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PREFACE 

Much has 'been written about the citizen·s failure 
to practice the self-determination .conferred on him 
by eulogistic theories of political democracy. Many 
prescriptions for his shortcomings have been tried, 
but to all appearances the patient's condition grows 
steadily worse. This arouses a suspicion of faulty 
diagnosis and even of incurable malady. 

This book presents a fresh diagnosis and a new 
prescription, based on asystematic examination o~ 
the influences conditioning the citizen's development. 
The prescription calls for a radical re-orientati'on of 
popular interests, which alone can make responsible 
citizenship possible; and for the construction of cit
izenship institutions designed to foster the intellec
tual and practical activity that alone can make popu
lar government a reality. 

The outcome of the program offered, if it should 
be tried, is far from certain. Grounds are set forth 
for the hypothesis, . however, that it has a fighting 
chance of success. Plans are elaborated for testing 
this hypothesis experimentally. Only such a test can 
decide whether the rather heroic remedies proposed 
shall meet the fate of all the others that have been 
tried hitherto. The issues, no less scientific than prac
tical, are such momentous ones that a conclusive test" 
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whether favorable or adverse; would surely be 
fraught with far-reaching consequences. 
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CHAPTER I 

THE FAILURE OF POPULAR 
GOVERNMENT· 

T HE American citizen appears to be in a 
somewhat parlous condition. Evidences 
multiply that he has failed grievously to 

practice the self-determination imputed to him by 
the accepted theory of democracy; and grave doubts 
are raised that he can ever ·approximate,in prac
tice, the attainment of that ideal. 

Illustration of these statements will perhaps be 
a work of supererogation, for all competent stu
dents of politics concede their correctness. Yet an 
exposition of the citizen's failure will serve. to re
veal its nature, and to that extent illuminate the 
problem it creates. 

The most obvious indication of this failure, per
haps, is the growth of non-voting. Iii forty years 
the proportion of the actual to the eligible vote has 
declined from eighty to fifty per cent, varying, of 
course, from state to state and from one election to 
another. Investigation shows that many fail to vote 
because of absence from home, sickness in the 
family, recent change of residence or other sufficient 
reasons. Yet we may assume, in the absence of 
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statistical evidence, that something like the same 
proportion were prevented by similar causes from 
voting forty years ago, and that the decline in actual 
voting since that time signifies a -corresponding de
cline of political interest. The most thorough study 
of non-voting yet undertaken, that of Merriam and 
Gosnell in Chicago, illustrates this fact. Approxi
mately thirty per cent of the non-voters interviewed 
in that city gave valid reasons for their failure to 
participate in the elections, while the remainder
could not adduce such reasons, unless confessed in
difference, disbelief in woman suffrage, inconvenient 
location of the polls, preoccupation in work, and the 
like be so regarded. One significant evidence of the 
citizen's failure, then, is abstention from voting be
cause, for one reason or another, it is not considered 
sufficiently important to justify the effort involved.1 

The condition of party politics in the United 
States is eloquent evidence ()f the same failure. As 
all students of the subject know, partisan activity 
is dominated by a relatively small number of pro
fessional and semi-professional politicians, the 
great majority of whom are interested primarily in 
their own pocketbooks and perhaps in the "game 
for its own sake," but only secondarily in "the pub. 

- lie welfare." It is known, too, that the politicians' in. 
terests are best suhserved; as a rule, through their 
alliance with the wealthier economic interests, 

1 The increased proportion of eligible voters participating in the 
19z8 election may necessitate lome qualifications of this conclusion. 
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namely, those of the business men, ·particularly the 
practitioners of big business. We are not less igno
rant of the fact that the rank. and file of voters 
exert very little influence on the party machine and 
the uses made of its power. The voters must of 
course be "educated," "brought into line," and 
there are real contests between the two major 
parties in this game; but the party machines accom
plish this task without making any very extensive 
concessions to the real intecests of the voters. Per
haps a growing realization of this fact accounts, in 
part, for the increase of non-voting and of the in
difference to politics it signifies. 

One very pertinent question must be raised here. 
Actual politics is not a function solely of the in
terests of professional politicians and of the busi
ness or other economic groups that influence political 
activity. Theoretically, the citizen might have domi
nated the development of party politics in the United 
States, or at least have furnished a counterpoise to 
the power of politicians and allied economic interests 
that would have directed party government, in some 
substantial measure, to the expression of his inter
ests. Why has not the citizen done this in reality? 
Reserving this question for later consideration, we 
merely note here that prevailing political conditions 
are a result of the citizen's influence as well as of the 
control exercised by professional politicians and their 
allies. 

The failure of the citizen is so important, so cen-
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tral a fact in our politics, that it may well be illus
trated by concrete examples. Let us take some cases 
of it from Riordon's Plunkitt of Tammany Hall 
( 1905) , which presents in George Washington 
Plunkitt's own words his disclosures regarding party 
politics as practiced by the celebrated Democratic 
machine of New York City. It may be explained, for 
the benefit of readers unacquainted with the book 
cited, that Mr. Plunkitt was a Tammany district 
leader high up in the counsels of that organization. 
While his revelations are exceptional and even 
unique in character, the practices· he describes are 
fairly typical of machine politics elsewhere. 

In one of the conversations reported by Mr. Rior
don, Plunkitt tells how he secured a political follow
ing. He first got a cousin who was not interested in 
politics to "follow" him politically and vote as he 
directed, irrespective of the issues. His next two re
cruits were school friends who, like his cousin 
Tommy, agreed to stand by him, regardless of the 
issues involved. He then proceeded to work the flat
house he lived in, "the next house and so on down 
the block and around the corner," until finally he had 
sixty men back of him. Plunkitt doesn't tell what in
ducements he held out to all these voters, other than 
his cousin and his school friends, but quite likely they 
agreed to "stand by him" because he was their neigh
bor or perhaps a "good mixer" and because, like 
Tommy, they "didn't take any particular interest in 
politics." There is never a hint that any of the fol-
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lowers thus recruited realized their welfare was in
volved in the educational, the sanitary, the industrial 
and all the other problems over which politics of 
the Tammany type gave the control, and that not 
only in the local community but in state and nation as 
well. 

These illustrations are taken from Plunkitt's talk 
on "How to Become a Statesman." Further illustra
tions are furnished by the talk entitled "T.o Hold 
Your District-Study Human Nature and Act Ac
cordin'." The young fellow who is proud of his voice 
accepts an invitation to join I!our Glee Club"; a base
ball player is brought into "our baseball club"; and 
likewise "the feller that likes rowin' on the rivet, 
the young feller that makes a name as a waltzer on 
his block, the young feller that's handy with his 
dukes" are all enlisted "by givin' them opportunities 
to show themselves off." The older folks are enrolled 
under the Plunkitt banner by helping them "in the 
different ways they need help." When a family in 
the district is burned out, quarters are provided, 
clothes furnished and other help given until "they 
get things runnin' again." Families in want for 
other reasons are also aided, jobs found for men out 
of work and candy given to the little ones, all with 
the same end in view. 

Plunkitt's revelations illuminate so. well the mo
tives back of the voter's action in politics, when he 
'does act, that a further sample of them may be pre
sented. This details the "political work" done by 
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Plunkitt during a single day, the record in this case 
'being presented in the words of Mr. Riordon, 
Plunkitt's editor. 

A Day's Wark By Plunkitt.-2 A. M.: Aroused from sleep 
by the ringing of his door bell; went to the door and found 
a bartender who asked him to go to the police station and bail 
out a saloon-keeper who had been arrested for violating the 
excise law. Furnished bail and returned to bed at three 
o'clock. 

6 A. M.: Awakened by fire engines passing his house. Has
tened to the scene of the fire, according to the c:ustom of the 
Tammany district leaders, to give assistance to the fire suf
ferers, if needed. Met several of his election district cap
tains who are always under orders to look out for fires, which 
are considered great vote-getters. Found several tenants who 
had been burned out, took them to a hotel, supplied them 
with clothes, fed them, and arranged temporary quarters 
for them until they could rent and furnish new apartments. 

8 :30 A. M. : Went to the police court to look after his con
stituents. Found six "drunks." Secured the discharge of 
four by a timely word with the judge, and paid the fines of 
two. 

9 A. M.: Appeared in the Municipal District Court. 
Directed one of his district captains to act as counsel for a 
widow against whom dispossess proceedings· had been in
stituted and obtained Il!\ extension of time. Paid the rent of 
a poor family about to 'Ile dispossessed and gave them a dol
lar for food. 

I I A. M.: At home again. Found four men waiting for 
him. One had bljen discharged by the Metropolitan Railway 
Company for neglect of duty, and wanted the district leader 
to fix things. Another wanted a job on the road. The third 
sought a place on the Subway, and the fourth, a plumber, 
was looking for work with the Consolidated Gas Company. 
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The district leader spent nearly three hours fixing things 
for the four men, and succeeded in each case. 

3 P. M.: Attended the funeral of an Italian as far as the 
ferry. Hurried back to make his appearance at the funeral 
of a Hebrew constituent. Went conspicuously to the front 
both in the Catholic church and the synagogue, and later at
tended the Hebrew confirmation ceremonies in the synagogue. 

7 P. M.: Went to district headquarters and presided over a 
meeting of election district captains. Each captain submitted 
a list of all the voters in his district, reported on ,their at
titude toward Tammany, suggested who might be won over 
and how they could be won, told who were in need, and who 
were in trouble of any kind and the best 'Way to reach them. 
District leader took notes and gave orders. 

8 P. M.: Went to a church fair. Took chances on every
thing, bought ice-cream for the young girls and the children, 
kissed the little ones, flattered their mothers and took their 
fathers out for something down at the comer. 

9 P.M.: At the club-house again. Spent $10 on tickets for 
a church excursion and promised a subscription for a new 
church-bell. Bought tickets for a base-ball game to be played 
by two nines from his district. Listened to the complaints of 
a dozen push-cart peddlers who said they were persecuted by 
the police and assured them he would go to Police Headquar
ters in the morning and see about it. 

10:30 P. M.: Attended a Hebrew wedding reception and 
dance. Had previously sent a handsome wedding present to 
the bride. 

12 P. M.: In bed. 
That is the actual record of one day in the life of Plunkitt. 

He does some of the same things every day, but his life is not 
so monotonous as to be wearisome. [From Plunkitt of 
Tammany Hall by W. L. Riordan, Copyright 1905 by 
Doubleday, Page and Company.] 

All these instances illustrate the methods used by 
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Plunkitt in capturing political power. Elsewhere in 
the saIne volume he shows how this power is ex
ploited in enriching himself. He is careful to draw a 
distinction, now become famous, between "honest 
graft" and "dishonest graft." The latter includes 
( or did at that time) "blackmailin' gamblers, saloon 
keepers, disorderly people, etc." He avers that he 
and his fellow politicians do not practice this sort of 
graft, because, as he puts it, "why should the Tam
many leaders go into such dirty business, when there 
is so much honest graft lyin' around when they are in 
power?" He proceeds to show, by examples, how he 
got rich through this species of graft. His party is in 
power, and about to undertake a lot of public im
provements. He is "tipped off" that a park will be laid 
out at a certain place, buys up all the land he can in 
that neighborhood, and sells at a "good price" after 
announcement of the project has enhanced the value 
of the property. Likewise, he buys up land needed 
for approaches to a new bridge, part of a watershed 
to be utilized for a city water supply, and the like. 
But he does not confine himself to transactions in land. 
for, as he says, "anything that pays is in my line." 

He tells in another place of reciprocity in patron
age between Tammany and private business inter
ests, and also between Tammany and the Republican 
organization. Once, after Tammany was defeated at 
the elections, he got several hundred jobs for his 
followers on the surface and elevated railways, and 
"placed a lot more on public works done by ~on-
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tractors," so that, as he boasted, "no Tammany man 
goes hungry in my district." "Plunkitt's O. K. on an 
application for a job is never turned down," he says, 
"for they all know that Plunkitt and Tammany don't 
stay out lorig." Reciprocity between Tammany and 
the Republican politicians is quite as ·cordial. "When 
Tammany's on top I do good turns for the Republic
ans. When they're on top, they don't forget me. 
Speaking of the cooperation between himself and the 
Republican leader in his district, he says "we differ 
on tariffs and currencies and all them thingS, but 
we agree on the main proposition that when a man 
works in politics he should get something out of it." 

These instances sufficiently illustrate for present 
purposes the use made by politicians of the power 
acquired through the practices previously cited. 
Needless to say, the picture would require consider
able "touching up" to fit machine politics elsewhere, 
particularly state and national politics. It is safe to 
say, however, that methods of the same general type 
are applied the country over in building up the power 
of professional politicians, and that uses made of the 
power thus secured are also of the sort illustrated. 

A more recent picture of machine politics is pre.' 
sented in Frank R. Kent's The Great Game of Poli
tics (1924). In one of his chapters Kent describes 
the methods whereby the precinct executive of a 
party gets his power. This personage has charge of 
the smallest unit of the political machine, the election 
precinct organization, and it is his business to get 
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enough votes at the primary to assure continued con
trol of the machine in his precinct. On the average, 
each party in an election precinct will poll only about 
125 votes at primary elections, owing to the fact that 
only a small percentage of voters take part in pri
maries, although these are far more important than 
final elections. Sixty-five votes will therefore be 
sufficient, ordinarily, to maintain the control of the 
given party in. the average precinct. Kent proceeds 
to show how the requisite votes are. secured. (We 
must remember that Kent is giving a generalized ac
count of this process.) 

The precinct executive controls a family vote of 
five, his own and those of his wife, parents, children 
or other relatives. The precinct executives of the two 
major parties select the election judges and clerks of 
the precinct, though these are formally appointed by 
a public official or board. Each of the two executives 
will, on the average, name three of these officials. 
The latter are paid for their services by the state, but 
are indebted to the precinct executive for their ap
pointment. These three officials are selected with a 
view to enhancing the power of the precinct executive 
at the primaries. Th~y are good, on the average, for 
five votes each, those of the given election official 
and members of his family. 

Added to the twenty votes thus recruited are five 
controlled by' the proprietor of the polling place. 
Rent for this is likewise paid by the state, but the 
place is picked by the precinct executive (of the party 
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in power). Then there are two "runners" or "mes
sengers" employed by the precinct executive "to get 
out the vote," and paid for their services, this time 
out of party funds handled by the precinct executive. 
These deliver to the latter a family vote of five each. 
Fmally, there are jobholders, such as street cleaners, 
policemen, firemen and department clerks, who se
cured their jobs on the recommendation of the pre
cinct executive. There will be, on the average, at least 
seven of these jobholders who may be counted on to 
back the organization with a family vote of five each. 
All these votes put together make up the sixty.five 
necessary to the continued power of the precinct 
executive and his faction of the party in the given 
precinct. 

Kent describes the other parts of the party ma
chine and their operation, but the precinct organiza
tion deals most directly with the voter, and is there
fore drawn upon here for illustrations of the voter's 
motives in political action. 

A concrete case will emphasize the significance of 
the generalized account just presented. Incidentally, 
it serves as a verification, in one instance, of Kent's 
own account, the correctness of which has been ques
tioned by some students of politics. The case was re
ported by a student at a mid-western uniyersity, and 
from a rural community of a state alleged to rank 
pretty high as regards political "purity.'" 

The precinct executive of the Leoti precinct is mown 
throughout that locality as "Accommodating Joe." Like many 
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of the business men in that new country he is a real estate
agent by trade. Joe is very fond of corn whisky which in 
this precinct is an asset, as over one half of the population 
is made up of foreigners (mostly Russians), who are de
cidedly against the Volstead Act. 

I have marvelled much at Joe's congenial and accommodat
ing personality. I understand perfectly that a person should 
treat his neighbor as himself, but Joe is the only person I 
have ever known who treated his neighbor .better than him
self. To all appearances he many times accommodates his 
neighbor to the decided detriment of himself. For example, 
I have known him to make numerous petty loans to people 
who he knew would never repay them. He goes out of his 
way to secure hands for farmers during the busy seasons of 
the year, and on many occasions pitches in himself and Wdrks 
when other help cannot be obtained. He and his wife will 
drive for miles in their old rickety Ford to help care for the 
sick or the dead.- As I have said, all of this seemed a great 
mystery, until two years ago when I discovered that "Ac
commodating Joe" is the precinct executive of my own pre
cinct. I do not believe that his duty to get votes for the 
machine causes him to do all these kind and accommodating 
things, for I believe that to a great extent this is part of 
his nature. But I do believe that the motive of getting votes 
drives him to do more helpful things for his neighbors than 
he would otherwise do. Regardless of the causes for his be
ing so accommodating, this. trait is a valuable asset to the pre
cinct executive in securing votes. 

Upon inquiry I found that Joe had been our' precinct 
executive for the past seven years, and that during that time 
he has almost invariably carried the primary for all the 

. machine nominees. I have secured the following facts re
garding the methods he uses in carrying the primary: 

Joe capitalizes his extensive and thorough knowledge of ~Il 
the people who live in his precinct. He knows the likes and 
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dislikes, friendships and enmities, of every person. By playing 
upon these feelings of the people he is able to swing many 
votes. For example, in electioneering he is able to stress the 
points of the machine nominee which will meet with the ap
proval of the voter with whom he is talking. Another favorite 
method of Joe's is to play one rival faction off against another. 
In this precinct there are several factions. Some of them are 
quite large and able to cast many votes, while others are very 
small. Joe in a roundabout way will so manage that a small 

. rival faction will pull for the non-machine man or men and 
as a result the machine man will get all the votes of the 
larger faction. 

He keeps at his home a frequently revised list of all the 
voters in his precinct. These lists he obtains from the Super
visors of Elections. He divides the 300 or so voters of his 
precinct into separate lists of those registered as Republicans, 

. those registered as Democrilts and those who are unaffiliated. 
with either party. Being a Republican, Joe pays but little 
attention to the Democratic and unaffiliated lists, bUll devotes 
most of his time and thought to the Republican list. He gives 
to this Republican list the most minute and careful analysis. 
He ranks the voters according to their consistency and regu
larity in voting, and as a result he is able to tell just about 
how many Republican votes will be cast in the primary. Be
cause elections create more interest in this part of the country 
than in most sections, 75% of the voters will take part in the 
primaries. This reduces the number of Republican voters to 
be reckoned with to, say, 110. What has to be done is to swing 
a majority of these 110 votes. Sixty votes will do the stunt 
safely. 

The families of both Joe and his wife are well represented 
in this precinct. From these relatives Joe can absolutely count 
on a vote of 14. This number plus the votes of Joe and his 
wife makes a total of 16 votes from this source alone. 

He is also careful to recommend for the judges (two) and 
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the clerk of election not only men who are his political friends 
and will vote with him but men who can control a family 
vote of at least four each besides their own. Then there is 
the local postmaster who owes his position to the recommenda
tion of Joe, and who can swing at least nine votes. This, 
makes a total of forty votes of which he is sure. 

The real work is in getting the last twenty votes which 
will give him a majority in the primary. In this number are 
four individuals who have sold their votes to Joe for the 
last six years at $1.75 each. As a result of his many favors 
Joe has many staunch friends. From this source he is at the 
very least sure of twelve votes. This brings the votes which 
he can count on up to fifty-six. The remaining four votes are 
easily secured from the aspirants for some public office, or 
job, ,and from the small county officers or nominees who de
pend upon the machine for support. 

However, Joe does not stop here. He goes right on and 
makes a sure thing surer. During election day he hops in his 
old Ford and brings voters to the polls from all parts of the 
precinct. In a hotly contested election he will have his rela
tives or close' friends use their cars for the same purpose. 
Generally he furnishes money for the gas and oil. During 
the primary two years ago he carried a hired hand around 
with him for the purpose of relieving the busy farmer. The 
hired hand would take up the work where the farmer left 
off while the latter went to the polls with Joe and cast his 
vote. This method proved to be very successful. At least all 
of the farmers confronted with the proposition went to the 
polls. 

Probably the greatest vote-getter for Joe was the jug of 
corn whisky which ·he kept constantly near him. This mystic 
juice had a great power of creating good fellowship. If it 
didn't quite make you love Joe like a brother it deadened your 
critical faculties to such an extent that it was easy for him 
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to influence your. vote. In this locality they do not pretend to 
enforce the Volstead Act. 

Due caution must be exercised in interpreting such 
instances. They refer, of course, to primary politics. 
This, however, rather enhances their significance, 
since the primary is the avenue to political power in 

. this country. It is there that the choices open to the 
voter at general elections are made. Under present 
conditions, those choices are made in nearly all 
cases by party machines using methods of the sort 
illustrated, however much the specific methods vary 
from one community to another. The evidence does 
not of course prove that all primary elections are 
controlled in this way. Independent candidates genu
inely opposed to all the machine stands for often poll 
a large vote, and in not a few cases are elected. But, 
in the main, the primaries are controlled by profes-. 
sional politicians and voters of the type character
ized, together with non-'lJoters who make this control 
easier by abstention from voting. A further caution 
to be observed in interpreting Kent's account is that 
it probably does not apply, without qualification, to 
any particular election precinct. Being general, it is 
not assumed to do so. When elaborated, however, as 
Kent himself does elaborate it in other parts of his 
book, it fits the Leoti Precinct surprisingly well. 
Finally, the methods of controlling the voter in pri
mary elections have only a limited application to 
general elections. There, of course, the contest is b~ 
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tween parties for electoral support of their several 
candidates as chosen at primaries thus controlled. 

That considerable voting at general elections has 
reference to the issues is shown by the large vote 
sometimes polled for new parties, and also, to some 
extent, by fluctuations in the votes cast for the two 
major parties. No less significant, perhaps, is the vote 
recorded for minor parties which explicitly advocate 
radical changes in the status quo. Moreover, a con
siderable number of the voters who consistently sup
port one or the other of the two major parties are 
not altogether unintelligent in so doing. These may 
have arrived at conclusions of their own which are 
not incompatible with the major policies of the par
ticular party; or they may be dissatisfied with the 
policies of the party, but remain iri it because they 
hope, in cooperation with others like themselves, to 
modify those policies by working from the inside. 

How numerous the more or less competent voters 
of these various categories are, and jqst how high 
they would be rated as regards political intelligence, 
there is no available basis for estimating. There are 
grounds for the belief, however, that voters who 
come up to any acceptable standard of political in
telligence in the exercise of the suffrage at general 
elections are greatly overbalanced, numerically, by' 
voters who faU short of such a standard. The in
fluence o~ parents' politics on children's politics is 
shown, by various investigations, to account for a 
large percentage of choices at the polls. The strong 
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hold of what may be called the Republican-or
Democratic tradition is perhaps even more signifi
cant, controlling, as it does, the great majority of 
voters throughout the country; for when it is con
sidered that these parties, taken together, represent 
only one or at most two distinct positions on con
troversial questions, and that other probably equally 
tenable positions on the same questions are espoused 
by some one or more of the minor parties which the 
voter might support, it will be seen that the tradi
tion in question is a powerful one. The enormous in
fluence in political campaigns of grossly misleading 
propaganda, as in the Presidential campaign of 
1924, for instance, is further evidence of political 
unintellige~ce on the part of a great many voters at 
general elections. Equally significant, perhaps, is the 
very large purchasable vote which, according to 
Kent, holds the balance of power in Presidential 
elections as well as in state and local elections where 
one of the two major parties is not overwhelmingly 
preponderant, numerically, compared with the 
oili~~ . 

These various evidences suffice to show that Vbters 
at general elections, like voters at the primaries, 
largely fail to perform intelligently the functions 
theoretically imputed to them. The fact that a very 
large percentage of those eligible to vote at general 
elections fail to do so, and that a great many of those 
who vote do so because-of-the~ -;,f4e pltt'ty 

8 Kent, F. R., Political Behavior, pp. 196-427. 
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machines, is unquestionable evidence in support of the 
same conclusion. 

The progress achieved in dealing with public ques
tions, together with the interest, intelligence and ac
tivity of the public itself in regard to these questions, 
furnishes another line of evidence as to the citizen's 
competency. 

Social scientists have often pointed.out that, as a 
rule, a long period of time intervenes between the 
recognition of a social problem and the adoption of 
measures designed to solve it. One sociologist has 
written a book on the subject giving numerous illus
trations of this "cultural lag," as he terms it, besides 
attempting to account for the widespread existence 
of the phenomenon, and offering tentative sugges
tions for eliminating it.· He shows, for instance, 
that approximately half a century 'elapsed after the 
old employers' liability laws ceased to function satis
factorily before workmen's compensation laws were 
generally adopted. Other illustrations are yielded 
by a consideration of the general property tax, the 
maladjustments of the family, the slow growth of 
trade unions and the unsatisfactory character of in
ternational relations. 

Similar illustrations could be drawn from every 
domain of social life. Owing to rapidly changing 
conditions, due largely to an unprecedented develop
ment of the industrial arts, grave problems have 
arisen in every field of human endeavor; but these 

8 Ogburn, W. F., Social Cha"gl. 
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rarely stimulate the interest and effort requisite to 
needed adjustments. Many such problems have been 
solved in the scientific sense of the term-in the 
sense, namely, that workable solutions have been 
demonstrated. But the organized effort essential to 
the adoption of those solutions lags behind. 

One might cite a host of problems in support of 
this contention. The methods of conserving natural 
resources have been largely worked out in this and 
other countries. Progress in applying those methods 
is very slow. As a result, the virtual exhaustion of 
our precious petroleum resources is now only a mat
ter of a few years; a timber famine is almost certain 
to overtake us within the next twenty.five or fifty 
years; the drain on our coal reserves is far greater 
than it need be; and the conservation of other re
sources falls far short of the demonstrated need for 
it. Similar observations apply to the problems of the 
wage earner. We know, for instance, how to elimi
nate unsafe and unsanitary working conditions; how 
to abolish the blight of child labor; how to provide 
the special protection needed by women workers; 
how to do away with the economic insecurity of the 
wage earner. Progress toward some of these ob
jectives has been made, but very little toward the 
others. Preventable disease furnishes another illus
tration. Although the public is as interested in this 
as in most of its problems, painstaking estimates 
place the number of preventable deaths in this coun
try at upwards of 500,000 annually; the number of 
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persons needlessly incapaCitated for work at an aver· 
age of a million or more; and the money waste due 
to these factors at well over a billion dollars a year. 
We have in this case a quantitative expression of the 
consequences resulting from the lag in the applica
tion of scientific knowledge. 

These are only random illustrations from an in
definite number that might be cited! The persistence 
of unsolved problems in all such cases, long after the 
methods of solving them have been worked out, is 
due largely to the ignorance, indifference and inactiv
ity of the citizen. Other factors are there, of course, 
notably the opposition of vested interests to changes 
that might put them at a disadvantage. But, in the 
last analysis, the public at large could, were it compe
tent as a public, force the adoption of needed meas
ures in all these fields. Only occasionally is it 
interested and active enough to do so. Of all the 
grave problems facing us at the present time, the 
public is actively interested in very few. The market
ing of farm surpluses, the prohibition issue, the 
teaching of evolution, negotiation of the arbitration 
treaties, and financial support of the public schools 
would seem to exhaust the list, though various other 
problems engage the interest of more or less active 
minorities. 

And, generally speaking, public opinion on such 
problems is ephemeral, superficial, and often mis-

"" A more detailed consideration of this topic will be found in 
the Appendix. 
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directed. For example, the very existence of the evo
lution 'Controversy is due to· public ignorance and 
prejudice; the genuine interest of the public in child 
welfare was readily perverted a few years ago so as 
to defeat the child labor amendment; the abiding 
popular 'interest in education, while assuring develop
ment of the schools along conventional lines, is 
scarcely grounded on an understanding of the deeper 
educational problems of the time; and public inter
est in problems of the farmer or the wage earner 
has always, at least up to this time, been relatively 
sporadic and ineffective. 

The point of this illustrative exposition is not that 
popular opinion does not, first and last, count for 
much in decisions on questions of public policy. Com
pared with many other countries, public opinion is 
here a powerful influence. In particular, active minor
ities have often succeeded in vitalizing neglected 
problems and forcing the adoption of remedial meas
ures. The point is that, judged by the need and pos
sibility of the citizen's interest in public questions, he 
is to a high degree ignorant, apathetic and incompe
tent. It may be added that this fact is related both as 
cause and effect to the condition of party politics 
previously considered. 

We must now try to get some notion of the prob
lems respecting the possible role of the citizen in 
social control, which are raised by a survey of citizen
ship in the United States, such as has been presented. 

It is evident, for one thing, that any such account 
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must seriously challenge the validity of our tradi
tional conception of citizenship. This conception im
plies that the masses of men can and will govern 
themselves in political and other social relationships, 
given the requisite institutions. It also implies that we 
have and for a long time have had this requisite of 
self-government in the United States. But the evi
dence shows that only a relatively small measure of 
self-government is exercised by the masses of people 
as a matter of fact. It even strongly suggests that 
the great majority of people do not care to govern 
themselves, or care enough seriously to attempt it. 
Either that, or they have come to conclusion that 
they cannot govern themselves; or perhaps as an
other alternative, they still believe that they do 
govern themselves, illusory though the belief be. 

Whichever of these alternatives be the correct one, 
it is clear that "the people" are rather definitely ab
dicating their rule, if they ever exercised it, and that 
the rule they still exercise is very large,ly rule by pas
sive consent, with all that term implies. Does it not 
follow that the people of the United States are 
really repudiating, wittingly or unwittingly, the 
democratic ideal, and, in doing so, preparing the way 
for the explicit reinstatement of rule by an oligar
chy? Does not the evidence show that democracy is 
an impossible ideal, that the "iron law of oligarchy" 
is indeed a law of universal validity? Is it possible, 
on the contrary, to create democracy, or some ap
proach to it, by means not yet tried, or forces not 
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yet brought into play? Or, stating the problem in a 
diHerent form, how much self-government by the 
masses of men is possible under the most favorable 
conditions that might be attainable? What are these 
conditions? And in what ways may they be brought 
about? 



CHAPTER II 

THE MAKING OF THE CITIZEN 

T HE citizen is born and brought up in a 
family group. This group and its individual 
members are engaged in promoting their 

own interests, with litde attention given to the in
terests of other family groups. Family discussion and 
effort are chiefly concerned with the maintenance or 
increase of the family income, and with the housing, 
clothing, health service, recreation, educational op
portunities and other objects upon which income shall 
be spent. The political, economic and social factors 
that condition these interests are largely taken for 
granted. The problems in which the child becomes 
interested and which he learns to solve, by his own 
observation and experience, are in large part the 
problems centering in the family situation thus char
acterized. His interests are thus given their bent, 
which in turn molds the interests of his children in 
the same direction, when he shall have acquired a 
family of his own. This very potent factor in the 
development of the citizen might be termed fami/o
centrism. On its intellectual side, it embraces only a 
limited realization of the implications of family in
terests for the political and economic order with 

:at) 
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which they are bound up. This situation has its de
termining factors, of course, and these we shall con
sider in their proper place. 

The young citizen soon acquires membership in 
other groups. These are mainly age-groups, severally 
composed of individuals of approximately the same 
ages. The gang, the play group, the school and, later, 
the "social" set or circle are the more significant of 
these groups. Their influence in the development of 
honesty, truthfulness, cooperativeness, loyalty and 
other traits of personality is incalculably great, espe
cially when they are deliberately directed, as they 
may be, toward these objectives. But, like the family, 
these groups are largely self-ce~tered, and have but 
little interest in the larger society of which they are 
part. The fine moral traits developed by their means, 
and the problems which their members learn to solve 
through their group experiences, have almost ex
clusive reference to the amusements, adventures and 
associations of these groups themselves. This is in
evitably so to a large degree, because childhood and 
youth could not identify themselves with the larger 
society save in limited measure, and it might not be 
desirable, even were it possible, that this should 
be so. 

