelli already noted the major characteristics of these two com- 
peting structures of authority: 

Kingdoms known to history have been governed in two ways: either 
by a prince and his servants, who, as ministers by his grace and permission, 
assist in governing the realm; or by a prince and by barons, who hold 
positions not by favour of the ruler but by antiquity of blood. Such 
barons have states and subjects of their own who recognize them as their 
lords, and are naturally attached to them. In those states which are gov- 
erned by a prince and his servants, the prince possesses more authority, 
because there is no one in the stare regarded as a superior other than himself, 
and i f  others are obeyed it is merely as ministers and officials of the prince, 
and no one regards them with any special aiTection.6 

birth and in territories of any size demand autonomy, while "feudnl" nocables 
despite their independence frequendy depend upon the ruler for services of vai- 
ous liinds. Courracmal obligations as well as el~borate ideologies butmess the 
various methods of rule under these complemenrq systems. For an exposition 
of Weber's approach see Reinhard Bendi Mnx Weber, An InteNectunl Portrait 
(Garden City: Doubleday and Co., 1960), pp. 33+379. 
nNicc010 Machizvdi, The Prince and the Discour~es (New Yorlu The Modem 
Library, 1940). p. 15. 
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Elements of feudal insdtutions hade been traced back to  the Germanic 
tribes and the conditions of ~ u r b ~ e a n  agriculture following the de- 
cline of the Roman Empire. ~ d l e v a n t  for  the present discussion is 

1 only that eventually individual, self-equipped warriors come to  con- 
trol more or less extensive agsi+tural holdings of their own. A 
basic issue of medieval politics is how these separate domains can 
be combined-one might almost Lay, federated-into a more or less 
stable political structure. 

From the standpoint of feud'@lin~z some degree of stability is 
achieved b y  means of the recipiocal ties between a ruler and .- ~~. his - ~ 

vassals. The  vassal swears an o th of fealty to  his ruler and thus -- 
aclmoiuledges his obligation to s e r e  him. In return, the ruler grants 
hi5 vassal a fief, or confirms him bn his existing possessions as a fief. 
Where the feudal element predo&ates, these grants include a guar- 
anteed "immunity" such that w i t h  the territory held in "fief" the 
vassal is entitled to exercise certdn judicial and administrative pow- 
ers. (When the patrimonial elemebt predominates, such powers either 
remain part of the royal jurisdiction o r  separate grants are made of 
them so that the king divides the bowers he h d s  it necessary or ex- 
pedient to delegate.) Considered lcomparatively, this type of author- 
ity is, again, a very general phenomenon. Under primitive conditions 
of communications the ruler who seelis t o  control a large territory is I .  obliged to  delegate the direct exenclse of authority to  others. These 
may be former household officials or feudal vassals Typically, such 1 .  . .. notables are small territorial rulers m thelr own ngh t  and as such 
exempt from those obligations whlich are specifically excluded under 

I the reciprocal understandings of fe$ty. However, Western European 
eudalism is characterized in ad+tion b y  special juridical features 

an ideology of "rights." relations between a ruler and 
vassals is comecrated aflirmation of rights and duties 

der oath and before which presupposes the con- 
eption of a Thus, just as the 1"ng's 

is circumscribed in prinhple b y  appeals to  a higher moral 
b y  the political and le$al powers of the church, so the 

y of feudal jurisdictions ks reinforced b y  the vassal's con- 
~~~1 In his malysis of the feud as a co~ponent of medieval political life, Orro 

runner bas shown that lords who defend tbeir rights by force of arms do so 
the belief that they are upholding thd established order. Indeed, d i n  limits, 

uds are conceived in the medieval worlld as m integral p a  of politics. See Orro 
runner, Lnnd und HerrscbaJt (Vienna: Robrer Verlag, 1959). p p  17-41, 

 Určeno pouze pro studijní účely 



38 Nation-Building and Cidzenship 

sciouqess pf.l$s "right" and b y  the way which the church can 

~mploy  her secul&powers and her canonical authority to protect 
that right. 

T h e  contentions between the patrimonial and the feudal principle 
of authority result in a system of divided and overlapping jurisdictions 
(or "immunities"). Each jurisdiction accords positive, public rights 
which entitle particularly privileged persons and corporate groups to  
exercise a specific authority and to  levy fees or tolls for that exer- 
cise. As an aggregate such jurisdictions constitute the political com- 
munity which may be held together M y  or precariously depending 
on the momentum of past events, external circumstances, the personal 
capacity of the participants, and the vicissitudes of the political strug- 
gle.' Under the ruler's strong or nominal authority the vassals and 
corporate bodies which owe allegiance to him fight or bargain with 
him and with each other over the distribution of fiscal and adminis- 
trative preserves. In this setdng politics consists of jurisdictional 
disputes and their settlement, by force of arms if necessary. Excep- 
tionally strong, personal rulers may succeed in asserting the royal 
prerogatives and welding the several jurisdictions together, though 
in the absence of such strength at the center government adrninistra- 
tion may be little more than a sum total of the component jurisdic- 
tions. But even when the political unity of a whole realm is pre- 
carious, there is likely to be considerable unity in these jurisdictions. 

In principle at  least, each man belongs to such a jurisdiction. De- 
pending on his rank he has some choice in the matter; but once he 
is a vassal to a lord o r  the member of a guild, his rights and duties 
are determined for  him. H e  is bound to abide b y  the rules pertaining 
to his status lest he impair the privileges of his fellows. Classes in 
the modem sense do not  exist, for the coalescence of interests among 
the individuals in an estate is based on a collective liability. Tha t  is, 
joint action results from the rights and duties shared b y  virtue of 
the laws o r  edicts pertaining to a group, rather than only from a 
shared experience of similar economic pressures and social demands. 
Under these conditions a man can mo* the personal or corporate 
rule to  which he is subject only b y  an appeal to the established rights 
of his rank o r  to  the personal and, therefore, arbitrary benevolence 

7From time to time these snuggles among panimonial and feudal powers hwe 
a dedsive outcome thar establishes the pattern of subsequent developments. See 
rhe brief sl<crch of the dBerent patterns in France, England, and Germany in F. L. 
Ganshof, Feudalism (2nd cd., Harper Torchboolcs; New Yorlt: Hwper 81 Rolv, 
1961), pp. 160-166. 

The individual carried his profesrio ljuris with him wherever he went. 
Law was not a l e z  terrae, as the English law of the King's court became 
soon after the Norman Conquest, buf rather the privilege of the person 
as a member of a particular group. Bet this principle of "personal law" 
was no more consistently applied at .Chat b e  than its opposite principle 
is today. All volitionally formed associations always move for the ap- 
plication of the principle of personal h w  on behalf of the law created by 
them, but the extent to which they &re successful in in respect vaded 
greatly from case to case. At  any rahe, the result was the coexistence of 

I numerous "law communities," the autonomous jurisdictions of which over- 
lapped, the compulsory, political asso4iation being only one such autono- 
mous jurisdiction in so far as it existed at all. . . .a 

Accordingly, medieval political life comists in struggles for  power 
m o n g  more or less autonomous jnhdictions, whose members share 

I immunities and obligations that are based on an established social 
hierarchy and on a fealty relation b i t h  the secular ruler whose au- 
thority has been consecrated b y  a unihersal church. 

Over the centuries this pattern cbmes to be replaced b y  a system 
of absolutist rule, in which the ding exercises certain nationwide 

1 powers through I b  appointed o5cials, while other important judicial 
l and administrative powers are pre-empted on a hereditary basis b y  

privileged estates and the "constimtdd bodies" in which they are rep- 
resented. T h e  variety and fluidity of conditions under these absolutist 
regimes is as great as under the earlier, patrimonial-feudal structure. 
For example, the nationwide powers of the Icing develop much earlier 

Weber, Lnw in Economy m d  Society, p. 143. In this connection ir should be 
ememhered that the privileges or lihertids of medieval society were associated 
th duties that would appear very onerous to a modem citizen. Also, these 

I dividual or collective "privileges" frequently resulted from compulsion rather 
a sponrancous drive for freedom, as 4 vividly described in Alherr B. White, 

golrernnzent m the King's Conmmnd (Minneapolis: University of Minnesota 
s, 1933). The title itself illuminates the combination of royal power nnd 1 .  pulsory local autonomy, which was fyplcd of England, but not found to 
same extent elsewhere in Europe. Still, the privileges of an estate also had 

e more ordinary meaning of rights (rati~er than duties), and this was true to 
ome extent even of the lower socid ordc!~. See the discussion of this problem 
y Herbert Grundm~nn, "Freihcit als rkligi~ses, polidschcs und pcrsEnliches 
ostulat im Mittelalter," Historische ~e i t sbbr i f t ,  CLXXXm (1957), pp. 23-53. 

I 
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of his master. In addition, the rigits of the group as a whole might 
be altered in the course of c o d i c d  and adjustments with competing 
jurisdictions. These principles of 
are based, as Max Weber put  it, on 
territorial laws: 

the medieval political structure 
a system of personal rather than 

 Určeno pouze pro studijní účely 



 Určeno pouze pro studijní účely 



42 Nation-Building and Cidzenship 

finished rhetqric of manners and motives which characterizes tradi- 
tional authdrity relationships even in their abuses and aberrations. For 
personal qualities are not enduring enough to alter a rhetoric which for 
centuries was based on the structure of medieval political life.lZ 

This structure involved the delegation and/or appropriation of the 
functions of government, leading in the same country to absolute 
authority within the several autonomous jurisdictions and to a politics 
of fealties, alliances, and feuds between them. Both the right to 
exercise authority and the participation in the struggle over the dis- 
tribution of rights and obligations are based on hereditary privilege 
as in the case of noble families, or on an insdtutional immunity as 
in the case of the Church or later the municipal corporations. On this 
general basis the individual enjoys rights and performs duties by 
virtue of his status, which are defined by heredity (especially at the 
top and the bottom of the social hierarchy) or by membership in an 
organization possessing certain immunities or liberties. Except for a 
handful of the most powerful men (and the personal retainers of the 
ruler) status involves a mediated relation in the sense that the vast 
majority of persons do not stand in a direct legal or political relation- 
ship to the supreme authority of the l ~ g .  

These conditions of medieval political life also define the position 
of those who do not enjoy the grant of a fief or of immunities and 
are thus excluded from the exercise of public rights. Peasants and 
artisans may, of course, enjoy benefits and they certainly perform 
duties. But they do so by virtue of their fealty relationship to a lord, 
or through their membership in an association or corporation possess- 

a more or less autonomous jurisdiction. In this semng the lower 
!strata of the population are fragmented. Each community of 
!belongs to the jurisdiction of its lord, each group of craftsmen to the 
jurisdiction of its guild and town. Thus, peasants participate in medi- 
eval politics only indirectly, usually only when they are called upon 
as subjects of their lord to aid him in his military struggles. In so far 
as they are free and possess the right to bear arms, peasants must 
fight for the jurisdiction of their master, at any rate & long as they 
remain within the frameworlc of the medieval political structure. The 
& h t s & e g  arms is a coveted privilege, because internal warfare or 
'I . . I, ad strife is a< important aspect i f  that strucnue. Peasant serfs 

=?The h 1 c  benveen rhetoric and social structure and the relation of chis mdi- 
danal world view to the history of ideas in Western civilization is the subject 
of Otto torunner, Adeliger Lnndleben zmd EuropZircher G e h  (Sdzburg: Otto 
Miiller Verlog, 1949). esp. pp. 61-138. 

Premodern ~huctures of western Europe 43 I 
who do not possess this right are conkequently excluded even from this 
indirect, political participation. ~ n h  the urban communities ( w ~ c h  
won autonomous jurisdiction for tdemselves in a series of struggles 

I during the eleventh and twelfth centuries) gain autonomous jurisdic- 
tion hecause they resort to arms, dventually achieve recognition of 
their right to do so, and hence parkipate on equal terms with the 
church and the nobility in the publiA life of their society. The great 
majority of the people do not achikve a comparable recognition; as 

I subjects they are bound up for bette or worse with the jurisdictional F rights of their lord to whom they are bound in loyalty and service. 
The traditional rhetoric of authorid which Mill and Tocqueville de- 
scribe, belongs to this intrajurisdic+nal and patrimonial relation of 
masters and servants, of lords and reta/ners. 

In sum, medieval European socieqs excluded the majority of the' 
people from the exercise of public rights which depends upon grants 

I of immunity. This is tantamount to exclusion from political participa- 
tion at a time when the wthority td exercise governmental fnnctionsi 
is indistinguishable from political action. Within this frameworlci, 
social protest talces the form of dehanding recognition for a nen: \ 
autonomous jurisdiction, as in the &ban revolutions of the eleventh 
century. In that case a new urban autonomy 1s achleved by direct I : .  action which curtails or revokes the estabhshed privileges of local 
rulers, but such success depends on h e  wealth and high rank of the 
families leading these revolts, a well as on considerable support from 
the community. 

In the absence of such favorable ~onditions there is no room for 
social protest within the medieval poptical structure. Instead, protest 
through direct action occurs outside the frameworlc of competing 

I jurisdictions. A brief survey of types of social protest such as the 
following cannot tell us much about hedieval politics. But it empba- 

1 sizes movemen& outside the traditional political structure and its ideol- 
ogy; hence it provides a needed correlctive for the idealization of these 
traditional patterns. Also, social protkst of this kind provides a bench- 
mule that will be useful for the latkr consideration of social unrest 

I which followed the French Revolution. 
In his study of m i 1 1 n n . t  Professor Norman Cohn 

shows that from the eleventh century onward popular unrest in medi- 
I evaI Europe often involves acceptance of an image of a wholly evil 

world, as well as a recurrent enthusi4tic faith in a new world of per- 
fection in which evil-doers will be destroyed utterly and a floclc of 
true believers will come into a realm of perfect goodness and perfect 
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happiness.ln Medieval millenarianism completely rejects the existing 
religious community as d e h e d  b y  the Church and aims a t  a wholly 
good world t o  come. S i c e  the  Christian tradition encourages belief 
in a future fundamentally different f rom the present, even this radical 
despair of the present and hope f o r  the future can be  couched entirely 
in religious terms.14 T h e  experience of these " m e  believers" appears 
t o  have involved a fantasy destruction of the powers that be, a psycho- 
logical withdrawal f rom all communication with these powers, and a 
wish-fulfilling belief in the sudden and terrestrial appearances of an 
age of purity and plenty. Such religions conceptions have political 
implications, whether or  no t  they are motivated b y  political goals. 
F o r  they constitute a religious paraphrase of a people's noncoopera- 
tion with the ruling powers in their society?' 

Such noncooperation verges o n  a second type  of social unrest which 
Professor E. J. Hobshawm has characterized as ~ ~ c i p l _ b m d i t r y .  I n  

contrast t o  millenarian radicalism this is a fundamentally secular and 
conservative response t o  physically superior powers, which are con- 

lo See Norman Cohn, The Pursuit o f  the Milleniunz (Fairlawn: Fssential Boolts, 
1957). passim. Elsewhere, Professor Cohn defines the syndrome of the mille- 
n d a n  pltantq as follows: "I propose to regard as 'millenarian' any religious 
movement inspired by the phant~sy of n salvation which is to be (1) collective, 
in the sense that it is to be enjoyed by the faithful as 3 group, (2) terrestrid in 
the sense that it is ro be realized on this earth and not in some other worldly 
heaven, ( 3 )  imminen? in the sense that it is to come both soon and suddenly. 
(4) tot& in the sense that it is utterly to transform life on earth, so that the 
new dispensation will he no mere improvement on the present but perfection 
itself, and (5) accomplished by ~gencies which are consciously regarded as 
supernatural." This l m  cdterion disdnguishcs all Christian from all modem and 
secularized millensrian movements. See Norman Cohn, "Medieval Millenmism: 
Its Bearing on the Comparative History of Milleuarian Movements," in Con~pnra- 
tive Stzrdies in Society and History (Supplement 11: The Hague: Mouton Co., 
19621, p. 31. 
14It is symptomatic of cbk completely religious orientation that most leaders of 
chest movemen= appear to have been men and women who were marginal to 
the Catholic clergy and to intellectual life, like defrocked priests, laymen who 
tooli up the study of thcology for one reason or another, and others. And while 
these movements often coincided with the very mundane social uprisings of AIedi- 
eval Europe, they were not caused by the lntter in any simple sensc. Cohn 
suggests that the millensrian prophets and their followen attempted to use these 
uprisings in order to enlist a large popular following on behalf of their own 
apocalyptic visions. In other words, social unrest provided the occasion for the 
spread of millenmian ideas that had existed as an intcgd pmt of the Christian 
uadition for many centuries. 
16Examples of this "withdrawal" response are analyzed with special reference to 
Italv and Spain in E. J. Hobrba-, Socinl Bnnditr nnd Prilrdtive Rebelr (Glencoe: 
~ h ;  Free press, 19591, pp. 57-92. 
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ceived of as alien interference wjth an established w a y  of life that  is 

as y e t  independent of governmehtal institutions. On this basis the  
social bandit h d s  illicit supporf among the peasants of his native 
village, w h o  will condone his outlawry as long as he adheres t o  their 

I own  social code. Since the  character of this local support will vary, 
however, social banditry may  tdce on  a more populist o r  a more 
conservative slant. T h e  first is kymholized and idealized b y  Robin 
Hood,  who  resists the law and thk government, who  robs the rich t o  
give t o  t he  poor, and who  fuses pkrsonal courage and largesse with a n  
implacable ruthlessness that is "jddfied" b y  the  "evil" of the  individ- 
uals and powers marked out  fo r  kxtermination. T h e  second consists, 
in Sicily a t  least, in a "private gov&ent" (Mafia) organized with the  
support of landowners, who use 't, albeit a t  a price, in opposition t o  'I the national government in o r d e ~  t o  support o r  extend their own  
dominion over the p o p u l a t i o n . l ~ o t 1 1  the populist and the  conserva- 
tive variations of social banditry represent rejections of the prevailing 
political community, bu t  their actihties differ f rom simple crime t o  the  
extent that  the collective support p v e n  the outlaws is n o t  itself the  I ' product  of coercion.'' As a form of protest against the  political 
community social banditry has ddclined t o  the extent that relatively 
few areas and peoples within ~ e ? t e r n  civilization have remained ont- 
side the  institutional frameworlc of htkenship.la 

The re  is a third type  of social 
consists in violent protests against 
f setting t o  right an established 

those w h o  exercise immediate 
ial banditry, this third type of protest has recurred throughout 

I European history. But  nnlilce the  other types, populist legitimism 
accepts t he  established political older. Although populist agitation 
easily becomes infused with d e n a r i a n  elements, fo r  example, in the  

easant wars of sixteenth-centuryl Europe, the  t w o  types of unrest 

I 'See Hobsbaw, op. cit., pp. 13-56 for a telling analysis of social bandiny in 
t m s  of this distinction herween Robin Hood and Mafia. 
rThe distinction is probably impossibie to make in prnctice, especially since 

criminal acavides me freqnendy ratiodalized as social bandiny of the Robin 

8For intererring borderline case, see h e  study by Edmund Wilson, Apologier 
o the Iroquois (New York: Farrar, ~Gaus  Br Cudahy, 1960). Here a people 
em& socially outside the dominant culture, but use the legal techniques of the 
odern sate in an attempt to preserve $he integrity of this "outside" position. 

oHobsbawm's t a n  is convenient and a&urate, but his analysis of the phenomena 
to which the term refers is marrcd by schematic Marxist interpretation which 
harncrerizes a l l  types of premodern social protest ns "primitive!' 
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are distinct. The peasant rebellions of eighteenth-century Russia are 
a case in point. The peasants justdy their rebellion on the ground 
that the Tsar's authority has been abused; and if it is proved to them 
that the Tsar has authorized the measures they regard as 
oppressive, they conclude that such a Tsar must be an imposter. 
Now, the claims made on behalf of the Tsar's authority had always 
been that he is a benevolent father who loolcs out for the welfare of 
his people. Accordingly, the rebels appeal to the official creed of the 
Tsarist order, when they interpret their massive deprivations as evi- 
dence that the Tsar's authority has been abused. For a r i g h a  Tsar 
would protect his people against oppression; he would safeguard the 
just claims even of the lowliest peasant. In this idealized picture of 
absolute authority the people possess certain basic "rights" vouchsafed 
to them by their supreme ruler so that scheming officials and iuegiti- 
mate sovereigns rather than the people willfully violate the established 
order.?0 Such an appeal to expectations that are justiiied by ancient 
custom probably serves to minimize the psychological burden of re- 
volting against a social order that is accepted as  legitimate but has 
become intolerable by speciiic abuses.31 In this sense the Russian 

?oThese conceptions of ancient rights often have an historical foundation despite 
the wishful dlinlcing which may be involved. See George Vernadslry, The 
Mongols and Rzurin (New Haven: Yale University Press, 1953). p. 376, for a 
reference to the historical bask of the claims of the Russian peasants. In EngEnd, 
compnrahle claims went hack to the Elizabethan Poor Law, which aclmnwledged 
n communal responsibility for all indigent persons. See the discussion in Sidney 
and Beatrice Webb, English Loco1 Gooemnent: English Poor L m  History 
(London: Longmans, Green, 1927). Pt I, pp. 548. Fmhermore, autocratic 
rcgjmes tend to be sensitive to protests made in terms of the official claims to 
lcgidmocy, however rutldessly the protcsts themselves are suppressed. Such 
regimes always make large claims concerning thc paternal care of the ruler for 
"his" suhjece;. These claims provide a ready bps& for dinension within the ruling 
groups as well os for opposition by the subjects. 
.>This "populist legidmism" should not be idealized. Descriptive accounts of 
the pcJsanr rebellions in Tsxrist Russia maim clear the sel6sh cunning which is 
i n v d ~ b l y  a part of 'legicimLm," though the appeal to "andent rights" is not the 
less imponant for that reason. See, for esmple, A. Briiclmer. "Zur Nmu- 
geschichte der PrHtendenteq" in Beitriige mr Kuln~rgercbichte Rvrrlnnds inr 17. 
Inbrbundert (Leipzig: B. Elischer, 1887). p. 30. This type of w e s t  was nor 
confined to peasants, however. Prior to industrialization many meuopoliran 
centers witnessed the sporadic risings of n "city mob" which aims a t  immediate 
concessions by the rich and displays a "municipal pauiodrm" agmst foreigners. In 
irnpomnt princely residences, espeddly of Southern Europe, this phenomenon 
frequently involved n parasitic relationship in which the mob would riot if the 
ruler did not provide the expected panonage, while it would repay the ruler's 
largesse with loyalty to king and church. For an illuminating account of rhis 
special phenomenon, see Hobshawm, op. cit., pp. 108-125. 
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peasants of the eighteenth century are an example of a subordinate 
group which has a stake in the poli,tical community, despite the fact 
that i t  is excluded from the exercise of public rights. 

Of the three types of popular dnrest which recurred in Europe 
prior to the "age of democratic revolution," popular legitimism may 
be considered a transitional phenomdnon. After the sixteenth century 
the legitimist appeal to ancient righL assumes a new character. For 
with the rise of absolute monarchied paternalism is transformed from 
a justification of domestic relations t an ideology of national govern- 
ment. The Icing becomes less an o erlord of a feudal nobility and e 
more the supreme ruler of the nahon. Under these conditions a 

I popular appeal to ancient rights suggests on occasion that the anto- : 
clatic ruler ~ . .  who acts the "father" of his people can rely on their i 
loyalty in. his struggle- against the estates. In this sense populist j 

terp& to the id ology and practices of "enlight- i I 
! 

pulist legitimism and the claim of enlightened 
ers of their pebplen and "iirst servants of the 

I state" are harbingers of eqnalitarianb and the nation-state in societies 
marked by hereditmy privilege and $reat Werences in rank. Where3 
all people have rights, where all are t+ subjects of one Icing, where the 
lting in turn exercises supreme authority over everyone-we get a j 
first intimation of "national ~ citizens/?ii9' ~ . ... . and one supreme antl~ority I ' 
over all public affairs which eventually emerge as the distinguishing ,, 

characteristics of modem Western sbcieties. In the seventeenth a n d l  
eighteenth centuries this whole dev lo ment though not discernible 

' i p  ! as such, was given special m o m e n q  by malor economic changes as 
well as by a revolution of intellectual life which are outside the limits 

ion. Instead, I , h s h  to focus attention on those 
at transformation" which are of special relevance , ,., 

authority, that is, t ~ e s t r u c t i o n . o f _ ~ e  medieval 
tical structure on the one hand, and the crisis in human relations :I. 

