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Foreword

Tue Little, Brown Series in Comparative Politics has three
main objectives. First, it will meet the need of teachers to
deal with both western and non-western countries in their
introductory course offerings. Second, by following a common
approach in the analysis of individual political systems, it will
make it possible for teachers to compare these countries sys-
tematically and cumulatively. And third, it will contribute
toward reestablishing the classic relationship between com-
parative politics and political theory, a relationship which
has been neglected in recent decades. In brief, the series seeks
to be global in scope, genuinely introductory and comparative
in character, and concerned with broadening and deepening
our understanding of the nature and varviety of political
systems.

The series has two parts: the Country Studies and the Ana-
Iytic Studies. The Country Studies deal with a set of problems
and processes deriving from a functional, as against a purcly
structural, approach to the study of political systems. We are
gratified that the participants, all of them mature scholars
with original insights of their own, were willing to organize
their discussions around a common set of functional topics in
the interest of furthering comparisons. At the same time, each
author has been urged to adapt the common framework to the
special problems of the country he is discussing and to express
his own theoretical point of view.

In this volume, Gabriel A. Almond and G. Bingham Powell,

1X



X Foreword

Jr. provide a theoretical introduction to the Country Studies
and make a contribution to the Analytic Studies. Some of the
topics treated briefly in this volume are dealt with more com-
prehensively in dspects of Political Development by Lucian
W. Pye, Political Communication by Richard Fagen, and pro-
jected volumes dealing with such themes as political socializa-
tion, political culture, political structure, political economy,
and the comparative analysis of interest groups and political
parties.

Gabriel A. Almond
James 8. Coleman
Lucian W, Pye
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CHAPTER I

Introduction

DURING THE LAST DECADE an intellectual revolution has been
taking place in the study of comparative government. While
it is impossible at this time to foresee in detail how this field
will be reconstituted, it is possible to point to the main direc-
tions of innovation,! and to the dissatisfactions and criticisms
which contributed to these changes. These developments are
not confined to the field of comparative government, nor are
they peculiar to the discipline of political science. The study of

1 5ee inter al. Roy C. Macridis and Richard Cox, “Research in Compara-
tive Politics,” American Political Science Review, September, 1953; Pendle-
ton Herring, “On the Study of Government,” American Political Science
Review, December, 1953; George McT. Kahin, Guy ]. Pauker, and Lucian
Pye, “Comparative Politics of Non-Western Countries,”” dmerican Political
Science Review, December, 1955; Gabriel A. Almond, Taylor Cole, and
Roy C. Macridis, “A Suggested Rescarch Strategy in Western European
Government and Politics,” dmerican Polilical Science Review, December,
1955; Roy C. Macridis, The Study of Comparative Government (Garden
City: Doubleday & Company, Ine., 1955); Gabriel A, Almond, “Compara-
tive Political Systems,” Jowrnal of Politics, August, 1956; Gunnar Heck-
scher, The Study of Comparative Government and Politics (New York: The
Macmillan Company, 1957); Sigmund Neumann, “Comparative Politics: A
Half-Century Appraisal,” Journal of Politics, August, 1957; Dankwart A.
Rustow, “New Horizons for Comparative Politics,” World Politics, July,
1957; David Apter, “A Comparative Method for the Study of Politics,”
American Journal of Sociology, November, 1958, For an excellent review of
this polemic, see Harry Eckstein, “A Perspective on Comparative Politics,
Past and Present,” in Harry Eckstein and David Apter (eds.)), Comparative
Palitics (New York: The Free Press of Glencoe, 19683).
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2 Introduction

foreign political systems has been greatly influenced by an
earlier revolution in the study of American politics; and this
in turn was the consequence of the penetration of American
political studies by sociological, anthropological, and psycho-
logical methods and theories. Now the study of comparative
politics holds out the promise of repaying its debt to those
fields from which it has borrowed by providing a wider sample
of man's experience with political institutions and processes,
thus making its contribution to the common search for more
adequate theories of politics.

Three themes dominated the criticism of the approach to
comparative government characteristic of the period prior to
World War I12 The first of these was concerned with its
parochialism. As a coherent discipline, comparative govern-
ment was largely confined to the European area — Britain (and
the old Commonwealth), France, Germany, Italy, and Russia.
Studies of the political systems of Asia, Alrica, and Latin
America were carried on by a small group of generally isolated
individual scholars, or in the context of “area studies” rather
than in the context of a general discipline of comparative
government. Clearly the dominant core of the field consisted
of the European “great powers,” and whatever there was of gen-
eral theorizing about forms of government and patterns of
politics was based upon this small, though salient, sample of
political systems.

Secondly, the dominant approach to the study of foreign
governments was configurative. It was concerned with illumi-
nating the peculiar characteristics of individual political sys-
tems. With the exceptions of Friedrich’'s Constitutional Gou-
ernment and Democracy and Finer's Theory and Practice of
Modern Government, there was little systematic comparative
analysis.® Even Friedrich's and Finer's works were confined to
European political systems, and comparative analysis was often
little more than the juxtaposition of specific institutional pat-

2 For a summary of the critical point of view, see Macridis, Comparative
Government, op. cit.

3 Carl J. Friedrich, Gonstitutional Government and Democracy (New

York: Harper and Brothers, 1937): Herman J. Finer, Theory and Practice
of Modern Government (New York: Henry Holt & Company, Inc,, 1949),
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terns, rather than a way of introducing controls in the investi-
gation of relations and causal sequences among political and
social phenomena.

The third criticism was directed at the formalism of the dis-
cipline. The focus tended to be on institutions (primarily
governmental ones) and their legal norms, rules, and regula-
tions, or on political ideas and ideologies, rather than on per-
formance, interaction, and behavior. 1t is a striking indication
of the lack of coherence and communication in the discipline
of political science that this formalism in the study of compara-
tive government could persist in the same decades during
which the study of American politics was bursting with innova-
tion and iconoclasm. But the flowering of American political
science which began in the 1920’s and produced in rapid suc-
cession the searching and experimental works of such men as
Merriam, Lasswell, Herring, Schattschneider, and Odegard *
represented a response to stimuli and opportunities peculiar
to the American setting. The rapid industrialization and ur-
banization of America, the challenges of great power status
dramatized by participation in World War I, the shocks and
dislocations of the depression, and the corresponding changes
in the structure and process of the American political system,
drew the energies of the growing cadre of American political
scientists into self-study and self-appraisal. The absorbing
themes of political science research during these decades were
the pathologies and shortcomings of American democracy —
the “boss” and the “machine,” pressure groups and the lobby,
the power of and control over the media of mass communica-
tion, judicial conservatism, and problems of politico-adminis-
trative leadership in the era of big government.

4 Charles E. Merriam, “New Aspects of Politics,” in Heinz Eulau et al.
{eds.), Political Behavior (New York: The Free Press of Glencoe, 1956), pp.
24 fi.; Harold D. Lasswell, Psychopathelogy and Politics (Chicago: Univer-
sity of Chicago Press, 1930), and his Politics: Whe Gels What, When, How
(New York: McGraw-Hill, 1936); E. P. Herring, Group Representation
Before Congress (New York: McGraw-Hill, 1929), and his Public Adminis-
tration and the Public Interest (New York: McGraw-Hill, 1936); Elmer
Schattschneider, Politics, Pressures, and the Tariff (Englewood Cliffs: Pren-

tice-Hall, Inc., 1937); Peter Odegard, Pressure Politics: The Story of the
Anti-Saloon League (New York: Columbia University Press, 1928).
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The growth of political science in America has had a dis-
continuous as well as an incremental aspect. During the period
prior to World War II, the bewildering variety of interrelated
issucs and problems of rapid internal social and political
change focused attention on the domestic scene, and drew the
more adventurous spirits into methodological experimentation
and studies in depth of the relations between social structure
and process, personality formation, and political process and
behavior. Intellectual innovations such as psychoanalytic
theory and the politico-sociological theories of Weber, Durk-
heim, Pareto, Toennies, and others, found greater receptivity
in some academic communities in America than they did in
their countries of origin.

The study of foreign governments during these decades con-
tinued largely along formalistic lines. Perhaps it would be
more accurate to say that there was some real intellectual
deterioration in this field of study. For historically, compara-
tive government and political theory had been closely con-
nected. The theme of the qualities and attributes of the various
forms of polity was a central concern of political theory [rom
the Greeks on through the nineteenth century. But in the
early decades of the twentieth century the two fields separated,
with political theory becoming an essentially historical subject
matter, and comparative or foreign government becoming a
formal and descriptive study of the great powers of western
Europe.

Paradoxically, this separation in American political science
of political theory and comparative government on the one
hand, and the burgeoning of American political studies on the
other, may have been the consequence of the Enlightenment
itself. This mother of modern science, and of the skeptical
secular outlook in which it flourishes, had its faith in the
inevitable triumph of reason, which was assumed to bring
along with it free social and political institutions. The liberal
and populist currents in America were the most optimistic
products of the Enlightenment faith, and it was from these
sources that the growing profession of political science in
America in the first decades of the twentieth century drew
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much of its inspiration. If democracy was to be the inevitable
political form of the future, then the investigation and exposi-
tion of the nature of democracy and of its institutional and
ethical properties could become the central theme of political
science. Nondemocratic systems or unstable democratic systems
could be examined in terms of their deviation from democratic
ideological norms, or by comparison with the two historic
versions of stable democracy — British parliamentarism and
the American separation-of-powers system.

This optimistic faith in the inevitability of democracy, espe-
cially strong in America, dampened curiosity and interest in
nondemocratic forms of politics. They had a purely temporary
or exotic significance. This view continued in the period be-
tween the two wars, when even communism and fascism were
viewed as temporary disorders or political pathologies; teach-
ing in the field of comparative government was carried on
under the rubric of “Democracy and Dictatorship,” with
dictatorship representing error and political pathology, and
democracy representing truth and political health.

This naive conception of democratic progress, and the intel-
lectual structure of the discipline of comparative government
which it had produced and supported, became untenable in
the period after World War 11. Three developments were
primarily responsible:

1. the national explosion in the Middle East, Africa, and
Asia; the emergence into statehood of a multitude of na-
tions with a bewildering variety of cultures, social insti-
tutions, and political characteristics;

2. the loss of dominance of the nations of the Atlantic Com-
munity; the diffusion of international power and influ-
ence into the former colonial and semicolonial areas;

3. the emergence of communism as a powerful competitor
in the struggle to shape the structure of national polities
and of the international political system.

The new situation, with all its uncertainty and threat, its
confusion of political forms, its bewildering instabilities, has
created a mood of doubt, of skepticism, in place of the naive
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optimism of the earlier political science tradition in America.
QOut of it has come a trend toward intellectual innovation,
efforts to master the new complexities, and an attempt to
create a new intellectual order. These efforts at innovation may
be summarized under four headings: (1) the search for more
comprehensive scope; (2) the search for realism; (3) the search
for precision; and (4) the search for theoretical order.

(1) The search for more comprehensive scope. This is the
effort to break out of parochialism and ethnocentrism. In not
much more than a decade the pattern of publication in the
field of comparative government has changed. Studies of non-
Western governments and political processes have appeared in
larger numbers than those dealing with the European area.
It may also be that these non-Western studies have more
frequently broken new ground in a theoretical and methodo-
logical sense than have European studies.? Furthermore, non-
Western specialists no longer work in isolation from the
discipline of political science and comparative government. The
dominance in the political science profession by Americanists
and Europeanists has given way to a more balanced representa-
tion of area specialists in the discipline. The modern non-
Western-area specialist views himself as a political theorist
carrying on rescarch in his particular area on aspects of poli-
tics which have significance for the general theory of political
systems. More recently the impulse toward sampling more
completely the universe of man's experience with politics has
led to the study of political systems of the past, based on
available historical and ethnographic studies or on original
historieal research.®

58ce inter al. David Apter, The Gold Coast (Princeton: Princeton
University Press, 1956), and his The Political Kingdom in Uganda (Prince-
ton: Princeton University Press, 1961); Leonard Binder, Iran: Political
Development in a Changing Society (Berkeley: University of California
Press, 1962); Lucian W. Pye, Politics, Personality, end Nation Building
(New Haven: Yale University Press, 1962); Myron Weiner, The Politics
of Scarcity (Chicago: University of Chicage Press, 1962).

6 See, for example, S. N. Eisenstadt, The Political Systems of Empires
(New York: The Free Press of Glencoe, 1962); 8. M. Lipset, The First New
Nation (New York: Basic Books, Inc., 1963); Reinhard Bendix, Nation-
Building and Citizenship (New York: John Wiley & Sons, Inc., 1964},
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(2) The scarch for realism. If by “the search for more com-
prehensive scope” we mean the escape from parochialism and
ethnocentrism, then by “the search for realism” we refer Lo
the escape from formalism, and from the dominant concern
with law, ideology, and governmental institutions, into an
examination of all the structures and processes involved in
politics and policy making. There is now a growing library
of studies of governmental processes, political parties, interest
groups, electoral processes, political communication, and polit-
ical socialization processes dealing with the European and
non-Western areas.” The attainment of depth and realism in
the study of political systems enables us to locate the dynamic
forces of politics wherever they may exist —in social class, in
culture, in economic and social change, in the political elites,
or in the international environment. The slogan under which
this realisticcempirical tendency goes is “the behavioral ap-
proach.” What it means, very simply, is the study of the actual
behavior of the incumbents of political roles, rather than of
the content of legal rules or ideological patterns. It does not
mean a disregard of legal norms, ideologies, and formal insti-
tutions, but rather a concern with them insofar as they reflect
or influence political action.

(3) The search for precision. This is a response in political
studies to the general diffusion of the scientific and technologi-
cal attitude in Western societies. This tendency has influ-
enced psychology and economics for some time, and has already

7Some of the recent monographic studies of interest groups in for-
cign countries are Henry Ehvmann (ed.), Interest Groups on Four Continents
(Pittsburgh: University of Pittsburgh Press, 1958); Harry Eckstein, Pres-
sure Group Politics (Stanford: Stanford University Press, 1960); S. E. Finer,
Anonymous Empire (London: The Pall Mall Press, 1958); Allen Potter,
Organized Groups in British National Politics (London: Faber & Faber,
Ltd., 1961); Henvy W. Ebrmann, Organized Business in France (Princeton:
Princeton University Press, 1957); Jean Meynaud, Les Groupes de Pression
en France (Pavis: Librairie Avmand Colin, 1958); Hans Speier and W, Phil-
lips Davison (eds), West German Leadership and Foreign Policy (New
York: Harper & Row, Publishers, 1957); Rupert Breitling, Die Verbande in
der Bundesrepublik (Miesenheim am Glan: Anton Hain, 1955); [oseph
LaPalombara, Interest Groups in [talign Politics (Princeton: Princeton
University Press, 1964); Weiner, of. cit.; James Payne, Labor and Politics in
Peru (New Haven: Yale University Press, 1965).
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penetrated sociology and anthropology. The search for pre-
cision has affected all the fields of political science and has
produced studies of electoral trends based on voting statistics;
studies of factors affecting voters’ choices based on sample
surveys; studies correlating quantitative social data and the
characteristics of political systems; studies of political culture
and socialization based on sample surveys, clinical case studies,
and anthropological field observation; quantitative studies of
political elite recruitment; quantitative content analyses of
political communications; observational studies of experimen-
tal or natural small-group processes; quantitative studies of
judicial decisions; and the development of mathematical
models for the analysis of political processes. These methods
have been, or soon will be, applied in American political
studies wherever precise measurement and controlled observa-
tion are possible, and they are spreading into European and
non-Western political studies.

(4) The search for intellectual order. The first three tend-
encies — the search for comprehensiveness, for realism, and
for precision —have strained our theoretical frameworks and
conceptual vocabularies beyond their capacity to codify and
assimilate the new insights and findings of political science re-
search. Concepts such as the state, the constitution, representa-
tion, and the rights and duties of citizens cannot effectively
codity the activities of political parties, pressure groups, the
media of mass communication, and child-rearing and educa-
tional practices. Theoretical experimentation, relying Pri-
marily eon sociological, psychological, and anthropological
concepts and frameworks, has become common; and new con-
cepts such as political culture, political role, and political
socialization have already acquired currency in the field.
Among the chief influences in the development of theoretical
experimentation have been the works of Max Weber, Talcott
Parsons, and Harold Lasswell.

What we have described are different aspects of a great fer-
ment within the study of politics. It is premature to try to an-
ticipate the structure of the discipline ten years from now, but
one point should be stressed. These new developments have
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implications not only for the subdiscipline of comparative
politics, but for the discipline of political science as a whole.
Carried through to their logical conclusions, these trends point
in the direction of a unified theory of politics. Thus, the classic
relationship between comparative government and political
theory is in process of being re-established. The world com-
munity of national political systems is now being viewed as a
political system in itself, and the same theoretical categories
are being applied in studying it and in comparing it with
national political systems. Furthermore, as the role of the inter-
national political system in shaping the structures and proc-
esses of domestic politics is becoming more widely appreciated,
the artificial separation between comparative government and
international politics is being removed.® Similarly, there is
now some systematic study of the effects of the characteristics
of national political systems upon the functioning of the inter-
national political system. Finally, the structural subdisciplines
of political science — the study of bureaucracies, legislatures,
political parties, interest groups, public opinion, and the like
— are becoming broadly comparative and, as a partial conse-
quence, more theoretically sophisticated.

What we have described above are to be viewed as long-run
trends and not as completed accomplishments. The most im-
portant work, both empirical and theoretical, is still to be
done.

The publications program to which this book is an introduc-
tion represents a contribution in this broad stream of intel-
lectual activity. It is a response, within the limits of available
knowledge, to the challenges of comprehensiveness, realism,
precision, and intellectual order. In its selection of countries
to be included, it seeks to represent the variety of political sys-
tems which are of significance in the contemporary world and
which will be helpful in studying and constructing theories of
the political system. The approach to be followed in the coun-
try studies and stressed in the analytical series is realistic. That

8 James Rosenau, Theories and Pre-Theories of International Polities,
unpublished manuscript, 1964; Richard N. Rosecrance, detion and Reac-
tion in World Politics (Boston: Little, Brown and Company, 1963},
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is, we are concerned with the interrelationships between social
structure and process, and political structure and process, and
we will stress attitude and performance rather than ideology
and norms. Wherever quantitative and precise information is
available, we will use it; and where it is lacking, we will point
to these significant research areas and qualify our inferences
accordingly, Finally, this introductory volume spells out a con-
ceptual framework which is employed in our country studies
but which we hope will be elaborated and refined in our ana-
Iytic series and eventually replaced.

The approach followed in this book has come to be called
“the functional approach to comparative politics.” It is only
one among a number of innovative tendencies in the study of
comparative politics. Its intellectual origins are of interest and
deserve a brief treatment. This particular version of function-
alism grows directly out of the classic tradition of political
theory; in particular, out of that part which has been con-
cerned with analyzing the political process, and with distin-
guishing the subprocesses or phases of political decision and
action. In the seventeenth and eighteenth centuries this con-
cern led to the formulation of the theory of separation of
powers, the doctrine that pelitical action involved the distin-
guishable processes ol legislation, administration, and adjudi-
cation. Those political systems which provided for specialized
institutions to handle these particular functions, or powers,
were said to be more likely to protect liberty, property, and
justice. And those political systems which provided for the
effective representation of the major social and economic strata
within such separation-of-powers systems were more likely to
be stable and libertarian.®

The political theory of the Federalist Papers is pre-eminently
a functional theory. Among its central concerns are the nature
of legislative, executive, and judicial power; the question of

9 8ec inler al. Aristotle, Politics, Rackham translation (London: Wm,
Heinemann, Lud., 1932), pp. 345 [; Chérles de Montesquicu, The Spirit of
the Laws, Nugent translation {New York: The Colonial Press, 1839), Vol. I,
pp. 151 fi.; John Locke, Of Civil Government (London: J. M. Dent, 1926),

pp- 191 ff; The Federalist, Beloff Edition (Oxford: Blackwell, 1948), Nos, 9
and 47-51, pp. 48 ff., 245 .
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how best to maintain their separateness: the values resulting
from such separation; and the problem of how best to mesh
these separate institutions of government with the structure
of society. The authors of the Federalist Papers were systems
theorists as well for they dealt with the interaction and equilib-
rium of the other social systems with the political system, and
with the interaction of the subsystems of the polity one with
the other. That they were in some measure sell-conscious sys-
tems theorists is reflected in the influence of Newtonian me-
chanics on their model of a stable libertarian polity: their
primary concern was to provide for an equilibrated system of
interaction among the three principal institutions of execu-
rive, legislature, and judiciary. To maintain this equilibrium
they provided for a regulated system of “multifunctionality”
(checks and balances), a mixture of functions which, by pre-
venting the aggrandizement of any institution at the expense
of the others, maintained the balance of power.

The tripartite approach to political function seemed to be
an adequate theory for purposes of political analysis and insti-
tution building at a time when the politically active class was
limited and socially homogeneous. However, much has hap-
pened since the eighteenth century. The development of uni-
versal suffrage, the emergence of mass political parties intended
to mobilize the electorate, the rise of organized interest groups
intended to express the interests of the component parts of a
complex society and influence the course of political decision,
and the development of the media of mass communication,
have sensitized us to political functions which were not fully
appreciated in the eighteenth and nineteenth centuries. Thus,
we argue in this book that we need to complicate the separa-
tion-of-powers model (legislation, administration, adjudication)
by adding three other functions which enable us to com-
pare and describe the distinctive processes which precede or
impinge on the original three. We speak of these as inlerest
articulation, interest aggregation, and communication, and
rvefer to what is now a sixfold classification of functions as the
conversion processes of the political system — the processes
which transform the flow of demands and supports into the
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political system into a flow of extraction, regulation, distribu-
tion, and the like, out of the political system into the society
or international environment.1?

In this study we go considerably beyond the systems theory
of the Federalist Papers in other ways than simply in the num-
ber of functions, Our concept of “system” is more explicit.
Here we have been influenced by recent sociological, anthro-
pological, and communications theories which stress the concept
of the social system. The advantages of thinking of poli-
tics as a system are elaborated in the chapters which follow.
Here we need only say that much of the criticism of the appli-
cations of systems theory to politics has real merit. Those of
us who have worked along these lines have been too much

under the influence of mechanical and biological analogies,
and surely this book does not escape from such analogistic
thinking.11

Among the principal criticisms of functional-systems theories
are the arguments that they imply an equilibrium or harmony
ol parts and that they have a static or conservative bias. The
conception of “political system” which we follow in this book
is one of interdependence, but not one of harmony. Perhaps
we might speak of it as probabilistic functionalism. In other

10 The approach followed in this book differs from the “systems” ap-
proach followed in David Easton, A Systems Analysis of Political Life (New
York: John Wiley & Sons, Inc., 1965), and Karl W. Deutsch, The Nerves of
Government (New York: The Free Press of Glencoe, 1963), in that it grows
directly out of separation-of-powers theory and the stream of empirical
research critical of that theory; from this base it treats the functions of
the political institutions which ¢merged after the broadening of the suf-
frage and industrialization — political parties, pressure groups, and the
mass media. Both Easton and Deutsch — but particularly Deutsch — apply
a communication, or cybernetic, model to politics. The approach followed
here grows out of the tradition of political theory and reaches into
sociological and communication theory for useful conceptual tools. The ap-
proaches in Easton and Deutsch grow out of sociological and communica-
tions theory and move toward the theory and data of politics. Both
emphases have their uses and will no doubt converge in later theoretical
work.

11 See, for example, Karl W. Deutsch, op. cit., Chap. 1, and Alvin W.
Gouldner, “Reciprocity and Autonomy in Functional Theory,” in Llewel-
lyn Gross (ed.), Symposium on Sociological Theory (New York: Harper &
Row, Publishers, 1959), pp. 241-271.
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words, if trade unions develop in a political system, there is a
high probability that political parties, the electoral process,
the legislature, and bureaucracy will be affected by these trade
unions. The system of interaction which ensues may be any-
thing but harmonic and stable, but it will be interdependent.
And it is the task of political science research to ascertain how
change in any one of the parts of a political system affects other
parts and the whole.

The second criticism — that of the static and conservative
implications of systems theory — has greater cogency and has
produced substantial modification in our approach to the po-
litical system and its functions. Qur earlier formulation ** was
suitable mainly for the analysis of political systems in a given
cross section of time. It did not permit us to explore develop-
mental patterns, to explain how political systems change and
why they change. This static crosssectional bias of the earlier
formulations of the functional approach and, indeed, of much
of the grand tradition of political theory and of contemporary
political science research, raises some intriguing questions.

Political science as an empirical discipline has tended (o
concern itself with the problems of power and process, with
the who and how of politics — who makes decisions and how
they are made. The what of politics, the content and direction
of public policy, has generally been treated in terms of what
political systems ought and ought not to do, or has been in-
ferred from structure and process. Nowhere is this approach to
the outputs of the political system, or the identification of out-
put with structure and process, more clearly formulated than
in Aristotle’s Politics, where the what of public policy is in-
ferred from the number, the identity, and the virtue of the
political rulers — whether they be one, few, or many; and
whether they are concerned with the collective interest of the
polity or with their own self-interest.

We need to take a major analytical step if we are to build
political development more explicitly into our approach to the
study of political systems. We need to look at political systems

12 See Gabriel A. Almond and James 8. Coleman (eds), The Politics of
the Developing dreas (Princeton: Princeton University Press, 1960).
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as whole entities shaping and being shaped by their environ-
ments. For example, the development of a specialized bureauc-
racy and a professional army in a political system may be the
consequence of the interaction of one political system with
other nations in its environment. The rulers of the first nation
may develop expansive ambitions, or they may be forced into
developing its military capabilities by threats or actual inva-
sions from its environment. Or the rulers of a political system
may respond to changes which are initiated within their own
societies: the growth of commerce, the accumulation of wealth,
or famine or similar disasters. Such internal developments may
increase the pressure on the political system, forcing it to
develop if it is to survive. Unless our conception of the politi-
cal system enables us to deal with the interaction of the politi-
cal system with its domestic and international environments,
we cannot come to grips with the processes of political de-
velopment.

What we do in this book is to consider the activities, or
functions, of political systems from three points of view. The
first of these we have already referred to — the conversion func-
tions of interest articulation, interest aggregation, political
communication, rule making, rule application, and rule ad-
judication. The second consideration is the operation of the
political system as an “individual” in its environments, We
refer to this aspect of the functioning of a political system as
its capabilities. Finally, we will need to consider the way in
which political systems maintain or adapt themselves to pres-
sures for change over the long run. We speak here of system
maintenance and adaptation functions — political recruitment
and political socialization.

The various terms and concepts which we have briefly intro-
duced above are dealt with in detail in the chapters which
follow, In Chapter I1 we provide an overview of our theoreti-
cal framework. In Chapter II1 we discuss the system mainte-
nance and adaptation functions of political recruitment and
socialization. Chapters IV through VII deal in some detail with
the conversion functions of interest articulation, interest ag-
gregation, political communication, rule making, rule appli-
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cation, and rule adjudication. Chapter VIII considers the
interaction of political systems with their environments —
their capabilities, In Chapters IX and X we use this theoretital
framework in presenting a developmental classification of
political systems, giving examples of some of the principal
varieties. And in Chapter XI we conclude with some thoughts
on the question of levels of political development, and the
problem of investment in political growth.



CHAPTER I

An Overview

IT MAY BE USEFUL at the outset to introduce the principal con-
cepts and terms we use in this book. They will be elaborated
and illustrated in later chapters. But here they are presented
in compact form and in a logical order so that they may serve
as a guide to what follows, as a way of relating the various
chapters one to the other. The principal concept that we use
is that of “system.”

THE POLITICAL SYSTEM

The term “political system’ has become increasingly common
in the titles of texts and monographs in the field of com-
parative politics. The older texts used such terms as “govern-
ment,” “nation,” or “state” to describe what we call a political
system. Something more is involved here than mere style of
nomenclature. This new terminology reflects a new way of
looking at political phenomena. It includes some new names
for old things, and some new terms to refer to activities and
processes which were not formerly recognized as being parts or
aspects of politics.

The older terms — state, government, nation — are limited
by legal and institutional meanings. They direct attention to
a particular set of institutions usually found in modern West-
ern societies. If one accepts the idea that the study of such

16
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institutions is the proper and sole concern of political science,
many problems are thereby avoided., including the thorny
question of limiting the subject matter of the discipline. How-
ever, the costs of such a decision are very high. The role played
by formal governmental institutions such as legislatures and
courts in different societies varies greatly: in many societies,
particularly in those outside the Western world, their role
may not be so important as that of other institutions and
processes. In all societics the role of formal governmental insti-
tutions is shaped and limited by informal groups, political
attitudes, and a multitude of mterpersonal relationships. If
political science is to be effective in dealing with political
phenomena in all kinds of societies, regardless of culture,
degree of modernization, and size, we need a more comprehen-
sive framework of analysis.

The concept ol “political system’ has acquired wide cur-
rency because it directs attention to the entire scope of political
activities within a society, regardless of where in the society
such activities may be located. What is the political system?
How do we define its boundaries? What gives the political sys-
tem its special identity? Many political scientists have dealt
with these questions; while the precise language of their defi-
nitions varies considerably. there is some consensus. Common
to most of these definitions is the association of the political
system with the use of legitimate physical coercion in societies,
Easton speaks of authoritative allocation of values; Lasswell
and Kaplan, of severe deprivations; Dahl, of power, rule, and
authority.t All these definitions imply legitimate, heavy sanc-
tions; the rightful power to punish, to enforce, to compel. We
agree with Max Weber ? that legitimate force is the thread
that runs through the action of the political system, giving it

1 David Easton, The Political System (New York: Alfred A. Knopf, Inc,,
1953), pp. 180 ., and his 4 Framework for Political Analysis (Englewood
Cliffs: Prentice-Hall, Inc., 1965), pp. 50 ff.; Harold D. Lasswell and Abraham
Kaplan, Power and Society {(New Haven: Yale University Press, 1950);
Robert A, Dahl, Modern Political Analysis (Englewood Cliffs: Prentice-
Hall, Inc., 1963), pp. 5 ff.

2 See Max Weber, “Politics as a Vocation,” in his From Max Weber:

Essays in Sociology, ed. Hans H, Gerth and C. Wright Mills (New York:
Oxford University Press, 1946), pp. 77-78.
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its special quality and importance, and its coherence as a sys-
tem. The political authorities, and only they, have some gen-
erally accepted right to utilize coercion and command
obedience based upon it. (Force is “legitimate” where this
belief in the justifiable nature of its use exists.) The inputs
which enter the political system are all in some way related
to legitimate physical compulsion, whether these are demands
for war or for recreational facilities. The outputs of the politi-
cal system are also all in some way related to legitimate physi-
cal compulsion, however remote the relationship may be.
Thus, public recreation facilities are usually supported by
taxation, and any violation of the regulations governing their
use is a legal offense. When we speak of the political system,
we include all the interactions which affect the use or threat
of use of legitimate physical coercion. The political system
includes not only governmental institutions such as legisla-
tures, courts, and administrative agencies, but all structures in
their political aspects. Among these are traditional structures
such as kinship ties and caste groupings; and anomic phe-
nomena such as assassinations, riots, and demonstrations; as
well as formal organizations like parties, interest groups, and
media of communication.

We are not, then, saying that the political system is con-
cerned solely with force, violence, or compulsion; rather, that
its relation to coercion is its distinctive quality. Political elites
arc usually concerned with goals such as national expansion
or security, social welfare, the aggrandizement of their power
over other groups, increased popular participation in politics,
and the like; but their concern with these values as politicians
is related to compulsory actions such as law making and law
enforcement, foreign and defense policy, and taxation. The
political system is not the only system that makes rules and en-
forces them, but its rules and enforcements go all the way to
compelling obedience or performance.

There are societies in which the accepted power to use
physical compulsion is widely diffused, shared by family, by
clan, by religious bodies, or other kinds of groups, or taken
up privately, as in the feud or the duel. But we consider even
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these as political systems of a particular kind, and still com-
parable with those polities in which there is something ap-
proaching a monopoly of legitimate physical coercion.

If what we have said above defines the “political” half of our
concept, what do we mean by “system”? A system implies the
imterdependence of parts, and a boundary of some kind be-
tween it and its environment. By “interdependence” we mean
that when the properties of one component in a system change,
all the other components and the system as a whole are aflected.
Thus, if the rings of an automobile erode, the car “burns oil”;
the functioning of other aspects of the system deteriorates, and
the power of the car declines. Or, as another example, there
are points in the growth of organisms when some change in
the endocrine system affects the overall pattern of growth,
the functioning of all the parts, and the general behavior of
the organism. In political systems the emergence of mass
parties, or of media of mass communication, changes the per-
formance of all the other structures of the system and affects
the general capabilities of the system in its domestic and for-
eign environments. In other words, when one variable in a sys-
tem changes in magnitude or in quality, the others are
subjected to strains and are transformed; the system changes its
pattern of performance, or the unruly component is disciplined
by regulatory mechanisms.

A second aspect of the concept of “system” is the notion ol
boundary. A system starts somewhere and stops somewhere. In
considering an organism or an automobile, it is relatively easy
to locate its boundary and to specify the interactions between
it and its environment. The gas goes into the tank, the motor
converts it into revolutions of the crankshaft and the driving
wheels, and the car moves on the highway. In dealing with
social systems, of which political systems are a class, the prob-
lem of boundary is not that easy. Social systems are made up
not of individuals, but of roles. A family, for example, consists
of the roles of mother and father, husband and wife, sibling
and sibling. The family is only one set of interacting roles for
its members, who also may have roles outside the family in
schools, business firms, and churches. In the same sense a
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political system is made up of the interacting roles of nationals,
subjects, voters, as the case may be, with legislators, bureau-
crats, and judges. The same individuals who perform roles
in the political system perform roles in other social systems
such as the economy, the religious community, the family, and
voluntary associations. As individuals expose themselves to
political communication, form interest groups, vote, or pay
taxes, they shift from nonpolitical to political roles, One might
say that on election day as citizens leave their farms, plants,
and offices o go to the polling places, they arc crossing the
boundary from the economy to the polity.

Another example of a shift in the boundary of the political
system might occur when inflation reduces the real income of
certain groups in the population. When such a change in the
economic situation of particular groups gets converted into
demands for public policy or for changes in political person-
nel, there is an interaction between the economy and the polity.
Certain psychic states resulting from changes in the economic
situation are converted into demands on the political system.
Demands are made on trade-union or other pressure-group
leaders to lobby for particular actions by the legislature or by
executive agencies. Somewhere in this process a boundary is
crossed from one system to another — from the economic sys-
tem to the political system.

The boundaries of political systems are subject to relatively
large fluctuations. During wartime the boundaries become
greatly extended as large numbers of men are recruited into
military service, as business firms are subjected to regulations,
and as internal security measures are taken. In an election
the boundaries again are greatly extended as voters become
politicians for a day. With the return to more normal condi-
tions, the boundaries of the political system contract.

The problem of boundaries takes on special significance be-
cause systems theory usually divides interaction processes into
three phases — input, conversion, output, Any set of interact-
ing parts —any system — which is affected by factors in its
environment may be viewed in this fashion. The inputs and
outputs, which involve the political system with other social
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systems, are transactions between the system and ifs environ-
ment; the conversion processes are internal to the political
system. When we talk about the sources of inputs, their num-
ber, content, and intensity, and how they enter the political
system, and of the number and content of outputs and how
they leave the political system and affect other social systems,
we shall in effect be talking about the boundaries of the politi-
cal system.

STRUCTURE AND CULTURE

The terms “structure” and “culture” are also of central im-
portance in our analytical scheme. By “structure” we mean the
observable activities which make up the political system. To
refer to these activities as having a structure simply implies
that there is a certain regularity to them. Thus, in a court one
can speak of the interactions between the judge, the jury, the
prosecuting and defense attorneys, witnesses, the defendant,
and the plaintiff, This example should make clear that when
we speak of political activity, we are not referring to the total
activities of the individual who may be involved in it, but just
to that part of his activities which is involved in the political
process. Judges, lawyers, witnesses, defendants, and plaintiffs
are all men who have a variety of other spheres of activity.
That particular part of the activity of individuals which is
involved in political processes we refer to as the role. The
units which make up all social systems, including political sys-
tems, are roles. The individual members of a society usually
perform roles in a variety of social systems other than the
political system — for example, in families, business firms,
churches, social clubs.

One ol the basic units of political systems, then, is the politi-
cal role. We refer to particular sets of roles which are related
to one another as structures. Thus, judgeship is a role; a court
is a structure of roles. The reason we use the terms “role” and
“structure” rather than “office” and “institution” is that we
wish to emphasize the actual behavior of the individuals who
are involved in politics, and the actual performance of the
particular institution with which we may be concerned. Both
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“office” and “institution” may refer to formal rules, such as
those presumed to govern the behavior of judges and juries,
or to some ideal mode of behavior toward which we might wish
them to aspire. “Role” and “structure” refer to the observable
behavior of individuals. Legal rules and ideal norms may affect
that behavior, but they rarely describe it fully.

Beginning with the concept of role as one of the basic units
of a political system, we may speak of a subsystem (for example,
a legislative body) as consisting of related and interacting roles;
and of the political system as a set of interacting subsystems
(for example, legislatures, electorates, pressure groups, and
courts).

We need to introduce two other concepts before we leave
this discussion of role and structure. If this book is to have a
developmental emphasis, we have to deal with those processes
which maintain or change political systems over time. The
incumbents of political roles are superseded or die. New sets
of political roles are established, and old ones may be abolished
or may atrophy. Every political system is continually involved
in recruiting individuals into political roles. We speak, then,
of the recruitment function, which must be performed in all
political systems if its roles are to be manned and if its struc-
tures are to [unction. A principal aspect of the development or
transformation of the political system is what we call role
differentiation, or structural differentiation. By “differentia-
tion” we refer to the processes whereby roles change and be-
come more specialized or more autonomous or whereby new
types of roles are established or new structures and subsystems
emerge or are created. When we speak of role differentiation
and structural differentiation, we refer not only to the develop-
ment of new types of roles and the transformation of older
ones; we refer also to changes which may take place in the
relationship between roles, between structures, or between sub-
systems. Thus, for example, courts were established as separate
structures long before they acquired independence or auton-
omy from the other structures of the political system. In speak-
ing of the developmental aspect of role and structure then, we
are interested not only in the emergence of new types of roles
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or the atrophy of old ones, but also in the changing patterns
of interaction among roles, structures, and subsystems,

There is another principal dimension which runs through-
out this book, the concept of political culture. We all know
that there is more to a man than what shows on the surface.
In the same sense, there is more to a political system than may
be clearly manifested over a given period of time. For example,
Italy under Fascism appeared to be a quite formidable and
powerful political system. It repressed opposition, held mas-
sive and impressive parades, and defeated the Ethiopians. But
then it had great difficulty coping with the Greeks, and it
began to collapse in Africa when whole army divisions re-
treated and surrendered without much of a fight. A simple
observational study of Italian politics during this period would
not have helped us predict the capacity of the Italian political
system to carry out its policies. Had we known more of the
mood and the attitude of the Italian population, more of the
morale and the commitment of its soldiers, more of the reso-
luteness of its officers and of the capacity for policymaking of
its political elites, we might have been able to predict the
viability of this political system when confronted with unusual
pressure and opposition,

In studying any political system, therefore, we need to know
its underlying propensities as well as its actual performance
over a given period of time. We refer to these propensities, or
this psychological dimension of the political system, as the
political culture. It consists of attitudes, beliefs, values, and
skills which are current in an entire population, as well as
those special propensities and patterns which may be found
within separate parts of that population. Thus, regional groups
or ethnic groups or social classes which make up the popula-
tion of a political system may have special propensities or
tendencies. We refer to these special propensities located in
particular groups as subcultures. Similarly, there may be tradi-
tions and attitudes current in the different roles, structures,
and subsystems ol the political system. Thus, French military
officers or bureaucratic officials may have a special culture
which differentiates them from French politicians, for example.
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Thus, the analysis of the political system must consist not
only of observation of the actual patterns of behavior and
interaction over a period of time, but also of those subjective
propensities located in the political system as a whole and in
its various parts. As we learn about the structure and culture
of a political system, our capacity to characterize its properties,
and to predict and explain its performance, is improved.

We need also to speak of two concepts that are related to
political culture. The propensities, attitudes, beliefs, and values
to which we have referred are the consequence of political
socialization. This is the process whereby political attitudes
and values are inculcated as children become adults and as
adults are recruited into roles. Finally, we need a concept to
deal with the developmental aspect of political culture, a
concept comparable to that of differentiation in the dimension
of political structure. The term commonly used here is secu-
larization. Secularization is the process whereby men become
increasingly rational, analytical, and empirical in their politi-
cal action. We may illustrate this concept by comparing a
political leadér in a modern democracy with a political leader
in a traditional or primitive African political system. A mod-
ern democratic political leader when running for office, for
instance, will gather substantial amounts of information about
the constituency which he hopes will elect him and the issues
of public policy with which that constituency may be con-
cerned. He has to make estimates of the distribution and
intensity of demands of one kind or another; he needs to use
creative imagination in order to identify a possible combina-
tion of demands which may lead to his receiving a majority af
the votes in his constituency. A village chief in a tribal society
operates largely with a given set of goals and a given set of
means of attaining those goals which have grown up and been
hallowed by custom. The secularization of culture is the proc-
esses whereby traditional orientations and attitudes give way
to more dynamic decision-making processes involving the
gathering of information, the evaluation of informadon, the
laying out of alternative courses of action, the selection of a
course of action from among these possible courses, and the
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means whereby one tests whether or not a given course of
action is producing the consequences which were intended.

When we use the developmental concepts “structural differ-
entiation” and “cultural secularization,” we do not imply that
there is any inevitable trend in these directions in the develop-
ment of political systems.® If we examine the histories of politi-
cal systems, it becomes quite clear that regressions, or reversals,
occur commonly in the development of political systems. Thus,
the Roman Empire reached a very high level of structural
differentiation and cultural secularization, and then fell apart
into a large number of less differentiated and less secularized
political systems. Whatever the direction may be in a given
period of time and in a given political system, we may still
speak of development in terms of the degree of differentiation
and secularization.

INPUTS AND OUTPUTS

We have described the political system as consisting of inter-
acting roles, structures, and subsystems, and of underlying
psychological propensities which affect these interactions. Such
a process may be viewed as consisting of inputs from the
environment or from within the political system itself, the
conversion of these inputs within the system, and the produc-
tion of outputs into the environment, OQutputs may produce
changes in the environment, which in turn may affect the
political system (feedback).

David Easton, the first political scientist to analyze politics
in explicit system terms, distinguishes two types of inputs into
the political system: demands and supports* Demands may be
subclassified in many ways. The following classification illus-
trates the range and the variety of demands made upon the
political system: (1) demands for allocations of goods and serv-
ices, such as demands for wage and hour laws, educational op-

4See S. P. Huntington, “Political Development and Political Decay,”
World Politics, April, 1965.

4 David Easton, “An Approach to the Analysis of Political Systems.”
Warld Politivs, April, 1957, pp. 383-4U8. For a full elaboration of Easton's
approach, see his A4 Systems Analysis of Political Life (New York: John
Wiley & Sons, Inc., 1965).
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portunities, recreational facilities, roads, and transportation;
(2) demands for the regulation of behavior, such as provisions
for public safety, controls over markets, and rules pertaining
to marriage, health, and sanitation; (3) demands for participa-
tion in the political system — for the right to vote, to hold
office, to petition government bodies and officials, and to organ-
ize political associations; (4) demands for communication and
information, such as demands for the afirmation of norms, the
communication of policy intent from policy elites, or the dis-
play of majesty and power of the political system in periods of
threat or on ceremonial occasions. A political system may face
these sorts of demands in many combinations, forms, and de-
grees of intensity.
A second type of input is supports.

Inputs of demands are not enough to keep a political system
operating, They are only the raw material out of which finished
products called decisions are manufactured. Energy in the form
of actions or oricntations promoting and resisting a political
system, the demands arising in it, and the decisions issuing from
it must also be put into the system to keep it running.®

Examples of support classifications are: (1) material supports,
such as the payment of taxes or other levies, and the provision
of services such as labor on public works or military service;
(2) obedience to law and regulations; (8) participatory sup-
ports, such as voting, political discussion, and other forms of
political activity; (4) attention paid to governmental communi-
cation, and the manifestation of deference or respect to public
authority, symbols, and ceremonials. If the political system and
the elites acting in its roles arc to process demands effectively,
supports must be received from other social systems and from
individuals acting in the political system. Generally speaking,
demands affect the policies or goals of the system, while sup-
ports such as goods and services, obedience, and deference, pro-
vide the resources which enable a political system to extract,
regulate, and distribute — in other words, to carry out its goals.

We do not wish to leave the impression, of course, that in-

5 Easton, World Politics, op. cit., p. 390.
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puts necessarily come only from the society of which the politi-
cal system is a part. It is typical of political systems that inputs
are generated internally by political elites — kings, presidents,
ministers, legislators, and judges. Similarly, inputs may come
from the international system in the form of threats, invasions,
controls, and assistance from foreign political systems, The flow
of inputs and outputs includes transactions between the po-
litical system and the components of its domestic and foreign
environments, and inputs may come from any one of these
three sources — the domestic society, the political elites, and
the international environment.,

On the output side of the process we may speak of four
classes of transactions initiated by the political system. These
usually correspond closely to the supports we have listed; they
may or may not be responsive to demands, depending on the
kind of political system which is involved. These are: (1) extrac-
tions, which may take the form of tribute, booty, taxes, or per-
sonal services: (2) regulations of behavior, which may take a
variety of forms and affect the whole gamut of human behavior
and relations; (3) allocations or distribution of goods and serv-
ices, opportunities, honors, statuses, and the like; (4) symbolic
outputs, including affirmations of values, displays of political
symbols, statements of policies and intents.

THE FUNCTIONAL ASPECTS OF POLITICAL
SYSTEMS

This discussion of flows of inputs and outputs leads logically
to a consideration of the functions of political systems. We
have already suggested that functionalism is an old theme in
political theory. In its modern form, the stress on function-
alism is derived from anthropological and sociological theory.
The chief social theorists associated with functionalism are the
anthropologists Malinowski and Radecliffe-Brown and the soci-
ologists Parsons, Merton, and Marion Levy.® Although these

& Bronislaw Malinowski, Magic, Science and Religion and Other Essays
(Garden City: Doubleday & Company, Inc, 1954); A. R. Radcliffe-Brown,
Structure and Function in Primitive Society (New York: The Free Press of
Glencoe, 1957); Talcott Parsons, Essays in Sociclegical Theory Pure and
Applied (New Yorks The Free Press of Glencoe, 1959) and The Social Sys-
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men differ substantially in their concepts of system and func-
tion, essentially they have said that the ability to explain and
predict in the social sciences is enhanced when we think of
social structures and institutions as performing functions in
systems. By comparing the performance of structures and the
regulatory role of political culture as they fulfill common
functions in all systems, we may analyze systems which appear
very different from one another.

The functioning of any system may be viewed on different
levels. One level of functioning is the system’s capabilities, that
is, the way it performs as a unit in its environment. Animals
move while plants do not. Some machines process data; others
produce power. An economy produces and distributes physical
goods and services. Families produce children and socialize
them into adult roles and disciplines. At this level we are focus-
ing on the behavior of the system as a unit in its relations to
other social systems and to the environment.

When we speak of the capabilities of a political system, we
are looking for an orderly way to describe its over-all perform-
ance in its environment, The categories of capability which
we use grow directly out of our analysis of types of inputs and
outputs. Some political systems are primarily regulative and
extractive in character. Totalitarian systems suppress demands
coming from their societies and are unresponsive to demands
coming from the international environment. At the same time,
they regulate and coerce hehavior in their societies, and seek to
draw maximum resources from their populations. Communist
totalitarianism diflers from fascist totalitarianism in having a
strong distributive capability as well. This means that the po-
litical system itself actively shifts resources from some groups
in the population to other groups, In democracies outputs of
regulation, extraction, and distribution are more affected by
inputs of demands from groups in the society. Thus we may

tem (New York: The Free Press of Glencoe, 1951); Talcott Parsons and
Edward Shils (eds.), Toward a General Theory of Action (Cambridge: Har-
vard University Press, 1951); Robert K. Merton, Social Theory and Secial
Struciure (New York: The Free Press of Glencoe, 1957); Marion Levy, The
Structure of Society (Princeton: Princeton University Press, 1952).
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speak of democracies as having a higher responsive capability.
These concepts of regulative, exivactive, distributive, and re-
sponsive capability are simply ways of talking about the flows
of activity into and out of the political system. They tell us
how a system is performing in its environment, how it is shap-
ing this environment, and how it is being shaped by it.

The second level of functioning is internal to the system.
Here we refer to conversion processes. Physiological examples
would be the digestion of foods, the elimination of waste, the
circulation of the blood, and the transmission of impulses
through the nervous system. The conversion processes, or func-
tions, are the ways systems transform inputs into outputs. In
the political system this involves the ways in which demands
and supports are transformed into authoritative decisions and
are implemented. Obviously the capabilities and the conversion
processes of a system are related. In order for an animal to be
able to move, hunt, and dig, energy must be created in the
organism, and the use of the energy must be controlled and
directed.

The conversion processes of one political system may be
analyzed and compared with those of other systems according
to a sixfold functional scheme. We need to look at the ways in
which (1) demands are formulated (interest articulation); (2)
demands are combined in the form of alternative courses of
action (interest aggregation); (3) authoritative rules are formu-
lated (rule making); (4) these rules are applied and enforced
(rule application); (5) these applications of rules are adjudi-
cated in individual cases (rule adjudication); and (6) these
various activities are communicated both within the political
system, and between the political system and its environment
(communication).

Finally, we shall speak of spstem maintenance and adapta-
tion functions. For an automobile to perform efficiently on the
road, parts must be lubricated, repaired, and replaced. New
parts may perform stiffly; they must be broken in. In a political
system the incumbents of the various roles (diplomats, military
officers, tax officials) must be recruited to these roles and learn
how to perform in them. New roles are created and new
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personnel “broken in.” These functions (in machines, mainte-
nance and replacement of parts; in political systems, socializa-
tion and recruitment of people) were discussed carlier in this
chapter. They do not directly enter into the conversion proc-
esses of the system, but they affect the internal efficiency and
propensitics of the system, and hence condition its perform-
ance.

THE COMPARISON OF POLITICAL SYSTEMS

When we compare classes of political systems with one an-
other, or individual political systems with one another, we
need to compare capabilities, conversion functions, and system
maintenance and adaptation functions, and the interrelations
among these three kinds, or levels, of functions. When we talk
about political development, it will also be in these same
terms. A change in capability will be associated with changes
in the performance of the conversion functions, and these
changes in turn will be related to changes in political socializa-
tion and recruitment.

While the individual categories of functions which we use
may turn out to be inappropriate when fully tested in empiri-
cal cases, this threcfold classification of functions is important
for political analysis; we believe it will hold up under testing
and examination. The theory of the political system will con-
sist of the discovery of the relations between these different
levels of functioning — capabilities, conversion functions, and
system-maintenance and adaptation functions—and of the
relation of the functions at each level.

In our series of country studies we deal with a wide variety
of political systems. If we extend our perspective to include
the whole of man’s experience with politics, we are over-
whelmed by the variety of forms, the differences in size and
structural pattern, and in kinds of public policy and perform-
ance. It may be useful to suggest several common dimensions
and characteristics so that we can begin to think about how we
can compare, classify, and characterize these systems.

The first common characteristic can be stated concisely: All
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political systems can be compared in terms of the relationship
between functions and structures. That is, in a particular po-
litical system at a particular interval of time, there is a given
probability that function 4 will be performed by structure X
(e.g., that political demands will be made by associational in-
terest groups). This proposition assumes that all the political
functions can, in some sense, be found in all political systems,
and that all political systems, including the simplest ones, have
political structure.

There is no such thing as a society which maintains internal
and external order without a political structure of some kind.
In very simple political systems the interactions, or the struc-
tures, may be occasional or intermittent. They may not be
clearly visible, but to say there are no structures would be to
argue that the performance of the political functions is ran-
dom. We may find rhat in some systems one or a very few
structures perform all political functions. The leader of a prim-
itive band may occupy such a dominant position. At the other
extreme, in a highly differentiated system, such as that of the
United States, political functions may be performed by a very
large number of highly specialized structures: communication
is dominated by the mass media; political recruitment, by the
electoral and party structures; interest articulation, by a large
variety of interest groups. However, the great differences be-
tween the United States and the primitive band merely repre-
sent extreme cases of the range of differentiation of structures.
Both systems possess political structures performing political
functions, and may be compared in such terms.

Any particular structure may perform more than one tunc-
tion. Just as we must be aware of the presence of political struc-
tures in relatively undifferentiated societies, we must also be
cautious about assuming that a soucture will perform only
those functions which the formal rules lead us to expect. Po-
litical structures, in short, tend to be multifunctional, although
the degrees of multifunctionality depends on many factors.

A simple example of multifunctionality can help to illustrate
the problem. Typically, public schools are viewed in relation
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to the political system in terms of their effect on the formation
of attitudes and the development of skills among the young.
This is, unquestionably, a major impact which the educa-
tional structures may have upon the political system. However,
schools also affect the recruitment of political elites by ex-
panding or limiting the society’s reservoir of skilled man-
power, Schools give rise to informal, inter-elite communication
patterns through the formation of “old school ties,” and play
a key role in communications processes in general, especially
in nations with no powerful and independent mass media.
Finally, they play important “input” roles in the political sys-
tem by giving rise to special communities of interest and laying
the basis for interest-group organization. Teachers’ unions are
an example. Student riots, which have played such an impor-
tant role in such countries as Turkey, Indonesia, and Korea, il-
lustrate the impact of another school or university-based group.

One can infer from this example that in a nation with rela-
tively few formal and differentiated structures, such organized
structures as do appear are likely to be quite multifunctional.
While muliifunctionality is more obvious in simple, less differ-
entiated societies, it is a universal phenomenon, and is a char-
acteristic of modern bureaucracies and courts as well as of
kingships and chieftainships in primitive and traditional so-
cieties.

In the discussion of cultural patterns, too sharp a line is
often drawn between societies characterized by traditional cul-
tures and those characterized by modern cultures. The modern
socicties have been presented as secular and rational. Their
cultures have been represented as embodying attitude patterns
which treat individuals in universalistic fashion, according to
their formal and relevant roles rather than according to per-
sonal relationships and attributes. The bureaucrat looks with
equal favor upon all applicants for services; he does not favor
his hrother or his cousin. Traditional societies, on the other
hand, have been viewed in terms of ascription of particular
statuses, and diffuse and particularistic relationships. That is,
individuals attain position according to criteria other than
their merit (such as status of parents), and personal relation-
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ships and informal communication patterns permeate the po-
litical process.

However, modern social science research has demonstrated
the continuing significance of primary groups (e.g., families,
peer groups) and informal organizations in the social processes
of Western societies. The first attitude-survey studies of voting
provide a classic example.” The researchers expected to find
that political voting attitudes in modern America were shaped
by the modern media of mass communication and by the opin-
ions of those with expertise in relevant areas. Such would be
the expected rational pattern. But these studies showed how
exaggerated and oversimplified our conception of modern po-
litical culture was. We now know that face-to-face commu-
nication channels have a continuing vital role in opinion
formation, in spite of the presence of the mass media. The
typical opinion leader, moreover, is not an expert in a relevant
field, but a trusted individual whose political influence is often
a diffuse consequence of other roles. (For example, the opinion
of a wealthy member of the leading social circle is likely to
have great weight with individuals in certain strata, quite
apart from any qualifications of special knowledge or even
proven judgment.)

Thus, while one cannot question the fact that important
differences do exist in the cultural characteristics of traditional
and modern systems, any analysis of modern political systems
must take account of the continuing importance of the in-
formal and traditional relationships which shape the attitudes
and actions of individuals. Therefore, our second major char-
acteristic is: All political systems have mixed political cultures.
The most primitive societies have threads of instrumental ra-
tionality in their structure and culture. The most modern are
permeated by ascriptive, particularistic, and informal relation-
ships and attitudes. They differ in the relative dominance of
one against the other and in the pattern of mixture of these
components. Secularization is a matter of degree and of the
distribution of these “rational” aspects.

78¢e Paul F. Lazarsfeld, Bernard Bereleson, and Hazel Gaudet, The
People’s Choice (New York: Duell, Sloan & Pearce, Inc., 1944),
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THE DEVELOPMENT OF POLITICAL SYSTEMS

The events which lead to political development come from
the international environment, from the domestic society, or
from political elites within the political system itself. A politi-
cal system may be threatened by a rival nation, or be invaded
by it. In confronting this challenge it may find that it needs
more resources and more effective ways of organizing and de-
ploying its resources —a standing army, for example, or an
officialdom to collect taxes. It may have to adapt itself struc-
turally, that is, develop new roles, if it is to survive. If the
international threat continues over a long period of time, it
may have to adapt itself culturally, inculcating attitudes of
militance and acquiring the skills and values associated with
warfare.

The challenge may come from internal change in the society
of which the political system is a part. Thriving commerce and
manufactures may create a middle class which demands that it
be heard in the making and implementation of public policy.
The political elites themselves may confront the political sys-
tem with a challenge as they seek to increase the resources
available to them for the purpose of constructing impressive
buildings or monuments, or for creating a military force ca-
pable of conquering neighboring political systems.

The impulses for political development consequently involve
some significant change in the magnitude and content of the
flow of inputs into the political system. Development results
when the existing structure and culture of the political system
is unable to cope with the problem or challenge which con-
fronts it without further structural differentiation and cultural
secularization, It should also be pointed out that a decline in
the magnitude or a significant change in the content of the
flow of inputs may result in “development” in the negative or
regressive sense, The capabilities of the political system may
decline or be overloaded; roles and structures may atrophy;
the culture may regress to a more traditional pattern of ori-
entation. History is full of cases of the decline of empires and
their breakup into less differentiated and less secularized com-
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ponents.® Transitional and developed societies also may ex-
hibit the collapse of differentiated modern structures and the
dominance of irrational appeals and attitudes when the strains
become too great.

We need some way of talking about these challenges which
may lead to political development, these changes in the magni-
tude and content of the flow of inputs which put the existing
culture and structure under strain. As a beginning we may
suggest four types of problems for or challenges to a political
system. The first of these is the problem of penetration and
integration; we refer to this as the problem of state building.
The second type of system-development problem is that of
loyalty and commitment, which we refer to as nation building.
The third problem is that of participation, the pressure from
groups in the society for having a part in the decision making
of the system. And the fourth is the problem of distribution,
or welfare, the pressure from the domestic society to employ
the coercive power of the political system to redistribute in-
come, wealth, opportunity, and honor.

The problem of state building may arise out of a threat to
the survival of the political system from the international en-
vironment. It may also arise out of a threat to the political
system from the society in the form of revolutionary pressure
challenging the stability or the survival of the political system,
Or, it may result from the development among the political
elite of new goals, such as national expansion or the creation
of an extravagant court life. State building occurs when the
political elite ereates new structures and organizations designed
1o “penetrate” the society in order to regulate behavior in it
and draw a larger volume of resources from it. State building
is commonly associated with significant increases in the regu-
lative and extractive capabilities of the political system, with
the development of a centralized and penetrative bureaucracy
related to the increase in these capabilities, and with the devel-
opment of attitudes of obedience and compliance in the popu-

8 Samuel P. Huntington, “Political Development and Political Decay,”
World Politics, April, 1965; §. N. Eisenstadt, The Political Systems of Em-
pires (New York: The Free Press of Glencoe, 1962).
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lation which are associated with the emergence of such a
bureaucracy.

While it is an oversimplification to put it this way, we might
view the problem of state building and its successful confronta-
tion by a political system as essentially a structural problem.
That is to say, what is involved is primarily a matter of the
differentiation of new roles, structures, and subsystems which
penetrate the countryside. Nation building, on the other hand,
emphasizes the cultural aspects of political development. It
refers to the process whereby people transfer their commitment
and loyalty from smaller wribes, villages, or petty principalities
to the larger central political system. While these two processes
of state and nation building are related, it is important to view
them separately. There are many cases in which centralized
and penetrative bureaucracies have been created, while a ho-
mogeneous pattern of loyalty and commitment to the central
political institutions has never emerged. The Austro-Hungarian
Empire and even modern Italy represent cases in point. In fact,
there are examples, particularly among the great empires such
as Imperial Rome, in which the elite never sought to create a
common national culture of loyalty and commitment, but were
content to develop a centralized and penetrative bureaucracy,
while at the same time permitting culturally distinct com-
]301'181’11 units to survive and retain some ﬂlllOllO!IlY.

The problem, or challenge, of participation commonly has
to do with rapid increases in the volume and intensity of de-
mands for a share in the decision making of the political sys-
tem by various groups and strata in the domestic society. Such
increases in demands for participation are usually associated
with, or have the consequence of producing, some form of
political infrastructure — political groups, cliques, and factions,
and representative legisiative assemblies. Demands for partici-
pation may also challenge a political system to develop political
competence and the attitudes associated with it among groups
in the society, and responsive attitudes and bargaining skills
among the elite.

Finally, the problem of distribution, or welfare, occurs when
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there is a rapid increase in the volume and intensity of de-
mands that the political system control or affect the distribu-
tion of resources or values (for example, opportunity) among
different elements of the population. A positive response to
such a challenge by the political elite may produce funda-
mental changes in bureaucratic organization, and in the politi-
cal attitudes of both the political elite and the general
population.

We have listed these problems of system development in the
sequence in which they have occurred in the emergence of the
political systems of Western Europe. By and large, state and
nation building occurred before the nations of Western Europe
had to confront the problems of participation and welfare. But
our purpose is to develop an analytical scheme which will en-
able us to explain the characteristics of any political system. In
our efforts to account for the peculiar patterns of performance
of political systems, we must examine the ways in which they
have encountered these system-development problems in the
past or are encountering them in the present. Relating system
challenges to system responses is the way to explanation and pre-
diction in the field of political development. In the broader
sense, it opens up for us the whole of man’s history of experi-
mentation and innovation in politics as a source for the crea-
tion of a useful theory of political change. If we can relate the
structural and cultural characteristics of political systems to
the ways in which they have confronted and coped with these
common system-development problems, we have taken the first
steps in the direction of a theory of political growth which, for
example, can help us explain why French and British politics
differ in particular ways. Such a theory may also be helpful to
people who are concerned with the question of how to influ-
ence political development —our own governmental officials
and the elites of the new nations.

We will discuss these questions in detail at various points in
later chapters. Here we need only stress a number of general
points, First, the way in which a political system responds to
the four types of challenges, or problems, has to be described
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in terms of the three functional levels to which we have already
referred. Thus, the confrontation of a system-development
problem may be related to the changing patterns of political-
system capabilities — i.e.,, growth or decline in regulative, ex-
tractive, distributive, symbolic, and responsive capabilities.
The manner in which a system responds to these problems
must also be described in terms of the consequences for the
performance of the conversion functions of the political system.
Thus, when we say that Britain was confronted with the chal-
lenge ol participation in the course of the eighteenth and nine-
teenth centuries, we must describe her response to this
challenge in terms of what happened to the conversion functions
and to interest groups, political parties, media of communica-
tion, Parliament, and Cabinet which performed these con-
version functions. Finally, the response of the political system
to a challenge must also be described in terms of the system-
adaptation processes of role differentiation and secularization.

If a political system centralizes and nationalizes —in other
words, if it successfully confrents the challenges of state and
nation building — how is this reflected in the development of
new political roles and structures and in its recruitment proc-
esses to these roles and structures; and how does it create the
attitudes and propensities appropriate to the new pattern of
operations of the political system? As we examine the interac-
tion between challenges to the system and the cultural and
structural and performance responses to these challenges, we
may begin to develop a theory which will tell us how a particu-
lar pattern of challenge-and-response at a certain stage in the
development of a political system affects and conditions the
future capacity of that system to respond to other challenges
and problems. A good illustration of this is the experience of
Prussia and Germany with the problem of state building. The
degree ol burcaucratization, centralization, and militarization
which entered into the response of the Prussian elite in the
eighteenth century is said to have created a cultural and struc-
tural pattern which prevented the German political system
from responding effectively in the nincteenth and twentieth
centuries to demands for increased participation. In general
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this kind of analysis will direct our attention to the question of
how the solution to one problem affects the capacity of the
system to solve other problems of development.

There are at least five major factors which must be consid-
ered in the analysis of political development. First, there is no
doubt that the stability of a system is heavily dependent upon
the types of problems it faces. Much of the stability and success
of the gradual development of the political systems of the
United States and of Great Britain may be attributed to their
relative isolation during long periods of their formative his-
tory. In comparing the British experience with the Italian and
German, one can hardly avoid noting how in the latter cases
the systems were subjected to many diverse and intense pres-
sures simultaneously. Demands for unification, participation,
and welfare appeared suddenly. The effect was cumulative and
reinforcing. It is generally recognized that a major problem in
the new nations today is the cumulative revolutions they must
face. People demand participation, national unity, economic
betterment, law and order — simultaneously and immediately.

A second factor is the resources the system can draw upon
under various circumstances. Support as well as demand can
fluctuate, and may descend to critical levels, For example, the
French Fourth Republic collapsed in 1958. Although a cumu-
lation of demands, from the Algerians, the army, and various
internal groups, was the immediate cause, the Republic fell so
quickly and so easily because few people bothered to try to
save it. The rate of tax evasion and of general civil disobedi-
ence, as well as popular statements and the findings of opinion
polls, had long hinted at the low support level; the change in
the system was no surprise to most observers.

Developments in other social systems constitute a third fac-
tor which may affect political development. The extent to
which the political system is loaded or overloaded will vary
with the capabilities of other social systems in the domestic
society and the international system. When an economy devel-
ops new capabilities — new systems of production and distribu-
tion — the loading of the pelitical system with demands for
welfare may be significantly reduced, thereby affecting political
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development. Or a religious system may develop regulative ca-
pabilities, reducing the flow of innovative demands on the po-
litical system. Or the international political system may develop
a regulative or distributive capability which reduces the pres-
sure on the domestic political systems. A case in point is the
international military or technical assistance units of the
United Nations, which may reduce the pressure for the develop-
ment of extractive and regulative capabilities in some of the
new nations. Thus, the existence or the development of capa-
bilities in other social systems may affect the magnitude of the
challenges confronting political systems, keep the flow at an
incremental and low-intensity level, and, perhaps, help avoid
some of the disruptive consequences of cumulative pressures.
On the other hand, a breakdown in family, religious, or eco-
nomic systems may create discontent, disorder, and new de-
mands which load and perhaps overload the polity.

A fourth factor to consider is the functioning pattern of the
system itself. Some kinds of political systems can withstand de-
mand and support fluctuations better than others. In general
terms we may note that a system with a developed and differ-
entiated bureaucracy can accommodate demands for new
regulations and services much more readily than can a less
differentiated system. Law and order can be maintained much
more easily if an organized army or police force is available.
And a system geared to a high level of responsiveness to inputs
from many sources can cope with demands from new groups
and with loss of support from some old ones. Some systems are
geared for change and adaptation; others are not.

A final factor is the response of the political elites to political-
system challenges. Such responses cannot be predicted, at least
not entirely, from the system’s cultural patterns. In a given
system some sorts of responses may lead to accommodation of
new demands without changes of the political system or with
a minor level of such change, while other responses may lead
to disaster. Elites may misjudge the seriousness and intensity of
input fluctuations, and either radically modity the system or
fail to respond until it is too late. The arguments about how
important such responses are have long occupied the attention
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of historians. What sort of responses by Louis XV and Louis
XVI could have averted the French Revolution? At what point
had the demands become so intense that no response would
have resulted in peaceful accommodation?

Political change is one of the most pervasive and funda-
mental concerns of our analysis. We shall return to it, by differ-
ent routes, in every chapter. The world of politics has never
waited for the observer to finish his quiet contemplation. In
the present century political development seems to be proceed-
ing at an cvcr~accelerating rate, overwhelming our comparative
“snapshots” by making them obsolete before we finish our
books and articles. It is increasingly obvious that the study of
politics must be a dynamic system-and-process analysis, and not
a static and structural one.



CHAPTER III

Political Structure and Culture

THE THEMES OF POLITICAL STRUCTURE AND CULTURE Tun through-
out this book, in our treatment of the conversion functions and
capabilities, in our classification of political systems, and in
our theory of political development. We need to discuss politi-
cal structure and culture in terms of their most significant
attributes, and to examine the processes by which they are per-
petuated and changed.

POLITICAL STRUCTURE

Let us look at political structure first. There are at least lwo
important respects in which the structures of political systems
may differ: (1) the degree to which there is differentiation or
specialization of political roles, structures, and subsystems; and
(2) the autonomy or subordination of these roles, structures, or
subsystems to each other. An illustration may help make these
dimensions clear.