The school is, of course, a partial exception to 
these rules, since it aims to train its pupils for the. 
various "responsibilities" of adult life. It is perpetu
ally under fire for its failure to do this in specific 
directions. Without attempting an adequate ap-
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praisal of its contributions at this point, we can put 
down on the credit side of the ledger, literacy, pro
ficiency in elementary mathematical operations, some 
conception of American history, rather eulogistic 
in character, a rudimentary knowledge of American 
government, chiefly of its externals, some notions of 
contemporary social problems, generally of a super
ficial and optimistic nature, and the like. On the other 
side of the ledger must be put down uncritical loyalty 
to the Constitution, the stimulation of national van
ity and self-assertiveness, failure tQ comprehend our 
social and political institutions, and want of training 
in independent study of community problems. More
over, the efforts of the schools are largely directed 
toward the equipment of its pupils for the pursuit 
of just the interests which are emphasized in the 
home. The preparation of boys for a vocation, of 
girls for homemaking or gainful employment, and of 
them both for conformity to conventional moral 
standards is now given major emphasis in school 
work. There is, nevertheless, a distinct trend toward 
more extensive training in the social sciences, with 
the emphasis on "practical" community, problems. 
This is one of the most hopeful tendencies in ele
mentary and secondary education today, but, as we 
shall see later, we would best not be 100 hopeful 
about it. ' 

Practically all normal boys look forward, from 
their early years, to engagement in a vocation. The 
vocational interests of most women eventually center 
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in the home, of course, though many pursue outside 
vocations for all or part of their lives. Pay, conge
niality of work, possibilities of "advancement" and 
feasibility of the requisite special training as well 
as parental influences and chance circumstances are 
the major factors in vocational choices by young peo
ple, especially boys. The emphasis in such choice, as 
in pursuit of the vocation later, is on the interests of 
the given individual, though, of course, "service" 
motives are influential with a great many. But the 
implications of these interests for social and eco
nomic organization as a whole, and 'Vice 'Verso, are 
not generally realized. A considerable minority do 
have some grasp of these implications, as member
ship in labor unions, farmers' cooperatives, business 
men's organizations and professional associations 

. would attest. Even in the case of these organizations, 
interest usually centers in the immediate advantages 
to their individual members which may be gained 
by the requisite organizational eHorts. Their inter
ests in markets, wage scales, fees for professional 
services, working conditions, and other benefits to 
the membership are their main concern, while elim
ination of waste, correction of maladjustments, aboli
tion of injustices and protection of public interests 
are of secondary consideration, or no consideration 
at all, to them. Moreover, very few members of 
vocations, whether organized or not, ever seriously 
question the soundness of the more fundamental 
institutional arrangements that condition vocational 
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interests. Here, of course, is the locus of the more 
important problems affecting those interests. These 
various vocational influences are perhaps just as 
potent in the development of the citizen as are in
fluences centering in family, age and school groups.· 

Fundamental class divisions, those based on own
ership or non-ownership of property and the use to 
which property is put, are also very influential in the 
development of the citizen. They vitally affect the 
distribution of national income, and pari passu the 
distribution of opportunities for the cultivation of 
civic as well as other cultural interests. Class mem
bership influences, indeed, every phase of personality 
development. The tastes, interests, attitudes, achieve
ments of the individual depend on it. Yet few realize 
the implications of that fact, or envisage the possibil
ity of bettering their lives or the lives of their chil
dren through the reconstruction of class relation
ships. Class, like vocational, relationships are viewed 
from the standpoint of the individual's more im
mediate interests. Class divisions are taken for 
granted; and the wage earner, landowner, tenant 
farmer, professional man or capitalist merely aspires 
to become a richer, more prosperous, more influ
ential member of his class, or else a member of some 
other class, generally one richer and more influential 
than his own. So far as these groups are class con
scious and active at all, they are concerned mainly in 
aggrandizing their class and hence their individual 
interests, or, what is another side of the same thing, 



The New Citizenship 31 

in putting opposed classes at a disadvantage. These 
class interests and associations constitute an impor
tant part of the citizen's social environment, and his 
attitudes are shaped and his comprehension of social 
problems limited accordingly. 

Adults also have their age groups, other than 
those connected with their economic interests. These 
include social circles, clubs, lodges, fraternal orders, 
and similar associations. The church and neighbor
hood might also be included under this category. 
Taken together, they monopolize most of the adult's 
time and attention that is not devoted to domestic 
and vocational interests. Negatively stated, they 
divert attention from community problems, for in 
themselves they make but little contribution, directly 
or indirectly, to the treatment of those problems. 

The church is a partial exception to this rule, of 
course,yet churches that stimulate a genuine interest 
in the deeper public questions of the time are com
paratively rare. The church does render a distinct 
service in upholding accepted moral standards, but 
it contributes comparatively little to the solution of 
moral problems raised by changing social conditions. 
The neighborhood is also a partial exception, since it 
still functions, to some extent, as an agency for 
ulocal improvements" and, in many rural sections, 
for action on educational and other con:ununity 
problems. In the main, however, the local neigh
borhood has ceased to be a significant group for 
civic purposes. 
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As a general rule, these various age-groups of 
adults are concerned with matters not civic in char
acter, and they contribute but little, therefore, to the 
development of citizenship. Obviously, the political, 
economic and other social conditions environing 
these groups greatly influence their character, but 
either this is not realized, or, if it is, that fact has 
but little effect on their activities. 

Community centers, parent-teacher associations, 
women's clubs, drama leagues, study groups and a 
variety of local organizations established for useri
ous" purposes represent a reaction against the situa
tion just depicted, but so far their influence has not 
been extensive or profound. Yet they appear to hold 
out considerable promise for the future which should 
not be overlooked. 

We come finally to the'community itself, viewed 
as an agency in the development of the citizen. In 
the broad sense, as including the nation at large and 
its various subdivisions, the community embraces all 
the individual and group interests already discussed. 
But it includes much more. It is also identified with 
the political, economic and social institutions which 
underlie and in some measure coordinate all those 
interests. The problems of the citizen, though re
lated to his family, vocational and other group in
terests, are primarily community problems, for they 
are coterminous, not with the group divisions of the 
community, but with the community itself. 

The community is constituted, as regards its per-
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sonnel, by citizens with interests canalized, limited 
and largely monopolized by groups other than the 
community as such. Also, as pointed out, the .inter~ 
relations of group interests, and the implications of 
the latter for community action transcending group 
lines, are not realized by the great mass of citizens. 
The development of the citizen from childhood on
wards is conditioned by that fact. He assimilates the 
outlook, the attitudes, the limited interests of his 
elders, and in turn impresses these on the succeeding 
generation. 

That this is the general fact can scarcely be 
doubted by anyone who has given much considera
tion to community problems. General ignorance and 
indifference regarding those problems is impressive 
evidence of it. The very small amount of time de
voted to studying and dealing with them is evidence 
of the same fact. Let anyone compare the time 
devoted by the average citizen to his family, his vo
cation or even his lodge, club or intimate social cir
cle, with the time given to commun.ity interests, and 
he can scarcely be in doubt regarding the matter. 
The various groups previously discussed almost 
wholly absorb his time, interest and effort, where
fore but little is left over for the eommunity as such. 

Not only do these various groups monopolize the 
effort and interest of the citizen, but they interfere 
with cooperation in community affairs, so far as time 
and interest are available for the latter. Families, 
vocations, social classes, -religious sects and age-
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groups are exclusive in character, and they develop 
in their members attitudes of antagonism, antipathy, 
suspicion, or, at least, of indifference and uncooper
ativeness toward other groups in the same categories. 
There are of course many exceptions to this rule, 
but these do not invalidate it as a rule. To the groups 
mentioned must be added others based on race, 
nationality and party. Partisan groupings are impor
tant almost everywhere in the United States, while 
racial or nationalistic groupings are found through
out large sections and in numerous local communities 
of the country. To cite some specific instances, 
Protestants and Catholics, whites and blacks, busi
ness men and wage earners, lawyers and day labor
ers do not always cooperate enthusiastically in 
community affairs, or associate comfortably on the 
same committees or even in the same assemblies. 
This is less true of people from different families, 
parties, lodges, clubs, and the like, but even in their 
case cooperation in community affairs is of an ad hoc 
character, and established somewhat laboriously at 
that. The basis for it is not laid in the early develop- . 
ment of the individual. And the deep cleavages based 
on differences in race, religion, vocation and social 
class are sufficient in themselves to prevent the 
efficient cooperation, as citizens, of people so divided. 
The community, in short, is an assemblage of groups 
divided by their interests, and by their antipathy, 
contempt or indifference toward one another. It is 
characterized by its group particularisms and isola-
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tions. Capacities for cooperation, loyalty and intel
lectual effort are developed in relation to other 
groups, in the main, not the community itself. It must 
be said, in qualification of these statements, that 
urgently felt needs, such as those for fire protection, 
water supply, educational opportunities, "law and 
order," control of international relations and the 
like, which cannot be supplied by other agencies, do 
stimulate some interest in the community and some 
development of community organization. But com
munity interest and organization are altogether in
adequate for the manifold tasks properly devolving 
on the community. Moreover, this deficiency exposes 
the community to the invasion of aggressive group 
interests that possess themselves of communal au
thority and utilize it for their own ends. Community 
problems are, in fact, largely created by such aggres
sions. The community thus characterized is a most 
important part of the citizen's social environment. 
and fosters in him attitudes and viewpoints that help. 
to make the community itself what it is. 

So far we have analyzed the development of the 
citizen in terms of the group interests and attitudes 
which so largely constitute his environment. But all 
these interests in turn have their determining factors 
and these must be identified and evaluated before 
the possibilities of a more rational citizenship can be 
clearly envisaged. We now proceed to this part of 
the inquiry. Attention will first be directed to the 
cultural and geographic factors in the situation, after 
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which hereditary traits and capacities as correlative 
factors may be briefly considered. 

As F. J. Turner first clearly demonstrated, the 
frontier and the pioneering settlement that went with 
it have exeited a profound influence on the develop
ment of our political and social characteristics. Free' 
land in the West offered everybody an opportunity 
of becoming an independent, land-owning farmer. 
The supply of land was so great that farms were 
chosen on the basis of individual taste, and extensive 
. agriculture soon predominated over the intensive 
type. These factors gave rise to the isolated home
stead, and, with other factors to a self-sufficing type 
of economy which, in turn, stimulated the develop
ment of self-reliance, individual initiative, fam
ilocentrism, uncooperativeness and distrust or 
resentment of community control. These traits were 
not unadapted to the conditions of that period, and 
they were of course balanced by rough and ready 
cooperation in defense against the Indians, main
tenance of order and the like. The economic situation 
of the Western pioneers, and especially their .common 
status as land-owning farmers, inevitably stimulated 
the growth of a democratic spirit, and a demand, 
soon conceded, for political equality with the settled 
communities of the East. These factor$,. together 
with the agitati~n of labor organizations on the 
Eastern seaboard, resulted in the early establish
ment of approximately universal manhood suffrage 
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for all except Negro slaves. Henceforth. adult white 
males were to share equally in political power. The 
use of this power. however, was not to interfere 
with individual initiative and laissez laire in eco
nomic undertakings. 

This concurrent development of individualism and 
political democracy was of course influenced by many 
factors besides the economic conditions of the 
frontier, notably the doctrine of natural rights then 
current in Western Europe and America. with its 
highly individualistic implications for law, politics 
and industry.1 The grand result was that the village 
community. long the dominant type of social organ
ization in Europe. was not successfully transplanted 
in America; and that the aristocratic political insti
tutions of the Old W orId maintained themselves here 
only until the Western movement had become the 
decisive factor in our natiop.allife, and slavery had 
been abolished in the South. 

The social solidarity and control represented by 
the village community from which our, forefathers 
came did not persist during the pioneering period 
of our history. because they could at least be dis
pensed with. and the land settlement policy of the 
federal government was not based on a recognition 
of their value. They have never been reestablished. 
though the need for them has now become very 

1 This topic is disculsed at length in Dewey's T", Publit' anti 
Itl Probleml, pp. 86 If. 
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great. This is because the extreme individualism de
veloped during the pioneer period has persisted in 
face of all the tendencies that might have under
mined it. The tenacity of tradition and habit has 
been here the decisive factor, but it has been sanc
tioned and reenforced by property institutions and 
other environmental influences. 

Formal political democracy also' persists, despite 
the fact that the approximate economic equality 
which produced it has long since disappeared. Per
haps the most crucial issue confronting us today is 
whether our ideal of political democracy will be ex
tended to the industrial system, or whether actual 
economic inequality will result in the explicit repudia
tion of political democracy as it has already sub-

. verted its substance. 
Features of our constitutional system developed 

during the formative period of our history bear 
vitally on the status of the citizen today. Framed at 
a time when the doctrine' of natural rights was 
dominant; embodying the principle of separate polit
ical powers (a principle applied not only in the or
ganization of federal, state and local governments, 
but in the distribution of powers among these govern
ments) ; and, as interpreted, assigning to the least 
responsible bran~ of government the function of de
fining the scope of public authority, our constitu
tional system has proved itself peculiarly irrespon
sive to popular needs and demands, compared with 
the systems of other coun~ies, and thus operated 
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both to hinder and to discourage the citizen's par
ticipation in government.2 

Another heritage from the pioneer period, yet 
influenced by present economic arrangements, is a 
marked mobility of the population, particularly of 
farm tenants and, to lesser degree, of urban wage 
earners. The attitudes created during the western 
movement, continuation of the process of settlement, 
migration from country to city, and a system of rural 
tenancy unfavorable to settled domicile on the part 
of farm tenants are the principal factors in. this re
markable phenomenon. The mobility in question. is 
obviously not. conducive to the growth of commu
nity attachments, and the .assumption of responsibil
ity for community problems. On the contrary, it com
plicates such problems, and increases the burden of 
responsibility falling to the more settled elements of 
the community. The level of citizenship attained by 
the latter, however, would suggest that our excessive 
mobility is not so troublesome a heritage from pi
oneer days as is our extreme individualism. 

Property and contract institutions are one exceed
ingly important expression of the reigning individual
istic philosophy. In fundamentals these were here 
from the beginning of the pioneer period, but they 
interacted, so to speak, with the land factor to pro
duce the economic conditions of that period, and 
these in turn gave those institutions a sort of crystal-

2 Cf. Laski, H. J., "The American Political System," HarperJ 
Magazine, Vol. 157, pp. ~8. 
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line structure highly refractory to attempts at modi
fying them in accordance with changing economic 
conditions subsequent to that time. 

These institutions together with other factors 
have determined the division of our society into 
more or less sharply demarcated economic classes, 
and inevitably concentrated the attention of the in
dividual on his own economic interests. This has 
seved to perpetuate the individualism of the pioneer 
period, prevent the realization, or at least the ad
mission, that production has taken on a cooperative, 
communal character, and motivate opposition to all 
attempts at modification of property and contract in
stitutions in accordance with that fact. Economic 
institutions have of course been modified through 
the rise of the corporation, the labor union, the co
operative marketing association and some develop
ment of public ownership, yet the domi~ant emphasis 
in our economic life still rests on private initiative, 
profit-making, and, in general, individualistic compe
tition for income or income-producing property. Of 
course the improvement of transportation, the ex
pansion of markets, the growth of machine produc
tion, the specialization of labor and the accumulation 
of capital have contributed, along with the institu
tion of private property, to the development of 
economic inequality, the ri~e of distinct economic 
classes and the increasing influence of the profit 
motive. 

Other phases of social life have developed in com-
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plexity, along with the economic, all of them inter
related, and presenting a host of problems, to which 
the principle of individual initiative and responsibil
ity offers no solution. Thus we have countless in
dustrial, housing, medical, educational, recreational,· 
penal, political and other problems intricately in
terrelated, and affecting local communities, states, 
regions, the country at large and even world society, 
all of them requiring. for successful treatment the 
most painstaking study by competent investigators, 
and organized community action-local, state, na
tional, international-in putting the requisite meas
ures into effect. 

The bearing of our national individualism, our 
property and contract institutions, on this situation 
has perhaps been made sufficiently clear. Another 
cultural factor no less. potent must now be consid
ered. This we may call the conception of work as the 
primary means to individual welfare. The great mass 
of people fully believe that they can provide well for 
themselves and t~eir dependents by diligence in their 
work. Even when they are pessimistic regarding this 
possibility, they conceive of no other means which 
might contribute substantially to that object. This 
conception was substantially correct when a self
sufficing type of economy prevailed, for then indi
vidual welfare did depend on diligence in one's work 
far more than on anything else. But the conception 
has become less and less true as that type of economy 
declined, and expanding markets and the price. 
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regime in general have become proportionately pre
dominant. The welfare of a man and his family to
day is dependent on the price which his labor, his 
product or his capital commands in the market, and 
this in turn depends on a vast system of competing, 
conflicting, interrelated forces in which he and all 
others in the same market are involved. Not only is 
the price of what the individual buys and sells in this 
market thus dete;mined, but the amount of the 
wealth produced for distribution is vitally influenced 
by a correspondingly complex, and in part identical, 
set of factors. Hence the salvation of the farmer or 
the wage earner, for instance, will not come alone 
from their producing more, as some business men 

. seem to think, but from their exercise of greater con
trol over their market relations and over other fea
tures of the economic system affecting their interests. 
The same observation applies to· all other economic 
groups. 

Problems not susceptible of adequate statement in 
economic terms are just as vital. Those pertaining 
to public health, leisure-time, the educational system, 
conservation of natural resources, size and quality 
of population, race relationships, political institu
tions, international affairs and many other phases of 
social life come in this category. 

Problems of this order cannot be solved by dil
igence in producing wheat, tending a machine, treat
ing the sick or any other vocational activity. They 
are primarily problems of relationships among ac-
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tlVltles . of this character, as well as other, non
economic, activities in which individuals and groups 
engage. The practical solution of these problems is 
quite as important to the individual as diligence and 
proficiency in his work. But the mass of citizens be
have as if they thought there were no such problems, 
or as if these problems would automatically solve 
themselves, or as if some one else could be safely 
jntrusted with their solution. But the assertion may 
be hazarded that if problems of this order are ever 
to be handled in the interest of the citizen, the citi
zen himself must work at them just as seriously and 
as intelligently as he works at his job. 

Corresponding to the work conception of welfare 
is an archaic conception of citizenship. Relatively few 
people take their duties as citizens very seriously, if 
we may judge from their behavior. Citizenship is a 
sort of residual interest with the great mass of 
voters, which is attended to only when and if their 
work, their family, their church, their lodge, their car 
or their favorite movie house does not claim their 
attention. Hardly more than an infinitesimal portion 
of the study and effort requisite to competent citizen-' 
ship is devoted by the average citizen' to his civic 
functions. This is due in part to our extreme indi
vidualism, our archaic work tradition. and, as we 
shall see, to our essentially inept system of civic 
education. Moreover, citizenship conceptions. and 
practices established during the early period of our 
history, when they were fairly well adapted to the 
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prevailing conditions, have persisted into the suc
ceeding period, to the conditions of which they are 
altogether unadapted. To put it briefly, we are at
tempting to control a machine-made civilization by a 
handicraft citizenship. It follows that if control is to 
match conditions, the interests of the common man 
must be radically reorganized, so that his functions 
as a citizen shall be emphasized equally with his func
tions as a producer or as a member of a family. 

It should be clear, in the light of the foregoing 
analysis, why the civic implications of interests cen
tering in the family, the vocation, the economic class, 
the church and even the school, not to mention the 
various age groups, have not been generally realized. 
A myopic individualism, an outworn work tradition, 
a handicraft conception of citizenship, persisting by 
virtue of their own inertia, have stood in the way. 

How are we meeting this situation? By what agen
cies do we attempt to balance the influences on civic 
development here set forth? Part of the answer is 
that, apart from a few pioneer thinkers and civic 
leaders, we fail to realize that there is any such sit
uation as that depicted in the preceding pages, and 
even the pioneers have not probed it deeply enough 
to understand fully the problems and difficulties in
volved. Nevertheless, three important lines of effort 
are directed to the improvement of citizenship, or at 
least are conceived to have that as a consequence. 
One of these is concerned with reforms in political 
and governmental m~chinery. A second is directed 
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to the abolition or modification of the individualistic 
principle in industry. The third is organized educa
tional effort aimed at the better training of citizens 
for their responsibilities. We shall discuss here the 
third line of effort only, and for two reasons. First, 
upon educational effort in the broad .sense will de
pend the reforms achieved by the other two lines of 
effort, and the uses made of such reforms, although 
these in turn will condition subsequent educational 
effort. Secondly, this type of effort is by far the most 
influential on the development of contemporary citi
zenship, the problem in which we are here specially 
interested. The first and second types of effort, how
ever, will receive due consideration in the following 
chapter. 

The function of the school in civic education is a 
cfllcial one. It is the c~mmunity agency exprellsly de
signed to perform this and other educational func
tions, while the church, the newspaper,·the political 
party and other agencies contributing to civic educa
tion are dominated by traditions, interests and pur
poses which the community as such can do but little 
to control, but which, on the contrary, do much to 
influence the community. The school is of course 
subject to similar influences, but it can nevertheless 
exercise a considerable measure of automony in de
fining its functions, and in applying the methods 
deemed requisite to their performance. 

Let us restate and elaborate the problem of civic 
education faced by the schools. First of all, it re-
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ceives into its care young boys and girls, the develop
ment of whose attitudes has already gone far, and 
will go much farther, under the influences previously 
indicated. To the average pupil social life revolves 
around his family, his play group, his father's voca
tion and the school itself. Family, play and voca
tional interests narrowly conceived. are thus given 
the major emphasis in his thoughts and aspirations. 
One function of the school is to help the child realize 
the broader social implications of these interests, and 
cultivate in him the habits and attitudes that will 
make such realization effective in a practical sense. 

Again, the average child is taught by his parents 
that a certain political party is the right one, and that 
the members of other parties are quite deluded if not 
downright wicked. Investigation shows that voters' 
politics is determined in a large percentage of cases 
by their parents' politics. Moreover, the child re
ceives little real instruction in civic questions at 
home; but, on the contrary, imbibes there prejudices 
and attitudes that interfere with efforts by the school 
or other agenc~~s to give such instruction. 

,The influences of the local community operate in 
the same direction. There is apt to be strong pressure 
-suggestion, criticism and even ostracism-in favor 
of affiliation with one of the dominant parties, or of 
an "independence" in politics restricted to choices 
betwee~ those parties. These pressures affect older 
persons most directly, of course, but children respond 
to them also, and will yield to their influence later 
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on, unless fortified against it. through the requisite 
type of civic education. 

The child not only needs to be emancipated from 
the ideas and attitudes generated by these early in
fluences, but, so far as possible, to have his interest 
in the more vital public questions of the day aroused, 
and his information about them gradualy built up. 
Somewhere in his educational development, more
over, he needs to study the nature of society, the 
forces that shape its development, the political, eco
nomic and"other social institutions that constitute its 
framework, and thus gain a proper perspective on his 
problems and responsibilities as a citizen. 

It is incomparably more important, however, for 
him to develop interest in these problems, and capac;
ity to think independently about them, than to ac
quire the greatest possible amount of information 
concerning them. This is so, of course, because social 
problems are constantly changing in character, and 
information on them must be kept up-to-dakif it is 
to have any value, whereas only a genuine interest 
can motivate the continuous study of social problems 
that is requisite to adequate knowledge of them; and 
ability to think independently about these problems, 
in view of the prejudice and propaganda so rife in 
contemporary society, is essential to the formulation 
of conclusions having some relation to the facts. 

The schools are doing something toward the 
achievement of these objectives. What is more en
couraging, they are developing and improving their 
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efforts in this direction. The social studies are being 
emphasized more and more in the curriculum, and 
the growth of extra-curricular activities represents 
an increasingly significant contribution to the devel
opment of capacities for leadership, cooperation and 
self-government, which, of course, are essential to 
competent citizenship in a democracy. 

But other aspects of civic education by the schools 
are not so encouraging. As pointed out, .e~phasis in 
school work is on training for "earning a living," for 
homemaking and, in general, for the pursuit of just 
those interests that now divert attention from civic 
affairs. Most teachers have themselves grown up in 
an environment dominated by such interests and 
share the essentially non-civic attitudes created 
thereby. Moreover, they generally imbibe the par
tisan prejudices current in their communities, and are 
poorly equipped, therefore, to foster a critical, 
skeptical attitude toward. these on the part of their 
students. The teachers to whom these characteriza
tions do not apply must proceed with the greatest 
circumspection in their attempts to prepare students 
for an independent, reflective type of citizenship, be
cause taxpayers, newspaper owners, boards of educa
tion and even school superintendents are generally 
distrustful of teaching that encourages criti(;al scru
tiny of things as they are. 

Even were these things not so, the school could not 
go very far in equipping its pupils for citizenship, ow
ing to the immaturity of the latter, and their limited 
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period of training. The requisite interest in CIVIC 

questions, and capacity to think independently about 
them, could scarcely be developed by the age of fO\~r
teen or eighteen, however thorough and enlightened 
civic training in the schools might be. 

The same general analysis applies in only less de
gree to civic training received by college students. 
Immaturity and limited period of training, while real 
factors, are not so influential in their case; but in
dividualistic attitudes, domination by current prej
udices and failure to grasp the problem of civic 
training are probably but little less pronounced 
among college than among elementary and high
school teachers. 

When schooling has been completed, the youth is 
turned back into the general community, _ with the 
narrow group interests,· the partisan prejudices, the 
pressures for conformity, there dominant. He is ex
pected to think his way through this environment and 
act intelligently· with regard to civic questions. At 
least educators, clergymen, and other community 
leaders apparently entertain this expectation. The 
real fact, it should be obvious, is that the youth 
has been only very partially emancipated from the 
attitudes generated by the forces indicated, and is 
promptly brought under their influence again, if in
deed he was ever insulated from them by the tutelage 
of the school. 

Let us look somewhat more closely at the situation 
of the citizen thus prepared for his responsibilities. 
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He is faced by a host of problems, local, state, na
tional and international in scope, all claiming his 
attention. They are his problems, and he cannot 
evade them if they are to be decided in his interest. 
If they are decided for him by others, it is fairly 
certain that the decisions will not be primarily in his 
interest. Yet he starts out with but little real knowl
edge of these problems, probably with less interest in 
them, and with even less ability to think independ
ently about them. 

He largely depends on the newspaper and the pop
ular periodical for his information and beliefs about 
all these problems. Relatively few citizens read seri- ' 
ous books or reliable "journals of opinion" on such 
questiQns. But the intellectual fare served the citizen 
by the newspaper and popular magazine is certainly 
not such as to assist him in forming his own conclu
sions on public questions, though, with other helps, it 
might contribute to this object. 

We may summarize briefly the reasons why this 
is so. For one thing, the purpose of the newspaper 
and the magazine, with relatively few exceptions, is 
not prima'rily 'educational in character. They are 
money-making enterprises, whose success as such 
depends on circulation and advertising. Circulation 
depends, in turn, on the appeal to the interests of 
possible readers. But readers' interests are shaped 
by influences of the kind we have indicated. A burn
ing interest in public questions is not one of them. 
Sensational events relative to these questions are re-
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ported, but this really caters to interest of a differ
ent sort. Real news about social, political and eco
nomic developments is given, of course, but this is 
largely for the purpose of attracting and holding 
the more "serious readers," a small minority of the 
total number. Interpretation of the news, whether in 
the news columns or on the editorial page, must like
wise be in line with the interests and attitudes of the 
readers. Besides, newspaper and magazine owners 
share much the same interests and attitudes as do 
their readers, while the pressure of advertisers and 
their own special bias as business men would serve 
to give their publications a conservative tone, even if 
readers would welcome a more radical or liberal 
one. The net result is that news on important public 
questions is of a highly selected, fragmentary char~ 

. acter, while editorial interpretations reflect the pre
vailing prejudices or attitudes, when they do not take 
on an even more conservative complexion. Conse
quently, the change actually favored by these publi
cations is generally innocuously liberal or else es

. sentially reactionary in character. 
The church sometimes assists the citizen to meet 

his responsibilities. This is particularly true of 
churches that definitely foster a socialized religion, 
and identify themselves with the secular interests of 
the community. Without minimizing the value of 
their services, it may fairly be said that such churches 
are exceptional. Their inHuciicc lcachcs only-a-smaH 
fraction of the adult population. The great major-
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ity of ministers and ~hurch members have grown up 
in the social environment we have depicted, and have 
but little taste for a study of civic problems, save 
where these can be clearly linked up with conven
tional moral standards or sectarian doctrines. While 
many ministers have come under educational influ
ences somewhat destructive of the attitudes and view
points fostered by the community at large, they can
not do very much, as a rule, to modify the interests 
and ideas of their parishioners. The instruction in 
civic questions actually undertaken by the church is 
therefore of a fragmentary character, and generally 
biased in the direction of the dominant attitudes and 
interests of the community. It should be noted, more
over, that the more orthodox churches, a great rna .. 
jority of the total number, foster an other-worldly 
conception of human welfare that definitely deadens 
interest in things of. this world and the possibility 
of making them better. 

The political party may be conceived as an agency 
for civic education, and even as an organization of 
citizens for the formulation and execution of public 
policies. Its educational fut;Ictions assume great im
portance, indeed, when its role in legislation, in law 
enforcement, in the selection of personnel for the 
public service, is taken into. consideration. Educa
tional activities of vast scope and variety are neces-
sarily associated with these functions. . 

The most significant fact about these educational 
functions of the party, from the standpoint of our 
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inquiry, is that they are shaped by and directed to
ward interests other than those of the citizen as 
such. This fact is so well recognized by serious 
students of politics that we may dispense with any 
extended elaboration of it. But a few comments will 
be in order. 

Political parties themselves are essentialy organ
izations of professional politicians, not, in any sig
nificant sense, of the rank and file of party members. 
We can at least say that parties are controlled by 
this special group. The party therefore primarily 
serves the interests of one special vocational group, 
and its relations with other vocational interests and 
with the interests of the public at large are domi
nated by that fact. Certain conditions, however, 
vitally influence party administration in behalf of this 
special vocational interest. 

One condition is the existence of group interests, 
eSp'ecially economic interests, naturally concerned in 
political action affecting the realization of their ob
jects. These various interests are not equally well 
organized or equipped with financial resources for 
the promotion of political action. The wealthiest 
and most efficiently organized groups will have the 
advantage over antagonistic or rival groups in this 
regard. In general, politicians find it advantageous to 
ally themselves with the interests that have the most 
mobilizable cash at their disposal, or other induce
ments having a cash equivalent. Greater monetary 
rewards are of course secured in this way, and 
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greater' financial resources for maintaining and 
strengthening the hold of the party on the electorate. 

Business interests, especially large corporate inter
ests, fulfill these specifications. By contrast, farmers 
and wage earners are decidedly inferior, while some 
professional interests are well situated, others not 
so, in these respects. Even more significant, perhaps, 
is that fact that the interests of the public at large, 
as distinct and in some measure divergent from the 
economic interests of special groups, are hardly or
ganized at all. The general social interest in the con
servation of natural resources, development of the 
public health service, improvement of housing condi
tions, protection of consumers against unfair prices 
and adulterated goods, to mention only a few signifi
cant illustrations, is hardly organized at all, whereas 
economic interests opposed to or at least not alto
gether in harmony with the public interest in these 
matters are' quite efficiently organized. These in
stances illustrate a general rule, and perhaps the 
most significant fact in American politics today. We 
may add that it is problematical whether public in
terest in such matters is capable of such efficient or
ganization as are special interests therein. That is 
probably because, at bottom, the citizen's interest is 
unconcenti"ated, unfocused, diffused throughout the 
entire system of social relationships, while business 
and other economic interests, by comparison, are 
highly concentrated, focused in specific concrete sit-
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uations, and severally restricted to relatively limited 
areas of social life. 

