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WILLIAM ARCHIBALD DUNNING

ON August 25, 1922, Professor Dunning passed away, after
a lingering illness following his collapse in February of that
year. Professor Dunning was born in Plainfield, New Jersey,
in 1859. He received the degree of bachelor of arts from Colum-
bia University in 1881; from the same institution the master’s
degree in 1884 and the doctorate in 1885. The forty years of
his academic life were spent in Columbia, where he was suc-
cessively fellow, lecturer, instructor, adjunct professor and
professor. Since 1913 he had occupied the Lieber professorship
of history and political philosophy. The degree of doctor of
laws was conferred upon him in 1904 and doctor of letters in
1916. His leadership in scholarly work was evidenced by the
double honor of the presidency of the American Historical As-
sociation in 1913, and of the American Political Science Asso-
ciation in 1922, His presidential address was to have been given
at the December (1922) meeting of the latter association.

Professor Dunning’s work was crowned with unusual success
in three fields, as a teacher, as an editor, and as a scholar in the
fields of history and government. As a university lecturer,
Professor Dunning was a marvel of lucidity and keenness, and
left an ineffaceable impression upon the hundreds of students
who attended his courses during the long period of his academic
career. He was equally notable in his power to interest and
encourage students in special fields of inquiry, and in his many
stimulating contacts with those who had passed out from the
university halls as students. The hundred volumes of the Co-
lumbia publications in history, economics, and public law are
full of acknowledgments of his friendly interest and counsel in
the development of scholarly studies. His students published
in 1914 Studies in Southern History and Politics as a testimonial
to his inspiring work in this field, and the present volume is a
product of the appreciation by his students in the history of
political theory of his notable contributions to this department

of learned endeavor.
v
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He was one of the active group of editors of the Political
Science Quarterly from 1890 to the time of his death, and man-
aging editor from 1894 to 1903, His discriminating judgment
and his editorial eare and skill were significant factors in creating
and maintaining the high standards of a periodical notable in the
field of political science. Ten years of his life were largely
occupied with this exacting labor, wearing upon the editor, but
immensely useful to his collaborators in the field of government.

The contributions of Dr. Dunning to productive scholarship
were made in the fields of American history and political theory,
and particularly in the latter field. His doctoral dissertation
was on The Constitution of the United States in Civil War and
Reconstruction (1885). This was followed in later years by his
Essays on the Civil War and Reconstruction, published in 1898,
and Reconstruction, Political and Economic, a volume in the
American Nation Series. In 1907 with Frederick A. Bancroft
he edited The Leminiscences of Carl Schurz (1907-17). In 1914
he published a very remarkable survey of Anglo-American rela-
tions under the title of T'he British Empire and the United States.

His outstanding contribution to the study of political philoso-
phy was his History of Political Theories, Ancient and Mediceval
1902), with the succeeding volumes, From Luther to Montes-
quieu (1905), and From Rousseau to Spencer (1920). These
lucid and scholarly accounts of the development of systematic
political thinking quickly superseded the earlier works of Blunt-
schli and Janet, and became the standard histories of the evolu-
tion of political thought, the indispensable guide for all serious
students of formal political philosophy. Perhaps the most strik-
ing characteristic of the opus magnum was its dispassionate and
objective quality, its detached point of view. Few men of equal
ability have been able to resist the temptation to formulate an
independent system and advance a dogmatic philosophy. In the
final chapter of the concluding volume this attitude developed
into a form of pessimism, which was not, however, characteristic
of the study as a whole. No one in the last generation has done
more than the author of these volumes to advance the study of
formal political theory, and to prepare the way for the increas-
ingly intensive study of the evolution of the political mind.

Finally, it may not be amiss to say that Professor Dunning
was in the true sense of the term a noble man, as well as a great
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scholar, and that his personal qualities endeared him to all who
came within the bright circle of his acquaintance. He combined
in unusual manner great keenness of mind with rare tolerance
and breadth of sympathy. Spirited and witty in conversation,
he never allowed the scholar to overshadow the man. In his
benevolent réle in his favorite haunt in the Century Club, he
became almost an institution.

The departure of Professor Dunning in his sixty-fourth year
was a heavy blow to American scholarship. With the death of
Lord Bryce, a former president of the Political Science Associa-
tion, the year 1922 marked the passing of two preéminent figures
in the field of history and government. While their walks in
life were far apart, and their types of experience widely differ-
ent, yet they had in common many intellectual characteristics.
In both there was a sympathetic understanding of all types of
thought; in both a quality of facile and lucid expression; in both
an aversion to dogmatic conclusions. In both there was a strain
of weariness and pessimism at the end, but the lives of both
radiate inspiration and cheer to those who seek the truth in the
troubled maze of political events.

This volume has been prepared by students of Professor Dun-
ning who seek in this manner to express their appreciation of
what he gave them individually as students, and what he did for
the systematic study of political science, and especially of politi-
cal theory. This work was projected before Professor Dunning’s
untimely death, and was planned as a tribute to a living scholar.
But as fate decreed it will be a memorial to one who has passed
on. We cannot present the volume to him in person, but we can
and do dedicate it to him and to the spirit of scholarship which
he so long embodied and which still radiates from his memory.

The third volume of Professor Dunning’s study of political
ideas, History of Political Theories, Rousseau to Spencer,
reached into the third quarter of the 19th century. Since that
time there have been many interesting and significant develop-
ments in political thought, which the present volume presents
and interprets. Some of the developments here discussed over-
lap slightly the field traversed by Professor Dunning, but only
so far as is necessary to establish their continuity and to make
clear their significance.

It is the hope of the writers that these chapters will provide
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material for the understanding and appreciation of the more im-
portant movements in political theory during the recent period.
It is true that the method and direction of some of these move-
ments is not yet fully apparent, but it is believed that that task
of interpreting our time will be made easier by the analysis here
presented.
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POLITICAL THEORIES
RECENT TIMES

CHAPTER I
RECENT TENDENCIES IN POLITICAL THOUGHT
Charles E. Merriam

I. THE OUTSTANDING SociAL FORCES OF THE PERIOD

IN examining the political theory of this period, it may be
found useful to take a bird’s-eye view of the most significant
social tendencies of the time and a sweeping view of the broad
types of ideas developed. We may inquire: What were the
outstanding social forces of this period? What were the most
conspicuous groups that developed systems of political rational-
ization? What was the intellectual equipment, the reasoning
.technique of the various competing groups? What were, more
specifically, the ways of arriving at political truth—the methods
of political inquiry? If we know these factors—the social forces,
the larger interest groups, the intellectual equipment of the
time—it will facilitate the analysis and understanding of the
systems of ideas that appeared from time to time. And finally,
what progress was made in the discussion of what are commonly
regarded as the fundamentals of political theory ?

The outstanding social features of this period were the further
development of industrialism and urbanism, the new contacts
of diverse races or nationalities, and the rise of feminism. The
development of political theory during this time can be more

accurately viewed in the light of and in the spirit of these over-
1
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shadowing forces, for they conditioned and influenced much of
the political thinking of the time.

As in all other epochs the industrial forces of the period were
extremely significant in their relation to political forms and
forces and to the fundamental political presuppositions. The
general characteristics of the industrial development were not
radically different from those of the industrial evolution which
had already been in process for more than a hundred years. The
application of steam and other forces to machinery, the develop-
ment of transportation, the rise of large scale enterprise, the
divorce of the worker from the tool, the mass formation in
industry—these general tendencies of the new industrialism
were projected into this period with accelerated speed. Mechan-
ical inventions and discoveries appeared with bewildering rapid-
ity; the units of production grew larger and larger. Most of
the earlier characteristics of the industrial epoch were intensified
and deepened. There were, however, two new developments of
note. These were: first, the organization of the workers—the
group of toil; and in the second place, the remarkable expan-
sion of industrial enterprise into those regions which came to
be called ‘‘the backward states of the world.’’

The organization of the workers had already begun in the
early part of the 19th century, progressing rapidly from the
stage in which the union was outlawed to a point where the
compact labor group at times threatens the dignity and authority
of the political state. Unquestionably one of the most significant
facts in social organization was the rapid rise of the sense of
solidarity among working men; of forms of organization corre-
sponding to this new field of strategy; of tactics, programs, and
propaganda adapted to the needs of these new centers of power.
Violence, corruption, and ignorance often marched at the front
of what was termed the labor movement, but this in no way
detracted from the fundamental significance of the steady
grouping of the masses of workers throughout the industrial
world. This movement of the laborers sometimes took the form
of trade unionism, sometimes the more political and parlia-
mentary form of state socialism. At other times it assumed the
form of guild socialism or syndicalism, or the later manifesta-
tions of sovietism. In its influence upon those subtle processes
by which political attitudes and values are determined, it may
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be said that this movement was not less and probably more sig-
nificant than democracy or religion or philosophy or science.

Another factor of high value in the development of contem-
porary industrialism was the expansion of economic enterprise
into those regions of the world less civilized than western
Europe, or at any rate less highly developed in the methods and
technique of modern industrialism. This expansive movement
was not, to be sure, a new fact in the history of the world and
it had indeed been progressing for some three hundred years;
but it became more and more pronounced with the improvements
in methods of transportation and communication, and with the
pressure of great industrial centers for new markets. There
came, too, in increasing measure the invasion of the Orient by
the Occident, of the tropical by the temperate zones, of the
primitive peoples by the more sophisticated traders. In this
period, furthermore, the zeal of the missionary was added to
the energy of those who sought expansion of their markets.
The spirit of the crusader supplemented the enterprise and
persistence of the merchant. Before the vigorous efforts of the
new industrial leaders most of the older peoples of the world
proved to be helpless. They readily succumbed both industrially
and politically. Japan alone emerged from the seclusion of
a hermit kingdom with amazing rapidity and facility, assumed
the garb and attitudes of modernism, and acquired an aptitude
for economic organization and political aggressiveness not
excelled by many of its Occidental educators.