The political system of the Eskimo is among the simplest
known to man. The Eskimos are scattered from the Bering
Straits to Greenland in small communities, each numbering
around one hundred inhabitants, most of the members of each
community related by blood or marriage. There are only two
specialized roles that are politically significant, those of the
headman and the shaman, and these are both mixed roles. The

42



Political Structure and Culture 48

shaman is the religious leader, but he also may punish those
who violate taboos. In the extreme case he may order an
offender exiled, which in the Arctic may mean death. The
headman is a task leader, making decisions about hunting or
the selection of places for settlement. In matters related to po-
litical order he is an influential leader rather than a leader
with power to coerce.

Violations of order are handled mostly through such means
as fist fights and “song duels,” or in extreme cases through
family feuds. An individual who threatens the community by
repeated acts of violence, murder, or theft may be dealt with
by an executioner, who is given the task by the community or
assumes the responsibility for the execution with the approval
of the community.

We speak of this kind of polity as an intermittent political
system. It has no set of roles, no structure, which is specialized
for political purposes. Some of the activities of the shaman
and of the headman may be viewed as political or govern-
mental activities. Some social processes such as duels and blood
feuds may be viewed as Eskimo ways of adjudicating disputes.
Other community activities may perform the functions of com-
municating information, articulating different points of view,
and making political decisions that have the effect of law.

An intermittent political system is one in which there are no
differentiated political roles and no specialized political struc-
ture. For comparative purposes we may say, as political ana-
lysts, that at certain times in relation to certain problems an
Eskimo community is performing political functions, as, for ex-
ample, when two men quarreling over a woman engage in a
butting duel while the rest of the community sits around en-
forcing the rules. The boundaries that separate an intermittent
political system from the religious or the economic system arc
diffuse. The Eskimos do not draw these boundaries, but we
may draw them for analytical purposes. The roles themselves
are combined, as are the attitudes and orientations to the roles
in the mind of the individual Eskimo.

The intermittent political system, of which the Eskimos’ po-
litical system is an example, is the extreme case of a relatively
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undifferentiated political system. There are others like it, such
as the primitive hunting and gathering bands of Africa. Inter-
mittent political systems are not of great importance today, but
intermittent structures and roles are to be found in all political
systems, even in the most specialized and modern. The citizen
of the modern democracy is an intermittent politician or, as
Max Weber might have put it, an “occasional politician.” And
the family in modern society, as it communicates about politics
or as it forms political attitudes and skills in children, is an
intermittent political structure.

The classic typology of traditional political systems is that
of the German sociologist Max Weber.! He distinguishes three
main types of traditional authority: patriarchal, patrimonial,
and feudal. A patriarchal system of authority is one in which
membership is based on kinship and in which authority is ex-
ercised by the oldest male. It is characterized by the complete
absence of an administrative staff. A patrimonial system is one
in which there is an administrative staff, specialized roles, and
offices of one kind or another which are directly controlled by
the ruler. Feudalism is defined by Weber as a system of rela-
tions of purely personal loyalty between a lord and his vassals.
Both lord and vassals are patrimonial rulers; they are loosely
articulated one with the other by bonds of mutual obligation.
In Weber's threefold classification of traditional authority, the
significant dimensions of variation are structural differentia-
tion and the autonomy of parts. The feudal and patrimonial
systems are more structurally differentiated than the patriar-
chal, and the feudal system is more loosely articulated than the
patrimonial.

Suppose we consider the whole range of political systems in
their structural aspect, from the simplest and most primitive
ones to the most complex and modern ones: We have already
spoken of the patriarchal type of political system as having an
intermittent political structure. The patrimonial political sys-

1 Max Weber, Theory of Social and Econemic Organization (New York:
Oxford University Press, 1947), pp. 341 if.; Reinhard Bendix, Max Weber:
An Intellectual Portrait (Garden City: Doubleday & Company, Inc,, 1960),
pp. 329 ff.
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tem is different from the patriarchal system in that it has a
specialized officialdom. This means that roles having to do
with the implementation of policies and decisions are special-
ized. It is no longer a case of a patriarch ordering a servant, a
son, or a wife to do a particular task; the patrimonial king or
chief orders officials to collect taxes, to lead a military force,
or to punish an offender. Patrimonial systems can be quite
complicated, involving several levels of authority and a variety
of types of administrative officials.

S. Eisenstadt in a recent book * refers to another class of
political systems, which he places between the traditional po-
litical systems and the modern ones. He refers to this class as
the historical bureaucratic empires. He includes in this class
the bureaucratic empires of the Egyptians, the Persians, the
Romans, and the Byzantines, as well as the absolutist kingdoms
of Europe of the seventeenth and eighteenth centuries.

One difference between the patrimonial kingdoms described
by Max Weber and the bureaucratic empires described by Ei-
senstadt is the extent of structural differentiation and structural
autonomy in these two political systems. A patrimonial king-
dom has a relatively undifferentiated officialdom. It may even
lack a standing army. This means that the capacity of the patri-
monial ruler to penetrate his society, to regulate behavior in it,
to draw resources from it, and to use these resources for his
own purposes, whether within the society or in relation to
other nations, is' quite limited. In the historical bureaucratic
empire, on the other hand, a more differentiated and larger
administrative staff with a standing army creates a more au-
tonomous political system, one that is better able to extract
resources [rom and regulate bchavior in its own society, to
expand its territory, to increase its own resources, and to pur-
sue autonomously other political goals.

If we think of the great political “inventions” in history, cer-
tainly the specialized officialdom of patrimonialism is among
the very significant ones. The jump from this relatively limited
officialdom to the more elaborated and more effective admin-

2 5. N, Eisenstadt, The Political Systems of Empires (Ncw York: The Frce
Press of Glencoe, 1963), Chap. 1.



46 Political Structure and Culture

istrative apparatus of the great empires represents a second
significant advance,

Another difference between the patrimonial kingdom and
the bureaucratic empire is the extent of political role differ-
entiation. In the patrimonial kingdom, administrative officials
tend to be immediate subordinates of the ruler, personal con-
fidants and “table companions.” The titles of their offices (e.g.,
chamberlain, cupbearer, keeper of the purse) often reflect
their origins in the patriarchal households. In the historic em-
pires the officialdom is larger, specialized into a greater variety
of functional units, and the relations of these units to one
another and to the ruler tend to be more impersonal. In mod-
ern political systems these tendencies are more pronounced.
Roles and subsystems are more specialized in their functions,
and their relations to one another and to the ruler are more
impersonal. But it is an interesting and important point that
even as administrative roles and subsystems become more spe-
cialized, the primordial institution of personal confidants,
cronies, and table companions persists as a device to make
more direct and effective the relations between presidents,
prime ministers, dictators, and department heads, bureau
chiefs, division directors, and section heads, one with the other.
Nothing seems to be lost in the evolution of political systems.

Eisenstadt also tells us that as bureaucratic empires increase
in size, conquer other political systems, and assimilate other
ethnic groups, as social and occupational strata become differ-
entiated, and as churches and religious sects emerge, a more or
less open and legitimate process of struggle over political goals
develops. Thus the bureaucratic empires tend to be transi-
tional between patrimonial kingdoms and feudal systems on
the one hand, and modern democratic or authoritarian systems
on the other.

A third major step in the development of political systems
is the emergence of a specialized political infrastructure, the
development of subsystems such as political parties, pressure
groups, and the media of mass communication, to process
political demands and proposals. Here we are dealing with
both role differentiation and autonomy, since in the demo-
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cratic system the components of the infrastructure tend to be
not only specialized but also relatively independent of the gov-
ernmental elite and bureaucracy.

If we were to compare modern democratic systems with
totalitarian systems from the point of view of the emergence
of these specialized institutions to handle political inputs, we
would have to rely on the dimension of underlying autonomy
to make the meaningful distinction. For, as we know, totali-
tarian as well as democratic systems have specialized media of
communication, institutions which at least in the formal sense
look like our interest groups, and one or more political parties.
But if we examine the actual functioning of the two political
systems, it becomes quite clear that in democratic systems this
political infrastructure consists of relatively autonomous insti-
tutions, while in totalitarian systems the media of mass com-
munication, interest groups of various kinds, and political
parties are all closely, hierarchically articulated with the ruling
elite and the bureaucracy. They are subordinated to the gov-
ernment rather than being relatively independent of it and
able to transmit impulses, demands, and proposals from the
society.?

Political Recruitment. We use the term “differentiation” to
refer to those processes of political development in which new
types of roles and structures are created and articulated with
the old. We use the term “political recruitment” to refer to
the function by means of which the roles of political systems
are filled. Recruitment into political roles may be based on
universalistic or general criteria on the one hand, or particu-
laristic criteria on the other. The selection of office holders by
lot, by election, or by some proof of ability or performance,
such as an examination, are illustrations of recruitment on the
basis of universalistic criteria. On the other hand, recruitment
from a particular tribe or ethnic group is illustrative of par-
ticularistic criteria of recruitment. Selection by examination

3 In Chapters 1X and X we shall utilize these concepts of differentiation
and autonomy to suggest a developmental typology of political systems.
Readers may wish to refer to the opening comments and detailed examples

in those chapters to further clarify their understanding of these concepts
and their uses.
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would be a good example of selection according to criteria of
performance; selection from royal or aristocratic families il-
lustrates recruitment by ascription or status.

Although it is generally true that primitive and traditional
political systems tend to recruit into political roles on the basis
of particularistic and ascriptive criteria, it is probably never
true that a political system recruits purely on the basis of such
criteria, In most if not all pelitical systems, ability and per-
formance somehow get taken into account in recruitment.
Similarly, in modern systems particularistic and ascriptive
criteria enter into the recruitment process even though to a
lesser extent than is true in primitive and traditional systems.
Thus, family relationships, social status and class, school ties,
and friendship enter into political recruitment in all modern
political systems.

A study of the historical sociology of recruitment practices
would produce many fascinating examples of how different
criteria of selection are combined. For example, in patrimonial
kingdoms the rulers have sought to select administrative staffs
upon whom they could rely. Officials have been required to
hold loyalty to their ruler above loyalty to family, clan, or
status groups. The variety of ways in which patrimonial rulers
have sought to insure the dependability of their administrative
staffs includes the use of slaves, mercenaries, eunuchs, special
families and lineage groups solely dedicated to service to the
ruler, a celibate clergy, and professional men such as lawyers
and clerks who are drawn from outside the aristocratic class.

The recruitment function cannot be fully separated from
the socialization function. Recruitment from particular aristo-
cratic strata, from nonaristocratic strata, from slaves, and from
foreign populations brings into political roles people with
different propensities, interests, values, and attitudes. The
background of these who are recruited into political roles is
bound te have some impact on their performance of these
roles, no matter how thoroughly they are socialized into new
values, artitudes, and skills once they have taken over their
offices.

Structural Differentiation, Autonomy, and Capabilities. The
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extent to which a political system is structurally differentiated
and the relative autonomy of its roles and subsystemns will affect
the performance, or capability patterns, of the political system.
Thus, a political system which has specialized roles for the
extraction of resources will be able to extract resources more
efficiently than one which lacks these specialized roles. The
ways in which individuals are recruited into political roles
similarly will affect the capabilities of political systems. Ad-
ministrative officials chosen on the basis of performance criteria
tend to be more effective in the performance of these special-
ized functions.

When we examine the role differentiation of a political sys-
tem, we should be concerned not only with the number of
roles, but also with the kinds of roles which have been special-
ized, and with the relationship between these types of special-
ized roles and the capabilities of the political system. Higher
levels of extraction, more extensive and penetrative regulation,
and more thorough distribution of the social product are as-
sociated with the differentiation of sets of roles which are
related to these specific kinds of capability. On the other
hand, the development of a responsive capability is connected
with an autonomous political infrastructure, one which enables
demands from the society to be brought to bear effectively on
the governmental and administrative structures. Thus, when
we are studying political structure from the point of view of
specialization and autonomy, we are basically concerned with
the ways in which structural characteristics are associated with
the performance characteristics of the political system in its
domestic and international environments# Similarly, in our
consideration of political culture, we shall be interested in the
ways in which cultural characteristics affect the conversion and
performance characteristics of political systems.

4 Two discussions of the relationship between differentiation, capability,
and development which consider various aspects of the problem in more
detail than is here possible — though making the same general argument —
are: 8. N. Eisenstadt, “Social Change, Difficrentiation, and Evolution,” pp.
375-387, and Talcott Parsons, “Evolutionary Universals in Society,” pp.
339-357; both in American Sociological Review, Junc, 1964,
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POLITICAL CULTURE

Political culture is the pattern of individual attitudes and
orientations toward politics among the members of a political
system. It is the subjective realm which underlies and gives
meaning to political actions. Such individual orientations in-
volve several components, including (a) cognitive orientalions,
knowledge, accurate or otherwise, of political objects and
beliefs; (b) affective orientations, feelings of attachment, in-
volvement, rejection, and the like, about political objects; and
(¢) evaluative orientations, judgments and opinions about
political objects, which usnally involve applying value stand-
ards to political objects and events.

Individual orientations toward any political object may
be viewed in terms of these three dimensions. Thus an indi-
vidual may have a relatively high degrec of accurate knowledge
about how his whole political system works, who the leading
figures are, and what the current problems of policy are. This
would be the cognitive dimension of orientation toward the
system as a whole. He might, however, have feelings of aliena-
tion or rejection toward the system; perhaps his family and
friends have long harbored such attitudes. He would be un-
likely to respond favorably to demands upon him by the sys-
tem. This is the affective dimension. Finally, he may have some
moral evaluation of the system. Perhaps his democratic norms
lead him to cvaluate the system as not sufficiently responsive
to political demands, or his ethical norms lead him to condemn
the level of corruption and nepotism.

These three dimensions are interrelated and may be com-
bined in a variety of ways, even within the same individual as
he considers various aspects of the political system. The kinds
of orientations which exist in a population will have a signifi-
cant influence on the ways in which the political system works.
The demands made upon the system, the responses to laws and
to appeals for support, and the conduct of individuals in their
political roles, will all be shaped and conditioned by the com-

5 For the origin of these particular categories, see Talcott Parsons and

Edward A. Shils (eds.), Toward a General Theory of Action (Cambridge:
Harvard University Press, 1951), pp. 58 ff.
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mon orientation patterns. They constitute the latent political
tendencies, the propensities for political behavior, to which we
have referred, and as such they are of great importance in
explaining and predicting political action. However, a careful
analysis of a political culture still provides no sure guide, per-
haps at best a probabilistic one, for the prediction of individ-
ual behavior in a given case. Individual actions can at times
have great impact on the performance of the political system,
but it is unlikely that any analysis of the political culture of
the United States could have predicted the behavior of a Lee
Harvey Oswald. Nor can a consideration of the political cul-
ture of Ghana fully explain the actions of Nkrumah.

Political culture is not a residual explanatory category. It
involves a set of phenomena which can be identified and to
some degree measured. Publicopinion and attitude surveys
are the primary tools with which this can be attempted with
large groups. Depth interviewing and psychological techniques
can provide data on individual cases. Public statements,
speeches and writings, and myths and legends can also provide
clues to the nature of political culture patterns. Finally, be-
havior itself gives obvious clues to the sort of orientations with
which it is associated. Needless to say, inferences about politi-
cal culture from attitude surveys, public statements, and politi-
cal behavior all contain hazards in analysis. Individuals slant
their responses in many ways; problems in communication and
interpretation are numerous, So many factors operate on be-
havior that it is difficult to isolate them. Nonetheless, political
culture is of such importance in regulating the performance of
a political system that it is worth a substantial effort to get
relatively reliable information about it.

Political culture may provide us with a valuable conceptual
tool by means of which we can bridge the “micro-macro’” gap
in political theory. How does one make the transition from
the study of the individual in his political context to the study
of the political system as a whole? How does one relate indi-
vidual interviews and responses, and case studies of individual
actions, to the aggregate statistics and group behavior patterns
which reflect the course of a system’s total behavior? Political
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culture by revealing the patterns of distribution of orientations
to political action helps us connect individual tendencies to
system characteristics.

Objects of Political Orientations. Objects of political orien-
tation include the political system as a whole, particular politi-
cal roles or structures, individual or group incumbents of such
roles, and specific public policies and issues. They also include
other political actors and the self as a political actor.

The question of orientations to the national political system
as a whole constitutes one of the most serious developmental
problems in the political culture of the new nations. In many
cases, particularly in Africa, these nations have been con-
structed from a great variety of ethnic, political, and geo-
graphic subnational units which have no common political
bonds and whose members by and large have little informa-
tion and loyalty beyond their local unit. The process of nation
building involves in some respect the dissernination of informa-
tion about and the commitment to the national unit. At some
point in the history of any new nation, as loyalty to the tradi-
tional subnational units conflicts with national loyalties and
goals, the issues of national identity are likely to become para-
mount.

This problem of national identity is not limited to the new
nations. In recent years the school segregation question has
raised the problem of national identity for many Southerners
in the United States. While for the most part the answer has
been clear — most Virginians, for example, are Americans first
and Virginians second — there have been many exceptions, as
the resistance to federal authority in Mississippi has empha-
sized. The problems are intensified in a nation without a long
tradition of national involvement.

Achieving a resolution in commitment may be a difficult and
complex task. The local tribe may accurately perceive that its
whole social and religious structure is threatened by the crea-
tion of schools, by the induction of young men into the na-
tional army, or by the building of a neighborhood industry.
This is not to say that accommodation is impossible. An ex-
treme form of resolution of conflicts of loyalty may be intense
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nationalism focused around a charismatic political figure such
as Nasser in Egypt. More moderate solutions are illustrated
by systems such as Mexico, where a high degree of general
system support, a dominant party, and well-accepted revolu-
tionary symbols create a measure of cohesion among a diver-
sity of groups and points of view. India, working from a much
more diversified base, has attempted to do roughly the same
thing — but only time can tell whether it will succeed in estab-
lishing a national identity of sufficient depth and intensity to
prevent subnational loyalties from tearing the system apart.

The concept of orientation to the political system as a
whole may be refined in many directions. One way of char-
acterizing political cultures is in terms of the disuibution of
general attitudes toward the political system and the input and
output processes. We may thus describe a political culture in
terms of the awareness of these political objects and of their
significance in individual activities. In these general terms we
can classify as parochials those people who manifest little or
no awareness of the national political systems. Such individuals
are to be found in any society, but in modern Western societies
they are relatively rare. In some transitional societies large
regional groups of parochials may be found in certain areas
not yet affected by the national polity.

Among those citizens who are aware of the national system
we may distinguish two important general classifications, Sub-
jects are those individuals who are oriented to the political
system and the impact which its outputs, such as welfare
benefits, laws, etc., may have upon their lives, but who are not
oriented to participation m the input structures. Participants
are those individuals who are oriented to the input structures
and processes, and engage in, or view themselves as potentially
engaging in, the articulation of demands and the making of
decisions.®

We may classify political cultures according to the combina-
tion of parochials, subjects, and participants. One may go far

% These terms were developed in Gabriel A. Almond and Sidney Verba,
The Givic Culture (Princeton: Princeton University Press, 1963), pp. 17—
21 ff.
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toward a theory of democratic politics based on these simple
characterizations, and the differences which political systems
exhibit in this regard provide an insight into at least one im-
portant dimension of the political culture. Robert Scott, for
example, has discussed the changes in Mexican political cul-
ture between 1910 and 1960 in this [ashion. He estimates that
in 1910 some 90 per cent of Mexican citizens were parochials,
9 per cent were subjects, and 1 per cent were participants. For
1960 he draws upon attitude studies to arrive at the figures of
25 per cent parochials, 656 per cent subjects, and perhaps 10
per cent participants.” Scott’s characterization of changes in
the Mexican system illustrates the utility of considering these
orientations to input and output structures — they reflect far-
reaching system changes.

In part the maintenance of law and order in a society centers
around positive orientations toward governmental agencies.
Ofren the citizens of the new nations are oriented only to the
benefits of governmental outputs and, perhaps, to the channels
through which demands can be made. They have not acquired
a positive and supportive subject orientation — that is, they
have not learned to obey the laws. Consequently, the political
order has little support to draw upon in time of internal crisis.
This problem, dramatically illustrated in the Congo, has been
encountered in some degree in most of the new nations.

Orientations to politics include the individual’s notions of
himself as a political actor. Even if an individual has a reason-
ably accurate knowledge of the workings of the political sys-
tem, he may still have a range of personal attitudes toward the
appropriateness of his personal actions vis-a-vis politics. We
may particularly note the significance of attitudes of personal
political competence. Individuals who are oriented toward the
input structures and who possess such attitudes of political
competence may be expected to attempt to influence political
action when it is in their interest to do so. Beyond this, how-

7 Robert E. Scott, “Mexico: The Established Revolution,” in Lucian W.
Pyc and Sidney Verba (eds.), Political Culture and Political Development
{Princeton: Princeton University Press, 1965), pp. 385, 845 ff.
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ever, the individual's particular recognition of what channels
of action may be open to him becomes paramount.

In a comparative study of attitudes in five nations, the dif-
ference between attitudes in the United States and in the other
nations illustrates this dimension.® Only in the United States
did a very large proportion of the respondents say that when
faced with a local political problem they would form a local
political group and seek legitimate means of rectifying their
grievances. Such expressions of competence and willingness to
work actively through legitimate input channels were striking.
All too often, as in Italy, the individual feels that he can have
little influence as an individual on government actions. At
best, this leads to passive acceptance where dissatisfactions are
not overwhelming. At worst, resentments and frustrations will
be submerged until the pressure is too great, and then will
erupt in violence. Even in societies where interest groups and
political parties have begun to develop, the emergence of an
appropriate set of individual orientations to them is essential
before they can be effectively employed.

It is also important to ascertain the general level of political
trust in a society. Are political competitors and opponents
viewed with suspicion? Does political interaction and discus-
sion take place on a relatively free and easy basis, or are the
channels of communication regarding political matters con-
stricted? In societies such as Italy and Germany the traumatic
political experiences of the past half century have made poli-
tics a subject to avoid in personal interaction. This affects the
cohesion of political groups and their willingness to interact
with each other.

Closely related to this question of trust is the basic concep-
tion of politics as either a harmonious or a discordant process.
In a nation such as Great Britain, the general presumption
scems to be that those engaged in politics are undertaking
legitimate representations of interest.? The tradition of con-
sultation and negotiation with all interested parties in the

8 Almond and Verba, ap. cit., pp. 191 f.
# See Samuel Beer, “Pressurc Groups and Parties in Britain,” American
Political Science Review, March, 1956, pp. 6 ff.
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process of lawmaking reflects this conception of the political
process as a way of aggregating legitimate needs and demands.
Sharply contrasted to this view is the conception of politics
as a continuing struggle for supremacy. The classic Marxist
view perhaps expresses this perspective most clearly — all politi-
cal actions represent attempts by the dominant class to main-
tain its mastery over the subordinate classes, or efforts of the
oppressed to throw off their chains, The distinction between
these contrasting views of the political process is important
in the political culture of both elites and masses. Indeed, Rolf
Dahrendorf has shown how it pervades even the highly ab-
stract views of sociologists and political theorists.'®

In considering attitudes toward interpersonal relationships,
we may also take note of the level of civility in political inter-
action — that is, the degree to which more or less formal norms
of courtesy tend to dampen the harshness of political disagree-
ment. The formal and informal customs of legislative bodies
in Britain and the United States reflect such tendencies. It is
perhaps doubly difficult for democratic politics to function in
many of the new nations because they lack such moderating
norms.

We have devoted considerable attention to the problem of
interpersonal relationships because these constitute a crucial
problem area in the political culture of the new nations. An
ultimate test of a responsive and demaocratic system is its ability
to transfer the power of government from one set of leaders
to another. This may occur either between parties or within a
single party. But if the level of personal trust is low, if the
political process is viewed as a life-and-death conflict, and if
litele political courtesy mitigates the raw conflict, it will be
very difficult for the incumbent elites to relinquish their roles
in the political process and step aside for a new group of politi-
cal actors. The stakes will seem too high; the opposition will
seem too dangerous.

This problem of the “stakes” of politics, the goals of politi-
cal activity, brings us to a consideration of policies as objects

10 Rolf Dahrendorf, Class and Class Conflict in Industrial Society (Stan-
ford: Stanford University Press, 1959), pp. 157 it
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of political orientations. We do not mean to get into a con-
sideration of individual day-to-day political and governmental
decisions; the population at large is usually unaware of most
of these decisions and problems. But the political culture is
likely to support certain general political goals and procedures
and to reject others. Here we are concerned with the relation
between political culture and the capabilities of the political
system.

Perhaps most fundamental is the question of the proper role
of the political system itself in the society. Is the political sys-
tem viewed as a vehicle for the maintenance and regulation of
existing patterns of economic and social behavior, or is it
viewed as an instrument for change? Are the capabilities of the
political system to be increased, or is the political system
viewed — as it often is in the United States — with distrust, to
be kept in check where possible? Is foreign policy to be ag-
gressive and expansionistic, or accommodative? Is the state
to engage in extensive public welfare programs, or to support
a free-enterprise economic system? These questions are often
not brought out in public policy debate —more often the
political culture sets certain limits, and the debate is carried
out in terms of whether or not a specific policy flaunts or ex-
presses these underlying premises.

Secularization of Political Culture. Writings about Amer-
ican politics have often emphasized the marketplace attitude
which permeates the conduct of politics. Politics is seen by the
participants as a set of give-and-take interactions, in which
each side bargains for a set of more or less limited objectives,
Jean Grossholtz, in her analysis of the political culture of the
Philippines, also emphasizes the bargaining nature of the con-
duct of politics.** She writes of the “manipulative attitude
toward human interaction and a perception of politics as an
extension of the set of human relationships created for dealing
with strangers.,” and notes the reciprocity of pragmatic bar-
gaining for votes and benefits which arises between politicians

11 Jean Grossholtz, Politics in the Philippines (Boston: Little, Brown and
Company, 1964), Chap. 7.
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and their constituents.}? This is not to imply that the Philip-
pine political culture is identical with that of the United
States. But there is a striking contrast between the pragmatic
bargaining styles of these two systems and the relatively rigid
ideological styles of politics which typify elite political cul-
ture in France and Italy.

The emergence of a pragmatic, empirical orientation is one
component of the secularization process. A second attribute of
the process of cultural secularization is a movement from
diffuseness to specificity of orientations. In a traditional or
primitive political culture, the roles of the polity are not dif-
ferentiated from other societal roles, Anthropologists and
political scientists studying Eskimo society may analytically
distinguish certain sets of actions on the part of a shaman or
a hunting chief as being political in character. There is, how-
ever, no such distinction in the mind of the Eskimo. Both the
attitudes and the roles themselves are diffuse. Political cultures
characterized by diffuseness correspond to what we called
“parochial cultures” in our analysis of the objects of orienta-
tion. Parochial individuals in a political system are those who
manifest highly diffuse social orientations, having little or no
awareness of the political system as a distinct and specialized
entity. Such individuals may be found in systems which have
elaborate governmental structures, but the tribesman in the
backwoods remains a parochial because he has no specific
notion of these structures. For him the political system re-
mains, at most, on the border line of awareness.

An individual may become aware of a variety of govern-
mental rvoles, such as those of tax collectors and military
officers. Such an individual may, however, have no specific
knowledge of the ways in which they can influence the political
system, no understanding of the input structure of the society.
By the same token, their image of themselves as initiators of
demands remains diffuse and undeveloped, perhaps limited to
some vague notions of seeing the local chief or family head if
problems arise. We have referred to such individuals as politi-
cal subjects.

The political participant develops a set of specific attitudes

12 [bid., p. 159.
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toward the political input structures, such as parties and inter-
est groups, and toward the role he can play in these structures.
In such a case the individual has reached a level of cultural
secularization (or specificity) with which we are familiar in
democratic systems. Of course, in even the most modern and
secularized political systems, there remain individuals who
never reach this level of orientation. However, in nations such
as Britain, the Scandinavian countries, the United States, and
Switzerland, a very large proportion of the population does
reach this level. As literacy spreads, an increasing specificity
of orientation is likely to spread also.

However, it should be remembered that in some political
systems the input structures are themselves highly diffuse, or
have become differentiated without being autonomous. In
totalitarian and authoritarian states, a single party may domi-
nate the political system and so limit the autonomy of the
substructures that they hardly constitute input channels except
under certain quite carefully specified conditions. In such a
case the average citizen may develop what we might call a
“subject-participant orientation.” He knows that he must be
active, be a participant, but the party and other groups afford
little opportunity for sharing in decisions.

In the discussion of political structures we spoke of the
structural “inventions”: the officialdom of the patrimonial
system, the efficient bureaucracy which succeeded it, and the
emergence of specialized political agencies such as political
parties. We must recognize that these aspects of political devel-
opment tend to be accompanied by or preceded by crucial
developments in political culture. In general, we suggest that
a political culture must become increasingly secularized if the
new, differentiated structures are to operate effectively.

It is very difficult for a specialized bureaucracy, for example,
to operate effectively in a traditional society. In such a society
the conduct of politics is governed by custom. Individuals are
treated according to ascribed statuses, not according to particu-
lar merits and needs relevant to a special political domain. If
the rules of a bureaucracy are imposed on such a culture, they
will soon be undermined by the persisting traditional rules.
Universalistic treatment of individuals according to the spe-



60 Political Structure and Culture

cifically political rules will eventually be distorted by the con-
siderations arising from diffuse societal relationships such as
tribe, caste, or family ties. The bureaucracy will also find it
difficult to penetrate and overcome the traditional rules of the
society, no matter how rational new regulations may seem.,
Men will resist bitterly any efforts to make them shave their
beards or abandon traditional ways ol dress, They may subject
bureaucratic officials to intense pressure to avoid the formal
universalistic rules, and demand special treatment for relatives
and friends. Such problems have troubled not only patrimonial
officialdoms, but also the westernized bureaucracies inherited
by transitional nations such as Nigeria. The jnefficiencies re-
sulting from the diffuse and closed nature of such traditional
orientations toward politics and political objects are problems
widely discussed in the literature dealing with these nations.

It is through the secularization of political culture that these
rigid, ascribed, and diffuse customs of social interaction come
to be overridden by a set of codified, specifically political, and
universalistic rules. By the same token, it is in the seculariza-
tion process that bargaining and accommodative political
action become a common feature of the society, and that the
development of special structures such as interest groups and
parties hecomes meaningful. It is true, of course, that both
secular and nonsecular elements are present in all political
cultures. Accommodation and behavior in accordance with
specific and universalistic rules may be found in traditional
societies, and diffuse, ascriptive favoritism and rigidified inter-
action patterns may be found in modern political systems. But
the general process of secularization involves a shift from one
predominant pattern to another. In a modern political cul-
ture the specific roles and structures, and the pattern of open,
accommodative relationships may in some cases permeate even
the political aspects of family activity. In a traditional society,
the specific structures and manipulative interactions play a
secondary role,*®

In developmental analysis we distinguish 2 number of stages

18 This point is made with some force by Lucian W. Pye, Politics, Per-
sonality, and Nation Building (New Haven: Yale University Press, 1962).
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and combinations which may exist along the continuum from
traditional to secularized political culture. One of the most
interesting of these is the ideological political culture, An
ideological style emerges when the individual develops a
specific set of political orientations, but fails to develop the
open, bargaining attitudes associated with full secularization.
Instead of the diffuse, ascribed statuses and rigid norms of
conduct given by custom, there is an explicit — but equally
rigid and closed — set of rules of conduct spelled out by the
ideology. While accommodative interaction may be acceptable
within the context of ideological bounds (it may be legitimate
to manipulate the enemy for purposes of attaining the ideo-
logical goals, a pattern that is equivalent to the accommodative
bounds set by custom in traditional society), it is never ac-
ceptable to step beyond those rigid rules. The ideology pro-
vides an intlexible image of political life, closed to conflicting
information, and offers a specific explanation and code of
political conduct for most situations.

In the modern world the various forms of communism and
clericalism are the most common examples of ideological politi-
cal cultures. Such cultures seem to emerge either from a wadi-
tional heritage, where the cultural style makes a direct
transition from traditionalism to ideology, or from the politics
of uncertainty and immobilism. Very often, elements of both
heritage and circumstance are present. The patterns of politi-
cal culture commonly found in the developing arcas seem to
be a product of a way of political life in which bargaining
plays a limited role in the politics of tribe, clan, and caste, and
also of the frustrations and uncertainties which accompany the
experiences of colonialism, modernization, and associated cul-
ture conflict. In such times of trouble and fear, an ideology
offers a means by which the individual can escape the freedom
given him by an open, secularized culture and its structural
concomitants. It is significant to note that communism itself
had its origins in the frustrating, unresponsive political sys-
tems of nineteenth-century Germany and Russia, and that it
often made a great impact on those very recently subjected to
the trials of industrial and urban life. In unresponsive systems
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such as modern Italy and France, ideology remains of com-
pelling importance. As such, it results from and contributes
to the problems of these nations. The distinct set of ideologi-
cally bound parties and interest groups — Catholic, Commu-
nist, Socialist —often find it impossible to come to common
working agreements, to form stable coalitions, even when it is
in the compelling national interest to do so.

Before leaving the question of secularization of political
culture, a final developmental problem must be noted. We
have suggested that there is, in general, an association between
structural differentiation, cultural secularization, and an ex-
pansion of the capabilities of the political system. These as-
sociated attributes are involved in the development of political
systems, although, of course, such development is neither inevi-
table nor irreversible. But we must be aware that the relation-
ship between these factors has many complex facets. It is clear,
for example, that certain elements in traditional, nonsecular
cultures may serve, at least temporarily, to support national
leaders in efforts towards differentiation and increasing system
capability, giving the system time to deveclop its capacity to
satisfy the new demands and meet the strains of secularization.
In Japan and in England, for example, certain attitudes of
deference, obedience, and loyalty to superiors and to the
centralized governmental structures seem to have helped ease
the process of transition. Clearly, however, other types of tradi-
tional attitudes may hinder in this process.™

By the same token, under circumstances of tension and strain
such as international threat, secularization of attitudes regard-
ing goals and values among the people may weaken the sup-
port for the system. An implicit set of values, agreed upon and
unquestioned, which supports the political institutions and
general leadership policy, may be an invaluable basis for build-

14 See, for example, the discussions of Japan and England by Robert E.
Ward, “Japan: The Continuity of Modernization,” pp. 27-82, and Richard
Rose, "England: The Traditionally Modern Political Culture,” pp. 82-129,
both in Pye and Verba, op. cit. For an example of incompatibility of most
elements in traditional political culture and political development, see
David E. Apter, Ghana in Transition (New York: Athencum Publishers,
1963).
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ing the capability of the political system to meet a crisis. In
this sense of political goals, it may be argued that the British
and American political cultures have strong underlying non-
secular components which give these systems the ability to
mobilize their capabilities in time of emergency, and which
enhance stability and capability at all times. The rational,
secular support based on good system performance is supple-
mented by a more implicit and diffuse sense of general support.
It has been argued that transitional systems are often weakened
by the very intensity with which all possible goals and ends
become questioned and challenged in the secularization proc-
ess. It may be that only underlying, nonrational agreement on
some values and goals makes it possible to bargain and manip-
ulate pragmatically in other areas.!®

But these questions, though important, become too complex
to explore in all their dimensions here. Much depends, obvi-
ously, on the nature and homogeneity of such traditional or
tacit beliefs, and on the circumstances which challenge system
capability. We are willing to stand behind the argument that
in terms of the general means of political action, there is a
strong relationship between specialized and pragmatic orienta-
tion — secularization — and the cffective performance of mod-
ern, differentiated political structures.

Distribution of Political Aititudes: Political Subcultures.
Thus far we have wtreated political culture as though it were
the same throughout the entire population of a political sys-
tem. In fact, the degree of homogeneity of political calture 1s
a matter for empirical investigation. There may be a high
degree of agreement in attitudes toward general classes of
political objects. Or differences may emerge according to level
of education, ethnic membership, geographic location, eco-
nomic and social position, and religious faith.

When a particular set of political orientations is distinguish-
able from others in the system, we speak of a political sub-
culture. What we do and do not define as a separate subculture
depends largely on the nature of the concerns and problems in

13 See Sidney Verba, in Pye and Verba, op. «it., pp. 544-550.
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question. The observer of American politics may be concerned
with the liberal and conservative wings of the Democratic
party as policy subcultures, while a comparative analyst might
dismiss them as being so firmly within the more general Ameri-
can political culture as to be unworthy of the separate designa-
tion,

However, there is no questinn of the importance of some of
the subcultural differences which exist in certain nations,
France is the classic case of a nation whose political culture,
although manifesting a strong national identity in some re-
spects, appears to be so fragmented as to make effective political
performance almost impossible except in crisis, or under an
authoritarian regime.

In many of the nations in the developing areas, this prob-
lem of political subeulture is also crucial. In a nation such as
India the differences of language, religion, class, and caste pose
enormous problems for the political regime. Even after an
effective national identity has been established. the resolution
of these subcultural differences and the inculcation of some
commonly accepted “rules of the game” is necessary. For any
political system to operate effectively, there must be some level
of agreement on the basic nature of politics, the general role
of government in the society, and the legitimate goals of policy
and participation.

‘The efforts of the new nations to create such common bases
for action and to bridge the gap between subcultures have
been of great interest to social scientists. This question of
changing and adapting the political culture brings us, however,
to the “system maintenance and adaptation” level of functions,
and particularly to political socialization.

Political Socialization. Political socialization is the process
by which political cultures are maintained and changed.
Through the performance of this function individuals are
inducted into the political culture; their orientations toward
political objects are formed. Changes in the patterns of politi-
cal culture also come about through political socialization.
When the totalitarian state revises the account of history in
school textbooks, or when the new nation expands the school
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system, political elites are attempting to shape and control this
process of creating political orientations.

The study of political socialization seems to be one of the
most promising approaches to understanding political stability
and development. Its special significance in the modern world
is a consequence of the great changes which are affecting so
many contemporary societies. The emergence of the new na-
tions, the ever-expanding network of communications linking
old nations and new ones, and the impact of technological
innovations on social, economic, and political affairs in even
the most stable Western systems, mean that old methods of
providing orientations to social action are no longer valid, The
traditional socialization structures must compete with new ones
and with new, immediate experiences.

As a basis for understanding the political socialization
process, two points must be clarified. In the first place, the
socialization process goes on continuously throughout the life
of the individual. Attitudes are not established during infancy
and untouched after the age of ten. They are always being
adapted or reinforced as the individual goes through his social
experiences. Early family experiences can create a favorable
image of a political party, for example, but subsequent educa-
tion, job experience, and the influence of friends may alter that
carly image to a hostile and unfriendly one.

Certain events and experiences may leave their mark on a
whole society. A great war or a depression can constitute a
severe political trauma for millions of individuals who may
be involved. Or involvement in a mass movement for inde-
pendence, such as the nationalist struggles which are prominent
in the histories of many ex-colonial nations, can provide a
learning experience which shapes the orientations of large
segments of the population, Through participation in such
movements, these groups acquire new conceptions of the role
of politics in their lives and new goals for which they may
strive.

Political socialization may take the form of either manifest
or latent transmission. It is manifest when it involves the ex-
plicit communication of information, values, or feelings
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toward political objects. The civics courses in public high
schools exemplify manifest political socialization. Latent politi-
cal socialization is the transmission of nonpolitical attitudes
which affect attitudes toward analogous roles and objects in
the political system. Such latent political socialization may
occur with particular force in early experiences, For example,
the child acquires certain general attitudes of accommodation
or of aggression toward other individuals. Such orientations
will affect his attitudes toward political leaders and his fellow
citizens. They will shape his view of politics as a process of
struggle for dominance or as a means of attaining legitimate
goals. Latent political socialization involves many of the most
fundamental characteristics of the general culture, which may
in turn have great effect on the political sphere.

The Agents of Political Socialization. The family unit is the
first socialization structure encountered by the individual. The
latent and manifest influences inculcated at the early stages
in life have a powerful and lasting influence. Among the many
important latent influences, perhaps the most distinctive is
the shaping of attitudes toward authority, The family must
make collective decisions, and for the child these decisions are
authoritative. They are backed with potential sanctions. An
early experience with participation in decision making can
increase the child’s sense of political competence, provide him
with skills for political interaction, and thus enhance the prob-
ability of his active participation in the political system when
he becomes an adult.® By the same token, the child's pattern of
obedience to decisions can help to predispose his future per-
formance as a political subject.

Manifest political socialization by the family can also have
important effects. General attitudes toward the political sys-
tem can make a great impression on children. Wylie's study of
a small French town illustrates how a general attitude of con-
tempt for the political system can dominate children’s atti-
tudes, even when the official school texts present another
picture.l” Studies of the intergenerational continuity of party

16 Almond and Verba, op. cit., pp. 346-352.
17 Laurence Wylie, Village in the Vaucluse (Cambridge: Harvard Uni-
versity Press, 1957).
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identification in the United States show how children may be
disposed to consider themselves Republicans or Democrats ac-
cording to their parents’ loyalties.!® The early exposure to the
image of the President, and the identification of him with the
father, apparently facilitates an early and continuing affilia-
tion with the political system in the United States,'® and
provides an example of an interesting manifest and latent so-
cialization process.

The school structure is a second powerful influence in politi-
cal socialization. The five-nation study found without excep-
tion that educated persons were more aware of the impact of
government on their lives, paid more attention to politics, had
more information about political processes, and manifested
a higher degree of political competence.® This is presumably
the effect both of manifest transmission of political knowledge,
and of the development of general awareness of one’s social
environment and of experience participating in it.

Schools can also play an important role in shaping attitudes
about the unwritten “rules of the political game,” as the tradi-
tional British public schools inculcate the values of public
duty, informal political relations, and political rectitude. They
can bring an awareness of other values and circumstances,
providing a basis for new political aspirations. They can rein-
force affection for the political system, and can provide com-
mon symbols for the expressive response to the system. The
emphasis on the flag and the Pledge of Allegiance attempts to
do this in American schools, and the introduction of African
cultural history attempts to do it in the new African nations.

We must add a word about the latent socializing influence
of the educational structures as well as their manifest role. As
in the case of the lamily, the school contains a particular pat-
tern of authoritative decision making to which all students are
exposed. Participation in decision making at school can do
something to make up for a lack of it at home — or can rein-

18V, 0. Key, Jr., Public Opinion and American Democracy (New York:
Alfred A. Knopf, Inc., 1961), p, 298.

19 Robert D. Hess and David Easton, “The Child’s Changing Image of
the President,” Public Opinion Quarterly, Winter, 1960, pp. 632-644.

20 Almond and Verba, op. cit., pp. 380-381 .
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force the previous patterns. This problem of participation and
authority patterns is important at the adult as well as the
primary level of education. Myron Weiner gives a dramatic
example in his account of the socialization of university stu-
dents in India:

We have tried to suggest that indiscipline within the universities
or colleges reflects a breakdown in communication between the
university or college authority and the students. . . . The result
may be—and thus far has been—not only to widen the breach be-
tween students and authorities, but, more seriously, to widen the
gap between politics and public policy in students” minds—the
former being thought of as a futile but exciting outlet for per-
sonal protest, the latter as the edicts and actions issuing from an
aloof and nonresponsive goverment or university. The concrete
demands by organized student groups against university and
nonuniversity authorities, while often irresponsible in their
initial appearance, are often potentially negotiable and manage-
able. If university authorities are able to develop procedures by
which students may present their gricvances, universities and
colleges will do more than eliminate indiscipline. They will
educate students to recognize the relationship between politics
and public policy, and thereby strengthen the capacity of stu-
dents to function as adults within a democratic society.?!

While the school and the family are the agencies most
obviously engaged in the socialization process, there are several
other important sources of attitude formation. Peer groups or
reference groups, for example, play an important role in shap-
ing values and orientations. Particularly where family ties are
loosened in an industrial society, or where family training
seems incongruous with the youth’s social environment, we
may expect the formal and informal peer groups to have con-
siderable impact on individual views of politics. Since orienta-
tions to other political actors constitute a particularly im-
portant area of political culture, the ways in which peer-
group contacts affect these orientations has a bearing on future

21 Myron Weiner, The Politics af Scarcity (Chicago: University of Chi-
cago Fress, 1962), p. 185. A more familiar iliustration would be the Free
Speech Movement among students at the University of California.
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political behavior. Such relationships may build or break down
attitudes of hostility and aggression. They may develop skills
in human interaction and participation in group decision
making.

Experiences in employment may also shape political orienta-
tions. The job and the formal and informal organizations built
around it — the union, the social club, and the like — may be
channels for the explicit communication of political informa-
tion and beliefs. Participation in the process of collective
bargaining or involvement with a strike can be a powerful
socializing experience for worker and employer alike. The
striking laborer not only learns that he can shape the authori-
tative decisions being made about his future, but he gains
knowledge of specific action skills, such as demonstrating and
picketing, which may be used in political participation.

The role of the mass media in political socialization must
not be overlooked. In addition to providing information about
specific and immediate political events, the mass media act
over the long run to shape the individual's basic “cognitive
map.” Certain facts are emphasized; other facts are not. Certain
symbols are conveyed in an emotive context, and the events
juxtaposed with them take on the affective color. A controlled
system of mass media can be a powerful force in shaping politi-
cal beliefs, and can provide bases ol support as important to a
totalitarian state as its police forces.

Finally, a word must be added about the influence of direct
contacts with the political system. No matter how positive
the view of the political system which has been inculcated by
family and school, when a citizen is ignored by his party,
cheated by his police, starved in the bread line, and finally
conscripted into the army, his views of the political realm are
likely 1o be altered. Direct formal and informal relationships
with specific elites in the political system are inevitably a
powerful force in shaping orientations of individuals to the
system. In Chapter V we shall discuss in some detail the role
of political parties in socialization.

Continuity and Discontinuity in Socialization. In a stable
political system the socialization process is usually homogene-
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ous and consistent. The family authority pattern, the teacher-
pupil relationship in the schools, the interaction of employer
and employee, and direct contacts with the political system
tend to establish and maintain a given type of political orienta-
tion. This may be deferential and passive, or aggressive and
participatory. But in a homogeneous socialization process the
elements influencing the individual do not seriously conflict
either with each other or with his adult political activities and
expectations.

In many societies, however, the socialization process may be
highly discontinuous. Such discontinuity creates an important
potential for dissatisfaction and conflict, and a high potential
for system change. We cannot fully explore this complicated
problem, but perhaps an example of discontinuous socializa-
tion and its effects will illustrate the concept.??

Students of the Weimar Republic have long been aware of
the dichotomy between the hierarchical authority patterns
which pervaded Germany's nonpolitical social institutions, and
the needs and expectations of the democratic system. Family
training stressed obedience. Primary, secondary, and university
education drew a sharp line between the learning activities of
the student and his unquestioning obedience to the moral and
intellectual authority of his teacher. German political experi-
ence before 1918 was characterized by obedience and support,
but not by active participation in decision making. Even the
socialist political parties, as Michels pointed out, were char-
acterized by an authoritarian structure and culture.?®

This discontinuity between latent and manifest exposure to
authority patterns and the new participation expectations of
the Weimar Republic helped to limit popular acceptance of
and engagement in the new political structures. When the
economic and international events failed to provide a positive
socialization experience, but rather acted to create new dis-
satisfactions and pressures, the existing discontinuity could not
be bridged, and the political system ultimately broke down.

22 For a morc complete treatment, see Sidney Verba, “Conclusion,” in
Pye and Verba, op. cit, pp. 553 ff: Harry Eckstein, 4 Theory of Stable
Democracy (Princeton: Center of International Studies, 1961); and Pye,

Politics, Personality, and Nation Building, op. cit.
22 Roberto Michels, Political Parties (London: Jarrold and Sons, 1915).
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Subcultures are perpetuated through time by the action of
socializing agencies. They are broken down either through the
impact of new agencies of socialization, as when schools are
introduced into a backward area, or by a change in the opera-
tion of the existing socialization agencies. In either case the
problem of breaking down local subcultures is a long and slow
process. No citizen fully overcomes the effects of his latent
primary socialization, which means that the problem of time
lag in changing political cultures is a serious one. Furthermore,
it is difficult to change the functioning of many of the agencies
of socialization, particularly that of the family. Even the
schools are difficult to re-orient in this respect. Where teachers
themselves remain tied to subcultural values, these values
can only be broken down with dificulty. Where the gap be-
tween school and everyday life is too great, the content of
schooling is relegated to abstract memorization with little
effect even on cognitive political orientations.

However, since the schools are the socialization agency
most easily controlled by the political system, many nations
have attempted to use the public schools to bridge the gap
between subcultures and the national political culture. Such
efforts have been markedly successful in the United States,
where generation after generation of the children of immi-
grants have been socialized with considerable effectiveness into
the mainstream of American life. In the Philippines the public
schools have been the vehicle for providing 2 common lan-
guage and a relatively homogeneous political culture for the
people of the islands, but subcultural elites often bitterly resist
the efforts to change their attitudes and ways of life. India’s
language riots suggest the depth of this kind of problem. If
the political system yields to the demands of the local sub-
cultures for autonomy in their socialization processes, it pet-
petuates the differences in orientations which threaten to
tear the nation apart. But the attempt to control and shape
that socialization process may itself be the cause of resistance
which significantly damages the capability of the political sys-
tem long before any beneficial results can make themselves
felt. The bitter conflict between public and parochial schools
in France is another example of this dilemma.
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One of the most marked cultural divisions occurs between
traditional and modern subcultures. This phenomenon is evi-
dent in many of the newer nations, where a small elite has
been modernized — has been socialized in the specific, univer-
salistic, and pragmatic orientations which typify “modern” cul-
ture — while the vast majority remains tied to the rigid, diffuse,
and ascriptive patterns of tradition. But, as we have noted,
these distinctions are oversimplified. Modern political science
has demonstrated the continuing prevalence of traditional ele-
ments in modern societies. The nature of individual socializa-
tion makes this duality of cultural style almost inevitable. Re-
gardless of the type of society, the earliest stages of political
socialization involve a diffuse, ascriptive, and latent process
which affects the child before he learns to use reason. A baby
is not a pragmatic, bargaining creature; rather, he has power-
ful primary needs and develops diffuse and rigidly dependent
relationships with those who satisfy them. Political socializa-
tion in primitive societies usually stops at this primary level;
it is developed only to a very limited degree into specific adult
roles through later socialization. The adult roles are rather
diffuse societal roles, without specifically political components,
and the primitive adult enters into them on the basis of his
tather’s status, or perhaps through his physical prowess.

In modern societies the family, the school, and other social-
ization structures expose the child and youth to new and spe-
cifically political roles, and to an achievement-oriented and
universalistic style. To a greater or lesser degree the citizen of
such a society is socialized into the secularized political culture.
Yet, no citizen of any political system ever fully overcomes the
effects of those primary socialization experiences, or outgrows
the needs which he feels for the security and support which the
intimate ties of the primary group provide. These limitations
and needs suggest not only the reasons for the continuing cul-
tural dualism of modern systems, but also for the desperate
need for the support of a familiar ideology, a political party,
or a charismatic leader, which the most secularized citizen may
feel in those moments of crisis when the social, economic, and
political structures of a society seem to be crumbling.



CHAPTER 1V

Interest Articulation

EVERY POLITICAL SYSTEM has some way of processing demands.
Political decisions involve advantage or disadvantage for vari-
ous individuals and groups in the society, including the politi-
cal elites themselves. Some sorts of demands, even if only
individual goals or desires, or even if stemming predominantly
from the elites themselves must be brought to the attention of
the decision makers to form the basis for political choice. The
process by which individuals and groups make demands upon
the political decision makers we call interest articulation. It is
the first functional step in the political conversion process.

Interest articulation may be performed by many different
structures in many different ways: An angry mob of shouting
and gesticulating students converges on the Korean, or Turk-
ish, or Vietnamese capitol to protest government regulations;
an American trade union conference releases a statement call-
ing for an Increased minimum wage; a Soviet military officer
suggests to a member of the Politburo that further arms reduc-
tion may endanger Soviet security. These diverse events illus-
trate the variety of ways interest articulation is performed in
political systems.

Interest articulation is particularly important because it
marks the boundary between the society and the political sys-
tem. If groups within the society do not find open channels
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through which to express their interests and needs, these de-
mands are likely to remain unsatisfied. The resultant dissatis-
factions may erupt in violence, or may require suppression
by the elites. It is through interest articulation, whether from
elites or from the masses, that the conflicts inherent in the
political culture and the social structure become evident. The
manner of expression can serve either to intensify the conflict,
or to reconcile and mitigate it.

The forms which interest articulation take, the degree to
which interest articulation structures are specialized and au-
tonomous, and the style of interest articulation constitute dis-
tinguishing features of different types of political systems. This
chapter deals with four aspects of interest articulation: (1) the
kinds of structures which perform the interest articulation
function; (2) the variety of channels through which demands
are articulated; (3) the styles of interest articulation; and (4)
the effects of modernization on articulation. The examples and
illustrations used are taken primarily from modern systems.
Illustrations of interest articulation in primitive, traditional,
and authoritarian systems are to be found in Chapters 1X
and X.

INTEREST ARTICULATION STRUCTURES:
INTEREST “GROUPS"

A variety of structures, from an undisciplined mob to a busi-
nessmen’s conference, may be involved in interest articulation.
Such structures may be classified according to two major com-
ponents: the type of group initiating the articulation, and the
type of access channel through which it passes the message, It
would be convenient, of course, if we could construct a typol-
ogy which includes both of these features, We could speak of
the associational groups as always articulating interests through
regular and legal channels, and of the regional and kinship
groups as always working through informal and intermit-
tent channels. But in fact, associational groups, such as trade
unions, may organize riots and strikes, All groups may and do
utilize the channels of intermittent and informal personal con-
tact. By the same token, speakers for unorganized, but impor-
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tant, language and ethnic groups may address party conventions.

Thus, although particular types of groups may be drawn by
their organizational and representational nature to certain
kinds of access channels, the general rule is that the interests
will be articulated through those channels which are most
available and which seem most likely to bring the demands to
the attention of the relevant decision makers.

The term “interest group” has become the object of consid-
erable dispute among political scientists. We do not wish to
engage in the polemic or to insist upon our own definition as
of particular merit. By “interest group” we mean a group of
individuals who are linked by particular bonds of concern or
advantage, and who have some awareness of these bonds. The
structure of the interest group may be organized to incude
continuing role performance by all members of the group, or
it may reflect only occasional and intermittent awareness of
the group interest on the part of individuals. In subsequent
discussion we shall attempt to identify some of the most im-
portant groups which may initiate interest articulation.

Perhaps we should begin by drawing attention to the impor-
tance of individuals as articulators of their own interests. Such
individual self-representation, commonly cast in the guise of
the articulation of more general societal or group interests, is
a common feature of political systems. It may take the form of
seeking to influence political decisions for financial or profes-
sional gain, or it may involve the articulation of interests per-
ceived as more noble in scope.

In a society with group controls over individual elite be-
havior, such individual interest articulation is checked and
ordered. But in societies where a small elite makes all the
political decisions, where the articulation takes place from
person to person or within a small group, it is a powerful fac-
tor in explaining the course of political decisions. Such inter-
est articulation has been a common feature, for example, in
the history of strongman dictatorships.

Somewhat akin to individual self-representation are the struc-
tures called anomic interest groups, the more or less spon-
taneous penetrations into the political system from the society,
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such as riots, demonstrations, assassinations, and the like, Of
course, much of what passes for anomic behavior is really the
use of unconventional or violent means by organized groups.
But, particularly in cases where explicitly organized groups are
not present, or where they have failed to obtain adequate rep-
resentation of their interests in the political system, latent dis-
content may be sparked by an incident, or by the emergence
of a leader, and may suddenly impinge upon the political
system in unpredictable and uncontrollable ways.! Political sys-
tems may be marked by a high frequency of such violent and
spontaneous group formation (as in France of the Fourth Re-
public, Italy, and the Arab nations), or notable for its absence.
The peasant roadblocks in the French Fourth Republic, the
Italian protests over the disposal of Trieste, and the British
rural unrest and “rick burning” in the period before the Re-
form Act of 1832 provide us with a few examples of anomic
behavior.

Self-representation and anomic groups are marked by lim-
ited organization and a lack of constant activity on behalf of
the group. To them we must add what we call nonassociational
interest groups. By nonassociational interest groups we refer to
kinship and lineage groups, and ethnic, regional, status, and
class groups which articulate their interests intermittently
through individuals, cliques, family and religious heads, and
the like. Examples might include the complaint of an informal
delegation from a linguistic group regarding language instruc-
tion in the schools, a request made by several landowners to a
bureaucrat in a social club regarding the tariff on grains, or
the appeals by kinsmen to a government tax collector for pre-
ferred treatment for the family business.

The distinguishing characteristics of such interest groups
are the intermittent pattern of articulation, the absence of an
organized procedure for establishing the nature and means of

1 An analysis of the necessary prervequisites to anomic¢ violence (and
other types of mass action), and of the sequence of steps which lead to it,
may be found in Neil J. Smelzer, Theory of Collective Behavior (London:
Routledge and Kegan Paul, 1962). See also E. J. Hobsbaum, Primitive
Rebels: Studies in Archaic Forms of Social Movements in the 19th and
20th Centuries (New York: W. W. Norton & Company, Inc., 1959).
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articulation, and the lack of continuity in internal structure.
In highly differentiated modern societies, the influence of
such groups is limited for two reasons. First, interest-group
studies have shown that organization is highly advantageous
for successful interest articulation. In modern societies com-
petition from numerous organized groups is too great to per-
mit a high degree of successful articulation by nonassociational
groups. Second, important nonassociational groups with con-
tinuing interests soon develop organized structures, and hence
fall into one of the two following classes of interest groups.2

Institutional interest groups are found within such organiza-
tions as political parties, legislatures, armies, bureaucracies,
and churches. These are formal organizations, compdsed ol
professionally employed personnel, with designated political
or social functions other than interest articulation. But, either
as corporate bodies or as smaller groups within these bodies
(such as legislative blacs, officer cliques, higher or lower clergy
or religious orders, departments, skill groups, and ideological
cliques in bureaucracies), these groups may articulate their
own interests or represent the interests of other groups in the
society.

We should note here that political parties may constitute
the bases for institutional interest groups. In making such a
statement we distinguish between the function of the party in
representing and aggregating interests of its members, and the
behavior of cliques within the party utilizing their institu-
tional position to articulate particular interests. Conservative
business interests have operated effectively within conservative
parties, as have trade unions in Social Democratic parties.

Institutional interest groups may occupy particularly pow-
erful positions in the society because of the strength provided
by their organizational base. The prominent pari played by
military cliques, burcaucratic groups, and party leaders in
articulating interests in underdeveloped areas, where associa-

2 LaPalombara finds this o be e case in Ttaly. joseph LaPalombara,
Interest Groups in Italian Politics (Princeton: Princeton University Press,
19G4), pp. B1-82. It also scems to be happening in the case of caste and
language groups in India.
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tional interest groups are limited in number or ineffective in
action, is obvious. Even in a society such as the United States,
with its thousands of associational interest groups, one cannot
ignore the role of the institutional military-industrial complex
in articulating the numerous interests connected with defense
industry.

The associational interest groups are the specialized struc-
tures for interest articulation — trade unions, organizations of
businessmen or industrialists, ethnic associations, associations
organized by religious denominations, and civic groups. Their
particular characteristics are explicit representation of the in-
terests of a particular group, a full-time professional staff, and
orderly procedures for the formulation of interests and de-
mands. As the importance of associational interest groups in
interest articulation has been recognized,® they have been the
object of many studies in the more developed societies. Where
these groups are present and are allowed to flourish, they tend
to regulate the development of the other types of interest
groups. Their organizational base gives them an advantage
over nonassociational groups; their tactics and goals are often
recognized as legitimate in the society; and by representing a
broad range of groups and interests they may limit the influ-
ence of real or potential institutional interest groups and of
self-representation.

Some knowledge of the internal dynamics of interest-group
behavior is useful in understanding the way certain groups per-
form their interest articulation functions. A group’s ability to
mobilize the support, energy, and resources of its members will
surely influence its effectiveness. A loose, voluntary group may
find it hard to mobilize support and resources. A tightly organ-
ized interest group may be very effective, but may represent its
leaders’ interests and not the interests of the group mem-
bership.*

8 See footnote 7 in Chapter 1 for a brief bibliography of recent interest-
group studies.

4+ A much more inclusive analysis of these dynamics, an analysis beyond
the scope of this discussion, may be found in Peter M. Blau, Exchange
and Power in Social Life (New York: John Wiley & Sons, Inc., 1964), espe-
cially in pp. 238-246 and in Chap. 10. Among other significant analyses
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One other characteristic of the interest-articulating groups
should be stressed: the degree of differentiation and of au-
tonomy among the groups. Of particular importance is the
extent to which associational interest groups articulate autono-
mous goals of their leaders or members, or are subordinate to
other groups and institutions. In France and Italy, for example,
many associational interest groups, such as trade unions and
peasant organizations, are controlied by the Communist Party
or the Catholic Church. These associational groups may not
articulate the needs felt and perceived by their members, but
may serve only as instruments to mobilize support for the po-
litical parties or social institutions which dominate them. This
lack of autonomy can have serious consequences for the politi-
cal process. The denial of independent articulation to interests
may lead to anomic outbreaks. Furthermore, the subordination
of interest groups by political parties may limit the mobility of
the political process, create monopolies in the “political mar-
ket,” and even stalemate the political system.

Of course, the extreme case of lack of autonomy and differ-
entiation in interest groups is to be found in totalitarian soci-
etics, where the dominating elite organizations penetrate all
levels of the society and exercise close control over such inter-
est groups as are permitted to exist, In systems such as those of
Soviet Russia and Communist China, there is an effort to pene-
trate the entire society by the central party elite. Interest articu-
lation takes the form of very low-evel suggestions within
specific bounds, or receives only latent expression. Important,
overt interest articulation is limited to members of the elite,
who can utilize their position in the various political insti-
tutions as a base from which to express their demands.
The degree to which control is exercised over general interest
articulation and over the processes of communication in a soci-
ety provides an interesting way of classifying political systems,
and one to which we shall return in our discussion of political
parties.

is the “rational sclf-interest” problem raised by Mancur Olson, The
Lagic of Cellective Action (Cambridge: Harvard University Press, 1965),
Chap. 1.
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INTEREST ARTICULATION STRUCTURES:
CHANNELS AND MEANS OF ACCESS

The structures performing the function of interest articula-
tion in a political system are not fully identified by designating
the various kinds of interest groups. Such groups may express,
formally or informally, the interests of their members and yet
fail to penetrate the political decision-making structure. In
order to analyze interest articulation structures, one must con-
sider also the degree to which groups have access to political
elites engaged in making relevant decisions.

The question of channels and means of access is, of course,
largely a question of political communication. In Chapter VIII
we shall consider political communication in detail. However,
communication pervades the entire political process, and we
cannot adequately consider the interest articulation structures
without noting the specific communication structures available
for the expression of political demands.

In communicating political demands the individuals repre-
senting interest groups or themselves are usually concerned
with doing more than merely conveying information. They wish
to articulate their interests to those elites engaged in making
decisions relevant to their interests, and they wish to articu-
late their interests in the fashion most likely to gain a favor-
able response. Only the most prominent and powerful groups
and those operating in an open society can afford to cast their
demands upon the public airways and trust that the appropri-
ate response will be forthcoming. A nationally known figure
like Martin Luther King or a powerful group like the AFL-
CIO can perhaps utilize mass media effectively, but the mes-
sages of most groups would be lost among the innumerable
demands and bits of information pouring in upon decision
makers.

Consequently, interest groups attempt to find special chan-
nels for articulation of their demands and special means for
convincing the decision makers that the demands are deserving
of attention and response. Interest articulators need not be stu-
dents of formal decision making and communication theary to
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realize that the impact of a message will vary according to
many factors. One of these is the relation between the informa-
tion the message carries and the perceptions and knowledge of
the recipient. Control over information is always a powerful
tool for an interest group. But the impact also depends upon
the attitudes of the decision makers — feelings of hostility or
sympathy toward the interest group or individual, belief in the
legitimacy of the claim, or a general attitude regarding group
participation, Of particular importance is the decision maker’s
perception of the consequence of his rejection or his response
to the demand. On the one hand, he may consider the impact
of the decision upon the society; on the other, he has to weigh
the group’s veaction to his decision and its possible conse-
quences for the political situation and his own political future.

The nature of the access channels for interest articulation
in a given society are of great importance in determining the
range and effectiveness of group demands. As was the case in
our discussion of the interest groups themselves, we can only
touch on the most important general classes of access channels,
and suggest some of the reasons for their prominence and some
of the consequences of their availability.

One obvious means of articulating demands is through
physical demonstrations and wiolence. Such behavior is, of
course, characteristic of anomic interest groups spontaneously
articulating deeply felt interests. However, the use of riots,
assassinations and demonstrations by other interest groups is
not an uncommon phenomenon. For this reason it is important
to distinguish between (a) spontaneous violence by anomic
interest groups, and (b) violence and demonstrations as a
means of access, which any group may use. Nor should the use
of violence be associated in all cases with general alienation
and blind frustration, on one hand, or with deliberate efforts
to overthrow the political system itself, on the other. James L.
Payne has argued forcefully that in Peru, for example, demon-
strations and the threat of mass violence are an integral part
of the system itself, the means by which labor groups bring
pressure to bear upon the centralized executive. Utilized in a
rational and calculating fashion in the particular circumstances
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of Peruvian politics, mass violence becomes almost the equiv-
alent of free elections in other political systems — the regular-
ized means by which incumbent elites are threatened with loss
of office if they do not accede to expressed demands of impor-
tant groups in the populace. Rather than constituting a threat
to the system’s usual performance, mass violence has become a
part of the regularized pattern of performance, a structured
channel of access into the political system.

However, even when used deliberately, violence always has
the possibility of passing beyond the control of its promoters.
It has serious liabilities as a form of access, not the least of
which is real danger to life and property for those who use it.
Characteristically violence has been employed by those groups
in the political system which feel that they have least to lose
from chaotic upheaval, and which face an enormous gap be-
tween possessions and expectations. The culture of a society
can also serve to promote or inhibit the incidence of violence.
But due to its obvious liabilities, the violence is usually less
frequent where other channels for the articulation of demands
are open to a wide range of groups in the society. Payne notes
that among the factors shaping the development of “structured
violence” in Peru were the nonrepresentative conditions of the
electoral system, the exclusion of the opposition from formal
decision making, the centralization of decision making in the
executive, the levels of uncertainty in the bargaining process,
and the absence of adequate channels of communication be-
tween workers, management, and government.® Groups which
have access to established nonviolent channels of the type to
be discussed below are less likely to have to resort to violent
behavior to transmit their demands.

Personal connection constitutes a second important means

5 James L. Paync, Labor and Politics in Peru (New Haven: Yale Uni-
versity Press, 1965). This work may prove a landmark in the reassessment
of the more cthnocentric views of possible roles of violence long held by
Western political scientists.

6 1bid., Chaps. 13 and 14 in particular, Smelzer, op. cit., also discusses
the availability of other channels and means of action as a factor in the
structural preconditions for various types of collective behavior, including
revolutionary movements as well as anomic outbursts.
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of access to political elites. By personal connection channels
we mean the use of family, school, local, and social ties as
intermediaries. An excellent example of such channels would
be the informal communication network within the. British
elite, a network based on “old school ties.” Similarly, in the
United States, Japan, and other countries, the contacts and
friendships among alumni of a particular university have
proved to be important channels of access for the articulation
of many interests. The Herrenklub of Weimar Germany, the
Jockey Club of Argentina, and similar social and recreational
groups in other countries have served as channels to governing
elites.

While personal connection channels are commonly utilized
by nonassociational groups such as those representing family or
regional interests, they are important to all sorts of groups.
This is true in all polities, perhaps largely because messages
conveyed through such channels can have particular impact
upon the receiver. Studies of opinion formation have clearly
demonstrated that face-to-face contact is one of the most effec-
tive means of shaping attitudes. Where the contact occurs in an
atmosphere of cordiality and friendship, the likelihood of a
favorable response is improved. Demands articulated by a
friend, a relative, or a neighbor are much more effective than
a formal approach to a total stranger. Thus, even in very mod-
ern political systems we are likely to find personal connections
being cultivated with care. Indeed, in Washington there is
something approximating a profession with personal contacts in
government to advise interested groups and individuals on
access problems.

Elite representation on the behalf of an interest group con-
stitutes a channel of access which can be utilized with great
effect by some interests. It may take the form of the presence
of a group member in the rule-making structure, or of sympa-
thetic representation by an independent elite figure. Rather
than having to use personal connection or formal channels to
gain access, the group that has elite representation can rely
on direct and continued articulation of its interests by an
involved member of the decision-making structure. For ex-
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ample, representation of interests on a continuing day-to-day
basis on legislative committees is an advantage enjoyed by
Ttalian labor unions, and a fact lamented by the industrial
giants of the Confindustria organization.™ Although in the
United States the presence of associational interest-group mem-
bers in Congress or the executive is frowned upon (though
hardly absent), the legislatures of Great Britain, France, Ger-
many, and other nations include many interest-group represent-
atives in their ranks.