1 - ~ -  -. - ~ 

~ ...~ . . - .. ~ - -  
*In I& The Iden of  Nationalimz (New Yorlc: Macmillnn, 1951), Chnp. 5 and 

especially pp. 199-220, H m  Kohn has shah that in Western Europe autocratic 
rule and mercantilist economic policies prLceded the rise of nationdism which 
broughr with i t  the idea of the rights of thb people. Tbis sequence sugg- that 
the idea of a political community involving the people as citizens emer~ed d & ~  
the eighteenth century not only in opposirion to the mcien rigiize but &o to 
some extent as a pan: of the ideology of abtocratic paternalism. See Kurt Von 
burner, "Ahsoluter Stnag Korporntivc Libertiit, PersSnlichc Frciheit," Histor- 
ircbe Zeitrcbrift, 183 (1957), 55-96, and t$e case study by Prim Valjavec, Die 
Entnehung der Polin'rchen Swd?~zz~ngen in Dez~tscI~Imd (Muaich: R. Oldcnbourg, 
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resultingforrg, the spread of  equalitarian ideas on the other. Both 
./-- . .- 
aspects are the central concern of Tocqueville's life work. 

ASPECTS OF AUTHORIAr IN THE 
"GREAT TRANSFORMATION" 

The Political Snz~cn11-e 
In  his famous study of the French Revolution, T o c q u e d e  shows 

how the nncievz 1-igiwze has destroyed the century-old pattern of me- 
dieval political life b y  concentrating power in the hands of the l i n g  
and his oficials and b y  depriving the various autonomous jurisdictions 

:of their judicial and administrative f u n ~ t i o n s . ~ ~  In pointed contrast t o  
Burlre's great polemic against the French Revolution, Tocqueville dem- 
onstrates that in France the centralization of royal power and the con- 
comitant decline of corporate jurisdictions have developed too far t o  
malre the restoration of these jurisdictions a feasible alternative. T h e  
nob,iq-no-@nger enjoys the rights it had possessed at  one time, but 
its acquiescence 5 r o y a l - ~ ~ ~ o l ~ t i s m h a s  been "bought" b y  iretention of 
financial privileges like =exemption, a fact which greatly intenszes 
antiaristocratic sentiment. Tlit'iigh the royal administrative system 
of the intendavzts the rights . of municipal corporations and the inde- 
pendence of the judiciary ha% heen curtailed in the interest~of gving 
the government a free hand in the field of taxation-with the result 
that the urban bourgeoisie is divested of local governmental responsi- 
b i t y  and the equitable administration of justice is destroyed. Nohle- 
men thus preserve their pride of place in the absence of commensurate 

, responsibilities, urban merchants ape aristocratic ways while seeldng 
preferential treatment for  themselves, and both combine social arro- 
gance with an unmitigated exploitation of the peasants. In lieu of the 
balancing of group interests in the feudal assemblies of an earlier day, 
each class is now divided from the others and within itself with the 
result that "nothing had been left that could obstruct the central 
government, hut, b y  the same tolren, nothing could shore it up." 24 

TocqueviUe's analysis is concerned explicitly with the prohlem of 
the political community under the conditions created b y  the French 
Revolution. H e  maintains that in the medieval societies of Western 

=a Alexis de Tocqueville, The Old Regnze nnd the Reuolz~tion (Garden City: 
Doubleday and Co., 1955). pp. 22-77. For a modern appraisal of the survival 
of corporate and libernrim elements under the absolutist regimes of the eight- 
eenth century, see Kurt von kumer ,  op. Cit. 
94Tocqueville, The OldRegime . . . , p. 137. 

Premodern b m c t u r r  of Western ~ v o p e  B I ope, the inequality of ranks is a universally accepted condition 
ocial life. In that early politikal structure the individual enjoys 

the rights and fulfills the ohligaqns appropriate to his rank; and 
although the distribution of such rights and duties is greatly affected 
by the use of force, it is establisheh connactually and consecrated as 
~ u c h . ~ V h e  Old Regime and thk French Revolution destroy this 
system b y  creating among all dtizehs a condition of abstract equality, 
but without providing guarantees for  the presemation of freedom. 
Hence, T o c q u e d e  appeals to his contemporaries that a new com- 
munity-a new reciprocity of rights and obligations-must be estah- 

I lished, and that this can be done only if men combine t l~e i r  love of 
I equality and liberty with their love of order and religion. This ad- 

monition arises from his concern +th the weakness and isolation of 
the individual in relanon t o  government. Because he sees the trend 
t iward equality as inevitable, T o c  ueville is deeply troubled by the 9 possibility that men who are equal would he able to  agree on nothing 
but the demand that the central lgovemment assist each of them 
personally. As a consequence thd-government would subject ever 
new aspects of the society to its cedtral regulation. I cite one version 

i of this argument: I 
I As in periods of equality no man is compelled to lend his assistance to 

his fellow men, and none has any righi to expect much support from them, 
everyone is at once independent and powerless. These two conditions, 

1 which must never be either separately considered or confounded together, 
1 inspire the &%en of a democratic country with very contrary propensides. 

Hi independence 6lls him with self- eliance and pride among hi equals; 4 .  his debility malces him feel from time to m e  the want of some ourward 
assistance, which he cannot expect from any of them, because they are all 
impotent and unsympathizing. In thd predicament he naturally turns his 

I eyes to that imposing power [of the central government]. . . . Of that 
power his wants and especially his dksires continually remind him, until 

I he uldmately views it as the sole and necessary support of his own weak- 
ness.=O I 
26 Ibid., pp. 15-16. 

111, U, p. 311. In 
innovative activities 

Such men engage in 
to their fellows," they oppose 

concerns, and yet "by 
in his private en- 

deavor when it suits his that the power of gov- 
of mutually independ- 

ent men proceed 
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Here is Tocqueville7s famous oiequality and freedom. Men 

display ah extraordinary independence when they rise in opposition 
to aristocratic privileges. "But in .proportion as equality was . . . 
established by the aid of freedom, freedom itself was thereby rendered 
more m c u l t  of attai~rnent."?~ In grappling with this problem, 
Tocquedle  uses as his base point of comparison an earlier society in 
which men had been compelled to lend assistance to  their fellows, 
because law and custom h e s  their common and reciprocal rights 
and obligations. As this society is destroyed, the danger arises that 
individualism and central power grow apace. T o  counteract this 
threat men must cultivate the "art of associating together" in propor- 
tion as the equality of conditions advances, lest their failure to com- 
bine for private ends encourage the government to intrude-at the 
separate request of each-into every phase of social life.z8 

W e  can learn much from these insights. Tocqueville is surely 
right in  his view that the established system of inequality in medieval 
society had been characterized b y  an accepted reciprocity of rights 
and obligations, and that this system had been destroyed as the afzcien 
itgime had centralized $he fnnctions of government. T h e  French 
Revolution and its condnuing repercussions level old differences in 
social rank, and the resulting equalitarianism poses critical issues for 
the maintenance of freedom and political stability. Again, he discerns 
an important mechanism of centralization when he observes that each 
man would make his separate request for governmental assistance. In 
contrast to this tendency as he observes it in France, Tocquedle  com- 
mends the Americans for their pursuit of private ends b y  voluntary 
association, which would help to  curtail the centralization of govern- 
mental power. 

It is necessary, of course, to qu- these insights in view of 
Tocqueville's tendency to  read into modem conditions the patterns 
of medieval political life. A t  an earlier time, when landed aristocrats 
protect their liberties or privileges by resisting the encroachments of 
royal power, the centralization of that power appears as an unequivo- 
cal curtailment of such liberties. Today, however, centralization is an 

j important bulwarlc of all civil liberties, though b y  the same token 
' government can infringe upon these liberties more effectively than 
before, as Tocqueville repeatedly emphasizes. T h e  collective pursuit 
of private ends, on the other hand, is not necessarily incompatible with 

:'7 Ibid., p. 333. 
[bid., pp. 114-132. 

Premodern S uceures of Western Europe 51 I an  increase of central government, because today v o l u n t q ~  associa- 
tions frequently demand more rather than less government action in 
contrast to the medieval estates whose effort to extend their jurisdic- 

I dons was often synonymous with resistance to administrative inter- 
1 ference from the outside. Dudcheim clearly perceives this positive 
I aspect of modern government and, correspondingly, the dangers im- 

plicit in group control over the indididual. 

It is the State that has rescued the child from patriarchal domination and 
from family tyranny; it is the State that! has freed the citizen from feudal 
groups and later from communal group/;; it is the State that has liberated 
the craftsman and 

groups of family, 
trade and regional areas and so on . . . 

of their members. It must do 
this, in order to prevent this free these individuals, and so 
as to remind these partial are not alone and that there 
is a right that stands 

Important as these qualifications are they should not make us over- 
look the reason why Tocqueville' / interpretation of the "great 
transformation" is i l l~mina t ing .~~  B$ contrasting an earlier condi- 
tion of political life, the transformatidn brought about b y  the ancien 
rtginre, the new condition of ushered in  b y  the French 
Revolution, and the possibility tyranny in the future- 
Tocqueville is concerned with truths" as he calls them. 
This simplification of m e r e n t  social structures enables him to bring 
out the major contrasts among them, and these are not invalidated 
b y  the short-run and more deductive hnalyses that went astray. As I 

I see it, TocqneviUe's worlc becomes intellectually most useful, if we 
attempt to  develop within his over-ad frameworlc a set of categories 
that may enable us to handle the trahsition to the modern political 

1 community and some of the outstanding problems, which he discerns, 
in closer relation to the evidence as d e  lcnow it today. Fortunately, 
a systematization of Tocqueville's 04 analysis of "domestic govern- 
ment" in its transition to the "age of equality" can provide us with a 
first step in this direction. 

ZnEEmi D~urltheim, Profes&mal Ethicr and Civic hIora1s (Glcncoe: The Free 
Press, 1958). pp. 6-5. 
rn0A fuller critical appraisal of Tocqueville's facts and interpretations is con- 
tained in the essay by George W. Pienon, Tocqzreville in America (Garden City: 
Anchor Boolcs, Doubleday a d  Ca., 19591.1 pp. 430477 .  though Pierson slights 
Tocqueville's theoretical contribution which is emphasized above. 
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C~isir  in the Relation of hfasters i v u ~  Servants 

In ~ociuevil le 's  view the facts and the ideals of the traditional 
relation-between aristocratic masters and their servants are destroyed 
by the spread of equalitarian ideas. As the social distance between 
masters and servants decreases, the points of personal disagreement 
between them sharply increase. In the "secret persuasion of his 
mind" the master continues to think of himself as superior, though 
he no longer dares to say so, and his authority over the servant is 
consequently timid. But the master's authority is also harsh, because 
he has abandoned the responsibilities of paternalism while retaining 
its privileges. T h e  servant, on the other hand, rebels in his heart 
against a subordination to which he has subjected himself and from 
which he derives actual profit. "An imperfect phantom of equality" 
haunts his mind and he does not  at once perceive "whether the equality 
to which he is entitled is t o  be  found within or without the pale of 
domestic service." Obedience is no longer a divine obligation and is 
not yetperceived as a contractual obligation. The  servant consents 
ti serve because this is t o  .his advantage; however, he blushes to obey 
because where al l  men are equal subordination is degrading. Under 
these circumstances the servants, 

. . . are not sure that they ought not themselves to be masters, and they 
are indined to consider him who orders them as an unjust usurper of their 
own rights. 

Then it is that the dwelling of every citizen offers a spectacle somewhat 
analogous to the gloomy aspect of politicd society. A secret and intemd 
warfare is going on there between powers ever rivals and suspicious of each 
other: the maxer is ill-named and wealc, the Senant ill-named and in- 
tractable; the one constantly attempts to evade by unfair remictions his 
obligation to protect and to remunerate, the other his obligation to obey. 
The reins of domestic government dangle between them, to be snatched 
at by one or the other. The lines thar divide authority from oppression, 
liberty from license, and right from might are to their eyes so jumbled 
together and confused thar no one lmows exactly what he is or what he 
may be or what he ought to be. Such a condition is not democracy, bur 
revolution.n1 

Tocqueville analyzes this revolution in "domestic government" in 
the context of his contrast between revolutionary France and demo- 

alTocquevillc. Dmzocrncy in America, II, 195. In the preceding paragraph I 
have reordered Toocqueville's unexcelled phrasing in order to bring out his 
central thesis. 
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cratic A m e r i ~ a . ~ ~  T h e  reactions o an hypothetical servant to  the idea 
of equality symbolize for  him unsettled conditions of French 

-society in the nineteenth century. In  his view France would have to  
approximate the conditions of se a led equality in the United States, 
if she is t o  overcome her revolu~onary fever and combine liberty 
with order. In America, servants their masters as equals despite 
the manifest difierences in status; in lieu of personal 
loyalty the servants obligations of contract. In 
France, on the other neither loyalty nor a sense 
of contractual rather than an unalterably 

I inferior status forces them to be subordinates?' But in the absence 
I of a sense of contractual obligations servants regard their continued 

subordination as a blemish on their character (at least initially), while 
the availability of other oppormni es makes them careless of pleasing a 
and impatient of control. Thus the d o m a n t  concern of Tocquede ' s  I .: servant is the consciousness of a posluon with claims and rights that 
are not aclmowledged b y  the powks that be. Legally, the servant is 
the equal of his master, economic$y the servant is a subordinate-a 
discrepancy which creates a "confused and imperfect phantom of 
equality." T h e  question arises whb  there should be any difference 
between the equality which the as a citizen and 
the inequality to which he is in his economic 
capacity. T h e  distinction of the law 
and the private character of econo ic  ursnits is easily blurred when 

T P  such amhignity serves the inrerest of the servant. Hence, the protest 
against economic subordination qu ih ly  assumes a political character, 

I as the servants "consider him who orders them an unjust usurper of 
their own rights." "4 

It may be noted that Tocquevill attributes the crisis of "domestic 
government" to  the spread of ideas b y  men of letters. 

e maintains that in this d i a s i o n  was 
tated b y  a gradual increase of economic prosperity rather than 

p~verty.~"ut although the d i a s i p n  of equalitarian ideas and their 

I 82See Tocqueville's letter to M. de Kergorlay, dated October 19, 1843, in 
Alexis de Tocqueville, Menzoirs, Letters A d  Aenzainr (Boston: T ichor  & Fields, 
1862). L DO. 341-342. 

Tocqueville, Democ~ncy in America, 11, 440-195. 
Ibid., D. 195. 

I O6 This, it seems to me, is the issue in the dchate concerning the proper interpre- 
Intion of the indusmd revolution in ~nbland. T. S. Ashton has shown that 
there was a slow secular improvement in pving standards. See the conuiburionr; 
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inherent revolutionary potential appear inevitable to him, the actual 
development depends on a nation's "moral and intellectual qualities 
given b y  nature and education." In  contrast to Marx, Tocqueville 
does not attempt to predict the final outcome of the tendencies he 
discerns or to explain away ideas b y  reference to some ultimate de- 
terminant lilce the organization of production. H e  see& to  account 
for the frame of mind in which servants reject the "rules of the game" 
on which the established society is founded. T o  do t h i s  he formulates 
a theory-of crisis in the relations of masters and servants: (1) in an 
earlier condition the socially inferior person possesses a recognized 
status, which is reflected in the sense of "borrowed greamess" among 
the servants of aristocratic masters; (2) in the crisis of transition the 
masters retain their privileges but  no longer perform their functions, 
while the servants retain their obligations but  perceive new oppor- 
tunities; (3) in consequence the servants consider that the traditional 
claims of their status have been abrogated unilaterally and/or that they 
are now entitled to an equality of rights with all other social ranks 
since in his capacity as a citizen every man is the equal of every other. 

Tocqueville's theory of crisis in "domestic government" refers to  
the master's evasion of "his obligation to protect and to  remunerate," 
but then gives special attention to  the ideas of equality which elicit 
and shape the lower-class protest that initiates the "age of democratic 
revolution." Both perspectives will be examined in Chapter 3 together 
with an analysis of the extension of citizenship. 

by Ashton and Hun in F. A. Hayelt, ed, Capitnlinn and the Hidor im (Chicago: 
University of Chicago Press, 1954). Although the level of living standards in the 
early nineteenth century is st3l a subject for scholnrly debate, the point here is 
that a slow improvement dter long deprivations is precisely the condidon 
singled out by Tocqueville as a major cause of revolution. This possibility is 
neglected in the famous studies of the Hammonds which tend to equate dl 
deprivation with increasing misery, although they &a show much sympathetic 
understanding of the of social unrest. Other observers agree with 
Tocqucville on this pint. See the telling statement by Fredericlt Douglazs, the 
early spolccsmm of American Negro slaves: "Beat and cut7 your dwe, keep him 
hungry and spiritless, and he mill follow the chain af his master Eke a dog; hut 
feed and clothe him well,-work him moderately-nuround him with physical 
comfort-and dreams of freedom innude. Give him a bad master, and he aspires 
to a good master, give him a good master, and he wishes to become his own 
master," Quoted in Kenneth Snmpp, The Peculinr Inm'tution (New Yorl;: A. A. 
Ifnopf, 1956). p. 89. See &o Eric Hoffer, The Tnle Believer (New Yorlt: 
Haper, 1951), p p  25-29. However, this view was relatively rarc compared with 
that of the theory of revolution as a result of increasing misery, which was a 
commoupl~ce in Europe from the seventeenth century on. See the smdy by 
Robert Michels, Die Verelendzm~dl~eon'e (Leipug: Alfred Uraner, 1928). 
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class relations emerges, replacing the earlier traditional one by an 
individualistic authority relationship. New forms of w e s t  arise from 
this new pattern of class relations, involving the idea of equal rights 
for all citizens. An attempt is made to reinterpret the radicalization 
of the lower classes in the course of English industrialization. Against 
this hacliground the process of nation-building is examined in terms 
of a comparative analysis of the rights of citizenship. In the emerging 
nation-states of Western Europe the critical political problem was 
whether and to what extent social protest would be accommodated 
through the extension of citizenship to the lower classes. 

CLASS RELATIONS IN AN AGE OF CONTRACT 

Z~adividz~alilrl'c Az~tbol-ity Relatio7zsbips 
The reciprocity of social relations falls into patterns because men 

orient themselves toward the expectation of others and every action 
of "the other" limits the range of possible responses. Authority 
means that the few in command have a wide choice of options. Cou- 
versely, subordination means that the many who follow orders have 
their range of choice curtailed. But the options of the few are limited, 
even when the power at their command is overwhelming. One of these 
limits is that even the most drastic subordination leaves some choices 
to those who obey. Tacit noncooperation can he varied, subtle, and 
more important than overt protest. Subordinates malie judgments, 
leading to degrees of cooperation or noncooperation that are important 
variables in every established pattern of authority. 

The traditional ideology which defends the privileges of the aris- 
tocracy in the name of its responsibilities must be seen in this light. 
Tocqueville emphasizes the positive aspects of the social relations 
which correspond to this world view. However willful and evasive 
individual lords were, it is reasonable to assume that for a time the 
sense and practice of aristocratic responsibility for their inferiors 
were relatively high, just as the loyalty and ohedience of subordinates 
were genuine. Indeed, without some responsibil* on one side and \ spme loyalty on the other, it would be meaningless to say that tradi- 

jnonal authority relations were disrupted. It is best to consider the 
traditional pattern as partly a behavior pattern and partly an ideal in 
view of the violent codicts which also characterize medieval society. 
Ideals are essential in this connection because they affect the orienta- 
tion even of those who fail to live up to them. Traditional authority 
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relations remain intact as long as the actions and beliefs which deviate 
from this pattern as well as those whch sustain it do not undermine 1 .  the basic reciprocity of expectations. 

say that a crisis of trausi 'on sets in when men consciously 
on previously accepted agr ements and conventions, does not 7 

help us to distinguish this questioding from the continual adjustments 
I of rights and obligations which occur while traditional authority rela- 

tions remain "intact? Such adjlstments involve mod5cations of 
I detail which turn into a questioning of basic assumptions only if they 

should cumulate. Usually, the codtemporary observer is barred from 
recognizing this distinction. He Jan see a crisis (no age is without 
its Cassandras), hut he cannot tell whether it is the crisis and where 
it will lead. In his analysis of tradi 'onal authority relations in decline, b 
Tocqueville observes that the mastks increasingly evade their responsi- 

I bility "to protect and to remunerate" but retain their customary privi- 
I leges as an inalienable right. This rocess extends over centuries, dur- P . . .  ing which the actual rejection of r s ons~bd~ty is thoroughly obscured 

q p  by the traditional ideology. TVheqd~ssthisth;.disisep.qcy between the 
rights and responsibilities of the masFers become manifest? 
' Ideas concerning the position of the poor do not provide the best 
clue in this respect. Throughout the centuries the poor are taught 
the duty to labor and the virtue o being satisfied with the station to I which God has called them. Condemnation of their indolence and 

that the rich and powerful 
treat the laboring poor as their children. Throughout 
much of the nineteenth retains its appeal; a deeply 
ingrained view is not is all the more miking, 
therefore, that in the industrialization the re-' 

hazards of life is re- 
malies this rejection 
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call for new interpretations of the cause of poveay. Three of these 
interpretations are cited here. Though closely linlced one with the 
other, they represent more or less separable themes of English social 
thought when, toward the end of the eighteenth century, traditional 
charity and the old poor-law legislation as a means of helping the indi- 
gent become controversial issues.l 

One approach sees the cause of poverty in the very effort to relieve 
distress. The poor are not inclined to exert themselves; they laclc the 
pride, honor, and ambition of their betters. Previously this observa- 
tion supported the view that the poor must be guided; now it sup- 
ports the view that charity only destroys incentive and hence intensi- 
fies poverty. Indolence increases where provision is made to snccour 
the poor; dire necessity is the most natural motive of labor, for it 
exerts unremitting pressure on the poor. "The slave must be com- 
pelled to worlc; but the freeman should he left to his own judgment 
and discretion." Here the accent is on the supposition that the rich 
cannot help the poor, even if they would, and further that the lower 
orders must depend upon themselves. Rejection of upper-class re- 
sponsibility goes hand in hand with the demand that the poor should 
be self-dependent. 
In the second approach the pernicious efforts of charity are linlted 

with the marlcet theory of labor. Hunger must be permitted to do its 
worlc so that laborers are compelled to exert themselves. Otherwise 
they will reduce their efforts and destroy their only safeguard against 
starvation. Here labor is viewed as a commodity like any other, its 
wage being determined by the demand for this commodity rather 
than the need of the laborer or his ability to snrvive. The only rele- 
vant question is what the labor is worth to the employer. For the 
employer is subject to the same necessities of supply and demand as the 
laborer. This means in the long run that he cannot pay him more 
than he offers without jeopardizing his enterprise, and hence that the 
interests of capital and labor are identical. The marlcet theory means 
that the employer cannot act irresponsibly without damaging his own 
interest and that the laborer has no safeguard but exertion and no 
guarantee against starvation. 

The third approach, s p e d c d y  identified with the work of Malthus, 
relates this marlcet theory of labor to the theory of population. In- 
stead of asserting a harmony of interest between rich and poor, Malthus 

IThe detnils need nor concern us here. For Fuller discussion and dtadons see 
my smdy Work and Aztt l~ority in indzutry (New York: John W l e y  & Sons, 
19561, pp. 73 ff. 