Another condition affecting the politician's work 
is the existence of more or less active public opinion 
on specific questions of which he has to take account. 
The outstanding instance at the present time is pro
hibition. As a general rule, politicians themselves 
undertake to cultivate public opinion on such ques
tions only when it favors their own special interests 
t.O do so. Not infrequently they must adjust them
selves to strong currents of public sentiment in whose 
development they have had little or no part. That is 
true, in the main, of public opinion on the prohibi.:. 
tion question. The politician thrives best when the 
electorate' is indifferent regarding public questions, 
save where public interest lends itself to exploitation 
by his party organization in connection with primary 
or general elections. 

The implications of this very general analysis for 
our special problem should be clear. It is rarely to the 
interest of the party as at present controlled to stim
ulate the interest of the citizen in the questions that 
concern him, and least of all to help him work out 
well-grounded conclusions in regard to thc;:m. To do 
so would generally contravene the interests of the 
professional politician and of the interests allied 
therewith. On the contrary, he must counteract, 
where possible, currents of sentiment and opinion 
prejudicial to those interests. If he may not do that, 
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he must adjust himself to those currents with the 
least prejudice possible to such interests. The issues 
raised or emphasized in connection with political 
campaigns naturally have in view partisan advan
tage, and it is only occasionally that these coincide. 
with issues of moment to the public at large. Even 
when the latter is the case, it is normally no part of 
politician's purpose to promote a consideration of 
such issues on their merits. In brief, the politician 
strives for political power by whatever procedures 
are best calculated to win support of the electorate, 
and at the same time compromise his own interests 
as little as may be. Enlightenment of the citizen as 
to his interests must be resorted to but rarely in this 
undertaking. 

Obviously a schematic analysis of this character 
needs qualification in numerous particulars. Some 
politicians have the welfare of the public at heart 
and contribute as best they may to enlightenment of 
the public on issues that concern it. They have some 
influence on party policy and performance. Perhaps 
most politicians are desirous of promoting the pub
lic welfare insofar as their own personal interests 
are not prejudiced by the process. Moreover, they 
probably have little difficulty in convincing them
selves that their interests are quite compatible with 
the public welfare. Their environment and training 
are such as to make them sincere believers in the 
righteousness of the interests to which they devote 
themselves. Again, minor parties and their leaders 
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are in many cases exceptions to the general rules 
here stated. They have contributed much to the 
vitalization of important public issues neglected by 
the two dominant parties. And, finally, what may be 
regarded as a significant tendency toward organiza
tion of the public interests in social, political and 
economic questions is represented by a growing num
ber of social service and civic agencies, while the 
serious study of these questions from the public 
point of view is being promoted by forums, civic 
centers, community churches and other agencies. . 

The significant fact brought out by the foregoing 
analysis is that these various agencies put together 
do not supply the conditions requisite to the develop
ment and practice of competent citizenship, but that, 
on the contrary, they interpose serious obstacles 
to such a consummation. They do not furnish the 
citizen adequate information on his problems; nor 
supply an effective stimulus to the development of 
his interest in these problems; nor give him much 
real help, but rather the ~ontrary, in correcting the 
bias and other deficiencies of his early training for 
citizenship; nor constitute an organization of the 
citizen himself for the promotion of his interests in 
public affairs. 

This is the general result. There are, as indicated, 
minor deviations from it, which may be significant 
of promises yet to be realized. Some citizens know 
how to procure reliable information on public ques
tions, when such information is available at all; and 
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to organize themselves for the propagation of their 
views on these questions, and the translation thereof 
into practice. But such citizens are exceptional. By 
virtue of superior intelligence, suitable educational 
opportunities and the requisite amount of leisure 
the problem of competent citizenship has been 
solved in their case, so far as that may be so in the 
absence of a solution for the great mass of citizens. 
It has not been solved for the latter because there 
is no institutional organization for the purpose, with 
all that implies in the way of educational effort, in
formation service and machinery for citizen activity 
iIi public affairs. The church, the press, the political 
party are in the main concerned with other institu
tional purposes, and contribute but partially, inci
dentally and even negatively to the objects which 
the ins~itutional organization of citizens might sub
serve. 

Development of the citizen under the influences 
previously recounted and the want of 'any institu
tional organization to make good the deficiencies of 
that development together produce a highly plastic, 
controllable factor in public affairs which can be 
readily manipulated by the more powerful interests 
for their own purposes. Lacking a critical attitude 
toward public questions, wanting much real ability 
to think about these questions for himself, and de- . 
prived of effective aid in overcoming these handi
caps, the citizen inevitably falls a prey to mass sug
gestion, irrational fears and economic pressures, 
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applied to him that his acquiescence in the purposes 
of special group interests may be secured. These in
struments of control, however, may be and are much 
more effectively wielded by the interests, already in
dicated, that enjoy resources of finance and organi
zation superior to those of rival interests. Moreover, 
as pointed out, all these interests put together do not 
represent, except in a more or less perverted sense, 
the citizen's interest in the questions involved. The 
result is that the citizen's action or inaction in pub
lic affairs supports, generally speaking, the more 
powerful of the special group interests concerned, 
not a just accommodation of these interests, and, 
least of all, the distinctive public interest therein. 
This conclusion could be illustrated by the facts rela
tive to conservation of natural resources, develop
ment of the public health service, protection of public 
interest in the price and quality of consumers' goods, 
or almost any other contemporary social problem. 

We may now recapitulate the more salient results 
of the foregoing analysis. Most outstanding of all 
is the fact that, owing to the conditions of our 
historical development, family, vocational and other 
non-civic groups have claimed and largely monop
olized the interest of the citizen. The commu
nity and the state as groups have scarcely existed 
for him, save at times of crisis when they could be 
galvanized into dynamic entities claiming his loyalty 
and devotion. But with the expansion of economic 
and other group interests, his problems developed 
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apace, and his functions as a citizen assumed greater 
and greater importance. His civic interest and ac
tivity, exiguous at best, had to be spread out over 
ever enlarging areas of social life, and in the process 
became so diluted as to count for relatively little in 
the formulation and execution of public policy. His 
continued domination by the work conception of 
:welfare that arose during the handicraft period, the 
diffuse, unconcentrated nature of his civic interests 
in the later period, the individualistic and otherwise 
maladapted character of his training for citizenship 
all combined to prevent the development of the civic 
interest, intelligence and activity demanded by the 
changed conditions. ·The highly concentrated inter
ests of professional politicians, and of the powerful 
economic groups concerned in political action, could 
easily overwhelm the citizen's interest in public af
fairs under these conditions, and incidentally con
tribute to the perpetuation of his indifference, igno
rance and inactivity. In short, the citizen 'is beset with 
highly organized group interests knowing rather 
definitely what they want and determined to get it, 
whereas he rarely knows what he wants and is rather 
irresolute in his attempts to get things he believes 
he' does want. 

The citizen, then, is unorganized in a world of or
ganized group pressures; he suffers from individual 
isolation in a highly corporate society; he remains 
without an institution of his own in an institutional-
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ized civilization. Under these conditions, the inter
est, the intelligence, the activity requisite to the ful
fillment of his functions are out of the question. 
American society as at present constituted does not 
and cannot produce the type of citizenship that 
might solve its problems. In all 'probability the 
growth of non-voting in the United States is little 
more than a superficial symptom of the situation 
thus depicted. 

So far our survey of factors in the creation of 
citizenship has left out of account the hereditary 
traits and capacities that function at every stage of 
this process. These are fully as potent as the cul
tural and geographic factors. Our very general and 
incomplete knowledge of man's hereditary endow
ment necessarily limits any analysis of this factor 
in the development of citizenship. It may be possible, 
however, to offer some observations not altogether 
lacking in interest. Unfortunately, these must be 
largely negative in character. 

It is obvious, I suppose, that many problems will 
prove insoluble by the human mind, however much 
time the race may ·have at its disposal, and however 
favorable the educational and other conditions af
fecting research in those problems. It is also doubt
less true that many problems, or what would be 
problems to a higher intelligence, can never be recog
nized as such by the human mind. I for one am in
clined to think that socral relationships embrace 
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many such problems and that, as a consequence, the 
human race must continue to muddle along in deal
ing with its more complex social problems. 

There is a wide range of native capacities to 
develop an understanding of problems, including 
social problems, and of their solutions. Numerous 
social problems have been or will be solved by rela
tively gifted minds, that will be beyond the com
prehension of many persons affected thereby. This 
statement will doubtless remain true under the most 
favorable conditions for the development of native 
intellectual ~apacities. . 

It is just as true, however, that the process of 
solving the soluble problems might be greatly ac
celerated by the institution of the requisite measures,· 
and that a very much larger portion of people than 
at present might be so educated as to comprehend 
these problems and their solutions, so far as these 
may be worked out. We do not know, of course, just 
what is possible in these directions; as there is at 
present no way of testing fully either· the intellectual 
or the political capacities of the various sorts of in
dividuals that constitute human society. It is impor
tant, obviously, that progress toward all these goals 
be facilitated by every means possible. 

A somewhal similar analysis, general and rather 
negative in character, could be made of the non
intellectual traits in man's hereditary equipment. 
If man is endowed at birth with more or less specific 
emotional dispositions and instinctive tendencies, 
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those traits certainly condition his behavior through
out his life, including his behavior as a citizen. 
Biologists and psychologists are not agreed as to 
the existence of such traits, or as to the nature and 
number of them if any such do exist. They all agree, 
of course, that emotions and impulses appear in the 
process of development. But there is no consensus 
of opinion as to the measure in which the develop
ment of these traits might be controlled through 
educational efforts in the home, the school and else
where. In brief, we are even more in the dark re
garding these traits than as regards intellectual 
capacities. We can hardly speculate to -much pur
pose, therefore, regarding the ultimate bearing of 
such factors on problems of citizenship. I myself 
happen to be of the opinion that even under the most 
favorable educational and other environmental in
fluences, these traits will tend to disqualify many 
adults for the exacting type of citizenship demanded 
by modern civilizationf and interfere in varying de
grees with tho acceptable discharge of civic respon
sibilities by all other adults. 

The inertia of habit is recognized by psychology 
and by popular thought alike. It is a fundamental 
biological trait of man as of other animal species. 
That factor influences behavior in every field of 
human endeavor as much as does intelligence or emo
tional disposition. It is exceedingly difficult and in
deed largely impossible to keep habits up-to-date as 
the situations to which they are adjustments undergo 
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. change. This is particularly true as regards political, 
economic and other social conditions where, as is so 
largely the case, the consequences of habitual re
sponses are widely separated from the responses 
themselves, and the connection between them corre
spondingly difficult to identify. Contemporary citizen
ship is in considerable measure vitiated by just this 
factor, due not only to the inertia of habit in general, 
but also to the fact that the mass of citizens have 
not been trained to analyze the consequences to 
themselves of the various political responses, habit
ual and non-habitual, among which they must 
choose. 

We are largely in the dark here, too, as to the 
degree in which, under a rational institutional system 
for the development of citizenship, political habits 
might be made flexible and therefore adjustable to 
changing social conditions. Doubtless, incomparably 
more is possible in this direction than has ever yet 
been achieved. Still, I for ~>ne believe that human
beings will always be more or less cursed by ·out-of
date habits in every field of endeavor, however de
termined their efforts to make habit flexible. It seems 
likely that, for the reason already suggested, this 
will be particularly true as regards political and 
other complex social relationships. If so, adults will 
he disqualified i~ varying degrees by this factor for 
the discharge of civic functions. Many will be so 
seriously disqualified that they can contribute little 
or nothing of positive value to citizenship; otners 
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will be able to think and act in a fairly rational man
ner as regards civic questions; perhaps the great 
majority will fall at various points between these ex
·tremes. 

This very schematic analysis must not be taken to 
imply that intellectual capacities, impulses, emotions 
and habits develop or· function independently of one 
another. They are all organically related throughout 
development, and are indeed separable only in anal
ysis, not in reality. We can say, however, that as 
distinguishable functions of the organism, their in
fluence on one another is most significant. The 
greater the development of intelligence, the more 
flexible will habit be, and obversely; and the same re
lation will obtain between intelligence, on the one 
hand, and impulse and emotion, on the other. Much 
depends, therefore, on the degree to which intellec
tual capacities are trained and -utilized, to the end 
that habit, impulse and emotion may be under more 
effective control. 

The general point is that these basic biological 
. traits of human beings will, under any environmenta1 
conditions, qualify or disqualify in varying degrees 
the adult members of the community for the assump
tion of responsibilities as citizens. We have no basis 
for an estimate of the proportion that will be so 
seriously disqualified that they must be liabilities 
rather than assets in civic matters. My own guess is 
that it will be a considerable one. 

We might relate these speculations regarding 



66 The New Citizenship 

man's hereditary equipment to the analysis of geo
graphic and cultural factors in ~itizenship. Human 
personalities, groups, interests, activities are, with
out exception, the complex syntheses or resultants of 
factors from all three of the basic categories indi
cated. The resultant in any given case will be de
termined by the specific factors from the several 
categories that are operative therein, and the proc
esses whereby these have been synthesized to pro
duce that resultant. Contemporary American civili
zation is thus determined, and so are all its various 
aspects, including citizenship as variously conceived 
and practiced. We have seen something of the range 
and variety of the factors that go into the making of 
this citizenship. An exhaustive analysis would surely 
show that all the potent factors in American life 
are also factors in its citizenship. Our own analysis 
has been limited to the more significant factors. 

Many questions are raised by such an analysis. 
To what extent citizenship may be made competent 
through control of the factors therein is perhaps the 
most vital question. It will also be the most difficult 
of any to answer. Just what measures of control 
would accomplish this object, whether these meas
ures are practicable, and, if so, how they could be 
put into operation are general questions that em
brace a host of specific ones. There is also the ques
tion whether a large portion of adults will not be 
disqualified under' any conditions, because of inescap-
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able biological limitations, for the type of citizenship 
demanded by modern society; and, if so, what policy 
should be adopted regarding them. These questions 
will occupy us throughout the discussion to follow. 



CHAPTER III 

CURRENT POLITICAL REMEDIES 

A CRITICAL examination of current pro
posals for the improvement of citizenship or 
of politics in general, from the standpoint 

of the preceding discussion, should serve to appraise 
their contributions to the solution of problems there 
raised. In undertaking such an examination, I shall 
concentrate on the proposals most emphasized in 
scientific or popular discussions of these questions, 
and especially those based on some recognition of 
the basic factors in the general situation such as have 
been pointed out in the previous chapter. 

We may dismiss with brief comment the drive to 
reduce non-voting. It is attempting to cure a deep
seated malady, to speak metaphorically, by treating 
one of its symptoms. Any amount of voting at the 
polls would scarcely modify the factors that make 
voters themselves what they are, and that is the 
crucial problem. Even if this drive succeeded in: 
getting 80 or 9'0 per cent instead of 50 per cent of 
the eligible voters to participate in the elections, 
I cannot see that politics would be thereby changed 
for the better in any significant way. The extra 30 or 
40 per cent would very likely be distributed among 
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the various parties, platforms, and policies sub
mitted by initiative or referendum in much the same 
proportions as is the present 50 per cent. This might 
not be quite true of primary elections (where the 
participants are generally much less than 50 per 
cent of the eligible voters), yet few conversant with 
party politics would suppose that a mere increase in 
the primary vote could occasion much difficulty to 
professional politicians. I would say, in short, that 
it makes very little difference under present condi
tions whether the vote at elections is light or heavy. 
The intelligence repr~sented by the vote is the im
portant thing. The drive against non-voting can have 
value only as it stimulates genuine political interest, 
thought and activity on the part of the voter. I doubt 
whether it will contribute substantially to this ob
ject. 

A number of current programs contemplate 
changes in political or governmental machinery 
which it is believed will make the citizen a more in
fI~ential factor in public affairs, either by contribut
ing to the development of his political intelligence, 
or by removing obstructions to the execution of his 
wishes regarding political matters. Under this head 
come the proposals for the short ballot, proportional 
representation, realignment of political parties, 
initiative, referendum and recall, democratization of 
procedures for constitutional amendment, and res
toration of freedom of discussion. 

I shall discuss these proposals only in so far as 
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they may be deemed to offer substantial contribu
tions to the development of a more competent citi
zenship. It will be assumed that their adoption 
would do this only as it resulted in. constructive modi
fications of the. basic factors in citizenship such as 
have been pointed out. No attempt will be made to 
present the varying claims preferred for these 
several proposals by their proponents. These, of 
course, range from the more extreme ones that rep
resent the given reform as a panacea for most of 
our political ills, to those based on a critical examina
tion of its possibilities. 

The Short Ballot. Reduction in the number of 
elective offices diminishes the burden of electoral 
choices imposed on the voter, enables him to pro
cure more information about the candidates and 
hence to exercise greater discrimination in choosing 
among them, and, by concentrating official respon
sibilities, permits him to appraise more intelligently 
the performances of those intrusted with these re
sponsibilities. It is generally conceded that short
ballot cities are better governed, as a rule, than com
munities that have not adopted the system. The 
same result is likely to follow adoption of the system 
in state government. 

These improvements practically exhaust the pos
sible contributions of the short ballot to the de
velopment of a more effective citizenship. It does 
something, perhaps, but I think not very much, to 
stimulate interest in and study of !public questions. 
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,Citizens of short-ballet cities are not conspicuously 
more intelligent and active in the discharge of their 
functions' than are those in communities not blessed 
with this system. ·None of those cities, so far as· I 
know, have made exceptional progress, compared 
with long-ballot cities, in dealing with problems com
ing within the purview of municipal government. The 
Federal Government has always been based on short
ballot principles, and the possibilities of the system 
have in this case been given a thorough test, but a 
citizenship competent in dealing with national affairs 
has not 'resulted from it. Only 50 per cent of the 
eligible voters participate in presidential elections; 
the great majority of citizens are quite ignorant, in
different and inactive as regards the tariff, the con
servation of natural resources, and most other fed
eral problems; and many of these problems at least 
are either neglected or decided in behalf of powerful 
special interests concerned therein, not of the coun
try at large. In brief, the short ballot gives greater 
effect to the citizen's interest, intelligence and activ
ity in public affairs than does the alternative system, 
but it contributes little to these essentials of com
petent citizenship. A consideration of this system 
in connection with our survey of factors in citizen
ship would show why this is so. It scarcely touches 
any of these factors, nor does it open up an avenue 
of approach whereby they might be effectively at
tacked. 

Proportional Representation. Similar considera-
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tions apply to this widely heralded political reform. 
It is designed, of course, to effect a more equitable 
representation of the electorate than does the tradi
tional district system of representation. It does 
achieve this object, and hence must be regarded as a 
reform which removes obstacles to the realization of 
the citizen's wishes. The political complexion, the 
debates and the decisions of legislative assemblies 
where the system prevails are more or less different 
from what they would otherwise be. This in turn 
doubtless has some influence on citizens' opinions and 
perhaps on their interest in public questions. 

When so much is said, however, the possible con
tributions of the system to the improvement of citi
zenship have been told. The operation of the system 
will do little, so far as I can see, to intensify the in
terest of the citizen in public questions, or to improve 
the quality of his thinking about them. No note
worthy developments along these lines seem to have 
resulted from adoption of the system in European 
countries, ·and our less extensive experience with the 
system does not indicate a prospect of any such de
velopments in this country. It is true that the adop
tion of proportional representation in some Ameri
can communities has been followed by temporarily 
successful campaigns against entrenched political 
machines therein, but it seems doubtful whether the 
major share of the credit for such successes is prop
erly attributable to the system itself. In any case no 
marked access of political interest and rationality 
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on the citizen's part has resulted from the adoption 
of this reform. Proportional representation, like the 
short ballot, is a more effective medium than is the 
alternative system for expression of the citizen's 
opinions and wishes regarding public matters, but it 
contributes litde to the development of his political 
interest and intelligence. And the reasons for this 

,limited result are much the same. It scarcely touches 
the dominant factors in the development and activ
ity of the citizen, nor does it offer a means whereby 
these might be more rationally controlled. 

The Realignment of Political Parties. Various 
publicists have in recent years advocated a realign
ment of political parties as a means of promoting 
the consideration of public issues on their merits. 
They insist that the differences between the two 
dominant parties are not very substantial ones, that 
liberals and conservatives are rather evenly divided 
'between them both, and that neither of them can for 
that reason pursue a really consistent policy of con
servatism or of liberalism in its treatment of pub
lic questions. It is believed that two major parties 
representing these contrasted viewpoints would not 
only promote discussion of public issues on' their 
merits but, in so doing, contribute substantially to 
the development of the citizen's interest and intel
ligence in public affairs. The more radically inclined, 
however, favor the establishment 'of a strong labor 
party, which they hope would eventually become one 
of the two dominant parties, thus shelving one of the 
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existing parties, as the Labor Party of Great Bri
tain is said to be doing in that country. 

Such a realignment would in all probability have 
some of the results anticipated for it. We can say, for 
one thing, that voters who recognize the unsubstan
tial character of the differences between the Republi
can and Democratic Parties, and who at the same 
time feel that neither of them adequately represents 
their political convictions, might well be stimulated 
to increased political activity by the establishment of 
a party offering them a more satisfactory medium 
of expression. 

It may be pointed out, however, that it is only 
liberals or progressives who cannot find a place 
among the existing party organizations. The two old 
parties are both under conservative control, except 
in isolated sections of the country, while the Social
ist and Workers Parties offer congenial. political af
filiations to the more radically disposed. We have 
no way of estimating the number of liberals who are 
thus without a satisfactory medium for political ac
tivity. But it seems to be: relatively small. (The vote 
for La Follette in 1924 is not a reliable index of it, 
for disaffected farmers and wage earners together 
with Socialists outside these classes constituted the 
bulk of it; and the disaffection of farmers and wage 
earners was not' sufficiently pronounced afterwards 
to result in the organization of a vigorous third
party movement. It is true, of course, that a consid
~rable number of genuine liberals are enrolled in ~he 
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ranks of the two old parties, that many of them 
hope to liberalize the policies of these parties by 
"boring from within," and that a goodly porti(;m of 
this latter number expect to accomplish more by 
these tactics than they think would be possible by 
means of a new liberal party. 

Any realignment will obviously depend on a far 
more persistent and extensive discontent with polit
ical conditions than has been manifested so far. 
A development of this sort therefore presupposes 
much the type of political interest among the masses 
that, according to the argument, the proposed align
ment itself is to stimulate. Were this necessary condi
tion developed and the realignment effected, how
ever, discussion of public policies by party leaders 
would very likely be more sincere and illuminating 
than at present. In so far it would contribute to the 
development of a more intelligent and perhaps more 
active citizenship. Yet I cannot see that, in the ab
sence of a revolutionary transformation in our domi
nant political traditions, this contribution would be 
a very substantial or enduring one. The two new 
dominant parties would be ~ontrolled by profes
sional politicians, just as are the present parties, and 
the vocational interests of the politicians would prob
ably not be more compatible with a sincere and vigor
ous policy of political education than is now the 
case. Politicians would still want to win at primary 
and general elections, for their prosperity would 
depend on it, and their appeals for electoral support 
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would doubtless be framed accordingly, with the 
resultant straddling of issues, specious claims and 
other varieties of humbuggery so characteristic of 
political campaigns at the present time. 

It is, I think, because the Democratic and Repub
lican Parties have been confronted by much the same 
electoral problems, and the necessity of dealing with 
these problems in much the same ways, that there has 
been such marked convergence in their policies and 
tactics. In parts of the country that were not 
thoroughly committed, traditionally, to one or the 
other of those parties, and that therefore held the 
balance of power between them, both parties have 
necessarily catered to the same interests, recognized 
the same prejudices, made the same promises and, in 
general, acted much the same all along the line. 
Liberal and conservative parties would have to 
operate in a like environment and their respective 
adjustments to it would eventually be quite similar, 
in all probability. These statements doubtless require 
qualification in certain details, but they will, I think, 
be found substantially correct as to essentials. 

There appe,ars to be only one possibility of ef
fecting a fundamental realignment in American 
politics that would be permanently fruitful. This 
would be to build up gradually-for it would neces
sarily be so-a party composed of groups whose in
terests are not justly treated by the existing parties, 
until it had won the support of approximately half 
of the active electorate. It could then take its place 
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in the two-party system, which, we may assume, 
would still be dominated by professional politicians 
of the type that now flourish. The only combination 
of groups that could furnish so much electoral 
strength would be the farmers and wage earners. 
Such a program would not succeed, of course, unless 
a sufficient number of these classes could be weaned 
away from their affiliations with the old parties to 
constitute a dominant party. This will certainly be an 
arduous undertaking at best, and may not be a feas
ible one. Difficult as that will be, another condition 
of success will probably prove even more difficult of 
attainment. That will be the recruiting of an ade
quate personnel for the functions of leadership and 
organization, while the party is being built up. Such 
a personnel cannot be attracted by the patronage 
and other opportunities for gain that serve to recruit 
the working forces of the two dominant parties, and 
it is not at all certain that, in our American political 
environment, any other inducements would be suf
ficient. It is just here, if I mistake not, that we may 
find the explanation of the failure of seemingly prom
ising movements toward a realignment in American 
politics. The movements of 1896, 1912 and 1924 
would seem to have collapsed chiefly for this reason. 

Even if, despite these adverse conditions, a funda
mental political realignment should occur and en
dure, it would offer only a partial solution of the 
problem we are considering. Party discussion and 
activity under a new political align.ment would chiefly 
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affect voters, and hence adults whose attitudes and 
interests had already been developed and crystallized 
through the influences set forth in the previous chap
ter. It would not contribute very substantially to the 
molding of those attitudes and interests during the 
crucial early years of the citizen's development. The 
individualistic influences of family, vocational and 
other group interests, the work conception of wel
fare, the limitations of civic education· through the 
school, the isolation of the individual citizen from 
his fellows, and other factors in the development 
and activity of the citizen could not be sufficiently 
modified by a new system of parties to produce an 
essentially new type of citizenship. Generally speak
ing, party activity will reflect influences of this order 
much more than it will modify them. For this reason 
party realignments having some relation to contro
versial public issues, such as hav~ occurred here and 
elsewhere, serve to express better, but not so much 
to transform, the attitudes and interests of the pub
lics to which they appeal. 

The Initiative, Referendum and Recall. 'These de
vices of popular government are primarily designed, 
I suppose, to provide checks on legis\iJ;tive, executive 
and judicial officials whereby their acts may be re
viewed or their services terminated by their constit
uencies. The expediency of these several procedures 
has of course been a subject of vigorous debate, and 
those specializing on the problem are not yet agreed 

. as to the answer. I shall not enter into the details of 
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this controversy, nor set forth the practical results 
achieved by the use of these procedures, but offer 
some remarks qn their possible contributions to the 
solution of our special problem. 

Up until the World War the application of these 
devices seems, on the whole, to have promoted the 
public welfare, and to have stimulated interest in and 
more or less real thinking about public questions on 
the part of the electorate. But war and post-war 
developments have affected the serviceability of 
these as well as other instruments of popular gov
ernment. One of these developments is of such cru
cial and far-reaching significance, that any discussion 
of popular government which does not recognize 
its importance is likely to result in erroneous con
clusions. This is the discovery that public opinion 
can be largely made to order, and that political ac
tion by the electorate can thu$ be readily controlled. 
For this reason the problems of democracy no longer 
center .n the institutional arrangements whereby 
popular rule is exercised, but in the processes whereby 
popular attitudes and opinions are created. 

The uses made of the initiative, referendum and 
recall henceforth will depend on the nature and 
extent of the manipulations to which the electorate 
is subjected with a view to molding its wishes for 
expression through these procedures. There is no 
doubt that the advantages in this process of manip
ulation lie with the interests enjoying superior 
organizational and financial reso~rces. Experience 
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has amply demonstrated this to be so, and those in
terests have largely recognized the fact. For this 
reason the attitudes of liberals and conservatives 
toward these devices of popular government are be
ing reversed. In England, for instance, the Conserva
tive Party favors, while the Labor Party opposes, 
their adoption; and a like reversal of attitudes is 
taking place in the United States. 

These measures must therefore be regarded as of 
very doubtful expediency from the standpoint of 
those who wish to secure a fair hearing for the less 
powerful economic interests, and, more generally, II 
consideration of all public questions on their merits. 
We cannot say whether these procedures will be more 
or less extensively applied under the new order of 
things, and therefore whether more or less discussion 
of public questions will result from their applica
tion. Consequently, we do not know whether they 
will contribute more or less than formerly to the 
stimulation of public interest in these questions. 
But of one thing we may be fairly certain, which is 
that they will contribute less to the enlightenment of 
the public on questions whose discussionis provoked 
by their application: . 

Fundamentally, ,this change in the' uses of these 
and other instruments of popular government has re
sulted from the discovery that lies and half-truths 
are just as influential as the truth itself in the forma
tion of public opinion, ilOd that the respective 
volumes of iteration and suggestion put behind com-
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peting truths and falsehoods notmally decide which 
of them shall prevail. The governments of the war
ring·countries convincingly demonstrated this truth, 
and all sorts of interests are now following their 
example. Before that time there was a prevailing 
prejudice that in the end truth would win out against 
falsehood, and therefore a greater confidence in pub
lic discussions of those who believed truth to be on 
their side, and a rather half-hearted opposition 
of those who doubted whether this was true of their 
case. Hence the different uses made of the initiative, 
referendum and recall in the periods before and 
after the War. 

Democratization of Procedures for Constitutional 
Amendment. Much the same considerations apply to 
this proposal as to the initiative, referendum and re
call. Under more democratic amending procedures, 
indeed, proposed amendments are submitted to the 
electorate for ratification or rejection, when not also 
initiated by it. Propaganda dominates or will domi
nate this as well as ordinary legislative applications 
o.f these procedures. This is also true of the delibera
tions of constitutional conventions or of legislative 
assemblies in the formulation of amendments for 
submission to the electorate. Similar considerations 
apply to the recall of judicial decisions, which may 
of course be regarded as a device for democratiz
ing the procedure of constitutional amendment. It 
is to be assumed, therefore, that the influence of 
more democratic amending procedures on the role 
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of the citizen in public affairs would be of much the 
same sort as that of the initiative, referendum and 
recall in their ordinary applications. We may ac
cordingly dispense with a detailed exposition of this 
position. It should be noted, of course, that sub
stantial modifications of our constitutional law ef
fected through more democratic amending pro
cedures would affect the scope or the method of polit
ical action, and to some extent the treatment of 
social problems not directly subject to the jurisdic
tion of the state, all depending on the nature of the 
constitutional changes thus established. p,.o tanto, 
the functions of citizens as well as of politicians and 
public officials . would be correspondingly modified. 

So far there has been no marked reversal of atti
tudes on the part of progressives and conservatives 
'toward the democratization of our federal and state 
constitutions. But I believe it will come eventually. 
Certainly, under the regime of propaganda, con
servatives have little, but.progressives much, to fear 
from such a change; and, conversely, conservatives 
might hope much, and progressives but little, from 
this change. . , f) 

The situation as regards proposals for the exten
sion of popular government is a somewhat ironical 
one. Progressives formerly held that the cure for 
evils of democracy was more democracy, but are 
now beginning to suspect that less, not more, democ
racy will prove the lesser evil; whereas conserva
tives formerly opposed extensions of democracy as 
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prejudicial to their interests, but are now becoming 
the champions of measures aimed at this objective. 
Propaganda has mounted the throne, and in doing so 
worked a veritable revolution in our various concep
tions of democracy. 