Legislatures are not, of course, the only bodies engaged in
decision making. Indeed, in many nations their role is only a
formal one, if they are present at all. Governmental institu-
tional interest groups have particular influence, since their
members often find themselves in daily contact with the active
decision-making elites, and usually constitute part of the elite
structure directly concerned with relevant interests,

Elite representation may also serve as a channel for interest
groups which have no other means of articulation. In the
1830’ and 1840's in Great Britain certain aristocratic and
middle-class members of Parliament took it upon themsclves
to articulate the interests of the working class. They were not
responding to channeled pressures and demands from below
as much as they were acting as independent, self-appointed
guardians of these neglected and suppressed interests. Their
work on Committees of Inquiry and the like did much to pro-
mote the passage of factory and mines legislation. Such elite
members may read latent cues of group needs and desires, and
serve (o communicate these interests into the decision-making
structure. This channel of access often comes into play today
in the developing areas where the infrastructure of a modern
political system, an effective associational group and party
system, has yet to appear or fails to reach a majority of citizens.
Representation on the basis of cue reading, however, is an un-
reliable form of access, and articulation through it may result
in miscalculations on the part of the elite.

Finally, we must consider the numerous formal and institu-
tional channels of access which exist in a modern political sys-

7 LaPalombara, op. cit., pp- 25-251.
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tem. The mass media constitute one such access channel,
although, as we have noted, the “static” created by the number
of messages and by their lack of specific direction limits their
effectiveness for many less important groups. Where the mass
media are controlled by the political elites and messages are
subject to censorship, the media are to some degree eliminated
as a useful channel ol access, or reserved only for favored
groups. However, in an open society the use of the mass media
to convey political demands is a major approach to the politi-
cal decision makers,

Political parties constitute a second important institutional
access channel. A number of factors condition-their usefulness.
A highly ideological party with a hierarchical organizational
structure, such as the Communist party, is more likely to con-
trol affiliated interest groups than to communicate demands
which those interest groups generate. Decentralized party or-
ganizations like those in the United States, whether inside or
outside the legislative organization, may be less receptive to
demands than individual legislators or blocs. In a nation such
as Britain, on the other hand, the various components of the
party organization, particularly parliamentary committees such
as the Conservative “1922 Commmittee,” serve as channels of
continuing importance. They are significant channels for
articulating demands with some prospect of impact upon the
Cabinet and the party in power. In nations such as Mexico and
India, where a single-party structure dominates the political
system, the party becomes a vital channel for the articulation
of many interests.®

Legislatures, bureaucracies, and cabinets also constitute

8 There is debate among specialists on Mexico over the extent to which
the dominant party (P.R.I} controls the political input process. It seems
clear that at least some very important business and financial interests rely
on continuing access to the president, and have little use to make of the
PRI In effcct, these interests rely mostly on elite vepresentation: their
Ieaders — major businessmen and financiers — constitute part of the deci-
sion-making eclite. For the two major positions on the role of the party
in Mexico see Robert F. Scott, Mexican Gevernment in Transition
(Urbana: University of Illinois Press, 1959) and Frank Brandenburg, The
Making of Modern Mexico (Englewood Cliffs: Prentice-Hall, Inc.,, 1964).
Also see our discussion of Mexico in Ghapter X.
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common channels of access. Standard lobbying tactics include
representation before legislative committees, provision of in-
formation to individual legislators, and similar activities, Con-
tacts with the bureaucracy at various levels and in different
functional departments may be particularly important where
a considerable decision-making authority has been delegated
to the agencies of the bureaucracy, or where the group is more
interested in shaping specific implementation than basic policy
goals. The different sorts of relationships between interest
groups and bureaucracies constitute a topic which has been
subjected to considerable research. The appearance of regular
mechanisms for consultation and negotiation with interest
groups, such as the committees, conferences, and informal
communications found in the British system, constitutes an
unusually explicit form of interest-group access through the
bureaucracy.? But a multitude of less formalized relationships
have been analyzed in the United States, France, Italy, Ger-
many, and such nations in the developing areas as Egypt,
Thailand, and the Philippines.1?

STYLES OF INTEREST ARTICULATION

The performance of the interest articulation function may
be manifest or latent, specific or diffuse, general or particular,
instrumental or affective in style. These pairs of characteriza-
tions refer to mode of expression of the demands by various in-
terest groups. A manifest interest articulation is an explicit for-
mulation of a claim or demand; a latent articulation takes the
form of behavioral or mood cues which may be read and trans-
mitted into the political system. This is the contrast existing
between explicit statements of demands made by a business

8 Sce Eckstein, op. cit., for an account of these mechanisms in action.

10 8ee, for example, Francis E. Rourke (ed.), Bureaucratic Power in Na-
tional Polities (Boston: Little, Brown and Company, 1965), especially scc-
tion IT; Henry W. Ehrmann, Organized Business in France (Princeton:
Princeton University Press, 1957); Gerard Braunthal, The Federation of
German Industry in Politics (Ithaca: Cornell University Press, 1965), Chaps.
9 and 10: LaPalombara, op. cit., especially Chaps. 8-10; Morroe Berger,
Bureaucracy and Society in Modern Egypt (Princeton: Princeton University
Press, 1957), Chap, 6; and F. W. Riggs, The Ecology of Public Administra-
tion (New Delhi: Indian Institute of Public Administration, 1961).
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leader or an N.A.A.C.P. official, and such behavior as work
slowdowns, minor civil disobedience, and vague grumbling,
which may be observed by individuals and groups outside the
disgruntled group, and then articulated into the political sys-
tem by these individuals, When much of the articulation in
the society is latent, it is quite dificult for the elites accurately
to gauge and to respond to the demands.

A second important style characteristic is the degree of
specificity of demands. Such diffuse statements as “We need
change,” “Politics 15 too corrupt,” and “Wipe out Commu-
nism” may be manifest; but they seldom provide accurate cues
for decision-making policy. They indicate dissatisfaction, but
not the desired means of correction. Specific requests for legis-
lation, such as for a two-dollar minimum wage, represent the
other extreme and are more simply handled,

Demands may also be either general or particular. General
demands are couched in class or associational-group terms, as
in demands that the rich be taxed more heavily, or that the
large estates be divided. Particular demands are couched in
individual or family terms. Examples of these would be a
request for an exception to immigration laws, for individual
legislation to let a person now in the United States stay here
(the United States Congress receives many such requests each
year), or an offer of a bribe in exchange for a political favor.

Finally, the articulation of interests may be instrumental
or affective. An aftective articulation takes the form of a simple
expression of gratitude, anger, disappointment, or hope. An
instrumental articulation takes the form of a bargain with the
consequences realistically spelled out. The instrumental style
is common in American politics, where associational interest
groups often threaten to make their future financial or voting
support directly contingent upon a legislator’s support of a
certain bill,

Style characteristics are also distinguishable in the continu-
ing nature of demands. This style reflects, of course, the
political culture of the articulating group. The distinction be-
tween a pragmatic, instrumental style and an ideological one
is particularly important in interest articulation. If a group
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is unwilling to settle for anything less than total capitulation
1o a demand that all of society be reorganized, the political
elites can hardly respond satisfactorily. This problem is, of
course, intensified where competing ideologies are articulated
by a large number of controlled — not autonomous — interest
groups. The Catholic and Communist groups in France and
Italy provide an example of the strain placed upon the po-
litical system by continuing ideological demands from non-
autonomous interest groups.

CONSEQUENCES OF PATTERNS OF
INTEREST ARTICULATION

The complexity of political systems and the interdependence
of their parts make formidable the task of analyzing a single
political function in isolation from other functions, It is even
more difficult to suggest consequences of different performance
patterns. Certain intérest articulation structures and styles are
more consistent with some aggregating and decision-making
structures than others. It will be possible to examine this in
more detail when all the functions have been discussed. The
nature of the political culture in which the system must oper-
ate also helps to determine the effectiveness of a particular pat-
tern of functional performance.

What are some of the consequences of the way the interest
articulation function is performed? In the first place, it deter-
mines which groups do not influence the decision-making proc-
ess in the society. Mere achievement of articulation and of
access is no guarantee of successful influence, but to fail to
gain articulation even through sympathetic elite members is
to forego any chance of shaping political decisions. Thus it
was that a decade or so ago the American Negro lacked the
effective means, the political knowledge, and the awareness to
engage in influential interest articulation. Since World War 11
a wide variety of types of interest groups have succeeded in
making the Negro's needs and demands a living force in Amer-
ican politics. Where certain groups in a society are denied the
right to form political groups and to engage in interest articu-
lation, as is the case of the Bantu in South Africa and of the
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Negro in many areas of the United States, the responsiveness
of the system is limited and discontent can easily arise.

The style of interest articulation also shapes the relative
effectiveness of the groups which succeed in making themselves
heard. If elites are to respond effectively to group demands,
those demands must be communicated in a clear and unambigu-
ous fashion, and must accurately reflect the needs which gen-
erate them. The more latent and diffuse the style of interest
articulation, the more difficult it is to aggregate interests and
translate them into a public policy which will alleviate sources
of discontent. This is, in fact, another liability of anomic group
violence; the very complex dynamics which lead to such out-
bursts are not easily interpreted by decision makers. For ex-
ample, while the demands articulated by Negro civil rights
groups are often pragmatic and specific, it may be difficult,
even for a sympathetic national leadership, to interpret the
meaning of the tragic riots which struck Los Angeles in 1965.
Varying explanations, such as the presence of “outside agita-
tors,” may be urged upon the elites, and may serve to obscure
the complex basic sources of unresi. The political decision
makers cannot easily recognize the bases of the spontaneous
group violence,

Rigid ideological perspectives, highly particularistic de-
mands, and emotionally charged expressions of desires also
make reconciliation of diverse interests more difficult than
when the style of these interests is more pragmatic and instru-
mental. For example, the ideological gap between socialism
and Catholicism in the late nineteenth century in Germany
prevented unity, or even close association, of these two elements
in the trade union movement; the articulation of the demands
and needs of these strata of the population suffered accord-
ingly.11

The access structure can also hinder effective responsiveness.
If only one major legitimate access channel is available, as in
a political system dominated by a single, comprehensive party,
it is difficult for all groups to achieve adequate articulation.

11 Philip Taft, “Germany,” in Walter Galensen (ed.), Comparative Labor
Movements (Englewood Cliffs: Prentice-Hall, Inc., 1952), pp. 256-257.
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Access may easily be closed, and entrenched interests may dom-
inate whatever access exists. Demands which do receive articu-
lation through these channels may be distorted and shaped by
the interests of the dominant groups. Under these conditions
the leadership is hampered in efforts to maintain a continual
awareness of the specific needs and demands of important
groups in the society. Where the associational groups are di-
rectly tied to the hierarchical party structure, autonomous goal
formation is limited and the problem is intensified. Over the
long run this situation can easily lead to miscalculations on the
part of the leadership and to unrest on the part of the groups.
In his study of Mexico, Scott notes the internal conflicts which
continually threaten to spill over and split the party’s labor
and agricultural organizations in spite of the president’s efforts
to balance the various groups and subgroups.!? The centralized
African one-party states seem to have encountered the same
problem. For example, Guinean students rioted in 1961 in pro-
test to the arrest and trial of five prominent intellectuals. The
inability of students and intellectuals to make themselves heard
through the narrow channels of a one-party state, clogged by
entrenched interests of the older and more established groups
would seem to be a major factor in the dissatisfaction. That
student restivencss came as a surprise to most people in the
system would scem to confirm the point.'#

In addition to affecting the clarity with which decision
makers perceive group demands, the performance of interest
articulation can mitigate or intensify the problem of resolving
conflicts between groups in the society. In a society marked by
a fragmented political culture and an inequitable distribution
of resources, the conflict between groups can be a dangerous
threat to continued responsiveness and stability. The structure
of interest articulation as well as its style can help either to
mitigate conflict by forcing a degree of reconciliation at various
levels in the input process or to intensify it by articulating raw

12 Scott, of. cit., p. 171,

13 Victor D. Du Bois, “Guinea,” in James 5. Coleman and Carl G. Ros-

berg (eds,), Political Parties and National Integration wn Tropical Africa
(Berkeley: University of California Press, 1964), p. 210.
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and unaggregated demands directly to the decision makers.
When the articulation of interests into the political system is
orderly and controlled by channels allowing the political ag-
gregation function to be performed gradually (we shall expand
upon this point in the next chapter), the task of the top-level
decision makers is simplified.

A high incidence of direct institutional interest-group articu-
lation is particularly indicative of poor boundary maintenance.
Institutional groups relying upon the party, the bureaucracy,
the army, or the legislature as bases for interest articulation
are in a position to impose direct and powerful demands upon
the decision makers. Their conflicting demands may be diffi-
cult to process effectively, yet impossible to ignore. Where nu-
merous and autonomous associational groups, with access to
political agencies through a variety of legitimate channels, are
present the institutional interests can be checked and combined
with other interests.

MODERNIZATION AND INTEREST ARTICULATION

Something should be said about the environmental factors
which shape the channels and means of access for interest
articulation, and how their modernization affects this political
function. Most directly, perhaps, the channels of access are de-
pendent upon the structures of political communication avail-
able in the society. As the number of newspapers and radios
in the society increases, so does the potential for use of the
mass media to articulate interests. If elaborate nonassocia-
tional ties, such as an extended family system or castes, are
prevalent in the society, these traditional structures are more
likely to emerge as important channels of interest articulation.
Emerging associational groups are likely to seize upon all the
channels of access which have been discussed, pressing them
into service for the articulation of interests.

A second important and related factor is the political culture
of the society. Attitudes towards violence, for example, will
affect the extent to which riots and demonstrations are a per-
vasive form of behavior. Special subcultures formed by com-
mon socialization experiences, such as the influential group of
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Japanese leaders who are alumni of the University of Tokyo,
may provide bonds which can be utilized as access channels.
Ideological beliefs may also create sympathetic attitudes which
may affect access; they may also reflect and intensify irrecon-
cilable demands which become self-defeating through their
inacceptability to elites. The degree to which open relation-
ships between interest groups and elite members are sanctioned
by the political culture will also significantly shape the avenues
of articulation. Traditionally, American poli[icians and admin-
istrators have been much more suspicious of regularized con-
sultation between bureaucratic agencies and interest groups
than have their British counterparts. For this reason, perhaps,
the establishment of continuing committees and conferences
for negotiation and consultation on the implementation of
legislation has been limited in the American political system.
The degree of alienation and hostility in the political culture
will also govern the extent to which potentially available chan-
nels will be utilized by various interest groups. Suspicious atti-
tudes toward government, such as that which recent survey
data have found in Italy,* almost certainly inhibit group
articulation through legal channels. Finally, levels of educa-
tion and awareness, the whole set of characteristics associated
with the “participant” attitude in the political culture as sug-
gested in Chapter II1, will increase citizen activity and group
formation and participation.

A third basic factor is the distribution of resources in the
society. The representation of interests on a continuing basis
is an expensive procedure. Gathering information to influence
opinions and maintaining a regular staff, to say nothing of
bribery or more subtle lobbying techniques, require consider-
able financial resources. Only interests with substantial funds
are likely to be able to use such techniques. Groups whose
greatest resource is in numbers of supporters rather than in
money may have to rely on parties and on the election process
—and perhaps subsequently on direct representation in the

14 Gabricl A, Almond and Sidney Verba, The Civic Culture (Princeton:
Princeton University Press, 1963). See especially pp. 108-109, 117, and 185~
186 for summarics of relevant data.
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legislature — as channels for interest articulation. The distribu-
tion of resources within a society also influences the degree to
which “radical” techniques of articulation, as well as radical
policy goals, are adopted.’ In poorer countries with a large
gap between the “haves” and “havenots,” the poor are less
likely to regard the risks and costs of violence as serious re-
straints in their efforts to make their demands effective.

We have set forth this analysis as if communication struc-
tures, political cultures, resources of the society, and other
characteristics of the political system, were independent fac-
tors in shaping the performance of interest articulation. We
know, of course, that this is not the case. All these factors are
intertwined in a complex pattern,

But in describing and analyzing political systems, and par-
ticularly in considering political development, the very inter-
dependence of these factors makes possible certain kinds of
generalization and classification. As we noted in Chapter II,
there are many possible sources of system change. But one of
the most powerful and predictable of these is radical change in
the socio-economic environment of the political system. If there
is one element in “political development” upon which various
observers seem to agree, it is that certain almost irreversible
processes of social and economic change seem to drive political
systems along certain very general but discernible paths of
change in their own structure and culture.®

The most clear-cut of these forces of socio-economic change
are related to the industrial, technological, and scientific rev-
olutions. The past few centuries have witnessed remarkable

15 Seymour M, Lipset, Political Man (Gavden City: Doubleday & Com-
pany, Inc., 1960).

14 See for example, James §. Coleman, “Conclusion,” in Gabriel A.
Almond and James $. Coleman (cds)), The Politics of the Developing Areas
(Princeton: Princeton University Press, 1960), pp. 532-576; Karl W.
Deutsch, “Social Mobilization and Political Development,” in Harry
Eckstein and David E. Apter (eds.), Comparative Politics (New York: The
Free Press of Glencoe, 1963), pp. 582-603; Danicl Lerner, The Fassing of
Traditional Society (New York: The Free Press of Glencoe, 1958): Lipset,
ibid., Chaps. 2 and 3; Lucian W. Pye, dspects of Pelitical Development
(Boston: Little, Brown and Company, 1966), especially Chap. 2: and

Lucian W. Pye and Sidney Verba (eds.), Political Culture and Political
Development (Princeton: Princeton University Press, 1965).
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changes in man’s way of life and thought which have been in
large part associated with the economic advantages of the spe-
cialization of labor and of the adoption of new technologies to
master the environment. Among the consequences of these
changes has been an increasingly widespread belief that the
conditions of life are not inevitably hxed, that they can be
altered through human action. Associated secondarily with
these changes have been the processes of urbanization and edu-
cation, a radical growth in communication and in interdepend-
ence of thought and economic activity, and in most cases a
real improvement in the physical conditions of life. The same
socio-economic changes have also been associated, however, with
a breakdown in traditional patterns of belief and in tradi-
tional forms of family and social life. Although the individual
forms which these changes have taken have been varied, the
general patterns have emerged with remarkable regularity in
association with the spread of technology and communication,?

It is these changes which make it possible, as it has perhaps
never been possible betore, to speak of “modern’ political sys-
tems. They are modern because they rest on the consequences
of largely unique and irreversible socio-economic changes.!®
These changes affect political systems in many ways, of course.
As noted before, they increase the capability of the political
system to tap the resources of the society, both by increasing
such resources and by creating a higher potential for effective
operation of political administration. But more importantly
they have the general effect of greatly increasing both (a) the
need for coordinated social action in order to solve new prob-
lems, and (b) the likelihood of increased political participation
and political demands from members of the society.

The needs for coordinated social action stem from many
sources. Clearly the greater population densities of urban liv-
ing create collective needs for increased regulation of behavior.

17 See Deutsch, ibid., on this point.

15 In theory any pattern is reversible. But in practice the pervasive
nature of the changes and the enormous incentives they offer to individual
and society have made them unidirectional. It would seem that only a

worldwide catasuophe, such as a nuclear war, could possibly reverse the
process.
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Sewage, water supplies, and traffic regulation become problems
which can no longer be left to individual initiative. In a more
general sense, the increasing interdependence of the economy
makes individuals, and the society as a whole, more susceptible
to fluctuations of inflation and depression; it is no longer pos-
sible to return to the land in such times. And the increasing
specialization of labor and the technological complexity of
everyday life create problems of educational training and so-
cialization which can no longer be handled by the family. The
simultancous tendency of extended family structures to break
down under the pressures of industrial employment and urban
life compounds all these problems and raises new ones. Care
of an increasing number of aged, no longer living in the ex-
tended family, is among the other problems likely to be thrust
into the political system,

But the actual emergence of all these problems as political
problems reflects something more than the changes in society;
it reflects also the development of a set of attitudes which define
these problems as problems which human beings can solve,
which need no longer be left to fate. Examples of change in
other societies and in other groups, contact with tools of ma-
nipulation and with control of physical environment, and ex-
perience with government intervention as a force in everyday
life, can all create an awareness of the potential of responsive
governmental action in creating a new and “better” life. It is
the common emergence of such an awareness which has led
Eisenstadt to suggest that the basic “legitimacy” of govern.
ments in all modern nations — in all nations which have ex-
perienced some of these socio-economic changes — rests on the
claim of the rulers to act in the interests of the ruled. This is as
true of communist as of democratic ideology.'® It is partially in
this sense, as well as in terms of specific and instrumental ori-
entations, that we have spoken of the secularizing tendency of
modern political culture.

The specific mechanisms by which attitudes become part of
the political culture, and subsequently come to affect the struc-

18 5. N. Eisenstadt, The Political Systems of Empires (New York: The
Free Press of Glencoe, 1962), Chap. 1, p. 13.
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tures and functioning of interest articulation, are the processes
of socialization and recruitment. Processes of social and eco-
nomic change can affect directly several components of politi-
cal culture: the level of political information, the degree of
political participation, feelings of political competence, and
perception of the impact or potential impact of government on
the life of the individual. These components of political cul-
ture are affected not through some mysterious transference
process, but by the fact that social and economic development
(a) greatly increases the flow of information and contact be-
tween parts of the society, and (b) increases the level of educa-
tion, wealth, and status which the individual member of the
society is likely to have. And a great deal of evidence exists to
suggest that increases in educational level and socio-economic
status are closely related to level of political awareness, par-
ticipation, and feeling of political competence.20

Thus, the general trends in societies experiencing moderniza-
tion are those which are closely related to the emergence of
“participant” attitudes in the political culture. At the same
time, the specialization of labor leads to the formation of a
large number of special interests, which can be the basis for
associational interest groups. The actual processes by which
associational groups emerge and sustain themselves are com-
plex.* However, the emergence of the mass media, of a more
extended bureaucracy, and of other political structures pro-
vides additional channels through which emergent groups can
act. The existence of such channels is in itself an incentive for
group formation, as is the greater flow of political information.

Thus, it is possible to argue that as a society undergoes
processes of economic and technological change, and acquires

20 For data relating attitudes and education see Almond and Verba, op.
cit,, Chap. 12. For a more extensive analysis, relating the Almond and
Verba data to aggregaie economic data and attempting to test some of
these general hypotheses, see Prewitt and Nie, “Economic Development and
Political Culture,” unpublished mimeo, 1964. Also see the discussion of the
factors influencing political participation in Lester W. Milbrath, Political
Participation (Chicago: Rand McNally & Co., 1963). Also see Pye and
Verba, op. cit.

21 A more extended discussion of the process of group formation may be
tound in Olson, op. cit.
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the social and attitudinal concomitants of these processes, both
the orientations and the means of action which lead to higher
levels of political interest articulation will emerge. The emer-
gence of the problems of participation and distribution is an
extremely likely consequence. The leaders may, of course, at-
tempt to control this process, often at the same time as they
stimulate it through their efforts to modernize and industrialize.
This effort to control may involve subsuming special interest
groups within a dominant party organization, control over the
flow of information, and the suppression of demands and dis-
sent. The development of complex and differentiated political
infrastructures, either to accommodate or to control such new
awareness and articulation, is typical of modern political sys-
tems, whether “authoritarian” or “democratic.” The variety of
forms is, however, very great,



CHAPTER V

Interest Aggregation and
Political Parties

THE FUNCTION OF CONVERTING DEMANDS into general policy
alternatives is called interest aggregation. A political party con-
venton, as it receives the complaints and demands of labor
unions and business organizations, and juggles, bargains, and
compromises these conflicting interests into some form of policy
statement, is engaging in interest aggregation. So is the legisla-
ture as a legislative committee listens to representatives of the
military argue that an increase in manpower is vital for na-
tional defense, and then hears a treasury official argue that a
tax increase or deficit financing will be necessary if such meas-
ures are to be put into effect.

In a nation such as the Soviet Union the process may take
place in rather different fashion. A central group of party
leaders may hear the demands of military officers, party sub-
ordinates, and administrative officials for and against shifting
industrial production to manufacture more consumer goods,
Information bearing on the problem may come from the levels
of blackmarket activity and from the impending crisis levels
on the foreign scene. In the course of these considerations
various policy alternatives are formulated. They may emerge
through a combination of ideological analysis and pragmatic

98
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balancing, or may appear as a clique makes a bid for power
behind a leader committed to a “hard” or a “soft” line policy.

Interest aggregation can occur at many points in the politi-
cal system, cither through the explicit formulation of general
policies or through the recruitment of political personnel more
or less committed to a particular pattern of policy. The associa-
tional interest group continually aggregates the demands of its
subgroups. A single individual may take into account a variety
of claims and considerations before articulating his own de-
mands. In this context, however, we reserve the term “interest
aggregation” for the more inclusive levels of the combinatory
process — the structuring of major policy alternatives —and
also distinguish it from the final process of authoritative rule
making.1

Although the performance of interest aggregation by spe-
cialized agencies has particularly interesting ramifications in
certain types of open, democratic political systems (as we shall
see below), interest aggregation occurs in all political systems.
The functions of articulation, aggregation, and rule making
may overlap, or may occur almost simultaneously within a
single structure. Thus, in a tribal society the headman may
hear the “murmurings in the tents,” aggregate these in his own
mind into policy alternatives, and then make a policy decision
which has the force of law upon his followers. Or, a dominant
totalitarian party may control interest articulation as well as
shape policy and control the making of decisions. On the
other hand, in a modern democracy associational interest
groups may dominate interest articulation; a political party
system may regulate interest aggregation through policy forma-
tion and recruitment; and a cabinet and parliament may engage
in the final rule making choices. Whether or not this con-
version process is carried out by differentiated and specialized

1For a discussion of decision making as a choice between a limited
number of alternative projects, such as action and non-action as the small-
est number of alternatives, see, for example, Richard C. Snyder, “A Deci-
sion-Making Approach to the Study of Political Phenomena,” in Roland
Young (ed.), dpproaches to the Study of Politics (Evanston: Northwestern
University Press, 1958}, pp. 3-37.
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structures, the function of interest aggregation can be located
and analyzed in all political systems.

POLITICAL STRUCTURES AND INTEREST AGGREGATION

Interest aggregation may be performed within all the subsys-
tems of the political system. Indeed, some degree of aggregation
is almost inevitably carried out at all levels from individ-
ual interest articulation to the final decision-making. But the
pertinent question for us is: what structures play the major
role in aggregating the articulated interests into major policy
alternatives? From these alternatives the authoritative policies
for the political system are subsequently produced.

The nature of the articulated demands is a significant factor
in determining which structures perform the interest aggrega-
tion function and what the consequences of that performance
will be. In political systems where articulation is quite limited,
as certain traditional systems in which the majority of the
population is bound by custom and does not formulate autono-
mous goals, or where the articulation of demands is controlled
from the center, as in totalitarian systems, the process of aggre-
gating these demands may be managed successfully by a small
elite. But in large and open systems, confronted by a wide
range and variety of articulated interests, a more specialized
and complex mode of aggregation is needed to prevent disrup-
tions in system performance.

All the various types of structures performing interest articu-
lation may also perform interest aggregation. In a traditional
empire the king’s favorite minister may hear many grievances
and structure some of them into policy proposals. In more
modern societies, large associational interest groups, such as
the Federation of German Industries in West Germany, or the
British Trades Union Congress, may represent a great variety
of associated organizations and aggregate diverse and conflice-
ing demands into policy alternatives to present before party
and cabinet. And in all societies the decision-making structures
themselves will do some aggregation as they formulate a law
and decide upon its passage or rejection. In highly developed
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political systems, however, specialized structures are differen-
tiated which mediate between the great range of articulated
interests and the final making of authoritative rules® The
political party and the governmental bureaucracy are the two
most likely candidates for this specialized mediating role. Both
types ol structures provide direct links between large numbers
of interest groups and the decision makers, and yet are capable
of aggregating interests as well as articulating and transmitting
them. For this reason, we shall discuss these structures at
greater length.

The Bureaucracy. The governmental bureaucracy is the
group of formally organized offices and duties, linked in elabo-
rate hierarchy, subordinate to the formal rule makers. Its
development is characterized by specialization of task, formal
responsibility for set duties, and formal and standardized rules
of procedure. Although established primarily for the imple-
mentation of the rules made by higher authoritics, the various
bureaucratic agencies and informal groups within them also
engage in the performance of many other political functions.
The role of bureaucratic groups in interest articulation was
discussed in the last chapter, and other roles will be discussed
below in Chapter VL In order for the bureaucracy to aggregate
effectively, a system with a strong and effective decision-making
center outside of the bureaucracy itself is generally necessary.
Without such a center the bureaucracy may not be able to
maintain its autonomy and coherence. Particular agencies can
become, in this case, “colonized” by the powerful interest
groups who are their clients. The burcaucracy may become in-
capable of reconciling and balancing these dominating groups,
whose demands then press directly upon decision makers.

Such loss of autonomy and coherence within the bureaucracy
has been characteristic of Ttaly and France, and to a lesser
degree of the United States, where Congress limits the unifying
central role of the President as a force independent of the
bureaucracy. The classic American example of this problem

2 Such differentiation constitutes our definition of political development,
the reader may recall.
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concerns the Corps of Army Engineers, an agency which has
worked with relevant congressional committees to shape river
and power project policy in direct defiance of the President’s
wishes.

Totalitarian and authoritarian systems also utilize the bu-
reaucracy as an interest aggregator. Their rules, however, at-
tempt to control carcfully the sorts of demands and claims
considered. A major problem for the rulers of such systems, both
traditional and modern, is the maintenance of control over
the bureaucracy and independence from it. They try to use the
bureaucracy to filter out some demands and to aggregate and
control others, The relative efficiency and degree of control
possible in carrying out routine tasks makes the bureaucracy
ideal for such regularized aggregative procedures. But need for
independence and information has led rulers in systems like
the Soviet Union to set up competing bureaucratic hierarchies,
both within the administrative agencies and between these
agencies and the party and secret police organizations.

The Political Party. The political party may be considered
the specialized aggregation structure of modern socicties. Politi-
cal parties seem to emerge where the number and variety of
interests being articulated becomes too great to receive satisfac-
tion through informal interaction. In a competitive system,
the party aggregates certain interests into a set of policy propo-
sals, and then attempts to garner a victory at the polls to install
decision makers who will use the previously aggregated policy
structure as a basis for rule formation. In non-competitive sys-
tems the party may aggregate interests in a manner similar to
that of a large bureaucracy, although its structure and activities
may enable it to perform other functions more effectively than
a bureaucracy. Needless to say, the party may or may not be a
major interest aggregator in a given system. There may be
parties which have little importance in interest aggregation.

It is also true that some party systems aggregate interests
much more effectively than others. The number of parties is a
factor of importance. T'wo-party systems which are responsible
to a broad electorate are usually forced toward aggregative
policies. The desire to seek widespread electoral support will
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require both parties to include in their policy “package” those
demands which have very broad popular support and to at-
tempt to avoid alienating the most prominent interest groups.
Where the parties aggregate in terms of certain general con-
siderations, the policy alternatives are likely to be more clear
cut and consistent. But, in any case, where a chief objective is
the election of partisan candidates, the two parties have a
strong incentive toward aggregating at least the most prevalent
patterns of demands.?

While such mediating aggregation is commonly associated
with systems dominated by only two major parties, it may also
be found in one-party or multi-party structures. In the Scandi-
navian nations, for example, considerable aggregation occurs
at the intra-party and electoral levels, although the process
continues within party coalitions at the parliamentary and
cabinet levels. But, as has often been suggested, the presence of
a large number of fairly small parties makes it increasingly
likely that each party will merely transmit the interests of a
special subculture or clientele with a minimum of aggregation.
A highly ideological orientation in party subcultures increases
the probability that this will occur. A single-party structure,
such as Mexico's, may also perform a mediating role in ag-
gregation, although a strong possibility that intra-party chan-
nels of access may be closed to various interests always is
present, limiting system responsiveness or forcing the rejected
groups to approach the bureaucracy or central executive di-
rectly.

British Health Service Legislation — Interaction between
Party and Bureaucracy. As has been stressed, one structure
seldom works alone in performing a particular function. It
may be helpful, then, to examine a situation in which two
structures — the party and the bureaucracy — interacted to per-
form the function of interest aggregation. The case in point is
the initiation of the British health service legislation — an ex-
ample trom the British system which utilized both structures

3 Anthony Downs, dAn Economic Theory of Democracy (New York:
Harper & Row, Publishers, 1957), sets forth an interesting theoretical
model of this bargaining process.
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very effectively, although aggregation through the party pre-
dominates as a means for shaping basic lines of policy.

At the 1945 Labour Party Conlerence interests pressing for
an active and positive National Health Service pushed through
resolutions calling for a speedy implementation of earlier
governmental proposals, and for “public control over voluntary
hospitals, a single standard of services for all, local authority
over Health Centres, abolition of the sale of practices, and
liberalized medical education.”* A health program was not
solely the invention of Labour, however. The Conservative
Party, too, had recognized the general demands for improve-
ment in medical service, although its program was somewhat
different. Thus, regardless of the winner, the Government
would have been able to enact some form of Health Service
policy after the clection. Labour won the 1945 election, and it
was clear that the Government would introduce new legislation
for a Health Service.

The bureaucracy also functioned effectively as an interest
aggregator. The new Minister of Health, Aneurin Bevin, an-
nounced that the Labour Government, following the election,
had decided to institute a National Health Service. The initial
bill was formulated almost entirely within the government.
However, in setting up the organization, procedure, and the
specific terms of the program, the bureaucracy was allowed to
engage in detailed negotiations with the British Medical As-
sociation. The B.M.A. had opposed the idea of a health service
initially, but its hostility was mitigated by its success in obtain-
ing several important concessions for the program’s implemen-
tation.® In the area of salaries, for example, the Ministry of
Health beat a slow but total retreat. Such use of the bureauc-
racy for continued aggregation — through a limited delegation
of authority — made it possible to incorporate the interests and
win the acquiescence, if not the support, of an interest group
whose cooperation was vital to the success of the program.

4 Havry Ecksicin, The English Health Service (Cambridge: Harvard Uni-
versity Press, 1958), pp. [56-157.

& Harry Eckstein, Pressure Group Politics (Stanford: Stanford University
Press, 1960), pp. 89-112.
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DIFFERENTIATION AND FUNCTIONAL
SPECIALIZATION OF STRUCTURES

Political development has been defined as the increased
differentiation and specialization of political structures and
the increased secularization of political culture. The signif-
cance of such development is, in general, to increase the effec-
tiveness and efficiency of the performance of the political
system: to increase its capabilities, In the case of interest ag-
gregation the development of specialized structures for the
aggregation of a wide range of interests into a limited number
of policy alternatives tends to increase system capability in
several ways. It becomes casier for decision-makers to take ac-
count of all elements in the society and to respond to them.
It also means that a wide range of voices can be heard without
overwhelming the decision-making structures by the sheer
volume of demands and thus rendering them helpless to con-
struct effective and consistent policy. The development of spe-
cialized interest aggregation structures thus creates a potential
for greater system responsiveness and effectiveness. Without
such structures an “immobilism”™ in meeting system problems
may result, as well as a failure to consider systematically the
full range of articulated demands. The heavy load of raw, un-
structured demands may bring policy making to a halt.

We must avoid, of course, assuming too easily that this
“immobilist”” pattern, which seems to have characterized post-
war Italy, Third and Fourth Republic France, and other sys-
tems, is a “bad” or clearly “ineffective” pattern for the system.
Such immobilism favors the status quo in major policy matters,
of course, and certain kinds of special interests with good access
to the bureaucracy (through party or interest group), may be
favored at the expense of those who would change the system
or who have no access. The possibility must be kept in mind,
however, that in systems with high levels of conflict and dis-
agreement over policy directions, the maintenance of the status
quo may be as satisfying to as many groups and individuals as
any single possible pattern of change. Or, at least we must
avoid assuming that some groups are more worthy of benefit
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than others, and of imposing our own prejudices upon the
conlflict. The problems of intense minority beliefs and the rela-
tive balances of policy gain are difficult both for the system and
for the normative theorist, and they should not be prejudged.
However, immobilism may be a salient characteristic of the sys-
tem with significant consequences for its stability and survival.®

The performance of interest aggregation by specialized
mediating structures seems to be related to increased system
responsiveness for a third reason, in addition to the reduction
of the load on decision makers and the increased capability to
respond effectively to a large number of demands. When there
exist specialized structures to aggregate interests before they
reach the governmental decision-making structures, it is easier
to make demands for various kinds of change without threaten-
ing the central decision-making structures and the support for
the entire political system. In totalitarian systems, the autono-
mous expression of interests by any group is often looked upon
as a menace to the nation itself. By the same token, when a
political party declares that it is the primary instrument for
mobilizing the nation behind a single set of charismatic lead-
ers and goals, it is difficult for other parties and groups to chal-

6 The problem of finding a criterion of system “cffectiveness” is no
simple marter, however, The reader should see, for example, Charles E.
Lindblom, The Intelligence of Democracy (New York: The Free Press of
Glencoe, 1965), for a discussion of the complexity of the problem and an
analysis suggesting circumstances under which decentralization and dis-
unified decision-making may be “desirable” for the system. It is all too easy
in examining a political system to believe that its decision-making processes
are ineffective because it does not respond to the demands of those groups
whom we personally favor. Or we may transpose our own cultural norms
to suggest that perhaps high levels of “corruption” indicaie a “weakness”
in the system — ignoring the possibility that in fact such “corruption” may
be solidifying system support, building stable political parties, or perform-
ing some other function which might he desirable from certain points of
view, We can, as a solution, simply select any given criterion we please and
measure the system’s performance against that standard, This is a perfectly
legitimate exercise; as long as the criteria are openly specified. Thus, when
we discuss the responsive capability of political systems, or the degrec of
subsystem antonomy, we do not pretend that these are the only ways in
which systems can be deseribed —and certainly not the only ways in which
they can be evaluated. They are interesting and significant characteristics
which are tied to a number of system relationships in which we are
interested.
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lenge that party without appearing to threaten the support for
the entire political system. Dominant parties in many under-
developed nations, having led the struggle for independence,
regard subsequent challenges to their rule as a threat to all that
they have fought for and achieved. Opposition parties in these
areas often receive little tolerance. The lack of differentiation
between people, party, and government — hetween articulation,
aggregation, and decision-making structures —is a partial
explanation for this phenomenon.”

In the emergence of specialized structures for interest ag-
gregation there is, we must recall, a two-fold differentiation.
Aggregation structures must be differentiated from the central
decision-making structures. They must also be differentiated
from the major interest articulation structures. As has been
suggested above, the competitive two-party system perhaps
most easily secures and maintains this differentiation in an
open and developed system, all other factors being equal, and
presuming a genuine commitment to the electoral process on
the part of the parties, Periodic competitive elections force
each party to aggregate a wide range of interests within its
ranks and prevent it from becoming to closely tied to any
one group, The electoral majority of one party in the election
means that the new decision makers will have considerable
fiexibility in their actions and be able to act to some degree
autonomously of the party system, Other types of specialized
aggregation structures are, of course, quite feasible, as the dis-
cussion of one-party and multi-party systems above has indi-
cated. The problems of governing by party coalitions, in the
case of multi-party systems, and the difficulty of remaining
open to, but differentiated from, important groups in the case
of one-party systems, are apt to make effective and responsive
aggregation somewhat more difficult in these cascs, however,
Obviously, many factors complicate the applicability of any
generalization. The internal cohesiveness of the parties them-
selves, and the centralization of the decision-making structure

7 This point is developed in somewhat different form by Niel J. Smelzer,
Theory of Collective Behavior (London: Routledge and Kegan Paul, 1962),
pp. 278-281.
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must be considered. And, as we have seen, even in the case of a
cohesive and competitive two-party system like the British,
performance of aggregation usually involves at least the bu-
reaucracy as well as the party system, and often other struc-
tures as well.

THE STYLES OF INTEREST AGGREGATION

While considering the effect of different interest aggregation
structures upon the political system, we need to bear in mind
two other characteristics of aggregation performance: style and
degree of fragmentation. By style, of course, we are referring to
the way in which the structure performs the function: the gen-
eral operating rules it manifests, There are at least three differ-
ent styles of interest aggregation, corresponding roughly to
increasingly secularized political subcultures of the interest
aggregation structures. These three styles are pragmatic bar-
gaining, absolute-value oriented, and traditionalistic.

The pragmatic-bargaining style characterizes aggregation in
such systems as those of the United States, Great Britain, and
the Philippines. In these countries a wide variety of interests
are often combined into a limited number of alternative
policies. This aggregation is sometimes guided by more general
ideological perspectives, but the accommodation of diverse
interests is its more notable characteristic. Compromise and
the “atmosphere of the marketplace” dominate the aggregation
process, whether the function is performed by party, legislature,
or cabinet, The presence of this style greatly facilitates system
responsiveness.

The absolute-value oriented style of aggregation refuses to
compromise the principles of policy for the sake of accommo-
dating diverse interests. This style may appear as a very rigid
rationalism. The aggregator works out the “logical” solution
to a problem and develops policy to correspond to it. Interests
are aggregated in strict accordance with the theoretically
perfect solution. Observers have sometimes characterized the
public policies proposed by French intellectuals as cast in this
absolute-value oriented mold.

However, perhaps even more commonly, the absolute-value
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oriented style takes the form of a particular Weltanschauung
or ideology. In this case a rigid framework is imposed upon
the expression and aggregation of all group interests. It is
usually a framework with special, particularistic appeal to cer-
tain needs or groups at the expense of others.® The ideology
may, for example, blame certain groups such as “exploitative
capitalists,” or “imperialists,” or members of a “Red menace,”
for all the problems of the nation. Ail policy formation is based
on this basic rigid framework, even where some flexibility in
tactics emerges in the application of the ideology to specific
cases. Such a style often results in the systematic exclusion of
the demands and interests of major groups in the population.
Communist and Fascist ideologies in their “pure” form are
typical of such styles, and ideological aggregation has com-
pounded the aggregative problems of nations such as Weimar
Germany, Fourth Republic France, and Italy. However, many
other groups may manifest an ideological style under cer-
tain circumstances, particularly when they feel insecure and
threatened.

Traditionalistic styles of aggregation rely upon the patterns
of the past in suggesting policy alternatives for the future.
They typically manifest both rigidity and diffuse societal role
orientations. Such aggregation is typical of systems in which
the resources and energies of most members of the society are
committed by the social and economic patterns of the tradi-
tional culture to long-established and predetermined goals.
Such demands as may be articulated apart from these tradi-
tional goals, either by specialized and differentiated groups
such as a commercial class or by members of a progressive elite
or by influences arising out of the international environment,
are not easily assimilated by the wraditional political elite. Such
societies are, in Eisenstadt’s terms, marked by limited resources
available to the political system and limited autonomy in polit-
ical goals on the part of the elite.?

§ For a2 more extensive analysis of this point, see Peter M. Rlau, Ex.
change and Power i Social Life (New York: John Wiley & Sons, Inc.. 1964),
especially pp. 236 fI,

95, N. Eisenstadt, The Political Svstems of Hmpires (New VYork: The
I'ree Press of Glencoe, 1962), Chap. 1,
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FRAGMENTATION IN AGGREGATION PATTERNS

After identifying the structures and styles of interest aggrega-
tion, the policy alternatives which may be produced by the
aggregation structures must still be considered. Where articula-
tion, aggregation, and decision making are not differentiated
from one another, it is difficult to specify what degree of frag-
mentation is introduced or reduced at the aggregation stage.
‘Where some specialization and differentiation begin to emerge,
the level of conflict between the policy alternatives produced
in interest aggregation becomes a highly salient matter. One
can imagine a system in which interest articulation involves a
vast number of demands impinging upon the political system.
This system is headed by a small number of centralized decision
makers, separated from direct contact with the various interest
groups by some intervening structure, such as several political
parties. The parties might in such an instance act so as to face
the decision makers with many possible patterns of policy, so
many that interests can virtually be said to be transmitted, but
not aggregated. This would place a heavy load on the decision
makers; it would be impossible for them to handle all the de-
mands responsively and consistently, At the other extreme the
parties might present the decision-making structure with only
two or three sets of coherent policy alternatives. In this latter
case the volume of demands no longer presents a problem.
But suppose the alternatives are completely contradictory,
rather than merely somewhat diverging. Suppose further that
each of the groups represented by the parties threatens to dis-
rupt the system if its demands arc not followed and the de-
mands of others are not ignored. This kind of conflict may
render the decision-makers helpless to make any kind of a posi-
tive choice. The system may become immobilized, not by the
volume of demands, but by the degree of fragmentation and
the conflict which directly confronts the decision-making elites.

A Iragmented pattern of interest aggregation is generally as-
sociated with a fragmented political culture: a fundamental
division in the values and aspirations of different groups in the
society. However, the aggregation pattern is not determined
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by the cultural pattern. Differences may rather be bridged and
compromised through the actions of parties or other structures
performing mediating aggregation, or at least some elements
of the societal differences may be reconciled. Thus, the political
cultures in Italy and Austria would seem to share much in
common, being fragmented into three or four major divisions
of a rural, agricultural, Catholic subculture; a modernizing,
middle-class, technocratic one; and an anti-clerical, lower-class,
urban subculture. In Italy the parties aggregate interests only
within subsections of these major cultural fragments, creating
a badly fragmented aggregation pattern. But in Austria there
are only two major parties. One of these, the OVP, (Uster-
reichische Volks-partel) subsumes within its ranks a consider-
able diversity of rural, Catholic, agricultural interests along
with conservative middle-class industrial interests. In spite of a
highly ideological style in inter-party competition, the need
for all interests to be subsumed within only two parties has
meant that considerable interest aggregation has taken place
at the party level. The central decision-making structure (until
recently a coalition of the leaders of the Catholic and Socialist
parties) has thus been faced with a still fragmented set of policy
alternatives, but one in which considerable aggregation of con-
flicting social and cultural elements has already taken place.
This has served to reduce, it seems, the relative strain on the
Austrian system.

Thus, while the emergence of fragmented policy alternatives
in the aggregation process is “caused” by basic cultural and
economic features of the society, it can be alleviated or exac-
erbated by the way in which mediating interest aggregation is
performed. When the performance of the aggregation function
fails to bridge such differences, and particularly when frag-
mented aggregation appears together with other sources of
strain, such as an ideological style and low level of specializa-
tion, the political system begins to face very severe problems,
Contemporary Italian politics is a good illustration of the
reinforcing tendencices of these different aspects of aggregation.
The fragmented multi-party system in Ttaly transmits conflict-
ing and ideologically rigid demands into a fragmented legisla-
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ture and a coalition Cabinet. Important institutional interest
groups also articulate interests directly to the decision makers.
Such aggregation as occurs is undertaken by the relatively weak
and multi-centered decision-making structure. It is hampered
by the ideological style of party activities and the fragmenta-
tion of policy supported by Communists, Socialists, Christian
Democrats, and more rightist groups. This pattern has placed
great strains upon the decision-making structure and the entire
system. Immobilism and ineffectiveness in policy have tended
to be the result.

INTEREST AGGREGATION AND POLITICAL DEVELOPMENT

Many of the considerations suggested in the discussion of
environment and interest articulation apply to patterns of ag-
gregation as well. Factors of communication, resource distribu-
tion, and political culture which intensify or ease the number
and divisiveness of articulated interests, also affect the problem
of aggregating those interests. Clearly, the tendency of social
and economic modernization to expand communication levels,
to increase inclinations toward participation, to widen the gap
between rich and poor (at least in the short run in many cases),
and generally to increase the number of autonomous demands
arising from the society, places growing stress upon the aggrega-
tion structures, This burden is intensified in situations where
— as is often the case in modernizing nations and particularly
in those with socialist ideologies — the political system becomes
involved in a vast number of societal institutions and activ-
ities.® Although central coordination may be necessary for
the most efficient utilization of resources, it has the disadvan-
tage that the demands relating to any of the societal institu-
tions, from job to school, may become political demands.
Protest over societal problems becomes political protest —in
part because the government has involved itself directly in so
many facets of social life. Where the political system is highly

10 Smelzer, op. cit., p. 280, notes, however, that many other societies face
this problem. Thus in medieval societies, where religious and political
authority are fused, protesis against specific laws and rules “inevitably
tend to generalize into heresies” which threaten the regime itself.
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centralized and the society is undergoing the strains which
always accompany modernization, a large number of conflicting
demands and incessant crises are to be anticipated. Thus, some
political observers have urged decentralization of governmental
activities where possible. Myron Weiner has suggested decen-
tralization in education as one means of insulating India’s
regime from some of its aggregative burdens.1

But although limiting the responsibilities of the central
government may be desirable, the need to aggregate — or con-
trol —a large and diverse number of articulated demands
presents itself to any modernizing system. Efforts of modern-
izing systems to create a controlled form of participation and a
hierarchical and unified aggregation represent the “authori-
tarian” stance towards the process of political development.
Although Communist Chinese, Ghanaian, and the early Soviet
clforts may represent more or less extreme examples of this
approach to the means and effects of modernization, trends in
this direction are notable in many new nations. In some cases,
as in Mexico, the system may become more open and respon-
sive, and may attempt to incorporate increasing diversity
within a formally united one-party framework. An elaborate
party and bureaucracy can be utilized to accommodate and
aggregate the increasing number of demands. But there is ever
the threat that the demands will overload this centralized sys-
tem, and that they will either be blocked or will cause conflict-
bound immobilism in policy making. Apparently the presence
of a strong figure or institution — in Mexico, the presidency
— behind the party can to some degree serve to balance conflict-
ing interests and to shape coherent policy in response to na-
tional needs.'® In such cases the one-party system takes on many
of the aspects of a mediating two-party or multiparty system
with a strong executive. Many of the leaders in the new nations
profess aspiration to such a system, but the temptation to sup-

11 Myron Weiner, The Politics of Scarcity (Chicago: University of
Chicago Press, 1962), pp. 220 ff.

12 At least Scott suggests that this solution to the possible immobilism
— the “dilemma of Mexico’s development,” according to Raymond Vernon

—1is available. Sce Robert E. Scott, Mexican Government in Transition
(Urbana: University of Illinois Press, Rev. 1964), pp. 309 ff,
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press new demands is always present. It is clear that there is
no simple solution to the problems of aggregation in meeting
the challenges of participation and distribution. Even in cases
of “authoritarian” solutions, the divisions and conflict often
reappear in new form within the ruling party or the elite itself,
as Ghana discovered. Aspirations often outstrip capabilities in
the initiation of modernization, and a nearly intolerable
burden is quite commonly placed upon the aggregative func-
tion.

POLITICAL PARTIES AND POLITICAYL. FUNCTIONS

Since we have shown political parties to be a major structure
for performing the function of interest aggregation and have
also discussed their role as institutional interest articulators, it
is appropriate and useful here to discuss parties in light of
some of the other functions they can perform. The discus-
sion in this chapter and the last has concentrated on the per-
formance of particular political functions by a wide range of
political structures, and in a variety of fashions. The structural-
functional approach may also be used to consider the way a
particular structure performs a wide range of functions. For
reasons we shall suggest below, the modern political party is an
especially interesting structure to consider in terms of this pos-
sibility of multifunctional performance. Parties may and do
perform many functions besides interest aggregation. On the
other hand, of course, in some systems parties may not perform
interest aggregation at all. Consideration of a single structure
as it performs various functions clarifies our understanding of
the complex patterns of political interaction in different politi-
cal systems. In the following discussion, we shall analyze the
way in which political parties may be involved in political
recruitment, political socialization, and interest articulation
and aggregation. As is becoming increasingly clear, in no po-
litical system is there simple identity of political structure and
political function.

Parties and Developing Societies, The mass-based, “organ-
ized” political party is a relatively new institution in the realm
of politics. Factions and competitive elites have always been a
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feature of human society, Military and bureaucratic organiza-
tions have ancient historical roots.’® But the modern political
party, an organized institution relating elites and masses in
terms of political goals and concentrating at least manifestly
on recruitment to elite offices, is less than two centuries old.
Perhaps the mass-oriented parties of Jacksonian Democracy in
the United States were the first real examples of this new
political structure, But modern political parties, capable of trac-
ing their ancestry to the Jacobin Clubs of the French Revolu-
tion, appeared in Europe about the same time. Unlike the
demogogic movements and factions of ancient Greece or medi-
eval Europe, all these organizations shared a continuing struc-
ture, and they all involved a far wider range of ties than did
the elite factions of Whig England or the Roman Republic.

Yet, parties are now found almost universally around the
world. Totalitarian or democratic, developed or modernizing,
large or small, modern nations have turned to the political
party as an essential institution of the political system. The
empirical fact is beyond serious dispute; the interesting ques-
tion is, “why?”" Before undertaking a specific consideration of
the role of parties in performing various functions in political
systems, we may suggest a few reasons for the practical uni-
versality of this institution.

Political stability and achievement of political goals are de-
pendent upon the ordered behavior of the masses of individuals
composing the society. In primitive and traditional societies
political behavior, like all behavior, is determined by tradi-
tional norms. These norms generally limit participation in
politics to a select few, and even their activities are curtailed
by tradition. Traditional systems often display a high degree
of stability, as they did in ancient Egypt and China, but the
attainment of elite goals is strictly limited by the very tradition
which binds the obedience of the masses.

18 Weber cites Egypt during the period of the New Empire as the carliest
historical example of a bureaucracy, and notes as well the cascs of ancient
China and the Roman Principate. See Max Weber, From Max Weber:
Essays in Sociology, ed. Flans H. Gerth and C. Wright Mills (New York:
Oxford University Press, 1958), p. 204,
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In a modernizing society the traditional norms of a culture
are broken down by the shocks and abrasions of the transition.
To a large degree the disintegration of these norms is a neces-
sary and inevitable step for any society aspiring to technologi-
cal and industrial strength. Individuals of the society must
adopt patterns of behavior consistent with the dynamics of a
modern, interdependent economy. They must also be willing
to pay taxes, to obey laws, and to provide regularized economic
activity in order to support a political system embarked on a
program of development. Obedient participation can, of course,
be obtained by force and coercion; but these may be costly
and inefficient tools. If carried too far they may even defeat
their purpose by disrupting those regularized social and eco-
nomic interaction patterns which they were supposed to insure.
Even a totalitarian system engaged in the most radical re-
building process needs the active support of large numbers of
people.1*

Confronted by needs to mobilize widespread support for
political activities, to create new, nontraditional bases of legiti-
macy, and to provide new sets of values to initiate and sustain
economic modernization, the new nation often sees unified
political parties as important investments. Parties, as we shall
note, can engage the individual in new patterns of values, and
subsequently reinforce these through continued contact and
participation.

Eisenstadt has suggested that when traditional norms have
broken down, only a promise of some sort of action in the
interests of the people can rally voluntary support for the
elites.’> Whether or not one accepts this statement absolutely,
one cannot fail to notice that even totalitarian regimes today
claim to be acting on behalf of their citizens, and utilize parties
and elections to arouse support and to put a stamp ol legiti-
macy on their activities. In open and responsive political sys-
tems the elites must manifestly and positively incorporate the

14 See Barrington Moore, Jr., Terror and Progress USSR (Cambridge:
Harvard University Press, 1954), for an analysis of this need for legitimacy
and support in the Soviet Union.

15 Eisenstadt, Political Systems, op. cit., Chap. 13.
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interests of the major groups in the society. This aggregation
process 1s often carried out most effectively, as we have pointed
out above, within the political party system. Thus, all types of
political systems rely heavily on the political party: totalitarian
societies, as a means to mobilize support; democratic societies,
as a channel to articulate and aggregate demands; and transi-
tional societies, as an agency to create and structure new norms
of behavior.

The key role of political parties may be graphically illus-
trated by examining a political system which does not have
political parties and is attempting to initiate modernization
without them. Ethiopia provides such an example. According
to Hess and Loewenburg, Ethiopia has attempted to follow the
examples of other African nations by creating new sources of
legitimacy, by providing new sets of norms to initiate economic
modernization, by allowing the expression of new interests, and
by expanding education and communication. Rather than in-
troducing party organizations, the emperor and an aseriptively
recruited elite have monopolized these tasks. But they have
been unwilling to press the direction of change very far for
fear of undermining their own bases of authority. Attempts to
inculcate the new values and to win mass acceptance of a new
order have been confused, inconsistent, and apparently unsuc-
cessful. Under these conditions it seems likely that the forces
of change can only undermine present legitimacy and stability
without providing an acceptable basis for sustained modern-
ization. Ethiopia’s problems suggest the difficulties of finding
suitable agencies to substitute for political parties in the mod-.
ernization process.!®

We should not wish to extend this crude analysis of the
necessary “‘requisites” of controlled change too far at this time.
Nevertheless it may serve to introduce the complex and fasci-
nating variety of levels and points of view which constitute the
study of political parties. Intraparty structural organization,
political subculiures of various ideological or pragmatic ori-
entations, and relationships with other political structures —

16 Robert L. Hess and Gerhard Loewenburg, “The Ethiopian No-Party
State,” American Political Science Review, Dec., 1964, pp. 947-950.
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all these factors affect party performance and the political
system. While the development of “tight” hypotheses in the
study of parties has lagged, we can draw upon a rich and
growing literature to illuminate some of the important aspects
of party activities in different kinds of political systems.17

Parties and Political Reeruitment. Participation, real or for-
mal, in the recruitment of political elites is one of the defining
characteristics of political parties. However, the first question
to raise in examining the performance of any political func-
tion by a political structure is that of salience (that is, the rela-
tive importance of the particular structure in performance of
that function in the system). To what degree in fact do the
operations of political parties affect the recruitment of indi-
viduals into specific elite roles? One might contrast the salience
of parties in a spoils systems, where the victorious party in an
election fills a very large proportion of offices in the govern-
mental structure, with the salience of parties in a system oper-
ating on a “merit” recruitment system. Certainly political
parties are much less important in recruitment to positions
in the United States bureaucracy today than they were in the
nineteenth century. Or, it may also be that party candidates in
elections are actually recruited by other political structures,
and the choice is merely ratified by the party organization. In
Mexico, for example, the new president is selected by the in-
cumbent president in consultation with the top-level elite, and
the selection is then ratified by party nomination and election.
(At the same time, however, the salience of the P.R.I. party
elite and membership is much greater in recruitment to lower
level posts.) In spite of formal party participation in recruit-
ment, it may be the military, the bureaucracy, or the ruling
clique which dominates the performance of recruitment.

17 For example, James 8. Coleman and Carl G. Rosherg (eds.), Political
Parties and National Integration in Tropical Africa (Berkeley: University
of California Press, 1964); Maurice Duverger, Political Parties (New York:
John Wiley & Sons, Inc,, 1954); Harry Eckstein, “Political Parties,” in The
Encyelopedia of the Social Sciences, forthcoming; Joseph LaPalombara and
Myron Weiner, “The Origin and Development of Political Parties,” in
Political Parties and Political Development (Princeton: Princeton Uni-

versity Press, 1966); and Sigmund Neumann (ed.), Modern Political Parties
{Chicago: University of Chicago Press, 1955).
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Given the salience of the political party or parties in the
recruitment process, it is necessary to consider the internal pro-
cedures by which the party recruits its own candidates. In par-
ticular one might ask what groups in the party are allowed to
participate in the selection process, and from what groups the
candidates themselves are selected. Party activities may be char-
acterized by a “closed” nomination procedure, in which mem-
bers of the party elite determine which names are presented to
the party membership for ratification. Or, at the other extreme,
the nomination may be open to a competitive election process
of its own, as in the open primaries in various states in the
United States. More common, perhaps, than either of the fore-
going procedures is a process of consultation involving various
relevant factions and groups in the party. Those involved in
such consultation may range from a select few to a large num-
ber of groups.

In a one-party system the selection of the party’s candidate,
by whatever means, determines the individual recruited. The
general election has a primarily symbolic, propagandistic sig-
nificance. But in a multiparty system the electoral process
makes the final recruiument choice. The role of party activities
in elections has been the object of many studies,'® and we can-
not begin to note even the primary points here, except to recog-
nize that usually many activities are aimed at reinforcing the
support of followers rather than at attracting new or opposi-
tion voters. But the shaping of party platforms to attract
broader electoral support is a factor to which we shall return
in a moment.

Aside from the internal selection procedures, general pat-
terns of party recruitment in a society may be characterized as
cither hegemonie or turnover.® In hegemonic recruitment pat-
terns, the same party or the same coalition of parties hold
dominant positions over an extended period of time. Turnover

18 See, for example, Sections IV and V of Harry Eckstein and David
Apter (eds.)), Comparalive Politics (New York: The Free Press of Glencoe,
1963), pp. 247-389: and Campbell, Converse, Miller, and Stokes, The
American Voter (New York: John Wiley & Sons, Inc., 1960), Chaps. 3, 6,

and 7.
18 The classification is that of LaPalombara and Weiner, op. cit.



120 Interest Aggregation and Political Parties

situations are those in which there is a relatively frequent
change in the party that governs or the party that dominates a
coalition. Mexico, India, and Japan offer examples of hege-
monic party recruitment, as do Germany and Italy, with the
Christian Democrats holding power alone in the former case
and dominating a shifting set of coalitions in the latter. Turn-
over systems characterize Great Britain, the French Fourth Re-
public, and for the most part the United States.

The importance of a hegemonic or a turnover pattern re-
lates particularly to two problems. First of all, it is clear that
for most political parties the possibility of gaining political
office is a major force sustaining support. Where one party can-
not attain office, for whatever reasons, it will usually disappear
unless sustained by other factors, such as by the distribution of
patronage through its elites, by strong ideological commit-
ments, or by performance of integrative social functions for
the members. Thus, a strongly hegemonic pattern may well
discourage the maintenance of a responsible opposition party.
The opposition may disappear, or may move to radical ex-
tremes in an effort to garner support.

Closely related to this question is the effect of hegemonic
recruitment on interest aggregation. It has long been held that
one of the most important roles of a political opposition is
that it forces the party in power to consider the interests of all
important groups in making policy. If important clements are
neglected, the opposition party can espouse their causes. Thus
the impetus is given to the sort of pragmatic-bargaining process
of the Downs model.20

Parties and Political Socialization. Students of political par-
ties have in the past concerned themselves primarily with the
role of parties in recruitment and decision making, Only dur-
ing recent years, with the emergence of totalitarian systems and
now of the developing areas, have party structures been recog-
nized as powerful agents for political socialization. The politi-
cal party is one of the few social structures even potentially
capable of involving large numbers of people in political action
on a sustained and controlled basis. Involvement may encom-

20 Downs, op. cit.
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pass both communication and participation. Such political
stimulation either reinforces existing political attitudes and
beliefs, or inculcates new ones.

The preceding statements imply a certain relationship be-
tween attitudes and actions: that while actions stem from vari-
ous sorts of beliefs, so also do actions shape beliefs. Where an
individual must engage in activities which are in conflict with
his beliefs, a considerable strain is created. A stress is produced
towards reduction of the conflict.2* Thus, a white segregationist
in the southern United States who obeys school desegregation
laws (either because he places a higher value on law and order,
or because he has no physical alternative than compliance)
may encounter a severe internal conflict between the knowledge
of his action and his segregationist beliefs. Unless additional
aggravating circumstances are present, the consequence is usu-
ally a reduction of the conflict by a lessening of intensity of
the unpracticed belief. This force towards internal consistency
means that any large-scale continuous participation in politics
must affect beliets about politics — must initiate a degree of
political socialization. The influence over attitudes may be an
unintentional side effect of political actions, or it may be a
carefully controlled effort to break down traditional orienta-
tions and to inculcate new ones.

We may distinguish, then, between two kinds of political
socialization performed by political parties. The first is a rein-
forcement of the existing political culture, providing continuity
in performance. The second is the initiation of significant
change in existing political-culture patterns. Although the phe-
nomenon of reinforcement does not seem to have been sub-
jected to extensive comparative analysis, even a superficial look
generates several interesting questions. In the first place, the
reinforcement of existing political culture may be either func-
tional or dysfunctional for the political system. In a nation like
France the party structure reflects and sometimes reinforces the
fragmented political culture. The parties have often controlled

21See Leon Festinger, 4 Theory of Cognitive Dissonance (Stanford:

Stanford University Press, 1957); and M. ]. Rosenberg et al., Attitude Or-
ganization and Change (New Haven: Yale University Press, 1960).
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newspapers; they benefit from traditional family attitudes
towards them; and they provide rather comprehensive organ-
izational contacts, at least in the case of the Communists, the
socialist Left (to a lesser degree), and the Catholic political
movements on the right. The individual may be exposed to
few of the kinds of “cross-pressures” that moderate his rigid
political attitudes.?? Thus the fragmentation of political cul-
ture is sustained as diverging political attitudes tend to be rein-
forced by party activities. In a nation such as the United States,
on the other hand, the two-party structure cuts across particu-
laristic regional and class lines. The parties draw upon long-
established and accepted political symbols — recognized by both
parties — which reinforce the underlying national agreement
on the “rules of the political game.” Unfortunately, many of
the parties appearing in nations with strong traditional and
ethnic subcultures seem to be reinforcing divisive particu-
larism. This seems to be the trend among the Indian opposition
parties at all levels, and constitutes a justification often given
for one-party systems.

The party activities, at least in the American and British
context, also can provide a kind of reinforcement which helps
to resolve one of the standing problems in a democratic polity:
how to maintain a responsive polity and yet delegate enough
power to the central government to make possible effective per-
formance. Cne solution in a democracy is limited political
activity on the part of most citizens sustained together with a
high degree of awareness of the potential for active participa-
tion.?* This protects the responsiveness of the system without
subjecting the polity to the intense stresses and strains of a
continuous, full-citizen involvement in the political process.
The retention of political awareness is critical, however, and
it is in this endeavor that the party structures assist in main-

22 American voting studies have shed considerable light on this phenome-
non. Some of the studies are noted and the analysis extended with some
excellent survey data in Campbell, Converse, Miller, and Stokes, op. cit.,
pp- 80-88.

23 For a more complete discussion of this problem see Gabriel A. Almond
and Sidney Verba, The Civic Culture (Princeton: Princeton University
Press, 1963), Chap. 15.
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taining the balance. Unless the particular interests of the indi-
vidual are at stake, he does not have to engage in extensive
and continuous articulation of his demands. The party assures
him that his general interests will be safeguarded with minimal
personal involvement. Yet a steady level of party activities, cul-
minating in the electoral process every few years, keeps the
citizen in constant contact with the polity, ready to participate
actively if the need should arise. Not only is the vehicle of
partmpauon potentially at hand. but through voting and other
political actions the orientation to activity has been socialized
and reinforced.

A more dramatic, though not necessarily more important,
example of the role of political parties in the socialization
process is to be found where the parties are engaged in the
initiation or maintenance of new patterns of political culture.
Such party activities may be present, of course, in Western
societies. It is clear that the parties of the political Left, the
Socialists and Communists, had enormous influence on the pat-
terns of political culture which emerged in nineteenth-century
Europe, One may observe the effect of the Fascist and Commu-
nist parties in Europe during the Depression, when their tight,
monolithic organizations and powerful political symbols pro-
vided political coherence and direction for millions in a time
of distress and sacial disintegration.