3 Srntement of Rev. To-end quoted in ibid., p. 74. 
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aclcnowledges the inevitability of . ' enohc and acute distress. He 
attributes this phenomenon to the tendency of population to  increase^ 
faster than the means of subsistence, a law of nature which the upper 
classes are powerless to alter. Malthus states that poverty is inescap- 
able and a necessary stimulus to labor, that charity and poor relief 
only increase indolence and improvihence, that the higher classes are 
not and cannot be responsible for t i e  lot of the poor. But in terms 
of the present context he also adds a+ important idea. If it is a law of 
nature for the poor to increase thelr numbers beyond the available 
food supply, it is the responsibility o the higher classes to understand 
this law and instruct the lower or ers accordingly. Improvidence I 
may be a natural tendency, from ignorance and 
lack of moral restraint, and these can be combated through 
education. 

Education, then, is the keynote 
sinceimployers no longer personal au- 
thority of the aristocratic master. jMuch reliance is placed on such 
impersonal forces as economic necessity and the pressure of population 

I on resources-much more reliance than was the case when the master 

difKcult, especially 
on the old, paternalistic basis. equalitarian ideas 
the emphasis on social rank the classes 
GdGns, as Tocqueville 
ers declines. 

and demand, of the struggle for snrvi)al, forces the workers to-do the 
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bidding of their employers; A d  ( 3 )  the educational element, modeled 
after the classroom, the psychological laboratory, or the ther~peutic 
session in which instruction, incentives and penalties, or indirect, mo- 
tivational inducements are used to discipline the worlcers and prompt 
them to intensifytheir efforts. 

For the course of Western European industrialization we can posit 
a sequenceleading first to a decline of the paternalistic and a rise of 
the impersonal element and subsequently a declining reliance _on 
G&lcet forces and an increasing reliance on educational devices. The 
sequence applies most closely to the English and American develop- 
ment, though even here it is a rough approximation. For paternalism 
always includes an educational element, reliance on marltet forces has 
often been adumbrated in a paternalistic manner, and the educational 
dimension is compatible with an impersonal as well as a personal ap- 
proach. DZerent cultural antecedents as well as the changing organi- 
zational structure of economic enterprises have much to do with 
varying emphases among managerial ideologies such as those of the 
United States, Germany, and J a ~ a n . ~  

The political dimension of these ideologies is of special moment, 
however. In an emerging nation-state which has destroyed the earlier 
fragmentation of public authority, agencies of the national government 
f iord  employers of labor legal protection for their rights of property. 
These rights are part of a broad egalitarian trend which also finds 
expression in the praise of frugal habits and hard worlc, qualides that 
enable every man to acquire property and statns. At the impersonal 
level of ideological appeals this approach produces certain typical 
paradoxes that are of political sigmiicance. 

Individualistic interpretations of the authority relationship do not 
remain confined to the enterprise. The idea of an impersonal marltet 
which will induce worlters to offer their services and worlt diligently 
calls for policies that wiU facilitate the operation of that marlcet. More- 
over, recourse to ideological appeals and educational methods suggest 
that impersonal incentives are insdcient  Entrepreneurs also seelt 
to inculcate the desired habits and motives. But by encouraging the 

: self-dependence of the workers, they run the rislc that such individ- 
ualism will eventuate in social and political protest rather than coopera- 
ition and compliance. 

4Ibid, Chap. 5; Heinz Hnmnann, Authority and Organisation in Gennnn 
Mnnogement (Princeton: Princeton University Press, 1959). pmsinr; m d  James 
G. Abegglelen, The Japanese Factory (Glencoe: T h e  Free Press, 1958). 
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For the praise of good lends itself to invidious 
judgments of a very provocative b e .  The good and honest worlcer 
is a model to be followed as disdgnished from the lazy and improvi- 
dent one, whose bene6t of all who 
will listen and as a waming that contempt and condemnation. 
The public manner in which attributes" are discussed 
malces them into a political division of the lower 
classes into diligent and 
complacency of 
who remain 

position of the lower orders into national political issue. The indi- 
vidualist interpretation of authori4 relations in industry appears from 
this standpoint as an effort to derqk the r i g h ~  of citizenship to those 
who are unsuccessful economicallyI an approach that can .'arouse a new. 
sense of right on the part of thellower classes and lead to groping 
efforts to define the position of t$ese classes in the national political 
community. Just as Tocqueville focuses attention on atransition in 
domestic relations, marked by a ch ge in the terms of commands and b .  obedience, so the following discussion wdl focus attenfiou on a transi- 
tion in group relations on the nhtional level, rnarlcedbr changing 
ideas concerning the rights and oblikations of the lowkr'cl&ses. 

. .. 
Lower-Class Unrest Becomes liticnl: England . , 

When political developments attributed to economic detenni- 
nants, the changing position of lower classes and the emergence 

I of national citizenship appear as by-products of industrialization. This 
line of interpretation develops at ihe end of the eighteenth century. 
It appearsplausible in the sense nbat the revolutions in the United 
/- 

States and France "reflect the rise df the bourgeoisie," while the indus- 
trial revolution in England leads 40 the political mobilization of an 
emerging industrial work force. Greatly simplified as these state- I ments are, they refer to historical phenomena rather than general 
principles. Yet it is in the light of these historical phenomena that nll 
political events were &st construe a as more or less direct by-products 
of social and economic pr~cesses.~ Today we lmow that elsewhere 

6 T o  some extenr modern social and ecqnomic theories still reflecr the historical 
situation in which they were f i s t  developed, but n century m d  z'half later ic 
should he possible to y a r d  against: chis Liar;. See Chap. 5 Secr. c, 4 above. 
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political revolutions have occurred in the absence of an economically 
strong and politically articulate middle class, or perhaps because of 
that absence, as in Russia or Japan. Again, the political mobilization 
of the lower classes has occurred as a prelude to industrialization, 
rather than as a result of it, as, for example, in the United States. 
Thus, dthougl~ changes in the economic and political spheres are 
closely related, their iduences work in both directions. Hence we get 
little guidance if we tacitly accept Western Europe and especially 
England as our model. It is true that there democratic ideas originated 
under circumstances in which socio-economic changes had a massive 
impact upon the political structure, but these ideas have spread around 
the world ever since in the absence of similar circumstances. Na- 
tional citizenship and modem industrialism have been combined with 
a variety of social structures; hence we should recognize democratiza- 
tii4nnand industrialization q . y o , f i r o c e ~ s e r ;  each distinct from the other, - --__ _- 
however intunatery they have been related on occasion. 

The two processes have been closely linked in England. For a long 
time the English development has served as a model for an under- 
standing of economic gro~vth in relation to political modernization- 
perhaps simply because England was the f is t  country to develop a 
modem indusny. Just for these reasons it may be well to show that 
even in ~ n ~ l a n d  it is possible to distinguish the political element in 
the midst of economic change. We saw that prior to the eighteenth 
century the lower classes might try to wring concessions from the 
ruling powers by a "legi&t" posture mixed with violence; or that 
they might compensate for their exclusion from the exercise of public 
rights by rnillenarian fantasies and banditry. Ditferent forms of lower- 
class protest became possible, however, after enlightened despotism 
and the philosophers of the Enlightenment had formulated the - prin- 
ciple of equal rights for all men. The spread of this idea was certainly 
facilitated byindustrialization, a fact tvhich was recognized early: 

Of the worldng men, at least in the more advanced countries of Europe, 
it may be pronounced certain that the patriarchal or paternal system of 
governmem is one to which they will not again be subject. That question 
was decided, when they were taught to read, and allowed access to news- 
papers and political tracts; when dissenting preachers were suffered to go 
among them, and appeal to their faculties and feelings in opposition to the 
creeds professed and countenanced by their superiors; when they were 
brought together in numbers, to work socially under the same roof; when 
railways enabled them to shift from place to place, and change their 
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I patrons and employers as easily as the' coats, when they were encouraged 

to seek a share in the government, byTeans'of the electoral franchise.0 

In this statement Mill describes a 

~- . 
and his references to dissendng 
point to conditions that are more 
time. But he also notes several 
erally associated with the recrnitmeni of an industrial worlc force: the 

I literacy of workers, the spread of printed matter among them, physical 
concentration of work, increased gkographic mobility, and the de- 
personalization of the employment relanonshlp. Mill's descriptive 1 . .  account may be considered equivalent to Mannheim's statement that 
"modern industrial society"-by phykcally and intellectnally mobiliz- 
ing the people-"stirs into action thbse classes which formerly only 
played a passive part in political life." 1 .  . . .  Under the iduence of ideas of equahty tlus mobhation of lower- 

I class protest comes to be oriented, broadly speaking, toward realizing 
. ~ 

full participation in the e&ing  poli&cal community or establishing a 
I iiifiOni- political^ community in whch such participation would be 

possible. This consideration may bd applied initially to some of the 
popular disturbances in early nineteehth-century England. For Marx 
these disturbances are similar to the sporadic rebellions in which for 
several centuries peasants and artisans have destroyed machines as the 
most immediate instruments of their   oppression.^ Later writers have 
shown that this violence was directed against bdcers or money-lend- 
ers as much as against machines, and that despite their obvious agita- 
tion the workers of early nineteenth-century England show a most 
surprising respect for property not directly connected with their dis- 

I 

0 John Stum Mill, 
statement is cited here as an 
endy a common topic of conversation. illurninacing survey of the grow- 

"The Language of 'Class' in 
and John Saville, eds., Erragr 

Macmillan, 1960), 

 Určeno pouze pro studijní účely 



64 Nadon-Building and Citizenship . . 

tress. By dis&pguishing in practice between looting and a "jnsdfied" 
destruction of property, the worlrers may be said to have engaged 
in "collect+ bargaining b y  riot" at a time when combinations were 
pr6&bited by  law.0 Such evidence is compatible with the idea that 
the workers who engage in violence desire at the same time t o  demon- 
strate their respectability. They are face to face with a manifest legal 
inequity; they are prevented from combining for  peaceful collective 
bargaining, while combinations of employers are tolerated or  even 
encouraged. Hence, LLcollective bargaining b y  riot" easily accom- 
panies the demand for  civil rights which has been denied despite ac- 
ceptance of formal equality before the law.lo 

Although very inatticdate a t  &st, the appeal against legal inequities 
involves a new dimension of social unrest. T o  get a t  the relative 

novelty of this experience we  have t o  rely on the circumstantial evi- 
dence of the period. In the late eighteenth and through the nineteenth 
centuries the civic position of the common people became a subject 
of national debate in Europe. For  decades elementary education and 
the franchise are debated in te rns  of whether an increase in literacy 
or  of voting rights among the people would worlr as an antidote to 
revolutionary propaganda or  as a dangerous incentive to insubordina- 
tion?= It is dif3icult t o  l n o w  what sentiments such debates arouse 

'JThe phrzse has been coined by E. J. Hobsba\vm, "The Machine Brealrers," 
Pmt nnd Prerent, I (1952). 57-70. Evidence concerning the distincdon between 
looting and such dimbances as the famous Luddite riots is analyzed in Fradc 
0. Darvd, Populnr Disturbancer and Public Order in Regency Englond (London: 
Oxford University Press, 1934). pp. 314-315 and pmn'nz. 
laNote in rbis respect Mads emphasis upon the way in which combinations of 
worlters and employers sdmulated each other and the reference in the ten below 
to the awareness of this inequity among English rnagkates. A study of indw 
mal  and a,prian disputes in Japan suggests that much the same mechanism 
operates in a very dXerent cultural setdug. See h e  comment dut "an inctear 
ing number of renant farmers became convinced of the need for poliucal action, 
when they learned how often corn verdicts, which were based on existing 
laws, went against them," in George 0. Toaen, "Labor and Agrarian Disputes 
in Japan Following World War I," Econo77zic Dmelopnzent and Culturnl Cbnnge, 
IX (October 1960). p t  11, 194. 
11Similar questions were &ed with regard to universal conscription, since 
arms in the hands of the common people were considered a revolutionary threat. 

A case study of the conscription issue and its signi6cance for the development 
:of class reladons in Germany is Gerhnrd Rirrer, Staatrkum und I<riegrl~andwerk 
(Munich: R. Oldenbourg, 1954), pp. 60-158 and pasn'nz. See nlso the related 
discussion in Katherine Chorley, Anlzier nnd the An of Revolution (London: 
Faber & Faber, 1943). pp. 87-107, 16C-183. The related debates on literacy are 
analyzed in detail with reference to the English experience in M. G. Jones, The  
C l m i t y  School Aloue7~zern (Cambridge: Cambridge University Press, 1938), 
Oax1i71z. 
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among the people the inequity of t h h  legal 
I position and a-public debate over their civic reliability, there is na- 
I turally much vacillation. T h e  people seem to alternate between in- 

sistence on ancient rights and violent uprisings against the most ap- 
and cries 

such a diversity of manifesta- 
tions can have a transitional experience which 
Tocqueville characterizes: 

. . . there is almost 
notion of obedience. 

sancdy or justice, and he submits to it as to a degrading but profitable 
 condition.^ 

In England, at the political this ambivalence is resolved as the 
idea gains acceptance that citizens have been 
denied unjustly because as they have rights b y  virme 
of their contribution t o  the 

There are several plausibility of this inter- 
pretation, even prove. One such reason 

the people's civic 
respectability which 

equalitarian ideas 
played a passive 

denial of re- 

A man who is born into a world b e a d y  possessed, if he cannot get sub- 
sistence from his parents on whom hk has a just demand, and if the society 
does not want his labour, has no cla of right to the smallest porrion of 
food, and, in fact, has no business to where he is. At Name's mighty 

quickly execute her own orders.la 
feast there is no vacant cover for She tells him to be gone, and will 

Extreme statements such as this o Burke's reference t o  the "swinish 'i multitude" were made b y  intellectuals and may not have been widely 

1' Tocqueville, Denzocracy in  Anzerica, d, 194-195. 
lnThomas Malchus, A n  Essay on the ~ ? f m i p l e  o f  Populntion (2nd ed.; London: 
J. Johnson, 18031, p. 531. This passage was m o a e d  in the later editions of 
the Essay. I 
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Imown. However, haughtiness and fear were widespread in middle- 
class circles, and it is reasonable to expect a growing sensitivity among 
the people, however inarticulate, in response t o  this public questioning 
of their respectability. 

Contemporary observers frequently commented on  the popular re- 
action. These observers are often remote from worldng-class life, 
partisans in  the debate concerning the "lower classes," and divided 
among themselves. Their biases are many, but panisanship can sensi- 
tize as well as distort understanding. I n  England such different ob- 
servers as Thomas Carlyle, William Cobbett, Benjamin Disraeli, and 
Harriett Martbeau comment o n  the feeling of injustice among the 
worlcers, on  their loss of self-respect, on  the personal abuse which 
the rulers of society heap upon them, on the Chartist movement as the 
common people's expression of outrage a t  the denial of their civil 
rights, and on  the worlcers' feeling of being an "outcast order" in their 
own country.'4 Such a civic disaffection of the people was regarded 
with grave concern b y  prominent spokesmen in many European so- 
cieties. In retrospect this concern appears just5ed in the sense that the 
position of the "people" as cidzens was indeed a t  issne.16 

The  implicit or  explicit denial of the peoples' civic respectability 
is countered rather naturally b y  an insistence on  people's rights which 
must not be abrogated. That  insistence is founded first on  a sense of 
righteous indignation at the idea that labor which is "the Corner- 
stone upon which civilized society is built" is "offered less . . . than 
will support the family of a sober and orderly man in decency and 
comfort." This conception of a "right to subsistence'' with its 

11See the chapccr "Rights and Migl~ts'' in Thomas Carlyle, Cl~nm'mr (Chicago: 
Belford, Clulce, 18901, pp. 30-39; G. D. H. and Msgaret Cole, eds., T b e  Opinions 
of Wil l inm Cobbett (London: Cobbett, 1944). pp. 86-87, 123-124, 207, and pus- 
sim; Honmrd'r Porliamemtnry Debates, Val. XLM (1839), cols. 246-247; and R. IC. 
Webb, Ti le  Britis11 Work ing  Clnrs Render (London: Allen 81 Unwin, 1958 ,  p. 96 
for the sources of these statements. Also relevant here is the famous simile of 
the "two nnaons between whom there is no intercourse and no sympathy; who 
are as ignorant of each other's habits, thoughts and feelings, as if they were 
dwellers in different zones, or inhabitants of different planets, who are formed 
by a diIferent breeding, =re fed by a d8erent food, are ordered by Merent 
maMers, and are not governed by the same lzws." This passage occurs in 
Benjamin Disraeli's novel Sybil (Baltimore: Pen& Books, 1954). p: 73. 
l6For a s m e y  of propagandistic efforts to counteract this "civ~c disdFecdon" 
in England, see R. K. Webb, op. c i t ,  pnssi711, and Reinhcud Bendi  W o r k  nnd 
Az~tho~.ity i n  i n d u m y ,  pp. 60-73. 
?*The quoted phrase is from a Manchester handbill of 1818 reprinted in J. L. 
and Bwbara Hnmmond, Tbe T o m  Lnboarer (London: Longmans, Green, 19251, 
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traditional overtones, the to the whole product," 
and the belief that each a "right to labor" are 
the three inherent or  to the contrac- 
tually acquired rights prevailing legal 
system.17 Although the theoretical elaborations of these concepts in 
the socialist literature do not reveal! the thinlcing of the ordinary man, 
it is plausible to assume that the theme of these theories 
expresses the strivings of the nation-state.ls 

I n  Eu=Iand, lower-class aim a t  establishing the ? 
citizenslup of the worlcers. to  the wealth and 
welfare of their country its national coun- 
cils and are entitled to a 
these demands never 

much of the 
nineteenth 
overseas expansion. claim their rightful place 
in the political community of leading nation of the world.ls 
pp. 306-308. In TocquevilIe's is idea may be said to fall midway be- 
tween the belief in "ancient been wrongfully abrogated and the 

 Určeno pouze pro studijní účely 



68 Nation-Building and Citizenship 
. . 

Within that favorable context the nitional debate concerning the 
proper status-of the lower classes is carried on  in the traditional lan- 
guage of religion. Certainly, English worlcers %re greatly disillusioned 
.with theestablished Church and with religious appeals n,lGch all too 
often ace thinly disguised apologies for  the established order. Never- 
theless, doctrinaire atheism is rare, and English worlcing-class leaders 
often couch their demands in Biblical or  quasi-Biblical l ang~age . ?~  
Thus, England's prominence as a world power and a common religious 
baclcgronnd may have facilitated the civic incorporation of the work- 
ers, even t h o n ~ h  the new national balance of rights and duties was not  
accomplished easily. 

An exam& from the field of industrial relations illustrates the --- 

niceties of his English transition to a modem political community. 
At first glance, the legal prohibition of trade unions in the early nine- 
teenth c e n q  loolts like brute suppression. 'Worldngmen's combina- 
dons" are said t o  curtail the employer's as well as the worlcer's formal 
legal rights. However, in their survey of early trade unionism, the 
Webbs concludc that the ine5cient organization of the police, the 
absence of effective public prosecution, and the inaction of the em- 

content," The  Econonzic History Review, I1 (19301, 227-228; Henri de Man, 
The  Psychology of Socialimz (New York: Henry Hnlt, 19271, pp. 3 M 1 ,  with 
regard to the role of injured self-respect in English radical protest; and Selig 
Perlman, A .Theory o f  tlte Labor Movenzent (New Yorlr: Augustus Kelley, 
1949). p. 291, who emphasizes the special significance of the franchise isme. 
3oSome evidence of the relation beween religious revivalism and xvorlring-class 
proterr is discussed in my W o r k  and Autltority in Industry, pp. 6&73, but the 
irme is conttoversial. In his Social Bondits and Primitive Rebels, p p  126-149, 
Hobrbawm questions that the religious movements among workers d~minished 
their radicallm. In his Clturcher nnd the Working CImses in TIictorion England 
(London: Routledge and Kegan Paul, 1963). K. S. IngEs assembles a mass of 
evidence which mggests that English worlrcrs wcre markedly inditferent rowards 
religious observances throughout the nineteenth century. But even Inglis admits 
(ibid., 329-332) that atheism mas rare nmong English worliers (though pro- 
nounced among their fellows on the Continent), and that large numbers of work- 
ing-dass children =mended Sunday schools. Such an zdmission mny xvcll be 
critical however, since the question is not whether English worlcc~ were zuc 
believers, but whether they continued to  use religious ideas in their "quest for 
respectability!' Religious ideas are not necessarily less important when they 
become associated with secular concerns. See the analysis of secularity and 
religion in the American contcxr by S. M. Lipset, The  Fir= N e w  Nation (New 
Yorlr: Basic Bool~, 19631, pp. 151-159, and of the exacerbation of dass-relations 
in the absence of a viable religious ixnguage by Guenrher Roth, Tlge Social 
Denzocrotr in Inzperinl Gernzany Mew Porlc The Bedminster Press, 19631, 
passim. 
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ployers were 

More recently, a 
has revealed w h y  nor government officials would 

throughout the 
liable to 

then applications for  
similar actions on  the part of the be anticipated from 
every other trade, since every trade in 
the kingdom." 

It will lead to an opinion that it is1 not the business of the masters of the 
trade who feel the injury to prosecute, but that it is the business of Govern- 

1 ment. . . . It must be admitted indeed that the offence has grown to such 
height and such an extent as to malid it very discouraging for any individual 

I to institute a prosecution-as the persons whom be would prosecute would 
be supported at their trial and ddring their imprisonment by the con- 
uibutions of their confederates, ahd his own shop would probably be 
deserted by his workmen. But dien it is dear thar it is oJving to the 'I inertness and dmidity of the masters thar the conspiracy has reached this 
height, and it may well be feared thht this inermess will be rather increased 

prosecution of 
Besides . . . the 

awlrwardly situated, if, after under- 
the masters against the conspiracy 

to on the part of the journey- 
men to prosecute the same against their men.?? 

This opinion is instructive, even though its judiciousness cannot be 
considered representative. 

I ?'Sidney and Beatrice Webb, T l ~ e  Hinory o f  Trade Unioninn (New York: 
Lonmnans. Green & Cn.. 1976) n 74 1 -. - - - - -. -. , - . - - , , r. , , , 

I ? ? ~ r ~ s ~ i n a l l ,  ed., T h e  Eorly Englisl~ rnde Unions, Documents from the Honze 
OBce  Papers in tlte Public Record &$ice (London: Batchworrh Press, 19491, 
pp. 90-92. 

 Určeno pouze pro studijní účely 



70 Nation-Building and Citizenship 

Whatever their partiality toward the employers, the magistrates are 
responsible for maintaining law and order. This task is complicated 
time and again by the reluctance of employers to make use of the law 
prohibiting combinations, by their repeated attempts to induce the 
government to do it for them, by their tendency to connive in these 
combinations when it suits their purpose, and finally by their tendency 
to reject all responsibility for the consequences of their own actions 
in the belief that ultimately the government will maintain law and 
order and protect their interests. It is not surprising that the magis- 
trates are often highly critical of the employers, holding that the 
latter act with little discretion, that they can well afford to pay higher 
wages, and that the complaints of the worlcers are justified even though 
their combinations are illegal. Sometimes the magistrates even act as 
informal mediators in disputes between employers and their worlcers 
in the interest: of maintaining the peace.2n Thus, neither the partiality 
of the magistrates nor the principle of a hands-off policy nor the 
employers' evident opportunism is tantamount to suppression, even 
though in practice little is done to meet the workers' complaints except 
on terms calculated to injure their status as self-respecting members 
of the community. 

In this period of transition Tocqueville sees a major revolutionary 
threat. The master continues to expect servility, but rejects responsi- 
b i t y  for his servants, while the latter claim equal rights and become 
intractable. At  the societal level the English case approximates this 
model. Many early English entrepreneurs certainly reject all responsi- 
bility for their employees and yet expect them to obey; they reject all 
governmental interference with management, though they seek to 
charge government with responsibility for any untoward puhlic conse- 
quences of their own acts.'4 Government o5cials support the en- 
trepreneurs in many cases because they are profoundly concerned 
with unsest and truculence. But havhg said this, several reservations 
must be added. There are some manufacturers who acknowledge the 
traditional obligations of a ruling class. Among some magistrates the 

?nFor esamples of these sever31 aspects, see ibid., pp. 116, 126, 168-169, 192-193, 
216-219, 229,234235, 237-238,242,259-260.272.283. and so on. 