Restoration of Freedom of Discussion. This prop
aganda revolution has not yet worked a transfor
mation in traditional attitudes toward freedom of 
discussion, except one that is probably temporary, 
but it may do so in the future. Conservatives during 
and since the War have often restricted discussion 
by others than themselves, and many of the restric
tions imposed by them still persist. These restrictions 
have of course been opposed by the liberals, par
ticularly by those who understand the principle of 
free discussion and its practical implications. Con
servatives will, I think, eventually eliminate these 
restrictions, since they will probably learn that free
dom of discussion cannot harm them; and libera~s 
in turn will find that the interests they have at heart 
will not be greatly advanced by a restoration ()of this 
principle. Discussion will be propaganda in large 
part, whether or no discussion is free, and in either 
case will redound to the advantage of those who 
exercise the dominating control over its content. 

It would appear, therefore, that under a regime 
of propaganda freedom of discussion is of compara
tively minor importance. This is so because the use 
of this freedom cannot ~&y -under-nHfle -the 

,power of propaganda itself. Indeed it could be 
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argued that the interests favoring preservation of 
the status quo would profit from a scrupulous ob
servance of this principle. They could then plau
sibly claim that all interests were given a fair chance 
to impress their views upon the public; and those 
disadvantaged by the regime of propaganda would 
have difficulty in refuting this claim. That policy 
would harm the dominant interests but little if any, 
since it is the content not the freedom of discussion 
that really matters, and their control of content 
could scarcely be challenged. 

Some significant qualifications of these statements, 
however, may be offered. The reign of propaganda 
itself may be attacked, and any effective attack will 
involve discussion of a certain sort. The training of 
citizens, young and old, in the study of public issues 
for themselves, including the analysis of alleged evi
dence thereon,· and especially the critical examina
tion of propaganda itself, will be the only possible 
way of destroying this power, and substituting for 
it the reflective consideration of public questions. 
Well conceived, resolute attempts to establish groups 
or institutions, or to utilize existing age'lsies, for 
this purpose will be a menace to the interests that 
thrive under a regime of propaganda. Here is where, 
as I conceive, the next great battle for popular rights 
will be fought. When the fight is staged, restrictions 
on freedom of discussion will doubtless be applied 
by the menaced interests, so far as they find it ex
pedient to do so. For this reason, and not for any 
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considerations of immediate practical advantage, it 
is most important that the principle of free discus
sion be vindicated anew, and, what is of incompa
rably greater importance, that a resolute attempt be 
made to teach the people its meaning and signifi
cance, so that when the principle again becomes 
practically valuable, it may not be violated with im
punity. 

A less important qualification of the general posi
tion may be indicated. Interests especially disadvan
taged under a regime of propaganda may come to 
realize the insuperable- handicaps it imposes upon 
them, conclude that democratic political institutions 
imply intolerable injustices under these conditions, 
explicitly repudiate the principles upon which those 
institutions rest, and strive to bring about some sort 
of a dictatorship as a way out of their difficulties. 
In that case, these interests could be greatly ham
pered by the suppression of their publications, pro.. 
hibition of their meetings, or frustration of any at
tempts of theirs to establish schools or discussion 
groups for the elaboration and dissemination of 
their doctrines. There is little doubt that the op
posed interests would pursue these tactics and that 
they would be temporarily successful in doing so. 
It is perhaps an arguable question whether restric
tions on freedom of discussion under the assumed 
conditions would or would not be justifiable from 
the standpoint of a broader public policy. 

The implications of these observations for our 
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special problems should be clear. Public discussion 
before the regime of propaganda was inaugurated 
probably contributed, on the whole, to the enlighten
ment of the citizen on public affairs, though it could 
do relatively little to modify the attitudes and con
'ceptions fostered· by ,the so~ial environment as a 
whole, and constituting the premises of his political 
thinking. But' under the new regime discussion com
monly enlightens less than it misleads the citizen, and 
if it modifies the premises of his thought and action 
in political matters, such modifications must be 
mostly of a reactionary character. But free discussion 
might at some future time embrace educational ef
forts calculated to release the citizen from the tyr
anny of propaganda, and train him in a philosophy 
~nd technique of citizenship adapted to his needs. 

Here must end the discussion of proposed reforms 
in political and governmental institutions, regarded 
as contributions to the development of a more com
petent citizenship. I have singled out for examina
tion only the more promising proposals, and at
tempted fairly to assess their significance for our 
special problem. Other proposals 'might- have been 
considered in this connection, including those con~ 
templating more stringent regulation of primary 
elections, limitation of campaign expenditures, ex
tension of government research, more responsible 
budgeting of public expenditures, extension of the 
merit system in the civil service, and the development 
of woman's activity in politics. These I have not con-
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sidered because, in my judgment, they would con, 
tribute relatively little to the improvement of citi
zenship. Many of them call for useful reforms in 
political and governmental institutions, and would 
indirectly enhance the influence of the citizen in pub
lic affairs, but none of them offers, so far as I can 
see, any very weighty contribution to the develop
ment of civic intelligence and activity as such. 

It may be noted that progress in instituting re
forms of this order, such as woman suffrage, the 
initiative, referendum and recall, direct primaries, 
the popular election of senators, corrupt practices 
acts, the commission form of government, the merit 
system in the civil service, municipal research and 
the budgeting of public expenditures, has been coin
cident with a progressive decline of the citizen's in
terest and activity in public affairs. That fact to
gether with the detailed evidences set forth in the 
discussion of specific reforms should make us very 
dubious as to the possibility of regenerating Amer
ican citizenship through measures of this char
acter. 

The reason for their limited contributions in this 
direction is that, while some of them embody valu-, 
able reforms in the procedures of citizenship, none of 
them represents an effective attack on its substance 
or content. They are therefore condemned to com
parative sterility, so far as this problem is concerned. 

Numerous programs of change are advocated, 
however, which would radically modify the substance 
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of citizenship, and indeed usher in a new social order. 
These are the programs for a radical reconstruction 
of economic relationships connoted by private owner
ship of capital and freedom of contract, together 
with the individual initiative, business competition, 
profit-making, economic inequality and class distinc
tions that are bound up with these fundamental in
stitutions of the present social order. The more 
significant programs in this category are state social
ism, l guild socialism, syndicalism, communism, an
archism and consumers' cooperation. All these offer 
alternatives to private capitalism, and some of them 
contemplate the abolition of the state. They are not 
mutually exclusive in the sense that two or more·of 
them could not be applied in the same society, either 
in combination to the same economic activities, or 
separately to different economic activities. Various 
radical groups do propose eclectic programs of this 
nature. That is true, for instance, of the Fabian 
Society and. of our own Socialist Party. 

I shall not describe here the aims of these various 
programs, the tactics .favored as a means of realiz
ing them, or the types of social organization likely 
to result from their adoption. I shall assume that 
these programs might be feasible, in order fairly to 
consider their bearing on the more fundamental 
problems of citizenship. But I shall discuss the 
several programs separately so far as may be neces-

1 This term as used here means coIlective ownership and con
trol of economic enterprises, under the auspices of the state. 
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sary to bring out their true significance in this con
nection. 

The problems of citizenship implicated in these 
programs may, for the sake of clarity, be divided 
into two categories: (I) those involved in the adop
tion or rejection of the several programs; (2) those 
implicated in the state or states of society anticipated 
by the advocates of these programs. 

The first group of problems have reference to the 
proposed abolition of private capitalism, and the sub
stitution of the given new economic system for it. 
Except for certain types of anarchism, all these pro
posals contemplate a collective ownership and con
trol of economic enterprises. According to the dif
ferent programs, however, ownership and control 
would be variously delegated to producers, to con
sumers, to the public at large, or to two or all three 
of these groups. Business cQmpetition, profit-making, 
individual initiative and class distinctions would be 
abolished under all these programs, with the excep
tions noted. Modified forms of individual ownership 
and profit-making are essential features of consum
ers' cooperation, but that system is highly socialis
tic in character, compared with private capitalism. 
It follows, therefore, that, excepting the individuai
istic types of anarchism, all propose a revolution in 
the basic institutions of the present economic order. 

Moreover, all types of anarchism propose the 
abolition of the state, and the substitution for it of 
other agencies of social control. Syndicalism osten-
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sibly advocates the abolition of the state also, but it 
favors a type of social organization that would ex
ercise the more essential functions of the state. Cer
tain enthusiastic advocates of consumers' coopera
tion believe this type of economic organization is 
generally applicable, and that with its progressive 
adoption the state would decline and eventually dis
appear. The state under any of these systems that 
imply political organization at all would be very dif
ferent from the state under private capitalism. 

It is obvious that in the United States none of 
these programs could be extensively adopted without 
its active promotion by a large number of citizens, 
and at least passive consent to its adoption by a 
majority of citizens. Before these prerequisites to a 
revolutionary development of this character could 
be provided, citizens' conceptions and attitudes 
would have to be radically transformed. Their ex
,treme individualism, their preoccupation with voca
tional activities, their absorption in the interests 
of their families, their chufches and other groups to 
which they belong, and, on the other hand, their 
ignorance, indifference and inactivity with.:reference 
to their political, economic and other social problems 
would all have to be supplanted by something very 
different before they would favor or consent to the 
adoption of any such program. 

But their present attitudes and conceptions are, 
as we have seen, the inevitable resultants of in

, fluences bound up with the present social order, and 
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could hardly be revolutionized while this order per
sists. Various possibilities of effecting some more 
or less substantial modification of these attitudes 
and conceptions have been considered, and found, 
with one exception, to offer but little promise in 
this direction. That exception, it will be recalled, is 
the possibility of establishing new or utilizing exist
ing agencies to develop in the citizen a type of inter
est, intelligence and activity that would be adapted 
to the discharge of his functions. Only citizens so 
equipped would be capable of introducing any of the 
proposed radical systems, if expedient, or of intel
ligently rejecting them, if inexpedient. 

Some progress can doubtless be made in the ap
plication of certain of these systems without any 
such basic regeneration of citizenship. C0l?-sumers' 
cooperation is making steady though slow progress 
in a number of countries with social conditions much 
like our own, and it appears not unlikely that a 
similar development will eventually occur in the 
United States. State socialism is also making sub
stantial progress in most countries of the world, in
cluding the United States. The pressure of social 
need, the failure of private capitalism to meet it in 
various fields, and the obvious superiority of these 
systems in many other fields account for the progress 
made in the adoption of these rival systems. It may 
be ~hat a more extensive and indeed general adop
tion of alternatives to private capitalism will come 
through the pressure of just such circumstances. 
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But it is by no means certain that a development 
of this character, granting its desirability, could be 
thus assured. And it is certain that rational decisions 
on questions in this fidd are largely precluded by the 
type of citizenship now prevalent. For, in addition 
to the individualistic prejud"ices and interests auto
matically fostered by our environment, is the in
fluence of propaganda, which will certainly be turned 
against any proposals for the reconstruction of the 
economic syst:'em. Its effect may already be seen on 
all sides, and it is sure to become more pronounced 
as movements for the supersession of private capital
ism again become active. It is, I think, quite possible 
that propaganda together with the traditional bias 
of the people against cooperative undertakings could 
block indefinitely the extensive adoption of alterna
tives to private capitalism in fields where they are 
demonstrably superior to the latter, and, what is per
haps more significant, prevent experimentation in 
other fields designed to discover the fittest types of . 
economic organization therein. Moreover, present 
conditions obviously accentuate the possibility that· 
subordinate economic interests will become disaf
fected toward democratic political institutions as a 
means of securing due recognition of their claims, 
and undertake to establish by force some sort of a 
dictatorship as a way of vindicating them. 

The point in all this, be it noted, is not that some 
alternative to private capitalism should be gener
ally adopted, but that citizenship as at present con-
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ditioned by propaganda and other subversive in
fluences makes rational decisions on this question to 
a large extent impossible. And the irrational deci
sions on the question may include a definitive rejec
tion of alternatives to private capitalism as the domi
nant type of economic organization, which, in turn, 
may lead to attempts at a dictatorship, with the con
sequences implied by any such attempts. Moreover, 
the irrational decisions will certainly include rejec
tions of such alternatives in specific instances, where 
they are demonstrably superior to private capital
ism, as well as rejections of proposals for experi-
ments designed to test this question.2 • 

Operation of the systems contemplated by these 
various programs would involve problems of citizen
ship largely distinct from those raised by the pro
posals themselves. Advocates of these programs 
have generally recognized that fact, and many of 
them have devoted considerable attention to this 
group of problems. As might be expected, some do 
not adequately appreciate the difficulties of these 
questions, while others are less open to criticism in 

2 It should he noted that the problems of citizenship involved 
in these various programs are not exclusively political in char
acter. The majority of them, according to their advocates, could 
be introduced only through the use of non-political methods, 
though the application of such methods would of course be con
ditioned by political action of one 80rt or another. And they all 
depend on edncation as a means of preparing the way for their 
adoption. It is contended here that presc:nt educational in8uences 
are Buch as to make rational decisions on the questions raised by 
these programs difficult if not impossible. 
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this regard. Naturally, the advocates of the various 
radical programs take very divergent positions on 
such questions, so far as they speculate about them 
at all. 

A survey and criticism of these positions is beyond 
the scope of our discussion i but I shall offer such 
observations on the general question as seem perti
ent to our special inquiry. 

There is a marked tendency among opponents of 
private capitalism to assume that the more difficult 
problems of politics would disappear with the aboli
tion of that system. They claim, as a rule, that polit
ical authority is a derivative of economic power, 
whether or no political institutions are nominally 
democratic in character, and that the establishment 
of economic democracy would connote the establish
ment of political democracy as well. ,A claim less 
emphasized, perhaps, is that a socialized economic 
system would automatically foster the'attitudes, con
ceptions and interests requisite to competent citizen
ship in modern society, whereas an individualistic 
system fosters just the opposite. 

These claims, I think, have a large measure of 
truth in them, as is indeed implied by the previous 
analysis of factors in contemporary citizenship. But 
it is easy to overemphasize them, and advocates of 
revolutionary economic programs are prone to do 
that. We may say as to the first claim that, while 
such gross economic inequalities as arise under pri
vate capitalism would probably not develop under 
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anyone of the alternative systems, it seems quite 
likely that inequalities of power as between different 
vocational or industrial groups would develop, and 
that these would result in political inequalities. Dif
ferences in political interest and capacity would also 
very likely tend to produce similar inequalities. A~ 
to the second claim, it may be granted that a social
ized economic system would foster the attitudes, con
ceptions and interests requisite to competent citizen
ship, since the operation of any such system would 
necessarily depend on a spirit of cooperation and the 
accommodation of private interests to the common 
welfare. 

But these factors alone would not foster the types 
of interest, intelligence and activity requisite to the 
solution of the citizen's problems under a new social 
order. For one thing, these problems would probably 
be- more difficult and demand more time and effort 
on the citizen's part than do the problems of the 
contemporary citizen. This is so because society is 
likely to increase in complexity as time goes on, with 
a corresponding complication of its problems; and 
also because a vast range of problems. now decided 
by private individuals, namely, most types of eco
nomic problems, would then be decided by a much 
larger "number of citizens, whether as specialized 
groups of producers or consumers, or as members of 
the state or community. 

Extensive knowledge, genuine interest and untir
ing effort would necessarily be brought to bear on 
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these problems if they were to be competently han
dled. These requisites of good citizenship would 
hardly be automatically produced by a socialized, co
operative economic system. The problems of citizen
ship would lie largely in inte;-group relationships 
not coming within the daily experiences of the in
dividual, and a recognition and understanding of 
such problems could come only through educational 
efforts aimed at this objective. Moreover, under a 
new economic order, as under private capitalism, the 
individual would be largely absorbed in the inter
ests of the smaller, more intimate groups with which 
he was identified. Family, vocational and other spe
cial group interests might be as potent then as now 
in molding the attitudes and conceptions of the 
citizen, unless educational efforts should be under
taken that were expressly designed to impress upon 
him their broader social implications. While some 
radical theorists, particularly certain guild socialists, 
have elaborated their programs to include machinery 
for the exercise of the citizen's functions, they all, 
so far as I know, take competent citizens for 
granted, and fail to recognize the special educational 
problems involved in the creation of competent citi
zenship. 

It may be added that these speculations are sup
ported by actual experience with collectivistic de
velopments here and elsewhere. The rank and file 
of consumers' cooperators are notoriously ignorant, 
indifferent and inactive with regard to the control 
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and management of their enterprises, so long as 
dividends on purchases are forthcoming; and few 
of them realize or care about the revolutionary im
plications of the movement which they passively 
support. Similarly, state ownership and control of 
economic enterprises, which is so extensive here and 
abroad, has in itself done relatively little to under
mine the individijalism of the citizen, and stimulate 
interest in public affairs. The average citizen scarcely 
realizes that many of these enterprises are living 
demonstrations' of the feasibility of this alternative 
to private capitalism,and that they add emphasis 
to the question whether it might not be substituted 
for the latter on a much larger scale. Indeed, the 
extensive adoption of state socialism in the United 
States, as in the fields of education; research, recrea
tion and medical service, all of them touching vital 
concerns of the citizen, has been 'coincident with a 
marked decline in his interest and a~tivity as a mem
ber of the state. 

Summing up, three general conclusions regarding 
the bearing of these various programs on problems 
of citizenship seem to be warranted: (I) The citizen 
as developed under present conditions is largely in
capable of rational decisions on the questions raised 
by these programs, and is likely' for that reason to 
prevent desirable applications of the latter, either 
specific or general; (2) the economic and political 
systems contemplated by ~hese programs, while they 
would probably eliminate some hindrances to good 
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citizenship, would not in themselves assure the de
velopment of such citizenship; (3) educational ef
forts expressly designed to create competent citizen
ship are requisite to rational decisions on the ques
tions presented by these alternatives to private capi
talism, and would be quite as requisite to the proper 
performance of the citizen's functions, should one or 
more of those alternatives be generally adopted. 

Programs for the improvement of citizenship dif
fering radically from those considered so far are 
now being elaborated. These are represented by 
movements for the establishment of community cen
ters, the development of adult education, and the 
wider application of social-work technique in the 
treatment of social problems. These movements of. 
fer many suggestions and some significant demon
strations as to the possibilities of a more competent 
citizenship under modern social conditions. The ex
amination of these programs would best be deferred, 
however, until the possible functions of citizenship 
and the conditions of their performance have been 
more systematically treated. 



CHAPTER IV 

THE PUBLIC: FACT OR PHANTOM? 

T HE analysis of citizenship presented in 
previous chapters might well make us des
pair of the citizen's future and, what 

amounts to the same thing, of any eventual ap
proximation to democratic social control. For we 
have seen that the citizen does not, in fact, govern 
and, indeed, that he is relatively a minor factor in 
government under democratic institutions; that the 
forces which make him what he is could not be 
readily modified; and, finally, that his influence in 
government has steadily declined at the same time 
that numerous reforms designed to extend popular 
government were being put into effect. It would 
appear that almost every sort of expedient for 
curing the ills of democracy, including the lack of 
it, has been tried and found wanting; or at any rate 
that so many promising measures have failed to 
produce the results expected, a strong presumption 
is created against more than very limited success 
of new ones that may be tried. 

Many writers about democracy have indeed come 
to this conclusion, and ceased to believe in the pos

W 
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sibility of self-government in social relationships 
at all. One thinks here of H. L. Mencken and his 
disciples, of the eugenists and their program, of 
the communists and their explicit repudiation of 
democratic ideals. These schools of political thought 
have much to teach us, and we would do well to 
profit by it. The more or less independent analysis 
herein set forth will support some of their conclu
sions, but carry adverse implications for others. I 
must let it speak for itself in this connection, with
out attempting a systematic examination of the 
various issues involved. 

The remainder of our study is to be of a more 
positive, constructive character. It will be based on 
the provisional hypothesis, subject to experimental 
test, that a closer approach to democracy than the 
'World has yet exhibited is possible; that the citizen 
can exercise more vital functions of control than he 
now exercises; and that these possibilities are to be 
realized through an exhaustive analysis of the 
factors in the development of citizenship, and a 
systematic, resolute utilization of instrumentalities 
for the creation of competent citizenship, which 
such an analysis might identify or whose possibili
ties it might reveal. 

One of the most noteworthy attempts to rede
fine the nature of the public and of public opinion 
in the light of recent developments is represented 
by Mr. Walter Lippmann's The Phantom Public. 
An examination of the views there expounded will 
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furnish a point of departure for our own study of 
the problem. 

Mr. Lippmann accepts as final the lessons about 
democracy so dramatically taught by war and post
war experience, including the demonstration of the 
actual role played by the citizen unde~ democratic 
institutions., He offers a fairly novel statement of 
the citizen's function, on the basis of that experi
ence; analyzes the conditions affecting exercise of 
the function as he defines it, and suggests procedures 
whereby that function might be more acceptably 
performed. In other words, the actual function of 
the citizen is accepted as a norm of what his function 
must be, and means to its perfection on that basis 
are considered. 

It is a cardinal contention of Mr. Lippmann 
that the public does not and cannot deal with public 
questions on their merits. A public he defines, not 
as a fixed boay of individuals; but as the persons 
who happen to be interested in an "affair,:' and in
terested not as actors, or those charged with ex
ecutive responsibility therein, but as outsiders or 
spectators. Such random publics cannot know a 
public question from the inside, and hence cannot 
judge of it on its merits. Such problems must be 
handled by the parties directly involved, for only 
they can unaerstand them. 

As a matter of fact, the public does not express 
an opinion on public questions, but aligns itself for 
or against proposals relative to these questions. 



102 The New Citizenship 

This it does by supporting one or another party 
of the actors or "executive men" who are directly 
involved in the given situation. It is necessarily 
guided in the process by coarse signs indicating 
where its sympathies should turn. This type of 
judgment, be it repeated, is made apart from the 
intrinsic merits of the question at issue, for it is 
based on a sample of behavior (of the executive 
men) or an aspect of the situation; in short, on 
rough external evidence. The education of the 
public, consistently with this principle, should have 
as its 'end preparation of its members for the dis
cernment of individuals who can compose crises in 
public affairs. 
, The substantive interest of the public in public 
affairs is that a "regime of rule, contract and cus
tom" be maintained. This is the only common in
terest, and the only function the public does or 
can discharge is to vindicate it. But the public is 
interested in specific rules, contracts and customs 
only when they are broken or their validity chal. 
lenged, and then because the regim't of such rules, 
contracts and customs is endangered. When such 
a crisis arises, the only function the public can ex
ercise is, not to judge of it on its merits, but to 
identify" and support the individuals who are able 
to compose it. 

Tentatively and by way of illustration, Mr. Lipp
mann offers certain tests which the public may utilize 
in the performance of this function. One of these 
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is the test of inquiry. If one party to a controversy 
is willing to accept inquiry as a means of elucidat
ing the questions at issue, but the other party is 
not, it is clear where the public sympathies should 
turn. The author does not make it clear what tests 
can be applied when this ~ne is not decisive, that is, 
when both sides are willing or unwilling, as the 
case may be, to accept inquiry. Other tests may be 
applied in judging proposed new rules to supplant 
old ones that have ceased to work. According to 
these tests a new rule must "provide for its own 
clarification," for "its own amendment by consent," 
and for "due notice that amendment will be pro
posed." All these are samples, be it· noted, of the 
rough criteria that the public may empley in decid: 
ing where its sympathies shall lie in public disputes. 

They are also illustrations of the more analytical 
tests the public may apply in judging such disputes. 
Normally, the public aligns itself in more whole
sale fashion, by choosing between the Ins and Outs. 
And this is the substance of political democracy. 
"To support the Ins when things are going well; 
to support the Outs when they seem to be going 
badly, this, in spite of all that has been said about 
tweedledum and tweedledee, is the·essence of popu
lar government." 1 

The salient points of Mr. Lippmann's thesis are 
summarized in' his own statement of the principles 
underlying his proposals: 

lOp. cit., p. 126. 
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I. Executive action is not for the public. The public acts 

only by aligning itself as the partisan of some one in a posi
tion to act executively. 

2. The intrinsic merits of a question are not for the public. 
The public intervenes from the outside upon the work of the 
insiders. 

3. The anticipation, the analysis and the solution of a ques
tion are not for the public. The public's judgment rests on a 
small sample of the facts at issue. . 

4. The specific, technical, intimate criteria required in 
the handling of a question are not for the public. The public's 
criteria are generalized for many problems; they turn es
sentially on procedure and the overt, external forms of be
havior. 

5. What is left for the public is a judgment as to whether 
the actors in the controversy are following a settled rule of 
behavior or their own arbitrary desires. This judgment must 
be made by sampling an external aspect of the behavior of the 
insiders. . 

6. In order that this sampling shall be pertinent, it is neces
sary to discover criteria, suitable to the nature of public opin
ion, which can be relied upon to distinguish between reason
able and arbitrary behavior. 

7. For the purposes of social action, reasonable behavior 
is conduct which follows a settled course whether in making 
a rule, in enforcing it or in amending it.1I 

The public implied in the doctrines thus sketched 
is the only sort of public we have ever had, or ever 
can have, according to Mr. Lippmann. The public 
of orthodox democratic theory is a phantom pub
lic, and its opinion a. phantom opinion. We would 
be wise to shape our institutions, our procedures, 

I Ibid., pp. 144-145. 
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our education for citizenship in accordance with 
the nature of the real, not of this phantom, public. 

My analysis of this thesis will be directed to 
four points: (I) The value of tests applicable by 
the citizen to public controversies, such as Mr. 
Lippmann proposes; (2) the nature of the citizen's 
interest in public questions; (3) the dictum that the 
public cannot judge of such questions on their merits; 
and (4) the etiological conception of the public im
plied by the thesis. 

One must concede Mr. Lippmann's acumen in 
apprehending the import of our political experience 
since 1914, and his resolute grappling with many of 
the questions accentuated thereby. His work helps 
to supply a much needed corrective of 'the super
ficial optimism, now gaining headway, which would 
explain away the negations of democracy during and 
since the War as temporary aberrations from the 
normal order of things, arid extol some such pan
acea as education or the abolition of economic in
equality as a means of establishing genuine democ
racy in every domain of social life. Having said 
so much, I find myself becoming critical toward 
his diagnosis of our political ills, and the prescrip
tion he would apply to them. 

Some tests of the sort he proposes would, I think, 
have valuable applications. That is true, for in
stance, of willingness to accept inquiry, by the par
ties to public disputes. Applied to the primary 
scandals of recent years, the corruptionists of the 
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Harding administration, employers refusing infor
mation on profits, and the like, the test yields un
ambiguous conclusions. Moreover, such a test is 
applicable in some measure by all sorts of publics, 
whatever the degree of their intelligence, or the in
tensity of their interest in public affairs. 

I am inClined to think, however, that an adequate 
rep.ertory of such tests can hardly be devised, one 
that will enable the public to perform the functions 
of alignment Mr. Lippmann assigns to it. Perhaps 
we might regard as tests of the same sort, but ap
plicable to different types of situations, freedom of 
discussion and respect for law. Mr. Lippmann him
self attaches considerable importance to the latter, 
and has shown on other occasions that he believes 
in the former. But all such tests put together would 
not, I think, enable the public to discharge all its 
aligning functions, even if the tests were depend-
able ones. ' 

But these tests at least are not altogether of this 
character. The dominant factions of the Republican 
party persistently opposed inquiry into the activities 
of the corruptionists in the Harding administra
tion, most of the country's leading newspapers sup
ported this opposition, and, together, they succeeded 
in convincing a large part, perhaps a majority, of 
the public that thoroughgoing inquiry was' nneces
sary, if not undesirable. Freedom of dis ussion, 
apparently a simple test, is not more depen able. 
Its implications, like those of the inquiry test, may 
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be so obscured by deliberate attempts to do so, that 
decisive applications of it in situations where it is 
most significant become impossible. The test of 
legality is doubtless more dependable than either· 
of those two. Yet it, too, fails where it becomes of 
crucial significance, particularly where a serious 
public question is involved in the enforcement of a 
law. It is not, for instance, an adequate criterion 
of conduct in regard to legal restrictions on freedom 
of discussion, legal censorship of books or plays, 
or legal prohibition of cigarette or liquor sales. We 
should probably find, on probing the matter fur
ther, that there are many situations where such 
tests would not yield dependable conclusions, or 
where the public could be led to think this was the 
case. If that is so of tests that seem so simple, what 
must we say of more complicated tests, such as Mr. 
Lippmann would have the public apply in judging 
new rules? What could a public unable decisively 
to apply the tests of inquiry, legality and freedom 
of discussion do with tests designed to show whether 
a new rule provides for its own clarification, its own 
amendment by consent, and due notice that its 
amendment will be proposed? 

Such tests are not dependable because the public, 
or a sufficient portion of it, has not an adequate 
grasp of th~ principles implied therein, or sufficient 
ability in administering them, to know just how, 
when and where they are applicable to the judg
ment of p~blic questions. The public is lacking in 
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these requisites because it is not adequately educated, 
and also because it is miseductlted, in such matters. 
Propaganda can make anything political uncertain, 
where people are not trained to discount propaganda 
itself. This is so not only in cases where the simpler 
tests might be applied, as in the instances cited, but 
in situations where these tests would not yield de
cisive conclusions. Under a regime of propaganda, 
parties to a controversy that might be afraid of 
the relevant facts properly"interpreted need not on 
that account be afraid of inquiry. Majority reports 
and majority decisions are often unsound or unjust 
ones, because the judgments of official inquirers may 
be biased by this and other influences. An acute 
student of the Railroad Labor Board, to cite only 
one illustration, showed that the Board did not 
function impartially, because the railway executives 
had the power to mold public opinion on questions 
coming before· the Board, and, through that, the 
opinion of the Board member supposed to represent 
the public, and holding the balance of power be
tween the railway and the union members of the 
Board. 

Moreover,'-a public that could, under these con
ditions, apply such tests in the judgment of public 
disputes would also be qualified to exercise more 
positive functions in the disposition of public ques
tions. A member of the public who really grasped 
the implications of the inquiry, the free-speech and 
other such tests would grasp much besides, and that 
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understanding could be utilized iIi the considera
tion of public questions on their merits. This is so, 
in part, because education of the public could not 
be thus specialized, even if the attempt were made; 
and, in part, because the implications of such tests 
can be fully comprehended only in relation to sub
stantive public questions with which, . in practice, 
they are bound up. But we may concede that tests 
of this sort are very valuable in the hands of a 
public competent to apply them, even though such 
a public could be intrusted with much besides their 
application. 

I should also take issue with Mr. Lippmann's 
contention that the public interest lies exclusively in 
the maintenance of a regime of law, contract and 
custom. This position would, it seems to me, align 
him with the advocates of "law and order" from 
whom we have heard so much in recent years, though 
Mr. Lippmann's regime would doubtless be a more 
tolerant and reasonable one than would theirs. But 
his sympathies certainly do not lie in that camp, and 
I have no desire to put its label on him. I fear that 
I have not fully grasped his intent on this point, 
for what I understand him to mean seems so fal
lacious that I am loath to believe him guilty of it. 

But discussing the position as I understand it, I 
would point out that, according to it, the public 
must sanction any abuse, anything prejudicial to 
the common welfare, that does not lead to a dispute 
or crisis of some sort; and that it must sanction any 
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sort of solution applied to such a situation that will 
"compose" or allay controversy about it. The posi
tion would imply, for instance, that the public is 
not interested in the farmer, the wage earner or 
a group of consumers unless or until they or their 
opponents make trouble of which the public must 
take cognizance. The mistreatment of children, the 
oppression of racial minorities, the exploitation of 
backward nations, the manhandling of prisoners 
would thus be of no concern to the public so long 
as no overt crisis arises in regard to any of these 
things. 

If such are" the implications of Mr. Lippmann's 
position, then it seems to me very neady the antithe
sis of one based on a functional analysis of con
temporary social organization. While the main
tenance of a regime of law, contract and custom is 
one important interest of the public, there are other 
public interests not secondary in importance to that 
one. Such a regime could embrace the most widely 
varying standards of justice and welfare, as indeed 
it has; and the public not only can but does exert 
enormous influence in determining what standards 
of this category shall prevail at any given time and 
place; And, as I shall attempt to show later, it can 
do a great deal more than it now does in enforcing 
valid standards. 