As these examples suggest, when socio-economic conditions
are in a period of flux and disruption, parties which can offer
political solutions discontinuous with long-standing cultural
patterns are in a favorable position to woo adherents. More-
over, it is because historical patterns of thinking have been
shaken or dislodged by new conditions that party clites are
able to introduce, and often to reinforce through modes of
participation, new expectations and norms of political be-
havior. This situation appears today in many of the so-called
underdeveloped or transitional areas of the world. Under con-
ditions of radical, social, economic, and political change —
extending from one end of the society to the other — the role
of political parties in socialization is of great importance,

The degree to which elites in the underdeveloped areas rely
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upon the political party to control and order the process of
polirtical change, particularly to provide new standards of legiti-
macy and orderly patterns of mobilized political participation,
has been noted by almost all students of the African and Asian
nations. David Apter, for example, describes the phenomenon
as follows:

Political movements are directly akin to religious ones. They al-
low people to feel purified and personally better organized, by
virtue of membership. And membership itself is an informal
matter. It is a matter of feelings more than party cards, loyalty
rather than organization. And, because of the weak articulation
of the movement, it tends to be very fragile, breaking up when
some of its primary objectives have been accomplished. It is in
the transformation of the movement into a party, whether of
representation or solidarity, which quite often determines the
constitutional future of a counury and the nature of its polity;
because in the institutionalization of loyalty and the institu-
tionalization of authority, political leaders in a movement seek
to transform the restless sweep of public energy, liberated by
and flooding through the political sector of social life, into some-
thing more stable and permanent, so that organized beliefs about
authority and government are defined and made to stick.?#

Obviously, the ways in which political parties affect the de-
velopment of political culture depend upon a large number of
factors, including the nature of the traditional political orienta-
tions, the general conditions and issues of salicnce in the na-
tional environment, and the performance of other agencies of
socialization, particularly the mass media and schools. But sev-
eral general ways in which party activities may influence politi-
cal socialization can be mentioned here,

Political party activity may shape political culture in each of
three dimensions: the cognitive, the affective, and evaluative.
Even with increasingly penetrative mass media, the informal
personal lines of communication engendered by party activity
can be important sources of information — accurate or other-
wise — about national issues and problems, political elites and

24 David Apter, The Politics of Modernization (Chicago: University of
Chicago Press, 1965), Chap. 6.
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their conduct, channels of grievance and redress, and the means
by which the individual may relate actively to his polity.
Through a local party organization the peasant or worker may
discover the procedures of applying for unemployment benefits
or for free medical care. Ie may encounter people, ideas, and
experiences far beyond the customary range of his daily life.
Participation in party activities, moreover, can increase the
sense of loyalty and identification between elites and followers;
thus we see the affective dimension. The symbols of “party”
and “leader” are capable of imposing a coherence and an order
upon the frightening newness and instability of a transitional
society. They may satisfy underlying emotional needs for se-
curity and identification engendered by the breakup of tradi-
tional society.2’

Finally, in addition to its impact on cognitive and affective
dimensions of political culture, the party can become a factor
in determining evaluative orientations. Parties can supply both
goals and criteria against which to measure existing political
and economic realities. Awareness of standards in other socie-
ties — democracy in Britain, or economic development in the
Soviet Union — may establish new yardsticks for judging the
polity at hand. Also fundamental is the awakening of expecta-
tions of change itself. In a traditional society relatively stable
patterns of political, social, and economic behavior prevail
over long periods. Natural and economic disasters may occur,
but these are seen as the hand of fate and far beyond any
human control, except possibly through the always-uncertain
placation of the gods. For the members of such a system, the
idea that life may be substantially changed for the better
through human effort is momentous. Party activities may intro-
duce this idea or reinforce it.

In addition to stimulating awareness about other modes of
existence, the party may present a specific ideology with goals
for the future and a program for achieving them. Such an
ideology defines the proper behavior of mass and elite alike,

256 See, for example, Lucian Pye's account of the Westernized elites in
Burma in Politics, Personality, and Nation Building (New Haven: Yale
University Press, 1962).
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setting forth particular criteria for political legitimacy and
prescribing political tactics. Adherents to the ideology are re-
warded by a sense of order, a sense of identity, and a respite
from the emotional confusion ‘brought about by change. Ful-
filling such needs can be a powerful factor in mobilizing sup-
port for a regime and a political system. Thus, the ideological
party supplies a complete scale of evaluation for the political
culture.

The party may also play an important role in harnessing
charisma as a foundation for stable authority, In times of stress
an individual leader may arise who exerts enormous influence
over men’s behavior, providing a model for a new way of life
or touching deep-seated psychological needs in a way which
provokes widespread response. An individual possessing these
extraordinary personal qualities can transform social behavior
and attitudes. But unless he can tie the attitudes and goals he
espouses to more stable and enduring institutions, they are
unlikely to long outlive his own existence.

Only parties can organize enthusiasm on the basis of a solidarity
of interests with citizens outside the government. The routiniza-
tion of charisma in political parties becomes possible as the leader
makes consistent use of that organization, speaks in its name,
and lends it his mantle 26

If the party can assume the aura of legitimacy surrounding the
charismatic leader, it can guide and direct support during his
life, and preserve and promulgate his ideas after his death.

The dominating mass political parties in the developing
areas are frequently oriented around a political ideology and
a charismatic leader. This orientation can make them agencies
second to none for the controlled transformation of a political
way of life. In India, Egypt, Ghana, Guinea, T'anzania, and on
across the roster of the new nations, political parties conduct-
ing political socialization activities have been abundantly in
evidence.

26 Manfred Halpern, The Politics of Sacial Change in Middle East and
North Africa (Princeton: Princeton University Press, 1963), p. 285. And
see Weber, op, cit., pp. 245-252.
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The effectiveness with which political parties carry on social-
ization activities depends upon the internal characteristics of
the party as well as on conditions of the political and social
environment. The style of adherence to the party subculture,
the nature of the party organization, the solidarity of party
leaders, and other factors could be considered at this juncture.
By the same token, the party is not only an “independent”
variable in the process of development and change, Parties
have their own dynamics of development and will be greatly
shaped by the culture in which they must operate. But an
examination of these factors and a more detailed considera-
tion of the whole fascinating question of parties and political
change is a matter beyond the scope of this treatment,



CHAPTER VI

Governmental Functions and Structures

IN THE LONG TRADITION of political theory, the problem of dif-
ferentiating and classifying governmental functions has been a
central one. Aristotle, Polybius, Cicero, Hobbes, Locke, Montes-
quieu, the writers of the Federalist Papers, and many others
have all treated this problem, though in somewhat different
terms. The classic theory of separation of powers, which
emerged out of this tradition, divides the governmental process
into three functions: legislative, executive, and judicial.

In the last decades there has been a rather thoroughgoing
critique of this separation-of-powers doctrine, A generation of
students of political parties, pressure groups, and the media of
mass communication found this threefold classification inade-
quate but still sought to accommodate their findings within this
theoretical framework. Thus they spoke of pressure groups as a
“third chamber of the legislature,” and of the press as “the
Fourth Branch of Government.” Chapter IV and V treating the
functions of interest articulation and aggregation and Chapter
VII on communication and politics represent efforts at drawing
the implications of this research for the theory of political
functions. We employ a sixfold classification of conversion
functions rather than a threefold one. A second casualty was
the tendency to identify structure with function. While the
version of separation-of-powers theory advocated in the Fed-

128
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eralist Papers specifically provided for some mingling of
“powers,” this was done in “checks and balances” terms. The
justification for these checks and balances was to preserve the
relationship between the legislature and rule making, the exec-
utive and rule application, and the courts and rule adjudica-
tion. A generation of students of the courts, Congress, and the
executive have established a division of labor quite different
from this classic separation of powers—checks and balances
doctrine. They pointed to the judiciary as a principal law-
maker and law-vetoer, to the executive and bureaucracy as the
principal source of rules, and to the legislature as an aggregator
of interests, as a legitimator of rules, and not much of a rule-
maker at all.

We take this into account in our conception of the multi-
functionality of all political structures. The relation of func-
tion to structure in particular political systems is something
that has to be determined by empirical observation. It is pos-
sible, however, to make a few general points about the inter-
dependence of the functions of rule making, application, and
adjudication before we turn to an analysis of specific govern-
mental functions and structures.

If human beings are to live in close proximity to one an-
other, certain rules imposing obligations and limiting conflict
are inevitably needed. In the most primitive societies such
primary rules may be found regulating sex relationships, limit-
ing the use of violence, and imposing obligations of leadership
and obedience in the hunt in order that the community may
survive. These rules are given by custom and tradition and
not subject to regularized procedures of change or adaptation.

But even in such societies the reliance upon primary rules
alone, backed only by a common willingness to obey and en-
force them, would be inefficient and uncertain, A set of sec-
ondary rules is needed to provide a regularized basis for the
recognition of the primary rules, to determine whether they
have been violated, and to enforce them in cases of diso-
bedience.

The distinction between primary and secondary rules is sug-
gested by L. A. Hart. Primary rules require that human be-
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ings perform certain actions or abstain from certain actions,
whether they wish to or not — primary rules impose duties or
prohibitions, Secondary rules provide for operations leading
to the creation or variation of these restraints and obligations —
they confer authority to initiate, change, enforce, or adjudicate
them. A constitution, if it has meaning in a system, is largely
such a set of secondary rules.! Some such secondary set of rules
exists which designates certain roles as having the authority
to perform these functions. Thus, certain roles have the re-
sponsibility for maintaining the tribal traditions and seeing
that they are passed from gencration to generation. Or, a
shaman or chief may have the authority to decide that a rule
has been violated and to mete out punishment.

The existence of such a set of secondary rules designating
certain structures as having authority to initiate, to discover, to
apply, or to judge the violation of the primary rules of the
society characterizes all political systems. And although the
authority to initiate primary rules on a regular basis may be
late in developing, it is typical of human societies that insti-
tutionalized ways of resolving disputes, such as the feud and
the duel, appear very early in history. These rule-application
and rule-adjudication processes are not to be confused with
random outbursts of violence; they are recurring social proc-
esses with well-understood rules and modes of enforcement.
As such, they constitute the most primitive political structures,
undifferentiated, diffuse, and intermittent, but yet invoking
the ultimate sanctions of the society.

The significance which rules have for the system is de-
termined in large measure by the ways in which they are im-
plemented. Laws on the statute books mean nothing if they
are not enforced, and the most grandiose, authoritative plans
for social reorganization and change can be rendered meaning-
less if the resources to carry them out are not available and
effectively utilized. If, indeed, those charged with applying the
rules consistently refuse to do so, or if they warp the form of
application, then the application structures may be said to

1L. A. Hart, The Concept of Law (London: Oxford University Press,
1961), Chap. 5.
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have taken over the rule-making function to some degree.
However, this possibility does not mean that rule application
has become rule making, Rather, such a shift means that the
basic “rules of the game,” the secondary rules allocating au-
thority to utilize primary rules in various ways, have been
altered. Hart, in spelling out this distinction, uses a pure game
analogy:

Up to a certain point, the fact that some rulings given by a
scorer are plainly wrong is not inconsistent with the game con-
tinuing: they count as much as rulings which are obviously cor-
rect; but there is a limit to the extent to which tolerance of
incorrect decisions is compatible with the continued existence
of the same game, and this has an important legal analogue.
The fact that isolated or exceptional official aberrations are
tolerated does not mean that the game of ericket or baseball is
no longer being played. On the other hand, if these aberrations
are frequent, or if the scorer repudiates the scoring rule, there
must come a point when either the players no longer accept the
scorer's aberrant rulings or, if they do, the game has changed.
It is no longer cricket or baseball but “scorer’s discretion™; for
it is a defining feature of these other games that, in general,
their results should be assessed in the way demanded by the
plain meaning of the rule, whatever latitude its open texture
may leave to the scorer. In some imaginable condition we should
say in truth the game being played was “scorer’s discretion” but
the fact that in all games the scorer's rulings are final does not
mean that that is what all games are.2

Hart's analogy relates most directly to what we should call
rule adjudication. (He is, in fact, rejecting the statement that
the law is always just “what the courts say that it is.”) But the
point applies to both rule application and rule adjudication.
They may be distinguished from the function of rule making
in just this fashion; when bureaucracies or courts take it upon
themselves to change the rules of the game, as, for example, the
Supreme Court did in 1954 with regard to race relations, they
have become engaged in rule making. Since the nature of rule
making is so fundamental a component of political systems and

2 Ibid., p. 141.
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processes, it is crucial that in comparative analysis we discern
which structures actually make the rules.

THE RULE-MAKING FUNCTION

We refer to “rule making” rather than “legislation” for the
simple reason that the term “legislation” seems to connote
some specialized structure and explicit process, whereas in
many political systems the rule-making function is a diffuse
process, difficult to untangle and specify.

If we look at primitive and traditional political systems, we
can distinguish rule-enforcement and rule-adjudication proc-
esscs from other social interactions even in the very simplest
ones. It is more difficult to explicate the processes which formu-
late the general political rules themselves. It is the very essence
of traditionality that rule making be problematic and extraor-
dinary. The codes of law of ancient times were imputed to
great lawgivers such as Hammurabi, Moses, or Solon, who
cither codified the traditional rules—in other words, “de-
clared” them —or transmitted laws charismatically as inter-
mediaries for deities or as men of extraordinary virtue and
wisdom. The making of laws was viewed as an extraordinary
event.

The politics of ancient Israel is illustrative of the process. As
the Hebrew kingdoms deviated from the desert tradition with
the adoption of court life, with the pursuit of policies of ex-
pansion and military defense, and with the development of
secular diplomacy, the prophets declared and reafirmed the
Sinaitic tradition and rejected the rules and practices of the
royal courts and priesthood. The royal courts, the priesthood,
the prophets, and the persisting tribal and clan leaderships
were the chief structures engaged in the political, or rule-
making, process in ancient Israel.

There was no fully legitimate right to make new general
rules. The legitimate rules were all given in the tradition and
were viewed as the product of revelation. According to Biblical
scholars, the book of Deuteronomy, which contains a codifica-
tion of Hebrew law, was actually written in the later period
of the Kingdom of Judah. However, this codification was legit-
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imated by alleging that this “book of the law” written by
Moses had been discovered by the priests when they were re-
storing the temple under the reign of King Josiah. In other
words, they did not make the law; they rediscovered it. After
the fall of the Kingdom of Judah, the rabbis and scribes took
over the task of studying and declaring the law. New legislation
was treated as sublegislation, as “building a fence around the
law.” As this process became entrenched, the role of prophet or
charismatic legislator became more suspect. The words of
Jesus of Nazareth, “It is written . . . but I say unto you . . .”
represent the prototype of charismatic appeal. It was an appeal
bitterly opposed by the more traditional codifiers of the law.

The more gradual processes of declaration and administra-
tion of the rules may, of course, lead to changes as substantial
as those induced by the charismatic. Skinner tells the story of
the enforcement of the inheritance law among the Mossi of the
Upper Volta in Africa. Under the Mossi law, property was to
be distributed among sons and other male relatives. The prac-
tice, however, had developed of including the daughters in
such legacies, particularly if the father had been wealthy. In
the specific case referred to, a daughter had been excluded,
and the case was brought to the district chief for adjudication.
The district chief applied the more liberal practice, rather
than the more restrictive rule. Over time a series of such adju-
dications of inheritance law and practice would result in substi-
tution of the practice for the original law.?

Thus, rule making in traditional and primitive political
systems tends to be either a charismatic process or a slow, incre-
mental process of the accumulation ol tradition, which is in
part a derivative of the day-to-day rule enforcements and rule
adjudications of the systems. It is possible for us to distinguish
the rule-making function in such political systems and to de-
scribe the kinds of structures which engage in it. Members of
most traditional or primitive societies, on the other hand,
would not admit the legitimacy of a rule-making function as
we understand it. They might acknowledge the legitimacy of

8F, P. Skinner, The Mossi of the Upper Volta (Stanford: Stanford Uni-
versity Press, 1964), pp. 84 if.
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a prophetic representation of the will of the deity, or of a2 magi-
cal communication with extranatural powers, but they would
not acknowledge the legitimacy of a process whereby new rules
are made by secular political institutions.

It is quite clear, however, that while the differentiation and
full legitimation of the rule-making function is a relatively re-
cent development, rule-making processes are present in some
form in all political systems. One of the tasks of comparative
political analysis is to characterize this rule-making function
even though it may be a rudimentary process, a charismatic
process, or a derivative of the other governmental functions of
rule application and adjudication.

THE EMERGENCE OF DIFFERENTIATED
RULE-MAKING STRUCTURES

In the simpler types of intermittent political systems, the
structures or institutions which are involved in the making of
rules may be the group of adult males in the band or village,
or the lineage elders intermittently meeting as a council, or
specialized roles such as those of the village head or the magi-
cal leader, These groups and individuals are the codifiers and
repositories of the political system’s traditions, which they
bring to bear on problems arising out of the activities of the
community or out of its interactions with other communities.
Each action involves bringing out of memory the appropriate
set of rules, and each time such rules are invoked in specific
contexts, something may be added and something left out so
that the rules are adapted and changed.

Schapera in his discussion of the activities of tribal govern-
ments argues that in all tribes the chief has the power to make
laws. But then he goes on to say that this is a rarely exercised
prerogative and that he finds only a few examples of lawmak-
ing among the Bantu. Most new legislation seems to have been
made through executive or judicial action.t

In the case of patrimonial kingdoms, the rule-making struc-
tures may consist of political rulers such as kings, councils of

41, Schapera, Government and Politics in Tribal Socicties (London:

Waits, 1956), pp. 67 ff.; Cf. Adamson Hoebel, The Law of Primitive Man
(Cambridge: Harvard University Press, 1954), p. 283,
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officials, and individual officials, who either declare what the
law is or adapt and modify it as they confront specific cases.
In these political systems there may also be prophets and law-
givers active primarily in times of conflict and threat, who
may reaffirm traditional rules or transmit new rules attributed
to extranatural forces.

In his treatment of the historical bureaucratic empires, Ei-
senstadt uses the pursuit of autonomous goals on the part of
the rulers as one of the criteria defining these systems. In this
larger scale, differentiated political system, which Eisenstadt ?
views as transitional to modern political systems, one begins to
get a differentiated rule-making function. Similarly, in some of
the ancient and medieval city-states, there was an explicit legis-
lative process lodged in a legislative body or bodies. In Athens
the Assembly annually reconsidered the statutes, reenacting
those it favored and rescinding those it opposed.

In thirteenth- and fourteenth-century England, the more
important rules were declared by the king in an assembly of
bishops and barons called the Magnum Concilium, In addition
to these extraordinary council meetings, the king had in con-
stant session a permanent council made up of his chief officials,
to whom he looked for advice and counsel on the daily de-
cisions of government.*

The rule-making function in Britain as such did not become
fully differentiated until the fifteenth and sixteenth centuries.”
The Magna Carta represented an effort on the part of the
nobility to maintain the validity of the ancient feudal free-
doms and customs against the efforts of King john to develop
new powers of taxation and regulation. It was justified as a
declaration of the law, vather than an enacunent.

As we consider the interaction between kings and parlia-
ments in Britain in the course of the thirteenth, fourteenth,
and fifteenth centuries, we observe the gradual differentiation

48, N. Eisenstadr, The Political Systems of Empires (New York: The
Free Press of Glencoe, 1962).

6 ¥, W. Maitland, The Constitutional History of England (Cambridge:
Cambridge University Press, 1963), pp. 90 ff.

T See, inter al., Carl ]J. Friedrich, Constitutional Government and De-
mocracy (Boston: Ginn & Company, 1950).
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of a general rule-making function. The process began as a
series of bargains in which the king acquired the right to im-
pose specific tax measures in exchange for the redress of spe-
cific grievances. In this centuries-long interplay of demand and
response, the power of Parliament to enact statutes slowly be-
came legitimate, an appropriate function to be performed by
“the king in Parliament.” Similar struggles over the process of
differentiation of a rule-making function are to be observed in
the history of continental European countries such as France
and Prussia, although the process and the institutional results
differed substantially from the British pattern.

One of the most important turning points in the develop-
ment of political systems was the shift from traditional to con-
stitutional restraints on political action. It is the nature of
traditionalism to resist the very idea of rule making, since this
grants legitimacy to the “changing of the rules.” As a conse-
quence, one of the most important mechanisms of change in
political structure and in public policy in traditional systems
is the charismatic mechanism. Constitutionalism, on the other
hand, represents a secularization of the limits on political
action and political power. Constitutionalism accepts the legiti-
macy of the rule-making function as a secular process, but it
sets legal limits to it. That is to say, rules must be made in
certain ways and by specific institutions and within certain
kinds of limitation. Their enforcement and adjudication is also
subject to limits,®

81t is possible to combine the thcoretical insights of Eisenstadi and
Friedrich into a hypothesis about stages of political development. Eisen-
stadt treats the bureaucratic empire as a kind of traditional stage from
traditional to modern political systems. The pelitical system is modern-
izing when it develops a ruling elite which formulates goals that are
scparvate from those of the constituent feudal or patrimonial components,
and when these ruling elites develop instrumentalities (bureaucracies)
which enable them to regulate the society and to mobilize human and
material resources in the pursuit of these autonomous policies and goals.
The political process in Eisenstadt’s bureaucratic empire was a struggle
between what he calls the “strata” (earlier tribal and status clites) and
the central clites and their burcaucracies. Centralization, differentiation
and sccularization were primary issues in the struggle: Was it legitimate
for a king to resort to new modes and objects of taxation, to mobilize
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The problem of distinguishing the rule-making function in
all political systems arises from the fact that the very idea of
rule making as an everyday event is modern (with the exception
of those city-states which have much in common with modern
political systems, and some of the bureaucratic empires which
Fisenstadt views as transitional). It presupposes a legitimation
of change by means of secular institutions and processes which
are in conflict with the concept of tradition.

RULE-MAKING STRUCTURES

The long history of the emergence of the British Parliament
is one of struggle over the location of the rule-making power
and over questions having to do with which elements in the
society ought to be represented in the rule-making process. The
struggle between king, lords, and commons continued until
the eighteenth century, when the statutory power of the houses
of Parliament was formally legitimated and established. But if
the struggle was settled formally, it continued politically as the
king and powerful aristocrats sought to control the House of
Commons. In the nineteenth century the center of gravity
shifted to the House of Commons, and the contemporary pat-
tern of rule making by cabinet and House of Commons ap-
peared.

Throughout this long history, however, the houses of Parlia-
ment, with rare though important exceptions, tended to be

the labor of his people, or to regulate their conduct and behavior in
novel ways? Eisenstadt also observes a more modern form of political
struggle in the conflict over goals and policies that arise between the
rulers of bureaucratic empires and the varions components of their civil
and military bureaucracies. Friedrich names this stage of development
“eentralization," and he argues that in the development of European
political systems the centralization stage preceded what he refers to as
the “constitutional stage.” In the constitutional stage the political struggle
turnsg on the issue of the limits on the power o make and enforce rules,
a power which hag now been centralized in the ruler and his bureauecracy,

Actually what Eisenstadt and Friedrich locaie in the larger scale, more
centralized political systems is to be encountered in a rudimentary form
even in the simpler patrimonial sysiems. Here, too, there is a constant
struggle between the central rulership and officialdom and the constituent
tribal, village, or status components, A rudimentary process of conflict
over policy and rule making is also present within the officialdom of
patrimonial systems.
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legitimators and modifiers of general rules rather than rule
makers or rule initiators. In the early period the initiation and
formulation of statutes came from the king and his officials,
and these were modified and authorized in the houses of Par-
liament. In the later period the initiation and formulation of
general rules came from the upper levels of the bureaucracy,
from the ministers, and from the cabinet. Thus, in a sense, the
bodies which we think of as being the specialized legislative
structures have never been the rule makers in the full sense of
that term. American legislative bodies have been more active
rule makers than has the British Parliament, but even in the
United States the wend has been toward the initiation and
formulation of general rules by the political executives — presi-
dents, governors, and administrative officials — with the legis-
lative bodies acting predominantly as modifiers and as legitima-
tors of rules initiated elsewhere.

The difference in this respect between modern democratic
systems and totalitarian ones, though of very great importance
indeed, is a difference in degree. The rules in Communist
countries are formulated and initiated by political executive
agencies such as party presidiums, central committees, party
secretariats, and the upper levels of the governmental bureauc-
racy, with the elected legislative chambers serving as legitimat-
ing and declaring agencies, In democratic systems, while the
political executive and the bureaucracy are the main sources
of the rules, there is a real and often exercised power of the
legislative bodies to reject legislation proposed to them, and to
modify it substantially as well as to legitimate it.

The political executive agencies themselves must not, of
course, be viewed as necessarily unified and hierarchical struc-
tures. When we refer to the rule makers or to the decision-
making structures, we are using only a kind of analytical
shorthand. In most political systems, but particularly in mod-
ern democratic ones, the performance of rule making, like that
of articulation and aggregation, will be dispersed and delegated,
focusing perhaps around the role of the chief executive but not
residing in it. For various reasons some exccutive agencies
may be able to serve as autonomous participants in the rule-



Governmental Functions and Siructures 159

making process, initiating and affecting various component
rules. Under the leadership of a strong and capable Cabinet
officer, for example, an agency in the American executive
branch may be able 1o use congressional connections, admin-
istrative discretion and competéence, and the technique of ig-
noring undesirable presidential requests, to attain a highly
autonomous position. Richard Fenno has provided us with a
fascinating account of the “political fiefdom™ established by
Jesse Jones, as the head of Roosevelt’s Reconstruction Finance
Corporation. Within limits Jones was able to ignore certain
of Roosevelt’s proposals, to overcome financial cuts which the
Bureau of the Budget attempted Lo impose over the RFC, and
generally to operate the RFC as an independent force in its
own area of competence.” Such tendencies are not uncommon
in the most rigidly controlled of political systems, though they
may not come to light until a political coup or a power strug-
gle suddenly shifts the formal as well as informal center of rule
making.

The degree of centralization of the structures involved in
rule making is a matter for empirical investigation. There may
well be considerable variation from issue area to issue area.
The central decisions and rules made in a foreign policy crisis,
such as the Cuban missile confrontation, may be largely the
product of a single structure (such as the President and his
immediate subordinates). In other issue areas, such as tax legis-
lation, welfare, tariff policy, or budget expenditures, a wide
range of rather autonomous rule-making structures may be
involved. Faced with such an intricate problem as budget for-
mation, the President and his subordinates can at best engage
in selective decision making in a few areas or in shaping broad
outlines. Such an extremely important but complex problem
may be resolved largely through a process of decentralized
accommodation, rather than through rational and systematic
analysis of alternative courses of action by a single rule maker.
‘This point becomes clear in Wildavsky's description of the
American budgetary process:

@ Richard F. Fenno, Jr., The President’s Cabinet (Cambridge: Harvard
University Press, 1959), pp. 234-247.
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Since there is no one group of men who can necessarily impose
their preferences upon others within the American political sys-
tem, special coalitions are formed to support or oppose specific
policies. Support is sought in this system of fragmented power
at numerous centers of influence — congressional committees,
the congressional lcadcrship, the President, the Budget Bureau,
interdepartmental committees, departments, bureaus, private
groups, and so on. Nowhere does a single authority have power
to determine what is going to be in the budget.1?

Thus, the problem of identifying the rule-making structures
in political systems is one of specifying the whole set of agencies
and institutions involved in the process, determining the kind
of things they do, the way they do them, and how they interact
to produce general rules. When we have worked out this part
of the puzzle, we can relate it 1o the processes and agencies of
interest articulation, aggregation, and communication, which
precede it; and to the processes of rule application and adju-
dication, which follow it. This whole system of interdependent
conversion structures and processes can in turn be related to
the political socialization and recruitment processes, which
give the system its character or propensities; and it can also be
related to the kind and level of performance of the political
system in its domestic and international environments, in other
words, to its capabilities.’

PATTERNS OF RULE MAKING

As we have seen in Wildavsky's description of the American
budgetary process, various more or less autonomous structures
may have complex interrelations in rule making. If, for various
reasons, the formal or tacit consent of each is required to make

10 Aaron Wildavsky, “Political Implications of Budgetary Reform,” in
Francis E. Rourke (ed)), Bureaucratic Power in National Pelitics (Boston:
Little, Brown and Company, 1965), p. 145, Also sce Wildavsky, The Politics
of the Budgetary Process (Boston: Little, Brown and Company, 1964).

11 For example, for a discussion of the implications of centralized
“synoptic” decision-making patterns as opposed to those of “partisan
mutual adjustment,” see David Braybrooke and Charles E. Lindblom,
Strategy of Decision (New York: The Free Press of Glencoe, 1963); and
Charles E. Lindblom, The Intelligence of Democracy (New York: The
Free Press of Glencoe, 1965).
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the policy in a given issue area, then different forms of bargain-
ing and different patterns of accommodation and interaction
may emerge. In his study of New Haven city politics, for ex-
ample, Robert Dahl suggested five alternative patterns of arriv-
ing at policy agreement: (1) covert integration “by Economic
Notables"; (2) an executive-centered “grand coalition of coali-
tions”; (3) a coalition of chieftains; (4) independent sovereign-
ties with spheres ol influence; and (5) rival sovereignties
fighting it out. And in fact Dahl found four of these five pat-
terns existing in various policy arcas at various time periods
in recent years in New Haven.'* While clearly a wider range
of patterns would be needed to analyze rule-making relation-
ships among diverse national structures, Dahl suggests that in
the American case a pattern of accommodation roughly corre-
sponding to the “coalition of chieftains” may be found within
Congress, while much general rule making (at least under the
Roosevelt and Truman administrations) follows the “‘executive-
centered ‘grand coalition of coalitions.’ ” 18 By the same token,
although one would have to distinguish different issue areas
with great care, it could be said that the British pattern corre-
sponds closely to pattern 2, and that the Italian and the
French Fourth Republic patterns are akin to types 3, 4, and b.
(The instability of these systems accounts in part for the am-
biguity.)

Of course, in describing and explaining the patterns of rule
making in a society, we must consider the importance of indi-
vidual leadership and of the cultural environment. As in the
consideration of the performance of the other political func-
tions, the discussion of the emergence and functioning of par-
ticular political structures involves the roles of individuals
who may utilize their skills, resources, and energy to shape the
direction of political events. It is all too easy to forget the rela-
tive fluidity and impermanence of many political structures
and performance patterns, and their dependence upon the par-
ticular coherence and direction given by the leadership of a

12 Robert A. Dahl, Who Governs? (New Haven: Yale University Press,
1961), pp. 184-189 ff.
13 fbid., pp. 186-187.



142 Governmental Functions and Structures

single individual. Moreover, the patterns of political culture
in the society, or among the leaders in particular, may shape
and perhaps limit the sorts of rules and decisions which are
made. A traditional or ideologically-oriented set of attitudes
will tend to close off certain alternatives of political decision
making. Secularization, on the other hand, will increase the
range of means available to solve political problems and to
promote the rational and pragmatic evaluation of these means.
But even in a highly secularized system, an accepted pattern of
policy making tends to acquire considerable inertia, to become
traditional in its own right, so to speak. It has been suggested
that the American system took at least half a decade to break
free of traditional patterns of policy making and to confront
the full range of alternatives for coping with the depression of
the '50°s,14

THE RULE-APPLICATION FUNCTION

THE EMERGENCE OF DIFFERENTIATED
RULE-APPLICATION STRUCTURES

The presence of differentiated and well-developed structures
for rule application greatly expands the capability of a politi-
cal system to manipulate its environment. As a political system
expands in size, or faces an increasingly complex environment
or a widening range of tasks, the pressures to develop special-
ized rule-application structures are inexorable. The sheer vol-
ume of rules to be enforced, resources to be gathered, and
imformation to be processed and transmitted requires the rule-
making structure, be it monarch, legislature, or common as-
sembly, to seek assistance in application. It becomes imperative
that the system develop capabilities to meet new goals or pres-
sures; effective rule application is a necessary prerequisite to
such development.

One must return, in fact, to very small, primitive, or decen-
tralized systems to find examples of undifferentiated rule-appli-
cation roles. In the segmentary-lineage system of the Nuer,

14 David Easton, A4 Systems Analysis of Political Life {(New York: John

Wiley & Sons, Inc., 1965), p. 161, and in gencral see the discussion on pp.
454 ff. on "Decision Rules.”
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there are almost no specialized political roles. Traditional cus-
toms regulate conflict, determining, for example, the suitable
kinds of weapons and extent of the bodily injury appropriate
in duels within the lineage group. These conventions are en-
forced by bystanders, who may separate the combatants when
the proprieties have been exceeded, or by the elders of a par-
ticular group, who may intervene in a duel. Yet, even in the
Nuer, there is a point at which a feud or dispute may threaten
the cohesion of the community and recourse may be had to a
specialized role, the “leopard skin chief,” to mediate the argu-
ment, He not only adjudicates the dispute by determining
whether a custom has been violated and the appropriate form
of redress, but may also threaten to curse the disputing parties
if they do not abide by his decision. In a society where there
is a lively belief in the supernatural, the threat of a traditional
curse may verge on authoritative compulsion or coercion. To
this extent the leopard skin chief constitutes a specialized ap-
plication and adjudication role.1®

In more developed traditional societies, such as the Ouaga-
dougou, a nineteenth-century African kingdom in the Up-
per Volia region, an elaborate rule-application structure may
emerge. The Ouagadougou kingdom was divided into prov-
inces, the provinces into districts, the districts into villages, and
the villages into compounds where the extended families lived.
Each level was subject ultimately to the power of the king and
his chief ministers. The kingdom collected a variety of taxes
and requisitioned a substantial quota of personal services. The
lower echelons functioned under the order of the higher ones,
although the communication process was so intermittent that
these lines of control often became tenuous. Without this elab-
orate and differentated rule-application structure, the Ouaga-
dougou kingdom, uniting about a million persons residing in
an area of some twenty to thirty thousand square miles, could
hardly have managed to function as a single political system.!®

Needless to say, not all the differentiated rule-application

15 See Lucy Mair, Primitive Government (Baltimore: Penguin Books,
Inc., 1962), pp. 35 &
10 Skinner, op, cit., pp. 78 f.
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structures which can be found in primitive and modern politi-
cal systems operate with the same style and level of effective-
ness. They may differ in complexity, in hierarchical structure,
in degree of autonomy, and in impartiality of rule enforce-
ment. For example, it is often claimed that India has had an
important advantage over other transitional nations in initiat-
ing programs of development because of the legacy of the
British civil service. The relatively high degree of administra-
tive capability provided by such an organization provides an
important boost in the system’s efforts to control its environ-
ment.

It can, in fact, be argued that in most modern systems the
bureaucracies — the structures charged with rule application —
have come to play an almost dominant role. By their very pre-
ponderance of size and effectiveness and by virtue of the crucial
position of the rule-application function, these structures come
to be involved in all the process functions of the system. Let us
then consider the role of bureaucratic structures in political
systems as they perform first the function of rule application
and then the other conversion functions.

THE BUREAUCRACY

Though all commentators stress its importance, something
may still be said about bureaucracy to illuminate its signifi-
cance and the reasons for its predominance. Max Weber treats
“bureaucratization” as the very essence of the political mod-
ernization process.

The decisive reason for the advance of bureaucratic organiza-
tion has always been its purely technical superiority over any
other form of organization. The fully developed bureaucratic
mechanism compares with other organizations exactly as does
the machine with the non-mechanical mode of production.i?

Carl Friedrich tells us that “the vast bureaucratic structure of
modern states with their tens of thousands of officials make

1T Max Weber, From Max Weber: FEssays in Sociology, ed. Hans H.
Gerth and G, Wright Mills (New York: Oxford University Press, 1958), p.
214,
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them the core of modern government.” 1® Eisenstadt gives as
one of the major criteria of his class of empires the existence of
a differentiated bureaucracy.1?

Bureaucracy, of course, is a characteristic of organizations.
Hierarchy of command, differentiation of roles and functions,
and written records, which are among its distinguishing fea-
tures (according to Weber), may be found in churches, parties,
labor unions, and baseball clubs as well as in government. In
all such organizations the structural hierarchy stands beneath
the top decision makers, serving their information and re-
source needs as well as implementing their decisions on a regu-
larized day-to-day basis. In this book, when we speak of
burcaucracies we are referring to the relatively elaborate organ-
ization through which rulers or rule makers seek to implement
their decisions. In the United States, for example, the various
administrative departments, the military services, the federal
regulatory agencies, and similar organizations make up the fed-
eral bureaucracy.

The problem of how important burcaucracy is and why it is
important, in a positive sense, has not often been directly con-
fronted in political science. We have viewed it as “very impor-
tant” or as “too important,” and have discussed and analyzed
different ways of subjecting it to popular control or difterent
ways of making it more efficient or more honest. Modern po-
litical theory, whether it be democratic or Marxist-Leninist,
has been preoccupied with the problem of making bureaucra-
cies instrumental to political purposes and responsive to
ideological norms. Perhaps because government and its instru-
mentalities emerged prior to the development of Enlighten-
ment political theory, this theory has often been ambivalent
in relation to bureaucracy. Thus, we have been more con-
cerned in western Europe, and particularly in Britain and the
United States, with speculating on how to reform and control
bureaucracy than with establishing what it is. In Marxism-

18 Carl Friedrich, Man and His Government (New York:; McGraw-Hill,
Inc., 1963), p. 464. See also Friedrich, Constitutional Government, op. cit.,
pp. 37 ff.

1% Eisenstadt, op. cit,, Chap. 2,
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Leninism this ambivalence is carried to the ultimate extreme.
The Communist wants to totalize governmental and bureau-
cratic authority in order (so his ideology claims) that he may
ultimately eliminate it totally.

The Emergence of Bureaucracies. Before we try to come to
grips with the place of bureaucratic structures in political sys-
tems, it may be useful to discuss varieties of officialdoms and
bureaucracies and to illustrate them with some concrete cases.
The simpler types of political systems are characterized by an
almost total lack of officialdom. There may be a headman of
a band or a village; there may be a magical leader. But these
are part-time roles operating within face-to-face groups rarely
exceeding more than a few hundred in number. We can, of
course, view the varieties of self-help such as seizing stolen
property, dueling, and feuding as examples of part-time, occa-
sional, or intermittent administrative roles. In waditional
political systems where the headman or the chief has no
administrative staff, he must rely upon prestige, persuasion, or
material inducement as a way of having his orders carried out
or his requests fulfilled. This would appear to be the case with
the headman in the Anuak village, where the young men of
the village may band together to serve as the chief’s retainers
and to clear his fields, but where these services are supplied
only as long as he is able to provide them with beer and food
from his own resources.?0

This would appear to be an even less differentiated rule-
application system than the ones encountered in the Biblical
patriarchates, which seem to have been the cases which Max
Weber had in mind in his treatment of patriarchal authority.
The household of Abraham was evidently a quite complicated
one, numbering in the hundreds of members. These were
either kin or servants, and we know that there was some di-
vision of function among them 2!

Patrimonial administration is built on the model of the
patriarchal household. The patrimonial ruler, like the patri-

20 Mair, op. cit., pp. 71 fI.
21 Reinhard Bendix, Max Weber: An Intelleciual Portrait (Garden City:
Doubleday & Company, Inc,, 1960), pp. 351 ff.
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archal head, owns and controls the patrimonium, whether it
be on the scale of a small Sudanic kingdom, or that of the
whole of Pharaonic Egypt. In the relatively pure type of patri-
monialism, military and civil officials are the servants of the
patrimonial ruler and are supplied from his storehouses.

The preliterate Sudanic kingdoms in Africa had quite ela-
borate administrative staffs and hierarchies. In Ouagadougou
the king's central administrative staff was controlled by a prime
minister and five provincial ministers who functioned as a kind
of executive-legislative council. There were in addition corps
of palace guards, police, and tax officials. The district chiefs
had their own administrative staffs. They were paid from fees
levied against the king's revenue in cowrie shells and produce,
which were transmitted from throughout the kingdom by the
district chiefs to the central royal court. The kingdom of
Buganda was similar to the Sudanic kingdoms in its adminis-
trative organization, except that the district chiefs were not
chosen from noble clans and had no hereditary rights to
office.?* In the Sudanic kingdoms they were chosen from aristo-
cratic clans.

These examples of patrimonial officialdoms of eighteenth-
and nineteenth-century Africa may seem to be exotic, but they
are not so different from the carly history of the civil service
in England. Tout points out that the early Norman kings
carried their whole administrative organization around with
them as a part of their court as they moved from royal domain
to royal domain. In the twelfth and thirteenth centuries,

the king's clerks, accountants, and administrators belonged to
the same category as the king's cooks, guardians, grooms, and
valets. The public service of the state then was hopelessly con-
fused with the domestic service of the court.2s

22 Skinner, op. cit,, pp. 52 ff; and Mair. op. eit,, pp. 146 L. See also
M. G. Smith, Government in Zarzau (London: Oxford University Press,
1960), pp. 42 ff, for an excellent characterization of the officialdom of a
patrimonial kingdom in northern Nigeria during the nineteenth century.

28T, F, Tout, "The Emergence of a Bureaucracy.” in Robert K. Merton
et al., Reader in Bureaueracy (New York: The Free Press of Glencoe,
1952), p. 69.
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The first administrative office to be distinguished from the
king’s court and to acquire a separate status of its own was that
of the Exchequer. It acquired this separate status during the
reigns of Henry I and Henry I1. The second office to acquire
a separate administrative status outside of the king’s household
was the Chancery, which developed out of the secretarial staff
of the king. As the king’s correspondence became more volumi-
nous and as the chief secretary (Chancellor) became the most
trusted of all the king’s ministers, he became in effect the prime
minister with a staff of Clerks of the Chancery. The office
acquired increasing importance because succeeding chancellors
moved from the simple task of writing and filing the king’s cor-
respondence to the actual drafting of royal orders and com-
munications. This led to increasing participation in the
making of the policies transmitted through these orders and
communications.

By the days of Edward III the Chancery like the Exchequer
since Henry II had become a government oflice, self contained,
self sufficing, with its own staff, traditions, and methods, and
plainly separated from the court.2

Under the Tudor monarchy these steps toward establish-
ing separate administrative services with increased functional
specialization took on added momentum, particularly under
the reign of Henry VIII and his chancellor, Thomas Crom-
well. In his efforts to establish national authority, Cromwell

appreciated the importance of central organization, adequately
staffed and with considerable functional specialization, as a
means of increasing the extractive and regulative capabilities
of the government.

The polity which Cromwell envisaged and largely achieved
needed national government. Both household and national gov-
ernments were of course the king’s governments. But household
methods meant that the king stood actively at the center of
things; they demanded a great deal of personal effort from the
holder of the crown and relied on his immediate entourage for
the driving power behind the machinery. National bureau-

24 Ibid., p. 71.
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cratic methods on the other hand, while they still depended
in that age of monarchy on the existence and power of the
king, were freed from the personal activity of either king or
entourage.?s

This brief discussion of the emergence of bureaucracy in
British political history brings us to the general category of
what S. N. Eisenstadt refers to as the “bureaucratic empires,”
Eisenstadt points out that in most of the bureaucratic empires
which he included in his study, the emergence of a relatively
autonomous bureaucracy outside the household of the ruler
was usually associated with the development of autonomous
goals among the burcaucratic officials. The bureaucracies sought
to protect and expand their particular fields of competence
against interference by the king or ruler on the one hand, and
efforts on the part of the aristocratic strata on the other. He
attributes the relatively effective centralization of these bu-
reaucratic empires, their increase in magnitude, and their per-
sistence through time, to the development of such autonomous
bureaucracies and to their success in avoiding a reassimilation
into the court of the king or a subordination or colonization
by the aristocratic strata.28

Bureaucracies and Types of Political Systems. One of the
most valuable analyses of types of bureaucracies has been sug-
gested by Merle Fainsod.2” Fainsod’s classification is based
upon different relationship patterns between bureaucracies
and the political agencies. He suggests five patterns: (1) repre-
sentative bureaucracies; (2) party-state bureaucracies; (3)mili-
tary-dominated bureaucracies; (4) ruler-dominated bureauc-
racies; and (5) ruling burcaucracies.

The first type, representative bureaucracies, he describes as
characteristic of political systems in which the ultimate politi-
cal authority is determined by a competitive political process.

26 G. R. Elton, England Under the Tudors (London: Methuen & Co.,
Lid., 1955), pp. 180-181.

26 Eisenstadt, ep. cit., pp. 160 fE

27 Merle Fainsod, “Bureaucracy and Modernization: The Russian and
Soviet Case,” in Joseph LaPalombara (ed.), Bureaueracy and Political
Development (Princeton: Princeton University Press, 1963), pp. 233 ff,
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“The initiative which representative bureaucracies exercise
must be adjusted to an underlying political consensus; the
dynamics of change are regulated by the competitive political
process.” 28 The functions of these bureaucracies are condi-
tioned by the operations of the party system. Where the party
system is unable to produce stable and homogeneous rulership
or coalitions, the bureaucracy may acquire an especial impor-
tance. In the case of the French Fourth Republic, the fragility
of party coalitions and the instability of cabinets gave special
importance to the performance of the bureaucracy in rule
making in different policy areas. The weakness of the party
system, moreover, made it possible for powerful interest groups
to colonize the bureaucracy and to utilize it for their purposes.
In other words, the French bureaucracy was not able in any
significant way to use its power to pursue a coherent and di-
rected political course. In Britain, on the other hand, the
existence of two relatively cohesive parties alternating in con-
trol of Parliament and cabinet has resulted in a situation in
which the bureaucracy functions as a relatively effective rule-
application instrument of the political agencies — cabinet,
majority party, and Parliament.

Fainsod describes party-state bureaucracies as the “by-pro-
ducts of totalitarian regimes and other one-party-dominated
political systems.” 2 These types of political systems are char-
acterized by the superimposition of a political bureaucracy
upon a functionally differentiated and technically competent
governmental bureaucracy. Thus, the control of the Soviet
governmental bureaucracy by the Communist party is attained
through the development of a substantial body of professional
party officials controlled by the secretariat, which in turn is
controlled by the top leadership of the party.

While this form of tight control of governmental bureauc-
racies by a political bureaucracy is unique to totalitarian sys-
tems, it is important to keep in mind that there are similar
tendencies in democratic systems. For example, in recent
decades in the development of the American political system,

28 Ibid., p. 235.
20 Ihid., p. 285.
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it has been found that the only way in which the executive and
legislative branches of the American government can exercise
relatively effective control over the bureaucracy is through the
development of their own specialized burcaucracies. The
development of the White House staff in recent decades repre-
sents a situation in which the President’s immediate bureauc-
racy, so lo speak, provides an imstrumentality which enables
him to penetrate, control, and direct the specialized bureauc-
racies of the various departments. Similarly, the efforts on the
part of the House of Representatives and the Senate to oversee
and influence the performance of the bureaucracy are con-
nected with the development of legislative bureaucracy in the
form of the various stafls of the congressional committees and
the staffs of the individual congressmen and senators. However,
we should avoid pressing these comparisons too far, since
there is a monocratic element in the Soviet political system
which is not present in the bureaucratization of democratic
political systems. In the American system the various depart-
mental bureaucracies and the presidential and legislative
staffs may and do overtly pursue different policies, and are,
of course, responding to a very different set of input structures
and patterns.

The party-state type of bureaucratic system grades off into
political systems where there may not be a single party but
rather a one-party-dominant pattern, as in the case of India,
The Indian Congress party has been in office ever since the
attainment of independence. There is a considerable overlap
in personnel between the upper echelons of the Congress party
and the upper echelons of the Indian government and adminis-
trative services. But, again, the Indian Congress party is not
the disciplined, homogeneous party that the Communist party
of the Soviet Union tends to be. The Congress party itself is
a coalition of interest groups, and hence its control over the
administrative services is less homogeneous and less centralized.

Fainsod's category of military-dominated bureaucracies de-
scribes systems in which one component of the bureaucracy —
members of the officer corps — takes control over the civilian
bureaucracy. This is a common pattern historically, and also
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in the contemporary world.%® Fainsod characterizes these sys-
tems as being either conservative or modernizing, depending
on the training and ideology of the officer corps.’t

Ruler-dominated bureaucracies coincide with Eisenstadt’s
bureaucratic empires. What Fainsod has in mind here are
political systems in which an autonomous ruler imposes his
rule through a bureaucracy or officialdom. His final category
is one in which the bureaucracy itself provides the ruling ele-
ment in the political system. This would be comparable to a
military-dominated bureaucracy, except that a civil bureau-
cratic clique possesses the authority. The examples Fainsod gives
of this form of bureaucratic system are certain cases of colonial
rule in which the colonial administrators in the field function
with “minimum direction from a metropolitan center and with
more or less absolute authority over the local inhabitants.” %2

Fainsod’s classification of political systems according to the
role played by the bureaucracies in them is a useful starting
point for our discussion of the importance of bureaucracy. We
suggested at the outset that while political theorists stress its
significance and importance, we lack a good theory which can
help us explain its importance.

The Significance of Bureaucracies. When we consider even
the simplest political systems, it is quite clear that quantita-
tively most of the roles in these systems are administrative ones.
But when we consider the states of the modern era, we find
that bureaucracies overwhelmingly outnumber the other sub-
systems of the polity. In these systems bureaucrats outnumber
judges and legislators on the order of more than a thousand
to one. While we cannot measure significance or importance
in numbers, surely the quantitative aspect is relevant to the
question of importance. Not only are there vastly more bu-
reaucratic roles than there are legislative or judicial roles, but
modern bureaucratic roles, unlike legislative roles and unlike

80 See, inter al,, Morris Janowitz, The Military in the Political Develop-
ment of the New Nations (Chicago: University of Chicago Press, 1964); and
John J. Johnson, The Role of the Military in Underdevelofed Countries
(Princeton: Princeton University Press, 1962).

#1 LaPalombara, op. cit., p. 256.

82 [bid., p, 236-237.
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some judicial roles, are full-time occupations and professions
characterized by permanence of tenure. If we add to these facts
the additional points that bureaucrats are technically proficient
in particular areas of public policy, that they are in continuous
contact with particular areas of public affairs, and that they
are in possession of information which is essential to the mak-
ing and enforcement of public policy, we begin to appreciate
why political scientists quail before the task of generalizing
about the importance of bureaucracy, and why they seem
to be more concerned with devising ways for controlling it and
for preventing it from getting out of hand.

If we wish to come to grips effectively with the question
of the significance of bureaucracy in political systems, we have
to ask functional system questions — we have to ask questions
having to do with the things that bureaucracies do in the con-
version processes of political systems. More particularly, we
have to come to grips with the question of what different kinds
of bureaucracies do in different kinds of political systems, and
ol how these different bureaucratic patterns affect the over-all
characteristics of these political systems.8

In order to understand the peculiar role of bureaucracy, we
have to start with the output side of the political system. We
would like to argue the thesis that bureaucracies tend to
monopolize outputs. Only bureaucrats enforce laws, policies,
or decisions. There are, of course, instances in political systems
where policy makers occasionally take the law into their own
hands. In the Soviet Union the trial and execution of Beria is
alleged to have been carried out by his colleagues in the Presid-
ium, although it is not clear who actually fired the shot. But
this is the kind of exception that proves the rule. Surely, the
administration and enforcement of rules is largely a monopoly
ot the bureaucracy. The development of “counterbureauc-
racies” within party or legislature is the only effective check,
given the complexity and technical nature of the activities of
modern political systems. The decisions of political leaders
or of judges are enforced by bureaucrats and administrators.

38 Along these same lines see the chapters by LaPalombara, Eisenstadt,
and Riggs in ibid.
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In addition to having this monopoly of rule enforcement,
bureaucracies are typically of great importance in the processes
of rule making. In the modern era most legislation is of a very
general kind; in order that it may be effectively enforced,
administrative officials must work out regulations or regulatory
codes elaborating the policy which has been adopted by the
political branches of government. Usually the extent to which
a general policy is carried out is dependent upon the interpre-
tations which bureaucrats give to it, and upon the spirit and
effectiveness with which they enforce it. Thus, much of the
substance of policy is a matter of decision by bureaucrats, and
the effectiveness of policy is the consequence of the spirit and
the will of bureaucrats.? In addition we know that a great deal
of the adjudication carried on by modern political systems is
carried on not by independent courts, but by administrative
agencics, whether they be organized as independent regulatory
bodies or as units in regular operating departments.

But our discussion of the significance of bureaucracy is not
complete by simply examining its role in the performance of
what we call the governmental functions of rule making, rule
adjudication, and rule enforcement. We have already pointed
out that bureaucratic agencies may perform important func
tions as articulators and as aggregators of interests. Thus, for
example, agriculture departments, labor deparunents, defense
agencies, and welfare and education agencies may be among
the most important spokesmen for interest groups in the so-
ciety. Bureaucratic agencies have many resources and channels
of access to make them extremely significant in interest articu-
lation. A good example of the pressure which can be generated
through bureaucratic administrative discretion in conduct of
regular affairs is furnished by the tactics of Postmaster General
Authur Summerfield. “He gave orders to curtail mail deliveries
one day a week . . . when Congress was showing reluctance
to appropriate some funds which Mr. Summerfield said were
necessary to prevent deficiencies in his agency. Despite out-
raged cries, Congress gave Mr. Summerfield the money. After

3¢ Also see the discussion of bureaucratic agencies as autonomous Tule-
making structures on pages 138-139 above,
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all, people wanted their mail on Saturdays.” 3¢ It has often
been argued that foreign offices are the spokesmen for the de-
mands of foreign nations. Bureaucratic agencies may also
function as significant aggregators of interests, as, for example,
when a department of agriculture attempts to get agreement
among different agricultural pressure groups in the field of
agricultural policy, or when a labor department attempts to
draw together competing trade unions around some common
policy or approach.

Finally, bureaucracies are of enormous importance in the
performance of the communication function in political sys-
tems. Even in democratic political systems, the bureaucracy is
one of the most important sources, if not the most important
source, of information about public issues and politically
significant events. Newspapermen and radio and television
newscasters are constantly knocking at the doors of administra-
tive officials in search of the latest information in all spheres
of foreign and domestic policy. While an aggressive press in a
modern democratic society has considerable leverage in forcing
information out of the bureaucracy, it is quite clear that bu-
reaucrats have some control over the amount of information
which is transmitted and the way in which it is interpreted.
The decisions made by political elites, whether they be execu-
tives or legislators, are also based in considerable part on the
kind of information which they are able to get from adminis-
(rative agencies. Similarly, interest groups, political parties, and
the public are dependent on information transmitted by ad-
ministrative officials.

We do not wish to overemphasize the role of hureaucracy
in the conversion processes of political systems, but surely
Friedrich is right when he speaks of the bureaucracy as the
core of modern government, though the term he uses is sug-
gestive rather than explanatory.

While the enormous importance of bureaucracy is suggested
by our analysis of its role in the various conversion processes

an 1, Leeper Frooman, “The Burcaucracy in Pressure Politics,” in Rourke,
op. cit., p- 34, Freeman also provides an excellent short discussion of other

forms of bureancratic interest-articulation activity,
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of modern political systems, the discussion may suggest a
monster which at least in some measure is imaginary. An
historical note may be in order. The bureaucratic empires
described by Eisenstadt and the absolutist regimes in Europe
described by Friedrich are characterized by the development of
bureaucracy and its penetration into the periphery of the
society. Political development subsequent to the Age of Abso-
lutism in western Europe may be viewed in part as a process
of growth of agencies intended to direct, control, or limit
central bureaucracy.

For the bureaucracy to occupy a dominant position, the
minimum requirement is that there be a ruling and directive
group, Without such a group, bureaucracy may be involved in
a range of political functions, but in an incoherent and de-
centralized fashion, as in the French example discussed above.
Two of the types of political-bureaucratic systems described
by Fainsod are ones in which the bureaucracy itself provides
either a military or a civil clique as the ruling element in the
political system. What Fainsod means here is that there is some
group within the formal limits of the bureaucratic organiza-
tion which, working through the subordinate echelons of the
bureaucracy, takes on the role of central directing and policy-
making agency. In the absence of a central directing and con-
trolling agency, whether in the bureaucracy in the formal sense
or outside it, there are characteristic inertial and centrifugal
tendencies in bureaucratic systems as each component of the
bureaucracy moves in the direction of its own goals, or comes
to a halt. Internal fragmentation and conservatism is a tend-
ency in all bureaucracies, whatever the formal hierarchy.

The Communists attempt to solve the problem of bureau-
cratic direction and control by imposing on top of the govern-
mental bureaucracy a party bureaucracy under the control of
the top party clite. In the American political system the prob-
lem of coordinating and directing the enormous federal bu-
reaucratic establishment is a constant and acute one. The
concern is more with making bureaucracy an effective instrn-
ment than with fearing its domination of policy formation. We
have sought to solve the problem by giving the President access
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to an increasingly large personal administrative and advisory
staff, which supplements his constitutional power to appoint
and remove the top stratum of the various administrative
services. Even with these corrective measures the problem of
political control over American bureaucracy is a complex and
difficult one, and each President solves it differently. Arthur
Schlesinger, Jr., gives us a dramatic account of the efforts of
President Franklin D. Roosevelt to make the American ad-
ministrative system work in the fulfillment of his purposes.®
Roosevelt seems to have solved his problem by refusing to give
clear-cut delegations of power to his various administrative
heads, and by encouraging competition in the recommendation
of policy among his various advisers and administrators. In
the British system the control and the direction of bureaucracy
is solved in part by drawing the ministers in charge of the
various departments from the leaders of the majority party
in the House of Commons, and by imposing on top of the
ministries a smaller cabinet which constitutes the chief policy-
making agency of the British government.

In the absence of such a central, directing, policy-making
agency, the trend toward inertia and decentralization appears
to be inevitable, for in the nature of the case the bureaucratic
monster is a technical-instrumental monster. The history of
many of the bureaucratic empires which Eisenstadt analyzes
is marked first by a movement toward effective centralization
and then, as the effectiveness of the central ruling component
declines, by the decline of power and energy at the center and
the transformation of satrapies and provinces into independ-
ent political systems. Another pattern of decline of bureau-
cratic empires is in a feudal direction, as components of
previously centralized political systems become transformed
into relatively autonomous fiefs.

The conception of bureaucracy which we have been elaborat-
ing is one of multifunctionality. And while all political struc-
tures are multifunctional, the specialized officialdoms and
bureaucracies of differentiated political systems are more multi-

86 Arthur Schlesinger, Jr., The Ceming of the New Deal (Boston:
Houghton Mifflin Company, 1959), especially pp. 521 .
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functional than almost any of the other types of structure.
Bureaucracies dominate the output end of the political con-
version process; they are indispensible in the rule-making and
adjudication processes as well as influential in the political
processes of interest articulation, aggregation, and communica-
tion. Other governmental structures, such as political execu-
tives, legislatures, and courts, must be viewed in relation to
the functioning of bureaucracy. They cannot be functionally
effective save through bureaucracy. Thus, political executives
— whether they be kings; military or civil burcaucratic cliques;
presidiums and secretariats; prime ministers, cabinets, and
ministers; presidents, their staffs, and departinental heads
—may be viewed as initiators of policy which may only be en-
forced by bureaucracies, as energizers and catalysts of bureauc-
racy, or as monitors of bureaucratic performance. Similarly,
legislative structures must be viewed in relation to the bureauc-
racy, as catalysts of bureaucracy, regulators, and modifiers, or
as legitimators of bureaucratic activity. Finally, if interest
groups, political parties, and media of communication are to
attain their goals, they must come to grips with (and in some
degree to terms with) the governmental bureaucracy. For the
bureaucracy is the only structure which has a near monopoly
of a crucial political function, that of rule application or en-
forcement. It guards the “output gate” of the political system.
The art of modern rulership consists not anly in the prudent
scarch for appropriate goals and policies, but also in learning
how to interact with this massive and complex set of instru-
mentalities, and in knowing how and when to press it and
coerce it, how and when to flatter it and reward it, how to
teach 1t, and how to learn from it.

THE RULEADJUDICATION FUNCTION

The primary rules of the political system impose authorita-
tive restraints or obligations on individuals. These rules may
apply to specific classes or strata of the society, as do laws gov-
erning welfare distribution or law enforcement, to groups or
individuals in specified circumstances, or to all members of
the system. But in any case, some provision must be made for
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the possibility that the rules will be violated. Penalties for
violation of the rules and enforcement procedures for these
in various rule-application roles are commonly provided by
the rules. However, serious conflict is inevitably generated over
the issue¢ of whether or not a rule has been violated in any
given instance. The citizen accused of a traffic violation or the
minor official accused of emberzlement, for example, will at-
tempt to find reasons why the law should not or does not
apply in his special case. At some point it must be decided
whether or not a rule has actually been violated and to what
degree, with appropriate penalties provided by the rules. The
performance of the adjudication function involves this process
of making the authoritative decision as to whether or not a
rule has been transgressed in a given case. As such, it almost
invariably involves the resolution of conflict.

THE EMERGENCE OF RULE-ADJUDICATION STRUCTURES

In modern Western socicties it is common to associate
adjudication with courts. In fact, of course, other structures
may and often do engage in adjudication, and courts perform
other functions. The rule-application structures themselves
may make the adjudicative decisions. The secret police in a
totalitarian system, for example, may pursue an individual,
accuse him of violating a rule, decide that he is guilty with or
without allowing him to defend himself, and execute a
sentence.

Yet it is remarkable to note that in spite of the difficulty in
making the distinction between rule application and adjudica-
tiom in many instances, separate rule-adjudication structures
often emerge as early as the differentiated rule-application
structures. Even where the same officialdom or structure may
perform both functions, they are often separately handled.
That is, there is some clear indication of a shifting from one
process to the other, either by changing the location of the
action, by setting aside special times for these purposes, or by
employing difterent procedural forms. Thus the Katikiro of
the kingdom of Buganda was not only the king's prime mini-
ster, but was also the highest judge under the king himself.
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However, when the Katikiro tried cases among disputing
parties, he moved to a separate building where the judicial
function was usually performed.37

The powerful tendency for specialized adjudication strue-
tures to emerge creates a strong presumption that the perform-
ance of this function has important implications for the political
system. Moreover, political theorists have often been deeply
concerned with the development of an independent judiciary
to perform this function autonomously and impartially.

From the perspective of the political system as a whole a spe-
cialized adjudicative structure provides a means of resolving
conflict within the system without expanding the pressure on
the rule makers to make new laws or to become intimately en-
gaged in the administration of old ones. Moses™ father-in-law,
Jethro, advised him to delegate his adjudicative functions, when
he found him in the wilderness, wearied by a multitude of dis-
putes requiring his decision and unable to find time for the
creative tasks of leadership. As David Easton points out, the
adjudication process accepts a certain set of settled or pre-
sumed rules and applies these to conflict situations in the
society.®® Resort to these processes implies a willingness to
abide by the decision. Those who are accused of rule violation
have this opportunity to protest their innocence. Thus, a chan-
nel is provided which can often process certain kinds of de-
mands very effectively, but which neither increases pressure on
the rule makers nor challenges the fundamental rules of the
system.

If there is dissatisfaction over the effect of any law as its
application impinges on an individual or group, two kinds of
demands for redress may be made. If the demand seeks new
rule making, then the appeal is to one of the authoritative
rule-making structures. This is the familiar interest-articula-
tion, aggregation, rule-making cycle which we have been dis-
cussing in the last few chapters. But if the rule itself is accepted
and the dispute relates to the propriety of its application in
a given case, then changes may be sought through a demand

87 Mair, op. cit., pp. 145 ff.
48 Easton, op. cit., pp. 264-266.
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to the adjudication structure. The burden of decision making
for the rule makers is cased; and they do not have to become
bogged down in handling divorce cases, disputes over contracts,
criminal cases, and charges of irregularity by minor officials.
The various courts can handle these demands.5?

THE PERFORMANCE OF RULE ADJUDICATION

In modern Western systems, a norm of impartiality has
grown up around the performance of the adjudicative func-
tion. The courts are supposed to insure not only that the en-
forcement and the rules will continuously be juxtaposed, but
also that in determining each case the adjudication should be
performed in as impartial and detached a fashion as possible.
Although students of the law are aware that absolute impar-
tiality is an ideal not attainable in reality, the myth of the
fair-minded judge has a powerful effect on citizen and judge
alike. The belief that adjudication will be performed in an
impartial style greatly encourages the resolution of conflicts
through this somewhat “insulated” channel. By the same token,
the availability of an impartial adjudication structure en-
courages activity within the political system. Even if the laws
are acceptable, demands may take vielent and anomic forms if
the officials enforcing the laws are thought to be unpredictable
or biased.

However, it impartiality of style is meaningful in some sys-
tems, it is because antonomy of structure has accompanied
differentiation. When the courts and other adjudicative struc-
tures are subjected to close supervision and control by various
other political structures, as were the courts in Nazi Germany,
it is difficult, if not impossible, to maintain more than a sham
of impartiality of style. In cases pitting police against the indi-
vidual, the case is always prejudiced against the individual.
Since the differentiated judicial structure is controlled by
other structures, it is unable to force secret police, army, or
bureaucracy to bring all cases before the courts and to subject

39 The rule makers may choose, of course, to retain sole adjudicative
authority in some cases. Thus, courts may be denied jurisdiction over
sensitive political issues, national security cases, and the like.
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them to authoritative review of the propriety of their rule
application. Political prisoners are tried in circumstances very
unlike those under an auntonomous judiciary either formally,
or through a process of ad hoc judgment. The individual dis-
putant has no real chance to make his plea, and he finds no
refuge from the all-embracing arms of the rule-application
structures.

Thus, where the special structures which perform much of
the adjudication for the society are autonomous and differen-
tiated in structure and impartial in style, they constitute an
important check upon the performance of rule application.
There is an independent point of reference in considering
whether or not the rule has been violated in a given case. In
providing such a check they have a powerful influence on the
system and on the potential of the individual to gain its re-
sponsiveness.

Once autonomous rule-adjudication structures have been
established, the political system moves to a higher level of
complexity. Independent courts, in the nature of the case, be-
come involved in rule making and rule application. No statute
enacted by any rule-making agency can anticipate all the situa-
tions to which it may apply. And where there are different
classes of law as in the United States (e.g., constitutional, statu-
tory, and administrative), the courts may acquire quite signifi-
cant rule-making and implementing functions, giving modified
and new meanings to constitutions, statutes, and regulations.
Similarly, courts may function as articulators and aggregators
of interests as they interpret the intent of rule makers — the
framers of constitutions and the enactors of statutes and regula-
tory codes. They may also perform an important communica-
tion function as they declare the meaning of the law and by
their decisions transmit information to interested groups.

From the point of view of political culture the development
of autonomous courts brings with it a form of competence
among the rank-and-file members of the political system. If the
law is explicit and known, and enforceable by agencies rela-
tively insulated from the often capricious, vindictive, or self-
interested motives of elites, then the subject, though surely not
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a free man, at least has a caleulable domain of relatively safe
operations,

This relatively secure “subject competence” is the product
of a secular body of law and an independent judiciary. Tt
reflects the attainment of a high level of neutrality, universal-
ism, and control over the use of violence and coercion in the
relations between rulers and ordinary men, between the strong
and the weak. It represents the fulfilment of an impulse al-
ready manifest in the primordial processes of simpler and more
primitive political systems — in the rites of trial by fire and by
water, or in the post hoc judgment of a prophet as he con-
demans a king for the theft of a subject’s vineyard.



CHAPTER VII

The Communication Function

THE ANALYSIS AND coMPARISON of the performance of political
communication is one of the most interesting and useful means
of examining different political systems. Political leaders and
political theorists alike have long recognized the implications
of communications for the system. Every citizen and office-
holder is dependent upon the information he receives and the
effectiveness of the messages he transmits. Democratic theorists
have insisted on the necessity of freedom of press and of speech
in order that the people may check the activities of their rulers.
Totalitarian leaders have invariably attempted to dominate
such institutions and to manipulate the information available
to the citizens. The great historical empires, as well as modern
large states, have been characterized by the appearance of spe-
cialized communicarion structures and by the expenditure of
important resources to facilitate communication Hows. The
Mongol hordes of Genghis Khan, for example, were linked by
an elaborate system of mail riders (much like the American
Pony Express) which could cross the steppes of Asia with
remarkable speed. From the drummers, runners, and smoke sig-
nals of primitive tribes, through medieval heralds, to the presi-
dential press conference and bureaucratic “memo,” political
systems have created special communication structures to ac-
complish their purposes.

164
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It is possible to take many different approaches to the analy-
sis of communication in a society. Communication is so per-
vasive an element in all human life that it is encountered
within every facet of social activity. There are those who sug-
gest that all of political science be reconceptualized in terms
of communication, and of the factors which generate messages
and determine their impact.! As one writer has suggested, the
body ol potentially relevant literature for the study of commu-
nication and comparative politics is almost unlimited.? Gen-
eral systems theorists, economists, sociologists, students of the
mass media, and many political scientists have considered com-
munication problems.?

Rather than recasting all political thought in communica-
tion terms or only considering communication activity as a fac-
tor in understanding other political functions, it seems most
useful for our purposes to take a middle road. We can at-
tempt to focus on the most general and significant flows of
information in political systems. The structures performing
these communication activities can be analyzed and compared.
In this fashion, the communication analysis gains utility as a
focus integrated into our framework. The performance of the
communication function does not include all the other politi-

1 For instance, Karl W. Deutsch, The Nerves of Government (New York:
The Free Press of Glencoe, 1963).

2 Richard R. Fagen, Politics and Communication (Boston: Litle, Brown
and Company, 1966).

3 See for example, David Easton, A Systems Analysis of Political Life
(New York: John Wiley & Sons, Inc, 1965); Norbert Weiner, The Human
Use of Human Beings: Cybernetics and Society (New York: Doubleday &
Company, Inc, 1954); Adrian M. McDonough, Information Economics and
Management Sysiems (New York: McGraw-Hill Book Co., Inc., 1963); M.
DeFleur and O. Carsen, The Flow of Information (New York; Harper &
Row, Publishers, 19538); Peter M. Blau and W. Richard Scott, Formal Or-
ganizations (San Francisco: Chandler Publishing Co., 1962); Wilbur
Schramm, Mass Media and National Development (Stanford: Stanford Uni-
veygity Press, 1964). Among other political science works sce Karl W.
Deutsch, Nationalism and Social Communication (New York: John Wiley
% Sons, Inc., 1953); Daniel Lerner, The Passing of Traditional Society (New
York: The Free Press of Glencoe, 1958); J. G. March and Herbert Simon,
Organizations (New York: John Wiley & Sons, Inc., 1958); and Lucian W.
Pye (ed.), Communication and Political Development (Princeton: Princeton
University Press, 1963).
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cal functions, but it constitutes instead a necessary prerequisite
for performance of other functions.