24 On this basis even staunch ideological spokesmen for lnirrez-fnire were 
actively engaged in the extension of governmental controls. For details see 
Marion Bowley, Narsau Senior m d  Clarsical Econon~ics (London: Allen & Unwin, 
1937), pp. 237-281; S. E. Finer, T h e  Life m d  Tinres of Edwin Cl~odm'ck 
(London: Methuen, 1952). flnrsirn; J. B. Brebncr, "Lzksez-frke and State Inter- 
venrion in 19th Ceneury Britain," Joumol o f  Econornic Hirtory, Vm (Supplc- 
ment 1948). 59-73. 
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principle of noninterference by g vernment is adhered to by a de- 
tached and critical attitude, even in the first decades of the nineteenth 
century. Finally, the demand for s quality of the developing working 
class is cast in a more or less consCrvative mold in the sense that on 
balance it adds up to a 
ship. In other words, Euglish 
modating the lower class as an 
community, though even in 
prolonged struggle and the 
stand them today evolved 

are borrowed; 
can start where 
is the exception 
a near monopoly 
duction, and other the better part 
of the nineteenth century the forefront in that she 
combined industrial with In retrospect we 
lmow that as a result of she possessed a 
national political the rising "fourth estate" was 
eventually permitted to a gradual redefinition of 
rights and obligations of war or revolu- 
tion. But an this is important 

for indirectly 
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satisfactions," as Marx does. This shift of emphasis helps us to see 

together twd mass movements of the nineteenth century--5odalism 
and nationalism-in contrast to M a n  who explains the firstivhile 
ignoring the second. There is a very close link between socialist and 

j nationalist agitation in that both aim in W e r e n t  ways a t  the political 
integration of the masses previously excluded from participation. This 
link is obscured by thd  Marxist separation of these movements and by 
the fact that England's pre-eminence as a world power made it un- 
necessary for  the English lower class t o  demand a national political 
communiy t o  which it could belong in self-re~pect.?~ Yet, the 

exceptional d e v d o ~ m e n t  of England has served social theorists for  a 
century as the model which other countries are expected t o  follow. 

T h e  approach here proposed is no t  a mere reversal of the Marxist 
theory-. Matx loolcs upon social movements of the nineteenth century 
as protests against psychic and material deprivations that cumulate as 
a result of the capitalist process; he sees in the masses a fundamental 

-craving for creative satisfactions in a good society. I interpret these 
protest movements as political and define their character in terms of 
the conuast between a premodern and a modem political community. 
When this view is taken, t&eighteSh century appears as a major 
hiatus +Wes tem ~ European ~. history. ~.~ ~ Prior t o  that time the masses of 
the'pkople' %re entuely barred f rom the exercise of public rights; 
since then they have become citizens and in this sense participants in 
the political community. T h e  "age of democratic revolution" extends 
from that time to the present. During this period some societies have 

:universalized citizenship peacefully, while others have been unable to 
do so and have consequently d e r e d  various types of revolutionary 

?s See the f o l l o ~ n g  statement from a speech of the Char*[ leader Hartwe& 
delivered in 1837: "It seems to me to be an anomaly that in a counery where the 
am and sciences have been rsised to such height, chicfly by the industcy, sldl 
and labours of the artisan . . . only one adult male in seven should have n vote, 
that in such a counny the n.orl&g clssses should be excluded from the pale 
of politicd life." Quoted in M. Beer, A Hirtory of BritisI1 Socinlinlz (London: 
Allen & Unwin, 19481, I& pp. 25-26. It is instructive to conmast this statement 
with that by the Iulian nationalist leader Mazzini: 'Without Country you have 
neither name, tolren, voice, nor rights. . . . Do not beyile yourselvs mith the 
hope of emancipation from unjust social conditions if you do not &st conquer 
n Counq for youselves. . . . Do not be led away by the idea of improving 
your material conditions without fist solving the national question. . . . Today 
. . . you are not the working class of Italy; you are only fractions of that 
dass. . . . Your emancipation can have no practical beginning until a National 
Government [is foundedl!' See Joseph Mazzini, The  Duties of A h  nnd Other 
Essnys (New Yo&: E. P. Duttou, 1912), p p  53-54. 
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upheavals. So conceived, lower classes in a modem 
nation-state consists in the process through which at the level 
of the national community the lreciprocity of rights and duties is 
gradually extended and redefined. It is quite true that this process 
has been affected a t  every nun b d  forces emanating from the structnre 
of society. But it is here maintained that the distribution and redis- 
tribution of rights and duties are do t  mere by-products of such forces, 
that they are vitally affected b# the international position of the 
country, b y  conceptions of what  proper dismbntion in the national 
community ought to be, and give and talce of the political 
~ t ruggle .~ '  

My thesis is in keeping with stress on the reciprocity 
of rights and obligations as a political community. 

class expresses above 
a_se.Ee-of-nothavingo!~x+g 
of not having a civic i 

political partici- : 
history, 

redistic understanding of social life. Sl?e a critical analysis of this reductionism 
in Wnlin, op. cit., Chaps. 9 and 10. Ah alternative approach which emphasizes 
the p d a l  autonomy as well as the int&rdependeuce of government and society 

1 is contained in the worli of bias W e b y  discussed above on pp. 15-17. 
"See in this connection Engels' erpresslnn of disgust with regard to the in- 
pained 'crespecmbility3737 of English wd kers and their leaders in his letter to 
Sorge of December 7, 1889, in ilusZew2k;lte Briefe, p. 495. 
"BThe perspective presented above ha been developed by a number of my 
former students. The study by Guenth Roth of 'Worliing-Class ISolntion and k 
National Integration" in Impedd ~ d a o ~  was cited earlier. Sce &o Gaston 
Rimlinger, "The Legidmation of ~rdtest: A Comparative Study in Lzbor 
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ment of the impulses and half-articulated longings characteristic of 
much popular agitation among lower classes in Western Europe, then 
we have a clue to the decline of socialism. For the civic position of 
these classes is no longer a pre-eminent issue in societies in which the 
equality of citizenship has been institutionalized successfully. 

T h e  following section of this chapter maces this institutionalization 
on a comparative basis. 

THE EXTENSION OP CITIZENSHIP T O  THE LOWER CLASSES ?D 

Ele?~zma of Citizenship 
3- 

In the nation-state each citizen stands in a direct relation to the 
sovereign authority of the country in contrast with the medieval 
polity in which that direct relation is enjoyed only b y  the great men 
of the realm. Therefore, a core element of nation-building is the 

ToclXcation of the rights and duties of al l  adults who are classified as 
citizens. T h e  question is how exclusively or inclusively citizenship 
is defined. Some notable exceptions aside, citizenship a t  fist ex- 
cludes - all socially aad economically dependent persons. In the course 
of the nineteenth century this massive restriction is gradually reduced 
undl eventually aU adults are classified as citizens. In Western Europe 
this extension of national citizenship is set apart from the rest of the 

rnory," Conzparotiwe Studies in Society and Hirtory, I1 (April 1960). pp. 
329-343, by the same author, "Social Security, Incentives and Controls in the 
U.S. and the U.S.S.R," loc. cit., IV (November 1961). p p  104-124, and Samuel 
Smce, The S t n m  Evolution of ltalinn Workers, 1190-1914 (P1l.D. Dissertation, 
Depamnent of Sociology, Univerjity of California, Berkeley, 1962). 
ZDThe following section was wriuen joinrly with Dr. Stein Roldmn, Chrisdmn 
iVlichelscn Insdtute, Bergen, Norway. I have adapted the original essciy in lceep- 
ing with the purposes of this volume. Subscquenr formulations will emphasize 
the classiKcatory sense in which the term "lowcr classes" is used. The qucstion 
is left open which sectiom of the "lower classes" develop a capacity for 
concerted action and under what circumstances. Although in some m e m e  a 
response to protest or the result of anticipating protest, the extension of cidzen- 
ship occurred mith reference to broadly and absunccly defined groups such as 
all adults over 21, or women or adults having specified property holdings, ful- 
filling certain residence requiremeurs, etc. Such groups encompass many people 
other than those who hzve few possessions, low income, little prestige, and who 
because of these disnbilidcs are conventionally undemood to "belong" to the 
lower classes. The reference here is to the larger, clmsiticatory group of all 
those (including the "lower classes") who were excluded from any direct or 
indirect parricipation in the political decision-making processes of the commu- 
nity. 
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world b y  the common traditions o the Standestaat.no T h e  gradual 
integration of the national commudity since the French Revolution 
reflects these traditions wherever t e extension of citizenship is dis- 4 cussed in terms of the "fourth estate," that is, in terms of extending 
the principle o f + z . c t ; ~ n n l ~ ~ p ~ ~ ~ ~ ~ t d t i o n  to those previously excluded 
from citizenship. On  the other han&&e French Revolution also ad- 
vanced the plebiscitarian pri?zci$le. I According to this principle dl 
powers intek=ningbetween the and the state must be de- 
stroyed (such as estates, so that all citizens as in&- 
viduals possess equal national a u t h ~ r i t y . ~ ~  

A word should be "functional" 
and "plebiscitarian." 
from the medieval 
example, that the 
municipal 

1 "plebiscite" refers to the direct vote ojn an inzportnnt pzrblic isnre by all 
qualified electors of a community. he broader the community, the 
more minimal the quali6cations stip for the electors, and hence 
the larger the number of persons 
public authority, the more will 
with the functional. T h e  
naturally with the and the ex- 
tent and 
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Various a=-qd&ons between the functional and plebiscitarian 
p_rinciple have characterized the sequence of enactments and codiica- 
dons through which citizenship became national in many counnies of 
Western Europe. T o  examine this development comparatively the 
several rights of citizenship must be distin,&hed and analyzed. In 
his study of Citize7zsl~ip and Social Class, T. H .  Marshall formulates a 
threefold typology of rights: 
.~. 
-civil rights such as " l i b e q  of person, freedom of speech, thought and 

faith, the right to own property and to conclude valid contracts, and the 
right ro justice"; 

-political rights such as the franchise and the right of access ro public 
o5ce; 

-social rights ranging from "the right to a modicum of economic welfare 
and security to the right to share ro the full in the social heritage and to 
live the life of a civilized being accordiug to the standards prevailing in 
the society." nZ 

I 
1 

Four sets of public e t i i x f ions  correspond to these three types of -~ ... ... . . - . . . ... 

rights: i 
. . I 

the c o v r t ~ ,  ffo the safeguarding of civil rights and, specScally, for the 
nrorection of all rights extended to the less articulate members of the na- p .  

- 
tional community; 

the local and national representntive bodies as avenues of access to par- 
ticipation in public decision-malting and legislation; 

the socinl selvicer, to ensure some minimum of protection against pov- 
erty, siclmess, and other misfortunes, and the schools, to make it possible 
for all members of the community to receive at least the basic elements of 
an education. 

Initially, these -- rights . of ~. ~ citizenship emerge with the establishment 
of equal rights under the law. T h e  individual is free t o  con'clude 
valid contracts, t o  acquire, and dispose of, p r o p e q .  Legal equality 
advances a t  the expense of legal protection of inherited privileges. 
Each man now possesses the right to act as an independent unit; 
however, the law only defines his legal capacity, but is silent on  his 
ability to use it. In addition, civil rights are extended to illegitimate 
children, foreigners, and Jews; the principle of legal equality helps t o  
elimiuate hereditary servitude, equalize the status of husband and 
wife, circumscribe the extent of parental power, facilitate divorce, and 

n?The cssay referred ro hm been reprinred in T. H. Marshd, Clars, Citizen- 
ship and Socinl Develop7nent (Garden City, New York: Doubleday & CC, Inc., 
19G4), pp. 71-72. The following discussion is greatly indebted to Professor 
Marshall's andysis. 
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legalize civil marriage.0n the extension of civil rights 
benefits the inarticulate population, giving a positive 
libertadan meaning to of individuality. 

b y  side with the fact of 
and others point out 

nosee R. H. Graveson, Status in the Cormnon Law (London: The Athlone 
Press, 1953): p p  14-32. For details these legd developmene; in Germany, 
Ausuia, Sw~eerland, and France, W. H e d e m q  Die Fortrchrine des 
Zivilrecbts inz 19. Jahrl~unden Heymanns Verlag, 1910 and 1935), 
two volumes. A brief survey and extern of these develop- 
menrs in Europe is conrained in H& Tbieme, Dnr Noturrecht und die euro- 
p2irche Privmrecbtrgescbicbte (Basel: Hdblng and Ltchtenhahn, 1954). A .( . .  . more extended treatment is contained m E r a  W~eaclcer, Priwmechtsgeschicbte 
der Neuzeit (Gordngcn: Vandenhoeclt & Ruprecht, 19521, esp. pp. 197-216 and 
pnssinr. 
a 4 A l e . .  de Tocqueville, Denzocracy (New 1-orlr: Vintage Boolc;, 
1954). 11, p p  187-190. 
nGAnton Menger, The Right to the Product of Labor (London: Mac- 
millan and Co., 1899). pp. 3-4. 
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Having won legal recognition for the exercise of individual rights, 
they insist thatto remain legitimate the government must abide by the 
rule of law. . It is consisrent with this position that in most European 
counmes the first Factory Acts seek to protect women and children, 
who at the time are not considered citizens in the sense of legal 
equality.0D By the same criterion all adult males are citizens because 
they have the power to engage in the economic struggle and take care 
of themselves. Accordingly, they are excluded from any legidmate 
claim to protection. In this way formally rights benefit 
the fortunate and more fitfully those who are legally dehed as m- 
equal, while the whole burden of rapid economic change falls upon the 
'laboring poor" and thus provides a basis for agitation at an early time. 

This agitation is political from the beginning. One of the earliest 
results of the legislative protection of freedom of contract is the legis- 
lative prohibition of trade unions. But where legislative means are 
used both to protect the individual's freedom of contract and deny the 
lower classes the rights needed to avail themselves of the same freedom 
(i.e., the right of association), the attacks upon inequality necessarily 
broaden. Equality is no longer sought through freedom of contract 
alone, but through the establishment of social and political rights as 
well. The nation-states of Western Europe can loolc back on longer 
or shorter histories of legislative actions and administrative decisions 
which have increased the equality of subjects from the Werent strata 
of the population in terms of their legal capacity and theu legal 
status.n' For each nation-stnte and for each set of institutions we can 

naIdeological equalitarianism as well as an interest in breaking down f d a l  
restrictions upon the freedom of economic nction were presumably the reason 
why proremion was first enended to these most inardculate sections of the 
'lower class." For a critical analysis of the German Civil Code of 1888 esclu- 
sively in terms of thc economic interests its provisions would serve, see Anrou 
Menger, Dar lrii~gerliche Recbt und die besimloren Volksklnrren (Tiibingen: 
H .  Laupp'scbe Buchhandlung, 1908). The book was originally published in 
1890. This perspecdve omits the self-sustaining interest in formal legality which 
is thd worlc of legal professionals and leads to the prolonged conflicr benveen 
Icgal posirivirm and the docmine of natural law. See in chis respect the analysis 
of Max Weber, Low in Econonzy and Society (Cambridge: H m m d  University 
Press, 1954), pp. 284-321. See idso the ikIUIhadng discussion of this point in 
Fr. D-stnedter, Die G ~ e n z e n  d e ~  TTirksanrkeit der Re~btrnaater (Iseidelherg: 
Carl Winters Universitimbnchhandlung, 1930), pp. 5254. 
nTWhen all adult citizens are equal before the law and free to theu vote, 
the exercise of these rights depends upon a person's ability and willingness to 
nse the legd powers to which he is entitled. On the other hand, the legal 
status of the citizens involves rights and dudes which c m o r  be voluntarily 
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trace the se- 
quences of and maneuvers, 

the traditionally 
privileged. The extension of to the lower classes consti- 
tutes a development country. A detailed con- 
sideration of each note the considerable 
degree to which or violated in practice. 

considered cumulatively and 
have elitended the rights of 

citizenship to the lower 

which have 
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franchise and the, provisions for the secrecy of  the aote. Considered 
together, the extension of these rights is indicative of what may be 
called the civic incorporation of the lower classes. 

A Ensic Civil Right: T h e  Right o f  Association and Covzbi7zation 

Civil rights are essential to a competitive marlcet economy in that 
"they give to each man, as part of his i7zdiuidzml status, the power to 
engage as an indepevzdent unit in the economic st~uggle!'~~ By 
taldng cognizance only of persons who possess the means to protect 
themselves, the law in effect accords civil rights to those who 0 - b ~  

property or have assured sources of income. All others stand con- 
demned by their failure in the economic struggle according to the 
prevailing views of the early nineteenth cennuy. The ahstract prin- 
ciple of equality underlying the legal and ideological recognition of 
the independent individual is often the direct canse of greatly ac- 
centnated inequalities. In the present context the most relevant illus- 
tration of this consequence is the law's insistence that the wage con- 
tract is a contract between equals, that employer and worlcer are 
equally capable of safeguarding their interests. On the basis of this 
formal legal equality, workers in many European countries were de- 
nied the right to  conzbine for the sake of bargaining with their em- 
ployers. 

However, this denial of the right to combine raised conceptual 
and political di£Kculties from the beginning. Civil rights refer not 
only to the rights of p r o p e q  and contract hut also to freedom of 
speech, thought, and faith which include the freedom to join with 
others in the pursuit of legitimate private ends. Such freedoms are 
based on the right of association-an accepted legal principle in sev- 
eral European countries (France, England, Belgium, Netherlands) 
which nevertheless decided to prohibit the worlcers' right to  conzbi7ze. 
It was held that conditions of worlc must be fixed by agreements 
freely arrived at between individual and individuaLM Such legal 
prohibitions were disdngnkhed, however, from the right to form 
religions or political associations in so far as associations not specifically 
prohibited by law were legal. Accordingly, enachneuts singled out 

no Marshall, op. =it., p. 87. Italics added. 
&Osee scaternem by Le Chapelier, author of the French act prohibiting m d e  
unions of July 1791, ;ls quoted in Internadonnl Labour Ofice, Freedom of 
Asrocintionr (ILO Studies and  Reporm, Series A, No. 28; London: P. S. ICing 
& Son, 1928), p. 11. Further references to thk five-volume work will be given 
in the form ILO Report, with the number and pages cited. 
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worlcmen of various descriptions regulations in order to 
"uphold" the principle of formal 

The distinction between associa 'on and combination was not made 7 in all countries, however. To understand this contrast we must recall 

and to con- 
to combine in the in- 

increased in im- 
though governmental regu- 
the new problems arising 

from a quickening Efforts to cope with these 

Such reservations did not Prussia and Austria, where by 
the end of the eighteenth absolutist controls 
over journeyman's 
tion of all "secret Code of 1794. 
This prohibition 
Other early forms 
hg  up in 
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absolutist approQch may be considered together with analogous poli- 
ties elsewherk which had much the same general effect on worldng- 
men's combinations. In Italy and Spain restrictions of associationd 
activity were traditional and local and hardly required specifrc legis- 
lative enacnnents to ensure their implementation. In France, on the 

other hand, the plebiscitarian tradition of direct state-citizen relations 
led to the promulgation of the famous Loi L e  Cbapelier in 1791, and 
this tendency to resiain all associadons was further strengthened 
under Napoleon. Here was ample evidence that absolutism and plebis- 
citarian rule are mutually compatible. 

Finally, in England, the early invidious distinction between asso- 
ciations and combinations proved diflicult to maintain in the long 
run. The right of association permitted political agitation through 
which the of trade unions could be opposed. Although 
the Act of 1824 repealing the anti-combination laws was not effeective, 
its early passage is evidence of opposition to the h m h  prosecution 
of worldngmen's combinations. We have seen that these repressive 
measures need to be balanced against others in which violations went 
unpunished, because employers would not lodge complaints and mag- 
istrates would not act in the absence of a complaint. 

When the decline of the g d d  system together with the increasing 
pace of economic development suggested the need for new regula- 
tions of master-servant relations and of journeymen's associations, the 
several Western European countries responded with three broadly 
distinguishable types of policies. The Scandinavian GdSviss  type 
continued the traditional organization of crafts into the modem period, 
p r e s e ~ n g  the right of association at the same time that they extended 
the statutory regulation of master-servant relations and journeymen's 
associations to cope with the new problems. In modified form this 
variant represents the medieval concept of liberty as a privilege, a 
concept which certainly allows for a statutory reinforcement of ex- 
isting arrangements. The second, absolutist type is exemplified by 
the Pmsian prohibition first of journeymen's associations, then of 
all secret assemblies, and finally of the newly famed worlcingmen's 
combinations-in keeping with the policy of enlightened absolutism 
which seeks to regulate all phases of social and economic life. This 
type represents a major break with the tradition of liberty as a 
corporate privilege in so far as the Icing destroys all powers intervening 
between himself and his subjects, though this destruction could be 
just as thoroughgoing under plebiscitarian auspices. Finally, the lib- 
eral policy exemplified by England went from the earlier regulation 
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1 . of guilds and the master-servant relanonsh~p to a poIicy wluch com- 
bined the specific prohibition of worlhgmen's combinations with the 
preservation of the right of association in other respects. Thus, lib- 
eralism with its invidious distinction between association and combi- 

right of association (as this 
structure of Earope) and 
ation which was an outgrowth of 
sition to the independent powers of 

Countries of the first type are 
cant histories of repression, 

W e  can 

mark, for example, that interval combrised 49..years, in England 76 
years, and in Prnssia/Germany 05 or 124 years, depending 'on 
whether we consider 1899 or the date most appropriate for 
the legal recognition of trade unions. But the dating of such inter- 
vals is problematic. The earIy acts of repression inevitably blurred 
the distinction between a mere e x ~ e  sion of traditional regulations 
and a novel and harsher prohihition~which singled out the newly 
developing worlcing class. It is also to date the final legali- 
zation of trade unions precisely, cases such legalization 
occurred gradually. However, of dating do not in- 
validate the rough, threefold policies which have 

the lower classes 

The legal right the plebiscitarian 
with the functional possess this right, 

in the formal sense that 
everyone enjoys the same act. However, in practice 
only some groups of of the opportunity, while 
a large majority remain Thus, in the developing 
nation-states of Western associations exemplify the 
functional principle of basis of common interests, 
in contrast with the collectively enjoyed the 
privilege of exercising certain public kights in return for a common 
legal liability. It was recognized ear y that organizations based on I common economic interestes would perpetuate or re-establish cor- 
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porate principles analogous t o  those of the medieval period.41 I n  
his argument a g h s t  mutual benefit societies, L e  Cha~elier  expresses 
this view in his 1791 speech before the Constituent Assembly t o  
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by attributing ''legal personality" to organizations such as business 
b s  and hence b y  separating th  legal spheres of the stoclcholders 
and o5cials from the legal sphere the organization itself.sn Incor- 
poration establishes the separate le liability of the organization and 
thus limits the liability of its indivitiual members or  agents. Although 
"limited liability" was denounced for  a time as an infringement of 
individual responsibility, massive L terests were served b y  this new 
device and objections based on  the concept of obligation were quickly 
overcome. Incorporation is a mo t important breach in the strictly 
plebiscitarian position. It represeu b a &st limitation of that radical 
individualism which stands for  sfrictly formal equality before the 
law and against the formation of "intermediate interests." 

Marshall states that in the field of c~v l l  nghts "the movement has I .  . . .  been . . . not from the representanon of communities to that of in- 
dividuals [as in the history of parli&ent], but from the representation 
of individuals to that of communikes." ** T h e  device of incorpora- 
tion and the related principle of liability make it possible for  
an economic enterprise t o  take maximize economic assets 
on behalf and for  the benefit shareholders. Through 

function in  the 
sense that it malces for  the col- 
lectivity of its 

which reference was made earlier: 1 
The bodies in question have the avowed object of procuring relief for 

j 
i 

workers in the same occupation who fall sick or become unemployed. But 
let there be no mistake about this. It is for the nation and for ~ u b l i c  

! 