There are, I think, two sorts of positive func
tions that the public exercises-and might exercise 
more effectively-in regard to public questions, and 
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that measure its substantive interests in those ques
tions. (I) The public has an interest in virtually all 
public questions that is more or less distinct from the 
interests of the parties actively involved therein, 
and that must be vindicated by the public, if it is 
to be vindicated at all. (2-) It can and does intervene 
in public disputes to sanction what it regards as just 
accommodations of the active interests implicated 
therein. Although public action in behalf of the lat
ter, as of the former, interest is seriously deficient 
in many and probably the great majority of in
stances, there is much evidence tending to show that 
its action in both directions might be much more in
telligent and effective. Besides, as a general rule, 
public action is the only factor that can be utilized 
to protect the public's own distinctive interest in 
public questions j and it is also the only factor avail
able for the protection of special interests in these 
questions, when such interests are hopdessly handi
capped in pressing their claims against their op
ponents. 

Any amount of evidence could be cited in support 
of these statements and, as qualified, none or very 
little against them. I will first show that the public 
does have substantive interests of the sorts indicated. 
That it does much to vindicate these interests will 
be brought out in a later part of'the discussion. 

Let us take some illustrations, from various fields, 
of distinctive public interests in public questions. The 
conservation of natural resources furnishes one such c 
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illustration. Society, or the public, has an interest 
in the conservative use of national resources, but 
very often the special interests involved do not 
have. Our timber resources, for instance, have been 
largely depleted by logging and lumbering interests 
that thrived by quick and wasteful exploitation. 
N either "the timber owners nor their employees nor 
any other special-interest group had much if any
thing to gain by timber conservation. There were 
some exceptions to this rule, but nevertheless it 
was the rule, with the result that a serious problem 
of timber conservation arose. And the initiative in 
dealing with it has rested with the public or persons 
representing the public interest. Of course, con
sumers' interests have been involved and more or 
less influential in the situation, but consumers' in
terests are largely synonymous with public interests 
in such matters. Take railroad rates as another illus
tration. Neither railroad owners nor railroad em
ployees have the same interest as the public in this 
matter. Other things are not quite equal, but, if 
they were, railroad owners and employees would 
be interested in maintaining the highest possible 
rates,. and the public in securing the lowest possible 
ones. Or, allowing for the unequal things, owners 
and employees are interested respectively in the 
highest profits" and wages possible, but that is cer
tainly not the public's interest. Again, consider the 
case of preventive medicine. Under present condi
tions, the interest of the medical profession lies 
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rather in unpreventive than in preventive medicine, 
though exceptions must be allowed for. That is not 
the public's interest. To offer still another illus
tration, commercial recreation enterprises thrive 
best in the absence of effectively competing enter
prises under community auspices i but the public in
terest is probably subserved by such competition. In 
none of these cases is there a special group interest 
that can be relied upon to uphold the public interest, 
and for the sufficient reason that public interests and 
special group interests are not altogether identical 
or compatible. Such illustrations could be multiplied 
ad libitum. 

These. distinctive public interests are considered 
so vital in various fields, whether rightly or wrongly, 
that the public through its governmental agencies 
has assumed primary responsibility for the services 
therein. This has been done because of a belief that 
private interests could not or would not provide 
services of the quality or amount demanded by the 
public. Public fire and police. protection, a public 
army and navy, public education, public research 
laboratories, public libraries, public parks and play
grounds, public forests and many other public en
terprises came thus to be established. Would Mr. 
Lippmann say that public interest in these undertak
ings lies only in the maintenance of a regime of law, 
contract and custom, so far as appertaining thereto? 
The special-interest groups concerned in these en~ 
terprises, those constituting the "executive men," 
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are the teachers, the firemen, the soldiers, the 
foresters, the construction gangs and the like, in
cluding experts and administrative officers. Is not 
the public interested as the public in the quality and 
scope of their services ? Were not these groups 
established or brought under public control because 
public interest demanded it? Is it not the public 
interest itself that, in these cases, creates special 
group interests and that constitutes the raison d' etre 
of the latter? Negative answers to these questions 
would, I submit, be manifestly absurd. 

Public interest in other fields i$ often considered 
so vital, and to be so prejudiced by uncontrolled 
special interests therein, that extensive public regula
tion has been undertaken. It is manifestly a dis
tinctive substantive interest of the public that 
motivates such interference with private special in
terests and creates another special interest, that of 
the regulating personnel, for the protection of its 
(the public's) interest. It is therefore absurd to sup
pose that the public has an interest only in the main
tenance of law, contract and custom in this realm of 
private interests. Regulation is generally under
taken because the private " interests sanctioned by 
the antecedent' regime of law, contract and custom 
were believed to be not altogether compatible with 
a distinctive vital interest of the public. 

The public has a substantive interest in practically 
all phases of social life, because in a society based 
on a highly developed specialization of functions, 
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the welfare of everybody is bound up with the ac
tivities of everybody else, or very nearly so. Every 
industry, every vocation, is producing for a vast 
market in which the general public is the buyer. 
This is true even of producers' goods, for· their 
cost is ultimately borne by the purchasers of con
sumers' goods. The qualities, prices and amounts of 
everything which the public collectively and dis
tributively buys are determined by the conditions 
and activities of the various vocations and industries 
that put their wares or services on the market, and 
by the distribution of the public's dollar among them 
and their individual members. The same sort of 
interdependence characterizes other than economic 
interests, or aspects of social interests other than 
the economic. This does not, of course, imply that 
the public must as a public intervene in all these 
interests with a view to protecting its own distinctive 
interests. But where its more vital interests would 
be fostered by such intervention, it would be foolish 
not to act accordingly. All this seems so obvious 
that it should not be necessary to affirm it. But Mr. 
Lippmann denies it, if I understand him correctly. 

Mr. Lippmann's position also implies that the 
public has no interest in situations involving ques
tions of justice or welfare to the active participants 
therein, except when public order is threatened. I 
would affirm the contrary, which is, of course, the 
orthodox position. This position seenis warranted 
by the fact that public intervention directed to such 
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questions has produced beneficent results, and might 
in the future be much more productive of such re
sults. All the efforts in behalf of oppressed or ex
ploited groups by others than themselves come in 
this category, save only where they were designed 
to avert or allay a crisis. Disinterested efforts in 
behalf of women, children, wage earners, Negroes, 
delinquents and dependents are familiar instances. 
Such efforts have undoubtedly improved the lot of 
those to whose welfare they were directed, though 
of course there are many exceptions. 

Not only do these efforts justify, by their results, 
this type of public interest, but they represent a dis
charge of public obligations as well. Society is largely 
responsible, in the etiological sense, for the injus
tices, inequalities and oppressions suffered by its 
members. These evils result, in part, from its cus
toms, its institutions, its ideals; and the public, or 
the responsible portion of the social group, sanc
tions these controls, and is ethically responsible for 
their evil results. To deny that the public has a 
valid interest in the elimination of these evils is 
tantamount to a, denial that social 'groups have 
ethical respqnsibilities. Even if public service of the 
disadvantaged groups in society were wholly 
gratuitous, not obligatory, in character, it would 
still represent a justifiable public interest, since it 
could scarcely be maintained that the rendering of 
a positive service to those in need of it is not a 
legitimate activity. 
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It is scarcely necessary to. observe that .the two 
types of public interest here distinguished-public 
self-interest, and public interest in the welfare of 
disadvantage4 groups--are not separate in reality. 
Such groups obviously constitute a considerable 'part 
of the public; and their welfare, in a society' like 
ours, vitally affects the welfare of the public at 
large. 

Mr. Lippmann might perhaps defend himself 
against these strictures by saying that the public 
can deal with its legitimate interests, whatever their 
nature, by composing crises or adjudicating dis
putes in which they are involved; or, in other words, 
that such crises or disputes will sooner or later show 
where the public interests lie and present the oppor
tunity of dealing with them in the way he suggests. 
This contention would be partially valid so far as 
parties to disputes with real, grievances were ,con
scious of that fact and, in addition, had the means 
of pressing their claims on public attention. Or
ganized, group-conscious farmers, wage earners, 
racial or national minorities with such grievances 
would conform to these specifications. Even these 
groups would hardly be capably assisted by the pub
lic if it confined its efforts to measures aimed at the 
elimination of disturbances in the regime of law, 
contract and custom. 

,But cases of this sort constitute only a small por
tion of those in which vital public interests are at 
stake. They do not include the innumerable situa-
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tions, covering every phase of social life, in which 
public as distinct from special group interests are 
involved. The distinctive interests of the public in 
the conservation of natural resources, preventive 
medicine, wholesome recreation and the like would 
not, as a rule, be pressed on its attention by crises 
or disputes due to conflict between special-interest 
groups involved therein, and for the reason that 
any such conflict would not be concerned with the 
distinctive public interest in those situations. 

N or could the public rely on crises or disputes to 
reveal injustices or oppressions of which their vic
·tims were not conscious, or which the latter had 
no way of pressing on public attention. These un
doubtedly include a large portion of the situa
tions involving questions of justice or welfare to 
their participants, and coming, as I have insisted, 
within the scope of public interest and responsibility. 
Crises in these situations, if they are to be provoked 
at all, must be provoked by the public itself, that is, 
by private citizens or public officials representing 
what they regard as the public interest. This is of 
course actually done by social workers, public 
officials and others of influence who believe them
selves to be public servants, whether in an official or 
an unofficial capacity. Crises or issues so provoked, 
however, would not illustrate but actually contra
vene the public interest as Mr. Lippmann con-
ceives it.8 . 

8 The foregoing discussion does Dot contradict the doctrine that 
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A thirq main point of Mr. Lippmann's thesis is 
his dictum that the public cannot judge public ques
tions on their merits. If this means that not all the 
public can judge all public questions, or that a ma
jority of the public cannot judge even a majority 
of such questions, then it is undoubtedly true. If it 
be interpreted to mean, however, that various spe
cific publics cannot judge numerous specific ques
tions on their merits, then it is untrue. Moreover, 
the capacity of the public or of its constituent spe
cific publics for such judgments can probably be very 
greatly expanded beyond the limits of its or their 
present capacities. Just how much enlargement is 
possible, no one knows, of course. 

Many evidences supporting these contentions have 
already been adduced in other connections. Virtually 
all the efforts on behalf of vital public interests 
imply and must necessarily be based on judgments 
of the questions involved on their merits. The need 
for conservation of natural resources was demon
strated by members of the public who formed judg
ments on this question; such successes as the move
ment for conservation has achieved were made pos
sible by similar, though generally less original, 
judgments of a much larger section of the public. 
public opinion can only arise where controversial issues are in
volved. The validity of that conception is taken for granted, the 
discussion itself heing concerned with the scope and function of 
public controversy. The meane of fostering fruitful controversy, 
within the limits defined, is one of the major problems on which 
the inquiry as a whole is focused. 
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Simiiar statements would apply to the enactment of 
pure food laws, limitation of child labor, legal pro
tection of women workers, development of public 
health service, establishment of parks and play
grounds, and any number of public measures whose 
results have justified their adoption. It is true, of 
course, that only a relatively small minority of the 
public is apt to be interested in any such question, 
and that most of its members will have only crude 
and often erroneous judgments thereon, but they 
nevertheless do judge that question on what are 
conceived to be its merits. Leadership in pressing 
these questions on public attention and in stimulat
ing public judgments thereon is obviously exercised 
by only a few, but those few may be taken as repre
sentatives of substantive public interests in these 
questions. A public is like other groups in this regard, 
leadership both intellectual and organizational being 
a necessity. 

It cannot be too. strongly emphasized that public 
interests can be vindicated only by public activity 
in judging public questions on their merits (and of 
course judging them correctly) and in insisting that 
measures . be taken in consonance with such judg
ments. As has been pointed out, public interests are 
not ordinarily revealed, much less vindicated, by 
conflicts of special interests bound up with the public 
interests, and the adjudication of those conflicts 
solely in the interest of maintaining a regime of 
law, contract and custom. Moreover, special inter-
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ests put so much pressure on those exercising public 
authority that this must be counterbalanced, if 
public interests are not to be overridden, by pres
sure from the public itself. 

It may be pointed out, too, that support of one or 
the other party to a dispute must be based on a 
judgment of the substantive questions at issue, if 
the public interest is not to be overlooked. That, in 
fact, is now done; only, unfortunately, it is very 
incompetently done in perhaps the great majority of 
instances. Decisions between the Ins and the Outs 
at election time must necessarily be based on their 

. respective policies with respect to prohibition, the 
farmers' problems, revision of the tariff and the like, 
if the vital interests of the p'ublic in these matters 
are to be safeguarded. And politicians know that 
their careers depend in some measure. on their re
sponse to public judgments, whether right or wrong, 
on just such questions. 

Mr. Lippmann recognizes that the public, or 
rather variou9 specific publics, attempt to judge 
questions of this order on their merits. But he con
tends that this is a function for which the public 
is unfit, and which it can therefore attempt only.with 
unfortunate results. My contention is that public 
interests are bound up with such questions, and that 
these interests can be protected" only through judg
ments on those questions by the public itself, to
gether with measures based on these judgments. 
In showing, if it has been shown, that the public 
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does make such judgments as a matter of fact, and 
that these and the measures based thereon have 
been most influential in the advancement of legiti
mate public interests, it is not implied that the public 
as a whole is at all competent in the discharge of 
its functions. On the contrary, the interest, intelli
gence and activity of the public in the performance 
of these functions are woefully inadequate compared 
with the need. The most cursory survey of public 
problems and efforts to deal with them in the public 
interest demonstrates this quite conclusively. But I 
am advancing the hypothesis, subject to experimental 
test, that the public might become incomparably 
more competent than it now is in dealing with its 
problems. That hypothesis is based on an etiological 
conception of the public very different from the one 
implied by Mr. Lippmann's thesis. This brings us 
to the fourth and last main point (or implication) 
of the thesis that is to be examined here. 

Mr.· Lippmann implies throughout his discussion 
that the publics of the future must be much like 
those of the present, not only in kind but in degree 
as well. They can never judge public questions on 
their merits nor act in accordance with judgments of 
this character. This limitation of the public should 
be recognized as such, and its role in public affairs 
shaped accordingly. 

This conception I reject, on the ground that the 
factors in the development of the citizen's interest, 
intelligence and activity in public affairs are in con-
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siderable measure subject to social control. That is 
true, in particular, of institutions, traditions, ideals, 
attitudes, techniques and other cultural factors in 
that development; and, through the control of these 
factors, geographic conditions and even hereditary 
traits, capacities· and limitations involved in the citi
zen's development can be partially controlled also. 
Conceding the serious limitations on the possibili
ties of such control, I would nevertheless argue that 
by means of feasible control measures a type of citi
zenship can be produced that will be immeasurably 
superior to the type or types now prevalent. If, as 
I have contended, judgments on public questions 
by members of the public, together with endeavors 
based on these judgments, now count for much in 
the advancement of public interests, they may be 
made to count for a great deal more through ra
tional, systematic efforts to create the public inter
est, intelligence and activity requisite to this pur
pose. It is one of the aims of the present inquiry 
to identify the factors in the development of the 
citizen, or contribute'to such identification, and thus 
assist in laying the foundatiolUl for well-conceived ef
forts directed to that object. 

It will be seen from the foregoing discussion of 
Mr. Lippmann's thesis, that he' has, in my judg
ment, misconceived the nature of the public inter~ 
est in public questions; underrated the ability of 
the public to judge those questions on their merits; 
exaggerated the importance of tests applicable by 
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the public in the judgment of public controversies; 
and accepted a faulty etiological conception of the 
public with its unsound implications respecting the 
possibility of more competent publics in the future. 
Despite these adverse criticisms, I recognize the 
value of his challenge to traditional conceptions of 
public opinion and popular government, and the 
stimulus it applies for a revision of these concep
tions in the light of recent experience. 

I will now proceed to offer some specifications for 
the construction of a citizenship as competent as 
may be for the discharge of its functions. Nothing 
will be gained by underestimating the difficulty of 
the undertaking, and we might accordingly begin 
by emphasizing further the magnitude and complex
ity of the tasks confronting the' citizen. If it should 
develop, as seems not unlikely, that individual citi
zens cannot function effectively in all the tasks de
scried, .we shall b¢ confronted by the question 
whether'they must not specialize in the performance 
of these tasks and, if so, on what principle this 
specialization shall be based. More adequately 
stated, we shall have to consider what structure of 
citizenship will be requisite to the successful per
formance of citizenship functions. 

I have argued that citizens generally have two 
types of interest in public questions: (I) interest 
therein as affecting the personal welfare of the citi
zen himself; (2) interest in the welfare of those 
actively involved in these questions, designated by 
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Mr. Lippmann as actors or participants in the given 
situations. The first type of interest is illustrated in 
the bearing on the citizen's welfare of the qualities 
and prices of consumers' goods put on the market 
by the various producing interests. It comprehends, 
of course, an interest in the maintenance of law, 
contract and custom so stressed by Mr. Lippmann, 
and, more generally, an interest in the harmonious 
and efficient functioning of social organization in 
all its phases. The second type of interest is repre
sented by efforts to promote the welfare of chil
dren, women, Negroes, wage earners and other so
cially handicapped groups, for which the public is 
ethically responsible, and which, as experience shows, 
it can foster in greater or lesser measure. 

A third type of interest comes within the scope 
of citizenship broadly conceived. This is the more 
special, personal interest of the individual as a 
member of a family, a vocation, an economic class 
and other groups playing a vital part in his life. 
\Ve may include this type of interest with the other 
two as civic in character, because they are all con
cerned with social relationships, and the prepara
tion and organization of the individual for promo
tion of that type could hardly be separated in prac
tice from those involved in promoting the other two 
types. This third type of interest is fostered, educa
tion apart, by developing special organizations for 
its protection, such as unions, cooperative market
ing associations and the like; and also by securing 
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representation for it in the consideration, adoption 
and execution of public policies in which it is im
plicated. 

The scope of these interests is obviously very ex
tensive, and covers a host of problems, many of 
them complex and difficult to a marked degree. The 
first type of public interest is practically cotermi
nous with social life itself, since, as has already been 
emphasized, the peoples of the world are organized 
in one great, complex, closely articulated society, 
whose members are thus made vitally· interdepend
ent, wherefore the improper functioning of any 
great number of them is apt to affect adversely most 
of the others. To speak in more concrete terms, the 
welfare of all depends on the efficient functioning 
of the farmers, the wage earners, the business men, 
the physicians, the teachers, the housewives and all 
other trades, vocations and professions which supply 
services or commodities to the public or its individ
ual members. Stated in different terms, the public 
welfare is dependent on the conservation of natural 
resources, the size, quality and distribution of popu
lation, the productiveness of the industrial system, 
the equitable division of wealth, the elimination of 
preventable disease, the provision of wholesome 
housing accommodations, the efficiency of public 
education, the. intelligent use of leisure time, the 
prevention of crime, the harmonious cooperation of 
racial, national, religious and other social groups, 
and the adaptation of social, political and economic 
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institutions to the rational control of all such inter
ests. Each of the items enumerated embraces many 
problems of vital concern to the public which must 
be treated from that point of view if public wel
fare is to be subserved. 

Special group interests involving questions of jus
tice or welfare to the active participants ~re almost 
as broad in scope. Public interest in questions of this 
category is most pronounced, of course, where 
groups with divergent interests and unequal power 
to protect them are concerned. But almost any type 
of social relationship is affected by this type of pub
lic interest, since the parties to such relationships 
are hardly ever on a basis of equality so far as 
power to protect their respective interests is con~ 
cerned. Man-woman, husband-wife, parent-child, 
teacher-pupil, employer-employee, landlord-tenant, 
business man-farmer, merchant-customer, physician
patient, lawyer-client, creditor-debtor, white-Negro, 
large nation-small nation, government-citizen, con
servative-radical and many other' similar relation
ships illustrate this fact. Generally speaking, the 
second party in each of these several relationships 
is at a disadvantage, compared with the first party, 
in securing recognition of its just claims. And the 
first party very often, if not generally, takes advan
tage of its superior power to deny or ignore the 
claims of the second party. All such statements are 
relative, of course, and must not be accepted as of 
general validity, unless the proper qualifications are 
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made. The point is that the injustices, oppressions 
and exploitations in such relationships are so exten
sive and so serious in their results that the interven
tion of a third party to protect the welfare of the 
disadvantaged parties is often a necessity. The only 
party available for this purpose is the public, in
cluding associations and individual members thereof 
acting in its behalf. The public is not concerned 
solely, of course, in purging such relationships of 
their injustices and exploitations, but also in mak
ing them positively fruitful for the parties thereto, 
so far as it may do so. Obviously, the public itself 
is distributively enmeshed in relationships of this 
character, and in undertaking to improve them con
tributes to the personal welfare of its members. 
Also, of course, social relationships of this order are 
largely constitutive of social organization in gen
eral, and by virtue of that fact implicate all types 
of public interest. 

The third type of civic interest pertains to the 
welfare of the individual as a member of a family, 
a vocation, a class and other groups affecting his 
welfare. ThiS' type of interest is pretty nearly as 
broad as are the other two types just considered. 
The distinctions of these interests from one another 
are indeed functional, not ontological, in character, 
having reference rather to different aspects or re
lationships of the same social activities, than to dif
ferent activities. If this be so, almost any social 
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problem is likely to be' affected, with thi~ third type 
of civic interest. 

Experience has abundantly shown that disinter
ested attempts to accommodate divergent group in
terests are most successful where the special groups 
concerned are fairly evenly matched as regards abil
ity to protect their own interests. It is therefore im
portant that vocations, economic classes, races, na
tions and other groups among which protective or
ganizations may have been slow in developing 
should be assisted in the establishment of such or
ganizations. But the concept of special group inter
ests here accepted implies that the participants 
therein are largely responsible for, their protection 
and development, and that citizenship embraces this 
as one of its major functions. To illustrate, teachers 
must act as an organized group in the promotion of 
their vocational interests; wage earners as an or
ganized group in vindicating their class interests; 
racial or national minorities as organized groups in 
securing recognition of their special interests. It is 
hardly necessary to observe that, whatever may be 
the case in the future, disadvantaged group inter
ests in the past could rely on the public only to a 
limited extent in securing recognition of their just 
claims, having been obliged, as a general rule, to 
extort such recognition through organized efforts 
of their own. 

Preparation for citizenship in the broad sense of 
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the term will embrace these specialized group in
terests as well as the more generalized types of pub
lic interest coming within the scope of the citizen's 
functions. The training and organization of citizens 
will accordingly be concerned in part with the same 
interests, the more general public ones, but in part 
differentiated on the basis of their several voca
tional, class and other special group interests. Thus 
farmers, wage. earners and business men as members 
of the public will have much the same interest in 
general public questions, but as members of differ
ent economic classes will have differentiated inter
ests with respect to many economic questions. 



CHAPTER V 

THE CONDITIONS OF COMPETENT 
CITIZENSHIP 

H OW shall citizens develop the interest, the 
intelligence, the activity necessary to cope 
with the vast range of problems here indi

cated? What institutions will be found indispensable 
to this undertaking? What types of educational ef
fort will be essential, and under what auspices shall. 
these be organized? How far may existing agencies 
be utilized for these purposes? What sorts of spe
cialization in the performance of citizenship func
tions will be necessary? What ultimate limitations 
to the achievements of citizenship will experience 
reveal? These general questions obviously include 
innumerable specific ones, many of them now insol
uble for lack of adequate evidence. Any systematic 
treatment of such questions must therefore be par
tially speculative in character, and proceed by way 
of formulating hypotheses whose validity can only 
be tested by experience. With this caution in mind, 
I shall attempt to work out the more probable solu
tions of these questions, and to indicate lines along 
which definitive solutions might be sought. 

I shall begin by specifying the sorts of knowl
I3I 
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edge which, as I think, the citizen must have if he 
is to deal with his problems intelligently. No phase 
of our society can be understood without at least 
a fair understanding of society as a whole. Society 
may not be an organism, but it can nevertheless be 
regarded as having numerous organs bound together 
in a more or less unitary structure. Noone of these 
organs may be understood without viewing it in 
relation to the whole. I should say, accordingly, that 
only the most superficial.notions of any but very 
minor social problems are possible without an under
standing of the major specialized organs and func
tions of society at large, and the ways whereby these 
are constituted into a unitary whole. The family and 
its problems, for instance, cannot be understood 
apart from the economic system, the social status 
of women and other basic features of social life. 
The problems of the wage earner, the farmer or the 
business man are similarly bound up with the eco
nomic system, political organization and indeed so
cial life as 'a whole. Educational problems are like
wise related to every phase of social life and to the 
interrelations of these phases. We could say much 
the same thing of population problems, health prob':' 
lems, leisure-time problems. or indeed any group of 
major social problems that might be mentioned. The 
point need .not be labored, for anyone with even 
a superficial knowledge of the social sciences will 
concede its validity. 

My contention is that no one can be a competent 
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citizen who does not have a fair grasp of social 
organization as a whole, and its conditioning of spe
cHic social problems. This, if true, means that com
petent citizenship is based· on at least an elemen
tary knowledge of history, sociology, economics and 
political science, especially those phases thereof that 
illumine the problems of the particular citizen. To 
add some details, the competent citizen must un
derstand the nature and· significance-in some sub
stantial measure-of population problems, natural 
resources, the price regime, machine production, 
private property, economic classes, modern nation
alism, the American constitutional system, political 
parties, public opinion, scientific method and other 
basic factors in social organization. In the absence 
of such knowledge the citizen's ideas about public 
questions cannot be grounded in reality, and he 
readily falls a prey to the irrational influences 
brought to bear on him and all too often directed 
to other interests than his own. 

In addition to a general knowledge of social, 
political and economic organization, the citizen 
needs a somewhat thorough grounding in the major 
social problems of the time, those pertaining to 
the welfare of the farmers, the status of the wage 
earner, the efficiency of industry, the distribution of 
wealth, the position of women, the functions of the 
family, the conflict· of races, the relationships be
tween nations, the education of the young, the use 
of leisure time, the prevention of disease, and many 
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others. These various problems must of course be 
understood in relation to the social, political and 
economic organization which have produced them 
and in terms of which they must be solved. 

Then the competent citizen requires a more in
tensive knowledge of the special group interests in 
which he participates. Negroes need an understand
ing of their interests as a repressed minority; 
farmers of their producing and marketing· inter
ests; teachers, physicians, mechanics and other vo
cational groups of their special interests; and like
wise with all the vital groups in contemporary so
ciety. These various group interests must also be 
understood in relation to one another and to the 
general social, political and economic organization 
under which they are necessarily coordinated. 

Equipped with these sorts of knowledge, the citi
zen will be able to judge his problems on their 
merits, as they arise in the ordinary course of events. 
The knowledge specified, however, will only furnish 
a basis for the consideration of current problems; 
the latter will necessarily be studied ,on their own 
account, and in relation to their specific conditioning 
factors. Needless to say, the citizen's study of cur· 
rent problems, in view of their scope and complex
ity, can be as wide and intensive as he will let it 
be. Specialization on these problems will doubtless 
be necessary, however, in the interest of competent 
citizenship itself. But it must be insisted that there 
can be but little specialization, as among different 

\. 
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citizens, in the studies furnishing the indispensable 
basis of competent citizenship, however specialized 
the citizen's activities in dealing with current prob
lems may be. 

All this varied assortment of knowledge, what
ever the satisfactions of its acquisition in itself, will 
be justified primarily as instrumental to intelligent 
actio" in civic affairs. It is more difficult to specify 
the sorts and amounts of action involved in compe
tent citizenship than to furnish specifications for 
the necessary knowledge. It will be even more dif
ficult to design the institutions requisite to the knowl
edge and action implied by this type of citizenship. 
Here I shall undertake only some general specifi
cations for the citi~en's action with respect to his 
problems. 

One necessary type of action will be the expres
sion of his judgments on civic questions, and in 
such manner that public officials or others directly 
responsible for the treatment of those questions 
will not be left in doubt as to the nature of the 
judgments expressed. Obviously the citizen cannot 
be expected to express himself on all the specific 
questions involved in public policies, but under a 
carefully articulated system of citizen specializa
tion on public questions, it might be possible f"r 
citizens as a body to express themselves on all the 
questions which cannot be left to the discretion of 
those dealing directly therewith. It is obvious that 
at present adequate media are not available {or .the 
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expression of the citizen's judgments on public ques
tions, despite the paucity of these judgments. On 
questions of war and peace, for instance, which are 
at least as important as the recurrent question of 
electing a Democrat or a Republican to the Presi
dency, citizens may not express their judgments ex
cept partially, informally and inconclusively. I shall 
reserve for a later chapter the task of specifying 
more adequate media for this purpose. 

A second necessary type of citizen activity will be 
the selection, in one way or another,· of agents for 
the elaboration and execution of policies on civic 
questions in conformity with the citizen's judgments. 
Ordinary election machinery might perhaps be uti. 
lized for this purpose, but its operation would have 
to be dominated by citizens themselves instead of 
by professional politicians with special vocational 
interests not altogether compatible with the citizen's 
welfare. It seems not unlikely, however, that, under 
a regime of citizenship such as is here contemplated, 
traditional types of party organization would be 
poorly adapted to the function of choosing agents 
for execution of the citizen's mandates. In any case 
the choice of public servants must really be the citi
zen's own, if his judgments are to be the basis of 
public policy. These choices will of course necessi
tate judgments on the qualifications of those who 
may be considered for public responsibilities, includ
ing judgments on the performances of those pre
viously intrusted with such responsibilities. The in-
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stitutional arrangements for this division of the 
citizen's functions will be considered in a later part 
of the discussion. 

A third general type of citizen activity might be 
the direct performance of certain civic functions by 
local g'roups of citizens. This category of functions 
might include the inspection of government services 
in the local community, whether by local, regional 
or federal agencies; the study of law enforcement, 
also in local areas, particularly where there was rea
son to believe that improvements therein were 
needed; and the investigation of local conditons 
not under governmental jurisdiction which it might 
be desirable to bring within the scope of public con
trol. Services of this type might be coordinated on 
a state-wide or national scale and directed towards 
definite objectives whose attainment depended on 
the citizen's direct cooperation. This type of action 
might prove very valuable as a means of. intensify
ing the citizen's interest in his problems, testing and 
elaborating his knowledge of these problems, and 
giving him a check on those charged with the execu
tion of his policies. Service on official committees 
charged with advisory or superVisory functions 
would perhaps come under citizen action of the 
same general category. 

It is quite likely that a fourth type of activity 
will have a place in the regime here depicted. Many 
citizens will no doubt develop intensive interests in 
particular questions, organize themselves to study 
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such questions, disseminate their views thereon, and 
apply other sorts of pressure to give their views 
practical effect in public undertakings. Special group 
interests will certainly proceed thus in formulating 
their demands and attempting to secure their recog
nition. Such an organization of citizens as is here 
depicted would be prepared, however, to digest the 
views and demands emanating from these sources, 
appraise them from the standpoint of the public 
interest, and shape its action accordingly. 

Nothing in these specifications implies that the 
services of leaders and experts will not be required. 
On the contrary, citizens will need instruction by 
public officials regarding the conditions and issues 
involved in public policies, as well as advice by ex
perts on matters within their special fields and at 
the same time subject to the citizen's judgment and 
action. There should, in fact, be the freest inter
change of information and opinion between the citi
zen and the executor of his mandates, to the end 
that the citizen's judgments and actions may be 
based on expert opinion as to relevant matters be
yond the range of his own competency, and that the 
executor may base his activities on a correct inter
pretation of the citizen's wishes. 