Communication performance can hinder or enhance the de-
velopment of other kinds of system activity. Thus, underlying
interest articulation is the opportunity for individuals to ex-
change thoughts freely, which greatly enhances the likelihood
of their forming groups and making demands upon the politi-
cal system. Information obtained from newspapers or television
about conditions in the political system or about actions of
political leaders may determine the types of support rendered
and demands initiated. The implications of communication
performance for other functions can also be examined. The
making and implementing of political decisions, for instance,
is clearly dependent on accurate information and on the suc-
cessful communication of messages to subordinates, military or
civilian, throughout the system.

The analysis of the performance of the communication func-
tion, by various structures and in various ways, can also suggest
some of the endemic problems which various systems are likely
Lo encounter in maintaining or sustaining general performance
levels. In this way communication analysis leads to predictions
and understanding of system development, as well as to further
refinements in distinguishing between different systems.

In this chapter we deal with the following aspects of com-
munication and politics: (1) the various types of communica-
tion structures; (2) the differentiation and autonomy of the
media of communication; and (3) the implications of communi-
cations patterns for the performance of other political functions.
The principal examples used are taken from contemporary
democratic, totalitarian, and modernizing nations. Ilustra-
tions of communication patterns in primitive and traditional
political systems are to be found in Chapters IX and X.

TYPES OF COMMUNICATION STRUCTURES

All forms of human interaction involve communication. The
mass media, such as radio and television, make up only the
most specialized and diflerentiated communication structures
in a society. For comparing and analyzing political systems, it
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is useful to classify the types of structures which may perform
communications functions. The presence or absence of these
types of structures, the volume of information passing through
them, and the freedom from control they may enjoy have im-
portant implications for the political system. For our purposes
we may distinguish five types of structures: (1) informal face-
to-face contacts, which spring up more or less independently of
other societal structures; (2) traditional social structures, such
as family or religious-group relationships; (3) political “out-
put” structures, such as legislatures and bureaucracies; (4) po-
litical “input” structures, including trade unions and similar
interest groups, and political parties; and (5) the mass media.

The role of informal face-to-face contacts in any political
system should not be underestimated. Modern social science re-
search has emphasized the degree to which informal channels
pervade the most developed communications systems. In study-
ing the mass media and public opinion, Katz and Lazarsfeld
found that the mass media did not make a direct impact on
most individuals.® Rather, certain persons who for one reason
or another had greater interest in following political events,
and who communicated information and opinion to friends,
neighbors, and co-workers, served as “opinion leaders.” It was
they who interpreted the information received through the
media and other contacts, and who directly shaped the knowl-
edge and beliefs of others. Social status and personal gregari-
ousness were the two characteristics singled out by Katz and
Lazarsfeld as most significant in determining whether a person
would assume such an opinion-leadership role in the United
States.

The significance of informal personal contacts suggests, for
example, the impact which a high level of mobility may have
in a society. As a person moves out of the countryside and into
the city, he establishes a whole new set of personal communica-
tions patterns, and exposes himself to a new set of interpreters
as well a5 to new information sources such as NEWspPapers and
political parties. In such circumstances the new information

+ Elihu Katz and Paul F. Lazarsfeld, Personal Influence (New York: The
Free Press ol Glencoe, 1935).
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becomes cumulative in its impact on older orientations and
beliefs.

The continuing prévalence of intermittent face-to-face com-
munications, as well as the prevalence of traditional kinds of
interaction such as those of the family, is another example of
the “pre-modern” clements which we have noted so often be-
fore in modern societies. It exemplifies the cultural and struc-
tural dualism typical of developed societies.

In a modern political system it is ¢asy to overlook the com-
munications role played by traditional social structures. But in
traditional and developing societies their influence is very
marked. Tribal heads and councils of elders, the extended fam-
ily, and religious leaders may play a powerlul role as initiators
and interpreters of information for large sections of the nation.
The role of the Buddhist monks in Vietnam in shaping popu-
lar attitudes may be viewed partially in this light. So may the
role of Islam in the Middle East. Jean Grossholtz has empha-
sized the role of traditional community leaders in the Philip-
pines, particularly where a language barrier hinders more
direct communication from the outside.® The traditional com-
munity leaders stand between the national elite and the people,
and may hinder or ease the transition to national unity. The
impact of family ties, even among the modernized elite, is usu-
ally remarked upon by political observers of the developing
nations.

The formal structures in a political system constitute a par-
ticularly important channel of information. The governmental
structures, particularly the bureaucracy, make it possible for
the political leaders to communicate directions for rule imple-
mentation to various political officeholders in an efficient and
unambiguous fashion. The lifeline of communication holds
the entire governmental structure together and makes possible
coordinated implementation of laws and the mobilization of
societal resources, Many of the communications linking politi-
cal leaders and the general public also flow through these struc-
tures. The courts and various governmental agencies are the

5 Jean Grossholtz, Politics in the Philippines (Boston: Litte, Brown and
Company, 1964), Chap. 9.
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major agencies through which redress of grievances or regis-
tration of demands is undertaken. The major role of the courts,
and more recently of the Justice Department, in the civil rights
movement in the United States provides an example. The gov-
ernmental structures also supply large amounts of general
information to the public. Not only is information regarding
the formal laws, such as social security regulations, dissem-
inated through special agencies, but news releases from gov-
ernmental agencies constitute one of the chief information
sources for the mass media in most societies. ‘The accuracy of
such information is a more complex question, closely related
to the issue of autonomy, which shall be touched upon below.

The “input” structures, such as interest groups and parties,
constitute yet another significant information channel. By their
very nature they are engaged in transmitting popular and
special-interest demands to the political leadership. The exist-
ence of such structures, at least in systems where they are per-
mitted to operate free from government control, provides the
average citizen with a large number of channels of access to
the political elite. With access to such organizations and the
freedom to form new ones, the citizen can easily voice his de-
mands. Moreover, organized interest groups and parties con-
stitute an important channel for disseminating information
about the activity of clites. Lobbyists in the capital not only
seek to influence political activities and to express the de-
mands of their clients, but they also make sure that elite activi-
ties affecting their interests are subjected to careful scrutiny. In
a similar fashion, the opposition party is eager to expose the
mistakes or scandals of the incumbent administration. Parties
and organized groups also can establish networks of personal
contact with the people, and can utilize their organizations to
press an ideology or a set of issues upon the populace. Such
potential for mobilizing the consciousness and activity of the
voter constitutes the primary reason for the development of the
mass political party in modern democratic systems.

The mass media, including newspapers, television, radio,
magazines, and books, constitute the last class of communica-
tion structures. They are the most specialized and differenti-
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ated of such structures, existing primarily for the purpose of
communication rather than depending upon it in the course of
other activities. Given appropriate conditions of technical de-
velopment and literacy (in the case of the press), the mass
media are capable of transmitting information to very large
numbers of people at low cost and with minimum distortion.
The radio broadcaster cannot be certain that his audience
will interpret his words in the desired manner, but he knows
that the process of transmission and reception will not alter
the words. Rumor and word-of-mouth transmission is substanti-
ally more uncetrtain.

The emergence of the mass media in a society provides
the political elites with a tremendous potential for arousing the
interest and influencing the attitudes of the citizens. By the
same token, the free circulation of information through a mass
media structure creates a great potential for popular action on
the basis of widespread and accurate knowledge about political
events. Independent mass media offer the average citizen op-
portunities to express his grievances and to call upon both the
leaders and his peers to join him in seeking change. By en-
abling all groups and political elites to present their cases to
the. public in a direct and economical fashion, the media can
check and regulate the performance of all political functions.
In the democratic West, the freedom of the press has long been
held to be integrally linked to the maintenance of free gov-
ernment. In our concluding section we shall explore this prob-
lem in more detail.

THE AUTONOMY OF COMMUNICATION STRUCTURES

In discussing the various kinds of communication structures,
we have referred to the level of autonomy and control which
may be exercised over such structures. An autonomous struc-
ture is one that is free of domination either by political lead-
ers or by particular interests in the society. Thus, to a large
degree, the interest-group and party communication structures
in the United States are [ree of tight political control. They
can — and must — be receptive to information and demands
reaching them from their members, and they are disposed to
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transmit these demands on to the political officeholders. The
mass media are similarly free to disseminate information to
everyone and to transmit almost all information received from
multitudinous sources.

In a totalitarian system these structures are subject to a high
degree of control by the elites. They are receptive to demands
and information upward through the hierarchy only as per-
mitted by those at the top. They disseminate only that infor-
mation permitted and ordered by the top elite. In other systems
a particular interest, such as the Catholic Church in Spain,
landowners in certain Latin American nations, caste groups in
India, or the Communist party in areas of France and ltaly,
may dominate some or all of the communication structures in
a given area or in the nation as a whole. The reception and
dissemination of information and demands is shaped accord-

ingly.

IMPLICATIONS OF COMMUNICATION PATTERNS

The development of a science of comparative politics de-
pends initially upon the accurate description and classification
of political processes in different societies. Much of the signifi-
cant work in the last decade has contributed to the develop-
ment of the concepts and techniques to make such description
possible. In most of our discussion the emphasis has been upon
introducing these concepts and illustrating their application.
Relationships among different factors, such as the role of bu-
reaucracy in rule application and the implications of its per-
formance for the extractive capability, have been suggested
but not spelled out in detail.

However, if the study of politics is to [ulfill its promise, po-
litical scientists must develop and test hypotheses which will
link the descriptive variables in dependent relationships. The
analysis of political communication patterns is particularly
suggestive of such relationships, because of the dependence of
other functions on communications processes. The students of
organizations and of comparative politics, as well as communi-
cations theorists as such, have built a considerable body of
knowledge in this area. We can focus upon some of the general
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relationships suggested by their work to illustrate both the
utility of our concepts and the possibilities for development
of scientific political theory.

We know, for example, that hierarchical patterns of com-
munication tend to inhibit or distort the information passed
upward through the hierarchy.® It is also clear that the pres-
ence or absence of intervening structures and the attitudes of
local “opinion leaders” greatly affect the impact of mass media
on popular orientations.” There are limits, too, to the volume
of information which a given communication structure can
pass on in a given period of time without conscious or uncon-
scious “filtering out” of part of the message. Certain types of
information seem to be less amenable to accurate transmission,
or are more influenced by the prejudices and attitudes of the
individual conveying them. Obviously, the presence or absence
of certain communication structures greatly affects the possibil-
ity of effective interaction, and the limitations upon available
information affect rational, directed activity.

These very general statements about communication pat-
terns take on a substantial reality in the political context.
Thus, distortions may be introduced into the flow of informa-
tion to political elites when a hierarchical bureaucracy is the
only communication channel. Or, the attitudes of traditional
local leaders may affect the impact of national leadership ap-
peal through the mass media in the rural areas. Or, in an
overcentralized system the sheer volume of relevant informa-
tion may overwhelm the decision makers or their communica-
tion channels. These relationships suggest in turn that the
performance of political communication in a system may lead
to changes in the performance of other political functions, or
may limit and inhibit the development of certain types and
levels of system capability. The dynamics of political change,
as well as the interdependence of functional performance,
can be considered in terms of the role of communication. We
shall suggest a few such relationships between communica-
tions patterns and other functions of the political system, using

6 Blau and Scott, op. cit., pp. 134 . and 139,
7 Katz and Lazavsteld, op, cit.
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as illustrations political socialization, system capabiliries, rule
making, and interest articulation.

Maintenance and Adaptation Functions: Political Commu-
nication and Political Socialization. A fragmented political
culture in a society results from the different socialization
experiences of various subgroups. In different areas or classes,
the family, church, and school may introduce individuals to
very different perceptions of the political system, Such primary
socialization patterns may be reinforced or broken down by the
general pattern of political communication.

In a nation such as India the information being received by
various elements in the society varies radically among differ-
ent geographic areas, between urban and rural areas, and
among class and caste groups within areas. In the rural areas in
most underdeveloped nations, the influence of the mass media
is markedly limited by the low volume of newspaper circula-
tion and the low number of radio receivers. At the same time
the influence of traditional social structures and traditionally
oriented opinion leaders in interpreting the information which
does reach these areas is likely to be very great, This hetero-
geneity of information reinforces the differences in orientations
and attitudes among groups exposed to very diflerent primary
socialization from family and peers.

However, political communication structures may also be
developed, or may emerge, which can break down these differ-
ences in attitude and orientation. In a system like that of Great
Britain, for example, the flow of information is relatively
homogeneous. The top government leaders may have special
information sources through particular bureaucratic agencies;
some newspapers may aim at a particular class or political
group; and news interpretation by informal face-to-face chan-
nels will certainly vary hetween upper class and lower class.
However, compared with the problems of India or Nigeria, the
level of homogeneity in communication is extremely high. All
groups have access to a relatively homogeneous and autono-
mous fow of information from the mass media. Barriers of
language or of cultural orientation are minimal. The masses
can be aware of elite actions and can exercise a considerable
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degree of control over them. The elites can be aware of popular
demands and of the consequences of all types of govern-
mental actions as seen from “below.” The continuous circula-
tion of homogeneous information builds and sustains a set of
common beliefs about politics and the nature of the political
game.

In most transitional areas the political leaders see develop-
ment of modern mass media as a force for enhancing national
unity, as well as a force for shaping and encouraging moderni-
zation. Breaking down language barriers and differences in
knowledge, belief, and custom, communication expansion
serves to bridge systems previously characterized by very hetero-
geneous communication flow. As Jean Grossholtz suggests in
the Philippines:

Radic has become a popular medium and the speed with
which popular songs spread through the islands is indicative of
its effectiveness. . . . Information programs lag far behind en-
tertainment in communicating with the rural people, which is
true of all the media. The entertainment aspects of radio, how-
ever, are as uscful in building national identities and goals as
the duller and more informative programs of the government.
Commercial radio programs utilize traditional Filipino art forms
and humor that satirize modern life and social types who have
counterparts in the barrio community. Filipinos can thus iden-
tify with a larger community that is recognizable and relevant.
These programs contribute . . . a sense of a shared culture. At
the same time, they highlight the similarities rather than the
differences between urban and rural life and between upper and
lower classes and help to overcome fundamental and potentially
dangerous splits in the population.®

Yet, the issue of building a national identity is a complex
one. Despite the positive force of the national mass media, the
development of a stable and homogeneous political culture
will depend to a great degree upon the directions developed
by the intervening communication structures of parties, inter-
est groups and opinion leaders, which contact the citizen in a
more immediate sense. It is no simple task to persuade an indi-

8 Grossholtz, op. cit., pp. 206-207.
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vidual to switch reference groups, to turn from those persons
and structures to which he habitually looks for emulation and
for interpretation of political matters. If these reinforce one
another and are at odds with the national system, the impact
of national radio or television will be minimal.

The case of France is particularly instructive in this regard.
France is a nation with a well-developed sense of national
identity. French citizens identify themselves with pride as
Frenchmen, not as members of some divergent subgroup. More-
over, the national television network is controlled by the
central government and oriented to its wishes and needs. None-
theless, France is also a nation with a heterogeneous commu-
nication flow which tends to reinforce a fragmented political
culture. The distinct sets of communication subsystems, made
up of informal contacts, party and interest-group organizations,
traditional social structures such as the Catholic Church, and
the various group and party newspapers, can provide the Com-
munist worker or the Catholic peasant with special worlds of
information. Their beliefs can be sustained within these sub-
systems with limited danger of pressures from other informa-
tion sources.

Of course, some information, particularly from the mass
media, will cut across the geographic and class boundary lines.
But two characteristics of attitude change limit the impact.
First, interpretation of information through the mass media
will probably be carried out by opinion leaders. The opinion
leaders will themselves be highly influenced by other face-to-
face contacts, which research has consistently shown to be a
more powerful means of persuasion than mass media. Where
a strong organization exists to sustain a given pattern of belief
— or, even better, several strong reinforcing organizations such
as church and party — the impact of independent mass media
is highly limited. It is for this Teason that modernizing states -
often attempt to combine media control and organization re-
inforcement.? In its extreme form, this strategy of combining

? See, among others, the analysis by Ithiel de Sola Pool, "The Mass
Media and Politics in the Modernization Process,” in Pye, op. cit., pp.
234 .
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mass communication with party organization, particularly at
the grass roots level, has been pioneered by the communist
movement.

System Capabilities: Communications Expansion and Social
Mobilization. The complex impact of the mass media upon
the political system is, in fact. a problem of which students of
the underdeveloped areas are well aware. Before atittudes of
national unity are consolidated, the great variety of economic,
geographic, and ethnic groups becoming aware for the first
time of their relationship to the rest of the nation and to the
political system can generate a host of demands which create
severe conflicts. As Deutsch suggests, the rapid expansion of
communication may

promote the consolidation of states whose peoples already share
the same language, culture, and major social institutions; while
the same process may tend to strain or destroy the unity of states
whose population is already divided into several groups with
different languages or basic ways of life, 20

There seems to be no escape from the problems of informa-
tion expansion, from the host of conflicting demands and needs
generated by exposure to modernity and by the beginning of
secularization. The developing nations of Asia, Africa, and
Latin America are engaged in a desperate struggle to improve
their economic and social conditions, and to create a berier
life for their people. These goals of development have emerged
from many forces. They stem from a gradual awareness of
better conditions in other nations, from the rallying cry which
led to independence, from the efforts of politicians to unite a
new and fragmented nation with themselves at the head, and
from the initial experience with economic development. What-
ever the motives, the leaders, and an articulate — if small —
part of the population in these areas, are firmly committed to
developmental goals. In those areas where such goals have not
emerged, it would seem to be only a matter of time before the

10 Karl W. Deutsch, “Social Mobilization and Political Develapment,”
in Harry Eckstein and David E. Apter (eds.), Comparative Politics (New
York: The Free Press of Glencoe, 1963), p. 580.
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possibilities of modern economic improvement seep through
barriers of traditionalism and fragmentation.

A government interested in promoting rapid development —
particularly in a great expansion in the output capabilities
of the political system — must encourage and assist social
changes which are fundamental to the mobilization of human
and natural resources. Karl Deutsch has defined sacial mobili-
7ation as

the process in which major clusters of old social, economic, and
psychological commitments are eroded or broken and people be-
come available for new patterns of socialization and behavior.?

A traditional agricultural society cannot develop the level of
societal resources upon which to base a high extractive capa-
bility. High levels of either welfare distribution or economic
investment are clearly impossible without a considerable level
of extraction. The deliberate efforts to increase mass media
penetration, to build strength of a dominant political party
with which to reinforce new attitudes and control their direc-
tion, and to launch massive educational efforts, are largely
based on this need for the social mobilization which must
precede development of political and economic capabilities.

Social mobilization is in large part a cormmunications phe-
nomenon. Urbanization, literacy, secularization of traditional
ties and beliefs, employment in a wage economy, and other
concomitants of mobilization are inextricably involved with
exposure to new structures and processes of communication. It
is this exposure to modernization which creates the “revolu-
tion of rising expectations.” Its dilemma is that political aspira-
tions and expectations rise much faster than the system can
develop the capabilities to meet them. The resulting discon-
tents make for a political instability often encouraged by the
extravagant hopes built by political leaders.

The dilemma is not to he resolved easily. Every success seems
to sow the seeds of vast new problems, When India achieved
her independence, for example, the groups which had entry
to the political system were rather few, very largely included

11 /hid., p. 583.
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in the Congress party and the highly developed legacy of
British bureaucracy. The elite was united by the independence
movement and by the personality of Nehru. But in the decades
since independence, the very success of the changes in Indian
life has brought more and more groups into the political arena
and has radically altered the nature of the political elite. The
resultant strains on the political system, and on the Gongress
party in particular, have constituted a grave danger for the
cohesion of the Indian nation and for the viability of its politi-
cal system.1?

Conversion Functions: Political Communication and Rule
Making.'® Various patterns of communication have great im-
pact on cenversion functions such as rule making, as well as
on socialization and on system environment. Making effective
decisions requires accurate and relevant information. The
decision maker must be aware of a variety of factors, such as
local physical conditions, the attitudes of people involved, and
the material available for action. History is filled with the
memorable, but often ludicrous or tragic, results of decisions
made on the basis of inadequate information. Steel plants have
been built in an underdeveloped nation hundreds of miles
from iron and coal reserves, with only a dusty mountain trail
linking the two sites. Examples of similar waste and error are
innumerable.

Information distortion can, of course, stem from many
sources. But two characteristics of communications structures
which have been well established in small-group research lend
themselves to broad hypotheses. The first of these is that a
given communication structure can process only a given level
of information in a given period of time. When the volume
and complexity of incoming information passes a certain point,
either distortion or a considerable time lag will set in. The
second hypothesis suggests that information which flows

12 See Myron Weiner, The Polities of Scarcity (Chicago: University of
Chicago Press, 1962), especially pp, 288 ff.

18 One pertinent discussion of these problems may be found in Doutsch,

Nerves of Government, op. ¢it., pp. 219 ff. Also see Easton, op. cit., Chaps.
8,9, and 26 in particular,
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through a hierarchical structure tends to be distorted by the
desires and sensitivities of the individuals with greater status,
and by the intimidation of those lower in the heirarchy.

Effective activities by the elites in a large, centralized, and
complex political system are hampered by the problem of the
sheer volume of information which may be processed upward
through the bureaucracy. Any political system in which the
central government engages in a very wide range of activities
occwrring within a rapidly changing environment encounters
this problem. A large business organization, unwilling to de-
centralize, is confronted by the same difficulty. The organiza-
tion’s refusal to grant autonomous decision-making authority
to individuals at lower levels means that all information rele-
vant to all decisions must be communicated up the hierarchy.
In more decentralized systems, only a more limited set of in-
formation, only that relevant to particular leadership decisions,
must be communicated to the top level.

When a central decision maker is responsible for evaluating
all information and making all decisions, rather than for mak-
ing basic policy choices alone, his effectiveness in a large and
complex system is diminished by several factors. First, he can
read or hear and understand only a limited quantity of infor-
mation. All large organization leaders complain of the volume
of relevant communications crossing their desks and of the
impossibility of handling it all. It is inevitably necessary to
decentralize at least to the extent of letting a presidential staff,
or its equivalent, dispose of much of the incoming material
that seems irrelevant or unworthy of the chief functionary's
time.

Furthermore, as the information “chain’’ of a centralized
decision-making structure involves more steps, the likelihood
of error and distortion becomes multiplied, Not only do lower
level officials have their own interests at stake, but human error
is always a possibility. In addition, any communication chan-
nel is limited in the sheer amount of information it can receive
and pass un in a given span of time. 1f the volume is too high
for every bit of information ro be passed on, some things will
be intentionally or inadvertently filtered ont. Otherwise there
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will be serious time lags in the flow of information. Just as
the ticker tape on the New York Stock Exchange may run
minutes and hours behind the price shifts as the volume of
business mounts far beyond its accustomed level, so, too, may
human information sysiems lag.

A final problem in centralization is the increasing technical
complexity of much relevant information. The leader cannot
be, even though he may be expected to be, a genuine expert
in all fields of military technology. cost accounting, political
maneuvers, monetary inflation, urban transportation, or medi-
cal care. At various points the “raw data” from the environ-
ment must be put in a form that can be interpreted by the top
elite. This process may involve many steps, including scientific
or statistical interpretation of information, analysis by experts,
and “translation” into layman’s terms. Each stage involves a
potential for error, In such cases the top official is almost
totally at the mercy of his experts except in those few fields
where he possesses special competence.

As a consequence of high volumes of information, and of the
technical nature of much information, a very large and com-
plex system is pushed inescapably either towards a degree of
decentralization, or towards inefficient and nonrational ac-
tions. Events within large democratic societies have empha-
sized these deceniralizing forces. Students of governmental
regulation of business in the United States and of the national-
ized industries in Great Britain have, for example, noted the
tendency of regulatory agencies or mational administration
boards to slip from government control, to become the captives
of those whom they seek to administer. The sheer magnitude
of the industry and the technical expertise of the “old-hand”
business managers and advisers overwhelm the official from
the outside. In similar fashion, students of congressional con-
trol over the Defense Department or the Bureau of the Budget
have increasingly commented on the impossibility of effective
control over a massive bureaucratic organization by small lead-
ership groups, which can hardly manage to struggle through
all the material prepared for them by the agency itself let alone
exercise really independent checks. Thus, decentralization takes
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place more or less inadvertently, often through the develop-
ment of counterbureaucracies such as congressional staffs.

In totalitarian nations there have been efforts to maintain
control and centralization at all costs. But the price paid has
been considerable. Reports of bureaucratic inefficiencies in the
Soviet Union are commonplace. This is due not only to the
systematic distortions in hierarchical upward information flow,
but also to the common inefficiencies which result in any or-
ganization where the volume of problems and information is
great and the decision maker is too far removed from the scene
of action. Various individuals in the upward information chain
delete or dismiss information which turns out to be most
relevant to the local problem. Unable to rely on centralized
planning, the local officials, held responsible for their output,
turn to the “fixer” to unsnarl the clogged communication
channels and to unearth necessary supplies and information.
But these private arrangements have their own inefficiencies,
unchecked as they are by the cost-reduction pressures of
competition. Thus, boatloads of coal may pass each other on
the river, each fulfilling a private deal with a manufacturing
plant in the port of origin of the other. It should also be re-
called that the elaborate, multiple information-and-control
systems developed in totalitarian nations — bureaucracy, party,
police — all require time and resources to fulfill their commu-
nications functions. Insofar as the information is duplicated,
this too involves great inefficiency in government activities.

Some measures seem to be under way to alleviate the costs
of centralization, both through limited and sclective decen-
tralization and through initiation of technological improve-
ments in information processing (such as the use of computers).
Suspicious totalitarian rulers, however, are not readily willing
to relinquish their decision-making monopoly. Moreover, in
highly interdependent systems, some degree of centralized or-
ganization is needed to keep various parts in balance, such as
the maintenance of fiscal and monetary policy to prevent and
check inflation or depression. Thus, the emergence of such
compromise decentralization meusuyes as giving autonomy only
in applying carclully drawn policy, building a large and
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trusted staff of experts, or distributing authority among several
top-level agencies, is likely to be one of the most probable
responses to communication problems of this type. An ir-
reducible element of inefficiency is likely to remain for the
indefinite future, as all such cenwralized systems balance their
perceived needs of coordination and control against their
needs for free-flowing and accurate communication and effi-
ciency.14

The problems of volume load and transmission error may
affect elite ability to make laws which are effective and also re-
sponsive to social demands. The long-standing arguments about
the virtues and defects of direct representation of small areas
and population groups in national government may be viewed
as having this important communications component. First, of
course, it is argued that unless the local people have direct
control over the election of a representative, he will be un-
likely to be receptive to the demands that they make. But it
may also be argued that because of the sheer volume of de-
mands and information as to local conditions pouring out of
large national systerns — or even out of large sub-units like a
state —some more specialized representation is necessary to
ensure particular local interests of a communication channel
through which their interests are assured of attention. Thus,
the people of New York City might argue that if they had no
direct representatives in Congress, their demands and complex
problems might well be overlooked in the flood of Eastern Sea-
board problems and demands. The struggle over state redis-
tricting also involves a strong component of a communications
problem, as rural citizens argue that it they are given the same
proportional representation as city dwellers, their special needs
cannot receive adequate attention. They suggest that rural
problems are more distinctive and that geographic size as well
as number of persons is a factor shaping the volume of infor-
mation reaching a representative. On the other hand, if more
and more diverse demands receive careful attention, the
volume of information to be processed in collective decision
making may hinder and overload that process,

14 See the comment by Blau and Scott, op. cit,, pp. 242 fi,, on this peren-
nial organizational dilemnma,
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Sheer volume and complexity of information is only one
of the problems which faces elites of complex and centralized
political systems. The distorting effects of bureaucratic hier-
archy may also create considerable problems of information
for effective decision making. All large decision-making sys-
tems must depend to a considerable degree upon the bureauc-
racy to obtain and interpret information. In a bureaucracy,
hierarchy and discipline are to some degree necessary for co-
ordination of action. But a bureaucratic official is responsible
to his superiors and is often dependent upon their favors for
advancement. He often develops great sensitivity to the needs
and wishes of his superiors. He has an inevitable tendency to
tell powerful generals, cabinet ministers, or presidents that
which they wish to hear or that which will reflect favorably
on his own career. Active and innovating Presidents of the
United States, such as Franklin Roosevelt, have been highly
sensitive to this danger of distortion and have endeavored to
supplement all formal information channels with a vast net-
works of informal contacts with individuals at various points
in the hierarchy.1

In open political systems, with many autonomous political
structures and channels of communication, the elites can also
utilize other information sources to help balance distortion by
subordinates, Leaders read the newspapers, make personal
appearances, and have polls conducted by autonomous organi-
zations, in an effort to get an unbiased understanding of popu-
lar attitudes, and various sides of complex issues. However, in
matters of security, in complex technological questions, and
in times of crisis in particular, these normal channels may cease
to operate or to be relevant. The United States’ Cuban policy,
for example, has tended to be shrouded in secrécy from the
beginning, and many observers suggest that political leaders
have been dangerously dependent on such secret agencies and
information channels as the CIA. Not only the desire to please,
but also the special prejudices and orientations of any single
agency, may distort information.

15 Richard W. Neustadt, Presidential Power (New York: John Wiley &
Sons, Inc., 1962), pp. 156 ff.; and Deutsch, Nerves of Government, op, cit,,
pp. 224-225.
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Although the differences are easy to exaggerate, the totali-
tarian systems face these problems of information distortion
in a particularly complex fashion. Observers of closed political
systems, such as Nazi Germany or Stalin’s Russia, have re-
marked on the constant, but often unsuccessful, efforts made
by the ruling elites to obtain information about what is hap-
pening throughout the system. The immense scale of govern-
ment activities and the efforts to accomplish far-reaching goals
of economic development and military victory, or simply to
maintain top rank within the system in the face of changing
and unstable conditions, create an insatiable need for informa-
tion. Yet the communications patterns which tend to emerge
in these systems are closed, nonautonomous patterns, because
the elites wish to prevent the possibility of popular knowledge
and activity which might lead to subversion, and because the
lower officials are receptive only to pressures from above, and
not from below.

These closed communication structures seem to have in-
herently pathological tendencies, particularly in stress situa-
tions. Such tendencies appear as a partial consequence of
threats and use of violence and force in order to maintain
control over lower officials and citizens. In such cases the lower
officials who staff the communications line to the elite are con-
fronted with a difficult set of alternatives. If they deliberately
distort information and are discovered, the consequences are
likely to be costly. But, reporting unpleasant facts is likely to
be nearly as dangerous. The man who dares hint that the
leaders may have erred badly in their assessment of a situation
is apt to have his career, if not his life, abruptly cut short in
tavor of those who convey more compatible news. The tend-
ency of tyrants to surround themselves with “yes men,” who
confirm the existing beliefs of the ruler is well known. Bould-
ing explains this phenomenon in the following terms:

The case is somewhat analogous to that of the schizophrenic
or the extreme paranoid. His sense receptors are so much
“afraid” of him that they merely confirm the products of his
heated imagination. The terrorized information sources of the
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tyrant likewise tell him only what they think will be pleasing
to his ears. Organizations as well as individuals can suffer from
hallucinations. It is the peculiar disease of authoritarian struc-
tures.1é

Needless to say, the situation is veinforced by the average
citizen’s reluctance to tell even the lower officials anything but
the formal “party line.” Information about popular attitudes
is likely to be distorted. So are reports of the inefhiciency or
ineffectiveness of the actions of the reporting subordinates.
Even general “scientific” information may be heavily slanted,
as is apparent in the work of social scientists in the Soviet
Union — and which has even been the case in the continuing
support (until recently) of biological theories which have been
long discredited in the West. It was through such tendencies
that Hitler's conduct of the war in the last days became totally
divorced from reality.

Barrington Moore has emphasized the strenuous efforts made
by totalitarian leaders to lessen their dependency on any single
information source.)” In the Soviet Unijon, Stalin used the
secret police, the party, and the bureaucracy as checks on one
another, relying on cach separate organization to inform him
of ervors and deviations of the other two information channels.
But, as Apter and others have suggested, in times of stress the
multiple channels are apt to reinforce distorted information
rather than to correct it.1® In fact, this is likely even in much
more autonomous systems.!¥ If it is clear that the leadership
is convinced of a set of facts, the information channels will find
substantiations rather than denials.

These characteristic problems induced by closed communi-
cation systems suggest the limits on the performance of gov-
ernmental functions in highly controlled authoritarian and

18 Kenneth Boulding, The I'mage (Ann Avhor: University of Michigan
Press, 1956), p. 101,

17 Barrington Moore, Jr., Terror and Progress USSR (Cambridge: Har-
vard University Press, 1954), pp. 176 ft.

18 David Apter, The Politics of Modernization (Chicago: University of
Chicago Press, 1965).

19 See Qle Holsti, “The 1914 Case,” The American Political Science
Review, June, 1965, pp. 365=378,
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totalitarian systems.20 The increase in control reaches a point
of diminishing returns as the distortion of information and the
costs of maintaining multiple information channels cut into
effectiveness and cfficiency. Rulers facing very uncertain situa-
tions, requiring high degrees of adaptability and quick re-
sponse to new conditions, take a particular risk if they seriously
limit autonomous information flow into the system.

The Conversion Functions: Political Communication and
Interest Articulation.®' Popular control over political leaders
is the sustaining myth of democracy. The claim of a demo-
cratic system is that “the people” can make their wishes known
to officeholders, and can, at regular intervals, “throw the rascals
out” if the job is not being properly done. We have already
suggested that the availability of autonomous interest groups,
parties, and mass media communication structures is vital in
insuring that the “will of the people” is communicated to the
leaders in continuous and unambiguous fashion. But a second
aspect of communications in popular control or influence has
also been of concern to students of democracy. Without ac-
curate knowledge of the actions of officeholders and without an
understanding of the relationship between those actions and
popular goals, a meaningful articulation of interests and
exercise of political checks is impossible.

In theory the presence of autonomous mass media, autono-
mous interest groups, and informal personal contacts in a so-
ciety would make possible popular awareness of the conse-
quences of elite activity. It is the effort to block or restructure
such awareness which underlies the unanimous efforts of totali-
tarian systems to control the communication structures,

But several factors complicate the availability of information
which would make popular control possible. The first of these
is the difficulty of establishing definite cause-and-effect rela-
tionships in the world of politics, The number of factors in-

20 See also Karl W. Deutsch, “Cracks in the Monolith: Possibilities and
Patterns of Disintegration in Totalitarian Systems,” in Eckstein and Apter,
op. ¢it., pp. 197-508.

21 For a provocative treatment of this problem, see Murray Edelman,
The Symbolic Uses af Politics (Urbana: University of Illinois Press, 1964).
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volved in any set of political events is likely to be so complex
that responsibility is difficult to assess. Students of political
science are aware, for example, of the difficulties encountered
in tracing down explicit responsibility for the failure of GCon-
gress to pass a strong civil rights bill in the late 1950’s. Was it
the fault of the administration, which drafted a complex but
very limited legislative proposal? or of the Southern senators,
who crippled the legislation in committee? or of the liberal
Northerners, who did not care enough to override their South-
ern colleagues? or of the whole “temper of the times,” the level
of popular awareness, pressure, and demand, which did not
make a sufficiently strong impression on the leadership? Or, was
the law itself drawn well enough to do the job, but made in-
effective because of lax implementation? This is not to say
that the answers to these questions could not be unraveled, but
the problem is obviously a complex one. The diffusion of
responsibility in the American system complicates the prob-
lem, but even in a system such as the British, where the gov-
ernmental process is more unified, the relationship between a
particular government action and its popular consequences
may be difficult to trace,

The problem is intensified by a second factor, which is be-
coming of increasing importance in modern society: the
technological complexity of governmental activities and the
specialized knowledge necessary to understand them. How is
the public to assess the issues involved in the government's
decision to build a Polaris submarine, but not to develop ever-
faster manned bombers? How many people can judge whether
the decision to build a river dam on one site rather than an-
other is based on sound technical and economic analysis, or on
the consideration of land interests in the arca? The issues in-
volved in many public activities may well be so complex and
specialized that the public is in no position to judge whether
what was done was better or worse than any alternatives.

And a final problem is the sheer remoteness of many vital
issues for the society. About an event which touches his daily
life, an individual is likely to hald strong opinions, and to as-
sign blame to someone if things go wrong. Whether or not the
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blame is justified, the sheer fact that someone will bear the
responsibility exercises a restraining effect on the political
leadership. But in many cases the decisions may affect the life
of the individual only peripherally. Even if the mass media
proclaim the importance of the issue, the individual is usually
uninterested and often lacks any realistic standards of judg-
ment. Since most men think in concrete and pragmatic rather
than in abstract and theoretical terms, a remote event is
beyond the individual’s scope of interest, or, if he does judge
it, he may utilize symbolic and emotional arguments which
have little relation to the factual issues at hand.

Congressmen and other political leaders are acutely aware
of the differing salience of political issues. Thus, a Southern
senator may have great freedom of choice in stands on foreign
affairs, though he must accede to the demands of his constitu-
ents on matters of civil rights. Although organized groups help
to alleviate this problem of the uneven salience of political
issues by closely watching activities affecting their interests,
they are often incapable of arousing or sustaining general pub-
lic interest and their specific pressure activities may also be
well removed from the “public interest.”” Moreover, general
groups, such as consumers, lacking a strong, immediate organ-
ized group to press their interests, may suffer in the struggle.

The argument that those who feel most strongly about
various issues will be informed about them, and hence will
exercise needed checks on matters involving their rights, has
much merit. But many areas of vital national interest may be
too remote or too complex to arouse strong, immediate inter-
est. Decisions on deficit spending and on foreign aid are ex-
amples of such issues. In these areas the elites may enjoy great
freedom to act unchecked, or even to manipulate the flow of
news to shape opinion about the matters, a procedure which
deviates very far from the old model of citizen awareness.

It may be, of course, that a high degree ol elite Hexibility
in pursuing policy is a beneficial circumstance for the political
system. Under such conditions it may be possible for the lead-
ers to make and implement policy which is necessary for
development but which is detrimental to the shortrun inter-
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ests of particular groups. That is, it may be possible for the
elite to take a longer perspective than they would be allowed
if the public were involved. The capability of an elite to satisfy
popular demands with symbols (such as, in the “name of the
revolution,” continuing minor land distribution or promises
thereof, or expropriating foreign property) may provide time
for a decade or so of great resource investment at the expense
of popular consumption. Mexico's industrialization in the
1940's and 1950’s, when the personal income of the lowest so-
cial groups actually declined as the economy boomed, was
supported by just this approach.

But it must also be recalled that the promise to act in the
best interests of the people, even if they do not perceive these
interests, has been the eternal claim of authoritarian and
totalitarian rulers. Substituting symbols for action, at least
in part, has the advantage that it usually puts a time limit
upon the process. People will not eat symbols forever when
real development is going on all around them. If communica-
tions flow is more or less autonomous, elite flexibility will be
circumscribed eventually. But the immediate process is an
“unresponsive” one and may develop habits of elite domi-
nance which are not easily altered when the people demand a
more active role in policy making.

In raising again the old problems of elite guidance versus
democratic participation, this time in terms of the information
issues involved, we have come full circle to the most traditional
problems of democratic theory. We are touching upon some
modern dimensions of the problems of traditional political
theory. Technological complexity and the obscuring of cause-
and-effect relationships in the interdependent and intricate
processes of modern society make it much more difficult for
even the informed modern citizen to evaluate elite perform-
ance. But the basic question of the proper relationship between
individual and society is arnong the most significant, as well as
among the oldest, problems in political science. It is a measure
of the pervasiveness of the communications process that an
analysis of its funetion leads us direcily o these problems as
they present themselves in modern guise.



CHAPTER VIII

The Capabilities of Political Systems

Enmriricar stupy of what political systems actually do in their
social and international environments represents something of
an innovation in political theory.! Plato and Aristotle dealt
with the performance of political systems, just as did later
political theorists, but the main stress of their treatment was on
the “ought” of performance rather than on its reality, Thus, in
both Plato and Aristotle distinctions were drawn between
“lawful” and “unlawful” forms of political rule, according to
whether kings, aristocracies, or majorities used political power
for the good of the rulers or for the good of the general society.
Plato discussed at great length the question of what kinds of
policies good rulers ought to follow. Aristotle developed in
some detail the question of how the structure of a given society,
in particular the distribution of wealth, affected the structure

i There are, of course, important exceptions to this generalization. Karl
Deutsch writes of the effects of social and economic change on “the sta-
bility and capabilitics of governments,” though he does not develop any
precise notion of what capabilities may be. And David Easton considers
“the capacity to handle demands" of political systems and discusses types
of “authoritative performances” at some length. Bur neither develops a
systemnatic analysis of capabilities. See Karl W. Deursch, “Social Mobiliza-
tion and Political Development,” in Harry Eckstein and David E. Apter
(eds)), Comparative Politics (New York: The Free Press of Glencoe. 1963),
p. 583; and David Easton, 4 Systems Analysis of Political Life (New York:
John Wiley & Sons, Inc., 1965), p. 119 and pp. 355 ff.
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and process of the polity and how this in turn affected the kind
of public policies these political systems pursued.

The liberal political theorists of the eighteenth and nine-
teenth centuries similarly treated the performance of political
systems in ethical or normative terms. They argued that repub-
lican and democratic forms of government would and should
follow certain lines of public policy. The classical liberal
political theory, which argued that “that government is best
which governs least,” spoke in favor of a political system which
limited itself to maintaining basic order in a society and to
defending the nation. Beyond this, social systems other than
the state, such as the economy, the religious community, and
the family, were to have the major role.

Marxist theory presented the argument that the class struc-
ture of a society determined the structure and process of the
political system, and its performance in society and in the
international environment. Marxist theorists believed that
the capitalist form of society produced a political system domi-
nated by the bourgeoisie, acting in its own interests and follow-
ing a policy of international aggression in order to maximize
markets and profits,

The above discussion illustrates some of the ways in which
political theorists have attempted to understand the perfor-
mance of the political system in its domestic and forcign en-
vironments. The novelty in the capabilities approach lies in
our insistence that the problem of what political systems do
is one of empirical inquiry. It is not correct to say that
democratic systems follow a particular course of domestic and
foreign policy. We know that some democracies have followed
social welfare and economic nationalization policies, while
others have hewed more closely to the line of nonintervention
in economic and social life. Furthermore, we know that democ-
racies have changed their patterns of public policy from one
era to the next. Before the depression of the 1930's the United
States followed a policy of limited intervention in the eco-
nomic sphere, while after this period a “welfare” democracy
developed in the United States, and is, indced, still developing.

There are at least two ways in which analysis of capabilities
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enables us to treat political phenomena more precisely and
more comprehensively. Fivst, it enables us to classify and com-
pare political systems more effectively. Until this time we have
classified political systems according to the rules and practices
affecting their internal operation (e.g., according to the char-
acteristics of their party systems, whether their governments
are parliamentary or presidential in form, or whether their
courts are relatively autonomous). When a capability analysis
is introduced, we can include the performance level, the pat-
terns of interaction with the social and international environ-
ments.

The capacity for greater precision also enables us to make
our comparative analysis more relevant to the debates over the
ethics and benefits of different types of political systems. Al-
though political performance is obviously a major concern
of much political debate, we tend to generalize about the policy
and performance dimension. The classifications of systems com-
monly suggested have been of little aid in providing a sys
tematic basis for comparison of this dimension of politics.

Students of French politics, for example, have been tor-
mented by the effort to evaluate the significance of the fall of
the Fourth Republic and the import of the Gaullist regime
which followed it. Adding a capabilities dimension to process
analysis enables us to put such normative speculation on an
empirical basis: at the cost of certain changes in political
structure and process, which we can specify, the French polit-
ical system has registered some changes in both responsiveness
and output performance level which we can also specify. The
evaluation of these various changes requires, of course, a
weighing of their relative worth and importance, but such
ethical analysis is precarious without a precise idea of just
what changes, in what spheres, have taken place.

By the same token, conservative Americans have been
troubled by the socialist orientation of the British political
system, particularly under Labour governments. If we really
wish to come to grips with the differences in policy orientation
between American and British democracy, we have to examine
the whole pattern of performance of the two systems. The
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British system may allocate a larger proportion of its resources
to social security, welfare, and medical programs than does
that of the United States. But if the impact of educational
expenditures in creating a greater level of equality of oppor-
tunity in the United States is considered, it might be argued
that the distributive capability of the American system, viewed
in broader terms, may rveflect as much “collectivism.” We are
suggesting, in short, that the question is a complicated one
which needs to be approached in a systematic fashion, utilizing
the best empirical measures of performance available® Unless
various aspects of performance are accurately and systemati-
cally compared, what are now often pointless polemics about
the properties of political systems cannot be reduced to precise
analysis.

The study of the performance or capabilities of political
systems also enables us to deal more directly and effectively
with the problem of political change. We know that the stimu-
lus for political change can come from three sources: from the
political system itself (that is to say, from its elites), from social
groups in the domestic environment, and from political sys-
tems in the international environment. Usually these three
sources of political change interact with one another. For

2'The World Hundbook of Political and Social Indicators suggests some
of the following relevant statisties for comparison of American and British
system performance. A much more precise treatment would be necessary,
of course, for full understanding of their performance.

Indicator United States United Kingdom

Expenditure of central government, 21.0 18.8
social security, and public enterpriscs
as a percentage of GNP

Expenditure of central government 20.4 20.9
as a percentage of GNP

Primary and sccondary school pupils 81 80
as a pereentage of population aged

5-19

Students enrolled in higher educa- 1983 460

tion per 100,000 population

See Bruce M. Russett ¢f al, World Handbook of Polttical and Social
Indicators (New Haven: Yale University Press, 1064), pp. 63, 60, 218, 215,
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example, pressures coming from the political elite which affect
changes in the capabilities of the political system may produce
changes in the society or in the international political system
which in turn may change the pattern of demand and support.
When we look at the political system at the level of interaction
with its environment, our attention is drawn to changes in
magnitude and content of the flow of inputs and outputs, and
these changes in magnitude and content may be the stimuli of
political change. Thus, if we look at the flow of demands into
the political system, we can make judgments about the load
on the system, whether it is beyond the capacities of the struc-
tures and processes of the political system to handle. If it is,
we can make some estimate of the probability that the system
will have to change its structure and process patterns and its
capabilities (or both) if it is to continue carrying the load.

Similarly, if we examine the outputs of the political system
to observe how they are changing the domestic social environ-
ment or the international environment, we can make some
judgments about how these changes may affect the flow of
inputs into the political system (whether they are likely to
reduce the flow, to increase it, or to change its content).

When we introduce the capabilities level of analysis, we en-
hance not only our capacity for scientific prediction and ex-
planation, but also our capacity to talk about policies as they
may affect political change in desired directions. Suppose we
were called upon to advise statesmen on the question of how
they can increase the rate of investment in economic growth
and modernization. With a capabilities form of analysis we
can break down these public policy goals into specific capa-
bility or performance levels. We can spell out the extrac
tive, regulatory, and distributive measures needed to increase
the rate of economic growth by a given increment. We can say
that to increase the rate of economic growth by a given incre-
ment, one will have to increase the pattern of performance of
the political system by given increments. We can then address
ourselves to the question of how one can affect the performance
of the political system in the desired direction. Here as students
of politics we would be able to spell out the structural and
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cultural requisites of different levels and patterns of capability.
We can also relate these aims to the socialization and recruit-
ment requisites of different levels of capability. What kinds of
citizens, politicians, and administrators does one need in order
to operate pressure groups, political parties, legislatures, bu-
reaucracics, and courts in such a way that they will sustain the
kind of output that is required for a policy of economic
growth?

THE EXTRACTIVE CAPABILITY

The extractive capability of a political system refers to the
range of system performance in drawing material and human
resources [rom the domestic and international environments.
The capability to obtain such resources underlies the other
capabilities, and limits or expands the possibilities of attaining
various goals for the system and the society.

In characterizing the extractive capability we can first con-
sider the amount of resources which flows into the government
at various levels (national, state, local). The support aspect of
extraction can also be ascertained — the ratio of extractions
levied to those obtained, and the willingness of a population to
provide resources under different sets of circumstances. In
addition, it is important to know who pays for the resources
extracted. Are soldiers conscripted from a particular group
or stratum, or does the system vely on mercenaries? What
groups bear the burden of taxation?

We should also want to know what means are used to obtain
the extractions. Are there threats of force and coercion, with
armed bands accompanying the tax collectors? Is it necessary
to mount a powerful patriotic appeal accompanied by material
reward, as when a system attempts to issue war bonds? Does
the attainment of resources involve a promise to repay — with
interest, as in the case of bonds, notes, and foreign loans — or
is it without future obligation?

The structures and procedures of extraction are also of
interest in analyzing the extractive capability. Docs the system
rely on an efficient bureaucracy, capable of continuous, equi-
table, and effective activities over long periods of time? Or does
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it rely on “tax farmers” who keep all they can get after the
central government has been paid a particular amount? These
are a few of the questions which may be asked in characteriz-
ing the extractive capability. In some cases it may be useful
to probe even deeper in explicating the basic extractive re-
sources. For example, a system such as Venezuela or Kuwait
is largely dependent on a single resource — oil. Other nations
may be dependent on a single agricultural crop. The failure
of this crop or a drop in prices may seriously undermine the
extractive capability.

THE REGULATIVE CAPABILITY

The regulative capability refers to the political system's
exercise of conirol over behavior of individuals and groups. By
common definition, this is the distinguishing capability of po-
litical systems, the employment of legitimate coercion to con-
trol behavior. In characterizing regulative performance one
must consider what individuals and groups are being sub-
jected to regulation, what areas of individual and collective
life are affected, and what frequency or intensity of interven-
tion is exercised.

In a political system such as the United States, for example,
the political system regulates many sectors of economic life —
it protects consumers {rom monopoly pricing and dangerous
food handling, businessmen from unfair practices, unions
from suppression, and so forth. Not only are such clearly
deviant social activities as murder and assault regulated, but
property rights and certain types ol interpersonal relationships
such as marriage and parental responsibility may also be regu-
lated. The whole realm of contract which underlies so much
of economic and personal interaction may be government
regulated.

But there are also certain limitations on the intensity of
regulation in a system such as the United States. In most cases
the conduct of regulation is carried out in terms of and limited
by certain procedures which protect the individual as long as
he stays within the clearly defined boundaries of the law. The
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style of regulation is legal rather than customary or arbitrary.
Moreover, although many areas of life, from driving a car to
employing workers, are in some measure regulated by the polit-
ical system, the initial presumption is still that what is not
clearly defined as in the public sphere is not subject to govern-
mental control.

In a hypothetical case of extremely high regulative capa-
bility, the political system would endeavor to control every
aspect of the lives of its citizens. The central government would
run all business and services and would attempt to direct all
resource allocations. It would attempt to eliminate the family
as we understand it, and to become directly involved in pro-
creation, child care, and religious belief. All interpersonal con-
tacts would be subject to constraint. Speech, movement,
associarion, and press would all be regulated. Of course, there
are limitations upon the degree to which such controls could be
pushed, limitations imposed by the complexities of information
flow, concentration, and cost, and by the problem of regulating
the regulators. Nonetheless, Hannah Arendt and George
Orwell have provided us with images of such extreme regula-
tion * —all the more total because it is arbitrary as well as
completely penetrative — and Stalin’s Russia provided some-
thing like an approximation.

It is indeed in the arena of political life that regulation be-
comes particularly significant for the individual. If this area
of lifc is relatively open, then other regulations can be fought
and protested. But if political activities are prohibited, if news
is heavily censored, and if freedom to associate and to travel
is restricted, then the individual is truly at the mercy of the
system.

Regulation, like extraction, obviously underlies much of the
performance of the other capabilities. These two capabilities
are in themselves interdependent. A system needs resources
in order to regulate, but it is through the use of control, and
of coercion or its threat, that resources are obtained.

% Hannah Arendt, The Origins of Totalitarianism (New York: Harcourt.
Brace & World, Inc., 1951); George Orwell, 1984 (New York: Harcourt,
Brace & World, Inc., 1949).
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THE DISTRIBUTIVE CAPABILITY

The distributive capability refers to the allocation of goods,
services, honors, statuses, and opportunities of various kinds
from the political system to individuals and groups in the
society. It is the activity of the political system as dispenser
or distributor of benefits among individuals and groups. The
most relevant measurements of distributive capacity must
involve the quantity and imporiance of the objects distributed,
the areas of human life they touch, the particular sections of
the population receiving various benefits, and the relationship
between individual needs and governmental distribution to
meet those needs.

Some aspects of distribution can be measured with consider-
able ease. Governmental expenditures constitute, for the most
part, distributions of particular kinds.* These can be char-
acterized according to both the area of life and the groups in
the population which receive the expenditures. We might dis-
tinguish, for example, among expenditures designed to meet
material needs of individuals, such as expenditures on social
welfare; expenditures designed to assist them in their economic
activities, such as farm subsidies; and expenditures designed to
provide health and safety, such as community sewage projects
and police protection. Further categories could easily be sug-
gested. At the same time, types of governmental expenditures
must be considered in terms of the groups and individuals who
receive the benefits. The different occupational and income
groups; the different sectors of the economy (farmers, mine-
workers, small businessmen); regional groups; ethnic or reli-
gious groups; * and all sorts of interesting special institutional

4 This must be qualified in certain respects. For example, some of the
revenue and expenditure figures in budgets of governments which operate
nationalized industrics may simply reficce the day-to-day costs of carrying
on these industries — the costs of pig iron in the steel industry, for ex-
ample —and may inflate figures without reflecting appreciable changes or
even specific government controls over these monetary fows. ‘The ambiv-
alence in treatment of the “trade sector” by different government budgets
reflects the complexity of the problem.

5 E.g.. are government funds distributed to Catholic primary and second-
ary schools? Or, do Negroes bencfit from government welfave and educa-
tional expenditures?
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groups, such as the military, the clergy, landholders, or the
political elite itself, must be considered. In some general sense
we think of the distributive capability of a political system
increasing as its expenditures increase in amount and as the
range of individuals and groups receiving benefits broaden.
The distributive capability of a bureaucratic empire, for ex-
ample, may be limited to a moderate total level and be largely
confined to the members of the elite itselt. This would contrast
with a nation such as Sweden, where the government distrib-
utes an enormous range of goods and services to every member
of the society.

However, it is important to remember that the expenditures
of a political system represent only a part, although perhaps a
major part, of its distributions. Government jobs, for example,
may be seen as distributive, quite apart from the sheer fact of
the salaries. The taxation structure has its distributive aspects
as it levels income distribution and wealth in the society. Such
benefits as education may be highly important distributions,
involving and expanding the impact of the political system
upon the entire social stratification system of the society, Regu-
lations, too, may be viewed in their distributive aspect. What
constrains one individual or group may benefit another. The
political system may also distribute honors and statuses by
conferring knighthoods or medals of honor.

THE SYMBOLIC CAPABILITY

The symbolic capability is the rate of effective symbol flow
from the political system into the society and the international
environment. Symbolic outputs include affirmations of values
by elites; displays of flags, troops, and military ceremony; visits
by royalty or high officials; and statements of policy or intent
by political leaders, These may be seen, of course, as a kind of
distribution, but they take on a special character since they
have little immediate cost for the elites yet are highly depend-
ent on tapping popular beliefs, attitudes, and aspirations for
their effectiveness.

The eftectiveness of symbolic outputs of this kind is difficult
to measure, but political elites (and journalists and scholars)
often attempt to do so by counting crowds and audiences, by
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recording the strength and duration of applause, or by con-
ducting surveys of attitudes. Of course, symbolic output is not
the same thing as symbolic capability. The output of symbols
may cease to be edifying, menacing, or credible, or may even
stop being received. Royalty or high officials may be reviled,
statues may be thrown down from high places, television and
radio sets may be turned off. Or, as in the case of new nations,
the symbolism may have little if any resonance. Symbolic mes-
sages may be transmitted but not received. The symbols of
local authority may be the only ones granted legitimacy, while
the central symbol output may have little meaning or effect.
Thus, the activities of governments in making displays, build-
ing statues, and making speeches to the nation are not in them-
selves indicative of the capability level.

The significance of a high symbolic capability for a nation
should not be underestimated. Through the judicious creation
and exploitation of a set of powerful and popular symbols, the
political elites may be able to gain acceptance of policies which
they deem necessary but which are painful or unpopular. Re-
serves of support may be created or mobilized, as by Churchill’s
speeches during World War 11, Symbolic capability can mag-
nify the impact of certain governmental distributions or regu-
lations far beyond their physical effect on individual citizens.
Thus, signs on highways may be used to increase compliance
with traffic regulations. Similarly, the distributive and symbolic
capabilities can be used to reinforce one another. The redistri-
bution of land in Mexico during the regimes of presidents
Cirdenas and Camacho, for example, had an effect in building
support for the government which was many times greater
than mere promises of redistribution could have been. Bur it
also appears to have had an impact many times greater than
would seem to be justified by the actual amount of land
redistributed and the minimal improvement in actual peasant
living conditions it brought. The actual government distribu-
tion was enhanced by great symbolic attachment to the ideal
of land redistribution, The land redistribution in the 1930,
combined with the enhancement of strong nationalist symbols
by such actions as the government's expropriation of the
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American-owned oil industries in 1938, helped create a public
mood which brought the regime through the difficult economic
development periods of the 1940's and 1950's with a strong re-
serve of support.

THE RESPONSIVE CAPABILITY

While extractive, regulative, distributive, and symbolic capa-
bilities are ways of describing the pattern of outputs of the
political system into the internal and external environments,
the responsive capability is a relationship between inputs and
outputs. Responsiveness is of great concern for political scien-
tists in their normative, explanatory, and predictive analyses
ol political systems. Certainly many of the judgments we com-
monly make about dictatorships and democracies, tyrannical
progressive governments, are founded on some estimate of
responsiveness. Indeed, most modern political elites make ela-
borate claims to be giving the people “what they want,” re-
gardless of how responsive they may appear to observers, Some
sort of claim to ultimate responsiveness has come to replace
custom or religious belief as the legitimating grounds for
popular support and obedience.

In a sense every political system is “responsive” to some-
thing. The political system must be responding to some set of
internal or external pressures and demands. The more salient
questions are: To whom is the system responsive? In what
policy areas is it responsive? How does it manage to sustain
a pattern of responsive behavior? Thus, in a bureaucratic
empire the governmental activities may be at the whim of the
king or emperor or of his immediate staff, with little concern
to demands and pressures — if they exist — from other sources.
The political elites would then constitute almost the sole
source of political inputs. We would commonly characterize
such a system as having a low responsive capability, although
the specific sources of elite inputs would still be a matter for
interest and study.

In contrast, a political system with a highly developed set of
interest groups and political parties 1o which elites are sensi-
tive and responsive in policy making would represent a case of
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a highly developed responsive capability. But, of course, there
is a vast range of responsiveness falling between these two ex-
tremes, and we can only suggest a few of the possibilities in this
discussion.

We should be first concerned with considering what groups
are engaged in making demands on the political system and
what sort of responses the elites usually make to them. Thus,
demands may be confined to a small group of landholders, first
families, military officers, and members of the political elite,
such as has been traditionally the case in Latin America. Or
there may be a broad range of demands from most groups in
the society, but particular regional, ethnic, or religious groups
may be excluded from the political input process. Such is the
case of the Bantu in South Africa, who make up more than
two thirds of the population, and such was long the case of the
Negro in many parts of the United States.

Closely related to this question is the whole problem of the
mechanisms and channels of demand processing, which we have
discussed above. The structures and cultural attitudes under-
lying the performance of the internal conversion processes of
the political system have great influence on the responsive
capability. 1f certain well-organized, well-financed groups
have special channels of access to the political elites, then it is
likely that the system will be primarily responsive to their de-
mands and not to those of the masses. The masses may have to
become aroused to the point of violence and demonstration
before an impact is made.

One final point must be made about system responsiveness.
A political demand for certain needs may be met by the polit-
ical system in the form of a response which not only provides
certain immediare benefits, but institutionalizes the responsive-
ness of the system in that area. That is, the political elites
concede that the political structures have the responsibility
for meeting a certain kind of want or need, and set up specific
political roles and structures to meet the need on a continuing
basis. Subsequent response then becomes automatic. It may
be that the individuals or groups in question may still have to
request that government intervention be initiated, or may have
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to show that they meet certain criteria, such as having been un-
employed for six weeks to obtain unemployment compensa-
tion, Or the response may be geared directly to some given
measure of need and the bureaucracy obtains the information
showing that performance in that area is necessary. The po-
licemen on the beat or the food inspectors of the Depart-
ment of Agriculture keep at their regulatory activities even if
no specific complaints are made — although they generally
continue to be responsive to demands, and perhaps more zeal-
ous in their activities, because of them. But the point is that
responsiveness may be institutionalized so that new demands
are not necessary to insure continued output response Lo a
need.®

DOMESTIC AND INTERNATIONAL CAPABILITY

We have referred constantly to the fact that political systems
interact both with their domestic societies and with political
systems in the international environment. We need to look at
political systems, then, not only in terms of their domestic
performance, but also in terms of their international perform-
ance. At least in the beginning we can use the same categories
of capability to analyze the international behavior of political
systems. Thus, we can spcak of the international extractive
capability as meaning such things as income from international
wrade or foreign tourists, profit from the investment of capital
abroad, tributes and reparations drawn from foreign countries,
and even levies on the services of foreign peoples, as aspects of
the international extractive capability of a political system.
Similarly, we may speak of the international regulative capa-
bility of a political system, meaning the extent to which a
political system penetrates another one and controls its politics
and public policy. There have been enough cases of puppet and
satellite regimes in recent decades to make clear that the pene-

8 Sidney Verba, in fact, suggests four stages in un “ideal type, short-range
crisis” cycle: a change in the environment of the political system, designa-
tion of that change as political in its consequences, government purform-
ance in response to the newly defined political problem, and ingtitution-
alization of the response pattern. Unpublished manuseript, 1965,
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tration of one political system by another is a common phe-
nomenon.”

The international distributive capability might take the
form of subsidies, grants, and loans, and technical assistance
such as is provided by American, British, French, Russian, and
Chinese governmental agencies. The international symbolic
capability is a measure of the effectiveness of the flow of sym-
bols, images, policy statements, and the like from one country
to other countries. Agencies of the American government ate
constantly concerned with the question of American prestige
abroad. The foreign press is carefully read and the foreign
radio broadcasts monitored; surveys of public opinion are
made in foreign countries and a kind of prestige barometer is
read periodically. American concern with its prestige abroad is
at least in part based on the assumption that other components
of our international capability are dependent on foreign opin-
ion and foreign attitudes, and that these are affected by what
we do and say. We assume that voting support in the United
Nations, support of our diplomacy, and even military support,
are in some measure related to our international symbolic
capability.

We have also to concern ourselves with the input aspect of
international capability. The international extractive, regula-
tive, distributive, and symbolic capabilities of one political sys-
tem may take the form of inputs of demand and support into
another political system. The relation between inputs emanat-
ing from other political systems in the international environ-
ment and outputs of a given political system into the interna-
tional environment may be viewed as the international respon-
sive capability of that political system. Examination of the
flow of action from the British system into the international
environment and from the international environment into the
British system will enable us to characterize its international
capability according to a variety of dimensions, Thus, an ac-
commodative international capability would be one in which

7 The extreme case would be James Rosenau’s example of the “pene-
trated polity.” “Theories and Pre-Theories of International Politics,” un-
published manuscript, 1965,
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demands made on other political systems are in some propor-
tion to compliance with demands which other political systems
make upon it. The study of the different patterns of interaction
among political systems according to these categories of capa-
bilities should enable us to be much more discriminating than
has been the case in the past in characterizing and distinguish-
ing between the foreign policies of different political systems.

Just as we have suggested that there is an important set of
relationships between one order of capability and another in
relation to the domestic environment, so also must we appre-
ciate the fact that there is some relationship between patterns
of domestic capability and patterns of international capability.
A system with a high resource extraction capability at home,
may also be able to demand much from other nations. But,
again, we must be very cautious in thinking of the relationship
between domestic and international capability. The Romans
extracied resources from their empire and distributed food
and entertainment to their unruly urban population. Totali-
tarian systems which are not at all responsive to demands
emanating from their own societies may, when their security
is at stake, be moderately responsive to the demands which
other political systems make upon them. What we are suggest-
ing is that international capability cannot be directly inferred
from domestic capability, nor can the domestic capability be
inferred from the international, although there may be impor-
tant links between the two. We have to look at the actual flow
which takes place and ascertain what these relations really are
in given cases and given types of circumstances.

FACTORS AFFECTING CAPABILITY

The goals and actions of the political elites are a major fac-
tor in shaping capability patterns. Political structures do not
fluctuate blindly in response to pressures and demands. The
human beings who perform elite roles have goals and fears,
perceptions and beliefs, Elite responses to societal and interna-
tional inputs of demand and support are a major factor affect-
ing levels and patterns of capability. Broadly speaking, elite
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responses to inputs or demands may take the form of repres-
sion, indifference, substitution, or accommodation. Repression
of demands will require an increase in the regulative capability
of the political system. Indifference or lack of awareness may
result in a buildup of pressure on the political system, pro-
ducing more intense demands which may make later responses
more difficult. Substitutive responses may take the form, for
example, of diverting groups from their demands for increased
participation or welfare by gratifying their needs and demands
for national identity through an aggressive foreign policy. An-
other substitutive response might take the form of providing
increases in welfare without gratifying demands for increased
participation and democratization. Accommodative responses
on the part of the elite take the form of either outputs or
structural changes which in some measure satisfy the demands
on the political system. We are not treating these varieties of
elite response to demand in any detail, but simply referring to
them as a way of demonstrating the great importance of elite
reactions to demands in the development of political system
capabilities. We are concerned here with the role of the poli-
tician and of the statesman in shaping the performance and
process of political systems.

A second factor affecting capabilities are the material re-
sources required for the performance of the political system.
The extraction of services from the population depends on the
size of the population, its skills, and its motivation. Planes and
ships cannot be built if there is no iron or coal. Political sys-
tems have engaged in wars just to obtain such resources as
iron and oil reserves or waterways. Obviously, if a system faces
the depletion of a crucial material resource, its capabilities are
likely to be affected. In a nation where 90 per cent of foreign
exchange depends on a single agricultural product or mineral
resource, it may be impossible to maintain a stable extractive
capability, which may in turn weaken other capabilities.

A third factor affecting capability is the organizational ap-
paratus of the political system. A system with a well-developed
and effective burcauaracy, for example, can sustain levels and
ranges of performance impossible in a system depending on a
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more primitive officialdom. One of the characteristics of mod-
ern political systems is that the presence of differentiated and
specialized political structures and of secular cultural patterns
makes it possible for such systems to attain and sustain high
capability levels in many areas. In modern systems not only is
capability level higher on a day-to-day basis, but the range it-
self is greater. The system may be characterized as having a
high level of versatility. It can shift its outputs to deal with
various sorts of fluctuations in the environment without major
structural and attitude changes. Such was the case when
Britain met unemployment with corresponding levels of social
welfare distribution. The modern political system has much
more flexibility in dealing with the various problems which it
may confront. Needless to say, particular patterns of socializa-
tion and recruitment are needed to maintain the trained per-
sonnel for such organizational resources.

Finally, levels of support affect the performance of the politi-
cal system. The system needs to be able to draw on popular
support for its activities if it is to sustain them at given levels
of effectiveness and efficiency. Low levels of support or compli-
ance reflected in tax evasion or civil disobedience hinder the
development of high levels of capability. By the same token,
decline in support levels for certain activities affects capabili-
ties. The military effectiveness of an army declines with great
rapidity when the soldiers decide to descrt or simply not to
fight. One of the great problems faced by the “transitional”
nation is that loyalties are given to tribe or clan and not to the
national system and its goals. This makes it very difficult to
achieve goals such as agricultural improvement without first
thoroughly resocializing the peasantry and perhaps using co-
ercion in the process.

CAPABILITIES AND POLITICAL DEVELOPMENT

The analysis of the capabilities of political systems, including
potential capability and the support bases of capability, pro-
vides a useful conceptual tool for the study of political devel-
opment. There is a logic to the process of development. A
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system must have adequate capabilities of extraction and regula-
tion before it can begin to distribute resources. At an even
more basic level, we suggest that structural differentiation and
secularization are prerequisites to the development of higher
levels of extraction and regulation. The development of struc-
tures to perform the conversion functions— interest groups
and parties to convey demands, and bureaucracies to imple-
ment them — links together the different levels of development
of system performance.