officials on its behalf to supply work to those who need it for their liveli- 
hood and to succour the sick. . . . It should not be permissible for cidzens 
in cenain occupations to meet together in defence of their pretended com- 
mon interests. There must be no more guilds in the State, but only the 
individual interest of each cidzen and the general interest. No one shall 
be allowed to arouse in any citizen any lcind of intermediate interest and 
to separate him from the public weal through the medium of corporate 
interests.*' 

This radically plebiscitarian position which does not tolerate the 
organization of any "intermediate interest" is diflicult to  maintain 
consistently. For the individualistic tendencies of the economic 
sphere, which are partly responsible for this position, are lilcewise 
responsible for  legal developments which undermine it. A growing 
exchange economy with its rapid diversification of transactions gives 
rise to the question how the legal si@cance of each transaction 
can be determined unambiguously. In part, this question is answered 

alWe do not go into the quesdon of the c o n ~ u i t y  or discontinuity between 
medieval and modem corporations, a problem ueared at length in the writings 
of Figgis, Gierlte, Maitland, and others. 
'4'Quoted in ILO Report, No. 29, p. 89. Le Chapelier's statement reflects the 
principle enunciated by Rowseau: "IF, when the people, sdcieutly informed, 
deliberated, there was to be no communication among them, from the grand 
total of nitling di8erences the general will would always result, and their 
resoludons be always good. But when c&& and pardal associadons are formed 
at the expense of the grcar association, the will of each such associstion, 
though genernl with regard to its members, is p ~ i v m e  with r e y d  to the Smte: 
it can then he said no longer that there are as many voters as men, hut only 
as many as there are associations. By tl& me- the dBerences being less 
numerous, they produce a resulr less general. Findly, when one of these ;lsso- 
ciations becomes so 1arg.e thar it prevails over dl the rest, you have no longer 
the sum of many opinions dissendng in a small degree from each other, hut 
one grent dictating dissenuenr; from the moment here is no longer a general 
will, and the predominadng opinion is only an individual one. It is therefore 
of the ulmost importmce for obtaining the expression of the general will, thar 
no pardal society should he formed in the State, and that every citizen should 
speak his opinion entirely from himself. . . !' See Jean Jacques Roussenq T h e  
Social Contract (New York: Hafner Publishing Company, 19571, p p  26-27. 

standing of the special position of 
out, trade unions: 

trade unions. As Marshall points 

. . . did not seek or obtain incorporation. They can, therefore, exercise 
vital civil rights collectively on b e h h  of their members without formal 
collective responsibility, while the inhividual responsibiry of workers in 
relation to contract is largely unenfor eable. . . .&" 

40 Weber, Law in Econonzy nnd Society, pp. 15.5157ff. The editors have added 
references to the extensive litemme in thi field. 
44 Marshall, op. cit., p. 94. 
*6Ibid., p. 93. The following discwsio is based on Marshdl's nnalysis on pp. 
93-94, but our emphasis dif€ers somewhat. I 
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If we take the prohibition or severe rkstrictiin of combinations as 
our starting paint, then the development of trade unions also exem- 
plifies the movement of civil rights from. the representation of indi- 
viduals to that of communities. This collective representation of the 
economic interests of the members arises from the inabiity of work- 
ers to safeguard their interest individually. Trade unions seek to 
raise the economic status of their members. The worlters organize 
in order to attain that level of economic reward to which they feel 
entitled-a level which in practice depends on the capacity to organ- 
ize and to bargain for "what the t r d c  will bear." These practical 
achievements of trade unions have a far-reaching effect upon the 
status of worlters as citizens. For through trade unions and collective 
bargaining the right to combine is used to assert "basic claims to 
the elements of social justice." 40 In this way the extension of citizen- 
ship to the lower classes is given the very special meaning that as 
citizens the members of these classes are "entitled" to a certain stand- 
ard of well-being, in return for which they are only obliged to 
discharge the ordinary duties of citizenship. 

The legalization of trade unions is an instance of enabling legis- 
lation. I t  pemzits members of the lower classes to organize and 
thus obtain an equality of bargaining power which a previously im- 
posed, formal legal equality has denied them. But to achieve this 
end it becomes necessary, as we saw, to discriminate in favor of 
"combinations" by allowing them legal exemptions without which 
the disadvantaged groups are unable to organize effectively. In other 
words, civil rights are used here to enable the lower classes to par- 
ticipate more effectively than ~vould otherwise be the case in the eco- 
nomic and political struggle over the distribution of the national in- 
come. 

However, many members of the lower classes either do not avail 
themselves of the o p p o ~ t i e s  afforded them by the law or are pre- 
vented from doing so by the exclusivist or neo-corporatist devices 
of established trade unions. Hence, i7z effect legal opportunities have 
turned into privileges available to worlters who are willing and able 
to organize in order to advance their economic interests. Such privi- 
leges are buttressed, in turn, by legal, exualegal and illegal devices 
to make union membership obligatory or nonmembership very costly. 
Thus, the right to combine turns out to be a "privilege of those or- 
ganized in trade unions." In a sense this is a measure of the wealcness 
of corporatist tendencies in modem Western societies, since the same 

40 Ibid., p. 94. 

Transformations of Western Societies 87 
I right more generally applied would mean that every adult belongs 

to an organization representing his] occupation. Instead, the right 
to combine has given rise to a "uorporatist enclave." The very 

This exceptional has not altered the 
pri~zciple that rather than obligatory, though 

it. This permissiveness of civil 
context because of the 

which we now turn. 

A Bait Social Right: an  Eln1zenta7.y Edz~cation 
The right to an elementary is similar to the "right to 

combine." As long as masses are deprived of ele- 
mentary eduction, access to appears as a precon- 
dition without which all law remain of no 
avail to the uneducated. of education to 
the illiterate appears as an 
ari~~&tinctive in that 
decide whether or not 

school. 

Chnp. II. 
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se- which is, at the root of the d i r k  Telntionsbip beoween the 
central orgn7zi. o f  the nation-ante n7rd each  ntenzber of the conznzn- 
nity. But in now tuming to a consideration of social rights, w e  find 
that this plebiscitarian principle of equality before the sovereign na- 
tion-sate involves duties as well as rights. Each eligible individual 
is obliged to participate in the services provided by the state. It 
is somewhat .awlward to use the term "plebiscitarian" for this obli- 
gatory aspect of citizenship as well. Yet there is a family resemblance 
between the right of all citizens to participate (through the fran- 
chise) in the decision-malcing processes of government and the duty 
of all parents to see to it that their children in the designated age 
groups attend school. In the fully developed welfare state citizens 
as voters decide to provide the services in which citizens as parents 
of school children are then obliged to participate. The right to vote 
is permissive, whereas the benefits of school attendance are obligatory. 
But both are principles of equality which establish a direct relation- 
ship between the central organs of the nation-state and each member 
of the community, and this direct relationship is the spe&c mean- 
ing of 7zntionnl citizenship. 

I t  may be useful to reiterate the major distinctions at this point. 
There is &st the distinction between an i ~ l & c t  and a-,direct relation 
between - the nation-state and the citizen. W e  have discussed the in- 
direct relationship in the preceding section in connection with the 
rigl~ts t o  msocim.on and the light t o  conzbine. Although these civil 
rights are in principle available to all, in practice they are claimed 
by classes of persons who share certain social and economic attri- 
butes. Thus, group (or functional) representation is of continued 
importance even after the earlier, medieval principle of privileged 
jurisdictions has been replaced by equality before the law. In now 
turning to the direct relationship between the nation-state and the 
citizen, we consider social rights before we tun to the discussion of 

! political rights. The extension of social rights with its emphasis upon 
obligation may leave privilege intact and broadens the duties and 
benefits of the people without necessarily encouraging their social 
mobilization, whereas the extension of the franchise unequivocally 
destroys privilege and enlarges the active participation of the people 
in public &airs. 

There is clear indication that on the Continent the &r&zciple~of - an 
elementary education for the lower classes emerged as a by-product 
of enlightened absolutism. In Denmarlc, for example, FrederickIV 
established elementary schools on his own domains as early as 1721 
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4 
-. 

and provided them with s a c i e n  resources and a permanently em- 
~ loyed  teaching staff. AttemPtsb follow th~ough with this policy 
failed, because the landed propri tors evaded their responsibility for 

I the employment and remuneration of teachers by imposing charges 
for teacher salaries on the peasants who could ill afford them. Follow- 
ing the ~rincipal measures allevia L g the obligations imposed on the 

! peasants (1787-88), Eredericlc VI proceeded to establish a new organi- 
zation of elementary schools wliich has remained the basis of na- 
tional educationin Denmarlc since 1814. 

This Danish development be compared with the correspond- . . 

ing development in Prnssia, the program of a system of national 
education also developed he profoundly conservative purpose 
of this program is not in doubt. In 1737, a basic Prnssian school law 
was issued with the commentary /that it had grieved the ldng to see 
youth living and growing up in sutfering dam- 
age both temporally and to their souls. On this occasion the 
king donated a sum to facilitate of capable teach- 
ers, and for several decades ther lcings and their 
officials promoted the scheme on the basis of such incidental appro- 
pniations. By 1763 an ordinance as issued regulaGg school &airs 
for the entire monarchy and in 1 luding provisions for disciplinary 

1 measures against teachers who ne lect their duties, thus at least en- F visaging a regular administration f the schools. At the same time P efforts were made to alleviate q e  teacher shortage by earmarking 
special funds for this measures encountered diE- 
culties, because parents were to send their children to school 
and local bodies would not share of the hancial respon- 
sibility. In 1791, the with the universities) were ! 
declared institutions of the ensuing years the whole 
system of national of the national liberation ', 
movement against o5cials publicly ex- ; 

doubts for the ordinary ' 

removed such 

. 
"The preceding m o  paragraphs are on A. Perersilie, Dm Gffentlicbe 
Untemicbmesen (Vol. III of Hand- der Snarswissenschafren; 
Leipzig: C. L. Hirschfeld, 1897), I, p p  
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loyalty for  icing and country the masses of .the population. It is 
well to remember, however, that in the field of military recruitment 
the same effort to  mobilize the people in. the wars of liberation led 
to great controversies and provolted a very strong reaction among 
ultra-conservatives, once the immediate danger was passed." Thus, 
'enlightened absolutism may he considered the reluctant or  equivocal 
pioneer of extending social rights to the ~eop le .  Absolutist rule en- 
dorses the principle that nothing should intervene between the ldng 
and his people, and hence that the king out of his own free will dis- 
tributes benefits among them. But absolutism naturally insists that 
the people are the king's subjects; it rejects the idea of rights and 
duties derived from and owed to the sovereign authority of the na- 
tion-state.=O 

T h e  ideas of national citizenship and a sovereign national authority 
are basic concepts of liberalism. T h e y  have special relevance for  
education, because in  Europe teaching had been in the bauds of the 
clergy for  centuries. Accordingly, the schools were under clerical 
rather than political authority so that pupils to receive an education 
are subject to this special jurisdiction. This clerical coutrold&~.de- 
stroyed, where absolutist rulers or  rhe nation-kite assume authority 
over the schools. I n  Lutheran Prussia such secular control over edu- 
cation could be imposed without di5culty. When  ministers of the 
church as well as teachers are subject to the sovereign authority of 
the iring, it is easy to recruit the ministers into the teaching pro- 

. fession. But when, as in France, the Catholic clergy is under an 
authority separate from that of the state, the establishment of a na- 
tional system of education and hence of a direct relationship between 
each citizen and the government becomes incompatible with the ex- 

' ADFor derails see the excellent m d y  by Gerhard Rimer, Stnutrkunst ztnd 1Gie.q- 
rhandwerk (Munich: R. Oldenhourg, 19591, I, Chaps. 4 and 5. 
GoThe significmce of absolutist regimes for elementary education varied with 
the prevniling religious beliefs of the country. In Ausuia, elementary education 
was organized by the government as early as 1805, with the clergy acting as the 
supervisory agent of the smre. In Catholic countries with less relidous unity 
than Ausuin such an approach did not prove possible; in France, for example, 
the traditional Catholic claim to superintend education was challenged in the 
1760's with the suppression of the Jesuits and the endorsement of a nationally 
orpnized system of lay education. (See p. 91.) Agnin, in counmes with 
Protestant state churcbcs (Prussi% Denmalt, Norway, and Sweden) litde or 
no con9ict developed as the unity of church and state in the person of rhe 
monarch dowed  for the ultimate authority of government over elementary 
education, with ministers of the church acting in this field as agents of the 
monarch or (later) of a ministry for educadon and ecclesi~stical dxirs. 
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isting system. In 
La Chalotais opposes the clergy's 
that the teaching of letters and be in the hands of a 
secular profession. After men of letters 
are laymen rather than 
cities w l d e  the country 

T o  teach letters and 

"public weal through the La  Chalotais 
here echoes the same idea in 
must be a profession of teachers 
the state, in o r d e r t o  implement of instruction in which 
nothing intervenes between the the State" and the teach- 
ers who are members and servants 

A t  a later time the principle of system of elementary 
education also hecame acceptable emerging industrial work 
force. Among laborers the desire become educated was strong, 
partly to better their chances in partly to see to it that the 
children had a better chance than parents, and partly in order 
to give additional weight to the poli 'cal claims made on  behalf of the 9 working class. If this desire led to qoluntary efforts to provide edu- 
cational facilities for workers, as it did notably in England and Ger- 

1 many, such action was largely a response to the fact that no other 
facilities were available t o  them. 0 ce these facilities became avail- 
able, voluntary 'efforts in the field of worlters' education declined f 
"'See Lo Chdot&, 'nsay on National Education," in P. de la Fonrainerie, 
cd., French Libernlimz and Educntion in b e  Eighteenth Century (New York: 
i\IcGraw-HiU Book Company, 19321, pp. 52153 
5?See page 84. 1 ' 
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(though they did not cease), another indication of the relative weak- 
ness of corporatist tendencies. 

It is probable, therefore, that systems of national education develop 
as widely as they do, because the demand for elementary education 
cuts across the spectrum of political beliefs. It is sustained by yon- 
selvatives who fear the people's inherent unruliness which must be 
curbed by instruction in the fundamentals of religion and thus i n d l  
loyalty to Icing and country. Liberals argue that the nation-state de- 
mands a citizenry educated by organs of the state. And populist 
spokesmen claim that the masses of the people who help to create 
the wealth of the country should share in the amenities of civiliza- 
tion. 

Compulsory elementary education becomes a major controversial 
issue, however, when governmental authority in this field comes into 
conflict with organized relioion. Traditionally, the Catholic Church - P 
regards teaching as one of its inherent powers, with the work of in- 
struction being conducted by the religious orders. In this view the 
cprpornte principle is paramount in so far as the Church administers 
man's "spirimal estate" and in this realm possesses the exclusive right 
and duty of representation. This principle was challenged during the 
eighteenth century in France, and conflict over clerical or lay con- 
trol of education has lasted to this day. Similar conflicts have also 
persisted in Protestant countries in which the population is sharply 
divided over religious issues. That is, a national system of ele- 
mentary education has been opposed wherever the Church or various 
religious denominations have insisted upon interposing their own edu- 
cational facilities between their adherents and the state. Thus, such 
countries as England, Belgium, and the Netherlands have been the 
scene of protracted struggles over the question whether or under 
what conditions the national government should be permitted to give 
assistance or exercise authority in the field of elementary education. 
In England, for example, voluntary contributions in aid of education 
amounted, in 1858, to double the amount of support provided by the 
government. Since 1870 a new system of state schools has been de- 
veloped, not as a substitute for the schools based on voluntary con- 
tributions, but in addition to them. Thus, until well into the mod- 
em period local and voluntary efforts preseme elements of "functional 
representatiou," despite the steady growth of a national (plebiscitar- 
ian) system of education.68 Perhaps the most outstanding example 

See the ilistodcal sketch of the English educational development in Ernest 
Barlcer, T h e  Dewelopment of t l ~ e  Public Sewices in Western Europc (New 

,ir: ..:,:.. 
- ' $ . .  . of the corporate or representativ prmc~ple m education is provided 

by the Netherlands with its three separate school systems: one Cath- : a olic, one Calvinist, and one sec , ar-humanist. The significant fact 
here is that all three systems are financed by the government and all 
three are based on the principle 04 obligatory attendance, thus neatly 
combining the plebiscitarian princ!iple in hance  with the representa- 

j tive principle in the organizationdl and substantive control over the 

i educational process. 

I Political Rights: T b e  Franchise L d  the Secret V o t e  
I 
I This strain between estate orien4ation and nation orientation in the 

I determination of policy is even more apparent in the debates and 
enactments concerning riglzs of bolitical participation: the, right 'to 
serve as a representative, the right vote for representatives, and the 
right of.independent choice among 

The basic condition for the ddve~o~ment toward universal rights 
of participation was the of the nntionnl systenr of repre- 
sentation. In the late the principle of territorial repre- 
sentation had on the given way to a system 
of +epresentatiou by~estates: eacd estate sent its separate represen- 
tatives to deliberate at the center df territorial authority and each had 

was the original system of 
territorial representation of Commons was not 
an assembly of the of legislators repre- 
senting the counties and the 

made it possible 
this, in tun, 

unified regime 
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Regardless of the principle of represehtation in these &ns.ri- 
ginzes, . .. only the- economically independent heads of households could 
take part in public life. This participation was a right they derived 
not from their membership in any national community but from 
their ownership of territory and capital or from their status within 
legally defined functional corporations such as the nobility, the church, 
or the guilds of merchants or artisans. There was no representation 
of individuals: the members of the assemblies represented recognized 
stakes in the system, whether in the form of property holdings or in 
the form of professional privileges. 

: 5 h e  French Revolution brought about a fundamental change in the - - 
concepaon oGpZsentation: the basic unit was no longer the house- 
hold, the property, or the corporation, but the indiwidzmal . c i g c q -  
and representation was no longer channeled through separate func- 
tional bodies but through a unified nationn[assenzbly of legislators. 
The law of Angust 11, 1 7 9 m t  so far as to giGe theCfranchise 
to all French males over 21 who were not servants, paupers, or wngn- 
bonds, and the Constitution of 1793 did not even exclude paupers if 
they had resided more than six months in the cmzton. The Restoration 
did not bring back representation by estates: instead the riginre censi- 
tnire introduced an abstract mouet_~.~ccriterion .-, - which cut decisively 
hcross the earlier criteria of ascnbed status. 

A new phase in this development opened up with the Revolution 
of 1848 and the rapid spread of movements for representative de- 
mocracy through most of Europe. Napoleon 111 demonstrated the 
possibilities of plebiscitarian rule, and leaders of the established elites 
became increasingly tom behveen their fears of the consequences 
of rapid extensions of the suffrage to the lower classes and their fasci- 
nation with the possibilities of strengthening the powers of the nation- 
state through the mobilization of the working class in its service.sn 
These conflicts of strategy produced a great variety of transitional 
compromises in the different countries. The starting points for 
these developments were the provisions of the Standestnat and the 
postrevolutionary riginze cenritnire, and the end points were the prom- 

See H. Gollwiaer, "Dcr CGisarimus Napoleons III im V7iderhall der Gffent- 
lichen Mcinung Deutschlands," Hinorirche Zeitrcbrift, Vol. 152 (1952), 23-76. 
In a number of countries the demxnds for nnivenal manhood suffrage became 
indmntely tied in Nith tbe need for univend cornription. In Sweden the 
principal agumcnt for the brealmp of the four-estate Rikrdn~ was the need 
for a suengrhening of nadonal defense. In the Swedish suffzage debates, the 
slogan ':one man, one vote, one y n "  reflects this ue up- ke-~een franchise* 
military ~. ~e%tmen t~  ' ~- .. . 
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I ulgations of universal adult suffrage. But the steps taken and the 

paths chosen from the one point to the other varied marlcedly from 
country to country and reflected asic dserences in the dominant 
values and character of each socials ~ t n r e . ~ ~  Y - .  W e  may conveniently distinguish five major sets of criteria used 
in limiting the franchise during this &ansitional period: (1) traditional - estate criteria:restriction of francde to heads of households within 

Gcb of the established status as defined by law; (2) riginle 
censitaire: restrictions based on the due of land or capital or on ;he i . .  amounts of yearly taxes on property and/or mcome; (3) rig.7ne cnpnci- 
&e~ restrictions by literacy, for& education, or appointment to 
public o5ce; (4) bozwel~old responsibility criteria: restrictions to heads 

1 of households occupying own dwehgs  of a minimum given volume: 
or lodged in premises for a giveh minimum rent; ( 5 )  .residence' 
criteria: restrictions to citizens rehstered as residents either in the. 
local community, the constituency, or the national territory for a 
given mimimum of months or years. 

The Norwegian Constitution of 814 prov~des a good example of .. -. I : 
an early compromise between estate criter~a, the rigzvze cenritnire and 
the principe cnpncitaire. The franche was given to four categories 
of citizens: two of these, the bzrrbllers of incorporated cities and 
the pensants (freeholders and to the old 
estates; a third, applicable 
ownership of real estate 
was simply made up of all officials national government. This 
system gave a clear the farmers, but as a politi- 
cal precaution the interests of and officials were pro- 
tected through inequalities in of mandates between 
urban and rnral constituen~ies.~~  he simplicity of the social struc- 
ture made the Nonvegian comprohse a straightforward one: the 
age-old division between peasant ahd burgher estates corresponded 
to an established administrative di+n into rural districts and char- 
tered towns, and the only class of vpters explicitly placed above this 

6'Tbe details of tbcse developments been set out in such compendia as 
Georg ~Meycr, Dar parlamenmrircl~e Haerins, 1901). and 
Ihrl Braunias, Dm pmlnnremnrircbe de Gruyrer, 1932). Vol. - -. 

See Stein Roldcan, "Geography, Region L nd Social Class: Cross-Cutting Cleav- , 
ages in Norwegian Politics," in S. M. ~ i ~ j e r  m d  Stein Rolclclian, eds., Pnny Syr- ; 
tenzs nnd Voter illignnzents (New Yorlc: he Free P~ess  of Glencoe, fonhcom- , 
ing). 
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territorial-functional division was the lung's officials, the effective 
rulers of the nation for several decades to come. 

Much more complex compromises had to be devised in multinational 
polities such as Austria. . In the old Habsburg territories the typical 
La~zdtag had consisted of $oPm curiae: the nobles, the lmights, the 
prelates, and the representatives of cines and markets. The Febn~ar- 
patem of 1861 kept the difXon into four curiae, but transformed 
the estate criteria into criteria ofjnterest  representation. The nobles 
and the lmights were succeeded by a cii7l'a of the largest landowners. 
The ecclesiastical estate was broadened into a curia of Vi7l'lsti77~7ze7z 

m11e.1 estate was representing universities as well as dioceses. The bur, 
no longer exclusively represented by spokesmen for cities and mar- 
kets, but also through the cl~anzbers o f  conn71erce and tbe profes- 
sio7zs: this was the first recognition of a corporatist principle which 
was to become of central importance in the ideological debates in 
Austria in the twentieth century. T o  these three was added a pensmzt 
division: this was new in the national system; direct peasant repre- 
sentation of the type so well lmown in the Nordic countries had only 
existed in Tyrol and Vorarlberg. The most interesdng feature of the 
Austrian sequence of compromises was the handling of the lower 
classes so far excluded from participation in the politics of the na- 
tion. True to their tradition of functional representation, the Austrian 
statesmen did not admit these new citizens 072 a par with the already 
enfranchised, but placed them in a new, a fifth czria, die nllge77zei7ze 
TTGi13lerklnsse. This, however, was only a transitional measlire?eleKn 
years later even the Austrian Abgeord7zete?zhnz~s fell in with the 
trend toward equalitarian mass democracy and was transformed into 
a unified national assembly based on universal manhood suffrage.60 

The rise of commercial and industrial capitalism favored the spread 
of the ~ & i n z e  censitaire. The ideological basis was Benjamin Con- 
stant's argument that the affairs of the national cornmuniv must be 
left to those with "real stakes" in it through the possession of land 
or through investments in business. The principe capacitaire was 
essentially an extension of this criterion: the franchise was accorded 
not only to those who own land or have invested in business but also 

: soA useful accounr of these developmenrs in Aostrin is found in Ludwig Boyer, 
TVablrecht in drterreicb (Vienna, 19611, pp. E M S .  It is inreresdng to compare 
the Ausniau m L . m e  of medievd esmte-orientadon and modem corporatism 
with the Russian provisions for the Dullza in 1906; see M a  Weher's derailed 
andydr; in 'Xusslands ifbergang zum Scheinlionsti~don~ns" G e s m z e l t e  
Politiscbe Scbriften (Tiibiigen: J .  C .  B. Mob, 1958). pp. 66-126. 