In observing the evolution of modern political thought, the
contacts, conflicts, and compromises between these varying types
of civilizations, with their differing attitudes and ideals, are
everywhere of fundamental importance. One of the immediate
effects was the harsh jangle of imperialism, with its frequent
accompaniments of shameful greed, exploitation and of military
ruthlessness. On looking deeply into their inner significance,
they also seem to foreshadow the growth of world interest and
of world organization, pointing the way toward internationalism.
‘With these contacts, there came notable developments of eco-
nomice, social, and political speculation, attempting to rationalize
the conflicting claims of diverse ethnic groups with rival eco-
nomie, political and cultural claims.

In this period race problems continued to be storm centers of
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political theory and practice. Nationalism, a modified form of
race expression,’ developed with the decline of feudalism, and
already active in the earlier part of the 19th century, still
further expanded at the end of the century and in the opening
years of the 20th century. Nationalism as a political concept
based upon somewhat ill defined ethnical, geographical, his-
torical, philosophical bases, reigned supreme in the world of
practical affairs. Neither localism nor internationalism could
compete with its irresistible fascination for the human mind.

Toward the end of this period, the doctrine of ‘‘self-deter-
mination’’ was revived and found abundant expression in polit-
ical-racial propaganda and in military activity. Never clearly
and sharply defined, the theory of self-determination centered
around the demand of ethnical, geographical, historical, cultural
groups for independent political organization. The lines of
delimitation of these ethnic groups, the definite location of
geographic boundaries, was frequently a matter of bitter and
apparently insoluble dispute. The treaty of Versailles recog-
nized this principle in theory, although by no means executing
it in practice. At the same time there appeared remarkable
movements for political autonomy or home rule as it is some-
times called, at such widely separated points as India, South
Africa, Egypt, Ireland, to say nothing of the weaker voices
arising from all the continents and islands of the sea.

Yet at the moment of its supreme triumph, nationalism was
sharply challenged in the domain of philosophy by redoubtable
antagonists. To those who looked a little below the surface of
events, there were increasing signs of the rise of significant
opposition. The growing group of socialists and the labor group
in general emphasized the international solidarity of the working
class rather than the political unity of the national state. In
practice they responded to the pleas of nationalistic patriotism,
but in theory and in feeling, they drifted slowly away from
the established code of the nationalists. Syndicalists and guild
socialists still more sharply attacked the theoretical foundations
of the national state and vigorously assailed its philosophical
preconceptions as well as its practical development.

Another influence beginning to grow in importance in the
first half of the century and advancing still more rapidly in

1 See F. H, Hankins, “Race as a Factor in Political Theory,” infra. Ch, XIII,
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the last half was Urbanism. The great concentration movement
in which the cities were the magnetic centers was visible every-
where in the western world, and most strikingly evident in the
great industrial states. Industrialism and urbanism went hand
in hand. Great throngs massed in the cities in constantly
increasing numbers, creating new types and problems of social
and political organization, far outstripping the capacity of
society to keep even pace. In England, Germany and the United
States, the drift toward the duty went on at an astonishing rate,
transforming the ways of life in the most significant manner
for millions of the human race. From the habits and reactions
of the rural community to the habits and reactions of the
crowded urban center was a difficult transition, and often it was
not made without passing through depths of misery, suffering,
and maladjustment, in many instances passing description. In
any event, the process required significant readjustments in
physical and mental attitude on the part of great masses of
population. The urban way of life was not the rural way of
life, and more and more the two sets of standards and ideals
reacted upon each other. The greater states of the world quickly
passed from the category of rural communities to the group of
the urban industrial, and the urban standards and ideals tended
more and more to dominate their social and political thinking.
The Urban Revolution in fact was almost as significant as the
Industrial Revolution. Both involved deep and far-reaching
readjustments in the roots of human life and conduct, and no
appraisal of the political phases of the human mind is complete
which omits a most careful scrutiny of the effect of these basic
conditions upon the general type and character of political
thinking.

This period was also signalized by the rapid rise of woman’s
consciousness and the emancipation of women from many of
the traditional restrictions in the field of education, of economic
enterprise, and of political activity. The feminist movement
was one of the outstanding features of the time, and historically
may overshadow some of the movements to which greater atten-
tion is now given. In the western nations women re-entered the
field of industrial activity from which they had been thrust
with the decline of domestic manufacture, and achieved an inde-
pendent status of great value. They entered the field of edu-
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cation from which they had hitherto been banned, and wrested
recognition from a none too friendly host. They began to
acquire the equality of civil rights which they had always lacked,
and finally they were given the franchise on terms of practical
equality with men. But although a quiet revolution went on
at the foundations of political authority, the political theory of
feminism was not very elaborately developed. Nor was the
opposition to woman'’s suffrage based upon any elaborate theory,
but rather upon deep-seated custom and indifference, in which
it is true much of womankind shared.

Of these forces, Urbanism and Feminism were relatively
weaker in influence upon political thinking, while Industrialism
and Nationalism were relatively more powerful. The urban
political and social ideal tended to become stronger, as over
against the rural, but the urban was by no means dominant.
The feminist political ideal had not yet found its strength,
although its pervasive influence was felt.

LEADING GROUPS WHICH DEVELOPED SYSTEMS OF POLITICAL
RATIONALIZATION

The various groups around which political theories had
centered continued their development during this time. Of the
industrial forces, the most striking was the working-class.
Capitalism, represented by the employer’s group, may be said
to have held its own, while the middle class suffered a decline
in practical authority if not in prestige. The working class
advanced to power in all of the western nations, and in the
East there were faint signs of imminent strength. Out of the
working-class group came two great movements, trade unionism
and socialism, both of which marched speedily forward to eco-
nomic and political power. From this came the theoretical
developments of scientific socialism, guild socialism, syndicalism,
sovietism, communism, and in large measure, pacifism. Here
were developed new fighting tactics adapted to the industrial era
—the general strike, ‘‘direct action,’’ applied to the immediate
seat of economic power. Out of this movement came the great
streams of human sympathy and the impulse to social welfare
legislation, so conspicuous a feature of the latter part of the
19th century. Labor felt the stabbing wounds of the great
industrial war and from labor came the emotional impulse to
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remedial legislation. Out of this ‘‘group of toil’’ eame such
thinkers as Bebel, Bernstein, Loria, Jaurés, the Webbs, Wallas,
Cole, Kropotkin, Tolstoi, Sorel, Lenine, although by no means
all of them came personally from the ranks of the toilers, With-
out these thinkers, the political theory of this time would lose
most of its vigor and almost all of its novelty. These writers
touched the imagination and inspired the hopes of men as did
no other group during this time. They seized the idealism of
the day as the torch fell from the hands of the earlier bourgeois
liberals.

The capitalistic group continued to develop its concentrated
power, holding at bay the rising forces of organized labor in
the western nations and reaching out into the backward states
for new worlds to conquer. It supplied a mighty impelling
force, thrusting the great states of the world into modern
imperialism, and it furnished the accompanying theoretical
formulas for expansion. Capitalism, also, reached for the doc-
trine of efficiency as applied to the operations of industry. It
made industrial and efficiency engineering an important factor
in the business world. The origins of these measures, it is true,
are found in the technical and professional group, notably the
engineers, but the results were communicated to the larger
industrial interests. The practical conclusions of so-called
scientific management were employed and often exploited.

Capitalism amplified the theory of laissez-faire early developed
by the economists and later by the Spencerian sociologists.
Capitalism made individualism and non-interference the slogan
in all the great industrial states of the world, with the exception
of Germany, where the paternalistic theory and practice pre-
vailed. Writers like Mallock, Guyot, Beaulieu, Sumner, pre-
sented strongly reasoned and highly cultured defenses of the
invulnerability of private property, and made this theory one
of the basic maxims of the period.

In general, capitalism allied itself with the forms of demo-
cratic institutions, notably in England, France, and America.
In Germany, on the other hand, capitalism identified itself with
monarchy and the military feudal aristocracy in a close-knit
combination of power and energy. In Japan also the capitalistic
groups as distinguished from the military, the bureaucracy and
the feudal group, continued to ally themselves with the ancien
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régime, although not without a shrewd eye to the rising power of
the democratic political parties.!

It was in this period, however, that capitalism began to assume
a sense of responsibility for the care of the human forces in its
employ, partly from the feeling of proprietorship, partly from
the dictates of industrial engineers, indicating the productive
possibilities of improved personnel processes, partly in response
to the tide of emotion aroused by the protests of the aggressive
labor group. Whatever the ultimate or immediate motive, the
practical result was the beginning of a type of industrial and
social reconstruction on the part of the property-owning group
throughout the western nations of the world. The higher con-
servatism tended to prevail.?

The middle class continued to be immensely powerful and its
traditional ideas were given wider and wider vogue in the East
and West as time went on. Universal suffrage, representative
government, constitutionalism, equality before the law, spread
over the world in Occident and Orient alike. By the end of
this period but few relics of hereditary government remained,
and most of these seemed to be crumbling cases of nominal
rather than actual authority. Japan alone remained as the
bulwark of monarchy and hereditary rule.

But long before the day of the republics was fully established,
there began to appear signs of dissatisfaction with republicanism.
Already in the Revolutions of 1848 and 1870 new economic
issues had thrust themselves to the fore, and the advocates of
andustrial democracy had begun to make their demands for
recognition. Revolution henceforth combined an assault on
monarchy and hereditary rule in the political world, with an
attack on the power of capitalism in the industrial world.
Usually, the former gave the color to the movement, especially
when combined with the idea of nationalism, but almost every-
where there was a strong undercurrent of socialism in all the
revolutionary struggles of this time, In the revolutions before
the Great War, this was especially notable, and was nowhere
more clearly marked than in the establishment of the new gov-
ernment in Russia ; somewhat less so in Germany and in Austria.

3 8ee Ushwaki, The Working Forces in Japanese Politics.