But in addition to allowing us to study political develop-
ment in these very general requisite terms, the analysis of capa-
bilities also enables us to explain and even to predict cycles
of shortrange and long-range change in response to various
kinds of environmental pressures. Without undertaking a sys-
tematic analysis of all the causes and sorts of change, let us
conclude this discussion by examining two cases in which capa-
bility analysis might lead us to predict new crises for the system
and the possible system responses in developing new capability
levels.

First, we might consider the case of a system such as that of
Venezuela, which is highly dependent on the export of a single
commodity, petroleum, for the maintenance of its extractive
capability and of its living standards. Let us suppose that
geological reports suggest that, at the projected use rates, the oil
will run out in twenty years. Such a prediction suggests that
unless new sources of national wealth are found, the system
will face a severe crisis. The extractive capability of the politi-
cal systemn will drop sharply, forcing a cutback in various wel-
fare and land-redistribution programs. At the same time, in-
comes will decline and unemployment will rise. The economic
system, in other words, will be unable to maintain its present
level of performance. As a consequence, important pressures
will be placed on the political system to meet these economic
problems at the same time that its own extractive capability
is declining. Since the Venezuelan system is at present function-
ing under considerable pressure and threat, which requires a
high level of responsiveness and distribution, we can predict
that the present level of performance will not be adequate to
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deal with new pressures unless some solution for the basic
economic problem can be found.,

Capability analysis suggests several possibilities of coping
with the problem. The system might cut back on its distribu-
tive activities but step up its flow of symbolic activities, resort-
ing to a propaganda of nationalism and anti-Americanism. Or
it might increase its regulative capability very markedly, sup-
pressing demands for government action and suppressing
anomic or organized violence with force. Finally, the system
might face a complete restructuring of its conversion functions
as well as of its capabilities. That is, the present form of gov-
ernment might be overthrown and a Communist or rightist
authoritarian regime based on a new set of structures be put
in its place.

I we had a good analysis of the capabilities of the Venezu-
elan political system, we could perhaps predict the probability
of any of these various developments. An analysis of the depth
and quality of support, for example, might suggest the proba-
bility that people would be willing to tighten their belts to
accept symbolic outputs in place of economic and distributive
performance. If this did not appear to be the case, then the
elites would be well advised to seek other ways of increasing
their capability levels. They might seek to diversify their econ-
omy, to increase their police and military forces, to seek sources
of international aid, or any combination of these approaches.
Capability analysis can improve our capacity to anticipate
loads or pressures on political systems, and can help us under-
stand how different elite responses might cope with these pres-
sures and how these responses in turn might affect the
structure, culture, and performance of political systems.

A second case for analysis is provided by the process of ur-
banization and social mobilization which is taking place in
many of the underdeveloped or transitional nations of the
world today. In these nations, as individuals are moving from
rural to urban areas, they are being exposed o new scis of
vialues and new possibilities of life and eomloyt, Traditional
patterns of behavior — social, economig, religious, familial, and
political — are being broken dewn in the process New needy
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are created as thousands of human beings move into situations
of close personal contact for which their childhood training
has not prepared them. The cities need water, sewage dis-
posal, police, and food-distribution systems. The inhabitants
need to adapt to new patterns of life for which their old habits
have provided little preparation. Although family and kinship
ties have often to some extent survived, the way of life which
they have handed down from generation to generation is no
longer so appropriate as it once was. And in many cases the
family and all the old bonds of social control and regularized
interaction have been destroyed. At the same time that new
needs emerge, so too do new aspirations. Not only is there ex-
posure through word of mouth and media of mass communica-
tion, but the new urbanite can see with his own eyes the life
of the wealthy. The contrast between the slum and other areas
is painfully clear.

The phenomenon of urbanization, industrialization, and ex-
posure to modernity has enormous consequences for the politi-
cal system. On the resource and organization side, the process
creates potential capability and support if these free-foating
individuals, their traditional ties and habits loosened by their
experiences, can be trained and utilized for a host of modern
secular activities. But at the same time, this shifting environ-
ment is likely to place demands on the system far greater than
can be accommodated in the short run. The new needs and
new aspirations confront the political system with a set of in-
tense demands, for the other social systems are no longer
capable of meeting the stresses placed on them. The family, if
it exists, is not capable of training the young for their new life;
the old ways of trade and of agriculture are not suitable for the
urban industrial economy, and the old forms of community
life cannot meet urban community needs. Because of this,
there is great pressure on the political system to build schools,
to create a modern economy, to provide community services,
and to distribute food and shelter to the poor. The political
system is confronted by an intense and cumulative load,

Although we cannot in general predict the precise magni-
tude and impact of the pressure, the social indicators of mo-
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bilization ® predict almost certainly that these pressures will
emerge or will intensify. Our analysis of the capabilities of a
transitional political system indicates the degree to which it
will be able to cope with these pressures at its present levels.
If it has great resources and a well-developed distributive pro-
gram geared to meet increasing demands, if it has pilot com-
munity-organization programs and trained personnel, if it has
educational facilities geared to expansion, if it has strong
police and military forces, if it has a pervasive and sensi-
tive political infrastructure (such as a well-organized political
party), if it has a strong and acceptable set of national symbols
(usually including a magnetic leader), then we might predict
that the present system may be able to cope with the envi-
ronmental pressures without discontinuous or revolutionary
change.

In practice, of course, most transitional nations do not have
these actual and potential capabilities. They do not have them
because they ave transitional, because to develop such capabil-
ity levels requires the structural differentiation and cultural
secularization, the resources, skills, and motivations, character-
istic of madern societies. It is one of the advantages of a nation
such as India that her British experience left her a trained
bureaucracy, a well-educated and well-trained political clite,
and a strong party organization with a charismatic leader.
Even so, the forces impinging on the Indian political system
threaten to load it faster than its capabilities, structures, and
processes can adapt. Since many of the new nations have to
cope with similar problems without these initial advantages,

8 Deutsch, “Social Mobilization,” op, cit., utilizes the following indica-
tors: Gress National Product, Gross National Product per capita, popula-
tion, percentage of population in radio audience, percentage literate,
percentage of work force in nonagricultural occupations, and percentage of
population in urban areas. He examines shifts and rates of growth in these
indicators and combines the last four to derive an index of “exposure to
modernity.” See pp. 393 . Russett ¢t al., op. cit., use the following indica-
tors to suggest “stages of cconomic and political development™: G.N.P. per
capita, per cent population in cities over 20,000, per cent of literate adults,
higher education per 100,000 population, inhabitants per physician, radios
per 1.000, per cent voting in elections, per cent of the 15-10-64 age popula-

tion in military, central government expenditure as a per cent of G.IN.P.
Sce pp. 293 If.
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it is no wonder that their political systems tend to be so un-
stable, They find it most difficult to develop capabilities which
can cope with the increasing pressures, even with the help of
loans and aid from the international environment.

One of the common patterns of political instability among
the new and modernizing nations has been to shift from a
capability pattern emphasizing distributiveness and respon-
siveness to one emphasizing regulation and symbolic satisfac-
tion. The political changes which took place in Ghana in the
last years before Nkrumah's overthrow can be viewed from this
perspective.® A nation’s elites may believe that they can achieve
a more stable equilibrium and can better sustain their position
through authoritarian repression and symbol manipulation.
They may dispair of trying to juggle the nation’s slender ex-
tractive resources so as to satisty present welfare demands while
still investing in economic growth to provide for future de-
mands The shift to an authoritarian pattern must be recog-
nized as one of the typical developmental patterns of the new
nations. From the point of view of democratic aspirations, the
costs of this shift may be great. Elite and popular attitudes may
be developed which will make it difficult to reverse the pattern
to one of greater responsiveness. However, given the over-
whelming load to which these systems are subjected, attaining
any stable equilibrium, let alone a responsive one, is apt to be
a prolonged and difficult process.

9 See the discussion of Ghana in Chapter X, pp. 287-201.



CHAPTER IX

Types of Political Systems:

Primitive and Traditional

WE coME FINALLY to the age-old concern of political science
with the varieties of political systems and with their growth
and development. Most political theorists from Plato and
Aristotle on have dealt in some way with these two problems.
Aristotle’s classification of forms of political authority has been
repeated again and again with variations by many political
theorists.

Aristotle proposed a sixfold classification based upon two
dimensions. He distinguishes between rule by one man, rule by
the few, and rule by the many. He further distinguishes be-
tween rule in the interest of the whole society and rule in the
interest of the ruler or ruling group. Thus, in monarchy the
king uses his power in the interest of the whole society, and in
tyranny the ruler uses his power for his own interests. In aris-
tocracy the few act in the interest of the whole society (in other
words, are virtuous), and in oligarchy the wealthy or those of
“high” birth use their power in their own interests. In polity
the many act in the interests of the whole society, and in
democracy the many {usually the poor) act in their own inter-
ests and suppress the rights of the minority. He refers to politi-
cal systems which combine oligarchic and democratic elements
as “mixed constitutions,”

213
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Aristotle then goes on to discuss the dynamics of change
from one form of political system to another. He offers in-
genious arguments and some evidence from history as to why
monarchy turns into aristocracy; aristocracy degenerates into
oligarchy; oligarchy, into tyranny; and tyranny, into democ-
racy.! This Aristotelian scheme of political classification and
theory of political development must seem rather simple to
modern students of politics, but the fundamental questions
which Aristotle asked and sought to answer are still the ones
that each generation of students of politics must seek to answer.
As Robert Dahl quite correctly points out, each generation will
answer them in its own way.

Dahl complicates the Aristotelian classification by adding
“subsystem autonomy’ as a dichotomized dimension. He is
concerned with distinguishing between structurally differen-
tiated systems in which the subsystems (political parties, pres-
sure groups, courts, and the like) have autonomy, and those in
which the subsystems are subordinated and controlled. His
scheme ends up with sixteen cells. Dahl’s scheme and the one
used here have much in common.2

When Aristotle wrote his Politics, he was seeking to work
out a conception of political systems and political change
based upon the experience of the relatively civilized Greek
city-states. Though he does treat the forms of kingship in the
Orient to a limited extent, his scheme is almost entirely based
upon Greek experience with the small city-state. Students of

politics in the contemporary world cannot avoid a more uni-
versal confrontation encompassing all of man's experience with
politics in all parts of the contemporary world as well as in
the past. The independent nation has become a nearly uni-
versal phenomenon. The past several decades have seen a na-
tional explosion on the continents of Asia and Alrica. This has

1 Aristotle, Politics, Rackham translation (London: Wm. Heincmann,
Lid., 1932), Book 3, pp. 259-260. Actually, Aristotle’s classification of politi-
cal systems is more complicated than this. Thus, he isolates four varieties
of oligarchy and five varieties of democracy based on the economic char-
acteristics and stratification of the population. See Book VI.

2 Robert A. Dahl, Modern Political Analysis (Englewood Cliffs: Prentice-
Hall, Inc., 1963), pp. 25 fi.
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produced an extraordinary confusion of cultures, and mixtures
of archaic and modern institutional forms. In some way this
confusion must be brought to order, and the capacity to ex-
plain and predict must be reaffirmed. Our contribution to these
themes is an eclectic one — it draws heavily on the work of
Aristotle and others of the classic tradition of political theory,
on Max Weber, Carl Friedrich, S. N. Eisenstadt, Robert Dahl,
Edward Shils, David Easton, James Coleman, David Apter, and
Seymour M. Lipset, as well as many others. It also draws on
contemporary sociological and systems theory, on Talcott Par-
sons, Marion Levy, Jr,, and Karl Deutsch.

What we will suggest is a classification oriented around the
themes of increasing structural diffexentiation and cultural
secularization. We will not repeat the naiveté of Enlighten-
ment theorists regarding the evolutionary progression in po-
litical systems from traditional patterns to constitutional and
democratic forms. Rather, we shall argue that the earlier his-
torical experience of political systems as well as the environ-
mental challenges to which they are currently exposed affect
their propensities for change and set limits on the ways in
which they can change.

In the same sense, when we talk about different kinds of
political systems, we are not arguing that one class of political
system is “better” than another. We are simply arguing that
one political system differs from another in certain specified
ways and that these differences are subject to measurement in
the empirical sense of the term. What ethical judgments one
wishes to make about the differences in the properties of po-
litical systems is a second and very important question. Indeed,
it is so important that we would require another book to deal
with it adequately. What we would suggest is that a good book
on the ethical analysis of political systems needs to be in-
formed by solid research on the properties of political systems.

We propose to divide political systems into three classes,
according to the degree of structural differentiation and cul-
tural secularization. These classes are (1) systems with inter-
mittent political structures, in which there is a minimum of
structural differentiation and a concomitant diffuse, parochial
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culture; (2) systems with differentiated governmental-political
structures, characterized on the attitudinal side by the spread
of what we have called a “subject” culture; and (3) systems in
which differentiated political infrastructures (political parties,
interest groups, and media of mass communication) have de-
veloped along with some form of participant political culture.
Within each major category several subcaregories further dis-
tinguish the systems according to degree of structural differ-
entiation, structural autonomy, secularization, and the like.
These will be spelled out in detail subsequently, but the table
on page 217 sets forth the three classes and their subclasses,
with examples of each type of system in parentheses.

In this chapter we shall discuss the first two classes of politi-
cal systems, examining for illustrative purposes some examples
of the more important and widepread subcategories. Rather
than expanding the analysis of the typology at this point, we
shall discuss the various categories and the distinguishing and
related characteristics as we proceed. 1t is clear, however, that
this classification scheme, like any such scheme, states the dif-
ferences more sharply than reality would warrant. It would
not be correct, for example, to say that Classes I and II have
no political infrastructure. We shall show in this chapter how
the Fskimo communities, the patrimonial kingdoms, and the
bureaucratic empires have handled problems of communica-
tion, interest articulation, and interest aggregation, and de-
scribe the structures which perform these political functions
in these primitive and traditional systems. The important
point to stress about the first two classes of political systems,
however, is that political functions are handled intermittently
and diffusely by social structures such as kinship or status
groups, or by governmental roles and structures such as sub-
chiefs, village heads, district chiefs, and councils of various
kinds.

The classification scheme itself is closely related to the proh-
lem of political development and change. Not only is the clas-
sification based on a pair of more or less continuous major
variables which are closely associated with one another — dif-
ferentiation and secularization — but the changes in these vari-
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CLASSIFICATION OF POLITICAL SYSTEMS ACCORDING
TO DEGREE OF STRUCTURAL DIFFERENTIATION AND
CULTURAL SECULARIZATION

L. PRIMITIVE SYSTEMS:
INTERMITTENT POLITICAL STRUCTURES
A. Primitive Bands (Bergdama)
B. Segmentary Systems (Nuer)
C. Pyramidal Systems (Ashanti)

I1. TRADITIONAL SYSTEMS:
DIFFERENTIATED GOVERNMENTAL-
POLITICAL STRUCTURES

A. Patrimonial Systems (Ouagadougou)
B. Centralized Bureaucratic (Inca, Tudor England, Ethiopia)
C. Feudal Political Systems (Twelfth-century Franee)

IIl. MODERN SYSTEMS:
DIFFERENTIATED POLITICAL INFRASTRUCTURES
A. Sccularized City-States:
Limited Differentiation (4 thens)
B. Mobilized Modern Systems:
High Differentiation and Secularization
1. Democratic Systems:
Subsystem Autonomy and Participant Gulture
a. High Subsystem Autonomy (Britain)
b. Limited Subsystem Autonomy (Fourth Republic France)
<. Low Subsystem Autonomy (Mexice)
2. Authoritarian Systems:
Subsystem Control and Subject-Participant Culture
a. Radical Totalitaxian (U.5.5.R.)
b. Conservative Totalitarian (Nazxi Germany)
¢, Conservative Authoritarian (Spain)
. Medcrnizing Authoritarian (Erazil)
C. Premobilized Modern Systems:
Limited Differentiation and Secularization
1. Premobilized Authoritarian (Ghana)
2. Premobilized Democratic (Nigeria prior to January 1966)

ables are associated with a whole pattern of development of
capability and response to various envivonmental pressures
and internal aspirations. Although historical appearance was
not itself a basis of dassification, it is no accident that most
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systems in Classes I and I are historical systems, and that Class
111 is largely composed of modern or modernizing systems. The
reason for this loose dichotomization seems to be that the ca-
pacity of intermittent systems to deal with complex problems,
including expansion of neighbors, is very limited. Nor can sys-
tems of Class 11, with differentiated output structures only, cope
well with the internal demands rising from economic secu-
larization and differentiation or from the example of prosper-
ity and participation in other systems. Only in a few cases have
such systems managed to survive in today's world. The Ethi-
opian case is a rare one, and it is generally agreed that the
winds of change have not yet begun to blow behind her fron-
tiers. We shall, however, return to this problem in more detail
in Chapters X and XI.

(I) INTERMITTENT POLITICAL STRUCTURES:
PRIMITIVE POLITICAL SYSTEMS

Primitive political systems, such as those of the Eskimos, the
desert Bedouins, or the Bergdama bands of southwest Africa,
are characterized by minimal role differentiation and cultural
secularization. There may be a headman, or a headman and a
shaman, but both of these are diffuse multisystem roles. The
headman, for example, may combine the roles of economic,
political, and religious leader. Intermittent political systems
are usually small enough to be constituted of direct face-to-face
groups. The minimal degree of role differentiation in political

# Thus Donald N. Levine found, in a 1959-1960 survey, that 67 per cent
of Ethiopian secondary school seniors identifying themselves as Amhara —
the ruling people and dominant culture — maintained that “one should
always obey the order of a superior.” The reasons given emphasized that
unquestioning obedience to a superior was a virtue, a duty, and a religious
imperative, The dominance of such traditional subject attitudes among
cven educated youth is as indicative of Ethiopia's unusually undeveloped
and isolated position as her lack of associational interest groups, political
parties, and modern communications media —and it helps to explain the
absence of a differentiated infrastructure, Sce Donald N, Levine, “Ethiopia:
Identity, Authority, and Realism,” in Lucian W. Pyc and Sidney Verba
(eds.), Political Culture and Political Develofmnent (Princeton: Princeton
University Press, 1965), pp. 251 ff. Also see the discussion of efforts to de-
velop Ethiopia without building a specialized infrastructure — Chapier
V above,
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action is paralleled by minimal role differentiation in eco-
nomic and religious action.

To illustrate, let us imagine a Bergdama band sitting around
an evening campfire somewhere in the mountains of southwest
Alrica alter the completion of the evening meal.* The group
might be discussing plans for hunting-and-gathering activities
during the following day, a discussion in which the headman
may take the leading role but in which other adult males take
active part. In this context the headman and the adult males
may be making economic decisions. They may invoke spirits to
insure the success of the next day’s operations. In this connec-
tion they would be acting as the religious subsystem of the
society. Finally a disagreement among the adult males about
the appropriate course of action, or a quarrel about a woman,
may bring the political subsystem into operation. Here, when
the order of the society is threatened by a quarrel, there may
be a threat, either overt or implied, of compulsion against the
offending member or members.

These primitive bands tend to be omnifunctional social sys-
tems. There are no clear boundaries between the economic, the
political, and the religious systems of action. To be sure, re-
ligious, political, and economic action differ in substance and
in structure; but changes in the division of labor and in orien-
tation appropriate for these different forms of social action are
intermittent. The boundaries between them are not drawn
with any clarity, nor is there any clear awareness among the
members of these societies of the shift from one form of action
to the other.

Conversion Functions. Nevertheless, one can characterize
even so simple a system as this according to our three-level
scheme of functional analysis which we discussed at an earlier
point. Thus, we can speak of the conversion functions, the sys-
tem maintenance and adaptation functions, and the capabili-
ties of intermittent political systems.

An illustration of the conversion processes of an intermittent
political system can be found in the execution of an incorri-

4 See 1. Schapera, Government and Politics in Tribal Societies (London:
Watts, 1956).
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gible offender against customary rules of behavior in Eskimo
communities.® There is a rule in Eskimo society that persons
who engage in repeatedly disruptive activities such as acts of
violence or theft against other members may be dealt with by
an executioner or a group of executioners. The process by
means of which this rule has been adopted in Eskimo society
has been a long and gradual one. Over tme, the group as a
whole has come to formulate the kinds of action which are
subject to this form of sanction and the methods appropriate
for enforcing it,

If in a particular Eskimo community an individual emerges
as a habitual thief, a point might be reached at which the
application of this rule becomes appropriate. But before this
occurs, there is something like an adjudicative process as the
adult members of the society deliberate with one another about
the behavior of the disruptive member. An executioner may be
designated or may volunteer, and on the appropriate occasion
may enforce the rule by killing the offending member. If we
were examining this process closely, we would observe all the
functions of the political system being performed. The proc-
esses of communication, of articulation of different points of
view, and of aggregation of these points of view into alterna-
tive courses of action might be distinguished; and we might
observe processes leading to the adjudication and the enforce-
ment of the decision.

It is, of course, a subtle matter to tease out these different
processes in simpler societies where there are relatively few
specialized roles. The important thing to keep in mind is that
these very simple political systems are susceptible of being
analyzed with the same kind of conversion scheme that one
uses for the most highly differentiated and secularized politi-
cal systems. Thus, one can speak of the Bergdama band and
the modern democratic political system as both being political
systems, just as one can speak ol the amoeba and the vertebrate
as both being biological forms.

Systern Maintenance and Adaptation. It is also possible to

» Adamson Hoebel, The Law of Primitive Man (Cambridge: Harvard
University Press, 1954), pp. 67 ff.
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describe these simple societies in terms of their system mainte-
nance and adaptive characteristics. The recruitment processes
are minimal, of course, since there is relatively little role differ-
entiation. Nevertheless, there is some differentiation of roles
in the economic, religious, and political subsystems of the
society according to sex and age. There are well-understood
ways for recruiting the headman or the shaman. Thus, among
the Eskimos the headman is selected quite informally on the
basis of his ability in organizing hunting and fishing activities.
The incumbents of this role may change with some frequency,
according to differences in the abilities of the adult males in
the group. It is also possible to describe how members of prim-
itive and rraditional socicties are socialized into the particular
sets of orientations and attitudes appropriate to their roles in
the political system.

Capabilities. One can also analyze intermittent political sys-
tems according to their performance, or capability patterns.
Thus, one can describe the extractive capability of the Berg-
dama band as they engage in their hunting-and-gathering oper-
ations, The headman may be entitled to a larger share of the
yield, but he may decide on distriburing the portions among
the other members of the band. The headman and the adult
males may regulate their own behavior and the behavior of
the women and the younger children. They may regulate mar-
riage and marital relations, make and enforce plans for hunt-
ing and gathering, and make decisions about defense against
attacks from other bands in the same area. In the processes of
decision making, the headman and the adult males may sound
out opinion of other members of the society and may take
these opinions and demands into account. Thus, one can recog-
nize a form of the responsive capability in these intermittent
political systems.

Ome can say of primitive political systems that though they
have all the capabilities which are to be found in the more
elaborate and complicated types of political systems, they have
relatively lttle ability to adapt to new and difficult situations.
It is not accidental that the intermittent political systems still
in existence in the modern world are located on the periphery
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of the habitable parts of the globe. The Eskimo bands are to
be found in the relatively inhospitable areas of the Arctic; the
Bedouin in the Arabian desert; and the Bergdama bands in
the mountains of southwest Africa. The capabilities of these
societies are small in terms of the resources which they can
control and mobilize. And they are unable to compete efiec-
tively with and to defend themselves against more complicated
societies and political systems.

The anthropologists tell us of a somewhat more complex
type of intermittent political system, the segmentary system.
A segmentary political system consists of a number of autono-
mous kinship or lineage units, all belonging to a common
tribe. The tribe itself has no explicit political organization or
structure, and each one of the component lineage segments is
a self-governing unit. However, when conflicts arise between
members of different scgments of these tribes, some informal
political machinery becomes available which makes it possible
to resolve disputes and conflicts of this kind without too serious
a disruption of safety and order. There may be a meeting of
headmen or of elders from the two disputing segments, and a
solution of the dispute may be recommended and in some sense
enforced.b

The segmentary lineage system is more complex than the
simple band which may or may not be patriarchal in form.
Apter distinguishes another level of intermittent political struc-
ture, which is more differentiated than the segmentary system.
This is what he calls the pyramidal system, in which there are
several layers of authority (chiefs and subchiefs), but in which
the local units tend to have the same powers as the central,
paramount chief. Apter gives the kingdom of Ashanti as an
example.” This contrasts with the hierarchical system of au-
thority, which is more centralized and is the same as Weber's

8 Lucy Mair, Primitive Government (Baltimore: Penguin Books, Inc.,
1962), pp. 61 ff.

7 David Apter, The Political Kingdom in Uganda (Princeton: Princeton
University Press, 1961), pp. 86 ff. Apter cites Aidan Southall’s study The
Alur (Cambridge: W, Heffer & Sons, Ltd,, 1953) for a discussion of this type
of political system.
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patrimonial system of authority. Apter uses the kingdom of Bu-
ganda as an example of hierarchical, or patrimonial, authority.

(1) DIFFERENTIATED GOVERNMENTAL-POLITICAL
STRUCTURES:
(A) PATRIMONIAL SYSTEMS

Patrimonial political systems are those in which there are
specialized political elites such as kings, subchiefs, and a rela-
tively specialized officialdom. They are called patrimonial be-
cause all, or most, of these offices are located in the ruler’s
household. Some of these systems have been very large, as was
that of Egypt under the Pharaohs. “Thus the whole country
and its government werc constituted as one vast patriarchal
household of the Pharaoh . . . the army was equipped and
maintained out of the royal storehouses. . . . Originally Egyp-
tian officialdom appears to have been recruited from the per-
sonal dependents of the king. . ..”® In recent times the
kingdoms of East and West Africa were of this patrimonial
type.

The founding myths of many patrimonial systems suggest
that they developed out of situations in which a particular
lineage group would cstablish control over other clans in the
same area, or out of situations in which a wandering, militarily
powerful band would conquer less powerful groups and sub-
ject them to permanent control.

THE KINGDOM OF OUAGADOUGOU

It may be useful to take a closer look at a patrimonial politi-
cal system of the kind encountered by the European powers
in their drive for the control of Africa in the nineteenth cen-
tury. We choose the kingdom of Ouagadougou because its po-
litical system has been described effectively and in great detail.?
According to myth this kingdom was founded some forty gen-
erations ago (sometime in the fourteenth century) by a small

8 Reinhard Bendix, Max Weber: An Intellectual Portrait (New York:
Doubleday & Company, Inc.. 1960), pp. 534 fi.

9 F. P. Skinuner, The Mossi of the Upper Volta (Stanford: Stanford Uni-
versity Press, 1964).
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conquest group which subjected native tribes in the Upper
Volta area of West Africa to their control. The system which
evolved had four levels of authority hierarchically subordi-
nated to the royal court. The basic unit was the extended
family living in a village compound and subject to the author-
ity of the oldest male. The compounds were organized in vil-
lages under the authority of a village chief. These, in turn,
were under the authority of district chiefs, who were subject
to the control of provincial ministers under the ultimate con-
trol of the king.

Conversion Functions. Let us examine first the conversion
processes of this patrimonial kingdom — the pattern of How of
inputs and outputs. Demands for political action, which we
call interest articulation, were made by the elders of the ex-
tended family compounds to the village chiefs. The chiefs, in
turn, could request action of various kinds of the district chiefs,
who could respond to these demands or transmit them to the
provincial ministers and the royal court. At each level of au-
thority, there were councils which might be viewed as per-
forming aggregative functions as they heard complaints and
deliberated over appropriate courses of action. Thus, the flow
of demands into the political system was not handled by spe-
cialized political structures such as interest groups or political
parties, but rather by the governmental officials, or family or
lineage heads at each level of the political system. It is impor-
tant to keep this in mind, since the lack of differentiation of
political infrastructure is the major distinction between tradi-
tional systems (Classes I and II in our typology) and modern
or modernizing political systems.

Ouagadougou was a traditional political system in the sense
that law making or rule making was not viewed as a legitimate
function of the political system. It tended to be a derivative
of the rule-application and rule-adjudication {unctions. In the
course of the deliberations of the councils in the villages, the
districts, and the central organs of the political system, and
through the application of custom to specific cases, general
rules emerged and slowly were claborated and changed as the
kingdom encountered and coped with novel problems.
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There was some slight differentiation of a communications
structure, When it came to transmitting official orders and mes-
sages from the higher levels of authority to the lower levels,
specialized communicaiors or messengers were employed. Thus,
in the royal court there was a group of servants who were used
for the purpose of transmitting information and orders from
the center to the districts and villages. The existence of this
corps of specialized messengers served the purpose of avoiding
face-to-face contact between powerful men. The use of a mes-
senger had the effect of saving the face of the recipient of the
communication when it involved a direct order or a punish-
ment. In other words, the development of this primitive spe-
cialized system of communication was a device intended to
neutralize the political communication process. 1t is said that
the king sometimes executed messengers when they brought
bad news, which suggests the difficulty of separating the chan-
nel of communication or the instrument of communication
from the particular message that it conveyed. But if neutraliza-
tion of communication was 2 difficult problem for the kingdom
of Ouagadougou, we should appreciate the fact that such neu-
tralization has not been fully attained in the most modern of
political systems, where political leaders constantly appraise
the source of information before giving it credibility. The
communications function in Ouagadougou was also handled
by compound and lineage elders, village chiefs, district chiefs,
and the central administration.

The enforcement of rules in this kingdom was handled
through a relatively specialized officialdom consisting of police
officers, tax gatherers, treasurers, military officers, messengers,
the various officials responsible for the maintenance of the
court, and the attendants on the king. The adjudication of
rules was handled by the chief officials at each level of au-
thority. Thus, in the village compounds the family heads
acted as judges of their members. The village chief acted as
judge, as did the district chief, the prime minister, and the
king himself. In other words, the same officials handled the
political and the adjudicative functions. Adjudicative tasks
were differentiated from political ones not by the appointment
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of special officers, but rather by shifting the location of the ac-
tion and by employing a different kind of procedure.

Capabilities. The capacity of the kingdom of Ouagadougou
to mobilize and exiract resources from the kingdom, to dis-
tribute these resources, and to regulate behavior, though sub-
stantially higher than that of the simpler systems we have
already described, was not so high as that of the larger scale
empires or of the modern political systems, which we shall
treat below. One of the reasons for this was the absence of a
standing army and of a well-organized system of police. Thus,
the ability of the central government to enforce its demands
on the districts and villages of the kingdom was relatively
limited. This was, at least in part, due to the mixture of house-
hold and bureaucratic forms of organization and control which
is characteristic of patrimonial political systems. Needless to
say, in this particular case it was also attributable to the fact
that this was a preliterate society, which meant that effective
records could not be kept. Then, too, the absence of a money
cconomy made it difficult to accumulate resources. Much of
the tax revenue was in the form of agricultural produce, which
had to be distributed and consumed quickly.

Nevertheless, this and other patrimonial kingdoms had quite
elaborate extractive, regulative, distributive, symbolic, and
responsive capabilities. In addition to the produce of his own
royal estates, the king received a portion of the harvest and of
the livestock from all parts of the kingdom, forwarded to the
central government through the district chiefs; fees for the
performance of his judicial functions; gifts from vassals; inherit-
ance taxes on the estates of district chiefs, and taxes on
caravans and foreign traders; slaves taken from slave-raiding
expeditions or captured in war; and labor levies on his own
population for the maintenance and repair of the royal estates
and palaces. While the number of objects which were taxed
was high and the sources of revenue were quite varied, the effi-
ciency of the taxing system was relatively low. At each level
the appropriate authority would take his “administrative slice”
as produce moved from the compounds to the villages, 1o the
districts, to the royal court. Limits were set on the extraction
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of resources from the society. Tyrannical district and village
chiefs could be removed from office or even executed for exces-
sive exploitation or taxation.

The regulative capability was quite extensive. Marital rela-
tions were subject to regulation. Persons and property were
protected by the political system. Market relations were subject
to regulation. Respect for elders and for governmental officials
was enforced by the political system. All four levels of the
political system were involved in the performance of the
regulative function in Ouagadougou society. Thus, the family
head in the compound had the duty of settling all family quar-
rels and of punishing persons for theft within the compound,
for acts of disrespect toward elders, or [or the crime of incest.
The compound elder had the power to reprimand, to flog, and
even to banish members of the compound for violation of any
of these rules and customs.

At the village level the chief would pass on all cases involv-
ing theft, quarrels, trespassing, adultery, indebtedness, and
abuse which could not be settled at the level of the compound.
At the same time, serious injury and homicide cases had to be
sent up to the district chief for decision along with disputes
between villages and cases that the village chief could not him-
self resolve. At the level of the central government, only the
most serious cases were heard or cases which were appealed
from the decisions of the district chiefs.

While in a formal sense the regulative capability was com-
pletely in the hands of the Ouagadougou king, in actual fact
it was substantially decentralized. Transportation and com-
munication were primitive and costly; gifts and fees to the
court were high. Consequently, there was a premium on set-
tling disputes at the lowest possible level. Thus, while one can
say that there was an effective regulative capability in Ouaga-
dougou it was widely diffused throughout the political system
and not concentrated at the center. This meant that the re-
sponsive capability of the system was greater than it appeared
from its formal place in the system. The mere fact that most
regulative issues were settled at the lowest possible levels made
regulative decisions more responsive to the interests of the
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parties, who lived in the immediate village or district. The rule
seems to be that the smaller and more intimate the group and
the smaller the administrative stafl, the greater the dependence
of the ruler on the participation and the support of the rank-
and-file members of the group. Thus, these centralized, regula-
tive, traditional systems had more responsiveness in them than
would seem to be the case from a description of the formal
powers of the central authorities.

There were other practices and institutions that contributed
to the responsive capability of this kingdom. Sometimes kings
would disguise themselves and visit the wards of the capital
city in an effort to learn things that did not ordinarily come
to their attention. In addition, the heads of lineages, the elders
of compounds, and the village chiefs could petition and com-
plain against maladministration and injustice, There were
councils at the central, district, and village levels which pro-
vided opportunities for the articulation of complaints and de-
mands. There was also a custom that if one wished to complain
against the tyranny of a district chief, one could make applica-
tion to another district chief who might be persuaded to trans-
mit the complaint to the royal court. From the foregoing
discussion we can say that the scope of regulation of the
Ouagadougou was relatively limited because of the primitive-
ness of the institutions and of the technologies available to it
And we might say that the responsive capability in this type of
political system was greater at the local levels than at the cen-
tral level. In both cases, it may be noted that the limited devel-
opment of the communication function was a major [actor,
suggesting the interdependence between capability and struc-
ture as well as the prerequisite nature of communication
performance.

Some evidence would seem to suggest that the kingdom of
Buganda had a more effective and more centralized regulative
capability than did the kingdom of Ouagadougou. Thus,
though the evidence is quite inadequate, we might say that the
Ouagadougou system was a more traditional kind of patri-
monialism, while that of Buganda corresponded to Max
Weber's category of “sultanic patrimonialism.” There appears
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to have been more arbitrariness, more violence, and more dis-
regard of tradition in the kingdom of Buganda than the king-
dom of Ouagadougou.

The distributive capability of Ouagadougou was in part tied
up with the extractive capability and in part with the symbolic
capability. Thus, as revenues, fees, and gifts would pass from
the periphery to the center of the political system, each au-
thority was entitled to take a share. It was also the traditional
practice of the courts of the village chief, of the district head,
of the provincial ministers, and of the king himself to dispense
generously the perishable goods which constituted a large
proportion of the total revenue, Thus, beer and kola nuts were
always available for distribution at the village, district, and
royal courts. Much of the revenue actually was expended in
this form of hospitality. But it should be remembered that this
hospitality was mainly available to governmental and adminis-
trative officials and to members of the aristocratic strata of the
population.

The commoners were the beneficiaries of what one might
call nonmaterial distributions. Among these psychological
distributions were the show of pomp, rite, symbolism, and
ceremony, particularly at the royal and at the district courts.
One of the chief ministers of the king had the duty of praying
every night to the ancestors of the society to protect the sub-
jects of the king through the night, to maintain the peace, and
to insure health, prosperity, and fertility. There was an annual
festival at which all the authorities, central and local, would
pray to the ancestors, thereby linking the whole of the society
together and establishing its relation (o its sacred origins.

The symbolic capability of Ouagadougou seems to have
been quite substantial. The population was on the whole loyal
and submissive. There was an effort to make the king appear
to be a man of extraordinary power and sacred virtue. It was
forbidden to touch his hand, or to speak to him save in a kneel-
ing position with the forehead touching the ground. He was
constantly attended by pages ministering to him. His first ap-
pearance in the morning was marked by a royal drummer who
would rub his drum to imitate the growl of a lion. Every king
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had to be of the blood of the original and mythical founders of
the regime, who constituted the chief dieties of the Ouaga-
dougou. The king and his officials through their prayers were
able to maintain contact with and ensure the benevolence of
these supernatural powers. The district chiefs imitated the
ceremonies of the king, but on a less elaborate scale.

A note may be in order regarding the international capa-
bilities of Ouagadougou. While the kingdom had a strong
military tradition, prior to its subjection by France in the latter
part of the nineteenth century, it was living in relative har-
mony with neighboring kingdoms, On the periphery there
were a number of political systems which might be viewed as
fiefs of the king of Ouagadougou. Though they were governed
by independent chiefs, they owed tribute and military support
to Ouagadougou. But it appears that the kingdom was unable
to exercise effective control over these peripheral political sys-
tems, and that it was not always able to extract the tributes and
services it demanded. Ouagadougou lacked a standing army,
and as a consequence its ability to extract and regulate de-
clined significantly toward the periphery of the kingdom.

Most of the wars which occurred seem to have been adminis-
trative actions against feudal princes behind in their payments
of tribute, or against district chiefs who had contravened orders
or violated customs. Small-scale raids and intervillage wars
were endemic and were rarely interfered with from the center
unless they took on major proportions. Another type of war-

fare characteristic of Ouagadougou was the slaveraiding expe-
ditions into non-Mossi territories, Major wars were rare and
had to be based on special levies of troops and supplies from
the various districts and principalities. Military services were
limited to the dry season and were terminated in the rainy
season.

Systern Maintenance and Adaptation. The political rulers
at the various levels of the Quagadougou political system were
recruited from the royal and aristocratic lineages, The king
by custom was selected from the immediate descendants of the
mythical founders of the regime. The district chiefs were

chosen from the nobility of the local ruling lineages, and the
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village chiefs were chosen by the district chiefs from among all
the eligible members of the appropriate lineages. On the other
hand, the administrative officialdom was selected from com-
moner administrative families and lineages. The five provincial
ministers were selected hereditarily from these specialized ad-
ministrative lineages. One interpretation of the origins of this
class of administrators is that they were originally slaves but
that they acquired the status of freedom. The theory is that
the king sought to insure himself of the loyalty of his adminis-
trative staff by drawing them not from the nobility, who might
have competed with him, but rather from lineages which by
custom were ineligible to hold high political office.

This pattern of recruitment made it possible in the Ouaga-
dougou political system to avoid the necessity for a specialized
socialization into the particular roles of the political system.
Socialization of the males in the royal and aristocratic families
and in the specialized administrative lineages could combine
political role socialization with general socialization. This ar-
rangement avoided the necessity of providing specialized po-
litical training or administrative training, Nevertheless, this
combination of general socialization with political socialization
stood in the way of a more effective development of political
and administrative skills which might have resulted from spe-
cialized training institutions and processes.

The political culture of Ouagadougon tended to be divided
into subcultures on the basis of political and social status and
of religious differences. The attitudes, expectations, and values
of the aristocratic, commoner, and slave strata differed one
from the other, and each of these sirata had different roles to
play in the political system. The political culture was of a
“subject” type, oriented to output structures but with limited
distinction between social and political roles. The Moslems
constituted a powerful minority in the kingdom of Ouaga-
dougou. Their political influcnce was in part based on their
contacts through religious affiliation to areas outside the king-
dom. Their superior knowledge of and vole in trade and com-
merce made them especially valuable as advisers to the political
elite.
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Were we to generalize about the capacity and adaptiveness
of the Ouagadougou political system, we might first say that
in a positive sense it was able to maintain its integrity and
cohesion as a political system over a period of several centuries.
Furthermore, it was able to penetrate neighboring societies
and at least to reduce them to temporary vassalage. In addi-
tion, it could draw on simpler societies on its border for occa-
sional supplies of slaves and spoils, but the limits of its
capacities are reflected in the fact that it could expand so far
and no farther, and that toward the periphery, the effectiveness
and the cohesion of the system declined. When the Ouaga-
dougou political system finally confronted the conquering
French, it collapsed quickly for lack of effective military or-
ganization and technology.

(IT) DIFFERENTIATED GOVERNMENTAL-POLITICAL
STRUCTURES:
(B) CENTRALIZED BUREAUCRATIC SYSTEMS

The category of “bureaucratic empires” is a new one in
schemes of political classification; Max Weber does not single
it out specifically as a distinctive type of political system.
Eisenstadt devotes a whole book to the analysis of this class
of political system and compares some twenty-seven cases in-
cluding the Roman, Byzantine, and Ottoman empires, and the
great European powers in the Age of Absolutism — Britain,
France, Germany, Spain, and Russia, The criteria he uses for
this class of political systems are as follows: (1) the develop-
ment of autonomous political goals by the ruler and to some
extent by those whe participate in the political suuggle; (2)
the development of specialized political and administrative
roles and agencies; and (3) more or less effective attempts to
organize the society into a centralized unit.19

A variety of political systems is included in Fisenstadt’s
classification. At one extreme, the Inca empire of South
America fulhlls Eisenstadt’s criteria only in a minimal sense.
At the other extreme, Britain under the Tudor monarchy, and

105. N. Eisenstadt, The Political Systems of Empires (New York: The
Free Press of Glencoe, 1962), p. 18.
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particularly under the reign of Henry VIII, fulfills his criteria
to a very substantial extent. In our discussion of bureaucratic
empires we will use these two cases as illustrations.

THE INCA EMPIRE

The Inca empire reached its apogee in the first decades of
the sixteenth century, immediately prior to the Spanish con-
quest. At that time it extended some 2500 miles along the
western coast of South America from Peru down to the present
location of Santiago, Chile. Its population is estimated as some-
where between five and seven-and-one-halt million. Though it
was a preliterate, predominantly agricultural society with only
the llama as a beast of burden, it was extraordinarily effective
in expansion and in centralization.

The social structure of the Inca empire included an aristo-
cratic class consisting of members of the imperial clans, an
administrative hierarchy and a priesthood, and commoners
consisting of the great bulk of the population. The empire
was divided into four quarters, with the four roads leading
into and dividing the capital serving as borders for these
quarters, The four provinces of the empire were administered
by viceroys, usually velatives of the emperor who lived in the
capital and served as his advisory council. The role of viceroy
represented a combination of administrative, political, and
judicial activities.

The provinces were subdivided into units by number of
families. Thus, there were administrative distriets for 10,000
families, for 1,000 families, for 500 families, and so on. The
more inclusive units were governed by members of the nobility.
Officials at the lower levels were commoners in origin, but
they acquired a low aristocratic rank on their appointment.
The topmost levels of the administrative hierarchy were ap-
pointed by the Inca, and those below were appointed by the
district officials.

Conversion Functions. The Inca political system was highly
authoritarian and paternalistic, and specialized political input
structures were conspicuously limited or absent. The interests
of the commoners were articulated through their clan heads
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and district chiefs, and through an imperial inspectorate which
traveled through the empire to report on conditions and prob-
lems in the various areas. Another form of interest articulation
among the common Indian was occasional rebellions. Interest
articulation among the nobility principally took the form of
informal demands for offices, privileges, and benefits. This was
said to be one of the primary forces accounting for the con-
tinued territorial expansion of the empire. Each expansion
provided opportunities for additional offices for members of
the nobility. This struggle for power became most intense at
the time of the death of an Inca. Though there were rules of
succession, the usual case apparently involved civil war, palace
intrigue, and conspiracies by pretenders to the throne.

Interest articulation and aggregation seem also to have been
among the primary functions performed by the councils which
existed at the various levels of the Inca system. The Inca's own
council consisted of the four viceroys and four scholars who
were the repositories of the history and custom of the empire
as well as sources of statistical information regarding the
country, At the regional and local levels of the Inca system,
there were similar councils performing articulative, delibera-
tive, legislative, and adjudicative functions. But in theory, the
Inca was the sole, legitimate lawmaker of the empire.

The central bureaucracy was relatively specialized. Records
were kept by an ingenious system of knots on strings (quipus)
which recorded events, population data, military campaigns,
crimes, and agricultural yields. A group of special officials made
scale models of the various areas of the empire, which facilitated
governmental planning and administration. There was also a
central inspectorate which toured the empire periodically to
report on conditions. The military responsibility seems to have
been somewhat diffusely distributed in the various organs of
the administrative staff, which provided officers for military
campaigns. All males were given military training and were
subject to draft for military purposes. In addition there were
officials and teachers for the central schools, and a priestly
heirarchy. The functions of the various offices of the central
administrative organization were only partially differentiated.
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Most officials performed aggregative, deliberative, administra-
tive, and adjudicative functions as well as military ones in
time of war.

The Inca did not have a specialized system of courts. The
Inca’s council constituted a tribunal to try high officials and to
hear cases involving serious crimes. Less serious offenses were
handled at the local levels by the regional heads and their
councils, But when cases were being tried by these political and
administrative bodies, a judicial procedure was employed
which involved the presentation of cases by the disputing
parties and an impartial tribunal.

One of the most impressive aspects of the Inca system was its
extraordinarily effective communications network. The main-
tenance of an effective system of roads was one of the most
important activities carried on by the political system. This
made it possible for information to be transmitted effectively
throughout the empire through specialized couriers as well as
through the imperial inspectors. Despite the fact that the Incas
lacked a system of writing, and despite the enormous cxpansc
of the empire and the primitiveness of transportation, com-
munication was relatively rapid; apparently a substantial de-
gree of centralization was possible. However, the extent of
centralization may be somewhat idealized, based as it is on the
accounts of Spanish priests who in turn received their informa-
tion by talking to older Inca informants after the fall of the
empire. The rapid expansion of the Inca empire and the inclu-
sion of ethnically and linguistically foreign elements must have
created centrifugal and pluralistic tendencies of some impor-
tance. The normal practice after the conquest of a new area
was to include it as a subregion in the empire and to co-opt its
rulers into the Inca burcaucracy. Despite such measures, the
extent of the empire and its ethnic heterogeneity would sug-
gest centrifugal political tendencies.

Capabilities. The extractive capability of the Inca empire
took the form of services and tribute. Those parts of the land
which were set aside for the emperor and the priesthood had
to be cultivated by the local population. The produce of these
lands was kept in storchouses located throughout the empire
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and in the temples. These supplies were available for officials
traveling throughout the empire as well as for armies on the
march. The population was also obliged to perform a number
of labor services, such as working in the national mines and on
the maintenance and construction of public buildings, roads,
warehouses, fortresses, irrigation projects, and bridges. There
was constant appraisal of performance and yields on the basis
of estimates which were made by the central bureaucracy.
Levies on the population or on produce could be checked on
the basis of census statistics.

Women were selected from the population by the imperial
officials for religious purposes or for concubinage. There were
also levies on artisans and skilled workmen for the construction
of public buildings, furniture, costumes, and jewelry.

The resources of the empire as well as its extractive capa-
bility are suggested by the story of the speed with which a
whole roomful of gold was accumulated in order to ransom
the emperor during the Spanish conquest. In view of the state
of Inca technology and the enormous scale of the empire, its
extractive capability must be viewed as exceptionally large
and unusually well organized.

The Inca political system also performed an important dis-
tributive function, Land for cultivation and subsistence was
made available to the common Indians, and adjustments were
made to raise their income to subsistence level where necessary.
The basic items of clothing worn by the common Indian were
distributed from state storehouses. In periods of poor crops or
famine, entire districts might be supplied by the state store-
houses. The nobility and the officialdom were rewarded with
substantial grants of land, servants, and wives.

There were important service distributions among the Inca.
The Indians were given technical help for the cultivation of
their land. In addition, they were provided with elementary
schools where they were taught the common language. The
nobility were taught in special schools located in the capital.

The granting of status was also an instrument of distribu-
tion controlled by the political system. Thus, commoners who
were selected for local chieftainships acquired a low noble
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rank, and their sons might become military officers or adminis-
trative officers and thus be co-opted into the privileged Inca
status. Honors and awards were distributed for military service,
for the construction of public buildings, or for purely political
reasons.

The regulative capability of the Inca political system was
unusually penetrative and extensive, covering almost the whole
range of personal and social activity. The penetrativeness and
extent of the control makes one think of modern totalitarian
systems. Individual behavior, family relations, clan structure
and responsibilities, and the entire economy of the empire were
subject to regulative conwol. The performance of the bu-
reaucracy in exercising its regulatory powers was subject to re-
view and appraisal by inspectors. The central bureaucracy
could control the whole system of regulation by virte of its
effective communication system and its maintenance of statisti-
cal records in the capital.

Production quotas were assigned to the various regions.
Seeds and labor were made available where necessary, and pro-
vision was made for the storage of crops. Population was moved
from overpopulated areas to those which were underpopulated.
Newly conquered tribes whose loyalty was still in question
could be moved Lo areas nearer the capital, and more reliable
populations might be transferred to the frontier lands,

The Inca elite deliberately set out to create a single, homo-
gencous nation, speaking one language and submissive to the
imperial institutions and to the religious and legal systems.
The forms of dress appropriate to the various status groups
were prescribed by law, and persons found improperly dressed
were subject to punishment. Personal movement was limited.
People found outside their own region without authorization
were subject to punishment. In some cities curfew hours were
imposed. Sexual behavior was rigorously controlled.

The symbolic capability of the Inca empire was intended to
create awe and submissiveness to authority among subjects.
The evidence suggests that it was largely successful in accom-
plishing these goals, although the effectiveness of the flow of
symbolism seems to have varied at different times in the devel-
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opment of the empire. Thus, it might be at a low peint at
times of conflict over succession to the throne.

The emperor was treated as a divinity, and as the symbol
of the unity and power of the empire. He could not be looked
at face-to-face, nor was it possible to talk with him directly.
Conversation had to take place through a screen. The costumes
of the high officials; the lavish use of gold in the palaces and
temples; and the pomp, ceremony, and rites were all designed
to develop and maintain a feeling of awe among the subjects
of the empire. Celebrations for military victories, royal an-
niversaries, and burials were used as occasions to consolidate
the authority and the legitimacy of the political system
through lavish displays and ceremonies. The capital city of
Cuzco was viewed as a sacred city.

It might be said that the Inca political system responded
more to needs imputed to the population by the leaders than
to demands of the people themselves. The flow of information
from the periphery of the empire to the center was effective.
The network of roads made it possible for relay runners to
bring information within a few days from the most distant
regions. Such unrest or demands as developed were handled
through the governmental officialdom and storucture. The
burcaucracy at the various levels of the empire transmitted
information regarding needs and conditions to the center.
The regional inspectors, who watched over the performance
of the regular bureaucracy, might be viewed as important
articulators of interests and demands. In addition, the chiefs
of the various districts and subdistricts were required to come
to the capital at festival periods. This might have been an-
other device which contributed to the responsive capability
of the Inca system, The emperor made frequent trips to various
parts of the empire with his retinue, and was thereby able
to inform himself directly about conditions. The over-all pat-
tern of capability of the Inca political system was one of high
extractive, regulative, distributive, and symbolic capability,
and of low responsive capability.

Recruitment and Socialization. In describing the system
maintenance processes in the Inca empire, we have to distin-
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guish between the recruitment and socialization of the popula-
tion in general into the roles of subjects, and the recruitment
and socialization of elites into the more specialized roles of
the political system. All males were trained for military service
and were inducted at an carly age into other forms of imperial
service, such as work on building construction projects and on
the maintenance of roads. Teachers sent from the capital were
supposed to train all elements of the population in the use of
the national language. Although we cannot be sure how effec-
tive this recruitment and socialization into subject roles actu-
ally was, the goal sought was the creation of a population of
submissive subjects, accepting the divinity of the emperor, and
the plenary powers of the emperor and his officials, over all
phases of individual and social behavior.

Recruitment into higher levels of regional administration
and of the central bureaucracy was confined to the Inca aristo-
cratic stratum. At the lower levels, recruitment among com-
moners offered effective channels of social mobility. The
district governors and officials and the central bureaucracy were
trained in special schools in the capital under the control of an
educational hierarchy. These schools involved training in
religion, the arts, the official language, and the techniques for
keeping records and accumulating information. The norms
of recruitment represented a mixture of ascriptive and achieve-
ment criteria with a heavy emphasis on the latter. Qutstanding
military and governmental service was rewarded by promotion

to higher ranks.

One of the great riddles of the Inca civilization is its quick
and complete collapse. Why did this enormously complex and
effective system of regulation and control disintegrate so
quickly on the invasion of Pizarro and his one-hundred-seventy-
odd soldiers? It may be in part explained by the fact that
centralization in the system was extreme, and that once the
Emperor himself had been hanged and Cuzco captured, the
heart and the brain of the system were destroyed. In other
words, the very success of the effort at centralization, regula-
tion, and the development of a submissive mentality through-
out the empire may account for its quick collapse. In addition,
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at the time of the Spanish conquest there was a civil war over
the question of imperial succession. Thus, the legitimacy of
the empire may very well have been at a very low point at this
period,** its symbolic capability undermined and system sup-
port weakened.

THE TUDOR MONARCHY

We take as our second example of bureaucratic empires
Britain in the period of Tudor absolutism during the reigns
of Henry VII and Henry VIII. At the beginning of the six-
teenth century the population of Britain was less than three
million. The ratio of rural to urban population was on the
order of 10 to 1, and the various regions of Britain still showed
marked differences resulting from different ethnic origins. The
dialects spoken in various parts of Britain could be barely
understood from one region to the next. In Dorset and Somer-
setshire the language still showed the marks of the Saxon origin
of the population. In Kent the influence of the Jutes was still
apparent, and in the north the dialect reflected Danish origins.
It was during the Tudor period that London English began to
spread more rapidly and became standard English throughout
the realm. It was during this period that the older dialects
based on ethnic origins began to attenuate, and differences in
pronunciation based on class became increasingly marked.
The dominantly rural class structure of England included an
aristocracy, a gentry, and a peasantry. The aristocratic peerage
authorized to sit in the House of Lords numbered under fifty.
Prior to the Tudor period many of them lived as patrimonial
rulers with their own courts and their own governing powers,
The War of the Roses thinned the ranks of the aristocracy.
During the Tudor monarchy their powers were substantially

11 This analysis of the political system of the Inca is based on three
research papers prepared by members of a graduate seminar in the Depart-
ment of Political Science at Stanford University, Antonie Ugalde, Robert
W. Gage, and Lois Swirsky. They drew on the following studies inter al.:
L. Baudin, 4 Socialist Empire: The Incas of Peru (Princeton: D. Van Nos-
trand Co,, Inc, 1961); J. Bram, An Analysis of Inca Militarism (New York:
Columbia University Dissertation, 1941); Eisenstadt, Political Systems, ap.

cit.; B. C. Brundage, Empire of the Ince (Norman, Okla.: University of
Oklahoma Press, 1963).
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reduced. But during these times, intermittent rebellions led
by local magnates reflected the persistence of the earlier pat-
tern of feudal particularism.

Below the level of the aristocracy were the gentry, or country
squires, who lived on the rent from their lands. There was
substantial mobility in the gentry class, which was drawn
from the younger sons of the aristocracy on the one hand, and
from merchants, manufacturers, and professional men on the
other. The peasantry included a top stratum of freeholders
and of tenants with secure tenure, This top stratum of peas-
ants owning land or holding secure tenures enjoyed the right
to vote. Below them was a class of tenants more dependent on
the whim of their landlords, and a small surviving stratum of
villeins bound to the land.

The social structure of English towns consisted of frechold-
ers and tenants who had the franchise and were called “bur-
gesses.” During the Tudor period urban stratification
increasingly took on the structure of a governing class consist-
ing of merchants, industrialists, lawyers and professional men,
and a larger unfranchised class of craftsmen and artisans, small
traders, and dependent servants. 12

The significance of the Tudor period for British political
development lies in the fact that it established the control of
the central government over the aristocratic magnates and
over the church hierarchy. The assimilation of the aristocracy
into the central governmental system made possible the pene-
tration of the regions of England by the central regime. The
separation of the Church of England from the Vatican contrib-
uted to centralization and to independence from external
control.

It is of great significance that this centralization of England
took place under the legal, and to a considerable extent the
real, auspices of the “king in Parliament,” British centraliza-
tion was carried out by statute enacted through Parliament.

12 See 8. T. Bindoff, Tudor England (London: Penguin Books, Ltd.,
1950); F. W, Maiuand, The Constitutional History of England (Cambridge:
Cambridge University Press, 1963); and G, R. Elton, England under the
Tuddrs (London: Mcthuen % Co,, Ltd., 1955).
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In effect, this meant for British political development the rise
of an explicit rule-making power located in an agency broadly
representative not only of the king, but of the aristocracy and
the middle classes.

Elton argues that modern centralized government in Eng-
land, in the full sense of the term, dates back to the Tudor
period, with the full legitimation of the statutory power of the
king in Parliament:

The essential characteristic of medieval government was that it
discovered the law and then administered it, while modern gov-
ernment first makes and then administers laws; thus the 1530

marked quite definitely the end of the medieval constitution and
the beginning of the modern.13

The fact that the central power of England represented a
partnership between king, lords, and commons meant that
British centralization stopped short of continental European
absolutism. The fact that the House of Commons was an active
and important body during the Tudor monarchy meant that
some of the earlier autonomies of urban and rural England
could survive and carry on an effective articulation of local
and oppositional interests and demands. Similarly, the power
of the House of Lords preserved some of these earlier particu-
larisms and autonomies. While strong kings — and the Tudors
were almost all strong Kings — could play a dominant role,
they were never able fully to suppress these pluralistic tend-
encies. The political art of the Tudor monarchs and their
ministers was to make effective coalitions out of these compo-
nents, They could carry through the separation from the
Church of Rome by virtue of the support of the House of
Commons and of a substantial part of the lay peerage. They
could draw upon the gentry and the professions to staff their
growing ministries and bureaucracy, and could use these new
institutions to suppress the rivalry of local magnates and
competing mstitutions.

The Tudor revolution was carried through by the legal
and legitimate political institutions of England. It assimilated

13 Elton, ibid., p. 168.
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and modified pre-existing elements; it did not destroy them.
This fusion of traditional and modern institutions in the
period of absolutism was one of the more important reasons
that the British political system could continue to grow incre-
mentally in the centuries that followed in the direction of more
centralization and more popular participation. A secularized
political culture gradually emerged without the sharp breaks
and divisions which lead to subcultural fragmentation.

The accommodation of the centralization process in Eng-
land to local and particularistic interests is reflected in the
growth in importance of the justices of the peace under Henry
VII and Henry VIII. Every locality in England had its justices
of the peace; there were some six or seven hundred of them
during the reign of Henry VII. These important othcials were
drawn from the gentry, which also contributed largely to the
membership of the House of Commons. The powers of the
justices of the peace were fixed by central statute and regula-
tion; but since they were men of independent means and local
reputation, and were well represented in Parliament, they
could not be viewed as the obedient arm of a centralized
bureaucracy. They were originally established in the thirteenth
century as a local judiciary; they gradually acquired greater
powers, including the fixing of wage rates, control over the
sheriffs, regulation of weights and measures, and the exercise of
a general censorship over economic activities, family life, and
morals. By virtue of their possession of this combination of
social and governmental powers, they enjoyed a general moral
authority in their communities.1

While Tuder England saw a substantial centralization of
power, local, corporate, and particularistic tendencies retained
vitality. In addition, a judiciary with an independent common-
law tradition and a legal profession with a strong vocational
ethic monitored the growing political power of the central
agencies.

Conversion Functions. The two houses of Parliament were
vital institutions during this period, and both houses repre
sented local wmterests. The knights of the shires and the bur-

14 Maitland, op. cit., pp. 206 fI,
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gesses of the towns elected to Parlinment were viewed in some
sense as delegates of these corporate entities. In the delibera-
tions of the House of Commons, members could and did speak
in the name of local and special interests. The presence of
members of the church hierarchy in the House of Lords also
insured some representation of the interests of the church.
However, during the period of the Tudor reformation the
ecclesiastical members of the House of Lords were by and
large a submissive lot, and it was the lay peerage and the
Commons which were the articulate components of Parliament.

Thus, it would perhaps be accurate to say that the chief
articulators of local and special interests in Tudor England
were the members of the houses of Parliament, and in particu-
lar of the House of Commons. The primary source of par-
liamentary bills was the government rather than Parliament.
Thus, the primary functions of Parliament were the articula-
tion and the aggregation of interests rather than the actual
formulation of legislation.

Another significant instrumentality for the articulation of
local interests was the justice of the peace, who, though ap-
pointed by the king, was selected from among the local gentry.
Thus national statutes and orders, in all probability, were
enforced in the light of local needs and interests. During the
Tudor period, and especially during the reign of Henry VIII,
the formulation of statutes came to be the responsibility of
the great officers of the realm, and in particular of the king’s
principal secretary. This office was turned into something
comparable to the modern prime ministership during the
reign of Henry VIII by his principal secretary, Thomas Crom-
well. Statutes were formulated by the top officials of the bu-
reaucracy and then modified and authorized by Parliament.
Reguiations and orders were drafted and adopted by the Privy
Couucil, which was limited in membership and bccame an
effective rule-making body during the period of Cromwell’s
dominance.

T he enforcement of statutes and orders during the reign of
Henry VIII was lodged in an increasingly rationalized bu-
reaucratic structure. Cromwell took steps toward the ration-
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alization of the collection of revenue by setting up scparate
agencies to handle the various sources of income. Cromwell
also introduced a hierarchical pattern of organization into the
central bureaucracy by elevating his own role of the king’s
principal secretary to that of the role of chief executive and
coordinator of the various administrative agencies.

It was also during the Tudor period that the adjudicative
process was nationalized. It was under Cromwell that all judges
and justices throughout England first came under the appoint-
ment of the king. At the national level the King’s Bench and
the Courts of Common Pleas were specialized courts, having
been divested of their administrative duties. The local justices
of the peace, on the other hand, combined adjudicative with
administrative duties. Traveling justices from London periodi-
cally visited all parts of the kingdom and held court for those
offenders whose cases could not be dealt with by the justices of
the peace, or who were bound over by the justices for trial.
The institution of grand juries for indictments and petit juries
for trying cases had already been established in the Tudor
period. This differentiated judiciary, backed up as it was by
an influential legal profession, carried on the bulk of impor-
tant adjudication in Tudor England. However, the Court of
Star Chamber and the Privy Council could intervene in the
adjudicative process, particularly in connection with political
matters. One can only say that in Tudor England the British
were well along on their way to establishing a fully independ-
ent judiciary 1%

There were beginnings in Tudor England of a specialized
system of political communication. "I'hough newspapers had
not yet developed, there was a religious pamphlet literature.
Sureet ballads lampooning political leaders were sung in the
streets of London and of other cities. “Broadsheets” reporting
particular events, or advocating causes, were printed and
hawked intermittently in city streets. The significance of these
carly forerunners of the specialized media of communication
is reflected in efforts on the part of Henry VIII, Queen Mary,

15 Ibid., pp. 240 f.; and Elton, op. cit., pp. 175 .
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and Queen FElizabeth to control the printing and stationers’
trades.

The growth of industry and trade brought some improve-
ments in roads, and increased the frequency of travel and the
speed of the mails. The older forms of face-to-face communica-
tion at manor courts and county fairs continued, of course, to
be important parts of the system of political communications.
One important way by means of which communication he-
tween the center of the political system and the periphery was
maintained was through the movement of members of Par-
liament to sessions at Westminster. The growth of central
bureaucracy in London meant a sharply increased flow of infor-
mation to and from the towns and counties of England.1®

Capabilities. The capabilities of the British political system
grew enormously during the Tudor period. Henry VII began
his reign in debt, but ended it as a creditor of kings and of his
own aristocratic and merchant subjects. He reclaimed the royal
lands which had been alienated by his predecessors, and added
to them the estates of his defeated aristocratic opponents. He
enforced the tax on land with thoroughness, and sold knight-
hoods at high prices. Increasing trade resulted in enlarged in-
come from customs dutics. Heavy fines were imposed for
resistance and rebellion. While the extractive capability con-
tinued to grow under Henry VIII, the rate of expenditure for
military purposes, for an extravagant court life, and for the
construction of new palaces resulted in an empty treasury in
the closing years of his reign.

The yield from direct taxes under Henry VIII grew to more
than a million pounds in the last years ol his reign, from an
average of less than fifteen thousand pounds under Henry VII.
The dissolution of the monasteries brought vast properties into
the possession of the king. The sale of these church lands
brought increased income to the crown; but more important,
they ended up in the possession of the gentry and greatly in-
creased the number and influence of the holders of medium-
sized estates. Henry VIIT was also able to increase his income

16 Frederick 8. Siebert, Freedom of the Press in England (Urbana: Uni.
versity of Illinois Press, 1952), Chap 1.
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by a debasement of the coinage, which contributed to the price
inflation which troubled the period.2?

The distributive capability under the Tudor monarchs —
both intended and unintended — was quite substantial. The
seizure and sale of church lands under Henry VIII greatly en-
larged and strengthened the gentry class. A series of statutes
intended to limit the enclosure movement, which was drawing
land away from farming into the support of the rapidly ex-
panding sheep and wool industry, were only partially success-
ful. However, they were intended to protect the ¢conomic
interests ol the agricultural landowners and peasantry.

The development of industry and the growth of towns dur-
ing the Tudor period stimulated efforts to limit urbanization
and industrialization and to cope with some of the welfare
problems resulting from these changes. Poor relief, on a mini-
mal basis, was provided for by the introduction of a compul-
sory collection law. Houses of correction were established for
vagabonds. The Statute of Artificers was intended to control
the movement of labor into the various trades and professions,
and, in particular, to protect agricultural labor from competi-
tion. A number of the larger cities developed more elaborate
systems of welfare legislation and institutions — hospitals, or-
phan homes, asylums, and relief for the aged and the incapaci-
tated. It is quite clear that Tudor England viewed welfare and
the distribution of goods, services, and status as legitimate
functions of the political system.

The growth of the regulative capability in Tudor England
has already been implied in what has beenr said above. The
growth and differentiation of the centralized bureaucracy
meant that the regulative capability was substantially intensi-
fied. Elimination of the feudal courts, the nationalization of
the court system, and the strengthening of the justices of the
peace also contributed to centralization of the regulative capa-
bility. The emergence of a secular statutory power brought
with it a great increase in the extent of central regulation —
in the objects and relationships which were subject to regula-

17 Bindoft, op. cit., pp. 64 f. and 118 .
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tion. In particular, many aspects of economic and religious
behavior were effectively regulated during the Tudor period.

The economic, social, and political development of the
Tudor period provoked a whole sequence of anomic move-
ments. The conflict of Henry VIII with the Vatican and the
Church provoked risings in the north and in other parts of
England, particularly in reaction to the destruction of mon-
asteries and shrines. These anomic tendencies became increas-
ingly economic in motivation as rising rents and prices, and
the encroachment of sheep pasturage affected the interests of
peasants and landowners. These resentments culminated in
two major risings, the so-called Western Rebellion, based in
Cornwall and Devon, and the rebellion in Nerfolk. The rising
at Cornwall was an essentially religious reaction against the
introduction of the new Prayer Book, and was largely led by
priests and peasants. The rebellion in Norfolk was more purely
cconomic. The rebels were mainly peasants with economic
grievances and an agrarian-reform ideology. These rebellions
were put down ruthlessly, and resistance to enclosure was sup-
pressed. They triggered off an increase in the regulative capa-
bility. A standing army, primarily for the maintenance of
internal order and officered by selected noblemen and gentle-
men, was instituted at public expense.'®

Even though these anomic movements were suppressed, re-
sistance and opposition continued to be articulated in Tudor
England. These were fed by resentment against rising prices
and against uncmployment attributable to the fluctuations in
the wool wade, and to the spread of Protestantism. While
Puritanism had its origins during the reign of Queen Eliza-
beth (among those Englishimen who had returned from the
Continent, where they had fled from the persecutions of Queen
Mary), Puritanical tendencies were already present during the
carlier Tudor Pcriod. These were beginning to produce, par-
ticularly among the British middle classes, a newly aware and
independent elite — men who relied on their own reading of
the Scriptures and on their own consciences in interpretation
of the scriptural and the moral law. T'heir voices were heard

18 I'bid., pp. 137 .
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in local governmental affairs and in the House of Commons;
thus, the later development of democratic infrastructure in
England was already foreshadowed in the Tudor period. There
was the beginning of an oppositional pamphlet literature. A
broad socialization process had begun, which was to produce
the stronger democratic tendencies of the seventeenth and
eighteenth centuries.