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I .  to those who have acquired a direct Interest in the maintenance of 

the polity through their investmknts in professional skills and their 
appointment to positions of mst .  The implicit notion is that 
only such citizens can form of the policies to be 
pursued by the government. authority on constitntioual 
law linlcs the two elements statement: "Suffrage . . . 
should be reserved to the judg71ze~zt enough to 
understand who would prove the best representatives, and independ- 1 .  . . erzce enough to sticlc to their convicaon m t h s  matter." OD 

I This question of criteria of intellectual independence was at the 
heart of the struggles between hberals and conservatives over the 
organization of the sutErage. ~iderals favored the riginze censitaire 
and feared the possibilities of dctoral  manipulation inherent in the 
extension of the suffrage to the dconomically dependent. Coqerva- 

I tives, once they recognized the importance of the vote as ;basis of 
local power, tended to favor the enfranchisement of the "lower or- 
ders": they had good reason to e ect that, at least on the patriarchal 
estates in the countryside, thoseTin poddons of dependence would 
naturally vote for the local notables. This conflict reached a climax 
in the discussions at the 

citizens, and this 

sian system of three-class suffrage btroduced by royal decree in 1849. 
Under that system the "lower o ers" had been given the right to lid vote, but the weight of their votes was infinitesimal in comparison 
with those of the middle classes land the landowners. This system 

T. H. Aschehoug, Norger nzwerende Stntrforfnn~ing (Christiania: Aschehoug, 
1875). Vol. I, p. 280. 
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had obviously-served to bolster the power of t h e  Gzltsbesitze~, par- 
ticularly east of  the Elbe: the law had simply multiplied b y  ?I the 
number of Votes at their disposal, since they counted on being. able 
to control without much difficulty the behavior of their dependents 
and their worlcers at  the polls.01 Bismarck detested the three-class 
system for its emphasis on abstract monetary criteria and its many 
injustices, but he was convinced that a change to equal suffrage for 
all men would not affect the power structure in the countryside: 
on the contrary it would strengthen even further the landed interests 
against the financial. Generally, in -- the countryside the extensions 
o&he suffrage tended to  strengthen the conservative fo~ces .~"  

TIiiF-&-&uch more gnceaainty about the consequences of an 
=,-ended suffrage for the politics of the urban areas. T h e  emergence 
and growth of a class of wage enmers ozatside the inmtedinte bouse- 
hold of the employer raised new problems for the definition of politi- 
cal citizenship. In the established socio-economic terminology their 
status was one of dependence, but  it was not  evident that they would 
inevitably follow their employers politically. T h e  crucial battles in 
the development toward universal sufErage concerned the status of 
these emergjng strata within the political community. A great va- 
riety of transitional compromises were debated and several were ac- 
tually tried out. T h e  basic strategy was to  underscore the srmctural 
diierentiatious within the wageeaming strata. Some varieties of 
r;ginze censitnire in fact admitted the better paid wage worlcers, par- 
ticularly if they had houses of their own."8 T h e  householder and 
lodger franchise in Britain similarly served to integrate the better-off 

OlFor a recent detailed account see Th. Nipperdey, Die Orgnnismion der 
dmtrcben Pnrteien wor 1918 (Diisseldorf: Droste, 1911). Chap. V. For a parailel 
with conditions in the similarly snuctuced rurd arc= of Brazil, see the chapter 
by Emilio Willems in-hold Rose, ed., T h e  I ~ ~ t u r i o n r  of  Adwnnced Socien'es 
(Minneapolis: Universiv of ~Minnesot~ Press, 1958). p. 552: "The main fun~d_o;s 
of nrffrnge m s  t b a  of preserving the existing power snucture. Within the 
traditional pattern, suEragc added oppomities for displ~ying and reinforcing 
feudal lovdw. At the same time, it reinforced and legalized the politicd , , - 
nams of the landowner." 
"See D. C. Moore, "The Ocher Face of Reform:' T'ictorian Studies, V (Sep- 
tember 1961), pp. 7-34 and G, IZitson Clzrlc, The Muking of  T7ictorinn England 
(London: Methuen, 1962). especially Chap. W. 
0 3  A soecial tax census talien in Nonvav in 1871 indicates that more than one- 
quarter of the urban workers who were on the ux rolls were enfranchised 
under the system adopted in 1814: by conerasL only 3 per cent of the worlcers 
in the rural zrem had been given the vote. See Stntistisli Centralbureau ser. C. 
No. 14, 1877, pp. 340-341. 
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working class within the system and keep out only the "real prole- 
tariat," migrants and marginal without established local ties. 
T h e  retention of residence has served similar functions 
even after the disappearance for suffrage: 
these restrictions are in the provisions 
for  local elections. 

Another set of strategies in this battle to  control the onrush of 

Austrian Iczaien 
is granted, but 

are hhi tes imal  
or financial elite. 

perhaps the British 
provision for  and for  owners 

Sociologically the 
most interesting is voting devised in 
1893: universal introduced, but extra votes are 
given not only on capacitaire but also to  pdres de fanzille upon 
reaching the respectable age The basic motive is clearly to  

lished social order. 

underscore structural within the lower strata and to 

changes in the 

universal 

establishment of a 
unitary system of proportional for  the entire Reich- 
no  doubt gives every voter the chance to influence the 
distribution of seats, but at  the to the fore the in- 
herent di5culties of such of very dif- 
ferent structure. The  

t11e indiuidzml electoral decision. he defenders of estate traditions 
&d the r i i n z e  censitnire argue that economically dependent subjects 
cannot be expected to form inde endent political jud,ments and a 
would, if enfranchised, corrupt the bstem through the sale of votes 
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and through violent intimidahon. corrupt practices were, of course, 
widespread in many countries long before the extension of the 
suffrage, b u ~  the enfranchisement of large. sections of the lower classes 
generally provides added incentive to reforms in the administration 
and control of elections. The secrecy of the ballot is a central prob- 
lem in this debate.04 
- The traditional notion was that the vote was a public act and only 
to be entrusted to men who could openly stand by their opinions. The 
Prussian system of oral voting was defended in these terms, but was 
maintained for so long largely because it proved an easy way of con- 
trolling the votes of farm laborers. 

The secret ballot essentially appeals to the liberal urban mentality: 
it fits as another element into the anonymous, privatized cultureof 
the city, described by Georg S i e l .  The decisive factor, how- 
ever, is the emergence of the lower-class vote as a factor in national 
politics and the need to neutralize the threatening worldng-class 
organizations: the provisions for secrecy isolate the dependent worker 
not only from-his superiors but also from his peers. Given the state 
of electoral statistics, it is very di5cult to determine with any exacti- 
tude the effects of secrecy on the actual behavior of worlcers at the 
polls. But it seems inherently likely, given a minimum amount of 
cross-class communications, that secrecy helps to reduce the . . -- lilceli- 
hood of a polarization of political life on the basis of social class. 

In this respect the secret ballot represents the national and plebisci- 
tarian principle of civic integration, in contrast to working-class 
organizations which exemplify the principle of functional representa- 

', tion. That is, the . . claims - ... - . of trade unions and labor parties which seek 
1: recognition for the sights of the fou~t11 estate are counterbalanced--by. 
.,the claims of the ?zmional community and its spokesmen. The pro- 
vision for secret voting puts the individual before a personal choice 
and malces him at least temporarily independent of his immediate 
environment: in the voting booth he can be a national citizen. The 
provisions for secret voting make it possible for the inarticulate rank 
and file to escape the pressure for political partisanship and at the 
same time put the onus of political visibility on the activists within 
the worlcing-class movement. In sociological terms we can say, there- 
fore, that the national electoral system opens up channels for the ex- 
pression of secret loyalties while the political srruggle makes it neces- 

"A recent one-nadon account of the development of standards for the con- 
no1 of elections is Cornelius O'Leary, The  Elinzinntion of Corrupt Pr~cticer 
in BnntirI1 Elections, 1868-1911 (Oxford: Clarendon Press, 1962). 
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ll. . . sary for the party activist to pub clze lus news and expose himself to 

censure where he deviates from thd "establishment." O6 

The extension of citizenship to classes of Western Europe 
can be viewed from several points of view. In ; e m  
of the and the modem political 

trends toward 
 constitution^ 

have the opportunity - 
The preceding discussion has the over-all similarity of the 

Western European experience, the common legacies of 
:European feudalism. The and parliaments of 
the eighteenth century baclcground for the 
development of modern of a right 
to representation which 
resented sections of the 
less disparate, elements. 
individuals must have 
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another in order to advance their claims as effectively as possible, and 
such associations reflect (or even intensify) the inequalities of the 
social structure. The preceding discussion has shown that the relations 
between the plebiscitarian and functional ideas are frequently para- 
doxical. 

Formal equality before the law at h s t  benefits only those whose 
social and economic independence enables them to talce advantage 
of their legal rights. Efforts to correct this inequality talce many 
forms, among them regulations which enable members of the lower 
classes to avail themselves of the right of association for the rep- 
resentation of their economic interests. However, these regulations 
in turn do not reach those individuals or groups who will not or cannot 
take advantage of the right of association. Accordingly, equality 
before the law unwittingly divides a population in a new way. Fur- 
ther legal provisions attempt to deal with remaining inequalities or 
cope with newly emerging ones, for example, the institution of the 
public defender where the defendant is unable to take advantage of 
his right to counsel, or efforts to protect the rights of shareholders 
who are unable to do so under existing legislation. As yet there are 
only debates concerning the best ways of protecting members of trade 
unions against possible violations of their individual rights by the or- 
g3nization which represents their economic interests. The principle 
of formal legal equality may be called "plebiscitarian" in the sense 
that the state directly establishes each individual's 'legal capacity." 
In addition, special provisions seelc to reduce in various ways the 
unequal chances of individuals to use their rights under the law. In 
the latter case the rule-making authorities "represent" the interests 
of those who do not or cannot use their legal powers. 

T h e  right and duty to receive an ele7izentnry edzhcntion may be 
considered another way of equalizing the capacity of all citizens to 
avail themselves of the rights to which they are entitled. Although 
elementary education provides only a minimal facility in this re- 
spect, it is perhaps the most universally approximated implementation 
of national citizenship, all other rights being either more permissive 

. or selective in character. As such, public elementary education ex- 
emplifies the plebiscitariau component of the nation-state, since 
school attendance is not only incumbent upon all children of a cer- 
tain age group but also depends on the financial contribution of all 
taxpayers.08 But here again, formally instituted equalities give rise 

- eoChildren artending elementary school are more numerous than tqzyers 
since school attendance allows for no exemptions as does the tllr system. In- 
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public education. 
denominational groups against 
reference was made earlier. principle is resisted 
since the agencies of the 
the curriculum, 
interests of parents as 

functional significance is 
dependent upon a tax payment, property 
ownership, or education, it who meet minimum 
standards in these respects also views com- 
patible v i t h  the established assumed that the 
representatives elected from these d a t a  of the population will be 
notables capable of tlfildng and ac in terms of the whole com- 
munity. This legal recognition of representative principle is in 

dccd, even the clddren of resident subject to this rcquuemen~ but 

principle of national 

this mmy be considered an a welfare measure, a 
preparation of porcudal matter concerning the 
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large part abandoned once the right to vote has become universal. 
Yet the plebiscitarian principle of the right to direct participation by 
all adults as eligible voters is quite compatible with an acceptance 
of group merences and various indirect forms of functional repre- 
sentation. The electoral process itself is greatly influenced by the 
social differentiation of the voting public, and it is supplemented 
at many by other influences on policy formation, many of 
them depending on special interest groups. Social diEerentiation and 
interest groups result in modi6cations of the plebiscitarian principle 
and in new inequalities which may in turn provolte countermeasures 
in order to protect the plebicitadan principle of equality of all adults 
as eligible voters. - Accordingly, the extension of citizenship to the lower classes in- 
volves at many levels an institutionalization of abstract criteria of 
equality which give rise both to new inequalities and new measures 
to deal with these ancillary consequences. The system of representa- 
tive institutions characteristic of the Western European tradition re- 
mains intact as long as this tension between the plebiscitarian idea 
and the idea of group-representation endures, as long as the contra- 
diction between abstract criteria of equality and the old as well as 
new inequalities of the social condition is mitigated by ever new 
and ever partial compromises. The system is destroyed when, as in 
the totalitarian system of recent history, these partial resolutions are 
abandoned in the interest of implementing the plebiscitarian principle 
alone under the aegis of a one-party state. 

Administrative Author, lt y in the Nation-State 

THE panimonial-feudal 
transformation" of 
nod, individualistic relation- 

havior patterns to which they refer prevail for a rime that exceeds the 

It ~efers to 

4. . propeny. In theory the lcing retam ultlmate authority even over 
those lands, and rights to the exelcise of anthority, which he has 
granted to a vassal in 
maintained by the ruler through 
heirs in the tides and rights of In practice the 
vassal often treats the lands and as if these are 
a property to which his family 
ernmental authority is as much 
ruler and his vassals claim a 
thority, not for themselves 
in which that title 
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Edmund Burlte's dictum concerning society as a partnership applies 
to this contest. "As the ends of such a partnership cannot be ob- 
tained in many generations, it becomes a partnership not only between 
those who are living, but between those who are living, those who 
are dead, and those who are to be born." ' In the medieval conception 
the "building bloclt" of the social order is the f d y  of hereditary 
privilege, whose stability over time is the foundation of right and of 
authority, while the rank-order of society and its transmission through 
inheritance regulates the relations among such families and between 
them and the supreme ruler. 

The  modern nation-state presupposes that this linlc between gov- 
ernmental authority and inherited privilege in the hands of families 
of-notables is broken. Access to important political and administra- - 
tive posts in the governments of nation-states can be facilitated b y  
wealth and high social position through their effect on social contacts 
and educational opportunities. But facility of access is not the same 
as the prerogative which aristocratic families in medieval politics 
claim by virtue of their " a n t i q u ~  of blood," to use Nlachiavelli's 
phrase. For the decisive criterion of the Western nation-state is the 
substantial separation between the social s t r u c w e ~ ~ d - + e ~ e ~ e ~ + e o f .  
indicial and administrative functions. Major functions of government 
I - ~  
such as the adjudication of legal disputes, the collection of revenue, 
the control of currency, military recruitment, the organization of the 
postal system, the construction of public facilities, and others have 
been removed from the political struggle in the sense that they cannot 
be appropriated on a hereditary basis by privileged estates and on 
this basis out among competing jurisdictions. Politics ceases.. 

; t o  be a struggle over the disuibution of sovereign powers whenever 
i t h e  ordiirl~~dominion over a territory and its inhabitants is conceived 
. to  be the function of one and the same commmk)-the nation-state.' 

Ins tead ,  p~&tics becomes a struggle over the distribution of the na- 
; tional and oier the policies and the administrative imple- 

mentation which affect that distribution. One unquestioned corollary 
of this emergence of the nation-state is the development of a body 
of officials, whose recruiment and policy execution were separated 

zEdmund Burkc, Reflections on  tbe Revolution in  France (Gateway Editiom, 
Inc.; Chicago: Henry Regnery Co., 1955), p. 140. 
?See Mu Weher, Lnvr in  Econonzy and Society (trans. and ed. by Max Rhein- 
stein and E. A. Shils; Cambridge: Hmard Univeriv Press, 1954). p. 338 and 
pnrn'nz. See &o Max Wcber, T l ~ e  Tbeory of Sociol nnd Econonn'c Orgnnizn- 
tion (New Yorli: Oxford Universiv Prss, 1947)- p. 156. 
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and property in tere~ts .~  The 
following discussion of bureaucratization and 
then turns to an of the relation between 
administrators 

BUREAUCRATIZATION I 
One attribute of all government is implementation of commands 

through an administrative s t d .  of officials and 
their manner of implementing differentiate one type of 
political structure from another. base point of the preceding 
discussion is the medieval of Western Europe, we 
can best by means of a 

The pammonial 
nates and officials in 

him. 

3. ". . . Household 
on a purely patrimonial basis from the slaves or serfs of the 
&ef. If the recruitment has been 
ruler's personal household 
of benefices which he has 
b6Gdby  any formal rule." 

4. Qud5cntion for office depends entirely upon the ruler's per- 
s~aijua-@ient of quality among 's household officials, retainers 
or favourites. t 5. "Household officials and favourites are usually supported and 
equipped in the household of the chikf and from his personal stores. 
Generally, their exclusion from the lbrd's own table means the crea- 

n A  cornpmntive study of administrative history, in which this process of 
separation is traced since the middle of e seventeenth century, is contained 
in Ernest Barker, The Development o f  V b l i c  Services in  T'Vestem Europe, 
IG60-1!l30 (New Yurlc: Oxford Univcrsicy Pfcss, 1944). 
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don of benefices . . ." and hence a wealtening of patrimonial rule 
as here defined. 

6. Through abrupt changes in appointment and a series of other 
arbitrary acts the ruler malces every effort to prevent the identification 
of any one household o5cial or favorite with the o5ce he occupies at 
a given h e .  

7. The ruler himself, or his official and favorites who act in his 
name. conduct the affairs of government when and if they consider 
it appropriate, i.e., either upon payment of a fee or as a unilateral 
act of grace.* 

Government ~ . .  is considered a mere extension of the ruler's private 
domain. W e  saw that under patrimonialism arbitrary personal d e  
is considered legitimate on the basis of immemorial and sanctiiied 
tradition. But tradition does not legitimize disregard of the sanctions 
which consecrate and authenticate tradition. Repeatedly, the patri- 
monial ruler confronts the task of balancing one principle against an- 
other. This consideration applies to all the conditions enumerated 
above: the delegation of authority, the basis of recruitment and re- 
muneration, qualification for oEce, obedience of subordinates to the 
ruler or the relative independence of their position, and finally the 
degree to which ruler and o5cials treat o5cial business as an act of 

.personal indulgence or the performance of that duty which tradition 
malces incumbent upon them. In these respects neither personal 
arbitrariness nor adherence to sanctified precedent can be dispensed 
.... . 
mtb: For if arbitrariness comes to prevail, patrimonialism gives 'way 
to tyranny; if established rights eliminate the arbitrary will of the 
ruler, pattimonialism gives way to feudalism or a large realm disiite- 
grates into smaller patrimonial domains. Patrimonial rule will endure 
as long as these eventualities are avoided, but it is also true that 
witl~i~z this frameworlt arbitrary rule or adherence to sanctiiied tra- 
dition can become dominant. 

Weber's . characterization of patrimonial rule subsumes -a great di- 
versity of historical events, and the paired concepts of sanctified 
arbitrariness and sanctiiied precedent provide an interpretive device 
for an analysis of social change. But every concrete exercise of au- 

4Tbe quoted passages are talren from Ma.. Weber, T h e  Tl3eory of Socinl nnd 
Econonzic Orgnnizntion, pp. 343, 341, and 345. The remaining characrerlrics 
of patrimonin1 rule are m a c t e d  from Mau Weber, Wirtscbnft und Gerellscbnft 
(Tubingen: J.  C. B. Mohr, 19251, II, pp. 679-723. Relared discussions are 
found in Max Weber's Religion of Cl~ina (Glencoe: The Free Press, 1951). pp. 
33-104. 
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token, an instance in a 
when viewed in retro- 

of that 

of law. 
I In the modern nation-state of the Western type governmental ad- 

parallels the points just cited patrimonial administration I 
repeat it here in abbreviated tends to be char- 
acterized by: (1) defined are prescribed in 
written regulations; (2)  positions which 
are ordered which are 

antibureaucratic counterpart. 
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The endeavor to define rights and duties in accordance with formal 
(impersonal) criteria d encounter persistent attempts to interpret 
them in a manner the individual concerned regards as advantageous 
to himself. 

The systematic ordering of authority relationslups xviU be opposed, 
though often quite unwitdngly, by attempts to subject these relation- 
ships to informal bargaining by using favors of various lcinds. 

Similar personal considerations may also d e c t  the appointment and 
promotion of employees, even when there is outward compliance 
kith the rules. 

- 

Technical training as a condition of employment is perhaps least 
subject to such practices, though even here personal relationships and 
subjective interpretations may modify what otherwise would be a 
~ure lv  formal adherence to this condition. I think of such factors 
L J 

as the preference of hiring officials for applicants who have certain 
personal characteristics as well as the required technical competence. 
Subjective evaluation also enters into the weighting of a candidate's 
experience, professional standing, and so on. 

S i a r  considerations apply to iixed monetary salaries. Although 
salary scales can be readily iixed and administered, appointment and 
promotion are subject to bargaining and personal iduence, as is the 
whole system of job classification without which a salary scale is 
meaningless. In addition, there ace continual efforts at supplementing 
any given salary scale by various fringe benefits which are not as 
readily systematized as the scale itself, and hence permit the ma- 
neuvering which the scale seelcs to eliminate. 

The strict separation between official and incumbent, henveen the 
position and the employee, is an ideal condition which is rarely 
achieved in practice, especially with regard to salaried employees 
and sldued worlcers. Incumbents endow their worlc performance 
with personal qualities that range from dispensable idiosyncrasies to 
unuansferable and often indispensable sldlls, so that some measure of 
identZcation of the employee with his positiqn is unavoidable. Un- 
der modern conditions of employment the individual cannot appro- 
priate his position in the sense in which, say, in the British government 
during the eighteenth century administrative offices were a form of 
private property a family could pass on from one generation to the 
next. But the safeguards against dismissal established in modem gov- 
ernment under the slogan of "job security" have endowed employ- 
ment with a quasi-proprietary character which is more or less incom- 
patible with the strict separation between the job and the employee. 

T 

AdminLaati~e hority in the Nation-State 111 

tions. "Full-time" is 
avocational work. 
cupation continues condition of employ- 
ment, which the use of incentives 

is an 

a~ueals. ,‘ Within the administrative context hese codicting strategies repli- 

cate what Weber considers the characterisdcs of legal domina- 
tion. In so far as ''love, hatred, 
[is excluded] from the 
approximates the ideal 
n a t i ~ n . ~  But such hence a conditional 
achievement. The administration 
of rules arise from 
are regarded as 
authorities on 
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makers themselves, with principles of equity. A belief in legdity 
means first and foremost that certain formal procedures must be 
obeyed if the enactment or execution of a law is to be considered 
legal. But while legal rule-making tends to eliminate the idiosyn- 
crasies of personal rule in the interest of developing a consistent 
body of rules that is the same for everyone, it also militates against 
the exercise of judgment in the individual case. Yet attention to 
rules for these reasons may engender an interest in rule-making for 
its own sake-just as too much regard for equity in the individual 
case can jeopardize the integrity of the rule-making process. Hence, 
the rule of law endures as long as piecemeal solutions for these con- 
flicting imperatives are found and neither the concern with equity 
nor with the formal attributes of rule-making is allowed to predomi- 
nate. The basic and anguishing dilemma of form and substance in 
law can be alleviated, but never resolved, for the structure of legal 
domination retains its distinguishing features only as long as this di- 
lemma is perpetuated. 

The codicdng imperatives of "formal and substantive rationality'' 
extend even into the relatively simple rules governing public admin- 
istration, for it appears that the implementation of such rules is beset 
by certain incompatibilities inherent in the structure of hierarchical 
organizations. The problem of communication is a case in point. The 
hierarchy of ranks indispensable in large organizations involves a 
formally unambiguous order of authority. All subordinates receive 
their orders from superiors, who by definition lmow more about the 
policy of the organization and its "proper" execution than those 
whom they command. Yet their superior lcnowledge is limited or 
circumscribed by the fact that their high rank within the organization 
removes them automatically from day-to-day experience with its op- 
erational problems. In the parlance of organization theory, this is 
called the problem of two-way communication. But, as Florence has 
pointed out, the information which should come up the line of author- 
ity from those who are in daily touch with operational problems "tends 
to he neglected for the very reason that it comes from a subordinate."' 