The regime here sketched is characterized by a 
type of interest, intelligence and activity the possi
bility of which receives no sanction from historic 
experience except perhaps in the case of ancient 
Greece, modern Denmark and the Communist PartY. .. 
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of Russia. It is obvious that we could not dupli
cate any of those instances in this country, even if 
we desired to do so, since of course the factors in
volved therein could not be reproduced here. At the 
same time they may have much to teach us regard
ing our problems. We shall see, I think, that this 
is actually the case. But we must consider the task 
before us in terms of its own conditioning factors, 
primarily, if we are properly to assess its difficulties. 

We may discuss first some specific tasks of a 
negative character. It is obvious, I suppose, that the 
extreme individualism of the American citizen must 
be superseded by something which, while not its 
exact antithesis, will yet be very different. The citi
zen's problems are corporate in character, and can 
be solved only by the integration of individual in
terests into collective wholes, based on a recogni
tion of that fact. While didactic instruction may do 
much to undermine archaic forms of individualism, 
the most effective attack will probably come from 
building up civic activities of a cooperative character 
which will in effect condemn them to extinction by 
disuse. Nevertheless, the realistic study of social 
conditions and 'problems will help to discredit the 
reigning types of individualism and prepare the way 
for activities based on the opposite principle. 

Then the work conception of welfare must be 
killed off, though of course the half-truth in it must 
be retained. By every method available, whether 
didactic or experimental in character, the fact must 
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be driven home to the citizen that his welfare de
pends as much on his citizenship as on his work. 
This is perhaps not an easily demonstrated fact, as 
the effects of diligence in one's work on one's wel
fare are more palpable than are the effects on wel
fare of tariff schedules, changing price levels, the 
business cycle and other factors coming within the 
area of civic control. Nevertheless, this truth is 
demonstrable, even to relatively untutored minds. 
·Effective assault on the tradition will also come, of 
course, from the development of civic activities 
which imply its unsoundness. 

Corresponding to the work conception of welfare· 
is an archaic conception of citizenship itself. Ac
cording to that conception, citizenship is a sort of 
residuary interest which need not be taken very seri
ously, nor command any great amount of the citi
zen's time and effort. The conception also implies 
that literacy, a rudimentary study of government 
and perhaps a course or two in community civics 
are all the preparation needed for the practice of 
citizenship. This conception must be destroyed root 
and branch, if effective citizenship is to be devel
oped. It will be attacked in much the same ways 
and on much the same occasions as the work con
ception of welfare. 

Part of the attack on· the reigning individualistic 
and work traditions will take the form of demon
strating to the citize~ the dependence of his inter
ests as an individual, and as a member of a family, 
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a vocation and other groups, onthe social, economic 
and political order with which these are organically 
bound up, and the consequent necessity of protect
ing and enhancing those interests through control 
of the relationships constituting that order. In other 
words, the civic implications of those interests must 
be made clear to the citizeri. The claims of other 
groups than his own to his interest and protection 
can be made clear in the same way. 

Another conception that must be cleared away 
holds that education is equivalent to schooling and 
is "finished" with the latter. This conception never 
was true, but it is more pernicious today than ever 
before, and will become increasingly so as time goes 
on. It tends to ·blight all the substantial interests of 
the individual, not alone those of a civic character. 
The kaleidoscopic changes in all phases of social 
life make it impossible for the individual to adapt 
himself successfully to his social environment with
out continuous, intensive study thereof throughout 
life. In other words, adult education, now so widely 
discussed, is a necessity. The conception in question 
can be effectively attacked by demonstration of its 
unsoundness, and, of course, by gradually ceasing 
to act in accordance with it. 

The extermination of these conceptions means 
that the twenty-four hours of the day will not be 
utilized as they are now. That will be especially true 
for adults, but children's use of their time will be 
affected also. But, concentrating our attention on 
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adults, we may point out some of the changes neces
sary to a more rational use of their twenty-four 
hours a day. 

Supersession of the work conception by a 'Work
and-citizenship conception of welfare would not 
adequately meet present-day needs. Life embraces 
many interests besides vocational and civic ones. 
Art, literature and science are among these inter
ests, as also, of course, are society (in the conven
tional sense), travel, sport and hobbies of what
ever sort. The life of the masses is impoverished 
now by their virtual exclusion from the higher in
tellectual and resthetic interests as much as by the 
arrested development of their civic interests. It goes 
without saying, of couse, that capacities for devel
oping appreciation of these interests range all the 
way from a little above zero to those of the most 
gifted persons; but the capacities of the great ma
jority in this direction, whether great or small, re
main relatively uncultivated throughout their lives. 

It is not my purpose to explore the problems 
created by this fact, but to consider them only so 
far as they bear on our own special citizenship prob
lems. These problems, however, are all in the same 
world, affect the same lives, and well-conceived ef
forts toward their solution must therefore be more 
or less coordinated. The community center and adult 
education movements, for instance, recognize both 
classes of problems, and so do the more enlightened 
systems of formal education. Moreover, a compe-
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tent citizen is inevitably more than just that. He is 
a perso", sensitive to other vital interests of his en
vironment, particularly scientific and 3!sthetic ones. 
These latter are indeed inextricably related in many 
ways to civic interests. Their organization, educa
tionally and otherwise, will therefore be more or 
less unitary in character, certainly not divided into 
independent systems. 

Well, if the masses are to participate in these va
rious interests according to their capacities, they 
must all be made primary interests, as primary as 
are work interests. The latter will of course be pri
mary in a special sense, for all other interests de
pend on them; but, for that matter, non-work inter
ests are also primary in another special sense. And 
these non-work interests can be made accessible to 
all, since industrial arts and available natural re
sources efficiently utilized, as they might be under 
a rational economic system, would release enough 
time from work for the participation of everybody 
in these various interests, taste and capacity per
mitting. 

This involves, clearly, a reorganization of the 
uses to which the twenty-four hours of the day are 
put. We need not disturb the time devoted to sleep, 
as no way has been found of dispensing with it, or 
indeed of improving on it, as the most satisfying 
use for part of our twenty-four hours. Nor can we, 
incidentally to our special inquiry, offer specifica
tions for reducing the time given to domestic cares. 
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So far as we are concerned, let the same amount of 
ti~e be given in the future as at present to prepar
ing the meals, washing the dishes, cleaning the 
rooms, firing the furnace, mowing the lawn, doing 
the shopping and, last but not least, bringing up 
the children. 

Having made these concessions to unavoidable 
necessities, we can suggest revised uses of the hours 
in the day still remaining. The opinion might be 
hazarded that an average of at least two hours a 
day must be devoted by the citizen to his citizenship 
if he is to be competent therein. This two hours will, 
of course, be spent in various ways, including attend
ance at meetings, service on committees, and the 
perusal of books, magazines and newspapers. I 
would also hazard the opinion that the study and 
enjoyment of the arts and sciences not directly re
lated to civic interests is entitled to an average 
of two hours a day, These particular estimates are 
not, of course, important in themselves, but noth
ing could be more important than the principle they 
illustrate. 

But assuming, for sake of the argument, that an 
average of four hours a day may be profitably de
voted to ·civic, intellectual and :esthetic interests, 
tastes and capacities permitting, the question arises, 
where is this amount of time to come from? Ob
viously, the adult, if he is to find that much time for 
these interests, must stop doing some of the things 
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he now does, or at least stop doing them so much. 
Part of the time will be provided, perhaps, by 
shortening the work day. No opinion as to the 
proper length of the work day, in view of these pros
pective new demands on our twenty-four hours, will 
satisfy everybody, but I would suggest that six 
hours work a day plus competent citizenship will be 
at least as productive as eight or ten hours plus in
competent citizenship, not to mention the more 
equitable distribution of the fruits of production 
which competent citizenship would probably pro
mote. The suggestion implies that more than two 
of the four hours needed might be provided by a 
decrease in the work day. The remainder of the 
time required could be sliced off from various time
consuming activities of the adult. Some could be 
taken from the Ford, some from the movies, some 
from the lodge, some from gossip and possibly some, 
be it whispered, from the church. 

Nothing in these proposals implies that every
body can develop abilities for participation in in
tellectual and a!sthetic interests at their higher levels, 
nor that everybody will devote the same amount 
of time. as everybody else to them. Nor is there a 
parallel impliCation as to civic interests. The world 
will doubtless always contain many people devoid 
of any high capacities for the practice of citizen
ship, or for the appreciation of art, literature or 
science. They will be entitled to their movies, their 
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story magazines; their lodges, their poolrooms, their 
joyrides, and the like. These things are of course 
good, in 'season, for. other people as well. 

These proposals for the abolition of prevailing 
work, citizenship and educational conceptions, the 
substitution for them of conceptions recog~izing 
present-day needs and opportunities, and the conse
quent reorganization of the uses made of our twenty
four hours a day imply a revolutionary transforma.: 
tion of the outlook and the interests of the common 
man. Anyone who does not believe in miracles will 
recognize the stupendous difficulties of such a trans
formation. Present traditions, attitudes and interests 
perpetuate themselves and thus render very prob
lematical any marked developments in the opposite 
direction, certainly for a long time to come. Let us 
identify some of the major problems involved in the 
undertaking, and,so far as possible, the type of 
methods whereby they might be attacked. 

Accredited institutions, including the school, the 
church, the press and the political party, can be 
relied on only to a limited extent for assistance in 
this undertaking. In the main, these institutions must 
reflect the given attitudes and interests of their con
stituencies, though if their operating personnel
teachers, clergy, journalists, politicians-should be' 
captivated by the vision of a social order constructed 
along the lines indicated, they could do much to lead 
their constituencies in its direction. My opinion, 
however, is that our main reliance must be place4 
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on other agencies, ones called into being for this 
express purpose and concentrating on the tasks in
volved in its attainment. 

Some specifications for such agencies will be of
fered in later chapters. Here we want rather to ex
plore the more crucial problems they will f~ce and 
the resources that may be available for coping with 
them. In so doing let us concentrate on our special 
citizenship problems, and consider other develop
mental problems of the adult only as they affect 
those problems. 

It doubdess will not be very illuminating to state. 
that the central problems are of a psychological 
character. But we can narrow down the. statement 
and assert that our most crucial problems will be 
pedagogical ones. In more specific terms still, these 
problems will be the ones involved in making the 
civic environment real and interesting to the citi
zen. He must be helped to visualize the social, eco
nomic and political relationships in which he is en
meshed and that largely make him what he is. He 
must be taught to see the unseen, as it were, for 
social relationships are of that character. 

This will be a task of no litde difficulty. But I 
believe pedagogical methods are available whereby 
it may be accomplished. For one thing, these rela
tionships may be dramatized for the citizen, or ex
pounded in terms of the persons, the actors, taking 
part in them. Thecase-.nethod 1)£ teaching ueVel
oped by the lawyers can be applied here, just as 
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it is being applied by the schools in social science 
instruction. Abundant case materials for this pur
pose, interesting and even exciting in character, can 
be procured with little difficulty. Then the movie can 
be utilized also in dramatizing social relationships, 
and in rendering visible conditions spatially and even 
temporally remote from the learner. Legitimate 
drama can be employed for the same purpose. Local 
problems in turn can be made real and vital through 
direct observation of the conditions that embody 
them. All these conditions, relations and problems 
can be expressed in terms of the experiences, the 
needs, the ambitions of the learner himself or of 
other human beings like him, including his own as
sociates. By such pedagogical devices the civic en
vironment can be made real to the citizen. Sufficient 
time, patience and ingenuity devoted to the task 
should make it a feasible one. 

But the problems thus made real must be studied 
and in some measure mastered by the citizen, if he 
is to cope with them intelligently. If his interest 
therein has already been aroused by methods such 
as those indicated, the task here will be to supply 
him necessary helps in his study of them. Yet it is 
important not to deaden, but to enhance, his interest 
by adapting the methods of .st'udy to his tastes and 
capacities. Two prime, requisites to the solution of 
this problem may be suggested. Group study is one 
of them; qualified leadership, the other. 

Group study is necessary, because the interplay 
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and clash of face-to-face discussion is far more 
interesting to the majority of people than the pe
rusal of printed documents. Under skilled leadership 
such discussion can. be as interesting, within its limits, 
as any other type of activity. Moreover, face-to
face discussion furnishes an indispensable condition 
to the stimulation and development of independent 
thought by the student. That condition, briefly put, 
is talk by the student himself. No one perhaps ever 
follows out a complicated line of thought to its 
logical conclusion except under the stimulus of 
communicating it to some one else. This makes 
painstaking formulation of the given ideas neces
sary, and in this process they are more or less 
clarified, elaborated and systematized. Moreover, 
the challenge of others' comments and criticisms pro
vides a necessary stimulus to the testing of one's 
ideas, the examination of their implications and the 
correction of their inconsistencies. These, of course, 
are not unsubstantiated speculations, for every live 
teacher in school or out has verified them in his 
own experience. 

The main point is that abundant opportunity must 
be provided the citizen to talk and be talked to 
about his problems. An indispensable part of this 
opportunity can be provided only by relatively small 
groups, for only they give opportunities for enough 
talk of this character. Larger meetings have their 
place, of course, but without the small groups in ad
dition, they cannot accomplish very much. Here, if 
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I mistake not, the limitations of the stump, the plat
form, the pulpit and the radio are partially indi
cated. The small discussion group is an indispen
sable complement thereto; or, better stated, those 
agencies will function as more or less valuable sup
plements to the discussion group, when the latter 
comes into its own. 

The interest thus aroused should suffice to moti. 
vate the necessary reading on the part of the learner, 
the amount required to supply background and bal
last to the group discussion. By virtue of this fea
ture, discussion groups would be in the nature of 
classes, but not of the disciplined, regimented sort 
so common in our schools. And the fact that these 
groups would be voluntary in character should serve 
to check any tendencies there might be toward 
authoritarian direction and instruction thereof. 

The success attained by such groups will depend 
largely on their leadership, assuming, as we may, 
that leadership will be necessary. The psychology 
of leadership has not been much developed as yet, 
and therefore only very general specifications as to 
the type of leaders required can be offered. Stating 
these in untechnical terms, we can say that one quali
fied for this work must thoroughly believe in it; 
realize the difficulties involved in inspiring citizens 
voluntarily to impose on themselves rigorous, sus
tained, systematic study of civic questions; be adept 
in making those problems real, vital and challenging 
to the citizen; skillful in identifying reliable evidence 
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on such problems and presenting fairly the conflict
ing interpretations thereof; and competent in steer
ing group discussion toward its proper objective. 
This objective, it may be added, is the clarification of 
problems, the examination of conflicting hypotheses 
and the formulation of such conclusions as may be 
warranted by the evidence. These qualifications are 
exacting ones, and it will doubtless always be more 
or less difficult to develop a sufficient number of 
leaders endowed with them. 

Any such undertaking will raise difficult peda
gogical problems. We can as yet hardly identify the 

. more significant of these problems, because they 
lie in a terra incognita still to be explored. It is most 
important, therefore, that a pedagogy of civic edu
cation for adults, as well as of adult education in" 
general, be developed. Research in its problems will 
necessarily include experiments with various tech
niques of civic and other phases of adult education. 
But case histories of citizens, competent, incompe
tent and indifferent, will furnish invaluable mate
rials for it. It will, of course, utilize all the appli
cable techniques of testing and statistical analysis 
that may be available, together with such phases of 
social and psychological theory as may also be appli
cable. Further specifications for this type of research 
need not here be suggested. 

Group study of the sort specified can be advan
tageously associated with activities of a different 
character. By combining it with the study and ap-
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preciation of science, literature, drama, music and 
the plastic arts, and wid). activities of a more "so
ciable" character, such as festivals, pageants, cele
brations and purely "social" occasions, its possible 
monotony would be relieved, friendliness encour
aged, cooperation fostered. This is one respect in 
which intellectual and resthetic interests will be re
lated to civic ones. The animating principle will be 
the correlation of these various interests in such a 
way as to enhance their appeal to the adult, and 
integrate them into a rational scheme of life. Here 
in all probability is a clue to the partial solution of 
the pedagogical problems involved in adult educa
tion. 

Then, too, the study of civic problems will be 
related, in practice, to the actual treatment of those 
problems. Inspection of local conditions, service on 
committees, and the selection of candidates for pub
lic office will all be based on the systematic study of 
social problems, and will at the same time add con
creteness and interest to such study. These more 
practical activities of the citizen .will require suit
abieinstitutional arrangements, and the latter will 
be related in an organic fashion to group organiza
tions for study purposes. Suggestions as to the na
ture of' these arrangements will be offered in due 
season. The point here is that the more "practical" 
activities of the citizen can be related to his study 
of civic questions in such a way as partially to solve 
the pedagogical p~oblems involved therein. 
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Before leaving the topic of discussion groups, 
it should be pointed out that these will furnish pow
erful and very necessary sanctions for resistance 
to irrational prejudices and biases current in the 
community. Group discussion of the sort specified 
will certainly lead to unconventional viewpoints and 
attitudes on public questions, and those avowing 
unorthodoxy in such matters will certainly be sub
ject to pressure by the conventional people in the 
interest of conformity to their ideas. Most people 
succumb to such pressure when they have to meet 
it as individuals. But, under our scheme, the discus
sion groups that produced unconventional individ
uals in civic matters would furnish them the sym
pathy and protection needed for expressing and 
giving practical effect to their opinions. 

In undertaking to foster civic activities of the 
sort here contemplated, the question will arise 
whether social pressure might be applied in secur
ing the cooperation of citizens not attracted through 
the intrinsic appeal of those activities. Various types 
of pressure might be utilized in this way. For one 
thing, an ethical sanction of good citizenship might 
be gradually developed. The good citizen as an 
ethical ideal might be made as appealing to the 
average man as is the ideal of the good father and 

" husband, or as the ideal of the good physician or 
the good teacher is to the members of the medical 
or the teaching profession. A species of social pres
tige might attach to hearty cooperation in the ac-
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tivities of the new citizenship. Shirking CIVIC re
sponsibilities might eventually be one of the thngs 
"that isn't done." A sort of stigma or disgrace might 
be visited on the citizen who remained ignorant of 
civic questions and refused to do his part in dealing 
with them. In fine, good citizenship, allowing for 
diverse capacities, might become an ethical norm, 
a requisite of respectability, even though it sanc
tioned unconventional opinions and attitudes on the 
substantive questions of citizenship. Pressure of 
.these sorts is now applied to secure conformity 
in dress, manners and almost every other phase of 
human behavior. Can the same sorts of pressure 
be applied in behalf of good citizenship? Or will 
the only effective motivation lie in the appeal of 
civic interests themselves, as these are interpreted 
in terms of the experiences and needs of the citizen? 
I am in doubt as to these questions. I am inclined 
to think, however, that judicious use of social pres
sures for this purpose might have fruitful results; 
but that the main .reliance must be placed on the in
trinsic appeal of civic interests in themselves. Ob
viously, pressures of this sort could be applied only 
after the movement toward the new citizenship had 
partially established itself and acquired some meas
ure of prestige. 

The movement itself will undoubtdly have to re
sist just such pressures, as it will go counter to many 
prejudices, many vested interests, backed by sanc
tions of this character. It will in all probability 
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have to battle for its autonomy, its freedom from 
control by accredited social institutions. The powers 
that be will sense the threat it implies, the chal
lenge to their rule which it will offer; Their opposi
tion together with the pressures applied by the con
ventional people generally will make the beginnings 
of the movement especially difficult, for they will 
thus tend to frighten away from it at first all save 
those who have the intelligence to recognize its sig
nificance, and the courage to ally themselves with it 
in the face of group hostility. 

But independence of external control and resis
tiveness to hostile criticism are indispensable condi
tions of ultimate success, and compromise on these 
essentials would be fatal. Fortunately, the pioneers 
of the movement can appeal to our traditional free
dom of teaching,of discussion, of association, in 
their resistance to grossly repressive measures, 
whether by the state or by non-official groups up
holding the status quo. In that appeal they can count 
on the support of many besides themselves, ap.d 
thus, not unlikely, secure the freedom necessary to 
their efforts. 

The movement as it advances will face difficult 
problems of finance. The institutions essential to 
competent citizenship will require a large directing 
personnel, professional in character, whose services 
must he remunerated; possibly much material equip
ment that will be expensive; and considerable out
lays for various other services and facilities. Our 
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experience with popular education, community rec
reation, preventive medicine and other such under
takings raises serious doubts whether adequate 
funds can be raised among participants in the move
ment, in the form of donations, membership dues 
or fees for specific services. Public funds could not 
be drawn on until the movement became politically 
influential, and grave risks, perhaps too serious to be 
incurred, would attach to subventions from this 
source. rossessors of large fortunes able to pro
vide the necessary endowment might not be at
tracted by the idea, and, even if they were, depend
ence on this source might have something of a dead
ening effect on the spirit of the movement. Perhaps 
the movement might finance itself in the beginning 
from the offerings of its own members, some of 
whom would be people of means, and eventually 
appeal for _a. wider support without compromising 
its integrity. The financial history of the church 
and of social-work agencies indicates perhaps that 
the problems of finance will not be insoluble. 

Many of these problems will meet us again when 
the task of elaborating specifications for an articu
lated system of citizenship institutions is taken up. 

I can imagine that the suggestions offered in this 
chapter will provoke "reactions" the most various 
on the part of those best qualified to judge them. 
Biological determinists will doubtless put them down· 
as largely utopian in character. They will say that 
citizenship is determined far more by hereditary 
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capacities and limitations than by environmental in
fluences, and concede but litde value to a program 
emphasizing the importance of the latter. Cultural 
determinists, on the other hand, might very well 
wax enthusiastic over a program of this character, 
since, of course, they stress environmental as against 
hereditary influences in their theory of behavior. I 
myself happen to believe that hereditary and envi
ronmental influences are equally potent in behavior, 
and consequendy that neither great enthusiasm nor 
extreme skepticism toward such a program is justifi
able. 

But that itself is a debatable position, along with 
the others. There are of course many variants of 
these several positions, and still other positions 
could hardly be classified under anyone of them. 
All these positions are debatable in character, for 
the advocates of none such have succeeded in con
vincing their opponents of its correctness, and the 
latter are presumably as competent as they are them
selves to judge the issues involved. Scientifically re
garded, therefore, our program is of a hypothetical 
character. No one may say, dogmatically, just how 
sound or unsound it is. 

This means that, at the least, there is a chance of 
its offering some possibilities of civic improvement, 
and, at the most, very great possibilities in this di
rection. Only a thorough trial of the program itself 
can tell. But the stakes of success are so great that 
it would seem everyone devoted to the public wel-
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fare might agree to cooperate in giving it such a 
test. I myself offer it, not on the assumption that 
the citizen might become the dominant factor in so
cial control, but that he might become one of the 
dominant factors, along with professional politi
cians and special interests of the sort now in the 
saddle. 



CHAPTER VI 

THE POLITICAL SIGNIFICANCE OF 
SOCIAL WORK 

T HREE fairly distinct types of endeavor are 
. being directed to the improvement of fun

damental conditions affecting citizenship 
in this country. These are generally designated by 
the rubrics social work, adult education and com
munity organization. While their approaches to the 
problem are different, they are rather closely re
lated, and some activities could be classified under 
two or all three types. But I propose to take them 
up separately and attempt to appraise their con
tributions, actual and potential, to the development 
of good citizenship. I shall deal in the present chap
ter with social work, taking the term in a somewhat 
broader sense than is customary. 

No attempt will be made to trace the history of 
the social-work movement.1 Suffice it to say that, 
except for aid to dependent families and other less 
"constructive" phases of "social service," the most 
significant developments have occurred mainly in the 
past quarter -of a century. As a result, there are 

1 s. A. Queen's Social Work in tn, Lign' 01 History gives a 
seneral aec:ount of this development. 
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now organized efforts to solve in a practical sense 
almost all the major problems of the time. Popula
tion problems, labor problems, farm problems, hous
ing problems, public health problems, leisure-time 
problems, race problems, international problems, 
domestic political problems, and many others are 
thus under treatment at the present time. These 
efforts are variously local, regional and national 
in scope, and, as might be expected, differ widely 
as regards efficiency and results accomplished. But 
all together they represent substantial and in some 
cases far-reaching contributions to the solution of 
problems with which they have been concerned. 

Social-work agencies are usually established 
through the initiative of a few individuals. The 
prime movers may be professional social workers, or 
outsiders engaged in other pursuits who believe 
in the social-work technique. An agency must, as a 
rule, have considerable funds if it is to accomplish 
anything of importance. These are usually supplied 
by members .in the form of dues, or by members 
or outsiders as outright contributions. Recently the 
community-chest method of financing social-work 
agencies in local communities has come into vogue. 
In any case .financial support must be appealed for 
in one way or another, as unsolicited contributions 
furnish only a small fraction of the funds required. 
All together an enormous amount of money is now 
devoted to this type of activity. Most of this comes, 
necessarily, from wealthy or well-to-do individuals, 
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living or dead, the latter making 'posthumous con
tributions in the form of endowmentt to particular 
agencies, or of foundations which mayor may not 
be restricted to the promotion of specific causes 
deemed worthy. The more important agencies are. 
usually though not always incorporated, and have 
constitutions and by-laws governing election of of
ficers, appointment of committees, t:ngagement of 
the staff, formulation of policies, and accounting for 
funds. 

The term social work has been applied in .the 
past to a great variety of services, actual or alleged, 
and characterized by all degrees of expertness or 
inexpertness .. An attempt is now being made to 
standardize the meaning of the term and restrict 
it to services that are genuine and at the same time 
of a truly expert character. The standardizers, 
however, are not yet agreed as to the sorts of serv
ices and degrees of expertness to be designated by 
this term. For that reason discussion of the subject 
here must be somewhat general and provisional in 
character. 

The methods of social-work agencies are largely 
determined by the specific objects in view. Organiza
tions like the National Child Labor Committee and 
the National Housing Association are chiefly en
gaged in promoting the enactment and enforcement 
of legislation. The American Public Health Associa
tion, on the other hand, is primarily concerned in 
the standardization of public health work, and in 
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the adoption of standards formulated through its 
efforts; Other agencies experiment with playgrounds, 
neighborhood centers, visiting teachers and the like 
in order to find workable solutions of the problems 
under consideration i and, when these are found, 
urge their adoption by governmental or other agen
cies having the financial resources and the adminis
trative machinery to apply them generally. Still 
other agencies, such as the family welfare society 
and the privately endowed hospital, often depend 
entirely on non-official sources for cooperation in 
achieving their objects. Many other types of pro
cedure could be mentioned. 

Despite these diversities, the activities of the va
rious social-work agencies have many features in 
common and are animated by much the same spirit. 
The motives are generally social or humanitarian 
in character. Efforts are planned and directed in 
what is conceived to be the interest of the commu
nity at large or of underprivileged elements tht:rein. 
While social workers are perhaps not less self-seek
ing than other people, their efforts are primarily di
rected to the welfare of other groups than them
selves. In this they are of course not unlike teachers, 
physicians and clergymen imbued with the profes
sional spirit proper to their callings. 

A procedure common to all social-work agencies 
of the better type is painstaking investigation of 
their problems. This includes the collation of avail
able information, and the collection of fresh data 
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necessary to the elucidation of the problems in 
hand. They often undertake experiments to test hy
potheses not susceptible of verification otherwise. 
In recent years, for instance, there has been much 
experimenting with health clinics, and with various 
"constructive" uses of leisure time. The more scien
tifically minded recognize, of course, that any new 
type of social effort is experimental in character, 
whether or no regarded as such by its initiators. 

These investigations are usually not of a "theo
retical" nature. They are designed to elucidate so
called practical problems, and to find solutions for 
them. There is litde active interest, as a rule, in the 
more theoretical problems bound up with the prac
tical ones, such, for instance, as those in which a 
sociologist or economist would be interested. This 
restriction of investigational activities has its ad
vantages, but, obviously, its disadvantages as well. 
There is a tendency among social workers, how
ever, to ground themselves more thoroughly in the 
scientific disciplines bearing on their efforts, and to 
utilize the results of those sciences in their own spe
cial investigations. 

Social-work agencies also commonly engage in 
educational activities designed to develop public sen
timent favorable to their programs. The nature of 
these activities, like other phases of their effort, is 
necessarily affected by the particular objects to be 
achieved. Where a law is to be enacted, educational 
efforts will be directed to the public at large, or to 
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the section of it likely to be sympathetic and at 
the same time influential with the legislative body 
considering the matter. In promoting the use of a 
health center, on the other hand, such efforts are 
largely directed to the poorer and more ignorant 
elements of the community for whom the center 
is primarily maintained. Always attention must be 
given to the problem of financial support, except in 
the case of agencies adequately financed by endow
ments; and this involves special educational efforts 
directed to possible members or contributors. The 
community chest assumes this burden for member 
societies, where this method of financing is in op
eration. 

All available media are utilized in these educa
tional activities. Books, journals, pamphlets, leaflets, 
press releases, posters, circular letters, lectures, con
ferences, mass meetings and talks on the radio are 
thus utilized. 

Beyond these investigational and educational ac
tivities, the procedures of the various agencies ex
hibit diverse types, due to the differences in their 
objectives and the final measures requisite to their 
attainment. Agencies working for legislation must 
bring pressure to bear on legislators and politicians, 
which is done both by the preparatory publicity and 
by a species of lobbying not unlike that employed 
by special-interest groups promoting legislative pro
grams. Social-work agencies also often attempt, 
sometimes with success, to secure recognition of their 
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proposals in political platforms: These semi-P9litical 
objects may be promoted directly through confer
ences with legislative and platform committees, or 
through the mediation of such organizations as the 
General Federation of Women's Clubs or the Na
tional Congress of Parents and Teachers. The more 
direct efforts, while conducted by staff members ot 
special representatives of the given agency, are often 
ably seconded by its members who write or other
wise bring pressure to bear on those whom it is 
desired to influence. Some organizations have par
ticipated actively in political campaigns for the pur
pose of promoting the election of candidates sym
pathetic to their proposals. The Citizens' Union of 
New York City and voters' leagues in other cities 
have done this, and the Anti-Saloon League, whether 
or no it be regarded as a social-work agency, has 
made extensive use .of the same tactics. The polit
ical activities of such agencies are usually not of 
a partisan character. 

Agencies interested in legislation are also inter
ested in law enforcement. Promotion of efficiency . 
in the latter involves the study of administrative 
practices, consultation with officials regarding their 
improvement and, where necessary, publicity cam
paigns in favor of better enforcement, or even for 
the removal of officials deemed to be disqualified 

.. for their responsibilities. Reforms of administrative 
machinery are often promoted with the same object 
in view. 
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Agencies whose work is not so closely bound up 
with the enactment and enforcement of law natu
rally employ different methods in the final stages of 
their activities. For example, family welfare socie
ties minister directly to their "clients"; anti-tuber
culosis associations establish clinics and instruct the 
public in preventive measures; and playground as
sociations assist in the organization of play activi
ties and securing the necessary facilities for them. 

Finally, social-work agencies cooperate in the pro
motion of common objects. They unite in supporting 
needed state legislation, in establishing new agencies 
for the treatment of neglected problems, and in 
holding conferences for interchange of ideas. Closely 
articulated action by agencies dealing with related 
problems is a normal procedure in this field. Defi
nite machinery for such purposes is established as the 
need arises. Of course, cooperation in this as in any 
other field is far from perfect. . 

The achievements of a few agencies employing 
these methods may be summarized in order to illus

. trate the significance of the general movement, and 
prepare the way for a tentative evaluation of it 
later on. 