3 See Robert Cecll, Congervatism, for an excellent example of the doctrines
of the most responsible wing of the British conservative group: also Ramsay
Muir, Parliament and I.dustry.
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The middle class was weakened by capitalism absorbing their
leaders and often assuming the guardianship of their democratic
institutions, while the working class incessantly invaded their
ranks, adding great blocks to the groups of organized workers.
In England that section of the middle class based upon the
small owners of land had long since disappeared, while in
France and the United States the power of the small land owner
continued to be very formidable, although not always intelli-
gently led. The middle class suffered from and opposed the
corruption and lawlessness and excesses of the larger property
owners—who came to be called the Plutocracy—while at the
same time they opposed with equal energy the violence and cor-
ruption arising among the labor group. And while business
came to be more closely organized, and through party, press
and propaganda to defend its power under the forms of demoe-
racy; and while the working class continued to add to its
numbers, and to the effectiveness of its organization, the middle
class was able to oppose no effective form of organization to
counter these powerful forces that were rising up around it.
Hence its actual influence tended to grow smaller, even at the
time when its general doctrines were nominally most widely
accepted.

This was true of industrial-urban distriets, but in rural com-
munities the middle class was strengthened by the democratiza-
tion of land ownership. The large landed estates were broken
up in many rural areas and the number of small landed pro-
prietors was increased. Notably in Russia, Italy, Germany,
‘Austria, this tendency was evident in or after the Great War,
and in such instances the power of the middle class was increased
in comparison either with the trader and manufacturer or with
the working class.

The middle class produced large numbers of defenders and
expounders of their theories. Conspicuous among them was
Lord Bryce—the best exponent of their political ideals. In the
philosophical-parliamentary field were leaders of the type of
Gladstone, Lloyd George, Wilson, Roosevelt, Orlando, Milyukoff
and Masaryk, political leaders of the democratic movement, and
often widely heeded philosophers and guides. They held the
middle ground between the extremes at the right and left wings,
and with them lay the everyday interpretation of democracy
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which became more and more important as more persons entered
the electorate and began to assume at least a nominal share of
responsibility for the conduct of common affairs.

While the group growing out of the industrial evolution of
the period were most influential in shaping the form of political
thought, there were others of deep significance. The ethnic,
geographic, historical group called the nationalist or in a
broader sense the racial was profoundly important.® The white,
the black, the yellow, the Nordic, the Alpine, the Mediterranean,
the Slav, the Teuton, the Latin, the Anglo-Saxon, the Pole, the
Greek, the Hindu, the Turk, and many others were struggling
for expression in the life of the time, for language, geography,
for the ‘‘rights of minorities,”” for independent organization
of political states. The struggles of these forceful groups were
fundamentally significant in the social life of the time, as they
were of far-reaching importance in the domain of political
theory. The defenses, justifications, and rationalizations of the
interests of these groups, were the immediate occasion for the
elaboration of many types of political speculation. Sometimes
these systems were thinly disguised racial or nationalistic or
state propaganda, and at other times were but faintly touched
with it. Many interesting practical situations arose when the
theory or interest of the economic class clashed with the theory
of the ethnic-geographic group.

The religious groups were powerful during this period, but
they did not develop new types of religio-political philosophy.
Germany, France, and Italy were the scenes of sharp struggles
for power and prestige, but the theoretical by-product was not
notable. There were no theories like those of the Monarcho-
machs after the Reformation, nor was there a Bonald or a
Lammenais as in the post-Revolutionary period of the early 19th
century. The older theologico-political doctrines were little
expanded, except that as the end of the period drew near, Figgis
and others developed the doctrine of the corporate independence
of the Church within its strictly ecclesiastical or moral sphere.
The spread of the missionary movement, the rise of Judaism and
Zionism, the development of Christian Science and various forms
of spiritualism, and the struggles of Catholicism in the Latin
nations of Italy and France were notable events in this period,

tSee T. Simar, Etude critique sur la formation de la doctrine des Races.



RECENT TENDENCIES IN POLITICAL THOUGHT 11

although not of fundamental significance from the point of view
of political theory. Of deeper meaning in political philosophy
was the beginning of the Christian social movement which arose
in the 80’s and spread rapidly over the continental countries,
England and later America. This movement touched both the
Protestant and the Catholic groups, and assumed various forms,
ranging from socialism of the Marxian type to reformist devel-
opments of all shades and colors, deep-tinged and diluted.

It is important, in the next place, to look at the intellectual
equipment of the times, with a view to observing the types of
reasoning which politics found at hand and utilized in the con-
struction of political argumentation and theory. Here we may
turn toward religion, philosophy, and science, for clues to the
political logic of the day.

The religious development of this period presented no features
of revolutionary significance. The early struggle between
science or biological science and religion came to a close in
various forms of assimilation and reconciliation. The doctrine
of evolution, at first condemned, was later taken over by the
church in somewhat the same manner as Aristotle, ‘‘the heathen
philosopher,’’ was absorbed by the medi®val ecclesiasts. Agnos-
ticism and scientific materialism remained grimly unreconciled,
however.

The great breach in civilization represented by the lack of
coordination between religion, science and philosophy continued
to be one of the outstanding features in the psychology of the
time. It left a tragic gap in the mores of the day, a disharmony
in the epic of progress. The conflicts between these forces
imperiled the fundamentals of duty and obedience, the bases
of social discipline; in short, the most fundamental forces of
social and political cohesion. Religion was hard pressed to give
an answer to the question what is right and what is wrong in the
midst of conflicting standards of capitalism and labor, of scientific
materialism and old-time idealism. And since political philos-
ophy pre-supposes other standards, political theory itself was
embarrassed by the lack of agreement upon many of the funda-
mentals of human conduct.

On the whole, it is plain that religious rationalizations were less
influential in shaping the logic and direction of political theory
than in the preceding period, following the French Revolution.
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Tae INTELLECTUAL EQUIPMENT OF CONTEMPORARY POLITICAL
THEORISTS

A landmark in the evolution of human thought in this time
was the advancement of what came to be called ‘‘Science’’—
in the main the study of ‘‘natural’’ or ‘‘physical’’ science.
Biology in particular received an immense impetus from the
discoveries of its great student, Darwin, and advanced by leaps
and bounds in the following generation. Chemistry and physiecs
were almost equally stimulated and effected progress undreamed
of in previous eras. At the very end of the period, the epoch-
making discoveries of Einstein regarding the nature of time
and space gave these ideas their latest expression.! Alike in
the individual cell, in the atom, and the ion, and in the widest
sweep of space, scientists sought to measure and compare the
phenomena of physical life. At the same time, mechanical
invention and appliance reached a stage of development and
perfection hitherto unattained in any known era of the human
race.

But the advances of science were not fully reflected in the
domain of social phenomena where the earlier doctrines based
upon tradition and the influence of class and group interpreta-
tions continued to be dominant. The cultural groups were more
closely related to the religious and authoritarian forces in human
life, more controlled by precedent, less familiar with the meas-
urement, comparison, and standardization of the natural
scientist. Only slowly was attention directed to the fact that
human nature could not be omitted from scientific nature, and
only slowly was a methodology undertaken and developed.

The attempt at application of scientific theory to problems
of social and political control varied widely. Thus, Spencer
developed a theory of laissez-faire in the terminology of social
science, while Huxley was entirely at variance with Spencer’s
main conclusions, and continental scientists were but little
affected by this controversy.? The eminent German scientist,
Haeckel, worked out a theory of materialism in religion and of
opposition to social democracy in the domain of politics; but,

1 Libby, History of Science; and Sedgwick and Tyler, History of Science.
* David Ritchie, Darwiniam and Politics. '
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on the other hand, the equally eminent scientist, Wallace, became
a great champion of democracy and a strong opponent of the
existing forms of capitalism.! Eminent biologists defended the
necessity of war, while others equally conspicuous decried and
denounced it.

All types of political and social theory conjured with the term,
scientific. There was scientific socialism, scientific democracy,
scientific aristocracy, scientific anarchism, scientific militarism
and scientific pacificism; scientific paternalism, and scientific
laissez-faire; scientific materialism and scientific spiritualism;
scientific “selfishness and survival of the fittest and scientific
altruism. But on the whole the name and authority of science
were more frequently coveted and appropriated than its efficient
spirit and objective method which reached for the truth without
regard to struggles of interests for power, or without respect to
authority or convenience rooted in the past. Of scientific social
studies it might truthfully be declared that not every one who
saith, ‘‘Lord, Lord,’’ shall enter into the kingdom.

The philosophical development of this period was not striking,
particularly in its bearings upon political and social theory.
Few attempts were made to bridge the gap between science
and philosophy by further efforts like those of Lotze in his
Microcosmus (1864) or to construct a synthetic interpretation
of human knowledge as of Herbert Spencer.? Theoretical
science had not yet encompassed philosophy, and philosophy had
not yet extended its boundaries to include and assimilate modern
science, although there were some tendencies in this direction.
Psychology was a connecting link, but not yet thoroughly estab-
lished in its methods or scope.®

The philosophy which had dominated the European mind in
the first half of the 19th century, had now declined in power
in the next generation, but revived somewhat in the later form
of neo-Hegelianism, in Germany, in England and in the United
States. Yet it no longer exercised a commanding influence on
the formation of political thought.* Pessimism and Agnosticism
were widely prevalent types of philosophical speculation, the

1 A, R, Wallace, The Revolt of Democracy.

3 Compare with this Von Humboldt's earlier Cosmos.

» Merriam, “The Significance of Psychology for the Study of Politics,” Am.
Pol. 8c. Rev., Aug., 1924,

¢ Merz, History of European Thought in the 19th Century; R. B. Perry, The
Present Confiiot of Ideals; Hoernl®, Studies in Contemporary Metaphysios.
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former with especial strength in Germany and the latter in
England. Realism and Idealism continued their struggle for
the priesthood of the mind, the former invoking the aid of
science and the latter inclining to ally itself with religion and
mysticism. But while there were elaborations and new applis
cations of these idea systems, there were no strikingly new
developments of the philosophical views already developed in
the earlier part of the century. Materialism undoubtedly came
to the aid of Realpolitik as did Idealism to the assistance of
Idealpolitik, but these relationships may be too strongly
stressed.! Thus social idealism, especially as seen in the advance
of the socialistic movement, was based ostensibly at least upon
a materialistic philosophy, while opposition to radical change in
the social or economic or political world might rest upon idealism
approaching religion in its attitudes and general point of view,
‘Whether the connection between Nietzsche’s pessimism. and
materialism with militarism was as intimate as some believe may
well be doubted, in view of the development of nationalism and
imperialism in other situations at the same time. The objective
student will not be too much moved by heated war propaganda,
but will weigh the social and industrial situations more calmly
than we are perhaps able to do to-day.