It should be emphasized that the reason for such neglect is not neces- 
sarily the ill-will of superiors or the ineptitude of subordinates. It is 
rather that the hierarchy of ranlcs involves different levels of infor- 
mation so that subordinates are not in a good position to judge what 
aspects of day-to-day operation are of special interest to their supe- 

"P. Sargant Florence, T h e  Logic of  British and American Zndvmy (London: 
Rootledge and Kegan Paul, Ltd., 19531, p. 153. 
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riors. Nor is it possible for rs to spell this out in too much 
detail, for this would the very delegation of responsi- 

make necessary. Hence, suh- 
what their superiors want 

or ought to know. Since the performance is evalu- 
ated in part by his manner of informed, the in- 
formation he supplies is of the necessary, 
the frivolous, and the subordinates deal 
daily with this and as best they can 
in the light of s ld s  at 
hand. study 

20-44. S h o o  has shown how such dilemmas have led to adminisnative theones 
which are as contradictory as proverbs.l Administrative e5ciency requircs 
specialization. Again! spedalizadoo requires dear  criteria for a division of 
labor, but these criter~a overlap or codc t /q . i t h  onc,another and hence call for 
coordination that is often incompatible th speudkation. The contention 
that such dilemmas are ineradicable and he ce that judgments are indispensable, r 
is quite compatible with the endeavor to managerial decision malring on a 
more scieorific basis. The  substitution of methods for manual opera- 
dons is ohvioosly an ongoing process curtailed some arcas of 
discredon, though such methods also for discretionary 
judgment. But nlthough orgnnizational cha ges (includmg those based on prior b .  : . .  . research) c w d  and reallocate the  areas in whch  &screuon IS poss~ble or dc- 
sired, they cannot, as I see of judgment. At any n te ,  
Professor Simon's coonadictory proverbs are Wcely to continue, 
ns long as the operation of requires such judgments. 
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bwea~cra t ic~5~ia ls .  As the'ruler's dbmain becomes more extensive, 
the number.-of household o5uals grows, as does the d i c u l t y  of 
maintaining them in the household. Accordingly, benefices and. hence 
relative independence from the househoid increasingly take the place 
of the earlier arrangement. The ruler's o5cials will seek to malce 
their benefices hereditary, while the ruler will attempt to reclaim 
the benefice as his own upon termination of service or the death of 
the incumbent. This c o d c t  will be fought out in terms of the 
personal arbitrariness and respect for tradition which are the charac- 
teristics of patrimonial rule. When the officials succeed in malting 
themselves . personally . ~ independent, they have taken the first step away 
from the complete identification of ruler and government. ~ ~ t e , ~ o ~ v -  
ye-rr-that tl$~,@st_-step__co115ists in the complete identification of 
government with many rulers; hence it remains well within t h e - I e -  
worlc of paaimonialgove&ent. In Western Europe this framework 
prevailed for many centuries, but it was gradually undermined from 
within, as the of governmental functions declined in 
effectiveness with the commercialization of o5ces. 

Eventually, the idea of government office as a type of personal and 
inheritable property was superseded by the complete separation be- 
tween o5ce and incumbent with renumeration now taking the form 
of regular salary payments in lieu of the earlier dependence of the 
incumbent on the ruler's household and on income from the perform- 
ance of o 5 d d  functions. It is true that this new principle, Uce the 
earlier one, is subject to considerable variations. Although salary 
scales are Esed and officials possess no proprietary rights in their posi- 
tions, these conditions of administrative service are subjected to bar- 
gaining and personal iduence. Such factors as fringe benefits and 
personal indispensability can mo* the salary scale and the separa- 
tion of office and incumbent, often to a considerable extent. The 
balance struclc will depend on the conflicting efforts of those who 
administer the salary scale and supervise the conditions of employ- 
ment, as against those who use bargaining and iduence to maximize 
their advantages. If the former were completely successful, they 
would codify fringe benefits and employment conditions so minutely 
as to minimize bargaining and personal duence .  If the bargainers 
were completely successful, they would undo the formal conditions 
of modem administration and re-establish personal decision-malting 
on questions of remuneration and employment. The extent to which 
this patrimonial alternative has become impossible is a true measure 
of the degree to which the bureaucratic type of administration has 
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become the prevailing pattern. But and iduence continue 
to affect the couditioos of and to this extent 
the prevailing bureaucratic gradual alteration. 
Whether these alteradons and hence 
preserve the identity of 
or another direction 
feudal" patterns, or 
emerge-all this is 
discussion is 

In the second part of the with which he concludes his 
novel FVnr and Pence, Leo escribes the root metaphor of 
hiefarchic organizations. As for common action, the largest 
number of them talce a 
number take a less direct never talces 
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on the second. 
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reditary estates exist no longer. The safeguards against outright ap- 
propriation and direct involvement with family and property inter- 
ests are supplemented by the several conditions of public employ- 
ment in which Weber sees the distinguishing characteristics of a mod- 
ern bureaucracy. Taken together, these conditions are to ensure that 
no extraorganizational iduences will interfere with the implementa- 
tion of commands as this passes down the hierarchy from the decision- 
maldng level at the top to the executive o5cial "on the fuing line." 
In this way the exercise of administrative functions is to be insulated 
effectively from the surrounding social structure. Ideal-typically, 
the bureaucratic hierarchy is a structure of its own: basic policy de- 
cisions are arrived at prior to and clearly d i s ~ m k h e d  from their 
administrative implementation; officials are so condi:oned as to confine 
themselves willingly and with technical competence to that imple- 

v rules and does mentation; and the public complies with the resultin, 
not attempt to influence their formulation 08 execution. Yet these 
assumptions can only be approximated.10 Several conditions impinge 
on the hierarchy as a whole: the structure of supreme authority 
(which, as Weber saw, is frequently not monocratic), the bureau- 
cratic culture pattern which forms the prevailing outloolc of public 
officids, and the contacts between adminismators and the public.ll 

Accordingly, the asn~??zptio7zs of Weber's model (rather than the 
attributes which make up the model) dl be modified in the follow- 
ing discussion in order to approach a fuller understanding of admin- 
istrative authority in the modern nation-state. The discussion will 
focus on two critical issues: the legal and political position of civil 
servants, and certain typical problems in the relation between admin- 
istrators and the public. 

Azl t l~o~i ty  and tbe Bz~~emlcl-atic Czl1na.e Pnttemz 
The emergence of the nation-state is accompanied by the growth of 

a large-scale governmental structure, staffed by o5ciak who, on enter- 
ing public employment must accept the conditions of employment laid 

lo Webcr himself offers a behavioral analysis in his polidcal writings, especially 
in his analysis of the hureaucrzdc problem in Imperial Getmany under Bismarcli. 
See his Germrnrelte Politische Scbriften (Tiibingen: J .  C.  B. Mohr (Pnul Sie- 
hecli), 1958). pp. 2998. We do not linow how he would have developed d ~ c  
reladon between the ideal-fypical and the behavioral level of analysis, had he 
lived to complete his sociology of the state. 
flMy 61% attempt to formulate srmcmal precondidonri of bureaucratic hehav- 
ior is contained in Reinhard Bendix, Higher Civil Seronntr in  Anzericm Society 
(Univcrsiry of Colorado Series, Studier in  Sociology, No. 1; Boulder: University 
of Colorado Press, 1949). Chap. I. 
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a question arises. 
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proach just mentioned. Its purpose is to show the impact of the 
authority structure and the bureaucratic culture pattern on the effort 
to define the legal and political position of public officials in the United 
States and in ~ ~ r m ~ ~ ~  

In the American setting suspicion toward public officials goes baclc 
to the beginning of independence. Among the complaints of the 

colonies against the "repeated injuries and usurpations" of the ldng of 
Great Britain is the declaration that "He has erected a multitude of 
new ofices, and sent hither warms  of officers to  harass our people and 
eat out their substan~e!'~' T h e  Virginia Bill of Rights of 1776, as 
well as the corresponding declaration of rights for Massachusetts, 
Pennsylvania, and other states, put  the top officials of the executive 
branch of government on the same footing as the legislative with 
reference to the principle of rotation. Appointed as well as elected 
officials should be returned to  private life at fured intervals, both as a 
safeguard against the abuse of power and as a means whereby they 
can participate once again in the cares and deprivations of the people. 
Thus, government administtation should reflect the will of the people 
directly, and governmeut officials are literally servants of the public. 
On  the basis of his observations in 1831, Tocqueville noted that in 
the United States government is considered a necessary evil, any 
"ostensible semblance of authority" needlessly offensive, and that 
"public officers themselves are well aware that the superiority over 
their fellow citizens which they derive from their authority, they 
enjoy only on condition of themselves on a level with the 
whole community b y  their manners." l' When men in public office 
are not at all distinguished from the general population, rotation in 
office is seen as a guarantee that no invidious disdnctions can be 
introduced in the future, while men from all ranla of the population 
are considered equally qualified to  hold public office.1° This d- 

=The following discussion is greatly indebted to Emst Fmenliel. "Freiheit und 
Polidsches BetZtipyecht der Beamtcn in Dcutschland und den USA," in 
Vedtar, Iucitia, Libertar (Festschrift in Honor of the Bi-Centenary of Columbia 
University b n e d  by the Freic UniversirZt Berlin and tbe Hochrchule fiir 
Polidli; Berlin: Colloquium Verlag, 1953). p p  60-90. 
l4Quoted in Carl L. Beclrer, TlJe Declmmion of Independence (New Yorlr: 
Vintage Boolts, 1958). p 12. 
1 8  Alexis de Tocquevde, Donocmcy in Anzericn (New Yorlr: Vintage Boolts, 
19541.1. pp. 214-215. 
10 See Jmes Bryce, The Anzedcnn Conmzonwenltl~ (Chicago: Charles H.  Serge1 
Sr Co, 1891). JI, p p  127-128. The importance of these views is not diminished by 
the finding thar the spoils system was not as extensive under Andrew Jacl~on 
as had been supposed. See S. M. Lipser, The First New Notion (New York: 
Basic Boolts, 1ni.r 19631, p p  101-102. 
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bureaucratic sentiment has remained potent i duence  upon American 
public administration, even after Civil Service Reform of 1883 
abolished the spoils system and certain legal safeguards 
into the rules government public 

Ernst Fraenkel cites two this pervasive atti- 
tude. In  the case of U.S. 1850), plain- 
t 8 s  argued that their the State govern- 
ment was based on 1, Sect. 10 of the 
Constitution, which forbids the stat& to pass laws "impairing the 
obligations of contracts." But in the ohinion of the Court, 

appointment to, and the tenure of an 
do not come within the import of 
the vested, private personal rights to be protected. They 

functions appropriate 

and are called upon, to 
therefore which 

A century later, in Bailey v. n (182 f. Zd., 1951), the Court 
upheld the right of the dismiss an employee of whose 
loyalty it was not In the opinion supporting 

of public employment: 
this judgment the the nature and legal status 

The due process clause does not to the holding of a Government 
office. . . . Government to many resmcaons upon 
otherwise unrestricted to activities, properv 
ownership, etc. . . . So Bailey had no consti- 
tutional right to her had power to dismiss 
her, the fact that dismissal neither in- 

. . . These harsh 

Thns, since positions in the civil do not depend upon the 
rights of contract protected under termination of 
public employment does not any rights in 
view of the overriding 

Such separate and 
not applied in the 
Section 6 of the 

17 See Fraenliel, op. cit., pp. 84-85. See d o  my discwsion of American civil 
servmc; as an "underprivileged group" in Higher Civil Serunnts in Anzericon 
Society, pp. 100 ff. 
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hold an appointive and elective office at one and the same time. In 
principle, this prohibition circumscribed the permissible political ac- 
tivities of federal employees. As Thomas Jefferson pointed out in 
1801, the separation of powers makes it "improper for officers depend- 
ing on the Executive . . . to control or influence the free exercise of 
the elective right" so that electioneering by public officids is "deemed 
inconsistent with the spirit of the Constitution." la But this interpre- 
tation was not heeded, political activities by federal employees were 
generally accepted as a part of the spoils system, and only the consti- 
tutional provision itself was obeyed. However, this generally lenient 
attitude changed following the Civil Service Reform of 1883. In a 
directive of 1886 President Cleveland forbade federal employees to 
engage in "obtrusive partisanship," pointing out that "the proprieties 
of official place will also prevent their assuming the active conduct of 
political campaigns." Twenty years later the same principle was 
formalized by Theodore Roosevelt and incorporated in the Civil Serv- 
ice Rules that remained in force until 1939, when the Hatch Act 
extended the same rules to all federal employees as well as to certain 
employees of state and local  government^.^^ Since then the Civil 
Service Commission has implemented these restraints by a detailed 
specification of the political activities in which federal employees may 
engage as well as those which are pro~cribed.~~ 

The several opinions expressed in the case of Uoited Public Wrorkers 
v. Mitchell [330, U.S. 75 (1947)l reveal the underlying logic of such 
specifications. In this instance a federal employee had been dismissed 
for his active participation in the political campaign. In his minority 
opinion Mr. Justice Blaclc held that the Hatch Act curtails the consti- 
tutionally guaranteed freedom of millions of public officials who are 
prevented from conmbuting their arguments and suggestions to the 
free discussion of public issues. Employees of the government are thus 
made into second-class citizens, mere spectators of the discussions 
which result in policies concerning the public welfare. This consider- 
ation is based on the plebiscitarian view which accords the same rights 
and duties to all citizens irrespective of their status in the community. 

Is Quoted in Joseph M. Friedman and Tobias G. IIlinger, "The Hatch Acr: 
Regulation by Adminmative Action of Political Actividw of Government 
Employees," The Federn1 Bar J o u d ,  W (October 1945), p. 6. 
ls See Milton J. Esmein, "The Hatch Act-% reappraisal" Yele Lorn Journlrl, 
Vol. 60 (Tune 1951). D. 988 for the source of the directives of Preridenrs . 
Cleveland ;nd Roosevelt 
?Osee {bid.. pp. 990-991, for a listinli of politicnl nctivitiw under these m o  - .& 
headings. 
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In part this view is shared by Mr 
unconstitutional to curtail the 
employees. However, Justice Do 
the Court when he expresses the 

officials 
the performance of 

ordinary, public employ- 
ees, partisan of the party in power 
and thus give rise to a one-party state. Accord- 
ingly, the Hatch Act against the political con- 
tamination of the civil service as ell as a g m  the possibility of a i. . .  . bureaucratic manipulation of party pohcs-a major effort to ensure 

I the separation of politics and administration. 
Efforts to achieve ation have not characterized the 

development of the German ervice. In the American case the 
initial and dominant the colonial opposition to the 
"swarms of officers" In the Prussian case the 
initial experience was educated, public officials 
to a position of great independence after 
protracted Recruited in 
considerable part 
arch rather than 

I 
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. . 

menrcben. In the execution of ;heir ordks, the:commissars were apt to 
act like commanding officers in their own right and accustomed to bending 
the lower orders to their will.z1 

Until the death of Frederick 11 (1786) these autocratic o5cidS were 
at the same time "royal servants" in the literal sense. But under the 
d u e n c e  of the Enlightenment and with the wealcening of autocratic 
rule these educated men became increasingly restive in their sub- 
servient position. The subsequent decline of Prussia and her defeat 
at the hands of Napoleon in 1806 ~rovided them with opportunities 
for administrative and social reforms. Thus, the idea of enlightened, 
technically competent rule by highly placed governmental o!&ci& 
was associated in Prussia with the endeavor to curb the arbitrary rule 
of a royal autocrat and with the promotion of reforms in opposition 
to the established privileges of the nobility.?? 

This is the setting in which early German liberalism supported the 
idea that civil servants must be protected against arbitrary disciplinary 
measures and unjustified dismissals. In the first half of the nineteenth 
century, liberal spokesmen advocated the constitutional protection of 
the rights of civil servants in order to offset the earlier subservience of 
o5cials to the monarch. Once 05cials enjoy the legal protection of 
their position, they are able to protect the public against arbitrary 
edicts 'of the monarch or unlawful actions of privileged groups. Ac- 
cordingly, in contrast to the American constitution, the early German 
consdtutions contained provisions guaranteeing the legal regulation of 
public employment. A civil servant can be dismissed from his position, 
or his salary can be reduced, only on the basis of a proper adjudication 
of his case. The same liberal orientation also gave rise to the view 
that civil servants should be permitted to serve as members of parlia- 
ment. This view found support in the experience of Sonth-German 
legislative assemblies (Lnndtnge) before 1848. Delegates whose civil- 
service position was secure on the basis of constitutional guarantees, 
proved themselves independent of the ruling government and deter- 
mined defenders of the constitution." Even in Prussia there had 

?>Hans Rosenberg, Buremrcrncy, Arirtocrncy and Azrtocrncy (Cambridge: 
Harvard Unive r s i~  Press, 19581, p. 142. 
??This brief resume is based on Otto Hinae, Geirt tmd Epocben der prezrsri- 
rcben Ger~bichte (Leipzig: Koeller & Arnelang, 1943). especially pp. 25-33, 
537ff.,566ff. 
'aFmenld, op. cit., pp. 87-89. Talchg togctller d delegates mho are con- 
sidered public o t l i c i ~  in Germany, a m e y  shows thar from one-fifth to more 
tban one-half of the representatives in successive lcgislntive assemblies have heen 
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been significant instances prior to o5cials voiced their 
independent judgment at the And in the 
absence of representative 
such independence as 
an absolutist state. 

Tbese are the 
and activities of 
political freedom of public o5cials apbeared desirable to liberal spolces- 
men, as long as these officials opposed arbitrary, monarchical rule and 
contributed to the growth of parlihentary institutions-tendencies 
which naturally aroused apprehensiln among conservatives. These 
positions were reversed in the years ollowmg the revolution of 1848, 4 : whenever high o5cials of liberal persuasion found themselves con- 
fronted by staunchly conservative who opposed consti- 
tutional government. The result Previous legis- 
lation had legitimized the cases of moral 
turpitude. In 1852 a new disciplin& regulation was added according 
to which ministers have the power 40 place officials in a position of 
temporary retirement (einrtweiligen at half-pay, but with- 
out any further abridgment of rights. This 

litical o5cials" in the 
from time to time, 
ever since. It 

among Reichsmg represemauves has been 47% in 1871, 38% in 1887, 25% in 
1912, and 21% in 1930. This includes univemy professors, teachers and 

servants. For f d e r  de& see Karl 

gercbicbte, Vol. 39 (1952), p. 13 War Ll the proportion 
of civil servants in tbe Republic rose once 
again, initially because of a lack of suitable candidares for elective o5cc.  
=&See Fritz H m g ,  "Smdien Vermdmg," 
in Stnntrbildende Kriifte der Nevceit & Humblot, 1961),, pp. 

account of pohues 
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the nineteenth century ~ e r & a n  gover&ents~'would employ public 
officials in electhal campaigns as well as call upon them for an active 
defense of in and elsewhere. Before 1914 these 
attempts were b y  no  means always successful, since higher civil serv- 
ants-among them those designated as "political 05cials"--aften 
defended the rule of law against what they considered political expe- 
diency. In retrospect w e  can see that such independence was facili- 
tated by the conservative outloolc of the o5cials; their quarrels with a 
conservative government were c o d i c t s  among like-minded men, 
rather than between opposed, ideological camps. After 1918 the situa- 
tion changed when ministers of the Weimar Republic found themselves 
confronted b y  staunchly conservative public o5cials who opposed a 
constitutional regime. Accordingly, the device of "temporary retire- 
ment" was used to  replace recalcitrant o5cials b y  others more accept- 
able to the party in power, thus undermining the independence of the 
civil service and furthering its partisanship rather than its neutrality. 
After 1933 political endorsement of the regime was made a positive 
requirement of public e m p l ~ y r n e n t . ~ ~  These vicissitudes have not  
afFected the prevailing outlook, however. 

T o  this day public officials are allowed to double as legislators and 
party spolcesmen, although many arguments favoring a prohibition of 
this practice have been brought forward in the course of the German 
debates o n  this issue.28 However, the policy which allows of%& 
to serve in parliament remains associated not only with the belief in 
political liberties for  all citizens irrespective of their status, but  more 
specifically with the idea that the legally protected independence of 
civil servants must not be impaired since it is a buttress of the rule of 
law. Similarly, maintenance of the legal order remains idendfied with 
a civil service, whose members are appointed for life, protected against 
changes of positions which do not  represent the exact career equiva- 
lent of the previous ogce ,  protected against arbitrary dismissal or 
removal from the service (except in cases of "temporary retirement"), 
and entitled to  an adequate subsistence for  themselves and their 

2sEvidehce for the political independence of civil servants prior to 1914 is 
cited by Harrung, op. c i t ,  who seems however to nnderesdmate (on pp. 273- 
275) the degree to which high puhlic officials were obliged to "toe the line" 
polidcdy during the Weimar Republic. For a survey of this latter problem 
see Theodor Eschcnhurg, Der Bemtzte in Ponei und Pnrlmnent (Franldum 
Alfred Meaner Vedag, 1952). Chaps. 2-3. 
'Wee Werner Weher, "Parlmenurische Unvereinbarlreiteu:' Archiu der 6fent-  
lichen Rechts, Vol. 58 (1930), pp. 2 0 8 s .  for a comprehensive comparative 
analysis of the argumenrs advanced and the relevant legislation. 
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fa mi lie^.'^ In the American settin these conditions have hardly even b 
been approximated, and further status of the American 
civil servant bas not Uce the prestige, 
security, and supporting 

T h e  implications of 
of World W a r  I1 the 
the precepts of the 
civil service. In the 
motivated b y  

27 See Klaus Kroeger, " MeinungsZusserungen' der Beamteq" 
Arcbiv der 6ffentlicben (June 19631, p. 134 for the relevant 
legal citations. This pp. 121-147 a fa if turgid. restate- 
ment of the views characterized above There are mdicaaons that t& view 
is shared widely by the  germ^ publi % See Brian . Chapman, " '  The Proferrion 
of  Golrernvzent (London: George Allen $LTnY$. 1959),, pp. 308-310.. 
28Emn: Kern, "Berufsheamtenmm m d  oLnli, Archlv des offentlzchen Recbts, 
Vol. 77 (1951/52), p. 108. 

I follow here the argument advanced ibid., pp. 109-110. The same volume L 
of the drcb iv  contains a rebuttal by OP I(UI(Uest~r (of,pp. 364-3661 in which 
the author a r y e s  against the special leg ponuon of uvd swants us no longer 
j u d e d  todzy, but no reference is ma e to the special problem of political 
octivities by civil servants. 
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This conventional defense of the Gdrman civil service has been 
challenged by&ose who favor that special restrictions be placed on 
the political activities of public ~ f f i c i a l s . ~ ~ ,  When  civil servants serve 
as delegates, they help enact and supervise the execu- 
tion of laws, thus leading t o  a bureaucratization of parliament. It is 
just as much of an abuse if political parties put their top functionaries 
in civil-service positions. Both the legislative and the executive 
branch of government are harmed if either is made into a mere exten- 
sion of the other. One writer states that political neutralization of the 
civil service can only enhance the integrity of the state. But in thus 
favoring the clear separation between politics and administration, he 
also adds a consideration which reveals the basic difference between 
the German and the American institutional structure. Political nen- 
tralization will 

presumably strengthen the inner homogeneity of the [German] civil 
service. But then the quesdon arises whether this is really in accord with 
the intentions of the [Amedcan] military government. For they are con- 
cerned in the &st place to elimiuate the "caste-Nce segregation" of the 
privileged civil service (Benmtennnnd). The political neutralization of the 
officialdom could prove to be a genuine privilege, however, even though 
the denial of elective office to the civil servant const i~tes a diminution 
of his righrs as a citizen. For this neutralization also precludes the possi- 
bility that the officialdom is pervaded by forces ouside is own province 
("benlfrfi-enzde" Kriifte).nL 

When a traditional position of special privilege exists, political neutral- 
ization may only intensify the social and psychological distance be- 
tween o5cials and the public which the reforms are supposed t o  re- 
duce. This is in contrast with the American case, where similar 
measuces reinforce the "second-class citizenship" of public officials. 