The breaking of religious ties with the Vatican and the
establishment of a church subordinate to governmental au-
thority resulted in a secularization and a centralization of the
symbolic capability in the Tudor political system. The sym-
bolic capability of the aristocracy was reduced by its subordina-
tion to central authority and its assimilation into the central
governmental institutions, The development of an active and
legitimate statutory power in the monarchy and Parliament
effected a significant secularization in the symbolic capability.
The symbolism of the religious system was weakened in a
period during which sacred and traditional matters could be
openly and explicitly regulated by means of a rational, deliber-
ative, and legal administrative process. I[ matters of theology,
the content ol the Prayer Book, and forms of religious worship
could be legislated, they must obviously have lost some of their
sacredness and immutability.

However, two qualifications are in order regarding the cen-
walization and secularization of the symbolic capability. In the
first place, the power of the Roman Church persisted among
a very large part of the population. In addition, the local aris-
tocracy and gentry still were in a position to cow and edify
the peasant population with threat of sanction and with cere-
monial display. Indeed, a considerable extent of symbolic
pluralism persisted into later centuries. Add to this the fact
that all this modernization, secularization, and centralization
was accomplished within the framework of traditional offices,
agencies, and roles.

Like frugal housewives, the architects of Tudor absolutism
never threw anything away. The verbal forms were only
slightly changed cven though practice might change substan-
tially. Rods, maces, costumes, verbal formulas, rites, and cere-
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monies all persisted to evoke primordial memories. Thus, the
secular constitution retained the sacred legitimations, and the
peculiar mixture of magic and reason which lies at the root
of the British symbolic capability was preserved. Thus, one
might say that the incremental pattern of British political de-
velopment was established during the crucial nation-building
era under the Tudor monarchy.

Socialization and Recruitment. During the Tudor monarchy
the ethnic particularisms of the regions of England were atten-
uating, and the process of nationalization and class stratifica-
tion of culture was acquiring momentum. As the powers of
the cenwral government penetrated the countryside and re-
duced the powers of the aristocratic manors, a “national sub-
ject” culture began to spread. But the rebellions led by local
aristocrats during this period reflected the continued resistance
of these particularistic subcultures in some parts of England.
The rebellions against the enclosure of land, and in particular
the “commonwealth” movement (a radical drive for moral
reform and the restoration of Christian virtues against the
“decay” of contemporary life), might be viewed as incipient
tendencies toward a participant culture.

The spread of a subject culture in England did not go so far
as was the case in the continental European absolutisms. The
vitality of Parliament — and the representation of the gentry
and the middle classes in it — the autonomy of the towns, and
the vigor of the local notables produced what might be referred
to as a “mixed subject-participant” culture, at least among the
urban upper classes, the rural gentry, and the upper strata of
the peasantry. We see the beginnings in Tudor England of a
process of political resocialization resulting from the Protestant
Reformation and from urbanization and industrialization. In
addition, the spread of the Renaissance and the revival of
learning in England during this period resulted in the spread
of education and its secularization. The sons of the aristocracy
and the gentry were increasingly coming to be educated in
secular and classic culture, and literacy was spreading among
the lower classes.

As far as recruitment into political roles was concerned, the
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right 10 vote in local and parliamentary elections brought a
part of the middle class and of the upper strata of peasants
into the political class. While voting was done in public and
under considerable pressure from local landlords, the rebel-
lions and unrest of the period, as well as the stress on individ-
ual conscience resulting from Protestantism, were beginning to
produce some political independence among these elements.

Parliament drew its members from among the aristocracy
and the country gentry, and from the business and professional
men of the towns. The growing bureaucracy was recruited pri-
marily from among the gentry, the merchants and professions,
and the younger sons of the aristocracy, The local officialdom,
whether elective or appointive, was also recruited from among
the gentry, and from the merchants, manufacturers, and pro-
fessional men of the towns.

The members of the political and bureaucratic elite were
increasingly drawn from among those who had attended
schools and universities. Many of the great public schools in
England were founded in the Tudor period, and new colleges
were founded at Cambridge and Oxford. In these schools, and
in particular in Oxford and Cambridge, there was an increas-
ing stress on the training of accomplished gentlemen for the
service of the state, and less stress on the training of scholars
and members of the clergy. The great emphasis placed upon
the classics in the curriculums in these schools and universities
tended to produce a cosmopolitan mentality. The homogeneity
of the British political elite is in part the consequence of com-
mon training in the public schools and in Oxford and Cam-
bridge. This process began in the Tudor period.

(II) DIFFERENTIATED GOVERNMENTAL-POLITICAL
STRUCTURES:
(C) FEUDAL POLITICAL SYSTEMS

The term “feudalism’ has been used with a wide variety of
meanings.’® It is not the same thing as a political system in

19 This discussion of the feudal political system is based on Max Weber,
Theory of Social and Economie Organization (New York: Oxtord Uni-
versity Press, 1947), pp. 373 ff.
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which an aristocracy owns large landed properties and per-
forms some governmental functions in relation to these lands
and their populations. It is not the same thing as Apter’s
pyramidal system in which a group of subchiefs control their
villages under the authority of a paramount chief. Feudalism
is different from an aristocracy because the feudal vassals per-
form all or almost all of the governmental functions within
their fiefs. At the same time they are in a contractual relation-
ship with a feudal overlord requiring the exchange of services
and an oath of fealty. Feudalism is different from Apter's
pyramidal system in that the component units are larger and
more complex, and the relations among the units dare more
explicit and specific.20

In an analysis of the main historical examples of feudal sys-
tems Coulborn concludes

Feudalism has been found here to be a mode of revival of a
society whose polity has gone into extreme disintegration. The
disintegrating polity was in every known case a great empire,
but feudal institutions may occur either in territory which be.
longs to the old empire or in territory which was outside its
own limits. Feudalism is by no means a necessary stage in politi-
cal recovery. It occurs, in fact, only in regions in which recovery
has been slow and weak. The nuclear, usually the larger, part of
the old empire recovers its political vigor without resort to
feudal methods. Feudalism is thus a phenomenon of the margin
of a civilized society which has fallen into decling, not a neces-
sary development even there however. But the margin of the
society may be quite extensive: it may be as extensive as the
laxger part of western Europe, or as Japan, Korea, Tibet, and
parts of Manchuria, perhaps all of Mongolia.21

The typical historical origins of feudal systems help us ex-
plain their characteristics. Since they occur at the margin of
disintegrating civilizations, the forms of government tend to be
more advanced than those of primitive and tribal systems. The

20 David Apter, Political Modernization (Chicago: University of Chicago
Press, 1965).

21 Rushton Coulborn (ed.), Feudalism in History (Princeton: Princcton
University Press, 1956), pp. 364-365.
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component units of these systems tend to be patrimonial in
character; each vassal tends to be the lord over his lands and
peasants.

His position was based on his military strength. He had a group
of trained fighting men in his service; he held fortified strategic
positions throughout his lands; he possessed sufficient economic
sources to pay for both the army and the fortifications. There
might be lesser lords within a sphere of influence who had ac
cepted his leadership in order to gain protection ot because his
military power left them no choice but submission.22

These lesser lords might function more or less as subpatri-
monial rulers within their own fiefs. The superior lord con-
trolled his own lands and people directly, and his subfiefs
indirectly.

The forms of feudalism are extremely mixed. What we were
just describing is represented by Strayer as being characteristic
of northern France around the time of the twellth century.
Strayer describes a second stage in western European feudalism
in which the smaller vassals had become more assimilated into
the central political system. While these local lords still
continued to perform important functions, the military, admin-
istrative, and adjudicative power of the higher lord had pene-
trated into the local domains. This transition to the more
centralized form of feudalism was accomplished through the
expansion of the patrimonial characteristics of the polity of
the higher feudal lord. His military power increased rela-
tive to that of his wvassals, his administrative officialdom
became larger and more differentiated, and he developed
expansionist and centralizing political goals.

If, as the historians tell us, feudal systems are to be under-
stood as arising out of previously existing centralized bu-
reaucratic empires, the fate of some was to give way to the
re-emergence of centralized bureaucratic empires. Thus the
feudal systems of Britain, France, Prussia, Austria, and Spain
gave way in the sixteenth and seventeenth centuries to the
bureaucratic empires of the Age of Absolutism.

22 Joseph R, Strayer, “Feudalism in Western Europe,” in ibid., pp. 18-19.
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From one point of view, feudalism may be viewed as an
international political system, as a kind of hierarchically or-
dered alliance of patrimonial kingdoms. The ideal con-
ception of feudalism would imply a great deal more than this,
but the historical reality of many forms of feudalism would
suggest their international character. Indeed the transforma-
tion of these feudal systems into bureaucratic empires in the
Age of Absolutism was associated with war and diplomacy, as
the capabilities of the more powerful components became
greater and the feudal vassals were either destroyed or assim-
ilated into an aristocracy and a court nobility.



CHAPTER X

Types of Political Systems:
Modern Democratic and

Authoritarian Forms

THi1s CHAPTER is devoted to modern political systems: those in
which there is a specialized political infrastructure consisting
of associational interest groups, political parties, and media of
communication. The emergence of a secularized political cul-
ture and an awareness of the role of government in changing
human conditions are also common features. As the classifica-
tion scheme introduced in the previous chapter has suggested,
these systems differ among themselves according to the degree
of autonomy of the structures and according to the degree of
differentiation and secnlarization. They are, for the most part,
the systems of the twentieth century; their common character-
istics are bound up with their presence in a world of economic,
cultural, and technological change.

It may be useful to have in mind the general classification
scheme used in this and the preceding chapter. We reproduce,
on page 256, the classification of modern systems from Chapter
IX.

THE SECULARIZED CITY-STATE

The class of systems with differentiated political infrastruc-
tures includes, principally, systems of the contemporary world.

265
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111, MODERN SYSTEMS:
DIFFERENTIATED POLITICAL INFRASTRUCTURES
A. Secularized City-States:
Limited Differentiation (4 thens)
B. Mobilized Modern Systems:
High Differentiation and Secularization
. Democratic Systems:
Subsystem Autonomy and Participant Culture
a. High Subsystem Autonomy (Britain)
b. Limited Subsystem Autonomy (Fourth Republic France)
¢. Low Subsystem Autonomy (Mexico)
2. Authoritarian Systems:
Subsystern Control and Subject-Participant Culture
a. Radical Totalitarian (US.5.R.)
b. Conservative Totalitarian (Nazi Germany)
c¢. Conservative Authoritarian (Spain)
d. Modernizing Authoritarian (Brazil)
C. Premobilized Modern Systems:
Limited Differentiation and Secularization
1. Premobilized Authoritarian (Ghana)
2. Premobilized Democratic (Nigeria prior to January 1966)

But before considering the main varieties of modern political
systems, we ought to look briefly at the secularized city-state,
an ancient form of polity which has some of the components
of a political infrastructure and of a secularized political cul-
ture. It bridges, in some sense, the traditional and the modern.

When we speak of city-states in this context, we refer to
autonomous towns and cities having relatively complex social
structures. Some of the Greek city-states, republican Rome, and
some of the city-states of medieval Europe were relatively com-
plex, stratified societies, based on economic, professional, and
status differences. They were affected by a commercial revolu-
tion, if not an industrial one. These urban societies usually
had patrician and plebian strata as well as specialized trades
and professions. In the medieval European city-states groups of
artisans, merchants, and professionals were organized in guilds,
the forerunners of the modern associational interest groups. In
some city-states the guilds were represented as professional
bodies in the city assemblies. They also enjoyed important self-
governing powers. In addition, these cities were characterized
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by a political phenomenon which may be viewed as the ances-
tor of the modern organized political party — the “faction.”
In Florence, for example, the Popolo Grasso and the Popolo
Minuto were coalitions of guilds of the entrepreneurial and
professional elements, and of the small tradesmen and artisans,
respectively, which competed with one another for power over
the municipality during the fourteenth and fifteenth centuries.!
Interest groups and political parties, which in fully differenti-
ated form are the marks of what we can call modern political
systems, were alreacly latent, and sometimes more than latent.

One can perhaps say that the secularized city-state was the
prototype not only of the modern polity but of the modern
society, and that the two emerged together. Thus, it was com-
merce, trade, and the changes in attitude that went with these
economic-social patterns that produced a complex system of
social stintification and the beginnings of a rational secular
culture. Struggle over political goals, the development of ex-
plicit policy alternatives, and the emergence of an active and
explicit lawmaking and law-enforcement function were charac-
teristic of these city-states. As a consequence, the infrastructure
of political struggle, of explicit interest articulation and inter-
est aggregation, had to emerge in some form. It is important o
keep in mind that rational lawmaking is as old as Greece and
Rome. Max Weber points out:

The creation of laws reached such a flu’d state that eventually
in Athens the question was directed yearly to the people whether
existing laws should be maintained or amended, Thus it became
an accepted premise that the law is ardficially created and that
it should be based upon the approval of those to whom it will
apply.2

The phenomenon of party (in the form of a relatively stable
faction) is at least as old as the tyranny of Pisistratus, who
organized a movement called the “Hill" consisting of a coali-
tion of poor mountaineers from the highlands of Attica and

1 Max weber, The Cii}‘, ed. and trans. Don Martindale and Ceroude
Neuwirth {New York: The Free Press of Glencoe, 1958), pp. 172-173.

D Fhid., . A8,
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many impoverished and discontented members of the upper
class.

The city-state as a political form is now primarily of his-
torical interest, and there would be little purpose in exploring
the various categories which might be employed to order the
examples of this type of system. But this particular type of
system serves as an important reminder of the relationship be-
tween polity and society. It was those features of ancient city
life which seem so strikingly contemporary —the economic
differentiation and specialization and the emergence of a prag-
matic, manipulative orientation to life — which provided im-
petus for the development of the nearly modern political forms.
As a consequence of the inherent limitations on this process,
and perhaps because of the small scale of political action, the
city-state seldom fully developed the highly organized and dif-
ferentiated structures which are prominent in contemporary
politics.

The political systems to which we now turn are all character-
ized by a larger size than that of the city-states, by a more
differentiated political infrastructure, and by some form of
a participant political culture. The first major class, the mobi-
lized modern systems, is marked by both a high degree of struc-
tural differentiation and a secularized political culture.
Secularization, as a widespread societal phenomenon, is found
in societies which have begun the process of transition to mod-
ernity: societies in which traditional orientations and ties have
begun (o be broken down and large numbers of individuals
have become available for new patterns of life and thought.
These societies are capable of attaining a much higher level
of economic productivity, and, hence, material resources are
more likely to be readily available to the political system, At
the same time that the capacity for increased extraction, regu-
lation, and distribution is expanding, however, the processes
of differentiation and secularization flood the political sys-
tems with new demands for distribution and /or participation.
Highly differentiated political infrastructures are necessary,
therefore, to enable the political elites either to respond to the
demands and develop support for various activities or to
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manipulate and control them, thereby either directing the sys-
tem toward new goals or preserving system stability.

Mobilized modern systems may be divided into two sub-
classes: those which have autonomous infrastructures and
participant cultures, and those in which the infrastructure
is not autonomous and in which the political culture is of a
mixed subject-participant variety. We usually speak of the
first category as democratic political systems, and of the second
as authoritarian. We must keep in mind, of course, that all
these classes of systems grade off into one another. Thus, we
have already pointed out that the Tudor monarchy, like the
city-state, had the beginnings of a differentiated, autonomous
infrastructure and the beginnings of a culture of political
participation.

MOBILIZED MODERN SYSTEMS:
(4) DEMOCRATIC POLITICAL SYSTEMS

Democratic political systems can in turn be divided into
three subclasses. The first of these has high subsystem au-
tonomy.® This is a type of political system, such as the British
or the American, in which political parties, interest groups,
and the media of mass communication are relatively differ-
entiated one from the other, and in which there is a relatively
well-developed and widely distributed participant culture. The
second subclass is characterized by limited subsystem autonomy.
This category might include France of the Third and Fourth
Republics, Italy after World War 11, and Weimar Germany.
These are systems in which politica] parties, interest groups,
and the media of mass communication tend to be dependent
one upon the other. Thus the Catholic Church in these coun-
tries does not simply function as an interest group, but has its
own more or less controlled system of interest groups, a Cath-
olic political party and trade union, and Catholic media of
mass. communication. These systems are also characterized by
fragmentation of political culture. There are relatively large
persisting subject and parochial subcultures, and the partici-

8 Robert A, Dahl, Medcrn Politicel Analysis (Englewood Cliffs: Prentice-
Hall, Inc., 1963), pp. 35 (L.
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pant subculture is, at least in part, an alienated subculture.
The third class of democratic political systems is made up of
those with low subsystem autonomy. These have been referred
to as one-party-dominant systems, or as hegemonic party
systems. Mexico would provide an example of this type of demo-
cratic system. Since each one of these subclasses of contempo-
rary political systems will be treated in detail in individual
country studies in this series, our discussion of them will be
relatively brief and schematic.

BRITAIN: HIGH SUBSYSTEM AUTONOMY
AND HOMOGENEOUS CULTURE

‘We shall use Britain as an illustration of our first subclass of
democratic political systems. In the case of Britain we have to
speak of subsystem autonomy in relative terms. Most of the
British trade unions are affiliated with the Labour party. But
the parliamentary Labour party, when in power, is relatively
independent of trade union pressure, and the British trade
unions tend to exercise self-discipline in attempting to influ-
ence the policy of a Labour cabinet. Similarly, trade associa-
tions and chambers of commerce in Britain are aligned with
the Conservative party. But here again, Conservative cabinets
and the Conservative parliamentary party are relatively autono-
mous vis-a-vis these influential interest groups. Similarly, with
regard to the press, though there are both Labour and Con-
servative newspapers, these are not simple organs of the party
leadership.*

The British political culture is a relatively homogeneous
participant one. This political culture has been described as a
“deferential participant’ culture:

.+ . The development of the participant orientation in Britain
did not challenge and replace the more deferential subject
orientations, as was the tendency in the United States, Despite
the spread of political competence and participant orientations,

4 Samuel Finer, "Interest Groups and the Political Process in Great
Britain,” in Henry Ehrmann, Interest Groups on Four Continents (Pitts-
burgh: University of Pittsburgh Press, 1958), pp. 138 f.; Martin Harrison,
Trade Unions in the Labour Party Since 1945 (London: George Allen &
Unwin, Ltd., 1960), Chaps. 4 and 5.
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the British have maintained a strong deference to the independ-
ent authority of government.®

The conversion characteristics of the British political system
are related to these structural and cultural conditions. Associa-
tional interest groups play an active and regulative role in
relation to the formulation of demands for public policy and
enforcement. The two major parties in Britain are able to
aggregate demands into alternative programs of public policy.
Both parties, in competing for a parliamentary majority, at-
tempt to appeal to the maximum range of interests in British
society. As a consequence, the differences between party pro-
grams are relatively small, and either party can tolerate being
in the opposition.

The media of mass communication in Britain — even though
in part government owned, and in part oriented toward one
or the other of the political parties —are relatively neutral in
performing their function of disseminating information about
political events. The flow of political decision and action in
the British system is relatively continuous. Aggregation, de-
cision, and implementation are relatively responsive to the
flow of demands. We are, of course, simplifying here. There
have been periods of immobilism in British political develop-
ment. Nevertheless, fluctuations in the rate of flow of demands
and outputs are less extreme than in the case of Fourth Re-
public France, which we shall discuss below.

Associated with these structural, cultural, and conversion
patterns is a relatively high level of political capabilities. The
extractive and regulative capabilities in Britain have been con-
sistently high. For more than a decade during and after World
War II, Britain imposed and effectively enforced stringent
taxation and rationing. During the second part of this same

% Gabriel A. Almond and Sidney Verba, The Civic Culture (Princeton:
Princeton University Press, 1963), p. 455. See also Richard Rose, Polities
in England (Boston: Little, Brown and Company, 1964), Chap. 2; Rich-
ard Rose, “England:; The Traditionally Modern Political Culwure,” in
Lucian W, Pye and Sidney Verba (eds.), Political Culture and Political
Development (Princeton: Princeton University Press, 1065); Harry Eck-
stein, “The British Political System,” in Beer and Ulam, Patterns of Gou-
ernment (New York: Random House, Inc., rev. ed., 1962), pp. 73 f.
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decade, Britain carried through a program of nationalization
of industry and extension of social services, all of which re-
flected a relatively high level of distributive capability. In
more recent years an increasing rate of public investment in
the expansion of the British educational system indicates a con-
tinued capacity to redistribute opportunities and rewards
among the various strata of British society. All these patterns
reflect a very high level of support for the British political
system, as well as a high level of adaptive responsivencss on
the part of the British political elites. A high symbolic capa-
bility reinforces this support level. We shall refer to this kind
of profile or pattern of political capability as a “versatile” one,
meaning that the British political system can respond more
flexibly to internal and external demands than many, perhaps
most, other systems. This is not the same as saying that all the
capabilities are of an equal level. Over time the levels of the
individual capabilities fluctuate, but the fluctuations are lim-
ited and broadly responsive to the flow of demands from the
various components of British society and from the interna-
tional political system.

The system maintenance patterns of the British polity
— recruitment and socialization — are congruent with its conver-
sion and capability characteristics. In recent decades recruit-
ment into British politics has begun to reflect the increasing
effectiveness of the distributive capability. Membership in the
House of Commons and the House of Lords has become some-
what more open to recruitment from the middle and lower
classes, and the spread of social welfare and of educational op-
portunity has begun to increase the rate of this mobility.
Similar changes in recruitment into the upper levels of the
British civil service may begin to acquire momentum with
the development of new universities and the increased size of the
university-educated population.! However, we should avoid
exaggerating the rate of change in British political recruitment
processes. One of the most interesting things about British

OW. L. Guusman, The British Political Elite (New York: Basic Books,
Inc., Publishers, 1963), Chap. 11.



Types of Political Systems: Modern Democralic Forms 263

politics is the persistence of its older system of status and
deference.

The changes in recruitment patterns reflect significant trends
in the development of British political culture. Evidence sug-
gests a declining deferentialism and a broader spread of par-
ticipant orientations in British society. But such changes in
British political culture seem to be widely distributed through-
out the various strata of British society. In other words, while
the relative balance of the deferential and participant compo-
nents seems to be changing, the over-all homogeneity of the
British political culture does not seem to be significantly af-
fected by these developments. This would suggest that family,
peer group, school, work place, and the socialization processes
of the political system itself, all seem to be adapting in the
process of political culture change. Perhaps the slowness of the
process of change is related to these simultaneous changes
toward participation. There do not appear to be significant
tendencies in the direction of cultural fragmentation or of
political alienation.

FRANCE: LIMITED SUBSYSTEM AUTONOMY
AND FRAGMENTED CULTURE

France of the Fourth Republic may be used as an illustration
of the second class of democratic political systems, those in
which there are specialized associational interest groups, or-
ganized political parties, and well-developed mass media of
communication, but where these agencies have limited auton-
omy. Interest groups, political parties, and the press during
the Fourth Republic in France tended to be divided into three
main ideological tamilies or subcultures. The Communist sub-
culture included the Communist party, the C.G.T. (the Com-
munist-dominated general trade union), and the Communist
press, including Humanité and a host of regional and special-
ized Communist newspapers and periodicals. The Socialist
system consisted of the Socdialist party (S.F.1.0.), the trade
union organization Force Ouvritre, the newspaper Le Popu-
laire, and a number of regional and specialized Socialist news-
papers and periodicals, The Catholic system consisted of the
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church hierarchy and clergy; Catholic Action with its network
of specialized groupings based on age, sex, occupation, and
profession; a Catholic trade union (C.F.T.C.) and political
party (M.R.P.); and a number of Catholic journals and periodi-
cals including the newspaper L’Aube (during the early period
of the Fourth Republic) and periodicals such as Le Temps
Présent, La Vie Intellectuel, and Esprit.

We do not suggest that the relationship between the different
components of the Communist, Socialist, and Catholic systems
was one of complete dependence and control, but the fact that
the agencies were coordinated in ideological families made it
difficult for them to perform their specialized functions as
interest groups, political parties, and media of mass communi-
cation. The Communist, Socialist, and Catholic trade unions
had difficulties in coming to agreements on policies regarding
the specific interests of the various sectors of the working class;
political parties had difficulties in forming stable coalitions be-
cause of sharp ideological differences and distrust; and the
media of mass communication were unable to function effec-
tively in disseminating unbiased information regarding social
and political problems. Thus, the conversion processes in the
Fourth Republic were often blocked. Demands, so to speak,
piled up and were not converted into policy alternatives or
enacted into law.

In the early years of the Fourth Republic a political pattern
became established in which there was the Communist party
on the left with substantial popular support, a diffusely anti-
republican party or movement on the right (the Gaullist move-
ment), fluctuating in strength, and a center coalition consisting
of the Socialist, Radical Socialist, and moderate Catholic
(M.R.P.) parties. The center coalition ol parties was a hetero-
geneous coalition. They could agree on the defense of the
Fourth Republic from threat from the left and the right, but
could not agree on a number of fundamental economic, social,
religious, and foreign-policy issues, Thus, center coalition cabi-
nets fell again and again. They were unable to find effective
compromises and to respond to the pressure of demands com-
ing from social groups on the one hand and from the inter-
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national political system on the other. The Fourth Republic
collapsed on the issue of Algerian independence.

The conversion processes of the Fourth Republic followed
a fluctuating course with long periods of immobilism followed
by occasional “crisis-liquidation cabinets,” which were able to
deal with one or two issues and then disintegrated as a con-
sequence of ideological and political differences among the
member parties of the coalition cabinet.

This alternation of periods of immobilism with brief periods
of crisis-liquidation summarizes the capability profile of the
Fourth Republic. One would have to say that in comparison
with the level of capabilitics of Great Britain or the United
States, that of the French political system was relatively low.
French evasion of taxation, cynicism regarding law enforce-
ment and noncompliance with the law, and general alienation
from the institutions of the Fourth Republic suggest low sup-
port levels and limited extractive, regulative, and symbolic
capabilities, The distributive capability of the French Fourth
Republic is a more complicated problem: A relatively inef-
fective cabinet and legislative structure meant that powerful
interest groups such as big business, and politically effective
agricultural and small-merchant groups, could make their
voices heard in both the National Assembly and in the bu-
reaucracy. Less powerful interests or less well-represented
groups in the population were neglected in the process and be-
came alienated from the political system as a whole. Thus,
there was considerable distribution of subsidies and regulations
favoring some groups, and none favoring others. In general
the responsive capability of the system was relatively low and
intermittent, as the distributive pattern might suggest.

The agencies of political socialization — family, neighbor-
hood, peer group, work situation, voluntary associations,
political parties, and media of mass communication — tended to
perpetuate the fragmented and alienated nature of French
political culture. Thus, 2 Communist might spend his whole
life in what might be thought ol as an ideological enclave in
the French political system. Family, neighborhood, peer group,
work associates, trade union, party, and newspaper might seal
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him off from effective contact and communication with French-
men having other political views. The same might be said of
French Socialists and French Catholics, although the homo-
geneity of their experience would be substantially less than
that of someone growing up in Communist France.

The political structure instituted by the Fifth Republic has
substantially reduced the importance of French political
parties, interest groups, and the media of mass communication
in the conversion processes of the French political system; in
other words, it has reduced their autonomy and limited their
access to decision making. In effect, the input structures and
processes, while still in existence, have been blocked off, and
the authority of President de Gaulle and his cabinet has been
rendered secure by the extraordinary powers given to the presi-
dency and by the general public support which De Gaulle has
received from a large majority of the French population. The
consequences of the experience of the Fifth Republic for the
future of the French political system is a matter of some
mystery. A recent book on French politics bears the title In
Search of France: Economy Growing, Society Changing, Politi-
cal System in Doubt.™ The authorities are not ready to commit
themselves as to whether the fundamental changes in the
French economy and the French society in recent decades,
along with the Gaullist experience with a partial suspension of
politics, have resulted in any permanent changes in French
political patterns.

MEXICO: LOW SUBSYSTEM AUTONOMY
AND FRAGMENTED CULTURE

In Mexico the dominant political party, the Institutional
Revolutionary Party (P.R.L), typically receives about 80 per
cent of the total popular vote. Its candidates dominate state
and federal elections in almost all areas, and its presidential
candidate has never failed to win. To become a legally consti-
tuted political party, an organization must register with a cen-
tral government agency dominated by the P.R.I. to receive

7 Stanley Hoffman (ed.), In Search of France (Cambridge: Harvard Uni-
versity Press, 1968).
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formal acceprance. Election returns are counted by officials
who are sympathetic to the P.R.I. There is no doubt that the
P.R.L holds the whip hand over opposition parties in Mexico.
Interference with opposition political activity has become less
frequent, however, and in recent years such activity has come
to he effectively tolerated.

The P.R.L. has within its rather hierarchical structure a
coalition of interest groups. Its ruling body, the Central Execu-
tive Committee, is in part made up of representatives of agrar-
ian, labor, and middle-class organizations. Each sector within
the hierarchy formally operates as a single, functional or-
ganization, although in fact each contains a variety of groups
which are in competition with one another on matters of pub-
lic policy. Most complex of all is the “"public” sector, which
includes government employees, small business men, artisans,
members of professional organizations, and intellectuals.®

There are, in addition, interest groups which operate outside
the framework of the P.R.I. These include, among the most
prominent examples, powerful business and industrial ele-
ments, Communist trade unions, and the Catholic Church
together with the organizations which it sponsors. Although
many of the most prominent and powerful interest organiza-
tions in Mexican society are constituent units of the P.R.I,
informal access channels to the president and to top-level
bureaucracy are available to almost all groups. Given the
hierarchical nature of decision making, these channels may be
as important or more important than the formal party chan-
nels.? Moreover, the mass media in Mexico ave fairly well
developed, and, with relatively few exceptions, in the last
twenty years the media have functioned in a relatively open
and autonomous fashion.

Thus, although it would be correct to speak of the political
infrastructure in Mexico as having low antonomy, there is

& For an excellent, brief account of the party organization, see Robert
E. Scott, Mexican Government in Transition (Urbana: University of I11li-
nois Pregs, 1959), pp. 190-135 fi.

9 8ec the discussion above (in the now on page 85, Chapter IV) of the
disagrecment on this question.
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nevertheless a considerable degree of pluralism and competi-
tion. There is a constant struggle among the interest groups
and factions within the framework of the P.R.I. There is also
competition with and among these groups and the strong
middle-class and industrial elements which find their strongest
voice through informal presidential contacts. The shifting
specific policies of Mexican leaders over the years have found
support in different coalitions of these interests. However, the
elites have made great efforts to sustain a consensus of general
support through unifying symbolic outputs and formal in-
volvement of major groups in the P.R.I. The tendency in
Mexican politics in the last decade or two has been in the
direction of increasing subsystem autonomy and political
pluralism .10

We have reported elsewhere (Chapter III, page 54) that
Mexican political culture has undergone substantial change
and secularization since the Mexican revolution. Scott has
estimated that at the onset of the revolution in 1910, nine out
of ten Mexicans were parochial in their political orientations.
That is to say, they were diffusely oriented toward village
authority and toward the powers of landlords and clergy. To
the extent that they were oriented at all toward central au-
thority, they were alienated from it. Scott goes on to estimate
that as of 1960 the proportion of surviving parochials, whe
were found primarily in the rural and remote areas of Mexico,
was only 25 per cent, while 65 per cent of the Mexican popula-
tion were oriented to the national political system as subjects,
and 10 per cent, primarily concentrated in the urban areas and
among the educated middle classes, could be viewed as political
participants in Mexican politics. These parochial, subject, and
participant components may be viewed as political subcultures.
However the processes of culture-change in a secular and partic-
ipant direction seem to be going forward quite rapidly, and
these subcultures should probably not be viewed as stable and
self-sustaining.

10 Scott, Mexican Government, op. cit., pp. 145 fi.; Martin C. Needler,
Political Systems of Latin dmerica (Princeton: D, Van Nostrand Co., Inc,,
1964), pp. 9 ff.
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In addition, Scott points to considerable alienation in Mexi-
can political culture. A substantial proportion of the Mexican
population distrusts governmental authority and views it as
corrupt and arbitrary. At the same time, there is strong na-
tional loyalty and positive feeling for the Mexican nation and
for the ideals of the Mexican revolution.!® Another aspect of
Mexican cultural fragmentation would be the partial aliena-
tion of some parts of the Catholic Church hierarchy, dergy,
and laity. In addition, that part of the working class which is
organized in the Mexican Communist party and the Commu-
nist trade unions, as well as part of the Mexican intellectuals
and students, would also have to be viewed as alienated compo-
nents in the Mexican political culture.

Political socialization in Mexico has been moving increas-
ingly in the direction of modern forms and content. Urbaniza-
tion, industrialization, the development of the middle classes
and the professional classes, and the growth of voluntary asso-
ciations and media of mass communication have increased the
impact of secondary institutions on Mexican political attitudes,
Tendencies toward the emancipation of women and toward
the breakdown of the diffuse ties of an extended family system
contribute to the reduction of the parochial component in the
Mexican political culture, At the same time, recruitment into
the political elite has become more open, and recruitment into
the bureaucracy is increasingly based on achievement and
performance criteria.

The conversion processes of the Mexican political system
grow out of these structural and cultural characteristics. Thus,
the relatively small size of the stratum of the population which
is politically competent and the much larger proportion which
is generally submissive 1o governmental authority (though dis-
trustful of it) tend to give considerable power to political elite
groups. The elite groups in turn are coordinated within the

11 Robert E. Scott, “Mexico: The Established Revolution,” in Pye and
Verba, op. cit.; Almond and Verba, ap. cit., pp. 414 f; Sidney Verba and
Gabriel A. Almond, “National Revolutions and Political Commitment,” in
Harry Eckstein (ed.), Internal War (New York: The Free Press of Glencoe,
1964), pp. 205 @,
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structure of the dominant political party and the presidency.
Thus, interest articulation and aggregation is often a partially
covert political process, a process of bargaining within the
P.R.I. and with the informal presidential advisers. The presi-
dent is the chief rule maker in the Mexican system and the
chief monitor of the enforcement of rules. Although access to
the president through informal channels is limited, and hence
the bureaucracy and the P.R.1. play powerful roles in the ag-
gregation process, the orientations of the president and those
close to him are decisive in determining which groups and
interests receive priority in the decision-making choices. Al-
though the agrarian and labor interests are most prominent in
the P.R.I,, and are represented in the informal presidential
councils as well by such figures as ex-President Cdrdenas, it has
been argued that “decision-making in Mexico has been domi-
nated by the urban middle sectors since the early 1940%." 12
Studies of Mexican policy clearly show that industrialization
received first priority in the years following World War II,
often at the expense of considerable lower-class suffering.!*

The authoritarianism of the Mexican political system has,
however, been subsiding as opposition movements have be-
come increasingly eftective and as the interest associations
within and without the framework of the revolutionary party
have become increasingly autonomous. Urbanization and in-
dustrialization in Mexico have produced a growing stratum of
politically competent citizens and powerful interest-group
elites. The army, which dominated Mexican politics and was
represented as an organization in the P.R.I. in its earlier stages,
no longer bulks as large as was once the case.

If we consider the development of the capabilities of the
Mexican political system in the course of the half century of
its revolution, we would have to say that the first decades were
marked by increasing regulative and extractive capabilities as

12 John ]. Johnson, Pelitical Change in Latin America (Stanford: Stan-
ford University Press, 1958), p. 129.

13 See in particular, Oscar Lewis, “Mexico Since Cirdenas,” in Richard N,
Adams el al, Social Change in Latin America Today (New York: Random
House, Inc, 1960), p. 325; and Frank Brandenburg, The Making of Modern
Mexica (Englewood Cliffs: Prentice-Hall, Inc,, 1964), p, 144,
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the central government consolidated its position in the 1920s
vis-a-vis the army and local factions. In the 1930, there was
real development of the distributive and symbolic capabilities,
as land reform, expropriation of foreign property (particularly
in the oil industry), and the formal incorpomtion of labor and
agrarian interests in the political party built genuine system
support and made the revolution a living and popular symbol.
In the 1940’s and early 1950’s, the emphasis returned to the
extractive capability and to economic development as the
Mexican elites undertook a massive industrialization effort
(and later attempted to build up agriculture as well) at the
cost of welfare and land redistribution programs. Drawing
upon its symbolic capability and formally co-opting the masscs
in the P.R.I, the elite managed to enlist informal business
support and to carry out social mobilization without totally
alicnating the masses of disadvantaged Mexicans. The system’s
responsiveness has been limited, undertaken in a real sense
mostly at the discretion of the elite, although a great show of
formal access has been made. In recent years a more balanced
pattern of response to various interests has appeared as land
redistribution, for example, has been reintroduced. Through a
judicious use of symbols, of unifying hierarchical bargaining
mechanisms, and of response to the interests of different sets
of groups, the Mexican elites have managed to expand all the
political capabilities and 1o move Mexico from a traditional
bureaucratic system (1910), to a premobilized authoritarian
(1925), and eventually to a partially mobilized democratic sys-
tem, though one with a still relatively low level of subsystem
autonomy.

MOBILIZED MODERN SYSTEMS:
(B) AUTHORITARIAN POLITICAL SYSTEMS

The systems described above are all characterized by a meas-
ure of both legal and actual pluralism or autonomy in the
political infrastructure. We chose three cases which illustrate
different levels of autonomy. In the last system discussed —
the Mexican — we were still dealing with a kind of political
system in which there was both formal autonomy and freedom
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of competition, and some real autonomy and competitive
process.

In the authoritarian and totalitarian systems, to which we
now turn, we are not shifting to nonautonomous systems, but
rather to systems in which formal autonomy is eliminated but
in which some measure of real pluralism and competitive
process still persists. In actual fact, a fully nonautonomous sys-
tem is unthinkable. There are different kinds of interests and
demands in any society, and there must be some way for these
interests and demands to be communicated and transmitted
into the political system. So when we move from democratic to
authoritarian and totalitarian systems, we are grading of, so to
speak, from the one to the other; and even the most extreme
form of totalitarianism — for example, the Soviet Union under
Stalin — still contains pluralistic tendencies and what we might
call a political process.

The forms of authoritarianism with which we deal here are
contemporary twentieth-century forms. They are political sys-
tems which have come into existence after the industrial revo-
lution, after some urbanization has actually taken place or
after the impact of Western industrialized society has been felt
through the diffusion of the ideas, aspirations, and some of the
practices of Western society and politics. It is important to
keep these points in mind, for all the systems with which we
are here concerned — the Russian, the Chinese, the eastern
European Communist, the German Nazi, the Italian Fascist,
and Spanish and Portuguese authoritarianism — had no choice
but to develop some kind of political infrastructure. We
are dealing with regimes which came into existence in societies
which were already in the process of industrialization and
urbanization and in which some political infrastructure of
political parties, associational interest groups, and media of
mass communication had already emerged. Thus, the political
clites which shaped these authoritarian and totalitarian
regimes had to cope with already existing infrastructures.

The authoritarian and totalitarian systems may be classified
into four subtypes according to their structural and cultural
characteristics: radical totalitarian (the Communist countries),



Types of Political Systems: Modern Authoritarian 278

conservative (otalitarian (Nazi Germany), stabilizational con-
servative authoritarian (Spain), and modernizing authoritarian
(Brazil).

Adam Ulam has argued that the Leninist revision of Marx-
ism was in real fact the ideological basis for a thoroughgoing
and militant industrialization and modernization of society,
rather than a simple revolutionary movement directed against
the evils of capitalism.’ Since the main aim of the Communist
elites was the maximization of industrial and military power,
the political infrastructure of party, interest groups, and media
of mass communication was turned into a kind of specialized
“mobilizational bureaucracy.” The elites sought to turn
agencies which were generating disruptive demands and resist-
ing programs into devices which could mobilize active support
and instill not only compliance with the programs of the elite
but a willingness to participate actively in these programs.
Thus we speak of the political cultures of the Communist sys-
tems as “‘participantsubject” cultures. In the case of Nazi
Germany we have a second variant to totalitarianism. Here the
elites were concerned with the maximization of national and
ethnic identity and with aggressive international power as well
as with a solution to internal unemployment problems. But
economic modernization and mobilization was not a necessary
goal — Germany was already a modern society., The elites
sought to control or destroy an internal pluralism in order
to attain the other goals.

The differences in the starting points and the elite goals of
the radical and the conservative forms of totalitarianism may
help explain the differences in their structural and cultural
characteristics, Thus, in Russia all the strata and institutions
were either penetrated or eliminated in favor of a centrally
controlled system of political and economic mobilization, In
Nazi Germany left-wing and moderate political parties were
eliminated, and the various associational interest groups were
assimilated into the National Socialist party. But some auton-
omy persisted — at least a greater degree of autonomy than in

13 Adam Ulam, The Unfinished Revolution (New York: Random House,
Inc., 1960).
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the Russian system. The Catholic Church and some parts of the
Protestant Church in Germany were able to maintain their
separateness during this period. Big-business interests were also
able to function autonomously to some extent. It is this more
limited societal penetration which distinguishes the conserva-
tive branch of totalitarianism. The media of communication
and political organization, however, became the monopoly of
the Nazi elites. If we were to compare the political cultures of
the Communist and Nazi versions of totalitarianism, we would
have to say that although the two systems are characterized
by similar participantsubject patterns, Nazism included an
especial accent on ethnicracial nationalism. Surely it is not
accidental that Germany prior to its totalitarian phase was a
new nation with an uncertain sense of national identity.

Spanish and Portuguese authoritarianism is yet another
variant. In its earlier stages Spanish authoritarianism looked as
though it was moving in the direction of totalitarianism. It
also had a political party — the Falange — which at least on
paper and in its earlier years sought to penetrate Spanish society,
to assimilate all political tendencies and interest groups in the
interest of a general mobilization of Spanish society. But the
Spanish elite was not motivated by the impulses toward aggres-
sive expansionism which characterized Nazi Germany or by the
modernization drive of the Soviet elite. It was what one might
call a “traditionalist” regime. It was opposed to the social
revolutionary and the secularizing tendencies of the left-wing
and moderate parties of the earlier Spanish regime. The
Falange party never effectively penetrated Spanish society, The
Church preserved a powerful position, and the professions and
the business community have been able to maintain some inde-
pendence. Spanish authoritarianism is not a mobilizational
regime; it is rather a conservative regime. Existing in a society
already mobilized to some degree, it tolerates, rather than
coerces, pluralistic tendencies and bargains with some of the
interest groups of Spanish society.

TOTALITARIANISM: THE SOVIET UNION

As compared with the conservative authoritarianism of
Spain, the Soviet political system has reduced subsystem
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autonomy in at least two respects. There is a much more
thoroughgoing penetration of economic, religious, cultural,
and family life by the political system as a whole. While the
penetration is by no means complete, particularly in the sphere
of family life, the aim of assimilating the economy into the
polity, of undermining the influence of the Church, and of
assimilating non-Russian ethnic groups has been in consider-
able part successful,

Along with this subordination of social processes and groups
to the political system goes an extremely elaborate and effec-
tive apparatus of social and political mobilization. The Com-
munist party performs two major roles: first, that of setting the
goals of the system and of overseeing and monitoring the im-
plementation of these goals; and second, that of mobilizing
Soviet society in carrying out the goals. Thus, the political
infrastructure of the Soviet political system is a thoroughly
elaborated one, encompassing organizations intended to mobil-
ize the energies of all the strata and groupings of Soviet society.
But this effort at assimilating and mobilizing all elements is
only partially successful.

A constructive polemic is now raging among specialists on
Soviet politics on the question ol pluralism versus totalitarian-
ism as an explanation of Soviet politics. Those wheo have been
arguing against too complete an acceptance of the monolithic
or totalitarian model of Soviet politics cite a variety of political
groups and bases of conflict within the Soviet political system.
One analyst lists some twelve categories of competitive rela-
tionships.** Among the groups struggling over power and
policy in the Soviet Union are cliques competing for control of
the top instrumentalities of the party apparatus; bureaucratic
groups in conflict with groups in the party apparams; groups
within the governmental bureaucracy such as the army and
the various branches of civil and economic administration in
conflict with each other: regionally based groups in conflict
with each other and with the central government and the party
bureaucracy; professional groupings such as artists, writers, and
scientists in conflict with the party bureaucracy and top party
elite. In addition, there are conflicts between different occupa-

15 T. H. Rigby, “Crypto-Politics,” Survey, January, 1964, Chap. 10, p. 30.
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tional and skill groupings over their share of the national
product, and conflicts between the regime and such groupings
as the peasantry and non-Russian ethnic groups which resist
efforts of the regime to assimilate them and mobilize their
energies.

It would be a mistake to distort the picture in the opposite
direction, to give too great stress to the extent of pluralism and
subsystem autonomy in the Soviet political system. It is impor-
tant to recognize that pluralism and political conflict is not
an overt and legitimate political process. Tendencies that op-
pose the regime must operate within the framework of the
party and its system of organizations, and in the background
there is always the menace of direct coercion and of powerful
socio-economic sanctions. Perhaps equally significant, the sys-
tem has maintained its control over the mass media. Even
in the course of the recent relaxation, the elites have been very
sensitive to any hint of criticism of the socicty, let alone the
regime, by writers and intellectuals. The mass media do not
function as internal interest-articulation channels except in the
form of channels for individual complaints regarding lower
level bureaucratic officials.

The pattern of political culture in the Soviet Union cor-
responds to this mixed pattern of central mobilization and
pluralism. Thus the overt political culture of the Soviet politi-
cal system is the doctrine of Marxism-Leninism as this is formu-
lated and communicated by the party at any given time. The
ideology of the Soviet Union is inculcated through centralized
and powerful agencies, through a monopoly of the media of
mass communication and of political organization, and through
a centrally controlled educational system, Through all these
instrumentalities the Soviet citizen is provided with a compre-
hensive set of beliefs, political feelings, and values. It provides
an explanation of the past, beliefs and predictions about the
future, and a definition of the mission which each individual
and group in the system is supposed to fulfill. Underneath this
official political culture there are attitude patterns persisting
from the pre-Bolshevik regime and other attitude patterns that
have resulted from the social transformations which have taken
place in the Soviet Union in the last half century.
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It is among the peasantry and the unskilled workers that
one finds political and religious attitudes characteristic of pre-
revolutionary Russia. In the modern sector of Soviet society —
the skilled workers, clerical employees, technical-managerial
personnel, scientists, engineers, prolessional men of various
kinds — one encounters interest-group tendencies similar to
those encountered in the industrialized societics of the West.
Scientific, professional, and artistic interests are articulated and
affect the outputs of the Soviet political system. Thus, there are
covert political subcultures in Soviet politics which intermit-
tently break through the surface and which are in conflict with
the official political culture.

These cultural and structural characteristics give us some
clues to the nature of the political conversion processes in the
Soviet system. Demands in some form are made by the peas-
antry, by non-Russian ethnic groups, by industrial workers, by
professional and technical personnel, by groups within the
bureaucracy, and by groups within the party, but the aggrega-
tion of these demands into alternative policy proposals is
carried on largely through a covert political process in which
the legitimacy of conflict over policy is never explicitly ac-
knowledged. Interest articulation by such nonassociational
groups as consumers, wage earners, and collectivized farmers
is primarily latent and diffuse. It may take the form of such
cues as high production in individual kitchen garden plots and
low production on collective plots, or the flourishing of a
black market in various consumer goods. These cues may he
rcad by individual elite members and represented by them, or
may to some degree be reported through the institutions, such
as the secret police, which are engaged in gathering informa-
tion for the elites. In recent years adaptive response to latent
and diffuse forms of interest articulation has seemed to increase
markedly. It would appear, however, that it is primarily at the
very top levels of party and government bureaucracy that
policy alternatives are explored and decisions made. The high
echelons of the party — the Politburo and the Central Com-
mittee — monitor the implementation of policies through the
Soviet bureaucracy and the lower levels of the Communist

party.
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The Soviet political system has a level of regulative, extrac-
tive, and distributive capability perhaps greater than that of
any other human experiment in political rule. It exceeds the
capabilities of historical tyrannies by virtue of the extraordi-
nary technical and organizational apparatus available to mod-
ern man and the ideology which legitimates their use. Modern
transportation, communication, and weaponry, and modern
bureaucratic organization give a new dimension to centralized
and arbitrary rule.

The symbolic capability of the Soviet political system has
gone through an interesting history, At the outset of the Soviet
regime and during the era of Stalin, the fact and the threat of
terror and coercion as a means of attaining compliance was
surely as important, if not more so, than propaganda and
indoctrination. In recent decades indoctrination, military suc-
cesses, and industrial-scientific accomplishments have created
substantial support among most groupings in Soviet society. At
the present time it may very well be that the symbolism which
stresses the power and industrial-technical accomplishments of
the Soviet Union constitutes the more effective part of the
symbolic output of the Soviet regime and that the more ideo-
logically oriented part of the symbolic cutput is less significant.
But it would be a great mistake to overlook the fact that per-
haps the great majority of Russians accept the ethical validity
of their ideology. Those Russian artists and writers who are
cited as evidence of alienative tendencies in the Soviet Union
more often than not accept many of the basic premises of the
regime and its ideology.

The model of totalitarianism would suggest that there is
little or no responsive capability in the Soviet system. In fact
there is a low of demands into the political system and a kind
of bargaining process among unorganized interest groupings
and factions. Peasants on collective farms and workers in fac-
tories bargain with their rates of output. Artists and scientists
can in some sense withhold their creativity. Bureaucrats and
party officials can switch their support from one top party
clique to another. The top political elites in Communist na-
tions are constantly confronted with the problem of creating
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and maintaining coalitions on which their power is based.
The very mobilizational system which the Communist elites
develop generates not only support for the aims of the regime,
but demands that the aspirations of the mobilized groups be in
some measure gratified. The resistance of the Russian pcas-
antry and the failures of Soviet agricultural policy are only the
more dramatic illustrations of the interplay of demand and
response in Soviet politics.

In analyzing political socialization in the Soviet political
system, we have to distinguish between the apparatus of party
control and related agencies which seek to create a homo-
geneity of political orientation, and the institutions and
agencies which are responsible for the development of conflict-
ing tendencies. The party organization, its youth groups, and
its professional and occupational associations seek to inculcate
a homogeneous point of view, limiting or suppressing conflict-
ing attitudes and orientations. On the other hand, the family,
work, and professional groups, and regional and ethnic groups,
often perpetuate conflicting attitudes, aspirations, and beliefs.
There is some evidence that the socialization experiences
which occur outside the framework of party control are being
accorded an increasing toleration, What actually seems to be
happening is that the regime is no longer confronted with a
crisis of mobilization. Consequently there is an increasing
accommodation of differences in attitude and orientation. As
these conflicting tendencies challenge the aims of the party
leadership, however, there are intermittent repressive responses
taking the form of coercion and socio-economic sanctions.

Recruitment into the Soviet political system generally in-
volves a combination of ideological conformity, and abilities
and achievements of a variety of different kinds. Recruitment
into the top political elite is predominantly through a prior
experience in the party apparatus, Technical competence and
professional achievement in the various spheres of Soviet life
may lead to membership in the soviets at the central or local
levels, or in unusual cases in the Central Committee of the
Communist party, but not in the Politburo and the Secretariat.

The Communist systems of eastern Europe and Cuba, it
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should be noted, are by no means identical with that of the
Soviet Union. The eastern European systems have stopped
short of the social penetration of the Communist movement
in Russia. They are in this respect more representative of the
conservative totalitarian type of system. Religious bodies have
not been so thoroughly subordinated, and the economy has
not been so thoroughly penetrated. There is greater artistic and
intellectual freedom. In general there is a more overt bargain-
ing process in these moderate Communist systems. But the
question of how great these differences are among Communist
countries must await careful research and the development of
a comparative politics of communism,

AUTHORITARIANISM: SPAIN

Juan Linz speaks of the Spanish authoritarian regime as
having a limited pluralism which contrasts with the monopoly
imposed by a totalitarian party on the one hand, and with the
formally complete pluralism characteristic of democratic sys-
tems on the other, He argues,

The authoritarian regime may go very far towards suppressing
existing groups or institutions inimical to the social order , . .
and the threat of control is always present; but due to a number
of circumstances the control process is arrested.16

Linz's picture of the Spanish system is one in which the top
leadership under Franco balances the pressures of such institu-
tions as the army, the bureaucracy, the Church, and profes-
sional and business organizations. These interest groups are
legitimate, and the bargaining process which takes place is at
least in part an overt one. Little or no effort is made to mobil-
ize the population;

Membership participation is low in political and parapolitical
organizations and participation in the single party or similar
bodies, whether coerced, manipulated or voluntary, is infrequent
and limited.17

16 Juan J. Linz, “An Authoritarian Regime: Spain,” in E. Alardt and
Y. Littunen (eds.), Cleavages, Ideologies and Party Systems: Contributions
to Gemparative Political Sociology (Helsinski: Westermarck Socicty, 1964).

17 Ibid., p. 304.



Types of Political Systems: Modern Authoritarian 281

The regime does not seek enthusiasm or support; it is ready
to settle for passive acceptance. It even tolerates opposition
as long as it is not overtly and publicly expressed. Linz is,
of course, speaking here of the later years of the Spanish
authoritarian regime. His description would be less applicable
to the first years after the civil war, when a program of sup-
pression of opposition was carried through aggressively and
some effort was made to mobilize the population through the
Falange party.

Linz also comments on a study he and colleagues made of
youth attitudes in contemporary Spain. What is most striking
in this study is the report that a substantial proportion of the
younger generation is alienated from the Spanish authoritarian
regime and speaks of its opposition with relative openness.’8
From this and other works it would appear that the alienative
and fragmented nature of pre-Franco political culture still
persists to a considerable extent. Alienation seems to be par-
ticularly widespread among the workers and farm laborers.
Political participant tendencies are widespread in the larger
cities and particularly among the urban middle classes. Sub-
missive or subject and parochial orientations are widespread
among the rural population and the believing Catholics.
Broadly speaking, there is compliance with governmental
authority, or at least not active resistance to it. The elite seems
to be prepared to accept this kind of apathetic, nonpolitical
orientation among large strata of the population; it does not
seek to mobilize Spanish society or to increase significantly
the capabilities of the political system either for purposes of
internal change or for external expansion.

Linz also discusses the approach of Spanish authoritarianism
to the media of mass communication. He points out that even
while the freedom of the press is curtailed and the press 1s
centrally controlled, the impact of this control is less intense
than in a totalitarian regime because of the absence of
mobilization goals in the political elite. The Spanish regime
has not sought to interfere with informal communication

15 Juan J. Linz and Amande de Miguel, “Intra-National Differences and
Comparisons,” unpublished manuscript, 1964,
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processes, and one is allowed to express opposition sentiments
in writing as long as he does not make more than five copies of
his opinions.1?

Linz makes a number of illuminating points in contrasting
Spanish authoritarianism with democratic systems on the one
hand, and with totalitarian and traditional authoritarian
regimes on the other. He argues that the authoritarian regime,
unlike the democratic one, limits its legitimate pluralism to
interest-group activity. There is no party system, and there can
be no open, compelitive process in the selection of the political
elite. Unlike the totalitarian regime, the authoritarian regime
does not seek to penetrate and mobilize the society. Thus, the
single political party in an authoritarian regime is not used as
a means of assimilating other political interest groups, but
simply comes to be a political faction and interest group of
a special kind along with the others. In recent years in Spain
the Falange has tended even to lose this function. It seems
to have taken on more of the character of a patronage organiza-
tion, a basis for recruitment into some Kinds of public offices.

In contrast with traditional regimes of the types discussed
in the preceding chapter, conservative authoritarian regimes
seem to be “a likely outcome of the breakdown of such tradi-
tional forms of legitimacy.” *® What Linz is getting at here is
that conservative authoritarian regimes such as the Spanish
and Portuguese systems seem to have arisen in some traditional
political systems where there has been a partial penetration of
economic, social, and political modernization which has shaken
the wraditional system. These regimes arc “traditionalistic”
rather than traditional. In other words, they use some of the
modern techniques of organization, propaganda, and control
in order to limit the disruption of the traditional order hy
modernizing forces.

The conversion processes of Spanish authoritarianism reflect
its cultural and structural characteristies. There is an overt
interest articulation and aggregative process based upon asso-

19 1bid., p. 316.
20 Tbid., p. 321.
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ciational and imstitutional interest groups. The Catholic
Church hierarchy, and business and professional interest
groups bargain overtly and legitimately with the top political
elite and the bureaucracy. The working class manifests its
discontent primarily through occasional illegal strikes. The
rule-making function is performed by Franco and his cabinet
along with the top levels of the bureaucracy. The bureaucracy
also performs important articulative and aggregative functions.

Compared with the capabilities of eHfectively functioning
democratic systems, one would have to say that the responsive,
extractive, distributive, and symbolic capabilities of the Span-
ish regime are lower, while its regulative capabilities are
higher. In comparison with totalitarian systems, on the other
hand, one would have to say that Spanish extractive, regula-
tive, distributive, and symbolic capabilities are lower, but that
its responsive capability is higher.

Recruitment into the political elites of the Spanish authori-
tarian system reflects the system’s pluralistic character. Linz
points out that only 25 per cent of the Spanish cabinet mem-
bers during the period from 1938 to 1962 were men actively
identified with the Falange party. Twenty per cent of the
cabinet members were recruited from traditional Spanish insti-
tutions such as Catholic Church or monarchist groups: 39 per
cent were recruited from among military officers, and another
15 per cent from among the technical professions or the civil
service, In other words, political recruitment processes into
the cabinet reflect the power of major interest groups and the
political tendencies in Spanish society. The peasantry and
labor are not represented; and the secular intelligentsia is less
well-represented than in the days ol the Republic.

Political socialization in authoritarian Spain is a fragmented
process. Linz speaks of depolitization, of deliberate efforts on
the part of the regime to discourage ideological indoctrination
and political activism. Substantial portions of the working
classes and of the educated strata of the population are alien-
ated from the regime. And one would suppose that family
socialization, peer group socialization, and work place so-
cialization contribute to this alienation. Similarly, among those
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social strata oriented favorably toward the regime, the sociali-
zation agencies ol family, Church, and voluntary associations
would contribute to the formation of positive attitudes. But
one would have to say that both the alienative and the sup-
portive components of Spanish political culture are moderate
in tendency. There is little extreme alienation, and little
enthusiastic support. In recent years the political system of
Spain seems to have been moving in the direction of the more
overt expression of dissent and toward greater toleration of
limited political activity.

PREMOBILIZED MODERN SYSTEMS

All the modern systems which we have discussed have been
more or less “mobilized” political systems, characterized not
only by a differentiated infrastructure, but also by a rather
widespread secularized political culture. Although traditional
values and structures may be important in these societies, their
political systems rest on a base of considerable social and eco-
nomic development. Large numbers of individuals have been
urbanized, have become literate, and have been exposed to
differentiated economic enterprises. The spread of instrumen-
tal and participatory attitudes creates both problems and po-
tential for the political systems.

In premobilized modern systems the trappings of political
modernity — parties, interest groups, and mass media — have
been imposed upon highly traditional societies. Mobilization
and exposurc to modernity have been confined to a small
elite. Although political awareness may have been aroused
through independence movements and through the gradual
diffusion of the idea of economic improvement, political atti-
tudes remain for the most part caught up in a web of tradi-
tional family and community ties. Knowledge of the means and
skills of political action, or even the desire for autonomous
participation, are virtually absent. The modern political party
is penetrated by traditional elites and is forced to appeal to
traditional and communal loyalties. The demands stemming
from such loyalties and from the vague aspirations for eco-
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nomic betterment are in sharp conflict.? Traditional and
modern elites manipulate mass activity in both democratic
and authoritarian variants of premobilized systems, yet the
fragmentation among the elites and the ultimate inability to
satisfy aroused mass aspirations create a continuing spiral of
frustration and instability.

It is a difficult process to break out of the vicious circle of
social, economic, and political underdevelopment. Thus, to
speak of a system such as Ghana’s as a “modernizing oligarchy”
or ot that of Nigeria as a “tutelary democracy” 2 confuses
potentiality with actuality, These are political systems in the
very early stages of growth, engaged in instilling some na-
tional consciousness into their primarily parochial populations,
in attempting to transform their locally oriented villagers
into subjects of national or even regional authority, and
in seeking to recruit competent and loyal incumbents into the
roles of their political systems, their economies, and their
societies. It is for this reason that we speak of the premobil-
ized modern systems as a distinct class, They are, at least in a
sense, historical accidents, systems provided with a modernized
elite and a differentiated political infrastructure because of the
impact of colonialism or because of the diffusion of ideas and
practices from more developed parts of the world long before
they would have had the need or the impetus to develop such
structures and cultures on their own. Although this accident
has opened up a vast new future for their citizens, it has also
created political systems the infant institutions of which are
subject to a tremendous load of pressures and problems at a
time when their capability to meet them is quite limited.

Of course these classes of political systems “grade off” into
one another. Such is true of the degree of mobilization and
secularization as well as of subsystem autonomy or structural

21 See James S. Coleman and Carl G. Rosherg (eds.), “Conclusion,” in
their Political Parties and National Integration in Tropical dfrica (Berke-
ley: University of California Press, 1964), especially pp. 636 ff.

22 Edward A, Shils, Political Development in the New States (The
Hague: Morton & Co., 1960), pp. 393 ff. Sce also James 8. Coleman, “Con-
clusion,” in Gabriel A. Almond and Coleman (eds.), The Politics of the
Developing Areas (Princeton: Princeton University Press, 1960), pp. 572 ff.



286 Types of Political Systems: Premobilized Modern

differentiation. However, if we compare Ghana and Nigeria
with Spain and Mexico, the two least developed systems dis-
cussed above, it is quite clear that the former socicties are
predominantly premodern, and that their political systems are
just in the process of being created. In the World Handbook
of Political and Social Indicators,? for example, Ghana is
listed as a “wransitional society”; but this category is quite
inclusive, and Ghana is at the less developed end of the scale.
Nigeria is classified in an even less developed category. Thus,
Ghana has a literacy rate of only 22.5 per cent as compared
with 50 per cent for Mexico and 87 per cent for Spain. Nigeria's
literacy is an even more limited 10 per cent. The following
table summarizes some comparative statistics for the four na-
tions, and suggests why we can clearly class Ghana and Nigeria
in the premobilized group and Spain and Mexico in the
mobilized group:

Percentage Percentage

in towns receiving wages  Radios
over and salaries in per

Literacy 24 20,000 24 employment 24 1,000 24
Nigeria 10,09, 10.59 2,69, 1.0
Ghana 22.59, 6.497, 9.59, 222
Mexico 50.0%, 24.09, 28.09, 96.9
Spain 87.09;, 39.89, 88207 90.0

Of course, social and economic indicators provide only one
perspective on the process of mobilization. Political experi-
ences such as a revolution or a struggle for independence do
indeed mobilize people and change their attitudes and orienta-
tions. Economic determinism is too simple an explanation for
the events of the real world. Nonetheless, as the following brief
capability profiles should illustrate, there are limits in the
degree to which political mobilization “from the top” can
bypass economic development in creating new secularized atti-

28 Bruce M. Russet ¢f al,, World Handbook of Political and Social Indi-
cators (New Haven: Yale University Press, 1964), p. 296,
24 Ibid., pp. 295-296.
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tudes. The particular configurations of problems and factors
facing premobilized systems such as Ghana make it imperative
that we view such systems distinctly from those in more de-
veloped societies and possessing more secularized political
cultures. Mexico is an example of a system which has recently
left this category, and even a brief comparison of her system
with those following should illustrate the impressiveness and
difficulty of the development achievement.

PREMOBILIZED AUTHORITARIANISM: GHANA

Prior to the recent military revolt, Apter divided the history
of Ghana's political infrastructure into five stages. During the
first period, roughly from 1870 until 1940, the organization of
the native population largely took the form of ethnic and
tribal associations, and of literary and discussion groups among
the educated strata of the population. A second stage, running
approximately from 1920 unuil 1950, was a period during
which interest groups and nationalist groups began to come
together in more inclusive associations. This was the period
during which taxpayers’ associations were formed and the
West African National Congress was established. Apter’s third
stage, running from the end of World War I until 1956, was
the period of political party formation. During this decade
the conservative nationalist parties such as the United Gold
Coast Convention (U.G.C.C.), and radical nationalist parties
such as the Convention People’s party (C.P.P.) were lormed.
These first three stages overlapped somewhat, both chronologi-
cally and organizationally, as later patterns emerged out of
earlier ones. During the fourth period (beginning in 1957)
the C.P.P. sought to destroy the opposition by interfering with
their local organizations and harrassing their leaderships. The
fifth period began in December 1963, when a referendum was
held which made Ghana into a one-party state and gave to
President Nkrumah “the right to dismiss judges of the Supreme
Court and the High Court at any time.” 2 (In February 1966,

26 David E. Apter, “Ghana,” in Coleman and Rosberg, ap. cit., pp. 259 fi.
See also Apter, Ghana in Transition (New York: Athencum Publishers,

1963); F. M. Bourret, Ghana — The Road to Independence (Stanford; Stan-
ford University Press, 1960).
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Nkrumah's C.P.P. regime was overthrown by officers of the
military and an interim government established which prom-
ised 2 more “democratic” and less centralized regime. It is, of
course, too early to predict the future course of the military’s
intervention.)

In establishing its political monopoly, the Convention
People’s party fought against a coalition of chiefs and tradi-
tional rulers, and against the educated strata of the population,
who favored a moderate democratic course of modernization.
The C.P.P, sought to undermine the strength of traditional ties
and values by an intensive program of recruitment and or-
ganization among all elements in the society, by the develop-
ment of centralized party organization, and by the cultivation
of a charismatic cult around the leadership of Nkrumah, and
a diffuse ideology of nationalism, pan-Africanism, and so-
cialism.

As the C.P.P. under Nkrumah sought to develop a mobiliza-
tional political party penetrating the whole of Ghanaian society,
it assimilated oppositional tendencies within its own organi-
zation. At the local levels opposition groups were admitted to
membership in the C.P.P., and in the Ghanaian legislature op-
position members joined the C.P.P. parliamentary organiza-
tion. In order to counteract the tendencies toward localism that
resulted from this pattern of assimilation, the C.P.P. sought to
develop an apparatus similar to that of totalitarian regimes,
Thus, it assimilated the trade union movement and the agri-
cultural cooperatives and sought to use these occupational as-
sociations as means of counteracting local and particularistic
tendencies. It also sought to penewate and assimilate the
churches, and formed or assimilated youth and women's or-
ganizations, The press was also almost entirely subjected to
party control.

Two years before the coup Apter argued that while these
groups and agencies were swallowed, they had not been
digested:

By elevating the functional organizations, the party created a du-
alism that was to have almost disastrous results. Excessive pressure
brought 1o bear on local branches and regional groups, which
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had become extremely localized and parochialized, and even
oppositionists, resulted in a disenchantment with the party in
local areas. The functional groups which provided a new power
base against constituency and local organizations stimulated
competition between the leaders of the functional and ideologi-
cal groups and those of the constituency organizations. At the
same time it intensified conflict between ethnic and regional
branches, on the one hand, and newer and centrally controlled
functional groups, on the other. This would be dificult enough
under ordinary circumstances, where the desire of local and
regional groups to enlarge their autonomy creates antagonism
between them and the central party organization. In Ghana it
resulted in tension between functional and other party groups,
between ethnic and national loyalties, and between secretariat
and field organizations all within the party itself.26

The lack of homogeneity and the intense conflict within the
party brought about an increase in suppressive tendencies
and great stress on the creation of a kind of political religion
with Nkrumah cast as a kind of messiah. The leaders of the
C.P.P. did not have available to them an effective political
party apparatus capable ol mobilizing the population to at-
tain the goals of the regime. Holding the party together and
giving it focus and direction was itself a major problem for the
leaders.

In addition, the G.P.P. had still to come to grips with the
problem of gaining effective control of the instrumentalities of
formal government. The process of replacing the old civil
service, trained under the British and largely conservative and
hostile 1o the C.P.P., was just beginning, and in the interval
the eflectiveness of government was being undermined. In
spite of its efforts of societal penetration, the Ghanaian politi-
cal system remains a premobilized authoritarian system. It has
not as yet taken full hold of Ghanaian society, nor is it fully
clear that it will succeed in doing so. Apter pointed out before
the coup:

The politics of faction which predates political parties in Ghana
are now inside the C.P.P., nor is tradition destroyed. Chiefs will

26 David E. Apter, “Ghana,” in Coleman and Rosberg, of. cit., p. 301.
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never recover their position, but perhaps chieftancy already has.
Clearly Nkrumah is more than ever like a chief, The drums beat
when he makes his appearance; libation is poured. These are
not empty symbols. The traditionalization of authority has be-
gun, Under the socialist slogans are the thousands of practical
translations that ordinary people make in ordinary ways in
terms familiar and comfortable. It is with these ordinary people
and their ideas that the C.P.P. and its leadership must make
their peace.2?