Toward the end of this period there appeared new forms of
philosophy in the shape of Bergsonism? and of Pragmatism.
The French philosophy was a protest against the mechanism and
mechanistic interpretation of the time—a revolt against a
mechanical age® The élan wvital of Bergson was relied upon
to furnish a spiritual interpretation of human life and conduect,
more satisfying than scientific materialism. With dramatic
swiftness the ideas of the French advocate of this new intuition-
ism and spiritualism spread through the philosophical world,
but its vogue waned in the light of the advances of modern
science and the appearance of more recent psychology. In the
political world its influence was negligible.

Pragmatism, developed by James, Dewey and others, was a
reaction from any absolute system, whether materialistic or
spiritual, mechanical or vital, and it struck out for a ‘‘plural-

1 Dewey, German Philosophy and Politics.

s See A. W. Moore, Pragmatism and Its Critics; also Creative Evolution by
Dewey and others.
3 Compare Tagore and the Indian anti-Western civilization doctrines.
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istic’’ interpretation of life. The pragmatists contended for
truth as tested by reality and its fruits, for the pragmatic union
of life and philosophy in the form of practical values, as against
the absolute values of the earlier dogmatists.,! In their view,
the working or experimental test of truth is the soundest.
European philosophy, says Dewey, arose when intellectual
methods and scientific results moved away from social traditions,
and philosophy will revive when it codperates with the course
of events and makes clear and coherent the meaning of the daily
detail. “‘To further this articulation and revelation of the
meanings of the course of events is the task and problem of
philosophy in days of transition.”’

It cannot be said, however, that either Bergsonism or Prag-
matism exerted a wide influence on the course of political
thought, in the period under discussion, whatever power they
may later wield, or that current political theory made wide use
of its forms or methods. Locke, Mill, Hegel, Comte, Spencer,
were still the most significant factors, projecting their influence
into this later period. More remote influences were those of
Plato and Aristotle, one in the field of the Utopias and the other
in that of practical prudence and sagacity. More variations of
types and forms were supplied by psychology in the recent
period than by the older philosophy, and more by natural science
than by these. Neither of these branches of human knowledge,
however, undertook to formulate comprehensive views and inter-
pretations of human life, and these were still supplied by the
formulas and assumptions of the older philosophy. Under the
surface of political struggles, of social groups struggling for the
mastery and for justifications of power achieved or in prospect,
the older philosophies enjoyed an uninterrupted reign. Plato
and Aristotle were the basis of many politico-philosophical sys-
tems. St. Thomas was revived and his doctrines lived again
in the minds of many. Kant and Hegel, Locke and Mill and
Spencer underlay many a fine spun political doctrine. Hobbes
and Rousseau were not without their quiet influence, especially
in the case of the French philosopher.?

Concluding these general considerations regarding the back-
ground of political thought during the last generation, it is now

1 John Dewey, Reconstruction in Philosophy.
3 See Herbert W. Schneider, “Political Implications of Recent Philosophical
Movements,” Infra, Ch, VIIL
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possible to examine more closely the development of political
theory.

MeTHODS OF PoLiTicAL INQUIRY

Within the field of political inquiry various types of methods
were developed and applied.! Among these were the earlier
philosophical systems employing in the main the weapons of
abstract theory. In this group are found representatives of all
classes and types of economic and social interest. Bosanquet’s
philosophical theory of the state supplies a notable type of Neo-
Hegelianism, but of sharper significance is Dewey’s pragmatic
theory of democracy. The studies of Bertrand Russell, the
eminent mathematician in the field of politics, afford an inter-
esting example of this type of theorizing, as do the writings of
Cole and Sorel in the field of guild socialism and syndicalism.
Hobhouse and Hobson may be classed in the philosophical school.
Nietzsche and Tolstoi developed their systems of thought in
philosophico-literary forms of expression.

In the juristic field there were many students of politics.
This list includes Gierke and Jellinek in Germany, Wurzel and
Berolzheimer in Austria; Duguit in France; Maitland, Pollock
and Dicey in England; Pound in the United States—all of
whom elaborated political systems primarily from the viewpoint
of the lawyer’s logic, with many variations from the traditional
point of view. Generally, however, juristic theory was absorbed
in the mighty task of keeping the process of juristic application
abreast of the rapidly changing times, which made old facts
and theories out of date and constantly necessitated the greatest
perspicacity and flexibility on the part of those who made the
interpretation of the law.?

The continental jurists in particular struggled hard with the
adaptation of the law of changing social and economic needs,
in this respect following the precedents earlier set by Von
Ihering. The ‘‘subjective’’ public law of Jellinek and the
‘“‘projection’’ theory of Wurzel, are notable examples of the
sharp reasoning of the juristic group. Here also we find the

! “Recent History of Political Thinking,” Am. Pol. Sc. Rev., XVII, 275. :
Robert Plloty, Politik als Wissenschaft, ign Handbuch der Politik, vol: 1. 52083
28¢e Infra, Ch. V.
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beginnings of masterly effort to interpret law in terms of eco-
nomic #nd social environment conspicuously displayed in the
writings of Menger and Berolzheimer. The application of mod-
ern psychology to jurisprudence penetrated more slowly, and
then through other channels than the established expounders
of the law. It advanced through the study of criminology which
during this period made very rapid progress and far outstripped
the current legalists—to such an extent in fact that their prac-
tical recommendations only with the greatest difficulty found
their way to recognition by the courts of law.

During this period the international jurists further developed
the doctrines and practices of international law. This was on
the whole, however, a very stony field. The considerations of
nationalistic policy on the one hand and on the other the inflexi-
bility of the jurists, made it difficult to take full account of the
notable and significant developments in the field of economic
and social relations. The jurists in the main lived in the atmos-
phere of precedent and custom, adequate when not too rapidly
outgrown.!

The greater number of students of politics was claimed by the
historical and comparative method, established in the first half
of the 19th century and then developed and applied in the
latter half. The genesis of political institutions and the careful
analysis and comparison of various types interested many of
the leading authorities in the domain of politics at this time.
This group was represented by such writers as Bryce, Sidgwick,
Seely, Lowell, Hasbach, Meyer, Burgess, Orlando, and an im-
posing array of writers of comparative studies and monographs
of various types. A large number of historians who after all
were chiefly occupied with the task of developing institutional
political history may properly be placed in the list of these
thinkers. They searched the world for specimens of institutions
past and present, analyzed and classified material, but without
much success in the development of general principles of politics.
In fact, many of them expressly repudiated the possibility of
discovering any general principles or ideas in the realm of the
political.

The outstanding representative of this group was Lord Bryece,
who for two generations carried on a series of practical and

18ee Ch. 1V of this volume,
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theoretical inquiries into the working of modern political insti-
tutions, finally embodying the results of his rich experience in
Modern Democracies, (1921). History and observation com-
bined with practical experience are here most conspicuous, while
philosophy and psychology are subordinated, but by no means
excluded. Bryce distrusted the past performances of philosophy,
but was not yet assured of the possibilities of the rising science
of political psychology. A pre-eminent German student of
similar range of observation was Kohler, who delved into the
legal practices and ways of all peoples everywhere, endeavoring
to establish the genesis of juristic institutions.

The chief mechanisms of political inquiry developed during
this period were those of statistics and psychology. Statistics
was not a new instrument of social observation, but it was much
more highly developed during this period than ever before in
the history of mankind.! Quantitative measurement of social
phenomena was undertaken by large groups of observers, em-
ploying the machinery of the government in some instances and
private foundations in others. Notable progress was made in
this highly important direction. Statistiecs of population and
of wealth in particular were advanced far beyond any develop-
ment reached in earlier times. Statistical tabulation often took
the place of, or at any rate supplemented, the broad generaliza-
tions and philosophical conclusions which had frequently been
the limit of scientific inquiry in politics. Even the most super-
ficial comparison of the older treatises upon politiecs with those
of more recent date shows the extent to which additional fact
material has been brought into play in the later forms of discus-
sion of political problems. Governmental publications advanced
notably in the extent and variety of statistical material regard-
ing social, economic and political phenomena, although of course
still far from complete in their range of observation.

In the field of psychology, progress was much more rapid,
and in many ways far surpassed the dreams of the most pro-
phetic minds a century ago. Advancing from purely philosophical
inquiry to standardized and comparable methods of observation,
psychology became an instrument of relative precision and uni-
formity in its application.? It was no longer introspective and

1 John Koren, History of Statistics.
3 Brett, History of Psychology.
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meditative alone, but developed instruments of observation
standardizable and comparable, and began to make possible a
clearer understanding of human conduct, and of what had
hitherto been charted as the great unknown in human nature.
The significance of psychology for political inquiry was not at
first fully appreciated, but in time the results of the psycholog-
ical method began to be taken up by the jurists and the student
of the processes of political control. Political psychology began
to be a subject of discussion and the terminology of psychology
came into common use in political inquiry, although it cannot
be said to -have received a genuine application to many problems.

In polities, the psychological tendency was best represented
by the thought of the English philosopher, Graham Wallas,
especially as seen in his Human Nature in Politics and later in
his systematic study entitled, The Great Society. Wallas’ work
is an attempt to interpret political phenomena in terms of psycho-
logical forces rather than in terms of form and structure. The
fundamental forces considered were those of Intelligence, Love,
and Happiness, on the basis of which he endeavored to rebuild
a political theory and a political structure. His work in this
field was suggestive rather than conclusive, however, inspiring
and stimulating further inquiry.!

Of great significance in the methods of political theory were
the inquiries of anthropology, ethnology and archsology, which
opened out wide vistas in the early development of man and in
the characteristics of various races of men. In the field of
quantitative measurement anthropology made material progress
and endeavored to fix the characters of groups by physical stand-
ards and tests, without carrying the principles of scientific com-
pletion further. Even anthropology was often overlaid with
race prejudice, or with national influence or propaganda of an
absurdly transparent type. Sometimes the inquiries took the
form of geographical studies, at times called anthropo-geog-
raphy, the beginnings of which may be found in the political
science of Bodin in the 16th century. The researches of Ratzel
and others in this field were of special magnitude and value.
In the most advanced form, these students undertook the inter-
pretation of human relations in terms of geographic environ-
ment, but this was very speedily extended to cover more than is

1 Walter Lippmann, Preface to Politics; Public Opinion, and other works.
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usually contained within the limits of the term geography. On
the whole, their inquiries were immensely useful in that they
tended to shift the emphasis in political speculation from the
traditional and authoritarian to the material, the measurable,
the comparable factors of the present.