T h e  German context thus tends to transform the meaning of political 
neutrality, as Ems t  Fraenltel points out.'? For the prohibition t o  
engage in partisan activities may mean in effect that the German 

no A survey of opinions a d  of several proposh for rerncdial legidation are 
contained in Eschenhurg, op. cit., pp. 59-77. The author e x d e s  the implica- 
tions of politicnl activides by civil s e r v m  with numerous examples from the 
Gaman contest in Chapter 4 of this work. 
al"Bemte ds Abgeordnete," Archiv der 6fientlicben Rechts, Vol. 75 (1949), pp. 
108-109. There me other opinions, of course. See, for esamplc, Escbenbq, 
op.  cit, p. 67 whcre neutrdkation is considered n potenrial danger, because 
in the absence of political participation civil servanrs would he 
ipormt or uncertain and might again fall victim to "wrong tendencies." 
83 See Frncnlrel, op. cit., p. SO. 
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civil servant is enjoined to display a emphasis on  the neutrality 
of his position and the special from its legal privi- 
leges. Accordingly, public officials often claim a special trust and 

eyes the prohibition 
of pardsan activities can be to an authoritative depreciation 
of politics as such and the idea of executive immunity 
from the reflect partisanship. 

of the public officials is, 
faithful service, recallkg 

personal servants of the 
this idea was 

cago Press, 1964). 
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sive partisanship" is, however, only one side of the problem delineated 
earlier. Even when politics and administration are distinguished 
clearly, it remains an open question how much the administrative proc- 
ess can be insulated from intluences or pressures decting the imple- 
mentation of policies. 

Ad77zinist7-ato~s nnd the Public 
TEE PLEBISCITARUN SETTING. Modem, Western societies are charac- 
terized by national political communities. They exemplify the modem 
duality between government and society: a nationwide jurisdiction with 
administrative authority in the hands of a functionally defined group 
of 05cials on the one hand, and formally equal participation in public 
&airs by all citizens on the other.84 As stated earlier, politics under 
these circumstances ceases to be a struggle over the distribution of sov- 
ereign powers and becomes instead a struggle over the distribution of 
the national product and over the principles guiding governmental ad- 
ministration. With the universalization of citizenship, demands on the 
government and hence governmental activities expand greatly. This 
growth of plebiscitarianism is reflected in the development of political 
parties into mass organizations. Parliaments become transformed from 
a body of deliberating notables who represent or claim to represent 
the public at large, to a hody of professional politicians who are 
identified with a political party and represent its constituency. In the 
field of public employment earlier restrictions based on family baclc- 
ground and social standing are gradually replaced by reliance on 
training and educational qualZcations as the sole criterion of selection. 
With these changes goes a major transformation of public life arising 
from the development of the mass media and the gradual but pervasive 
encroachment of publicity on spheres previously considered confiden- 
tial and privileged.n6 

D'Polides orgmized on the federal principle present special problems, of course, 
but they do not invalidate this general charncterizntion. Ususlly, constitudonal 
provisions see ro the division of powers hcnveen the federal center and m r e  
or provincial and local authorities, with cerrain nntion-wide authorities remain- 
ing with the center. Although complex disputes occur with reference to this 
division, any major alteration requires constiturional mendmenrs and these 
we relatively infrequent. 
na A brief sumrnq can do no more than point to the complex urnsformation 
from s politics of notahles with its emphasis on functional represenradon to a 
politics of plehiscitarian pardes. See the analysis of this trmformation on a 
comparative basis in Gerhard Leibholz, Smktur~rob leme  der. nzodernen Denzo- 
krntie (ICarkruhe: Verlag C. I.'. Mueller, 1958). pp. 78 ff. See also the brilliant 
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The use of the with regard to public 
o5cials is an context the t e r n  

to vote and to 
. . 

duties of civil servants. 

increasing importance, however. As rights are universalized and 
governmental activities proliferate, it is less problematic that the un- 
educated citizen is barred from employment because he cannot 
qualify, than that he may the aptitudes and attitudes 
needed to obtain reasoned of his case by the public 
authorities. Such in their dealings with the 
government when W e  should not 
gloss over the human concerns and 
administrative between indi- 

With regard to rhe American developdent this transformation occuned much 
ezrlier thpn on the Condnent or in Eng and, and as the author notes American 
political p d e s  do not exercise a discip ine over elected representatives that ir; 
at dl comparable to that exercised by European parries. Thus, although the 
politician as nomble disappeared earlier in the United States than in Europe, 
some aspects of n polidcs of notables linger on here, because some individual 
politicians succeed in building safe co ktuencies of their own which enahle 
them to defy the leadership of their o& patty, a phenomenon that is familiar 
where it has P more general, rcgionnl basis as m the South. 
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viduals and officials characterizes only a fraction of the relations 
between administrators and the public. T h e  latter is composed of 
discrete individuals only when the citizen requires public assistance, 
acts in his capacity as a voter, and so on. When citizens desire to  
i d u e n c e  policy at  any level, as they have a right t o  do, they often 
combine their demands with those of others, whether the object is t o  
have a party win an election, intercede with individual representatives, 
o r  modify the implementation of policy through contact with an 
administrative agency. 

Interest groups have proliferated along with the increase and diversi- 
fication of povemmental activities. In dealing wid1 large-scale govern- - 
merit, there is safety as well as advantage in numbers and collective 
action. It is useful to summarize these developments of the "public" 
in a series of propositions. With  reference to the citizen as an individ- 
ual possessing the freedom to conclude contracts and the right to 
vote, we can adopt Sir H e m y  Maine's famous formulation: 

It is Contract which replaces by degrees those forms of reciprocity in 
rights and duties which have their origin in the Family. Stardng, as from 
one terminus of history, from a condition of society in which all the 
relations of Persons are summed up in the relations of Family, we seem to 
have steadily moved towards a phase of social order in which all these rela- 
tions arise from the free agreement of Indi~iduals .~~ 

This formulation must he altered if w e  refer to the citizen as an 
individual in need who is entitled to public assistance. In  that case 
public authority recognizes his social right t o  a minimum subsistence. 
W e  may adapt Maine's formulation accordingly: 

S t a r ~ g  as from one terminus of history, from a condition of society in 
which d the relations of persons h e  from the free agreement of individ- 
uals, we seem to have sceadily moved towards a phase of social order in 
which social, political and economic inequalides that affect the legal ca- 
pacity of individuals have become of d c i e n t  public concern so as to lead 
to a corrective redistribution of the rights and duties of citizenship by 
means of legislation and adminimatinn. 

Such "corrective redistribution" through government exemplifies the 
increase of governmental activities generally, since these effect a re- 
distribution of rights and duties, even if  this is not their explicit 
purpose. Interest groups or political parties are formed and become 
active both as causes and consequences of this proliferation of govern- 

noHenry Maine, Ancient Lnw (Everyman's Library; New Yorlt: E. P. Dutton. 
1931), p. 99. 
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1 ment. W e  can, therefore, rephrase the preceding proposition as fol- 

lows: 

persons arising 
in order to modify to their 
affected by actions of public 

Thus, governmental 
demands, in turn based on the 

rather than "in- 

intellectual uncertainty with organized interests are re- 
garded. In the present to comment briefly on two 

over-all significance of 
organized interests and for  the socio- 
political theory of 

W e  saw earlier assumed the 
existence of 

trative problems-a tendency which Lomplicated the already difEcult 
task of effective supervision b y  parl!iamentary bodies. In Germany 
this problem was especially acute because of the strength of the 
bureaucracy and the great wealmess bf political parties and of parlia- 
ment. Weber's political preoccupakon with these questions over- 

n ' l h i s  phrase is taken from the tide o 'f Joseph Kaiser, Die ReprZrentntion 
orgonidelter Intererren (Berlin: Dunclter k Humblor, 1956). Despite a rather 
corporatist interpretation this is the most1 comprehensive, comparative analysis 
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shadowed his own concern with their generic signhcance. The fact 
is that with the proliferation of governmental functions "secrecy" of 
the administrative process is a by-product of complexiq- more often 
than it is the result of a strong-willed and entrenched o5cialdom. 
Also, parliamentary supervision of administrative acts declines in 
coverage if not in slcill and vigor, even when political parries and 
parliamentary institutions are strong and widely accepted. Under 
these circumstances administrators become concerned with policy 
and exercise discretionary judgments, more so than formerly, 
because the "chain of command" has lengthened and responsible 
public officials in the best sense can no longer meet their responsibilities 
without such concern and such j~dgments .~~ 

Policies often allow administrators to decide among alternative 
courses of action, and they do not wish to act arbitrarily. "Adminis- 
trative responsibility" may talce the form of C O I I S U ~ M ~  with the 
organized interests most directly concerned. Here responsibility 
comes to mean responsiveness to the "public." This may mean no 
more than the administrator's sense of what the public wants or needs, 
but such estimates shade off into ideas of what public wants ought to 
be. This is treacherous ground which many administrators will avoid 
or would avoid if they lmew they were treading on it. There is the 
rislc of adverse repercussions from the public and the legislature, if the 
official's estimate is drastically wrong. Accordingly, administrators 
loolc for support of the discretionary judgments which broadly drawn 
policy directives and the organizational complexity of government 
oblige them to malce. 

They find such support in the opinions and expert advice which 
organized interests are only too willing to provide. At this point 
there is a noteworthy interaction between "state" and "society." In a 
comprehensive study of Gouernnzent by Conmzittee, I<. C .  Wheare 
states with reference to English practices: 

It is sometimes the case that it is only after hearing the interested pames 
and bringing them together to hear each other and perhaps to negotiate a 

neIncidenul but telling evidence for this point is the discrepancy of the  case 
load handled by the court system as compared with administrative adjudication. 
"In any one year the [American1 Veterans Administtarion adjudicates in its 
formal procedural realm (the Board of Veterans Appeals) almost half the 
number of cases adjudicated by the endre federal court sysrcm. But informal 
adjudication handled by the VA in a year amounts to more than thirty times 
the number of cases adjudicated by the federal court system!' See Peter WoU, 
Ad7ninimntive Lnw (Berlceley: Universiy of California Press, 1963). p. 7. 

in the Nation-State 133 

the guidance it needs. 
of economic life, 
by Government 

In a parallel leam that advisory 
committees are rarely of detached counsel- 
ing alone. Persons serving on 
remain in contact with the 

for support, the author aclmowled!ges the conciliating function of the 

interests 
themselves. In a revealing 
plained that the formal ministries to consult 
only with groups (the so- 
called peak associations) originated after 1918, when every citizen or 
local association addressed their dkrnands or wishes personally or in 

The purpose of 
the federations, 
Thus, entirely 
had the effect 
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Consultation with organized interesls becomes itself an amcle of 

policy. In the'words of the Haldane Committee on  the Machinery of 
Government: 

The of the full responsibility of Ministers for executive 
action will nor, in our opinion, ensure that the course of administration 
which they adopt will secure and retain public confidence, unless it is 
recognized as an obligation upon departments to avail themselves of the 
advice and assistance of advisory bodies so constituted as to make available 
the knowledge and experience of all sections of the community affected 
by the activities of rhe 

According t o  I<. C. Wheare, consultation between public o5cials and 
organized interests is considered a recognized part of the British 
Constitution. T h e  recent PEP (Political and Economic Planning) 
report states explicitly that "the object of having committees with 
advisory status but  great independent authority is t o  detach administra- 
tive worlr from the main Government machine."" This statement 
is not considered incongruous because in theory ultimate control re- 
mains with the minister. And in England public o5cials and func- 
tionaries of organized interests have a similar social background and 
apparently a tacit understanding of the proprieties of their relation- 
ship, which helps them t o  distinguish issues of policy from issues of 
ad&~t ra t ion .~~  

Elsewhere the same tendencies appear in m e r e n t  form. T h e  Con- 
stitution of the Federal Republic of Germany does not recognize the 
existence of organized inteiests. However, ihe manuals of procedure 
(Gescl1iiftso~d7zz~nge7z) of the principal ministries formally provide 
for  the consultation of major associations in the initial preparation of 
legislative proposals b y  the federal government. Advisory committees 

Quoted in Political and Economic Planning (PEP), Advisory Conm~iitees im 
Bdtish Governnzent (London: Allen & Unwin, 1960). p. 6. 
44% Wheare, 09. cit., p. 32 and PEP Report, op. cit., p. 16. Advisory com- 
mirrees are, of course, only one of many contacrs benveen public oaicials and 
organized interests. An accounr of the range and variety of contact; between 
officials and individual citizens as well as organized groups is contained in Report 
of the Committee on Intermediaries, Cmd. 7904 (London: H.M.S.0, 1950). In a 
country of 53 million people the agencies reviewed hnndle in excess of 19 
million applications annually ((ibid., p. 8). 
rsSee, for example, Sir Raymond Street, "Government Consultation with In- 
dusery: Public Ad77tinimdion, Vol. 37 (1959), p. 7 and S. E. Finer, "The 
Individual Responsibility of Mbizers," Pz~blic A d r n i n i s ~ n t i o ~  Vol. 34 (1456). 
pp. 3778. See also Henry Ehrmann's and Norman Chester's remarlrs in Henry 
Ehrmann, ed., lnteren Groups on Four Continents (Pittsburgh: University of 
Pittsburgh Press, 1958). pp. 6-7.285, and pnrsi77z. 
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are another the reciprocal influences 
Chancellor Adenauer 

organized interests, 
federal government. 

against minis- 

ences which would interfere with thdir implementation of policy diiec- 
tives. 

Several principles appear to hav guided this r e g ~ l a t i o n . ~ ~  T h e  
basic rule against bribery is with cases in which private 
persons through payment to an official seek t o  influence an official 
act, and in which in return the offidal pennits himself to he so influ- 
enced. Under the "conflict-of-intkrest" laws additional principles 

pates in public 
interests. In addition, it is t o  have private sources trans- 

" See the excellent discussion by Wilhelm Ilennis, op. cit., 

(Chicago: University of 
thc very useful survey by 

pp. 314338. 

in Frim Morstein-Mq 
Inc, 1946), 
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fer economic values to public officials, even when such transfers do 
not constitute bribery. Here the principle is that public officials should 
not accept any transfer of economic values from a private source, 
which is at the discretion of the latter. Such transfers are acceptable 
only if they are pursuant to an enforceable contract or p r o p e q  right 
of the official. In other words, the conduct of public business is to 
be insulated against the danger that a public official becomes sub- 
servient to private interests. Other principles relate to officials acting 
in their private capacity. Officials should not appear in a government 
f o r m  in their private capacity or have dealings in matters in which 
the government is a party. As a matter of principle officials are not 
to step out of their official positions in order to assist private interests 
in their transactions with the government. The same prohibition 
applies also in the case of former officials, although here it tends to 
be confined to a limited period of time following the termination of 
public employment as well as by the degree of connection between 
the matter in hand and the past responsibilities of the former official. 
Finally, there is the principle that public officials should not be allowed 
to use for personal gain confidential information acquired in their 
official capacities; in this area only piecemeal regulation has been 
attempted so far because it is diEcult to distingnish in a general way 
between the legitimate and illegitimate use of acquired experience. 
The foregoing principles in "conflict-of-interest" legislation are so 
many efforts, then, to guard the impersonal criteria of public employ- 
ment against the new forms of iduence arising from the proliferation 
of organized interests. 

m o m n w  IMPLICAnoNs. Having briefly an*ed the sigmiicance 
of organized interests for the "neutral administrator," we must bring 
the discussion back to the strnctusal changes of Western societies 
considered in the preceding chapters. The simultaneous development 
of a nationwide authority, a corps of public officials formally insulated 
from ''extraneous" influences, and the plebiscitarian tendencies in the 
political realm are accompanied by the development of functionally 
defined, organized interests. The efforts of public officials to obtain 
support, information and guidance from the relevant "publics" are 
matched point for point by the efforts of organized interests to influ- 
ence government actions so as to benefit their members or clients." 

40To my lmowlcdge we have no comprehensive comparative study of the 
degree to which these "publics" are organized. By way of illustration it is 
useful, however, to cite S. E. Finer's estimates for Englmd. According to Finer 
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It may be authority, on one 
hand, and the proliferation of idterests organized to influence that 
authority, on the other, that in  ist tern nation-states consensus is high 
at d G  national level. In these communities no one questions 

L seriousl~~ that functions lilce conscription, law enforcemen5 
the conduct of foreign others belong to (or must be 
delegated by) the central even though the specific imple- 
mentation of most of these 

National 

or lmow a government of this type, because adjudication and adminimation 
were and are deceutr&zed. uersonal inlermirrenr and subiect to a fee for each 
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individual. The state can have this effect, because it is "an organ 
distinct from the rest of society." 62 Presumably the people accept 
the over-all jurisdiction of the state, because they believe in the 
orderly achievement and revision of an over-all reciprocity of rights 
and duties. We can say that t l k  belief is expressed in the claims which 
individuals and organized interests malce upon the state. But if it be 
true that consensus is high with regard to the institutions which can 
satisfy these claims, it is also true that the multitude and diversity of 
claims may malce any consistent policy impossible. Indeed even the 
interest in formulating such policies may weaken when any identifica- 
tion of "public welfare" is bound to work to the detriment of some 
interests. A high degree of consensus at the national level may, 
therefore, be quite compatible with a decreasing ability to reach 
agreement on questions of national policies. Except in emergencies 
consensus at the national level possesses, therefore, an impersonal 
quality which does not satisfy the persistent craving for fraternity or 
fellow feeling. 

Nor is that craving satisfied at other levels of group formation. 
Indeed, the development of a nationwide consensus hns been accom- 
panied by a decline of social solidarity. Classes, status groups, and 
formal associations arise from the coalescence of "ideal and material 
interests." Yet none of them involves a consensus comparable to the 
acceptance by all citizens of the idea that the national government 
possesses sovereign authority. This is not a new issue. Social and 
political theorists have deplored and criticized the loss of social soli- 
darity from the very beginning of the modern political community. 
When writers Ute Tocqueville and Durlcheim stress the importance of 
'I secondary groups," they do so in the belief that such groups can 

counteract both the isolation of each man from his fellows and the 
centralization of government. Yet much of this analysis remains at a 
level where considerations of policy and an element of nostalgia merge 
with considerations of facr, especially in the ever-recurring, invidious 
contrasts between hadition and modernity.6n 

Despite the eminent names associated with it, we should discard this 
intellectual legacy. The "great transformation" leading to the modem 
political community malies the decline of social solidarity inevitable. 
No association based on a coalescence of interests or on ethnic and 

" Emile Durlcheim, Profersionnl Etbicr nnd Civic ~Mornlr (Glcncoe: The Free 
Press, 19jS), pp. 64, 82. 
snFor a m e y  of this line of thoughg see Robert A. Nisbec, The Qecert for 
Co7mn1zz:nity (New York: OxFord University Press, 1953). 
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religious &ation of rights and 
duties that was 

exacted a heavy price in personal dbordination. Above all it was a 
counterpart to the very loose integrdtion of a multiplicity of jurisdic- 
tions at the "national" ~evk~.  this respect the absolutist 
regimes achieved a greater integratio through centralized royal admin- 
istration and the people's loyalty the liing, although the privileges 
appropriated by Church and also subjected the ordinary 
man to the autocratic ruIe of Where such privileges 

I replaced the "law communities" of an earlier day, the privileged 
groups achieved considerable socia cohesion, but the people were 'I deprived of what legal and customary protection they had enjoyed, 
and hence excluded even from the& former, passive participation in 
the reciprocity of rights and ~bli&tions.~~ Modern political com- 
munities have achieved a greater ckntralization of government than 
either the medieval or the absolutist bolitical systems, and this achieve- 
ment has been preceded, accompanibd, or followed by the participa- 
tion of all adult citizens in politica life (on the basis of the formal 
equality of the franchise). But one rice of these achievements is the 
d i s h e d  solidarity of all "second groups." 4 

This "price" is a by-product of the separation between society and 
government in the modem political community. Whereas solidarity 
bad been based on the individual's p k ticipation in a "law community" 
or on his membership in a privilegdd status group possessing certain 
governmental prerogatives, i t  must &ise now from the social and eco- 
nomic stratiEcatiou of society aided By the equality of all adult citizens 
before the law and in the electoral process. 

In the legal systems of the older typ law appeared as the privilege of 
particular individuals or objects or of constellations of individuals 
or objects. Such a point of view to be opposed by that in 
which the state appears as the dl institution. . . . The 
revolutionary period of the 18th of legislation which 
sought to estirpate every form and legal particu- 

o~TocqueviUe tends to obscure this reciprocity 
in the earlier esrme societies of mcdievaj Europe with the Inter symbiosis of 
absolutist rule and aristocratic privilege, hough he IS quiclc to point out how $ .  . . ' ,  absolutism tended to undermine the nrisroc nuc posluon 
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larisrn. . . . This was effected by two arrangements: the first is the formal, 
universally accessible, closely limited, and legally regdared autonomy of asso- 
ciation which may be created by anyone wishing to do so; the other consists 
in the grant to everyone of the power to create law of his own by means of 
engaging in privare legal transactions of certain i~hds.~' 

On this basis joint actions and exchange relations can exclude govern- 
mental control without thereby encroaching upon the sovereign au- 
thority of government. Though the governmental performance of 
administrative taslcs may be affected in detail, individual and collective 
actions need not detract from the continuous functioning of the na- 
tional political community. In the societies of Western civilization we 
should accept, therefore, the existence of a hiatus between the forces 
malting for social solidarity or codict independently of government 
and forces accounting for the continuous exercise of authority in the 
national political community. 

What has been said concerning the political community of the 
modem Western nation-state is true in terms of a then-and-now con- 
trast. Compared with the multiplicity of largely autonomous jurisdic- 
tions, more or less loosely held together by the sacrosanct authority of 
the Icing and the fealty owed to him by his vassals, the modem nation- 
state represents a structure of authority possessing sovereign functions 
that can no longer be appropriated and inherited as attributes of the 
rights of ownership. Then-and-now comparisons benveen medieval 
and modem political life will bring the enduring features of the 
nation-state into the foreground, but by highlighting the contrasts 
they win also diminish the relevance of the resulting concepts for an 
understanding of behavior. Though the characteristics of the nation- 
state have remained, they have been combined with changes of struc- 
ture and behavior such as those analyzed above with reference to 
bureaucratic culture patterns and the relations between administrators 
and the public. 

SUMMARY 

This chapter has analyzed the transformations of Western European 
societies from the side of public authority, supplementing the earlier 
analysis of social relations in the context of changing political struc- 
tures. 

The f i s t  part of the chapter exemplifies the use of concepts of 

6Veber, Lnw in  Econonzy nnd Society, pp. 145-146. 
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limited applicability. change we usually d e h e  social 
structures by a list distinguish one from another. 
Such definitions are which enable us to state 

from patrimonial to 
bureaucratic each structnre pos- 

of its distinctive 
can be ana- 

Emphasis on this distinction is in the second pprr of,  ' . 
the chapter by analyses which and its bureaucracy 
as given rather than both is the destruc- -. 

tion of inherited 
ministration of whose work. ' . 

will be unrestricted except for edJcationd qualifications. Similarly, 
the growth of plebiscitarian politics will give rise to a proliferation of I. attempts to iduence the administrapon and to a regularization of con- 
tacts between administrators and the "public." These developments 
reveal the conditions under which national allegiance grows at the 
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expense of group solidarity. In Western societies "orgmized interests" 
have formed in great numhers on the impersonal basis of common 
interests. They have been encouraged by the right to form associa- 
tions, by the administrative use of group representation, by the great 
resources available at the national level, and by the degree to which 
politics has become a struggle over the distribution of the national 
product. Accordingly, attention is focused at the governmental and 
national level, while group feeling or fraternity are on the wane despite 
the growth of "organized interests." 

These developments of Western societies provide a useful vantage- 
point for the comparative studies to follow. It will he seen that each 
of them deals with the problem of puhlic authority in relation to the 
group-forming tendencies arising in the social structure. 

I Part Two 

T&? transformation of 
gives one meaning to the tern 
counmes outside the Western 
meanings of the same term. 
are Russia, Japan, and India, 

the blend of tradition and modernity is achieved in the development 
of a conntry. Finally, consideration to India's community 
development movement as a clue to t of her emerging, polit- 
ical community. Here the purpose the relations between 
central, governmental authority and 
with Western Europe shows these 
out; hut they are especially acute in India which is only beginning the 
process of nation building. 
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