The political system of Ghana appeared to be mobilizing
demands at a rapid rate, and attempting to satisfy these de-
mands by symbolic responses — the imputation of extraordi-
nary qualities to Nkrumah and the diffuse symbolism of
nationalism, pan-Africanism, and socialism. There seemed to be,
however, declining support for the regime and increasing resort
to suppression. Despite the establishment of a centralized
single-party apparatus, the regulative and extractive capabili-
ties had not acquired much effectiveness. No one really knows
the extent of corruption in the system. Widespread cynicism
suggested that it was very high indeed.

Although the decision to discuss Ghana and Nigeria as ex-
amples of premobilized systems was made before the recent
military coups in the two nations, these events emphasize the
degree to which the recently imposed modern political struc-
tures have failed to penetrate the societies. A small army,
scarcely mentioned in most analyses of Ghanaian politics, was
able to overturn the supposedly monolithic G.P.P. with hardly
a struggle, except from Nkrumah's personal bodyguard, In
spite of the regime’s efforts to mobilize support and build an
effective set of leadership symbols, the abrupt transition was
received by the people with enthusiasm or with indifference.
The charge that Nkrumah had failed to solve Ghana's eco-
nomic problems was emphasized. In spite of official emphasis
on unity and centralization, the young army officers apparcmly
received no opposition from other components of bureaucracy
or from the police. These structural shifts are features common
to premobilized contemporary systems, as events of the past

27 Ibid., p. 811,
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twenty years have exemplified. Whatever the “stance” taken
to development, whether authoritarian or democratic, pre-
mobilized systems face a host of extremely difficult problems in
developing their capabilities, and a host of pressures upon
their political structures. Neither the adoption of authori-
tarian nor of democratic forms of modern political structures
can cause these pressures and limitations to vanish., Although
the mass political party may have a great potential for mobili-
zation and unification, it is a long and difficult task to translate
that potential into reality. And the molding of the instruments
of change themselves — party and bureaucracy — is among the
most difficult tasks. Ghana's new leaders, whatever their inten-
tions and whatever the strategies they adopt, will face prob-
lems similar to those that confronted Nkrumah and the C.P.P.

PREMOBILIZED DEMOCRACY:
NIGERIA PRIOR TO JANUARY 1966 28

Nigeria, before the military coup of 1966, was a federation
governed at both regional and national levels through large-
scale, mass-supported, formally democratic political parties.
The parties operated through the [ormal Western structures
of legislature and cabinet, and competed with one another
in more or less free elections open to all citizens (except women
in the Islamic North). The partics were subjected to wide-
spread criticism from an unusually lively and autonomous
press, and from a considerable diversity of autonomous interest
groups including trade unions, student unions, independent
politicians, and intellectuals.

But these surface characteristics revealed only one facet of
the Nigerian system. Nigerian politics are dominated by the
politics of community and traditional authority, by a political
culture and a social system which is only beginning —in a
strikingly diverse and uneven fashion — the process of seculari-
zation. The differentiated political structure and the awareness
of the possibilities of economic improvement through govern-

25 Though at the time of writing the fate of the Nigerian political system
is in doubt, we present it as it was during the brief years of its first consti-

tution as an independent nation. It is an excellent illustration of the prob-
lems of democracy in a new nation,
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ment action, which are the heritage of independence and the
accident of a twentieth-century international environment,
have penetrated the traditional, premobilized society in a
complex and uncertain fashion. The different political patterns
of Nigeria's regions suggest ever more clearly that, as Sklar and
Whitaker conclude:

. « . the political form of the democratic political party scems
able to sustain vastly different types of political regimes. In
southern Nigeria the political party has served as an instrument
of the political ascendency of new elites produced by the com-
plementary processes of Western education, urbanization, and
commercial development, whereas in northern Nigeria the politi-
cal party has served equally well as the instrument of an ancient
regime that has controlled and limited the political thrust of
the “new men.” The role of the political party in Nigeria has
been determined, it would seem, less by the nature of the norms
and the rules that formally govern the institution than by the
nature of the underlying social and economic conditions in
which the institution operates.2®

Structural and Cultural Patterns. Nigeria's first constitution
established a federal governmental structure which was a de-
liberate reflection of its most basic patterns of structural and
cultural fragmentation. The constitution reserved or per-
mitted many types of government performance to be carried
out at the regional rather than at the national level. The fed-
eral government was run by a parliament and cabinet system
based on nationwide elections. The N.P.C., the dominant party
of the Northern Region, dominated the federal parliament,
usually in coalition with one of the other parties. (Slightly
more than half the population resides in the north.) There
were at least three major political parties, each resting pri-
marily on the ethnic base of the dominant people of one of
the regions.®

29 Richard L. Sklar and C. S, Whitaker, Jr., “Nigeria,” in Coleman and
Rosberg, op. cil., pp. 648-649.

30 This description in general focuses on the situation prior to 1963, In
the next two years the party structures shifted with rhe destruction of the
Action Group and the emergence of NNN.D.P. from its ruins, and a new
region (the Mid-West) was formed, The complexity of these developments
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Although the regional systems had formally similar struc-
tural arrangements, in reality they presented at least two very
different cultural and structural patterns. To understand Ni-
gerian national politics, it is necessary to consider these major
regional differences.

The Northern Region has been relatively untouched by the
changes of social mobilization. Its political culture was — and
is — highly traditional. The social system is dominated by the
Islamic culture, emphasizing obedience and rigid social strati-
fication. The traditional rulers— the emirs — were sustained
by the British policy of indirect rule. The emirate remains the
fundamental political sub-unit of the region. The major politi-
cal party, the N.P.C., was a highly decentralized structure
whose organization reflected and acknowledged “the traditional
status of the emirates as virtually autonomous states.” ¥ The
independence movement and the introduction of party and
elections had the effect of bringing about a greater awareness
of the polity. Subsequent government development projects
increased expectations of the benefits of government outputs.
But these developments took place within the framework of
obedience to immediate traditional authority. Thus, although
voting turnout was relatively high, the majority of the people
of the north supported the (raditional elites.

In the southern regions a much more participatory political
culture had emerged. This may be in part the consequence of a
traditional political culture among the Yoruba peoples which
emphasized the rulers’ responsibility to the people, and of a
strong tradition of government by discussion and consent
among the Ibo and Ibibio tribes of eastern Nigeria.®? However,
political activism in the southern areas resulted also from a
more vigorous participation in the independence movement

preclndes full analysis here, but the general points made regarding this
type of system arc hardly affecied. The original regious were the Northern,
Eastern, and Western regions, and were in each case dominated by, but not
exclusively populated by, a separate ethnic group,

a1 Sklar and Whitaker, op. eit., p. G25.

82 Pendleton Herring, “The Future for Democracy in Nigeria,” in
Robert ©. Tilman and Taylor Cole (eds), The Nigerian Political Scene

(Durham: Duke Universicy Pross, 106882), . 26250,
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and from the processes of mobilization and secularization
which had commenced in these areas. It is not so often conflict
between traditional communities, but conflict between indig
enous groups and new arrivals to the growing towns, or class
conflict between new groups such as manual and clerical work-
ers and other new or traditional groups, which underlies the
maze of group swrife. The heterogeneous traditional groups,
combined with the diverse effects of demographic and occupa-
tional change, produced a level of cultural fragmentation of
disturbing depth. The appeal of the parties to these different
groups, an appeal based more on patronage than on ideology,
greatly increased communal tensions.s

System Maintenance and Adaptation Functions. The proc-
esses of socialization and recruitment in Nigeria reflected these
regional differences. The party leaders in the southern regions
were largely self-made men of one sort or another, They were
educators, lawyers, and businessmen of the Westernized elite.
The achievement orientations of the Ibo and Yoruba peoples’
traditional cultures no doubt contributed to this tendency. In
these areas the traditional chiefs were checked and controlled
by the political parties. In the Northern Region, on the other
hand, an ascriptive process of recruitment into leadership roles
was most common. Sklar and Whitaker found that in 1959, 87
per cent of N.P.C. parliamentary members from emirates be-
longed to the traditional ruling class.34

The Gonversion Functions in Nigeria. The patterns of inter-
est articulation and aggregation showed regional differences
which corresponded to the fragmented structural and cultural
patterns. In the Northern Region the traditional elites were
the primary and dominant interest articulators. The N.P.C.
provided a useful mechanism for the reinforcement and co-
ordination of these traditional interests. The N.P.C. parlia-
mentary party came to exercise unquestioning control over the
rank-and-file membership in deciding party policy. The con-
trol was based largely on the traditional hierarchical relation-
ships and expectations which pervaded the region. The N.P.C.

84 Sklar and Whitaker, op. rit., p. 648,
34 Ihid., pp. 617-618.
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sought to maintain maximum regional autonomy and to sus-
tain the traditional social and political structure of the north-
ern avea. It stressed the traditional community of Islam in its
appeal to the masses for unified support. Although the party
accepted the innovations of free election and secret ballot
when introduced in the national elections, and proclaimed its
dedication in principle to democracy, it simultaneously sup-
ported traditional theocratic authority. The patterns of re-
gional policy emphasized maintenance of the status quo. A
small opposition party demanding social change, the N.EP.U.,
was allowed to operate — appealing mostly to minority ethnic
elements — but its activities were limited and subject to har-
assment by the authorities, The communication structures in
the north were dominated by traditional patterns and infor-
mal interaction. Mass media were quite undeveloped.

The parties of the two southern regions grew during the
struggle for political independence. They were led by the
Westernized intellectual elite which emerged in the urban
areas. However, during the independence struggle these elites
attempted to organize the traditional peasantry in the rural
areas. Each party became rooted in the major ethnic group
of its home region and attempted to contest elections in the
other regions by appealing to local minority groups. The par-
ties themselves were internally competitive and “[reewheeling,”
although dominated by the relatively small Westernized elite.
General party strategies were based for the most part on elec-
toral considerations, rather than on ideological issues, and
emphasized the politics of patronage and communal conflict.

Prior to January 1966, a growing number of associational
interesi groups emerged in the southern regions and consti-
tuted political access channels of growing importance. Business
associations tended to support the dominant political party of
each region, but the labor unions were “relatively independent
of formal party relationships, owing partly to the disaffection
of radical unionists from the major political parties and partly
to tactical considerations of collective bargaining.” %% In the
two southern regions the traditional authorities, the chiels,

35 Ihid., p. 636.



206 Types of Political Systems: Premobilized Modern

were of limited importance, although traditional communal
and ethnic ties were powerful. While traditional communica-
tion structures were important, a strong and autonomous press
constituted an active source of information and criticism,
though primarily confined to the urban areas.

The conversion processes at the national level reflected these
very considerable regional differences, as well as the peculiar
complexities of the internal politics of the two southern re-
gions. The government was dominated by the party of the
more populous Northern Region. Although overtly espousing
development, welfare, and democracy along with the parties
of the south, the N.P.C. in fact followed a conservative ap-
proach, seeking to protect its traditional institutions. This
conservatism was particularly frustrating to many of the mod-
ernizing elements in Nigerian society. But both because of
the less developed socio-economic structure and because of the
hierarchical pattern of political structure and culture in the
north, the articulation of opposition to the government came
mainly from the southern regions. As an analyst of Nigerian
foreign-policy making observed before the military coup of
January 1966:

The articulate pressures against the Government exist mainly
in Southern Nigeria, northerners maintaining an almost con-
temptuous silence on many of the issues. It is here that one
form of federal strain enters the picture. Most of the articulate
critics of Government must work through one of the southern
parties . . . and/or through such social groups as the Nigerian
Youth Congress. Yet it is the conservative north, with its almost
universally-supported N.P.C., which controls the Federal Gov-
ernment and in fact has now an absolute majority in the Parlia-
ment. The Government, therefore, faces no threat o its control
from the articulate pressures as long as the present federal struc-
ture is maintained. On the other hand, there is no doubt that
the federation itself does face the threat of dissolution from
such pressures: that is, if the articulate southern opposition
groups are constantly frustrated in their demands, the tempta-
tion to win their way by non-democratic means will undoubrt-
edly increase, 3¢

38 Claude S. Phillips, Jr., The Development of Nigerian Foreign Policy
{Evanston: Northwestern University Press, 1964), p. 87.
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However, even without the resistance of the conservative
northern elites, the high levels of demand and expectation,
generated by the vote-seeking efforts of the politicians, were to
a large extent impossible to aggregate satisfactorily given the
limited development of the system. The scarcity of desired
rewards — education, community development, employment,
higher wages — as well as the ethnic form the demands often
assumed, intensified the level of conflict. Discontent, sharp
party strife, and such modes of direct protest as the general
strike of 1964 (which was somewhat successful in forcing the
government to improve wage and salary conditions) were fre-
quently manifested in the conversion process. These were the
conditions which lay behind the military takeover.

Capabilities of the Nigerian System. Nigeria's capabilities re-
main largely undeveloped. Her exceedingly low level of eco-
nomic production places very real and immediate limitations
on the extractive capability. In 1959 Nigeria had a per-capita
income of only $78, less than half that of Ghana and one third
that of Mexico. Moreover, her rate of annual growth in the
1953-1957 period was among the world's lowest.}? With this
sort of base it is impossible for the Nigerian system to create
an extensive extractive capability by drawing on her internal
economy. The weakness of the bureaucracy and low levels of
popular support intensify the problem.

Needless to say, these limitations also sharply curtail the
distributive capability of the system. Although some very
notable economic development and educational projects have
been initiated, largely with the help of foreign assistance, the
over-all distribution levels have been low. In 1960, for ex-
ample, only some 25 per cent of the population between the
ages of five and nincteen was in school, as compared to 81
per cent in the United States and 41 per cent in Mexico®®
However, the absolute expenditure level of the federal govern-
ment more than doubled between 1959 and 1962.39

a7 Russett et al., op. cit., pp. 156-161,

as rhid., pp. 218-920.

39 P. N. C. Okigbo, Nigerien Public Finance (Evanston: Northwestern
University Press, 1965), p. 180. See Chap. 7 for an economic analysis of
problems and prospects of increasing revenue and growth,
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The regulative capability of the former Nigerian system re-
mained relatively undeveloped and decentralized. In the North-
ern Region formal and informal coercion was a prevalent
pattern when the traditional elites were faced with any threat
to their position, but freedom of communication and associa-
tion was maintained in the Eastern and Western Regions. In
1963 an all-party conference called by the prime minister con-
sidered and rejected — under intensive pressure from the Ni-
gerian press —a proposal to introduce a preventive detention
act which would have allowed the government to imprison
suspected subversives without trial, as in Ghana.

The symbolic capability of Nigeria is perhaps one of its
most serious weaknesses. Lacking the experience of a deep and
unifying struggle for independence, the Nigerian peoples
entered nationhood with a greater consciousness of their re-
gional and ethnic than of their national identities. The effec-
tive symbols in Nigerian politics have been those of tribe and
local tradition, not of modern nationhood. Although the major
elites and the parties generally proclaimed their allegiance to
the federation, in recent years the calls for its dismantling had
been growing louder with each successive crisis.

Under its first constitution Nigeria was faced with a set of
conflicting demands which were virtually impossible to ag-
gregate. The divisiveness of ethnic and community ties, the
excessive expectations aroused by politicians seeking electoral
support, the low level of capabilities to meet even a moderate
flow of demands from an aroused populace, and the resistance
of the traditional northern elites to widespread socio-economic
change, placed the Nigerian system in a position where it could
not respond effectively to the pressures placed upon it, The
autonomous and differentiated infrastructure introduced into
this premobilized society had the effect of arousing conflicting
expectations without disciplining them, and of creating aspira-
tions long before the system could possibly fulfill them.



CHAPTER X1

Toward a Theory of Political
Development

THE coNcerT OF development has run consistently throughout
this study.! In our treatment of political structure we have
emphasized role differentiation and subsystem autonomy as
criteria of development, and in our treatment of political cul-
ture and socialization we have stressed the concept of seculari-
zation as a criterion of development. Similarly in our treatment
of the conversion processes of politics, the themes of differentia-

1 See the Studies in Political Development series (Princeton: Princeton
University Press, 1964-1965): Vol. I, Lucian W. Pye (ed.), Communication
and Political Development; Vol. 11, Robert Ward and Dankwart Rustow
(eds.), Political Modernization in Japran and Turkey; Vol. 111, Joseph La-
Palombara (ed)), Bureaucracy and Political Development; Vol. 1V, James
Coleman (ed.). Education and Political Development; Vol. V, Lucian W.
Pye and Sidney Verba (eds.), Political Culture and Political Developmeni,
See also David Apter, The Politics of Modernization (Chicago: University
of Chicago Press, 1965); Lucian W. Pye, dspects of Political Development
(Boston: Little, Brown and Company, 1966); A. F. K. Ovganski, Stages of
Political Growth (New York: Alfred A. Knopf, Inc, 1965); Gabriel A.
Almond, “Political Systems and Political Change,” Amevican Behavioral
Scientis{, June, 1963; Gabriel A. Almond, “A Developmental Approach to
Political Systems,” World Politics, January, 1965; Harold D. Lasswell,
“The Policy Scicnces of Development,” World Politics, January, 1963;
Samue¢l P. Huntington, “Political Development and Political Decay.”
World Palitics, April, 1965; Robert A. Packenham, “Political Development
Doctrines in the American Foreign Aid Program,” World Politics, January,
1966.
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tion, structural autonomy, and secularization have served to
distinguish the varieties of ways in which these functions are
performed. In our treatment of the capabilities of political
systems we have argued that particular levels and patterns of
system performance are associated with levels of structural
differentiation, autonomy, and secularization. Finally, our
classification of political systems is a developmental one in
which the variables of structural differentiation, autonomy,
and secularization are related to other aspects of the function-
ing of particular classes of political systems — their conversion
characteristics, capabilities, and system maintenance patterns.

Thus in this study “level of development,” specified in terms
of differentiation, autonomy, and secularization, is used as a
starting point for description, explanation, and prediction.
The problem of generalization and prediction — surely a most
hazardous and difficult task — is of particular concern for two
reasons. First, we are ethically concerned with the problems of
political development and political change in the contempo-
rary world. The prospects for democracy and human welfare
in many parts of the contemporary world are unclear and
troubling. We regard the confusing and often threatening
events of the last twenty years, and the search for solutions to
the problems of instability and internal warfare as challenges
to us as citizens and as political scientists, They are a part of
the challenge to all the social sciences to help men describe, ex-
plain, and predict the events of social life in order that they
may grapple with their problems in a rational manner.

But regardless of these normative concerns, there is a second
reason to turn to the difficult task of generalization and predic-
tion. We believe that the ultimate test of the strength of a
scientific theory is its ability to generalize and predict. Indeed,
unless a theory designates relationships between variables
in such a way that predictions can be made about the conse-
quences of their interaction, it is hard to establish whether the
theory is valid or invalid, whether it should eventually be dis-
carded, revised, or accepted, The advancement of knowledge
comes through the testing and reformulation of theories. We
can evaluate the theories of Marx, for example, in terms of the



Toward a Theory of Political Development 301

predictions he made about the future of class and conflict. If
his insistence that economic events would shape the form of
political interaction has become in part accepted, it is also true
that his predictions about the nature of class warfare in de-
veloped countries has by and large proved wrong. Yet it is in
part the strength of Marx’s contribution that he could make
such predictions, and that his work has stimulated some of the
great sociologists of our time to devote themselves to reformu-
lating his analysis to take account of new information.?

We have, in short, emphasized political development be-
cause we believe that this approach enables us to lay the
basis for prediction as well as for description and explanation.
The forces of technological change and cultural diffusion are
driving political systems in certain directions, which seem dis-
cernible and susceptible to analysis in terms of increasing
levels of development. The developmental approach also en-
ables us to classify political systems according to one of the
most powerful sets of constraints and limitations which shape
their future — their political past. The processes of political
change are extremely complex and rest upon a very large num-
ber of interacting factors. Yet, the hope for prediction and,
indeed, for any kind of reasonably parsimonious explanation,
lies in the fact that every system is the prisoner of its past. The
way in which a system faced certain types of problems, and the
nature of its present characteristics as they bear the mark of
those efforts, limit and constrain the alternatives which lie
before it. History does not, of course, determine the future, but
it may well limit or foreclose certain alternatives,

Suppose, for example, we were to try to predict the [uture
career of a young high school graduate. In order to make
explicit predictions about his future we should have to know
a great deal about his capabilities, needs, beliefs, resources, and
environment. Even with such knowledge, our predictions
would be at best probabilistic. Yet, on the basis of very few
facts we could make some very strong predictions about the
limitations and consiraints shaping the courses open to him.

2 Much of the work of Max Weber, for example, can be interpreted in
this light,
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If he has failed to study any mathematics beyond elementary
algebra, for example, we can rather safely predict that (a) the
probability of a career in science, mathematics, or engineering
is very low and (b) if he is to embark upon such a career, he
must choose a strategy of action which will make it possible
to gain this requisite background. We also know that if faced
with certain kinds of problems he will be incapable of solving
them.

Similarly, if we know about a set of important variables
among the large number of characteristics of political systems,
and have cqually strong generalizations about the limits or
potentials they imply, we can make similar strong predictions
about political change. Thus, we know that the ruler of a
traditional empire simply cannot attain some of the system
goals for which a totalitarian dictator might reasonably strive.
And we can predict some of the fundamental changes which
would be required if the traditional empire were to seek such
goals. We shall assert that the utility of the developmental
approach of classifying political systems as we did in Chapters
IX and X is not merely that it groups systems according to
factors of normative or historical interest, but that it groups
them according to the kinds of futures which they face. As we
shall see, systems at different levels of differentiation and
secularization, or at different levels of subsystem autonomy,
face substantially different sets of constraints, pressures, and
potentialities. Our classification contains elements of prediction
and generalization, as well as a basis for more refined develop-
mental theory — that of specifying relationships between more
and more complex system and environmental factors — towards
which political science can build. However, before we can
extend this analysis to the problem of predicting political
change and development, we must discuss the role of a develop-
mental approach in describing, comparing, and explaining the
characteristics of political systems.

DESCRIPTIVE ANALYSIS AND A DEVELOPMENTAL
APPROACH: PRIMITIVE AND TRADITIONAL SYSTEMS

In Chapter IX we described examples of various types of
primitive and traditional systems. The emphasis on levels of
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development in comparing such systems refers us to the differ-
ent degrees of structural differentiation and cultural seculariza-
tion. These in turn are related to different kinds of conversion
processes, system capabilities, and system maintenance and
adaptation processes.

The typology contains some generalizations about different
system characteristics. Thus, if we begin with our first category
of intermittent political systems, we can discriminate primitive
bands, segmentary lincage systems, and pyramidal systems, one
from the other, according to the specialization of political roles
and the instrumentalism or rationality of their cultures.? While
at this level the differences in structural differentiation and
secularization are small, they are there; and making these
discriminations is of some importance for a theory of political
development. In some of the new nations political systems of
these kinds are still to be found, and it is important to under-
stand their characteristics il we are to explain their problems
of assimilating into the larger and more complex systems.

As we move from this so-called primitive category to the
traditional one, we take a large jump on the scale of difteren-
tiation and secularization, At an earlier point we spoke of
the transition from primitive political systems to the “hier-
archical” and patrimonial systems as being based on a political
invention, that of a differentiated officialdom. The concept of
“invention” is only partially appropriate in this context. His-
torians and sociological theorists point out that it is one of the
characteristics of the patrimonial political system that the
officialdom represents an extension of the roles encountered in
the simpler patriarchal system. Many of the founding myths of
patrimonial kingdoms refer to a conquering clan as the origin
of the patrimonial system. What seems to have happened in
many cases is that a clan or tribe has moved into an area, con-
stituted itself as a ruling clan, and subordinated the indigenous
social groupings to itself. These kingdoms appear often to have
been the result of a kind of primordial mobilization process
resulting from the movement and struggle of primitive peoples.

The formation of patrimonial kingdoms seems often to have

3 8ee David Apter, The Politics of Madernization, of. cit., Chap, 3, for
an cxcellent treatment of primidve and traditional political systems,
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involved the pressure of political systems on one another. The
early patrimonial kings have usually been conquerors, integra-
tors, and extractors of resources. In order to accomplish these
goals they have had to recruit and train officials with special
skills and loyalties to themselves. The development of such
officialdoms has usually been associated with an increased capac-
ity to regulate behavior, to compel obedience, and to gain
compliance with the goals of the ruling group. And this in
turn has been associated with an increase in the human and
material resources which the political system has been able to
extract from its society and from its international environment.

Thus we can speak of the patrimonial kingdom as represent-
ing a higher level of political development than the primitive
bands and the segmentary and pyramidal systems to which we
have referred. The higher “level” of development refers to
differences in structural differentiation and in secularization,
and these are related to differences in conversion patterns, in
levels of political system capability, and in socialization and
recruitment processes.

The bureaucratic empire can be compared with the patri-
maonial kingdom in structural and cultural terms. On the struc-
tural side we observe a separation of the officialdom from the
household of the ruler, and the development of bureaucratic
departments and offices which have some autonomous base,
some independence of the control and immediate supervision
of the ruler. Thus, if the ruler dies, the government can in
some sense continue. I his energies decline, or if his attention
is diverted, some continuity of the political and governmental
process is assured. Along with this development toward a more
rational type of bureaucratic organization goes a more effec-
tive penetration of the periphery of the society and a more
effective centralization of control. "The development of a rela-
tively autonomous bureaucracy creates a more complex politi-
cal process, with conflict developing over political goals, as
between the component parts of the bureaucracy and the ruler
and his household. Other structural components in the politi-
cal process of the bureaucratic empire are the persisting aristo-
cratic and lineage elites, which tend to resist centralization,
regulation, and extraction.
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Thus, the political conversion processes of the bureaucratic
empire are usually much more complicated than those of the
patrimonial kingdom. In some cases adjudicative agencies
become differentiated and acquire some independence of the
ruler and the bureaucracy (note the case of Tudor England).
The greater scale and heterogeneity of the component parts
of the bureaucratic empire may occasion a more clearly demar-
cated structural differentiation between policy-making and
policy-implementing agencies. Some of these bureaucratic
cmpires, in other words, begin to show the characteristics of
“separation of powers."

On the cultural side, as the political system becomes differen-
tiated from other social systems, the rulers begin to develop
secular goals, and a rational sense of the relationship between
means and ends and of one set of ends as over against other
ends. Rule making comes to be viewed as a goal-setting process,
and rule implementation is directed toward the attainment of
these goals and policies. The need for accountability and re-
sponsibility is reflected in the development of record-keeping
devices and inspectorates of one kind or another, and reflects
the spread of rational choice, calculation, and control. Cor-
responding changes begin to take place in the mass political
culture. Thus, in those bureaucratic empires in which rule-
making and rule-adjudicating structures become differentiated,
we begin to get the development of “subject competence.”
That is to say, the subjects of the governmental system become
aware of the specific laws or rules governing their conduct; and
if they have access to courts where the application of the rule
to the specific case has an opportunity for an independent
check, they develop a kind of competence, a form of participa-
L1011 1N output processes.

Along with cultural and structural changes goes an increase
in the extractive, regulative, and symbolic capabilities of these
political systems. The distributive and responsive capabilities
of the systems differ substantially from case to case, as was
brought out in our descriptions of the Inca empire and the
Tudor monarchy.

Eisenstadt points out, and the evidence largely supports him,
that the bureaucratic empires seem to have grown out of patri-
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monial kingdoms, feudal systems, or city-states.* In the Euro-
pean context the sequence seems to have involved either a
challenge or threat from the international environment, with
a resulting effort to reduce feudal particularism in order to
increase capabilities at the center, or — reversing the process
— an opportunity for expansion into the international environ-
ment, which led to a reduction of feudal particularism in order
to take advantage ol the situation. The flows of international
pressures and of elite inputs interact one with the other.

Thus, in our first two major classes of political systems, it
appears that the chiefl proximate causes of political change
have been international system inputs (e.g., threats from the
international environment) or centralizing policies initiated
by the political elites. The chief structural changes which have
been associated with the increasing levels of political develop-
ment involve bureaucratization, and in some cases the differenti-
ation of rule-adjudicating structures and rule-making structures.
The chief changes in capabilities take the form of increases in
extractive, regulative, and symbolic capabilities.

THE COMPARISON OF MODERN POLITICAL SYSTEMS

When we speak of level of political development, we really
are dealing with three interrelated variables—role differentia-
tion, subsystem autonomy, and secularization. There is a tend-
ency for these processes of change to vary together. Thus if a
new subsystem of roles develops in a political system, there is
a tendency toward a more instrumental or rational political
culture; but the relationship between role differentiation and
secularization is not a necessary and invariant one. If a politi-
cal system introduces suffrage, the adult population or a part
of it in some sense becomes “voters.” But we are all familiar
with the situation in which voters cast their ballots according
to traditional norms, as do tribesmen, villagers, or tenants
under the control of a tribal chief, village headman, or land-
lord. Actually, this lag between structural and cultural change
is one of the distinctive characteristics of the class of pre-

45. N. Eisenstadt, The Political Systems of Empires (New York: The
Free Press of Glencoe, 1962), p. 11,
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mobilized systems referred to in Chapter X. They have intro-
duced some of the formal roles of modern political systems, but
the orientations to these roles continue to be traditional.

Similarly, structural differentiation — the development of
new roles and subsystems — is related to increasing subsystem
autonomy, but the relationship is not a necessary and invariant
one, Needless to say, there can be no subsystem autonomy with-
out role differentiation, and once a new set of roles is estab-
lished, there are pressures toward the autonomous performance
of these roles. But it is also clear that relatively differentiated
and secularized systems such as the totalitarian ones use their
great organizational capabilities to keep subsystem autonomy
at a minimum and thereby penetrate and regulate their so-
cieties more effectively.

In the table on page 308 we have plotted the types of politi-
cal systems discussed in Chapters IX and X according to
degrees of differentiation and secularization (on the ordinate
scale) and of subsystem autonomy (on the abscissa). Two points
may be made in the interpretation of the table. First, at the
level of relatively undifferentiated political systems, subsystem
autonomy has a quite different significance than in modern
systems. In pyramidal and segmentary systems the sub-units are
not specialized components of a larger and relatively inte-
grated whole, but come very close to being independent politi-
cal systems. Feudal systems also, though at a higher level of
differentiation and secularization, tend to be loosely related ag-
gregations of relatively independent patrimonial systems. A
second point is that in modern democratic systems, subsystem
autonomy increases with structural differentiation and secu-
larization, but that in authoritarian systems, it decreases. In
this sense increasing structural differentiation seems to force a
more and more clear-cut choice between authoritarian and
democratic relationships of system and subsystem,

Thus, in comparing the characteristics of modern political
systems or classes of them, we find patterns of performance
and capability associated with these powerful variables: level
of differentiation and secularization, and subsystem autonomy.
There are, of course, other important factors which shape the
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characteristics of any political system. The level of economic
development, for example, is obviously very closely related to
the level of structural differentiation, and constitutes one of
many important environmental variables. But a comparison
of the political systems themselves can be undertaken inde-
pendently of environmental factors, although, as has so often
been stressed, they have great influence on explanation and on
prediction of change.

The decision to classify systems in terms of the level of differ-
entiation and secularization and the degree of subsystem
autonomy is based upon the utility and meaningfulness of this
classification in comparisons. It is, of course, possible to com-
pare any two political systems utilizing the functional concepts
which we have been discussing throughout this book: capa-
bilities, performance of process functions, and performance of
socialization and recruitment. However, by structuring the
comparison around the three developmental variables, it is
possible to compare systems which are alike in respect to one
set of major characteristics, while different in another. Thus,
political scientists have generally recognized that in some im-
portant respects the United States and the Soviet Union are
more similar than are the United States and Mexico. In other
respects the opposite is true. The capacity to extract resources
from the environment is more similar in the highly differen-
tiated systems of the United States and Russia, But the relative
openness of the flow of information and travel of the United
States and Mexico contrast with that of the much more
“closed” totalitarian system.

The utility of the approach suggested here is that it be-
comes possible to compare systematically the characteristics
associated with one type of system to those associated with
another. If one wishes to focus upon one type of configuration
or one type of problem, it is possible to select the most appro-
priate comparison. And this systematic comparison prepares
the way for the formulation of general hypotheses about the
kinds of associated relationships. We shall illustrate this ap-
proach to comparative analysis by a briel sketch of the follow-
ing: (1) comparison of characteristics associated with demo-
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cratic systems at different levels of development; (2) compari-
son of characteristics associated with authoritarian systems at
different levels of development; (3) comparison of character-
istics associated with the most highly developed democratic
and authoritarian forms; (4) comparison of characteristics
of premobilized systems with those of more mobilized systems.

It is interesting to observe, by the way, that most compara-
tive studies have implicitly settled upon one of these types of
comparison. One finds textbooks dealing with “modern Euro-
pean systems,” both democratic and totalitarian, or dealing
with “underdeveloped nations,” or dealing with “democratic
systems” at various levels of development. The point is not
that the variables of secularization, differentiation, and auton-
omy are unfamiliar to political scientists, but that it is useful
to make explicit the grounds of classification and comparison.
This is what makes it possible for us to deal, though in a very
brief and schematic fashion, with such a wide variety of
historical and contemporary systems.

(1) A comparison of the three varieties of democratic politi-
cal systems in our classification scheme according to level of
political development suggests several points. Those political
systems in which there is high subsystem autonomy represent
a higher level of differentiation and secularization than do
those classified under the limited and low autonomy categories.
In capability terms, those with high subsystem autonomy have
relatively versatile and continuous capability (i.e., they have
the capability both of adapting to their environments and of
shaping them), while those characterized by limited subsystem
autonomy tend to have a fluctuating pattern of capability.
What this means is that periods of immobilism (in other words,
blockage of the conversion processes) appear to alternate with
brief “crisis-liquidation” regimes, or with authoritarian inter-
ludes in which the responsive capability is repressed. In im-
maobilist periods political systems can neither adapt to their
environments nor alter them. Finally, if we compare demo-
cratic systems which are characterized by low subsystem auton-
omy, such as the Mexican, with the Anglo-American type of



Toward a Theory of Political Development 311

political system, we would have to say that along with low
subsystem autonomy goes a suppression of the responsive capa-
bility and a swelling of the regulative capability. In other
words, these systems reduce their responsiveness to their en-
vironments in order to increase their capacity to shape and
alter them.

(2) It we turn to authoritarian systems and compare them ac-
cording to the type of capability associated with differentiation,
we would have to say that both the conservative authoritarian
systems and the modernizing authoritarian systems have
limited responsive capabilities, but that they differ according
to the groups or strata in their socicties to which they are
responsive. Conservative authoritarian regimes are responsive
in a limited way to the demands of traditional and conserva-
tive interest groups such as the Church, landowners, and per-
haps certain sectors of the business elites. In the modernizing
authoritarian system, there is a limited responsiveness to the
more modern elements in the society, such as Western-trained
army officers, technically trained elements in the bureaucracy,
and perhaps some of the components of the modern economy
such as business entrepreneurs, managers, and technicians.

Totalitarian regimes differ from the other authoritarian
ones in the lower level of their responsive capabilities and in
the higher level of their regulative, extractive, and symbolic
capabilities. Along with this is a more thoroughgoing struc-
tural differentiation and penetration of the society. The dilfer-
ences between conservative and radical totalitarianism are in
the level of the responsive capability and in the impact of the
regulative, extractive, and distributive capabilities. If we take
as our examples Soviet Russia and Nazi Germany, it is clear
that there was some limited responsiveness in Nazi Germany to
demands coming from business and conservative elements.
Similarly, the impact of the repressiveness and of the distribu-
tive patterns of the regime favored business and conservative
elements. Soviet totalitarianism, on the other hand, is more
universally differentiated and penetrative.

(8) Turning to a general comparison of democratic and au-
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thoritarian forms, we may illustrate our approach to compari-
son by examining the extreme varieties —the democratic
systems with high subsystem autonomy at one extreme, and
radical totalitarianism at the other. We deal here with the
chief political protagonists of our age — Anglo-American de-
mocracy and Soviet totalitarianism.

A structural comparison of these political systems leads us
to the following conclusions. A totalitarian system in a nomi-
nal sense has all the structures and subsystems of roles that
exist in a democratic system, but rather than being autono-
mous, the interaction of these political substructures is hier-
archically controlled. In conversion or process terms, the flow
of inputs from the society is suppressed or strictly regulated.
Consequently, we cannot speak of interest groups, media of
communication, and political parties as constituting an
autonomous political infrastructure. They are to be viewed
more as mobilization structures contributing to the regulative,
extractive, and symbolic capabilities than as substructures
creating the basis for a responsive capability.

A comparison of the political cultures suggests the following
conclusions: The dominant and legitimate culture of totali-
tarian systems is ideological in its intellectual characteristics.
There are limits on rational calculation and analysis. The
ideology sets certain ends as absolute, and treats the Com-
munist party as the sole interpreter of ends and selector of
means. Decision making, thus, tends to be relatively rigid in
comparison with the more open process of balancing and
combining ends and means characteristic ol the political
process in fully differentiated and secularized democracies.
While there has surely been a decline of ideology in the Soviet
version of the totalitarian system, particularly in recent years,
the ideological form of political calculation and analysis still
enjoys great influence. There are at the same time ideological
rigidities in the democratic political process but in the high-
subsystem-autonomy version of democracy, there can be little
question that we are dealing with a more open and secular
form of political process.

A comparison of political performance patterns suggests the
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following conclusions: The profile of capability of the most
developed democracies is more versatile and adaptive. What
this means is that all types of capability are developed in both
the input and the output phases of the political process. The
political system can respond to or adapt to the demands that
are being made upon it from its own social environment or
from the international environment, and at the same time it
can cope with and manipulate its social and international en-
vironments.

When we use the terms “versatile” and “adaptive,” we do
not mean “better” or “worse.” Ethical appraisal of these struc-
tural, cultural, and capability characteristics is a complicated
prablem. Some political systems in the course of their growth
have had the good fortune of being less heavily loaded by
international pressure and threat than others, Some political
systems have had the advantage of large natural resources.
Late-developing political systems were unable to take a more
leisurely route towards political development. They have
confronted a world in which the only way to compete, and per-
haps to survive, called for a kind of boot-strap political devel-
opment operation, involving the swelling of the regulative
and extractive capabilities and the suppression of the respon-
sive and distributive ones.

{4) We have separated out the class of contemporary systems
which we refer to as “premobilized” political systems, What
we have sought to convey here is the idea that though in form
these may appear to be democratic or authoritarian systems,
they are in fact in only the beginning stages of the differentia-
tion and secularization processes. What modern political struc-
ture and culture they have is usually concentrated among
certain strata in the cities. The modern structures and cultures
have not as yet effectively penetrated and transformed the
traditional or primitive structures and cultures. Furthermore,
the levels of capability are generally so much lower than those
of the other systems in our classification that these premobilized
systems need to be separated out. When one calls a politi-
cal system at this stage of development “democratic” or “au-
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thoritarian” one refers not to a functioning political system,
but rather to what might be thought of as a “stance” at the
beginning of a developmental process, and one that may
change quickly and without much prior warning.

SYSTEM DEVELOPMENT PROBLEMS:
THE “WHY” OF DEVELOPMENT

Now that we have shown how the structural and cultural
characteristics of a political system are associated with its
process and performance characteristics, we turn to the prob-
lem of explanation, the question of why a system developed
along particular lines. In Chapter II we spoke of system devel-
opment problems and how the manner in which they are
experienced affects the differentiation and secularization of a
political system, as well as its degree of subsystem autonomy.
We suggested a fourfold classification: state building, nation
building, participation, and distribution. By state building we
refer to the problem of integration and control; by nation
building, the problem of group identity and loyalty; by partici-
pation, the involvement of members of the society in the deci-
sion-making processes of the system; and by distribution, the
problem of the allocation of goods, services, and other values
by the political system. There are undoubtedly other ways
of categorizing these persistent political system problems. At
this stage in our development of a theory of palitical growth,
it may be useful to take this tentative coding device and see
how much it will help us in discriminating different patterns
of development.

The primitive political systems we have discussed cope with
system development problems largely in diffuse and intermit-
tent ways. They may be compared to unicellular organisms
which deal with problems by means of ad hoc or minimal strue-
tural differentiation and specialization. Traditional systems
are to be distinguished from the primitive ones in that they
have encountered state- and nation-building problems either
through a threat from the international environment, or
through the emergence of elites with expansionist goals. These
systems are characterized by specialized regulative and extrac-
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tive structures, and by a symbolic capability intended to
create loyalty among its members and identity with the larger
political system. In these more differentiated and secularized
political systems, the problems of participation in the political
system and of distribution of its products continue to be
handled diffusely and intermittently by undifferentiated struc-
tures.

In dealing with contemporary political systems we can go a
long way in explaining their present capability patterns and
their structural and cultural characteristics by examining how
they have confronted, experienced, or resolved the four system
development problems. Suppose we begin with the category of
stable democracies, which we have described in our classifica-
tion as having high subsystem autonomy and homogeneous,
secular political cultures. Taking Britain as our example, we
observe that the British solution of the problem of integration
and penetration — what we can call state building —had a
number of unique features. Most striking was the fact that the
centralization of government and control in the Tudor period
stopped short of the destruction of the varieties of particular-
ism characteristic of the preceding epoch. Thus, the feudal
lords ceased being rulers of what in effect were autonomous
dukedoms and earldoms, but they continued to enjoy both
local and central power through their activities in the parlia-
mentary bargaining process, in which they had both means
of resisting central authority and opportunities for participa-
tion in its decisions. Similarly, the Church and religious move-
ments were subordinated by the political system without being
completely assimilated. Municipal corporations also preserved
some autonomy. An independent judicial system along with
a powerful legal prolession enjoyed some autonomy and could
mitigate the rigor and arbitrariness of central control. Britain
in the Age of Absolutism, consequently, became an accommo-
dative system, a bargaining system, within a framework of a
relatively effective central authority and conwol. Feudal plural-
ism persisted and provided the structural and cultural basis for
the later development of democratic pluralism.

Problems of national identity and nation building in Britain
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were solved incrementally and continuously over a period of
several centuries. During the Tudor period ethnic particular-
ism began to give way to a homogeneous national culture.
Though Scotch, Welsh, and Irish resistance continued to
trouble British politics, only the Irish problem persisted as a
crisis into the nineteenth and twentieth centuries. Immigra-
tion into Britain has been on a small scale, but it is of interest
that whenever Britain has been confronted by serious problems
of ethnic and cultural conflict, its unity and stability have
been affected in much the same way as that of nations con-
fronted with these problems on a more serious scale. In other
words, there is no magic in British political development.
The continuity and gradualism of its growth have been the
consequence in part of the relatively light loading of the
political system by problems of cultural heterogeneity and by
pressure from the international political system.

Though the British political system has been actively in-
volved in international politics, British soil has not been in-
vaded for almost a millenium. It could function throughout
the seventeenth, cighteenth, and nineteenth centuries as a
great, at times a dominant, power at less cost than could other
political systems. The ability of Britain to dismantle its empire
and accept a significant decline in its international position
without great demoralization may in part be accounted for
by its long and relatively untroubled expericnce of national
cultural homogencity and of successful performance in interna-
tional politics. It appears in the past to have been able 10 ac-
cept victory without intoxication; just as in the present it can
accept loss in status without demoralization. The argument
that the apparently deep and stable sensc of national identity
among Britishers is related to this nation-building experience
is a convincing one.

Problems of participation in the political system and of
distribution of welfare in Britain were both confronted and
solved incrementally in the course of the eighteenth, nine-
teenth, and twentieth centuries. It would not be correct to say
that Britain was able to avoid completely the “cumulative-
revolution” phenomenon which has had such unfortunate
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consequences in the development of continental European
political systems, The disorderly mobs of London and of the
industrial cities of England in the late eighteenth and early
nineteenth centuries were making demands for economic and
social rights as well as for political rights. The British elites
gave way — partially and in piecemeal terms to be sure —to
demands for both participation and welfare. Thus, the suffrage
was increased incrementally through the nineteenth and early
twentieth centuries. Interest groups representing the demands
of the working classes became both legitimate and effective
in the course of the nineteenth century, and the political
parties responded to the demands of the mobilized working
classes. The Liberal party was responsive to the participation
demands of the working classes, and the Tory party responsive
to their welfare demands. In addition, a rapidly expanding
economy and international trade reduced the pressure of wel-
fare demands on the political system itself.

Thus, while it can be said that Britain in the last few cen-
turies of its history has been confronted by all four problems
ot state and nation building, participation, and welfare, it has
not been confronted by simultancous acute crises to the extent
that was true on the European continent. Although we are
simplifying the historical process, we might suggest that the
state- and nation-building crises were fundamentally solved
in the period from the fifteenth to the seventeenth centuries.
The participation problem in its crisis form was solved roughly
from rhe period of the French Revolution through the middle
of the nineteenth century, while the distribution problem as a
crisis occurred in the late nineteenth century and in subse-
quent decades. The welfare problem still constitutes the most
serious challenge confronting the British political system as
it gropes toward a more effective distribution of education and
opportunity.

Some of the peculiar features of British political develop-
ment come out more sharply when we contrast it with a radi-
cally different pattern. The German case is instructive. While
the building of the German state was not completed until the
second half of the nineteenth century, its pattern had already
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been established in Prussia in the sixteenth and seventeenth
centuries. The building of the state in Prussia involved the as-
similation of the feudal nobility into the central bureaucracy
and army. In other words, feudal pluralism in Prussia was
assimilated into a bureaucratic authoritarian structure, in con-
trast with Britain where it was accommodated in a parliamen-
tary bargaining process. Furthermore, the penetration of
central authority during the formative period of the Prussian
monarchy was conducted under military auspices at a time
when Prussia was actively and frequently engaged in warfare.
The agents of centralization were the military commissars, who
imparted a military quality to Prussian authoritarianism. The
frequent involvement of the Prussian monarchy in large-scale
land warfare during this period required the maintenance of a
standing army and called for conscription of a larger propor-
tion of the population than was the case in other countries.
The pattern of authority and subordination in the state-build-
ing process in Prussia, therefore, seems to have been more
thoroughgoing, more destructive of individual antonomy and
independence among both the elites and the rank and file, than
in other European countries,

As Prussia and the other German states entered into the nine-
teenth century, they were confronted by the spread of national-
ism and by demands for popular participation stimulated by
the French Revolution. The history of Germany in the nine-
teenth century might very well be written in terms of the inter-
play between the simultancous problems of state and nation
building, and demands for participation and welfare. Demands
for political participation, particularly on the part of the mid-
dle classes in the various German states, became assimilated
into demands for national integration. The statesmanship of
Bismarck turned in considerable part on his skill in manipulat-
ing and combining demands for national integration and
strength with demands for participation and welfare. He
manipulated these problems of political system development
by offering national power and substantial concessions in the
field of social welfare in exchange for the moderation or the
withholding of demands for participation.
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Thus the Weimar Republic arose out of the defeat in World
War I with a political culture marred by an insecure sense of
national identity and by a pattern of fragmentation in which
the dominant components were a persisting antirepublican
authoritarianism on the right, the partally alienated Social
Democrats and Catholics in the center, and the fully alienated
Communists on the left. The ideologies of the various parties re-
flected Germany’s system development experiences in different
ways, The conservatives in different degrees rejected par-
ticipant attitudes and institutions. The Social Democrats com-
bined demands for participation and for welfare in an ideology
that doubted the possibility of fulfilling these demands in any-
thing short of a revolution and socialist transformation of so-
ciety. The Communists rejected a gradual and pluralistic
bargaining process completely and sought to destroy the Wei-
mar system. The Catholics still bore the scars of persecution
which they experienced in the nation-building phase in the
nineteenth century. The National Socialists constructed an
ideology which appealed to all these unfulfilled demands for
authority, participation, welfare, and natjonal strength; and
the economic and political chaos of the great depression gave
them their opportunity for power.

Thus, if we compare British and German political develop-
ment, Germany has had four distinct political systems in the
last century, each one discontinuous with the one which pre-
ceded it, while the British political system has experienced a
continuous and incremental growth process over the last three
centuries, Even at the present time one may legitimately ques-
tion the degree of support among the German population for
the political system of the Bonn republic. Evidence shows that
a historical background of discontinuity and trauma has
resulted in a political culture lacking in deep and stable sys-
tern commitment and loyalty. The system is accepted in instru-
mental terms as long as it satisfies demands made upon it and
does not impose heavy sacrifices. The psychological reserves of
the British political system, on the other hand, would appear
to be substantially capable ol assimilating shock and crisis as
well as sacrifice without threat to the stability of the system.
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In the case of France the Age of Absolutism neither assimi-
lated the feudal aristocracy into a parliamentary bargaining
process (as in Britain), nor assimilated them into an efficient
civil and military bureaucracy (as in Prussia). The older feudal
aristocracy was in part drawn into the life of the royal court,
where they were provided with sinecures, or employed in
diplomacy or in the military. The newer aristocracy based on
office, and primarily the higher magistrates of the provincial
parlements (noblesse de robe), became the spokesmen of aristo-
cratic privilege in the first half of the eighteenth century. They
were able to do this by virtue of their control of the provincial
parlements, which resisted the enforcement of royal legislation
and the imposition of taxation which would affect the nobility.

In the decades before the French Revolution the nobility,
led by the magistrates of the parlements, carried through a suc-
cessful resistance against the central government, on the one
hand, and, on the other, closed its ranks as well as high govern-
mental office to the middle classes. The result was a cumulative
crisis of state authority, identity, and loyalty, and of participa-
tion. The central government was unable to tax and regulate.
The middle classes became alienated from a systemm which
denied them access and social mobility. And the peasantry,
which had to bear the main burden of taxation, military
service, and surviving feudal obligations, was also alicnated in
substantial measure.’

The French Revolution resulted from a clash of aristocratic,
middle-class, and Church eclites, all with little prior experience
in political bargaining and coalition making. The extreme
measures taken by the Jacobins against the aristocracy and the
Church produced a polarization and traumatization of French
political culture which persist until the present day. France
has had eleven constitutions since the Revolution: five repub-
lics, three constitutional monarchies, two empires, and one
dictatorship (the Vichy regime). These institutional discontinu-

% Sce Alexis Charles de Tocqueville, The Old Regime and the French
Revolution (New York: Harper and Row, Publishers, 1956); Elinor G.
Barber, The Bourgeoisie in Eighteenth Century France (Princeton: Prince-

ton University Press, 1955); Franklin L. Ford, Robe and Sword (Cam-
bridge: Harvard University Press, 1953).
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ities reflect a persistent and acute crisis of state authority. Even
the longest lived of these political systems — the Third Repub-
lic — was characterized by periodic immobilism and frequent
threat of authoritarianism and reaction. The instability of con-
stitutional arrangements may in part be explained by a deep
distrust of effective executive authority on the left, attribut-
able to the imperial coups and threats of coups of the nine-
teenth century, and by a similarly deep anxicty over a powerful
legislature on the right, fed by memories of the Convention
and the Terror. Thus, all constitution making in France has
been fated to alienate either the Left or the Right, and full
legitimacy has never been accorded to a political system which
might provide for both popular participation and effective
government. The apparent legitimacy accorded the Fifth Re-
public seems to be given to General de Gaulle rather than to
its governmental structure.

The problem of French national identity similarly does not
appear to have been stably solved. The pattern in the last
century has involved recurrent humiliation: defeat in the War
of 1870, the tragic costs of World War 1, and the defeats of
1940 and of the colonial wars in Indochina and Algeria.

French political culture was [ragmented and alienated in
the ancien régime. It was further alienated and polarized in
the Revolution, and appears to remain essentially fragmented
until the present day. The ideologies and propensities of
French political movements in recent decades reflect these
persisting crises of state authority, of national identity, and of
the unresolved problems of participation and distribution. In
what way and to what extent the Gaullist interlude has affected
these patterns remains to be seen.

One of the central problems in the emerging theory of
political development is that of relating the ways in which
particular political systems or classes of political systems have
encountered, experienced, and solved the four problems of sys-
tem development, to their contemporary patterns of siructure,
culture, and performance. There is a serious problem here of
the logic of proof. We cannot simply infer, using plausibility
as our guide, that a particular historical experience has had par-
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ticular consequences for contemporary performance patterns.
This is a good way of deriving hypotheses, but it does not consti-
tute proof. Proof will consist in actually locating what would
appear to be the results of historical experience in the culture,
structure, and performance of the contemporary system. Thus,
for example, if we wish to relate political alienation in France
to the French historical background, we shall have to ascertain
just what kind of alienation toward what kind of political
objects is to be encountered at what points in the French politi-
cal system. The historical background may give us leads as to
where to look and what questions to ask. Any effort to relate
contemporary performance to past experience must look not
only at the past history but also at the living history that affects
the propensities of the political systems. Studies of recruitment
and socialization patterns will be of particular importance in
such undertakings, for these are the mechanisms which trans-
late past experiences and memories into behavioral tendencies
within the structure of the political system.

THE PREDICTION OF POLITICAL DEVELOPMENT

What we have outlined thus far may be viewed as prelimi-
nary exercises pointing toward a theory of political develop-
ment. One exercise has required us to present a model of the
political system — of the ways in which we can describe and
compare the performance of political systems in their environ-
ments (their capabilities), their input-conversion-output pat-
terns (conversion functions and structures), and their system
maintenance and adaptation processes (socialization and re-
cruitment). A second exercise has required us to classify and
compare political systems according to basic developmental
structural and cultural characteristics as these are related to
different levels and patterns of performance. And a third exer-
cise has required that we relate these various types of political
systems to their historical experience with what we have pro-
visionally called the four problems of system development —
state and nation building, participation, and distribution.

In undertaking these exercises we have already moved into
the realm of generalization and prediction. The classification
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of types of political systems constitutes in part a prediction
that certain characteristics of capability, structure, and func-
tion will be associated with levels of development and auton-
omy.

In the opening pages of this chapter we suggested that the
formation of a predictive theory of political change was likely
to be a hazardous undertaking. The large numbers of variables
involved and the difficulties of getting adequate information
about them make it difficult to derive an encompassing theory
at this level. It is easier to work with small subsystems, such
as the election process, and to assume that most of the larger
system variables are constant. Much of the most explicit theory
construction of a detailed and predictive, or even of an ex-
planatory, nature has indeed been carried out in such fields as
voting behavior or attitude formation. But the fascination of
the problem of political development as well as its importance
in the light of our contemporary values remains. Moreover, as
we suggested by our analogy of predicting the future career of
the high school graduate, we may be able to go a good distance
toward predicting the limitations, potentialities, and pressures
shaping the future of a political system if we can find a few
very strong relationships between fundamental variables.

The utility of the developmental approach, as it has been
formulated above, is that it rests upon the initial designation
of several such fundamental variables, and implies several basic
theoretical relationships between these and system character-
istics. The basic theoretical statement here is that the develop-
ment of higher levels of system capabilities is dependent upon
the development of greater structural differentiation and cul-
tural secularization. In a more specifically structural sense, it
is predicted that higher capabilities depend upon the emer-
gence of “rational” bureaucratic organizations. Thus, we pre-
dict that a system cannot develop a high level of internal
regulation, distribution, or extraction without a “modern”
governmental bureaucracy in one form or another. (Although
we have deliberately chosen not to include them in the present
analysis, a similar predictive statement could be made about
the international capabilities of a system.) Likewise, the devel-
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opment of something like a modern interest-group or party
system seems to be the prerequisite to a high development of
the responsive capability. It will be recalled that Chapter VII
suggested the prerequisite nature of differentiated political
communication structures for attainment of levels of capability
was also suggested.

These strong relationships derive, in essence, from the sheer
technical superiority in coordinating activity which “modern”
organizations provide. This is a manifestation in the political
realm of Weber's hypothesis about the increasing “rationaliza-
tion” or “bureaucratization” of modern society.® There may
well be upper limits to this process and to the technical ad-
vantages of this form of organization —such limits are clearly
of great significance for those interested in predicting the
development of the most highly differentiated contemporary
systems — but the generalization holds over a wide range of
capability. It sets certain boundaries and opens certain pos-
sibilities to the form of political change in any political
system.”

Two additional generalizations have been suggested which
can form the basis for a predictive and explanatory theory of
political change. One of these is that political systems will
encounter the system development problems of nation build-
ing, state building, participation, and distribution. This pre-
sents a particular challenge for the premobilized systems of
the contemporary world. The diffusion of the “world culture,”
with the concomitant awareness of more highly developed eco-

# See Max Weber, From Max Weber: Essays in Sociology, ed. Hans H.
Gerth and C. Wright Mills (New York: Oxford University Press, 1958), pp.
196-244; und Reinhard Bendix, Max Weber: An Intellectual Portrait (Gar-
den City: Doubleday and Company, Inc,, 1960), pp. 379-381, 418425, and
450459,

T Some recent sociological hypotheses have been advanced suggesting the
relationship between this process of differentiation and 4 number of condi-
tions and pressures in the social and international environment, However,
we cannot pretend to formulate more than a few of the suggested elements
of and possibilities within a predictive theory of this kind, and shall not
explore these factors here, See S. N. Eisenstadt, “Social Change, Differentia-
tion, and Evolution,” American Sociological Review, June, 1864, pp. 875-
387; and Talcott Parsons, “Evolutionary Universals in Society,” American
Sociological Review, June, 1964, pp. 839-357,
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nomic and political systems, exposure to modern technology,
and general impact of the realization that man’s fate is subject
to some degree of manipulation and control, has given rise to
a set of demands for increased participation and welfare in
almost every modern nation. As communication and tech-
nology continue to expand, the premobilized and the remain-
ing traditional and primitive systems seem likely to confront
system development problems in a cumulative and pressing
form. Since such systems have not yet reached the level of
differentiation and capability to satisfy these demands directly,
the alternatives before them are severely constrained, regard-
less of the democratic or the authoritarian “stance” taken by
the Jeaders.

A final generalization which has been implied relates sub-
system autonomy and the responsive capability. This relation-
ship may be seen in its clearest form in the most differentiated
systems. In the analysis of highly differentiated totalitarian
systems, the role of bureaucratic institutions and access chan-
nels, rule application, and communication (Chapters IV
through VII), suggests that the gigantic bureaucracy-party
organizational complex characteristic of these societies will
dominate and shape the responsiveness of the system. This
implies that regardless of the personal desires and ideological
commitments of the political leaders, it will be very difficult
for such systems to develop a broad responsive capability. We
can predict that systems of this class will continue to show a
limited range of responsiveness as long as subsystem autonomy
remains low and differentiation high.

On the basis of these three general theoretical statements,
we can move in a number of directions in formulating an
increasingly specific theory of political change. In conclusion,
however, we should like to suggest a particularly promising
direction. A major problem in prediction is the virtual impos-
sibility of forecasting the attitudes and policies of a given
leader or of a small decision-making group. The basic generali-
zations suggested above are strong and powerful predictors but
highly unspecific, in part because they operate regardless of
the leadership policies. Weber suggested that whether a nation
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was Tun by socialists or by the capitalistic middle class, an
increasing “government by bureaucracy” was extremely likely,
given the need of the system to increase its capabilities
to meet various problems. But clearly leadership strategies do
make a vast difference in the development of many aspects of
the political system. An approach to this problem in predictive
theory is to view various alternative courses of leadership ac-
tion, planned or not, as political investment strategies. The
developmental theory can then suggest the implications for
the system of various alternative strategies, given the present
conditions of system and environment. The accuracy of such
predictions would be a good indicator of the empirical sound-
ness of the generalizations being developed at all levels in
political science, since such predictions must rest on a careful
and accurate analysis of system characteristics, environmental
conditions, and particular components of the strategic alterna-
tives themselves. At the same time, such an approach avoids the
burden of having to predict the predispositions of a very few
individuals in key positions. A particularly interesting and
timely example of an area for the formulation of a theory of
investment strategies is the current dilemma facing the pre-
mobilized political systems,

History seems to have confronted the leaders of these na-
tions with challenges beyond human proportion. Thousands
and tens of thousands of young men of Asia, Africa, and Latin
America have come to or are now in attendance at Western
seats of learning, or are being educated in Asian, African, and
Latin American universities which provide educations similar
to those given in European and American institutions. The
sense of political history and of historic problem to which these
young men are exposed is one which is appropriate in the in-
dustrializing, modernizing, and democratizing West of the
twenticth century. The sense of political problem and of politi-
cal valuc to which they are exposed has been determined by
the preoccupation in Western nations with the struggle for
demaocratization and with the spread of material and social
welfare. They are told in effect through their educational
experience that democracy and welfare have the highest prior-
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ity in politics and public policy. But when they return to their
native lands, they find in most cases that their societies lack
the structural framework of the state and the cultural prop-
erties of the nation, that there is in effect no viable political
system to democratize. They would have been better prepared
for the tasks which confront them had they been exposed to a
political theory and history which stressed the long and costly
struggle in Europe over the development of the state and of the
nation.

The kind of education in political theory and political his-
tory which the intellectuals and leaders of the new nations now
receive almost guarantees demoralization and disillusionment.
They are confronted with an image of the modern and demo-
cratic state which, given the social and cultural conditions of
their societies, is unattainable in the immediate future. Their
demoralization results from the fact that once it becomes ap-
parent that a modern democratic welfare state cannot be mean-
ingfully instituted, they have no strategy of modernization and
democratization to turn to which can preserve among them
some sense of being able to control or influence the develop-
mental process toward these ends.

The study of comparative politics has an important con-
tribution to make in this search for a more effective grasp of
the processes of political change and for appropriate and effec-
tive public policies designed to affect it. It is not accidental
that Marxism-Leninism took hold in those parts of Europe
which had lagged behind in the industrial and political devel-
opmental process of the eighteenth and nineteenth centuries.
It is not accidental that this political ideology and the move-
ments which propagated it should have stressed the swelling
of state power as a means of social modernization. And it
should not surprise us that Marxism-Leninism, or more par-
ticularly the examples of it in the Soviet Union and China,
should have some resonance among the elites of the new na-
tions, for Marxism-Leninism in its operational aspects views
the state in instrumental terms. It offers to political clites a
conception of the statc reduced to its pure power essentials
and gives an ethical coloration o such a view. The challenge
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to democratic political leaders is to find a theory and strategy
of political development which can put realism into the service
of a more humane approach, which can draw from man’s his-
torical experience and from man’s imagination and logical
gifts some sense of how to set abour on what must, in the
nature of the case, be a long and uncertain voyage toward the
goals of democracy and welfare.

It is perfectly reasonable to think of state building, nation
building, participation, and distribution as problems of politi-
cal development planning, or investment., The creation of a
more differentiated political system out of a pre-existing, less
differentiated political system or systems can be spelled out in
requirement terms — what kind of burcaucracy one has to
create, what kind of rule-making and adjudicative structures,
and what kinds of loads these structures must be made to bear,
Similarly, it is possible to speil out a program of investment
in nation building, to determine what human and material
resources would be needed to produce identification with and
commitment to the nation and political system, what resist-
ances might be encountered, and how to deploy educational,
propaganda, and organizational inputs in order that they con-
tribute to the creation of a culture of national identity. It
would be possible to treat in investment terms the problem
of introducing a structure and culture of participation and
welfare — to anticipate the costs of introducing an effective
political infrastructure, of providing for the autonomy of its
components, and of developing a public policy of welfare and
a bureaucratic structure to implement it.

Indeed, these exercises in the analysis of polirical investment
strategies bring us to the point where we can attempt to for-
mulate a “rational choice” model of political growth. To begin
with we would have to make an analysis of the starting point
of a political system. We would have to specify its structural,
cultural, and conversion characteristics and its capability pro-
file. Next we would need to specify the properties of the kind
of political system we wish to introduce. The problem of ra-
tional choice is one of predicting an investment sirategy among
alternative strategies which will have a high probability of
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bringing us from the present to the given desired system char-
acteristics with the least risk and cost.

The study of the historical development ol political systems
should make an important conuribution to a theory of politi-
cal development planning. As we examine the patterns of
growth of historical political systems, our ability to make
“risk,” “cost,” and “benehit” predictions should become more
precise. Thus, we might be able to say that it we follow a Prus-
sian strategy of state building, involving the destruction of
the waditional pluralism of a society, we may gain certain
immediate benefits in the raising of the extractive and regu-
lative capabilities. However we also increase the risks and costs
of investment in the development of a responsive capability
at such time in the future as we may wish to invest in democ-
ratization.

Similarly, it may be possible to argue from the Indian ex-
perience as described by Weiner ®* that if one invests in a
bureaucracy and in a political infrastructure at the same time,
without investing in the development of a culture of bargain-
ing and accommodation as between interest groups and the
bureaucracy, it will be necessary to incur the costs of friction
and conflict and to assume the risk of interest-group alienation.

The approach followed in many of the new nations, which
involves simultaneous investments in the development of all
the capabilities including the responsive and distributive ones,
seems to be a high-risk, low-benefit strategy. The human and
material resources simply are not there to produce this kind
of simultaneous solution of the problems of state and nation
building, participation, and distribution. There must be some
scheduling, some system of priorities.

The lessons of the historical experiences of other nations
facing system development problems can be of use here in
suggesting the limitations imposed by certain kinds of circum-
stances, and the consequences of following certain kinds of
strategies. The British historical experience suggests the advan-
tages of being able to build state and nation without foreclos-

& Myron Weiner, The Politics of Scareity (Chicago: University of Chicago
Press, 1962).
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ing the options of continuous structural and caltural change
leading to the emergence of an effective democratic infrastruc-
ture and responsive capability. But, as the experience of the
continental European countries indicates, nations which must
face the system development problems in a cumulative and
intense fashion cannot afford the luxury of the British model.
The Mexican experience is perhaps a more relevant case in
our consideration of investment strategies (see Chapter X).
Here the judicious use of symbolic and limited distributive
responses; the co-optation of various interest groups represent-
ing peasants, workers, and middle class, rather than the de-
struction of such groups; the coordination of group leadership;
and the gradual but continuous growth of regulative, extrac-
tive, distributive, and symbolic capabilities, made it possible
to build state and nation without destroying the autonomy of
the various political subsystems. Yet, here too analysis must be
cautious and oriented to all relevant variables. We must not
forget that Mexico paid a heavy price in human lives during
her revolution, and that her leaders felt it necessary to suppress
such traditional groups as Church and landholders, at least
until quite recently.

The developmental strategies which will be appropriate for
the new political systems will differ one from the other. These
nations will need to take into account their different starting
points from both a cultural and a structural point of view. The
rate of investment in political development will have to reflect
differences in resource base, as well as in the ability of these
societies and political systems to absorb investment efficiently.
Bureaucratic, political-party, interest-group, and communica-
tions elites cannot be trained overnight. A “good” theory of
political development should enable us to predict the outcome
of alternative investment strategies for such goals as democ-
racy, welfare, and stability. While much of such a theory of
political development is still to be worked out, a number of
points might be suggested which will certainly be incorporated
into any theory focusing on these particular goals.

First, it will be a strategy which stresses the scheduling of
efforts at solution of the system development problems. It will
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stress state and nation building in the first stages over partici-
pation and welfare. Second, the pattern of investment in politi-
cal growth will hold options open. The development of the
regulative and extractive capabilities must stop short of the
destruction of pluralism, must avoid the suppression of bar-
gaining. Third, our theory of political development must en-
able us not only to devise broad investment strategies, but also
to make compensatory investments to cope with the disruptive
consequences of modernizing processes. Fourth, such a theory
of political development should enable us to cope with the
consequences for the political system of different patterns of
investment in other systems than the political. Different strate-
gies of investment in education, in industrialization, in family
structure and organization, and in urban and community plan-
ning, affect the inputs of demand and support into the politi-
cal system. We must be in a position to relate nonpolitical
development strategics to political development strategies, In
other words, an investment strategy in politics to be elfective
must take into account the investment strategics that are being
followed in other components of the society and in the inter-
national political system.

Though our imagination and resolution may quail before
such challenges as these, we are compelled to move along these
lines, of elaborating the logic of public policy as it relates to
political development. The logic will provide us with an abil-
ity to handle the interaction of many variables, as well as make
us keenly aware of the structural restraints in any given start-
ing point in political development. Such a logic should enable
us to move from an essentially ideological orientation toward
the problem of political development and modernization to an
ability to calculate the risks, costs, and benefits of different de-
velopmental strategies in secular “probability” terms.

We are confronted here with the ultimate question of the
Enlightenment. Can man employ reason to understand, shape,
and develnp his own institutions, particularly those concerned
with power and coercion, to plan political development with
the least human cost and with bearable risks? Can he find solu-
tions to the state-building and nation-building problems of the
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developing areas which will not indefinitely prejudice or post-
pone the effective confrontation of their problems of partici-
pation and welfare? The modern political scientist can no
longer afford to be the disillusioned child of the Enlighten-
ment, but must become its sober trustee.
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