These inquiries did not yet supply answers to many of the
most significant questions raised regarding the nature of races
and nations. What are the specifically innate characteristics of
the various races or groups or nationalities, by whatever name
known? What are the specifically acquired characteristics, the
social heritage as it came to be known, of these groups? How
far may they be determined and defined? What is the difference
between the biological heritage and the social heritage of the
English and the Chinese, or the Italian and the Russian? To
these questions the answers were vague and obscure, rhetorical
or emotional or patriotic, without being accurate or scientific,
or in any sense definitive. Casual and superficial traits and
characters were often taken for the temperament and attitude
of the group, often with the most astounding disregard for the
primary elements of scientific method.

It is evident that progress was being made in the methods of
political science, but the process was a slow-moving one.! The
impartial observer must conclude that the political philosophies
of this time as of the earlier period were deeply colored with
the obvious interests of race, class and nation—in short, with the
defensive and aggressive propaganda of various groupings.
But, while this was, all things considered, the dominant char-
acteristic of political philosophy (and social and economic
theory in no manner differed from it), there was shortly emerg-
ing an objective and scientific attitude. There is evident a dis-
tinet tendency and a conscious effort to rise above the limitations
imposed by the peculiar needs of any particular group, whether
nation, class or race. Little by little, and step by step, the
standards of impartial intelligence were entering the domain
of political theory. Comte’s plea for a positive philosophy was
not realized; yet the various disciplines of natural and social
science were gradually converging their lines upon the problem

of human nature and conduct, and specifically on the political

! For the influence of other soclal sciences upon that of politics see: “Recent

History of Political Thinking. loc. cit.: and the concluding chapters of this
voiume,



RECENT TENDENCIES IN POLITICAL THOUGHT 21

nature, psychology, or behavior of man; upon the analysis of
the constituent elements in the process of political control; and
upon the possibilities of their training and adaptation by human
intelligence. The language of traditional authority, of custom,
or group propaganda was still the official language of the time;
but there was coming into use beside it the international lan-
guage of science, tentative and incipient, it is true, rather than
dogmatic and authoritative, but still heard from time to time.

ActuAL PROGRESS IN POLITICAL SPECULATION

The specific discussion of political theory is a topic possible
to examine satisfactorily only in considerable detail, but the
broad outline of the scope and development of the main lines of
political speculation may be set forth as an introduction to the
more minute inquiries hereinafter presented.

The discussion of the origin and basis of the state was con-
tinued but upon somewhat different lines from those followed in
the present century. The social contract theory already rejected
in the preceding period was not revived by any very significant
group of thinkers; and it was subjected to searching criticism.!

The origin of the state was now sought in various historical,
anthropological and ethnological inquiries, which tended to take
the place of the claborate consideration of the fictitious state of
nature, looming so large in the ratural law philosophy. At this
point attention was directed more and more to the rule of violence
and conquest by ethnic or other types of groupings rather than
to voluntary consent or agreement. The economic and social
basis of the state was also considered by writers of the type of
Gumplowicz,2 Ratzenhofer,® and Oppenheimer.* The general
tendency was toward the somewhat agmostic conclusion that
scientific knowledge of the origin of the state still remained
imperfect and that any conclusions must frankly be qualified
and tentative.® In short, there was a disposition to agree with

1For example by Ritchie, David G., Natural Rights.

2 Sociologische Staatsidee.

* Wesen und Zweck der Politik.

¢ Der Staa?.

s Interesting studies of subhuman group were made by many students. OCf.
A. Espinas, Des Sociétés animales; Fabre, La vie des insects; Wheeler, Social

Life Among Insects.
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the earlier statement of Rousseau that while the ideal state would
be an association, the actual state seen in history had been largely
an aggregation held together by force and fear.

Not only the beginnings but the continuing authority of the
state, the basis of political obligation, was widely discussed
during this time. As in all periods of political speculation, the
problem why men obey or conform was one of fundamental
importance. In this period especially the struggle between
industrial groups led to the revival of the discussion of the
principles of revolution and to searching inquiries into the
nature of political obligation. The authority of the state was
threatened by the attacks of anarchism in the earlier part of
the century, and to the aid of anarchy came syndicalism and
anti:authoritarian socialism. The syndicalist theory identified
the state with the institution of capitalism, and hence challenged
its authority and hailed its dissolution. Syndicalist champions
undertook to create a new form of organization, not to be called
a state, within the shell of the old. The detail of this new method
of association was only vaguely developed, but there was no
vagueness in the emphatic protest against the state, and the
contention by champions of the new order that no organization
could claim political obligation from its members unless that
group was founded upon a labor or proletarian basis.

Anarchism challenged outright the binding power of the state,
and particularly through Count Tolstoi and Prince Kropotkin
further developed the theory of Proudhon. Tolstoi undertook
to establish anarchism on the basis of the New Testament and
the doctrines of Jesus, and was widely influential in spreading
the theory of non-resistance. Prince Kropotkin emphasized the
function of co-operation in the formation and continuance of
social organization.? In its later form anarchism denied the
validity of political obligation upon biological grounds pri-
marily, following in general the theories of Kropotkin and
Spencer upon this point.

The gospel of force, the modern theory that might makes right,
projected by Nietzsche, the militarists and the Realpolitiker,
made power the basis of the state, and obedience to it a matter

1 See Delisle Burns, The Principles of Revolution,; Hyndman, The Evolution
of Revolution; Georges Sorel, Reflections on Violence, Fr. (trans.); Lenine,
The Proletarian Revolutiom in Russia and other works.

3 Especially in Mutual Aid a Factor in Evolution.
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of compulsion rather than of co-operation. These doetrines were
widely accepted, although not always openly and frankly avowed
by those who followed them. Those who possessed the will to
power and the facility to execute this will, so the theory went,
are the natural rulers of mankind, regardless of social contracts
or theories of association among men. No other explanation is
required or can be found. Accompanied by a philosophical
guard of pessimism and materialism, this doctrine was wide-
spread throughout the world. "It has also its connections with
the doctrine of the survival of the fittest in the biological world
and the thedry of free competition in the industrial world. In
international relations and in the business world, the doctrine
of ruthlessness was widely adopted in practice even when not
in theory.

‘Why do or why should men obey, was one of the major prob-
lems of the time to which theorists of varying types addressed
themselves. Significant types of these are Thomas Hill Green’s
Principles of Political Obligation and Bosanquet’s Philosophical
Theory of the State, both largely under the influence of the
Hegelian philosophy. One of the most ingenious suggestions was
that of the French jurist, Duguit, who evolved a principle of
‘‘social obligation,”” which he undertook to substitute for the
earlier doctrine of political obedience. Obligation, in this
theory, became a form of ‘‘social service’’ to which individuals
are bound by virtue of the necessities of social organization,
rather than because of the power of the government or a contract
to obey or any utility or advantage involved in obedience.!

In many quarters the Aristotelian doctrine that man is by
nature a political animal was revived and restudied in the light
of modern discoveries in the field of ethnology and psychology.
The general tendency was to place the discussion of the nature
of political obedience more and more upon the ground of funda-
mental impulses, ethnie, economic or psychological, rather than
upon the basis of abstract philosophy as in the 18th and early
19th centuries. The most usual rationalization of obedience to
the state was unquestionably some form of the theory of contract
and consent of the governed,? but the notable new tendency
was to scrutinize the fact of command and obedience more objec-

! Law and the Modern State.
3 8ee Willoughby, Social Justice, on “The Right of the State to Be.”
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tively and with some effort at any rate toward scientific appraisal
and measurement of the process.

On the whole, this particular generation was characterized by
a remarkable development of ‘‘anti-stateism,’’ converging from
many points in an attack upon the validity of the state. The
anarchist, the syndicalist, certain of the religious groups,' some
of the socialistic sects, all united in the warfare against the
power of the state and against the duty of obedience to it, in
the sense of philosophical obligation to obey its commands. At
the same time no new hypothesis appeared to add strength and
dignity to the wavering power and prestige of the state. Science
had not come in to take the place of the weakening philosophies.
At this point, political philosophy was clearly in a transition
stage, with various hypotheses struggling for recognition, but
with no one explanation generally accepted as definitive.

The specific forms of government were objects of extended
political discussion during this period. The earlier classification
of types of government remained little changed. Efforts were
made to introduce new eclassifications, notably in the elaborate
systems presented by Jellinek.? In international affairs, the
suzerain state appeared as a new type to be placed beside the
sovereign state, just as the federal state had appeared in the
preceding generation. In internal affairs, plutocracy and com-
munism appeared as types of industrio-political rule.

Special interest was developed in the discussion of democracy
and monarchy or aristocracy, and great leaders of thought took
part in this controversy which lasted throughout the entire era.
Bryce’s Modern Democracies, Hasbach’s Die Moderne Demok-
ratie, Lecky’s Democracy and Liberty, Mallock’s Aristocracy
and Ewvolution are types of the discussion during this time.
Practically, the democratic theory went around the world, taken
up in nation after nation, and theoretically much the same tri-
umphal march was made everywhere. The exceptions were Ger-
many and Japan where the theory of hereditary monarchy
survived, and at the end of the period Russia, where democracy
was attacked by communism. The monarchical ecriticism of
democracy centered upon its extravagance and incompetence
while the communistic criticism was directed at the control of

18ee J. N. Figgis, The Church in the Modern State.
? Die Lehre von den Staatenverbindungen.
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the forms of government by industrial aristocracy or plutocracy,
as it came to be called.! Other criticisms of democracy were those
made by Lecky, who contended that the progress of popular
government was hostile to the preservation of individual liberty,
and intimated that greater tyranny was possible under demo-
cratic forms of rule than under any other.