The American Birth Control League furnishes 
our first illustration. The League is a newcomer in 
the field of social work and as yet it can show but 
few tangible results of its efforts. Its work, how
ever, is most promising from the standpoint of 
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those who believe in birth control as one approach 
to the treatment of population problems.1 

The Clinical Research Department of the League con~ 
stantly endeavors to develop better contraceptive methods 
that are safe, effective and adaptable to everyone. Educa
tional efforts consist of lectures and debates before any or
ganization that can be reached; distribution of quantities of 
literature to lists, either sent in or compiled by the League; 
and international conferences at which scientists from all 
over the ·world discuss problems of birth control in their 
various aspects. The League has introduced bills in a number 
of state legislatures embodying needed amendments of laws 
on birth control, but as yet has been unable to secure action 
on any of these measures. It has also attempted, but unsuc
cessfully, to have the federal law amended. It has not at
tempted to have a birth~control plank. included in the plat
form of any political party, believing the time is not yet ripe 
for that step. 

The obstacles encountered in the work. of the League are 
extreme conservatism, and active opposition by a certain 
powerful religious denomination. That body has succeeded 
in blocking legislation, and bringing pressure to bear in vari
ous places where meetings were to be held, so that these had 
to be called off. It has also worked inside the medical profes
sion to prevent discussion of contraception before medical 
groups, and opposed endorsements by any medical society of 
proposed legislation amending state laws. 

Despite these obstacles, the President of the League claims 
that there is a better understanding allover the country of 
what birth control means and what it will do toward check.
ing the reproduction of the unfit. Moreover, the League has 

1 The summary of it. activities is a~apted from a private letter 
by Mrs. Margaret Saoger, Presideot of the League.' 
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on its lists the names of many well-Irnown practitioners to 
whom it can refer patients whose own doctors have refused 
to help them. It may be added:a that the growing interest 
in birth control and the growing practice of it among all 
classes of people (as revealed by declining birth rates) in
dicate that the League's claims of accomplishment are not 
exaggerated ones. The developments noted are not of course 
due entirely to the League's activities. 

The next illustration will be the National Child 
Labor Committee, which has now been in existence 
about a quarter of a century .. 

The change that public opinion on child labor has under
gone since the organization of the Committee may best be 
expressed by a brief outline of comparison between state child 
labor and compulsory school attendance standards of 1904, 

the year of the organization of the Committee, and those of 
two decades later: 

1904 
States 

. 13 Fourteen year limit for factory work 
I Eight hour day under 16 in factories 
8 Night work prohibited under 16 in factories 

34 Compulsory school attendance law 
1900 Census, Children in Commerce and Industry, 

1924 
States 

46 

36 
43 
48 

ages 10 to 15 688.207 
1920 Census, Children in Commerce and Industry, 

10 to IS 413.549 

I Mrs. Sanger is not responsible for thi~ observation. 
8 This account is taken. with only minor adaptations. from a 

"Condensed Statement of Work of National Child Labor Com
mittee, Past, Present, and Future," issued by the Committee in 
1927. 
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The records of the National Child Labor Committee show 
the important part it played in effecting legislation which re
sulted in raising these state standards. 

From the very first the Committee undertook to do its work 
along three lines-investigation, public education and legis
lation. First, investigations were made to learn the facts. 
Second, public education was carried on to set the facts be
fore the people. Third, legislation was secured as a result of 
public opinion. 

Year after year representatives of the Committee were in 
attendance at legislative sessions of many states giving infor
mation, aiding in the local campaigns, advising, attending 
committee hearings and sometimes aiding in drafting and re
vising laws-doing in fact everything possible to secure for 
children adequate protection from harmful employment. 

The Committee's attention was at first focused largely 
on children employed in mines, glass factories and textile 
mills. The evils incident to this use of children were the most 
spectacular and believed to be the most serious. 

In mines the sore spot was Pennsylvania. Of the 24,000 

children 10-15 years of age employed in mines in the United 
States, 14,000 were employed in Pennsylvania. The Commit
tee estimated that 12,000 of the 14,000 were under 14 years 
of age. 

The employment of children at night was the most seri
ous aspect of their use by glass factories. In four states, New 
Jersey, Pennsylvania, West Virginia and Indiana, 3,500 
under 16 were working in glass factories-the majority of 
them at night. 

The worst forms of child labor in the textile industry 
were found in the Southern States. The Committee estimated 
that 60,000 children between 6 and 16 years of age were 
employed in Southern cotton mills, 34 states did not pro
hibit the labor of children under 14, and 10,000 below that 
age worked in these states. 
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Changes came slowly. After much agitation, children un

der 16 years of age were excluded by law from mines in 
Pennsylvania in 1911, in Ohio in 1913, in Indiana in 1921, 
in Illinois in 1917 and in West Virginia in 1919. 

Children under 16 years of age were excluded from em
ployment in glass factories in New Jersey in 1911, in Penn
sylvania in 1915 and in West Virginia in 1919. 

Children under 14 years of age were prohibited from work 
in cotton mills in Georgia in 1914 (with poverty exemp
tions from 12 to 14), in Alabama and South Carolina in 
1916 and in North Carolina in 1919. Children under 16 
years of age were prohibited from working more than 8 
hours a day in the cotton mills in Alabama in 1919. Georgia 
and North Carolina still have a Io-hour day and South 
Carolina has no regulation as to hours of employment during 
the day. Children under 16 years of age were prohibited 
from working at night in the cotton mills in Alabama in 
1907, in South Carolina in 1911 and in North Carolina in 
.1913. Georgia still allows children 14% to 16 years of age 
to work at night in cotton mills. 

The National Child Labor Committee had not been work
ing many. years before it became evident that some sort of 
uniformity in standards was desirable if all children were 
to have even an approximately equal opportunity. In view 
of this it prepared for the Commission on Uniform Laws 
of the American Bar Association a uniform child labor law 
which was adopted and published by the Bar Association in 
1911 and also published by the Committee. 

Gradually the Committee began to give consideration to 
the employment of children in places other than in mines, 
glass factories and textile mills. It investigated street trad
ing, night messenger service, homework, cannery work and 
agricultural work by children. In this wider field it soon be
came evident that intelligent action could not be taken in 
attempting to solve the child labor problems without giving 
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consideration to kindred subjects--education, health, recrea
tion, and juvenile court legislation. 

At the invitation of interested persons in the· different 
states the Committee made investigations and published re
ports of its studies on Child Welfare in Oklahoma, 1917; 
Child Welfare in North Carolina, 1918; Child Welfare in 
Alabama, 1918; Child Welfare in Kentucky, 1919. 

Other studies of the Committee include Child Welfare 
in Tennessee, 1920; Rural Child Welfare in West Virginia, 
1922; Child Labor in the Sugar Beet Fields of Michigan, 
1923; Children Working in the Sugar Beet Fields of" the 
North Platte Valley ~f Nebraska, 1924; Cleveland School 
Children Who Sell on the Streets, published by the Ohio 
Consumers' League in 1924; a study of tenement home
work in New York City made in 1924 in ·cooperation with 
the New York Commission to Examine Laws Relating to 
the Welfare of Children; and Child Labor Among Cotton 
Growers of Texas, 1924. 

Early in its history the Committee was led by experience 
to the belief that the National Government had a distinct 
responsibility in this field. It successfully urged upon Con
gress a study "On Conditions of Women and Child Wage 
Earners in the United States," which was made and pub
lished. (Document 645, 61st Congress, 191I). 

As early as 1907 it began to urge the establishment of 
some sort of Federal" Bureau devoted to children. In 1912 
the Children's Bureau was established. 

The Committee became convinced by its first ten years 
"of endeavor within the states of the need for a Federal 
Child Labor Law to establish uniform minimum standards. 
It supported the First Federal Child Labor bill, known as 
the Commerce Child Labor Law, which was passed Sep-

• temher I, 1916, and which was declared unconstitutional 
June 3, 1918. Continuing in its belief that Federal regula
tion of the employment of children was needed, the N a-
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tional Child Labor Committee gave its active support to 
the Second Child Labor Bill, which was passed February 
24, 1919, and which also was declared unconstitutional May 
15, 1922. 

In 1924-5 the Committee was associated with other na
tional organizations in support of the proposed Child Labor 
Amendment to the Federal Constitution which was passed 
by Congress, but so far has been ratified by only 5 states. 

In the last two years, the Committee has focused its at
tention on four problems: (I) It has continued its agri
cultural studies, and published two volumes on agricultural 
child labor in Colorado, and a brief report on Denver and 
Farm Labor Families. (2) It has studied the enforcement 
of child labor laws in local communities '(Virginia, Ken
tucky and Missouri), publishing reports thereof. (3) It has 
conducted local campaigns for state legislation, preparing 
special publications for local use. (4) It has conducted a 
general information service, publishing special pamphlets, 
bibliographies, etc. 

The Committee does not claim credit for all the 
achievements itemized in this summary. Abolition 
of harmful child labor has been a' popular cause, 
owing to general interest in child welfare; and, con
sequently, many organizations: have cooperated in 
the Committee's work. These include federations 
of women's clubs and numerous other agencies not 
engaged in social work as we have characterized it .. 
But the Child Labor Committee has led in the move
ment and may properly claim a large share of the 
credit for its results. 

The National Committee for Mental Hygiene 
applies the social-work technique to problems of 
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a different sort. A summary of progress in this field 
will indicate the methods and results of its activ
ity! 

Ten years ago there was a discouraging lack: of public 
interest in even the humanitarian care of those ill from 
nervous and mental diseases. Such information as was cur
rent among the general public as to the causes of these 
diseases, their nature and course was largely misinforma
tion; students were allowed to graduate from medical schools 
with practically no knowledge of and no interest in psy
chiatry; the early manifestations of these diseases were en
tirely unrecognized; to be cared for even in an asylum a 
patient must needs be "dangerously mad"; the relationship 
between the early manifestations of nervous and mental dis
orders, delinquency, dependency and general social ineffi
ciency was scarcely even suspected by leaders in the profes
sional groups dealing with these problems; annually, meet
ings were held by national bodies which discussed various 
social problems, but with little understanding or realization 
of the importance of the personal equation. 

Today asylums are becoming hospitals; names are changed 
-from "State Insane Asylum" to "State Hospital for Men
tal Diseases"; from "State Board of Insanity" to "State 
Commission for Mental Hygiene" (and these changes are 
not merely changes in name). The State of Connecticut has 
established a Division of Mental Hygiene in its Depart
ment of Health, and other States are planning to do so. 
The City of Newark: has a Bureau of Mental Hygiene, and 
other cities will soon have such bureaus. Through changes 
in State laws, voluntary and temporary care, observation, 
emergency care and hospital facilities are being made more 

4 From Beers, Clifford W .. The Mental Hygiene MD'IIement, 
pp. sso-sss; reprinted from the revised edition of A Mind Thai 
FDund Itself (19ZS), by the same author. 
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accessible. Out-patient departments and mental hygiene 
clinics are being organized and extended so that expert local 
facilities may be at the service of the community. Care and 
treatment in many hospitals have improved and the number 
who annually recover from mental illness increases. More 
attention is being focused upon the early manifestations of 
mental illness; and the relationship between these early con
ditions and delinquency, dependency and social maladjust
ment generally are now recognized. With this recognition 
has come the establishment of psychiatric clinics in juvenile 
courts and the extension of these clinics to adult courts. 
Furthermore, similar clinics are being established in prisons 
and reformatories. Many States which had no special insti
tutions for the feebleminded have established them, and 
soon all States will have such institutions. Organizations 
dealing with delinquent and dependent children, instead 
of planning, in a blind sort of way, for placing out children, 
are seeking to understand the special mental disabilities and 
aptitudes of children. Universities and colleges, reflecting 
student interest, are forming courses in mental hygiene; and 
normal schools are organizing courses in the mental hygiene 
of childhood. Collections of books and pamphlets on mental 
hygiene have been made and are now accessible to the public. 
Statistics on mental disease have been made uniform in this 
country and' similar work is being done with reference to 
mental deficiency. Schools of social work are giving instruc
tion in mental hygiene and in the two largest schools of the 
country a course in mental hygiene is required for gradua
tion. A permanent Division of Mental Hygiene has been 
established by the National Conference of Social Work and 
the meetings of this division are among those which attract 
the largest audiences at the Conference. Social agencies deal
ing with various aspects of human problems have felt the 
need not only of workers with some knowledge of mental 
hygiene, but of workers with very special knowledge and, to 
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supply these, courses for the training of psychiatric social 
workers have been established. Industry has become inter
ested and special researches have been undertaken by such 
organizations as the New York Engineering Foundation, and 
a national federation for the study of industrial personnel 
has been organized, of which The National 'Committee for 
Mental Hygiene is a member. This interest that has per
meated various fields of activity has reacted upon the medical 
schools and is bringing about more adequate teaching of 
psychiatry and the development of clinics; and, in turn, has 
led to a definite plan, now being put into effect, of endow
ing chairs of psychiatry in medical schools and providing 
adequate teaching facilities . 

.societies for Mental Hygiene, affiliated with the National 
Committee, have been organized in tw~ty States, plans for 
organizing them in six other States are now under way, and 
groups interested in plans for O'I'ganizing such societies exist 
in a number of other State.s. .'. '. Leading citizens in the 
various States, appreciating the need for organized mental 
hygiene work, willingly serve as members of the directorates 
of these societies. It is evident that in time all States will 
have such indispensabie social agencies, or their equivalent, 
at work within their borders. Owing to the difficulty of 
securing adequate funds for the proper development of their 
J1ioneer work, some of the State Societies are not yet able to 
employ full-time medical directors or psychiatric social work
ers. But even these organizations are able to exert a helpful 
influence and through them persons in need of advice can 
usually be aided. Through those societies and committees 
which have been able to employ salaried workers, thousands 
of people, during the past few years, have been helped. 

Although this summary does not indicate explic
itly the role played by the National Committee in 
the mental hygiene movement, those acquainted with 
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its .history know that the Committee's influence has 
dominated it. Many other agencies have of course 
cooperated in the movement and share the credit 
for its results. 

The New York Bureau of Municipal Research 
furnishes our final illustration of social-work meth
ods and results. Its activity is local not national in 
scope, though it has had a nation-wide influence. 
It was established for the investigation of munic
ipal administration in New York City, and for the 
promotion of reforms shown thereby to be needed. 
The materials here presented are taken from 
Twenty Years 0/ Municipal Research, published by 
the Governmental Research Conference. 

Success attended the efforts of the new institution from 
its very start. Within a few years the New York bureau 
had made a very definite and beneficial impression upon the 
administrative affairs. During its first six years of existence, 
the bureau received in contributions $402,000, besides $268,-
000 for special purposes. Its small staff grew to almost fifty. 
The movement expressed itself, to a large extent, in finance 
administration; in a revision of the city's accounting and 
reporting methods; in the adoption of a budget that could be 
understood and through which expenditures could be con
trolled; in standardization of salaries and supplies, and in 
better protection to the city's trading credit through more 
prompt payment of bills. While in no wise striving for the 
spectacular, the work of the bureau in securing a $2,000,000 
annual increase of revenues through a reorganization of 
water collections, the recovering of $848,000 from street I'ail
ways for paving done between the rails at public expense, 
and the releasing of $10,000,000 for reduction of taxes in 
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1912 by a reconcilement of the Comptroller's books and the 
various departmental books brought the activities of the new 
agency before the public in a decidedly favorable light. 

The bureau was the first institution in the United States 
to apply scientific methods of research to the problems of 
public administration with a view of effecting practical im
provements in government. It made the first general surveys 
in municipal, state and federal administration; and among its 
many important studies was the survey which resulted in the 
first centralized public agency to deal with the health of 
children-the Bureau of Child Hygiene of the New York 
City Health Department. The bureau blazed the trail for 
public budget systems in this country both from the stand
point of public education and budget technique. It developed 
standards of civil service administration, public purchas
ing and government accounting, and introduced unit costs 
and objective tests of administrative efficiency in govern
ment. 

The Bureau of Municipal Research and the Institute (an 
agency maintained by the Bureau) have prepared not less 
than 4,600 reports of varying degrees of importance since 
19oti. Some 1,300 full time and part time students have 
matriculated for its work:, many of whom are now in pub
lic service, and 125 major field studies and surveys have been 
undertaken in addition to many more individual visits to 
city, county and state governments in connection with special 
research projects. 

During the last ten years practically all of the survey 
work of the Bureau has been undertaken at the request of 
governors, legislative committees, mayors, and other official 
agencies. 

The same pamphlet describes as follows the 
methods employed by bureaus of municipal research 
generally: 
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The question is often asked: how do the bureaus get their 

recommendations acted upon? Does not such, work arouse 
the antagonism of public officials? The bureaus are, of 
course, unofficial bodies. In a final test they have no means 
of accomplishing their ends other than the force of public 
opinion. But this test is seldom necessary for the bureaus 
are not fault-finding bodies. They do not go snooping about 
at random to see 'if they can uncover graft or inefficiency. In 
place of "mud-throwing" the bureaus offer critical study and 
constructive suggestion. In practically every city they have 
been able to establish a 'reputation for fairness and have won 
the confidence and respect of public officers. Indeed, a great 
deal of the work is undertaken at the request of the officials 
themselves. When a study is completed, a report is made to 
the proper authorities and every opportunity given to the 
official concerned to bring about the proposed changes or 
improvements. 

The bureaus strive for close harmony and cooperation in 
all things, for they realize that the forcing of a reform 
upon a stubborn or unfriendly official may seriously militate 
against their own future usefulness. To the credit of the 
bureaus, however, it must be said that they are ready and 
courageous enough to risk their all when the taking of a 
militant attitude is the only conceivable way of securing a 
much needed improvement or change. Early in its life the 
New York: bureau threw its full power into the establishment 
of the principle that the majority has no right to impose 
wasteful and incompetent government upon the minority, 
and upon this principle furnished Governor Hughes with 
sufficient evidence of waste and incompetence in the admin
istration of Borough President Ahern as to cause that offi
cial's removal. By the same token the Chicago bureau of 
public efficiency laid its case before the bar of public opinion 
when the treasurer of Cook County refused the bureau access 
to his office and records. The issuance of a publication deal-
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ing with the situation, entitled "A Plea for Publicity in the 
Office of the County Treasurer," caused the treasurer to 
change his mind and to facilitate in every way the investiga
tion at hand. Not long ago the Duluth organization, failing 
in all harmonious efforts to check an obvious extravagance, 
was forced into the public press with full page advertise
ments--and won its point. But the customary procedure is 
to secure the adoption of its work without resort to "fire
w!lrks" or undue controversy. 

Since the establishment of the New York Bureau 
similar agencies have been established in over forty 
cities, besides three or four bureaus for state re
search, and the Institute for Government Research 
at Washington, D. C., primarily concerned with 
problems of the national government. Agencies in 
foreign countries have also been patterned after the 
New York Bureau. Some of the municipal bureaus· 
have been remarkably successful, and indeed have 
worked radical transformations in the financial and 
administrative practices of local governments in 
their communities. 

These are impressive showings. A systematic ex
position of the achievements of social-work agencies 
generally would be still more impressive. Such re
sults achieved in so short a time may well excite 
enthusiasm over the social-work technique and the 
possibilities of its further application. The future 
may show that these possibilities are tnJly revolu
tionary in character. 

What is the significance 01 This remarkaole move
ment for problems of citizenship? Does it provide 
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the citizen a medium whereby he might become a 
dominant factor in public affairs? What are its limi
tations, considered as a contribution to the develop
ment· of responsible government? A consideration 
of these questions, though necessarily somewhat 
speculative in character at this stage of the move
ment, should be helpful in the further investigation 
of the citizen's problems. 

We can start by saying that social workers are 
themselves citizens in a special sense. They may be 
considered professional citizens, as may also, though 
in a different sense, professional politicians and pub
lic officials. Social workers have indeed multiplied 
and flourished partly because politicians and of
ficials proved themselves. not altogether satisfac
tory as professional citizens. They have provided 
a sort of representation for elements of the public 
and for public interests that political parties and 
governmental agencies could not or would not ade
quately represent. In doing that they have modified 
the policies and practices of these political represen
tatives of the public. In effect they are building up a 
great institution of public service which may eventu
ally be·as influential in public affairs as the political 
party itself. It seems indeed quite possible that a 
hundred years hence the rise and growth of social 
work in the United States will be adjudged as sig
nificant a development in our institutions of social 
control as was the development of political parties 
during the last century. 
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But, like the political party, social-work agencies 
labor under circumstances that set more or less def
inite boundaries to their field of service. Exposition 
of these limitations will serve to indicate 'phases of 
civic activity which: other agencies are better quali
fied to direct, and perhaps assist social workers bet
ter to define their field of service and even, to some 
extent, overcome the limitations themselves. 

As already suggested, social-work agencies enlist 
the cooperation of citizens having certain distin
guishing qualifications, and constituting but a small 
fraction of the entire citizen body. These qualifica
tions are, first, a relatively keen interest in public 
questions, especially those under treatment by the 
given agency; and, second, the possession of suffi
cient wealth to permit financial' support of such 
agencies, in the form of contributions or member
ship dues. Persons otherwise influential are eagerly 
sought as members by the social-work agency, but 
these are found among citizens having the two qual
ifications specified. 

Under the community-chest method of financing, 
a relatively l!lrge percentage of citizens cooperate 
by contributing to the support of local agencies, but 
many of these do so because of the tremendous pres
sure applied in the chest campaign, not because of a 
genuine interest in the work of those agencies. In 
any case the prime motive of appeals for wider citi
zen cooperation" is generally a financial one, as any
body will recognize who is an object of such solicita-
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tion by mail or otherwise. This is necessarily so, 
because the service of the social-work agency is di
rectly proportionate, quantitatively regarded, to the 
size of its budget, while direct citizen cooperation 
in its work is either of subordinate importance, in 
the achievement of its objects, or, if not, it may usu
ally be enlisted through the judicious expenditu;e 
of funds for the purpose. 

These conditions limit in various ways the nature 
and scope of social-work activities. For one thing, 
the educational phases thereof do not affect, except 
indirectly and remotely, the great mass of citizens, 
and contribute but little, relatively speaking, to the 
further education of those whom they do reach. 
There are of course many exceptions to this rule, 
but it may be safely asserted that the number of 
people whose civic attitudes and interest are funda
mentally modified by the educational activities of 
social-work agencies is relatively small. 

This is partly because their prime interest in their 
supporters concerns their financial cooperation, not 
their civic development. And enlistment of their 
financial support is normally secured by appealing 
to their attitudes and interests as given, which all 
too often are of a sentimental nature, not grounded 
on a thorough understanding of the questions at 
issue. It is also partly due to the educational pro
cedures employed by those agencies. These, as al
ready noted, emphasize printed communications, and 
"meetings" of an occasional nature. Social agencies 
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00 not foster, save in exceptional cases, the c'on
tinuous, progressive study of public questions, which 
alone can lead to any very adequate comprehension 
of them. More significant still, they do not promote 
such study by means of the discussion group. And 
the latter is indispensable to the cultivation of in
terest and understanding not of a dilettante, super
ficial character (save for the intellectually "elite") ; 
and indispensable, also, to the cultivation of inter
est and understanding of any sort on the part of 
the masses. In short, the social-work agency leaves 
the masses of citizens as it finds them, that is, iso
lated, indifferent, ineffective, so far as intelligent, 
active participation in civic interests is concerned.G 

It offers a citizenship institution only to a small mi
nority; and one that develops and utilizes the civic 
capacities of this minority only to a limited degree. 

Partly because of these deficiencies in educational 
procedures, and partly because the social worker is 
so dependent on well-to-do persons for financial sup
port, agencies attempting to deal with the underly': 
ing factors in unsatisfactory social conditions are 
generally unable to secure adequate funds for their 
work, while agencies whose work carries a simple, 
sentimental appeal are apt to be generously sup-

I Exceptions must of course be allowed for, as in the case of 
Bocial settlements engaged in educational activities of a civic 
character, or of health clinics and recreational agencies that 
must at least educate their constituencies to the point of accept
ing their Bervices. Some of the more significant exceptions will 
be considered in the next two chapters. 
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ported. For instance, service to crippled children or 
dependent families is quite adequately supported, 
as a rule, but not organized efforts to protect civil 
liberties or promote needed changes in the economic 
system. The great majority of contributors to social
work agencies are not prepared by training and ex
perience to appreciate the importance of the more 
constructive programs, while the wealthier contribu
tors are usually biased by their training and ex
perience against such programs, even when they 
understand something of their significance. These 
observations would require qualification to fit all 
cases, but they are valid as a general rule. The 
American Civil Liberties Union, The National Civil 
Service Reform League, The American Association 
for Labor Legislation and similar organizations are 
partial exceptions, but it is agencies of just this type 
that are unable to command adequate financial sup
port, and that, consequently, can meet only a small 
part of the need for their' services. 

Given the public to which the social worker must 
appeal, and the educational procedures available to 
him in dealing with it, his educational activities are 
inevitably propagandist in nature. The public at 
present can be reached most readily and effectively 
by propagandist methods, and social-work agencies 
are obliged to use them, for otherwise they could 
show but meager results for their activities and could 
appeal with only limited success for the funds upon 
which their existence depends. Discussion of public 
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questions on their merits,and patient training of 
the public itself to work out its own conclusions on 
these questions are necessarily slow processes which 
would appeal only to a small minority of persons 
who might support social-work agencies, and espe
cially of those who might do most in the way of 
financial support. Hence the propagandist character 
of the social worker's educational activities. These 
observations do not imply any unsoundness in the 
proposals thus advocated, nor any insincerity on the 
part of those engaged in such activities. Social 
workers are perhaps usually convinced of the sound
ness of what they say in print or on the platform. 
But the milieu in which they operate hardly fosters 
a wholly objective attitude on their part; and the 
necessity for quick results forces propagandist meth
ods upon them, even though these be not altogether 
to their taste. 

The necessity of using propagandist methods, to
gether with dependence on the wealthy for financial 
support, condemns social work to comparative im
potence so far as the treatment of social problems 
affected by powerful special interests is concerned. 
Fundamental changes in political and economic in
stitutions do not appeal to the wealthy, as. a rule, 
and money for propaganda in favor of such changes 
is hard to find. And money so spent is apt to be more 
than matched by money devoted to just the oppo
·site. In fine, when it comes to the more fundamental 
social problems, particularly those affected by pow"' 
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erful vested interests, . the social-work method is 
largely inapplicable or at least ineffective. The so
cial worker's propaganda for changes in the inter
est of disadvantaged groups or of the public at large 
is no match,.in such cases, for the propaganda that 
can be bought by the opposing interests. The de
feat suffered by the proposed child labor amendment, 
the limited success of the movement for sickness 
and other phases of social insurance, the very slow 
development of the merit system in the public serv
ice, and much similar evidence could be cited in sup
port of these assertions. 

These handicaps are becoming increasingly serious 
with the growing realization that propaganda is a 
purchasable commodity, and that the interests with 
most money for the purpose can generally dominate 
the settlement of the questions to which propaganda 
is directed. It is significant in this connection that the 
influence of social-work agencies dealing with funda
mental social and economic questions has declined 
since 1914, the period during which the regime of 
propaganda has been firmly established, and propa
ganda itself brought under the law of supply and 
demand, like any other marketable commodity. 

These considerations do not apply to the many 
social problems, some of them important ones, that 
are not particularly affected by powerful special in
terests, or that make a sufficiently wide popular ap
peal to permit successful opposition to such interests, 

. when affected thereby. Numerous health, leisure-
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time and child welfare problems, for instance, come 
under this category. We may anticipate that in the 
future social-work agencies will score their chief 
successes in dealing with problems'of this class. 

Problems of the other sort must be largely 
treated, under present conditions, by different meth
ods. The main line of attack will be education of 
a fundamental character, designed to develop the 
citizen's interest in and understanding of public 
questions, especially those affected by powerful spe
cial interests and at the same time not character
ized by a sentimental appeal. This education must 
for the most part rest on procedures different from 
those employed by the social worker. Serious, con
tinuous, progressive study of public questions, 
largely by means ofexpettly directed discussion 
groups, is the prime essential. If and when such 
study shall have become general, and created a dif
ferent sort of public from the present one,. the so
cial-work approach to the more basic social and 
economic questions will become feasible, provided 
it does not thereby become unnecessary. Adequate 
citizenship institutions, if they can be established, 
will probably obviate much of the need for social 
work as we know it. For under such institutions citi
zens will govern themselves, and will not need ex
ternal agencies to govern for them. But institutions 
approximating this ideal will not be established for 
a long time to come, if ever j and, even if or when 
they are, they will require professional experts to 
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direct them who have much the same qualifications 
as the better type of social worker today. Mean
while, in proportion as the public develops an in
terest in and understanding of its important prob
lems, social workers can successfully appeal for a 
wider support of their efforts to deal with such prob
lems j and the public will be qualified properly to 
discount the propaganda focused on those problems, 
whether by social workers or by their opponents. 
More and more, as this development continues, so· 
cial-work programs will win when they deserve to 
do so. 

We may say, by way of recapitulation, that social 
work is making invaluable contributions to the treat
ment of social problems; that, however, it labors 
under severe handicaps in dealing with problems not 
making a popular appeal, especially those affected 
by powerful special interests; and that these handi. 
caps will be removed in proportion as the interest 
and intelligence of the public respecting such ques
tions is developed through educational efforts not 
now undertaken, save in isolated instances. by social. 
work or other agencies. 



CHAPTER VII 

COMMUNITY ORGANIZATION 
AND SELF-GOVERNMENT 

T HE rubric "community organization" is ap
plied to a great variety of efforts designed 
to promote community welfare, but having 

little in common except their claim to a common 
term and a common purpose. The underlying theo
ries, administrative arrangements and other features 
of these undertakings present endless diversities that 
defy logical classification. This means, among other 
things, that the practitioners of community organiza
tion are not agreed as to the nature of this process, 
or of the community welfare it is supposed to 
achieve. Most often, perhaps, the term is applied 
to the organized efforts of professional social work
ers and their supporters for the community at large 
or for certain "underprivileged" elements thereof. It 
may mean, in addition, the more or less systematic 
coordination of their efforts. Many assume, however, 
that community organization means the organized 
effort of the community itself in its own behalf, in
cluding the efforts of social-work agencies that may 
be fitted into this more democratic type of activity. 

189 
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Apparently a few would reject the offerings of such 
agencies altogether. 

Community organizations may be classified in va
rious ways, but for our purposes a basis of classifica
tion offered by Steiner seems most serviceable.1 

This is found in the various theories of community 
organization he distinguishes. These are designated, 
respectively, as the theories of (I) individualism, 
(2) supervision, (3) federation, (4) democratic 
participation, (5) paternalism, and (6) amalgama
tion. It will be found, by consulting Steiner's anal
ysis, that social workers or social-work agencies 
have dominated the practical applications of all 
these theories except the fourth one, and have been 
influential in many applications of that theory. We 
may cite as single illustrations of these several the
ories in their practical applications . ( I) the charity 
organization society, (2.) the American Association 
for Organizing Family Social Work, (3) the coun
cil of social agencies, (4) the community club or 
improvement association, (5) the financial federa
tion dominated by the larger contributors, and (6) 
the county department of public welfare. These 
illustrations do not of course suggest the different 
varieties of organization comprehended by the ma
jor types indicated. Nor do they suggest the various 
kinds of control to which social workers themselves 
are subjected in their direction of activities thus 
classifiable. But the classification as thus illustrated 

1 Community O,ganiRlation, Chap. XXI. 
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will serve the purpose in hand, that, namely, of 
indicating the nature of the relationships between 
community organization and the body of citizens 
that actually cQnstitute the community. 

Reserving for special consideration the more 
democratic types of community organization, we 
may comment on the significance of the other types 
for fundamental problems of citizenship. This will 
not be distinct from that of social work agencies so 
far as these are the constituent units of such or
ganizations. The possible contributions of social 
work to constructive citizenship have been treated 
in the previous chapter. It was observed there that 
social-work agencies furnish a medium of expres
sion and activity to socially-minded citizens who 
find the political party or other established institu
tions unadapted to this purpose. The substantial 
and, in some instances, far-reaching contributions of 
these agencies to the solution o( the citizen's prob
lems were also emphasized. And the opinion was 
expressed that agencies of this type may assume 
greatly increased importance in the future, and, in
deed, that after their possibilities are fully revealed 
they may be adjudged as significant a feature of our 
historical development as that of the political party 
during the last century. 