The theory of monarchy rested no longer primarily upon
divine right or upon the superiority of the hereditary process of
transmitting political power, but rather found a justification in
its capacity for efficiency.? Intelligent, energetic government,
it was now said, is more readily obtained under monarchy with
its concentrated authority and responsibility than under any
other type of rule. As a matter of fact, however, all monarchies
tended to become constitutional or restricted governments.
Even Germany and Japan, the outstanding types of monarchy,
reckoned with parliaments, political parties, and public opinion.
At the close of the period, the monarchical form of government
was left practically without theoretical defense, except in
Germany.

The nature of representative government was widely discussed
during this period.® The efficiency of the representative plan
was attacked by those who were critical of democracy and dis-
trusted its results, and it was proposed to replace the tradi-
tional territorial system of representation by occupational repre-
sentation, in which various industrial or other occupational
groups should be reflected. Sometimes this took the form of a
demand for proportional representation, and again for occupa-
tional representation. The latter at the end of this epoch came
to be known commonly as the Soviet system. The Webbs
adroitly advocated a system in which there should be a Political
Parliament and a Social Parliament.* Obviously, this discussion
did not touch the bases of democracy, since a democratic system
might theoretically rest its representative branches either upon
a territorial or an occupational basis or upon both.

During this time, a check on the representative system in the
form of the initiative and referendum became common in certain

1 Best summarized in Hasbach, op. cit.; also Roscher, Politik.

3 Democracy and Liderty; Compare Faguet, The Cult of Incompetence.

$See H. J. Ford, Representative Government (1924) for review of typical
theortes.

¢ Sidney and Beatrice Webb, A Constitution for the Soctalist Oommonwealth
0] Qreat Britain. 1020.
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states. This demand for direct legislation rested partly upon
a theory that democracy might function directly, and partly as
a practical means of checking the excesses of unrepresentative
government. Radicals opposed the direct system where they
found themselves in power, and in like manner conservatives
demanded these same devices when they seemed likely to give
them a larger share in the government of the community. Thus
the referendum became the child of the progressive group in
America, and of the conservatives in England, Senator LaFol-
lette and Lord Balfour both favoring it, but for different reasons,
or rather because of different situations.

‘While there was a large body of discussion regarding the
nature of democracy and its organization, there was perhaps
an even greater amount of discussion of industrial democracy.
The development of representative government went on as
rapidly in industry as well. Limitation of authority through
the participation of the workers in industrial control came to
be a common feature of the time. Numerous forms of work-
men’s participation in the management of and responsibility
for industry were found on every hand. Sometimes these
processes were accompanied by theorctical discussion, but often
were based on practical expediency rather than on a formulated
principle.

The actual development of democracy can be accurately
traced only by observing its gradual spread throughout the
various branches of social organization.! Political democracy
was only one phase of the broader movement which tended con-
stantly to become industrial democracy, and in the broader sense
of the term, social democracy. The theory of this new movement
was developed sometimes by democratic liberals, sometimes by
socialists, sometimes by syndicalists or by communists. It was
often resisted, however, by the old-time advocates of democracy
—the older liberals—who fixed the limits of democratic expan-
sion at the ‘‘political’’ boundaries. On the other hand, workers’
control of industry was at times urged by monarchists and the
advocates of monarchical and aristocratic rule in the political
field. Thus an industrial communist might occasionally be found
favoring monarchy, while on the other hand staunch defenders
of democracy might be found bitterly opposing shop councils

1 See Webb’s significant studies of industrial democracy.
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or other forms of democratic participation in industrial and
social control.

The doctrine of equality was freely discussed during this
period in its political, economic and ethnic aspects. The demand
for greater economic equality through land ownership had been
significant in the French Revolution. Now the demand for
economic equality in the industrial world, as distinguished from
the land-owner’s world, was an outstanding feature of the time.
The struggle against the domination of industrial life by the few
was as vigorous as that against landed aristocracy had been.
The nature of the equalitarian principle in this field was not
always sharply defined, and in fact was given many different
interpretations by socialists, guild and otherwise, and by those
who demanded democratic control of industry. At times polit-
ical equality was defended by capitalism, and in many instances
political equality was denounced as the snare of the bourgeois
designed to catch the proletarian seeking economic equality in
industry.

The democratic theory of equality in civil and political rights
with wide inequality in the economic world was challenged not
only by the communist, but also by the race groups who pro-
tested against their fundamental inequality. Japan’s demand
for race equality was as significant as Russian scorn for demo-
cratic equality. From the point of view of democratic theory
and practice the equality of all races was not conceded and the
ethnologist and the biologist were summoned to aid in demon-
strating race disparities. The psychologists endeavored to show
the differentials in the fundamental intelligence of human
beings, and some drew conclusions adverse to democracy and
equality from their results.!

The unit of political organization was a frequent topic of
inquiry amid the changing conditions of this period, with its
rich variety of ethnical and economic expansions and concen-
trations. Should class, race, or land become the basis of the
state? Nationalism was the center of the struggle, with the
forces of internationalism assailing it on the one side, and the
prophets of pluralism on the other side. The nation maintained
itself, indeed, more than held its own, and in the doctrine of
‘‘self-determination’’ developed at the very end of this period,

18ee infra. Chs. II and XIIL
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nationality attained its highest peak. The great apostles of
nationalism in the early part of the 19th century, men of the
type of Lincoln, Mazzini, and Bluntschli, were not surpassed
during this time, but were followed by other eloquent defenders
of the nationalistic state, such as Treitschke, Burgess, and a long
series of continental expounders of the nationalistic point of
view.! Pan-Germanism, Pan-Slavism, and other similar types
of nationalism sprang up, demanding national expression for
ethnic groups in all quarters of the globe—in Asia, in Africa,
as well as in Europe and America. The Great War aroused the
national spirit to its highest pitch. Nationalism in fact became
a significant part of the war propaganda upon both sides of
the controversy.

The term nation was variously defined by different authori-
ties; but the chief definitions followed the line of the political
organization of ethnic and geographic unities, without much
regard to economic unity ; indeed, in some instances, in absolute
defiance of such considerations. The psychical aspects of nation-
alism were also considered by many thinkers, who endeavored
to find in what they called the spiritual unity of the nation, or
in its psychological unity, or in its symbolic unity, the essence
of the specifically ‘‘national.”” The most general practice, how-
ever, was to employ a great drag-net, drawing in all of the
factors, the ethnic, the economic, the historie, the spiritual, the
psychological and the symbolie, and combining them to make
in the aggregate an enumeration of the characteristics of a
nation.

No part of the world escaped the influence of these nation-
alistic ideas. They were readily adopted by the versatile
Japanese, and later found expression even in China where
national tendencies had been for centuries almost extinguished.
In India, the idea of self-determination took the shape of the
Indian home-rule movement, which, little by little, grew stronger
in the 20th century; and the pan-Islamic sentiment awoke from
a long sleep. So strong was this tendency that it became difficult
to obtain unbiased and objective estimates of nationalism, even
by those who were presumably scholarly, eritical and scientific
analysts.

In the meantime, the theory of internationalism was also gain-

1 Dunning, History of Political Theories, Vol. 11I, Ch. 8.
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ing strength.! Its causes were found in the rapidly developing
means of- communication and transportation. The international
relations alike of capital and labor, the tendency of science and
learning, cross the boundaries of the national state. The con-
stantly growing size of the national unit of government itself
was seen in Great Britain, in the United States, in Germany and
elsewhere. There were relatively few defenders of the world
state as a unit of world organization, but there were on every
hand advocates of the organization of the world on a scale larger
than that set by the limits of nationalism alone. Labor, in
particulars was in theory frankly international in its sympathies,
although in practice nationalistic sentiment proved too strong
for the broader sentiment of internationalism.

One of the outstanding features of the time was the develop-
ment of federalistic theories of the state. The political theory
of federalism, based largely on geographical isolation, had devel-
oped in the earlier part of the 19th century, notably in the
United States and in Germany, and had found expression in a
definite form of political organization; but with the consolida-
tion of such states, both the theory and the practice of federalism
had tended to fall into a decline. Economie federalism, how-
ever, had also developed in the early part of the 19th century,
notably in the theory of Proudhon. With the sharper division
of classes on an industrial basis, and of professional and voca-
tional groupings, attention was again directed toward the fed-
eralistic doetrine as a means of political association and organ-
ization. Again and again, especially toward the end of this
period, recurred the problem of the organization of the state
upon the basis of economic or professional groups rather than
upon a geographic or an ethnical basis, or upon some combina-
tion of ethno-geographic factors.?

Sometimes this line of thinking led to a doctrine of propor-

- tional or occupational representation, and at other times, to a
theory of ‘‘political pluralism.’’® Among the pluralists were
found the syndicalists, the guild socialists, and the regionalists,

1 See Pitman B. Potter, International Organization; John A. Hobson, Toward
International Government, 1915 ; Darby, International Tridunals.

3 The group theory was given a legal basis in Otto Glerke's notable study,
Das deutsche Genossenschaftsrecht.

s See the admirable article by F. W. Coker, “The Technique of the Pluralistic

State,” in Am. Pol. Scé. Rev., Vol. 15, p. 168. Also Ellen Deborah BEllis, “Plural-
istic State,”” Ibéd., Vol. 14, p. 393 ; Boncour, Le Fédéralisme Hconomique,



30 POLITICAL THEORIES

or those were sometimes called the economic federalists. The
pluralistic political theory may be looked upon as a rationaliza-
tion of actually existing and developing group solidarity, and
in fact can be interpreted and understood successfully in no
other way. Among the very vigorous advocates of these new
doctrines were the French publicist, Duguit; the economist,
Boncour; the English guild socialist, Cole, and the anarchist
leader, Kropotkin. Whether the unit of political organization
should be geographical blocks with ‘‘natural’’ boundaries, or
ethnic groups with or without regard to ‘‘natural’’ boundaries,
or economic classes with or without respect to ‘‘regions’’ or
boundaries, remained a topic of intense interest, both theoreti-
cally and practically. In scientific theory there was no con-
clusion upon this point, and in the world of affairs there was
the sharpest clash between conflicting jurisdietions.

The doctrine of sovereignty was less widely discussed than in
the early part of the century, but was still an object of wide-
spread controversy. Attempts were made to eliminate the term
and the concept as well from the domain of public law as of
political theory. A vigorous attack was made by Hugo Preuss,
Gemeinde, Staat, Reich als (Gebietskoerperschaften, proposing
the substitution of the term Herrschaft for the hated ‘‘sover-
eignty.”” Duguit suggested the term ‘‘social solidarity’’ as bet-
ter expressing the relations involved in authority; while Cole
would substitute ‘‘a democratic supreme court of functional
equity’’ instead of the power of the state. All of these groups
insistently and persistently belabored the Austinian theory of
sovereignty as they understood it, although it seemed to many
that they did not take the trouble to scrutinize carefully the
real significance of the Austinian jurisprudence.

The main attacks of the pluralists were directed against what
they called the ‘‘monistic state.”” Its champions contended that
the doctrine of the centralized state and the theory of sovereignty
accompanying it had no longer any real vitality or usefulness.
They endeavored to show that these concepts interfered with
modern political organization. Whatever validity the older
ideas may have possessed in the period of transition from
feudalism to nationalism has long since been lost in the face of
developing internationalism on the political side and economic
federalism on the industrial side. The state, in the pluralistic
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theory, is only one in a long series of groups, and possesses no
special significance and no special authority in comparison with
the others. The commercial group, the agricultural group, the
ecclesiastical group, each is as significant as the state. Each
has its own power to make rules and regulations covering its
own group interests and group affairs, but no particular sanc-
tity attaches to the command or orders of any one of these
groups as compared with the demands of the others. The validity
of the laws of any group depends upon the growth of the group
or upon the conformity of the rule to certain assumed principles
of right amtl justice. Instead, then, of one centralized state with
absolute authority, we may have a series of groups, no one su-
preme over the others, each possessing its own authority. There
is then no doctrine of sovereignty, since the only genuine sov-
ereignty is that of reason, or justice, or right, as variously
interpreted by different thinkers. Attention has already been
directed to the close connection between this theoretical formu-
lation and the actual growth of professional and vocational
groupings.!

On the other hand, the doctrine of sovereignty was generally
defended by the bulk of the jurists and students of politics.?
Toward the end of this period a distinction was drawn between
legal and political sovereignty by a notable group of thinkers,
including Bryce, Dicey and Ritchie. They undertook to limit
the field of legal sovereignty to the formal agencies or organs of
government, as distinguished from the power that is ultimately
obeyed in the political community, whether found in a formal
legal system at the given moment or not. This latter type of
sovereignty they called the political or the practical. The one
may be called the lawyer’s sovereignty, and the other the sov-
ereignty of the statesman or the practical observer of political
forces.

Broadly speaking, interest in the doctrine of sovereignty de-
clined as interest in the refinements of the federal system de-
clined throughout the world; but, on the other hand, interest in
the abstract theory of sovereignty increased in connection with
the vexed relation between sovereign and dependent powers; and
the proposed relations between sovereign powers in various

1 See Harold Laski, The Foundations of Sovereignty, and infra. Ch, III.
2 See my History of the Theory o} Sovereignty since Rousseau for detailed
description of these movements down to 1900.
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projections of the family or families of nations. In these latter
cases, the theory of divided, diminished or modified sovereignty
was found to be an extremely convenient formula for many
troublesome situations, where the exact relations between powers
were subjects of acute controversy. Sovereign states might
steadily refuse to give up their sovereignty in foto, but they
might be induced to consent to an arrangement in which the robes
and symbols of authority were retained while some of the prac-
tical attributes of sovereignty were divided.

In the 17th century the chief value and the historical justi-
fication of the doctrine of sovereignty was its application in a
period of transition from feudalism to nationalism. The abstract
theory of sovereignty helped to bridge the gap to nationalism;
later, it helped to smooth the path from federalism to national-
ism; and in later times it eased the burdens of imperialism and
internationalism. Little scientific advance was made in the doc-
trine, however. The attacks upon the theory, although numer-
ous, were not impressive either in their insight or their acuteness;
and they rested upon no deeper scientific foundation than did
the defences of the ancient theory. On strictly juristic and
legalistic grounds, if this was to be the field of discussion, there
was little advantage in changing the older theory for the newer.
A more thoroughly developed, doctrine, illuminated by the
psychology of social and political control, might have thrown
clearer light upon the vexed question of sovereignty. But this
was not yet forthcoming, and few of the inquiries seemed to
forecast such a development.

This was on the whole a remarkable period of active law-
making in the parliamentary bodies of the world—a period un-
surpassed in the history of mankind for the rapidity and the
ingenuity with which new social rules and regulations were laid
down by the community. It was difficult to keep pace with the
flood of laws and with the practical observations of them by
thousands of social experts. This task, rather than the inter-
pretation of the inner significance of the law-making process,
absorbed the interest and energy of most of the students of the
subject.

No notable theories of legislation appeared auring this time,
but significant progress was made in the assembling of com-
parative data regarding the laws of various jurisdictions. It
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cannot be said, however, that equal progress was made in the
development of principles and conclusions of scientific validity
out of the great masses of legislative material assembled and
analyzed.

The historical and comparative study of legislation was de-
veloped by many industrious toilers of the type of Kohler, one
of many who scoured the world for material and pushed the
comparative inquiry far beyond its earlier boundaries. From
the Code of Hammurabi on down through the history of primi-
tive systems to the most remote contemporary groups, little
escaped their tireless and energetic search.

Concrete studies of the nature of the law-making process were
also made by various observers in different lands. They strove to
discover not merely the parliamentary technique of the process,
or its legalistic aspects, but they were groping for the develop-
ment of laws in relation to the social and economic conditions
surrounding them. In this respect they followed Bodin and
Montesquieu more closely than the natural law philosophers of
the seventeenth and eighteenth centuries, who looked for an
abstract law or abstract principles of justice, without much
relation to time or place-given conditions. Economic and social
determinists, especially, were active in inquiries into the nature
of laws. About the same time many students of groups and
classes also centered the field. The natural law philosophers had
set up law as the expression of some abstract principle of justice,
ideally applicable everywhere and always; the Austinians had
made law a work of will or command, or authority definitely
expressing itself in a specific rule, accompanied by a specific
sanction. But the later tendency was to look upon laws as
largely the work of historical evolution in which reason or
volition play an important but probably exaggerated part.*

Many of the jurists undertook to draw a distinction between
law and legislation, the one being the product of reason and the
other the outcome of command based upon force or upon the
majority. Rules of law developed by the courts are thus to be
regarded as the outcome of a rational process, while rules of law
laid down by the legislators are essentially the result of the
conflict or compromise of contending social or economic groups.

1 See the remarkable studies by Berolzheimer, Kulturstufen in his System der
Rechts- und Wirtschafts- Philosophie; also Dicey, Law and Public Opinion;
Roscoe Pound, Interpretations of Legal History, and other works.
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There was even a certain distinguishable tendency to identify the
judicial process with reason or even with truth itself. In more
careful hands, however, no such attempt was made, although the
practical superiority of the juristic process might be very
strongly stressed. On the whole, it cannot be said that even
from the point of view of logic and analogy alone, material
progress was made in the evolution of the philosophy of the law.
The broad social basis which had been given to law in the earlier
part of the century by Ihering and others was utilized by many
thinkers, but without notable progress in the elaboration of the
fundamental scientific principles of the law. For this a much
sharper technique in the way of statistics and psychology was
essential, but it did not appear to be at hand.

At the end of the period came an attempt by Duguit and
others to attribute the source of law to social obligation, or to
some principle of social service rather than to command or force,
or to custom and habit. This development bore many resem-
blances to the earlier French theory of the first half of the 19th
century, based upon the presumed sovereignty of ‘‘reason’’ or
‘‘justice.”” But it was reénforced by many arguments drawn
from modern sociological studies covering the nature of social
obligation. This view of the law, which was that of certain of the
pluralists also, took from legal command its peculiar sanctity,
leaving to the law whatever authority its social usefulness at the
given moment might confer upon it; and, at the same time, gave
equal power and prestige to the rules of any other social group,
whether characterized as legal or political or governmental or
otherwise. Laws are group rules, said the pluralists, which have
no special sanctity because they are put forward by a particular
body of persons called the state, unless this state has social or
moral force back of its decrees.

The scope of state activity was a subject of animated con-
troversy during this time. This discussion took two forms—the
internal function of the state, and its external function. In
what classes of cases, or upon what principles should the gov-
ernment intervene in social relations? This had already been
discussed by such apostles of laissez-faire as Mill and Spencer ; of
anarchism, as Proudhon; and of socialism in its varying forms,
by Marx and his followers. Little was added by the advocates
of laissez-faire, although elaborate argument was made by Mal.
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lock in England, Guyot in France, and a group of individualists
of the type of Sumner in America. Sidgwick’s formulation of
the ‘‘minimum’’ was a good statement of the modified doctrines
of Mill. But both liberal and conservative included much more
in the ‘‘legitimate’’ field of state activity than their predecessors
of a generation previous. Notable illustrations of this are Ram-
say Muir’s Liberalism and Industry and Lord Cecil’s Conser-
vatism. Urban concentration of population and the tendency
toward government regulation of industry, enlarged the practical
application of government, and almost as inevitably aroused a
protest against the steady expansion of governmental power.

The anarchistic theory that the state has no function made
little progress beyond the fundamentals early prescribed by
Proudhon. Kropotkin, however, in his notable study of Mutual
Aid a Factor in Evolution endeavored to connect the position of
anarchism with the scientific doctrine of evolution. Codperation,
as an element in group strength and ability to survive, he stressed
as over against coercion. Thus voluntary action is emphasized
as an element in human organization, while compulsory and
coercive processes are minimized. Tolstoi, on the other hand,
endeavored to provide a Christian basis for anarchism, and di-
rectly combatted the materialistic tendencies of many disciples
of anarchism.

But in the 20th century anarchism as a protest slips over into
another philosophy. Those who seek to destroy the state will
now destroy political authority, but they will replace it with an
economic political organization and authority in the form of
communism. The new philosophy is not wholly that of protest
against the state, for it now contemplates the reorganization of
society upon a basis not primarily anti-authoritarian. The
modern communist may, it is true, denounce the state, along
with capitalism, but he does not rail against all authority; he
merely changes the hateful name to one less odious historically.

No searching analyses were made of the nature of political
liberty during this period, although some concept of liberty
underlay the various doctrines regarding the proper scope of
state activity. There was no analogue of the famous defences
of liberty made by Milton and later by Mill.* Invasion of lib-
erty was frequently charged, both practically and theoretically,

1 G. L. Dickinson, Justice and Liberty.
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but the objectors usually avoided stating what was meant by
liberty. In the 18th and earlier 19th century liberty had often
meant freedom from arbitrary conduct by a few and without set
or predetermined procedure. But with the many in command.
and procedure established, the problem assumed a different
aspect.

‘When is one free? When protected by a written constitution
and independent courts; when a part of the law-making process;
when protected by the custom of the community; when freed
from the pressure of economic necessity, or from the burdens of
ignorance? These were answers to the inquiry, and there were
many others. But it cannot be said that material progress was
made either in philosophical or scientific analysis of the problem;
and in class and nationalistic struggles the meaning of liberty
was often obscured by the necessities, actual or alleged, of united
group action.* Practically all of the theories of state activity,
were interpretations or rationalizations of class struggles, in
which the real problem was the logical or philosophical justifica-
tion of conflicting class interests. Of objective inquiry into the
relations between individuals and groups and the scientific
appropriateness of varying degrees of social and political pres-
sure or immunity there was relatively little.

The military function of the state was a subject of violent
controversy during this period. The greatest war in human
history and the greatest anti-war movement appeared during
this half century. Political theory was conscripted to glorify
war and to assail it. Tolstoi framed a subtle attack upon war,
based upon a revival of New Testament Christianity, while
Nietzsche developed a powerful literary defense of the philosophy
of force and war. These two shared the honors in the field of
unsystematic generalization. Comparable with Tolstoi is the
later non-resistant or non-coéperation doctrine of Ghandi.? But
scientific observers, biologists and economists at the van, at-
tacked and defended war as a waste of human life, and as a
biological necessity.

Angell’s Great Illusion was one of the most significant publi-
cations of its day, and entered deep into human thought. The
earlier 19th century had challenged the social value of war, but

1 Trotzky’s Defense of Terrorism; John Dewey, Human Nature and Conduct,
303-13.
2 See M. K. Ghandi, Young India: Sermons on the Sea.
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the religious and emotional appeals were supplemented now by
biological, mhedical and economic arguments, while class and
cultural interests, as well as scientific improvement in the tech-
nique of transportation and communication, were powerful aids
to the stimulus of anti-militaristic thought.

The fundamental factors in the criticism of war were the con-
tinuing pressure of interdependence on the one hand, and the
development of forms of social coercion other than purely
physical on the other. In the formulation of anti-militaristic
theories the field was most favorable to scientific development of
principles of intelligent social and political control, for neither
nationalistic nor class prejudices were so closely intermingled in
the lines of reasoning. On the contrary, nations, races and
classes themselves struggled against their own prejudices and
limitations in an effort to arrive at a detached and objective
view of the central process of political control, and there were
less serious deflections by varying types of economic and social
propaganda.

In the main the struggle regarding the external function of
the state and its internal function reflected the differences of
interest and opinion of two great groups. The propertied class
in general emphasized the right and duty of the state to provide
for protection of its citizens and their property abroad and to
maintain an adequate system of military defence. They also
favored the development of an adequate military force for the
protection of the state in the event of internal dissension, as in
certain labor disputes. On the other hand, the working class
was in general opposed to the development of the functions of
military organization and activity, but favored the extension of
the general welfare functions of the state in internal affairs, as in
education and sanitation. At the same time the labor group
supported the extension of state activities where deemed essen-
tial for the control of capitalistic combinations. The middle class
mildly supported a military program, while lamenting its bur-
dens, and likewise supported the development of agencies neces-
sary for the maintenance of internal order. They were mildly
enthusiastic regarding general welfare programs, with the excep-
tion of education, but stood by most efforts to develop the power
of the state for the purpose of checking the power of great com-

1 Nicolai, The Biology of War.
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binations, yet hesitating at measures that seemed to touch the
principle of private property too closely.

The scope of political speculation during this period covered
other fields to which little or no attention had hitherto been
given. Examples of these are public administration, public opin-
ion and political parties.

Public administration ecame to have a very different sta.us
during the recent period under discussion. It is true that
elaborate studies had been made of administration in various
states, especially on the Continent. Now come careful analyses
of the administrative function in acute studies like those of
Jellinek in Gesetz und Verordnung. But there were studies also
on the efficiency side. At this point, the influence of the modern
psychologist and engineer is evident rather than of the tradi-
tional jurist. The rising consciousness of the public employees
was also represented in the appearance of a literature of the
anti-bureaucrats, especially in France, where the syndicalists
became their spokesman.

Administration was studied especially on the continent, and
with greatest care in France and Germany.! It also took root in
America, where there came to be a more or less definite body of
administrative law. The study of administration was made up
of various types of inquiry. Sometimes administration was es-
sentially a study of the technique of rules and regulations; some-
times administration took on the character of a personnel prob-
lem, dealing with the behavior of masses of men, or groups of
men; or it became, from another point of view, a fundamental
problem in public authority or in the philosophy of obedience.
The first of these was essentially the older type of administrative
study, originating under the Bourbons in France, and the en-
lightened despots in Prussia—a type of the older Finanzwissen-
schaft. Administration as a study of personnel was intimately
related to the developments in the rising science of psychology.
Administration in relation to the problem of public authority
appeared in the attitude of public employees toward the govern-
ment, and particularly in the case of the more important public
services became a subject of theory as well as of practice.
Strikes on government-operated railroads, in fire, police and

1 R. Gneist, Das Englische Verwaltungsrecht, 1888-4; L. Aucoc, Conferences
sur U'Administration et Droit Administratif, 1882-6; Frank J. Goodnow, Prin-
oiples of the Admindstrative Law of the U. 8., 1905,
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water departments of municipalities, sharply raised the question
as to the basic relation between employees, government and the
community at large in these critical situations.

In view, however, of the rapid increase in the numbers of
administrative employees and of the increasingly important
duties devolving upon them, the neglect of scientific study of
public administration is one of the striking features of the whole
period. The absence of skilled analysis of the important sit-
uations in administration imperilled the whole structure of
government.

The nature and characteristics of public opinion came to be an
object of inquiry during this period. It became more and more
evident that there was behind the formally organized government
another, an even more powerful force, which in the last analysis
often controlled the ordinary agencies of government. This
power came to be called public opinion, in lieu of another term
more accurately describing it. The nature and conduct of this
force, the analysis of its processes, came to be a subject of ex-
tensive speculation and observation. On the political side were
Dicey, Wallas, Lowell and Lippmann. On the sociological side,
Tarde, Tonnies, Cooley, Sighele and Ross, while others ap-
proached the problem from the point of view of social psychology.

These inquiries were suggestive and tentative, opening up
vistas rather than definitely surveying areas or measuring forces.
Dicey broadens the earlier juristic doctrine of custom in his dis-
cussion of the relation between law and public opinion. Wallas’
explorations led him to the borders of political psychology, em-
phasizing at one time the intellectualist and at another the
sub-intellectual motives in human behavior. Lowell analyzed
certain aspects of public opinion in a democratic society, in a
stimulating but incomplete study of the subject.

Sociologists approached the examination of public opinion
from the point of view of social control, as a phenomenon of
human association; one of the types of mass or group domina-
tion over the individual. They undertook to describe its proc-
esses, and as far as possible, but without much success here, to
develop its laws or principles of action. Sometimes there were
ingenious and daring generalizations without sufficient fact basis,
and generally speaking they lacked the painstaking detail and
the closely related conclusion of the typically scientific process.
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Creation of classification and terminologies, keen flashes of in-
sight, characterized the work of Le Bon, Tarde and others, rather
than scientific ascertaining of constant sequences and their
significance.

The theory and practice of political parties came to be a topic
in the domain of political thought. The descriptive analysis and
interpretation of these new institutions and processes was de-
veloped by Ratzenhofer, Ostrogorski, Bryce, Michels, Lowell and
many others, who strove to appraise the party system. Most of
the material was descriptive, but some was analytical of proc-
esses. Of the former type Ostrogorski and Bryce; of the latter
Ratzenhofer, Michels, Wallas.! The publicists tended to charac-
terize the party as a part of the government, as the governing
process ; sociologists to regard parties as social groupings, akin to
many others. In either case the objective study of the party or-
ganization, processes, functions, values, became a part of the
political thinking of the time. Ilere again the lack of carefully
collected material, and the absence of an adequate political
psychology made rapid progress difficult and indeed impossible.
To scan accurately the behavior of the party, to fit it in with
the structure and theory of democracy and systematic political
science was obviously not the task of a day.

The question may be raised, to what extent and in what ways
was the political theory of the period forward-looking and
prophetic, if not scientific? Were there new utopias?? And
to what did they aspire? In general, there was greater tendency
toward historical inquiry than to anticipations among the stu-
dents of politics. Utopian socialism had its widest vogue in the
earlier part of the 19th century, and while there were many new
schemes presented, these were not significant.?

The proletarian socialists were not so deeply interested in the
depiction of the future world as in the organization of the work-
ing class for the attainment of power. The constitutional demo-
crats and the larger propertied interests were not at all inter-
ested in glorifying the future, but in defense of existing institu-
tions and in the traditions of the fathers—a type of politieal
reasoning best exemplified by Burke in modern times. The

1‘9'21'211)1380 theories are summarized in Merriam, The American Party System
( N

* Hertzler, The History of Utopian Thought; Lewis Mumford, The Story
of Utopias.

3 Bellamy's Looking Backward is an example of this type.
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utopias of Wells and the Webbs were interesting projections of
proposed medifications of the economic and political order, but
were not presented as impossible or remote prospects.

Thus the working class and the groups