But serious limitations on their usefulness were 
pointed out. These relate particularly to their treat
ment of the more fundamental political and eco
nomic problems, especially those affected by pow-
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erful special interests. Two limitations are of 
particular importance: (I) Agencies proposing to 
treat such problems by the social-work technique 
are usually unable to secure adequate funds for the 
purpose, except where, as is rarely the case, the 
object in view makes a popular, more or less senti
mental appeal. This is because people of large 
means, who contribute the bulk of the funds for 
the maintenance of social·work agencies, are not 
as a rule interested in problems of that class and 
are indeed generally opposed to attempts at thor
oughgoing solutions of them. (2) So far as social
work agencies attempt genuine solutions of such 
problems, their efforts can be largely neutralized 
by antagonistic special interests, which can generally 
command superior political and financial resources 
for this purpose. Both undertake to enlist public 
opinion in their support, by the use of propagandist 
methods, but social work agencies are usually out
distanced, in such a contest, by their opponents. 

Coordination of social-work agencies under one 
or another form' of community organization is 
capable of mitigating but not of abolishing these 
limitations. Effective organization eliminates dupli
cation of effort, working at cross purposes and sheer 
neglect of needed services. It may also strengthen 
the appeal for financial support, and' focus more 
effectively the pressure of the organized agencies 
for social legislation, adequate local appropriations 
for welfare purposes, or other measures of common 
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interest. But, so far as I can see, it does not greatly 
enhance the. effectiveness of those agencies in work
ing for such measures as a child labor amendment, 
adoption of a social insurance program, expansion 
of the merit system, or extension of public owner
ship, since the federative or other coordinative or
ganization of agencies brought to bear on such 
objectives can be and is normally countered by 
similar organization in opposition to their efforts~ 
We have our manufacturers' associations, our in
dustrial councils, our· chambers of commerce, our 
interlocking political machines, as well as our coun
cils of social agencies and· our conferences of social 
work. Community organization, however, may and 
does enhance the effectiveness of the coordinated 
agencies in promoting the "rehabilitation" of de
pendent families, the extension of public health 
services, the "constructive" use of leisure time, and 
other undertakings not encountering such powerful 
opposition from vested interests. 

The more democratic forms of community or
ganization include various sorts of community coun
cils, welfare clubs and neighborhood associations. 
Included also and perhaps of greater significance 
for· our inquiry are the community center and the 
social unit organization, the latter experimentally 
tested in the Mohawk-Brighton District of Cin
cinnati a few years ago. 

The community council is a type of organization 
extensively applied in rural areas, due in part to its 
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advocacy by certain influential leaders of the country 
life movement. It is a federation of existing 
agencies, and is considered the most suitable form 
of community organization where a number of 
agencies are already functioning. A council has a 
governing board composed of representatives from 
the member agencies, and various committees to 
consider and recommend measures for community 
development. The execution of such plans is usually 
delegated to the constituent organizations, or to 
new agencies that may be established for the pur
pose. The executive secretary of the council mayor 
may not be remunerated for his services. Open 
meetings for the discussion of community problems 
are held, which all adult members of the community 
are invited to attend. The constituent organizations 
include such agencies as the farm bureau, grange, 
women's clubs, churches, schools and official boards 
or departments, but unaffiliated citizens may also 
be admitted to membership. Under this plan of or
ganization, the degree of "democratic participation" 
will depend on the local conditions, including the 
initiative displayed by the memberships of the con
stituent organizations, and the degree to which they 
are representative of the community at large. 

The community club or association is considered 
a more suitable form of rural organization in com
munities not already well supplied with agencies 
such as those mentioned. Its membership is individ
ual not organizational'i and open to all adult resi-
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dents of the community. It carries out its programs 
through its own committees; but encourages the 
establishment of independent agencies felt to be 
needed, such as a farm bureau, cooperative market
ing associations, and the like. Its work may be 
directed by volunteer committees or by paid exec
utives. Public meetings for the discussion of com
munity problems are usually arranged under its 
auspices. The degree of democracy characterizing 
such an organization will obviously depend on con
ditions affecting its activity.2 

Somewhat similar to the rural community club 
are the civic improvement society of the small town 
and the neighborhood association of the larger 
center. These may be more or less democratic in 
character, and exhibit almost any degree of effi
ciency in the promotion of local improvements. The 
small town society has a more manageable problem, 
as a rule, than has the urban neighborhood associa
tion, becau!!e decisions on local problems in the large 
city are dominated by city-wide agencies, and local 
neighborhood associations find effective combina
tion for the promotion of common interests quite 
difficult. 

Undoubtedly many agencies of these types have. 
made substantial contributions to community de-

2 Convenient sources of information on these and other forms 
of rural organization are Burr, W., Rural Organization; McClen
ahan, B. A., Organizing thl! Community, Chaps. IV-VIj Steiner, 
J. F., Community Organization, Chap. Xj and Sims. N. L. (edi
tor). Thl! Rural Community, Chap. XII. 
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velopment. This is naturally more likely to be the 
case where able leadership is available, or where the 
advice of community organization experts, such as 
is supplied by the extension divisions of many state 
educational institutions, can be utilized. Their ef
fectivenesss also depends, of course, on the intelli
gence, interest and energy of their memberships in 
the study of community problems and promotion of 
measures for their solution. 

Just how much agencies of these types are accom
plishing, however, appears not to have been deter
mined. A number of states are developing vigorous 
rural organization movements; and a few agencies 
have been reported, such as that' of the Porter 
neighborhood under the inspiration of Mrs. Marie 
Turner Harvey,S which have accomplished about 
as much as, humanly speaking, isolated local effort 
could accomplish. But I know of no such agencies 
that have attempted a thorough study of the politi
cal, economic and other social institutions condition
ing local efforts, or the formulation of practical pro
grams for the control of .these factors. 

Nevertheless, these agencies represent types of as
sociation that could be utilized, were the requisite 
conditions provided, in the systematic study of com
munity problems by the community itself, and the 
initiation of measures for their treatment. Even 
now they are making significant contributions in this 

. • Kimball, A. M., Til, Country C,nt/em"., January 19 and 26, 
i9I B. 
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direction by fostering habits of cooperation and 
stimulating interest in community undertakings. 

Community councils, clubs or associations may 
maintain or be associated with centers of community 
life, though the latter are conducted under other 
auspices as well. I am discussing them separately, 
not because they are necessarily independent in prac
tice, but because their functions are to some extent 
differentiated. 

These centers are designated by a variety of 
terms, of which civic center, social center, commu
nity center and neighborhood center are the more 
common. A movement for the establishment of such 
centers began in 1907 with the initiation of the 
Rochester experiment in school community centers 
under the leadership of Edward J. Ward. The move
ment has steadily grown since that time and com
munity centers may now be found in all parts of 
the country and in all sorts of communities. I have 
been unable to find any estimate of their number, but 
it certainly runs into the thousands. 

Centers are conducted under all sorts of auspices, 
including public schools, churches, women's clubs, 
granges and community councils or associations, as 
well as organizations established for this particular 
purpose. A large percentage of them are located in 
public school buildings, but many of these are not 
directed or controlled by the educational authori
ties, thollgh the consent of the latter is necessary 
to such use of school properties. School buildings are 
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thus utilized because it is believed to be a highly ap
propriate use of public property th.at would other
wise be idle at the hours when community centers 
are in session. Moreover, they are conveniently lo
cated, being in the centers of residential districts; 
and the school system furnishes a handy if not al
together suitable district organization for civic un
dertakings growing out of community center activi
ties. Moreover, use of school buildings obviates the 
expense--an important consideration-of construct
ing special buildings for the centers, which would 
often be necessary otherwise. 

Disadvantages of the school buildings include lack 
of architectural adaptation to C'enter uses (which, 
however, can be gradually overcome as old build
ings are displaced by new ones) ; traditional preju
dices against the use of school buildings for any ex
cept school purposes; and the not infrequent' oppo
sition of special interes.t's to certain community cen
ter activities in public buildings of any sort. The u~e 
of school properties, for center purposes, however, 
has been extended, despite these difficulties. 

An obstacle to community center development in 
heterogeneous neighborhoods, especially of the large 
cities, is the strong tendency of the residents to as
sociate together on the basis of race, religion, eco
nomic status or intellectual interests, rather than of 
common membership in the community. Centers with 
selected memberships have developed in response to 
this tendency. The most important of these, nu-
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merically, are centers mai'ntained by the churches 
which are thereby catering more and more to the 
social and intellectual interests of their constituen
cies. 

The activities of community centers are broad in 
scope, and tend to become more so. Public forums, 
civic clubs, local improvement societies, parent
teacher associatIOns, branch libraries, evening 
classes, study groups, concerts, choruses, recitals, 
plays, pageants, celebrations, movies, dances, clinics 
and many other activities are included in the list, 
though these are rarely all found in one center. Gen
erally speaking, centers tend to become genuine focal 
points in the civic, recreational and cultural activi
ties of their neighborhoods. Some have seen in them 
the promise of a basic social unit linking up the 
family and the neighborhood with the city (or 
county), the state, the nation and organized society 
in general. Edward J. Ward conceives the center as, 
in potentia, an inclusive organization of all the citi
zens of the neighborhood, which when appropriately 
integrated into larger units, can serve in a truly rep
resentative fashion all the functions now devolving 
on political parties, thus render the latter unneces
sary, and eventually bring government under popu
lar control. 4 Similarly, Henry E. Jackson pictures the 
community center as being at one and the same time 
the people's university, the community capitol, the 
community forum, the neighborhood club, the home 

4i The Social Center, Chaps. I-VI. 
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and school league, the community bank, the coop
erative exchange, and the child's right of way.1i 

There is evidence of enthusiasm here; yet many 
able thinkers have affirmed a belief in the pregnant 
possibilities of the community center as an agency for 
the civic and cultural development of the masses. 
So far, however, progress toward the realization 
of any such possibilities has been quite limited. It is 
true that the community center has afforded oppor
tunities for wholesome recreation to many thou
sands of people; that intellectual and resthetic in
terests have been fostered by its activities; that many 
local improvements have been carried out under the 
auspices of subsidiary or allied agencies; that it has 
stimulated the development of community spirit and 
the serious study of community problems. But none 
of the centers known to me have developed the type 
of civic education or of civic activity that, as I think, 
is requisite to the mastery, intellectual and prac
tical, of the citizen's deeper problems. 

This is no doubt partly due to the fact that it 
will take time-more time than community centers 
have had-to induct citizens into the intensive, con
tinuous, scientifically grounded study of their prob
lems, and into the exacting programmatic activities 
based thereon, that are connoted by a citizenship 
adapted to present-day needs. But it is also largely 
because leaders in the movement have failed to real-

G The captions under which he answers the question, what is 
• community center? A Community C,nt,r, Part I. 
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ize thltt competent citizenship involves efforts of 
such magnitude. While a few intellectual leaders, 
notably John Collier, Joseph K. Hart and Mary P. 
Follett, have sensed these implications of the- new 
citizenship and the functions of the community cen
ter in giving them practical effect, the movement, fcir 
whatever reason, has scarcely followed their lead. 
One influential leader speaks as if he thought a 
"weekly assembling of citizens" at the social cen
ter would furnish sufficient opportunity for the cit
izen's study and discussion of his problems.6 His con
ception is a fairly representative one, if we may 
judge from the literature and from the activities 
of the community center. That it is a wholly erro
neous conception must be clear to anyone who has 
contemplated the diversity and difficulty of the citi
zen's problems and" the nature of the efforts that 
must be put forth by the- citizen himself if they are 
to be treated in his interest. 

Despite its limitations, the community center, like 
the community councils and associations, is fos
tering habits of cooperation and types of interest 
that will prove invaluable contributions to the de
velopment of a competent citizenship when well
conceived, resolute attempts in this direction are 
made. More significantly expressed, the community 
center movement is contributing to the development 
of a primary-group phase of the community and the 
state, which have languished hitherto because, for 

-Ward, E. J., Ope cit .• p. 38. 
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one thing, they are so largely constituted of secon
dary-group relationships." With a primary-group 
phase developed, they can successfully appeal to the 
individual for a substantial share of their proper in
terest and devotion, along with the family, the voca:
tion, the economic class and the church, all of which 
are primary groups or embrace such groups in their 
organization. 

The most thorough test of democratic principles 
in community organization recently undertaken in 
this country, and indeed about the only test of de
cisive significance, is that represented by the Social 
Unit Experiment conducted in Cincinnati during the 
years 1917 to 1920. According to Mr. and Mrs. 
Wilbur Phillips, the authors of the Social Unit Plan, 
"the organization of a community, if it is to be dem
ocratic and effective, stimulating people most to 
meet their own needs, should be based upon the fol
lowing three principles: 

"I. The organization of the citizens of the community 
should be by sufficiently small primary units of population 
so that those living in each unit may have a general acquaint
ance with the problems, conditions, and personalities in that 
area, and so that the elected representative of each primary 
unit may become, in the best sense of the word, a neighbor, 
familiar with the conditions and needs and responsive and 
responsible to the' wishes of the other residents •••• 

'A primary group is one in which communication among the 
members is predominantly of a direct or face-to-face type; • 
secondary group one in which, by contrast, communication is 
predominantly of all. indirect, long-distance type. 
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"2. The organization of those who are serving the com
munity because of· especial knowledge or skill, in a direct or 
an advisory capacity, should be with reference to units of 
population served, so that they may be more closely in 
touch with the representatives of the citizens and with the 
citizens themselves. 

"3. There should be an organic and coordinate working 
relationship between the representatives of groups having 
special knowledge or skill for service to the community and 
the representatives of the residents." 8 

In accordance with these principles, the Mohawk
Brighton Social Unit Organization was composed 
of: 

"A Citizens' Council, consisting of 31 block representa
tives (or 'block workers') each chosen by the 'Block Coun
cil' of one of the thirty-one blocks, or primary units of the 
District. Every person over eighteen was eligible to vote for 
the Council of the block in which he lived. 

"An Occupational Council, consisting of the elected repre
sentatives of the physicians, the nurses, the social workers, 
the clergymen, the teachers, a representative of the business 
men of the District, and also a local representative of the 
Central Labor Council of the city (and later a representative 
of the recreational workers of the District). 

8 Dinwiddie, Courtenay, Community Responsihility, p. z. This 
monograph, published by the New York School of Social Work, 
is a review of the Cincinnati experiment by one closely associated 
with it. 

"According to the Unit theory IUch occupational organization, 
and the election of representatives of the occupational groups, 
would lead to a dual representation of every citizen-first, in a 
geographical and, second, in an occupational group. This was far 
from being realized in the Unit experiment." Ihid., p. z, footnote. 
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".1 General Council, consisting of the Citizens'· and Oc

cupational Councils, together, which was the governing 
body in the affairs of the neighboring organization." 9 

The services undertaken by the organization were 
practically all in the field of public health, and in
cluded, in the order of their development, an infant 
welfare service, pre-natal supervision of mothers, 
general bedside nursing service, health service for 
pre-school children, nursing supervision of tubercu
lous and pre-tuberculous patients, and medical exam
ination of adults. Nursing supervision of school chil. 
dren and of patients with venereal diseases was also 
developed, but more gradually and informally than 
other phases of the work. Services included clinic 
examinations, ~ome care, and hospitalization as 
needed, besides the cooperation of social workers 
in handling problems'within their province. The na
ture of the services undertaken accounts for the 
prominence of physicians, nurses and social workers 
on the Occupational Council. Other vocational 
groups in the district, while sympafhetic for the most 
part with the work of the organization, took little 
active part therein. 

Some deails on organization and finance may be 
added. The plan favored by the initiators of the ex
periment called for single executives of the various 
councils, including the block councils, the several oc
cupational councils, the Citizens' Council (composed 
of the txecutives of the block councils) I the Occu-' 

9 Ibid., pp. 3-4. 
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pational Council (composed of executives of the 
specific occupational councils), and the General 
Council (composed of the Citizens' and the Occu
pational Councils). This arrangement proved satis
factory, but its merits compared with possible alter
natives were not tested. The block workers, besides 
constituting the membership of the Citizens' Coun-

. cil, served as intermediaries betwen residents of the 
neighborhood and specialists engaged in the health 
services. They received a moderate compensation 
for their work. The physicians, nurses, Council exec
utives and necessary assistants were also remuner
ated for their services. Mr. and Mrs. Phillips served 
as joint executives of the General Council for the 
greater part of the experiment, as well as of the 
National Social Unit Organization, and the Cincin
nati Social Unit Organization. The latter was 
formed to promote the application of the Unit Plan 
in the city at large, but accomplished little in this 
direction owing largely to a bitter political attack 
on the experiment by Mayor Galvin. This incident 
occurred during the second year of the experiment 
and seriously interfered with its development. The 
experiment was well financed, the National Social 
Unit Organization contributing $90,000 and the city 
of Cincinnati half that amount for its support. 

All competent observers of the experiment agree 
that it demonstrated the soutJ-dness of the principles 
upon which it was based. The Citizens' Council 
proved highly successful as a policy-forming body. 
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It gave intelligent consideration to plans submittec 
by the Occupational Council, brought these plam 
before the residents of the neighborhood for sug· 
gestions and criticisms, offered modifications in the 
light of opinions thus elicited, and made decision! 
on the basis of thi!! procedure, shown by subsequenl 
experience to be, in the main, sound ones. The pro· 
cedure involved a cooperative education of and bJ 
the block workers, residents of the neighborhood, 
physicians, nurses and executives that proved mosl 
effective. As a result, the health services sponsored 
by the Unit were of an exceptionally high standard, 
the interest in and understanding of health problem! 
on the part of the neighborhood almost unprece· 
dented, and health conditions improved in a mosl 
remarkable ma~er. The education of block work· 
ers as ,a result of their experience in the organiza. 
tion was specially striking. 

The educational value of the experiment to the 
specialists participating therein was also remark· 
able. The cooperative consideration of problems by 
physicians, nurses and social workers fundamen
tally modified their viewpoints on many of these 
problems, and led to revision of methods applied 
in the treatment of the latter. For example, the 
somewhat divergent views of nurses and social work
ers on their common problems gradually merged, 
and as a result their work was more closely inte
grated. Again, the experiment demonstrated the de
sirability of a shift from specialized to generalized 
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nursing in the public health services of the district, 
but, on the other hand, the advantages of greater 
specialization in the work of the physicians. The or
ganization of medical and nursing services was mod
Hied accordingly. 

Even more significant was the marked develop
ment of neighborly relations between the specialized 
workers and the residents of the district. Each of 
these groups developed greater understanding of 
and sympathy for the other, so that at the end a fine 
working relationship between them existed. This 
was largely the result of the liaison services per
formed by the block workers. 

Summing up, the experiment demonstrated that, 
under such conditions at least, self-government by 
the citizen is feasible; that cooperativ~ relationships 
between the specialist and the public can be estab
lished; and that efficient service under democratic 
citizenship organization is quite practicable. Perhaps 
the most significant factor in the demonstration was 
the direct, purposeful contacts among the partici
pants, and especially between the residents and their 
elected representatives. These were predominantly 
of an in.dividual character, as group meetings, 
though a number were held, played little part in the 
experiment. Mr. Dinwiddie regards this, and espe
cially the infrequency of neighborhood forum meet
ings, as one of its weaknesses.10 

10 The exceptional aignilicance of this celebrated experiment 
and the importance of evaluating ita contribution to the elucidation 
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The applicability of the Unit Plan to larger areas 
and to problems of a different character could only 
be determined by further experiment. One cannot 
tell in advance whether a system of representative 
government based on the type of unit organization 
adapted to a small district would prove successful. 
Such a system would necessarily include representa
tive assemblies and administrative officers who could 
not be in such close touch with, or under such direct 
control of, their constituencies as were the Citizens' 
Council and its executives. This, however, is a nec
essary feature of any representative system serving 
a large body of people. The dual form of citizen
ship contemplated by the Plan also raises questions 
which can hardly be solved in advance of more ex
tensive experiments designed to test them. These 
questions are now debated, in a speculative fashion, 
by the proponents and opponents of such a system, 
notably by the guild socialists .and their critics. 

Although the Unit Plan should prove applicable 
to leisure-time, child welfare and other problems 
that, like public health problems, are relatively con
crete and understandable ones, it seems doubtful 
whether it could be applied, in the form demon
strated, to fundamental political and economic prob
lems. Real solutions of such problems could not be 
initiated without a preparatory study by citizens that 
would necessarily be a prolonged and intensive one, 

of fundamental citizenship problems may be offered as a justifi
cation for this fresh and somewhat detailed exposition of it. 
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and the educational methods applied in the Cincin
nati experiment would hardly be adapted to that 
object. Systematic group study and discussion would 
be indispensable. The health services in the Mo
hawk-Brighton District did not in themselves in
volve such institutional reconstructions as are im
plied by problems of that sort. It is significant, 
however, that the novel type of social organization 
applied on a small scale in that experiment incurred 
the hostility of Mayor Galvin and the covert or 
open opposition of other conservative leaders, with 
the result that the experiment was seriously jeop
ardized, and its extension to the city at large fore
stalled. 

The directors of the experiment are themselves 
modest in their claims as to its practical significance. 
A recognition of its limitations, however, in nowise 
detracts from its value. Any such experiment, if it 
is to be thorough, must be of limited scope. Perhaps 
our greatest need is for active, extensive, ably 
planned experimentation of this character. Certainly 
that is a prime essential in the development of citi
zenship organization adapted to present-day condi
tions. 

We may say, by way of summarizing the foregoing 
survey of community organization, that at present 
this type of effort is largely dominated by and ap
plied to social-work agencies, and that, pro tanto, 
it shares the limitations characterizing their ac.tivi
ties, though serving to mitigate these in greater or 
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lesser degree. The more democratic types of com
munity organization, as illustrated by community 
councils, clubs and associations, represent an advance 
on the social-work types in their greater independ
ence of the wealthy contributor, in eliciting a more 
democratic participation in movements for com
munity welfare, and in fostering habits of coopera
tion and types of interest that will prove invaluable 
contributions to the development of competent citi
zenship. The community center, in turn, offers con
tributions similar to those of other democratic types 
of community organization, besides representing 
specially significant beginnings in the development of 
a primary-group organization of the community and 
the state. None of these various undertakings, how
ever, supplies a1nodel for the type of intellectual 
and practical activity involved in the adequate or
ganization of citizenship. Finally, the Social Unit 
Experiment is a noteworthy contribution to the thor
ough testing of democratic principles in commu
nity organization, and of special significance both for 
the light thrown on problems of citizenship and as 
an illustration of the intensive experimentation es
sential to the definitive solution of those problems. 



CHAPTER VIII 

THE MOVEMENT FOR ADULT 
EDUCATION 

"ADULT education" is by way of becoming 
a popular slogan. There is a growing 
realization that adults need education as, 

well as children, and that the education of children, 
at least of the prevailing type, will not in itself as
sure adult education. More and more, adults are 
recognizing that knowledge relative to their vital in
terests is soon out of date, unless by continuous, me
thodical study it is kept up to date. Fewer but still a 
considerable number realize that education is the 
gateway to the highest interests of any sort, that, in
deed, participation in those interests is a process of 
education as well as of action or ppreciation. Arid 
some at least have learned that t inadequacy both 
of adult and of child education e cludes the masses 
of people from any real part in he higher interests 
of our civilization. 

Included in our higher interes s are the civic opes, 
and these are closed to the mas es just as effectually 
as are intellectual and rest . ·:M-ei'eSfil.- :r'hts-iact 
is serious in a special sense, 

:au 
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only enrich and ennoble life in themselves, but on 
them participation, in other interests is peculiarly 
dependent, representing, as they do, the means of 
achieving an opportunity for sharing in those inter
ests. 

Although adult education is old, and there is now 
a vast amount of it in the United States, a movement 
for its further development is under way. This move
ment is aiming both at its extension, because the pres
ent amount of it, though large, is all too small; and 
at the improvement of its quality, because the pres
ent quality, like the amount, leaves much to be de
sired. The concern with quality is expressed in part 
by consideration of the objectives to be attempted, 
and in part by efforts to improve the technique of 
adult study. ,_ 

What contributions does--and can-adult edu
cation make to the new citizenship? What forms 
must it take if it is to develop citizens intelligent 
and skilled in the discharge of their functions? How 
will this phase of adult education be connected with 
the institutional organization of citizenship in gen
eral? 

Adult education enterprises of interest to our 
inquiry include forums, institutes, public lecture 

, courses, lyceums, chautauquas, correspondence 
schools, extension ,-lasses, part-time public schools, 
study clubs, independent schools, "workers' educa
tion" and libraries. A comprehensive list would in
clude the newspaper, the magazine, the church, the 
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community center, the theater and the radio, but 
these are considered elsewhere in the

O 

discussion. 
Mr. Peffer estimates that there are 300 open fo

rums in this country,l 19S of which are members of 
the Open Forum National Council organized a few 
years ago by Mr. George W. Coleman, an enthu
siastic advocate of the forum idea. Of these member 
forums over half are located in Massachusetts, Con
necticut, New Jersey and New York. All but nine 
have been established since 1917, and two-thirds 
since 1920. They are conducted under various aus
pices, the majority under churches of certain denomi
nations, but some of them independently. 

A forum discussion consists usually of an address 
on a stated topic by an invited speaker, followed by 
questions or comments from the audience. Ordi
narily, an hour is given to the formal discourse ancJ 
the same amount of time to the subsequent discus
sion. Participation of the audience may consist only 
of questions addressed to the speaker, or it may 
include in addition short speeches from members of 
the audience. The former plan seems preferable, as 
speeches from the floor are apt to be more or less 
pointless and futile. Many forums begin their pro
grams with short musical numbers, and some ar
range "social" occasions for the membership at reg
ular intervals. As a rule, the forum meetings them
selves are held weekly; and 130 forums in reply to 

1 The discussion of thia topic is based on Chapter II of Peffer, No, 
N If.O Sihooll for Older Studentl. 
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a questionnaire reported an average of 17 meetings 
a year. 

A wide range of topics may be discussed, but so
cial, economic and political questions occupy a large 
place on the programs of most forums. Audiences 
are apt to be quite heterogeneous as regards race, 
religion, politics, social and economic viewpoints, a 
condition that stimulates discussion and fosters tol
erance, especially under skilled leadership. 

Some forums, notably Cooper Union of New 
York and Ford Hall of Boston, have been remark
ably successful. Discussions have been on a high 
level, and many of the attendants inspired to pursue 
systematic studies on their own intiative.All told, a 
considerable number of persons have become better 
citizens from att~nding and participating in forum 
discussions. 

Their contribution to civic education, however, is 
limited; though· invaluable as far as it goes. The 
reasons for this are not far to seek. A year's pro
gram usually embraces a number of subjects that are 
not very closely related; and, even where this is not 
the case, participation of the attendant in the dis
cussion is too limited for it to have any very pro- . 
found influence on him. Real mastery of a difficult 
question can come only through its study day after 
day, or at least week after week, with the indispen
sable help of books and other publications. Mastery 
also depends, for most people, on active participa
tion-much of it-in discussions under skilled di-
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rection. Forums do not provide these conditions. 
Their office is rather the stimulation of interest lead
ing to serious study, provision of opportunities to 
hear the views of capable thinkers, and maintenance 
of media for the formation of intelligent public 
opinion on questions of current interest. These func
tions will be acceptably performed in proportion as 
citizens are equipped by serious study under other 
auspices to participate intelligently in forum discus
sions and to grasp the import of what they have to 
offer. 

Mr. Peffer characterizes the institute as "an or
ganized lecture platform, bringing for the enlight
enment of the public the me~( the professionallec
ture platform." 2 The insti e thus defined differs 
from the forum in that the are no questions, no 
active responses of any sor from the audience, 
save in isolated cases. The i titute program itself 
is characterized by Mr. Peffet-~s "the haphazard, 
unsequential, unrelated successlon of lectures
Ibsen Tuesday, diet Thursday jlnd psycho-analysis 
Saturday, with resultant vaguiness Sunday as to 
Nora's part in the discove~ of vitamines and 
'Freud's contribution to the Sc ndinavian drama." 8 

Lecturers range in ability f om the profes~ional 
popularizers, who prepare their repertoires of lec
tures season after season, i.n jccordance with prevail
ing intellectual fads, to ur most eminent scholars 

'Op. cit., p. 4Z. 
I/bid., p. 43. 
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who turn aside but occasionally for the lecture plat
form. Civic subjects are not specially featured on the 
programs. 

Typical institutes of this character are the Brook
lyn Institute of Arts and Sciences (which, however, 
does not confine itself to lecture programs alone), 
the Peabody Institute of Baltimore, and the Good
wyn Institute of Memphis, Tennessee. The educa
tional activities of the Lowell Institute of Boston 
and the Educational Alliance of New York are of a 
higher order, being adapted to constiuencies with 
serious intellectual interests. 

The activities of the institute represent only a 
very limited contribution to the development of citi
zenship, as will- be clear from the foregoing charac
terizations. Series of lectures such as it offers doubt
less do something to' stimulate the intellectual in
terests of their auditors, but little or nothing to give 
those interests a positive, progressive character. The 
auditors derive from them only what their equip
ment will allow, and we know that relatively few 
of them are equipped to derive very much. In an 
educated society, the platform lecturer would per
haps serve a useful purpose as a purveyor of in
formation on topics' of current interest; and cer
tainly as a stimulating' variation from the more im
personal media of communication on which chief 
dependence would necessarily be ·placed. 

What has been said about the institute applies in 
the main to public lectu'~es under the auspices of 
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churches, women's clubs, boards of education and 
other agencies. Where serious study is encouraged in 
connection therewith, and particularly where lec
tures are followed by discussion, real education 
results in some measure, whether on civic or other 
questions. Lecture courses frequently include these 
features. But so far, they have made no noteworthy 
contribution to civic education, and they give little 
promise of doing so in the future. This is due, in 
part, to the fact that their sponsors do not fully 
realize the difficulty of genuine adult education, and, 
in part, to inherent limitations of the lecture itself 
as a method of instruction. 

Lyceums and chautauquas are somewhat similar 
to the institute and the public lecture course as re
gards their educational offerings. The chautauqua 
presents a rather concentrated program of "attrac
tions" covering a short period in the summer season, 
while the lyceum offers occasional, though regular, 
programs extending through the fall, winter and 
spring months. "In 1922, 35,000,000 chautauqua 
tickets were sold to 10,000,000 persons in 10,000 

towns in the United St.ates," 4 and some years ago 
approximately 1 6,000 communities supported lyceum 
courses, with the number of attractions in a course 
ranging from five to twelve. Both the chautauqua 
and the lyceum flourish mainly in the smaller cen
ters of population, primarily because similar (and 

'Adult Educatio,. a,.d tit, Library, Vol, I, No. a, p. 24. 
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better) opportunities are provided in larger centers 
by other agencies. 

Lyceums and chautauquas cater to the diverse 
tastes of their constituencies, musical, literary, dra
matic, scientific and civic. Study and discussion are 
fostered in many cases, but the dominant feature of 
the programs is entertainment and instruction of a 
popular sort by professionals who make a business 
of it. 

These activities thus approximate, in type, the 
lecture courses of the institute, for which admis
sion fees are charged, and the public lecture courses, 
to which admission is free. Their contribution to 
civic and other phases of adult education must 
therefore be of much the same nature. Civic, intel
lectual and resthetic interests are stimulated in some 
degree, and serious study on the part of many thus 
motivated. It is obvious, however, that adult educa
tion cannot be developed very far by the methods 
of the chautauqua and the lyceum. They have had 
plenty of time to demonstrate their possibilities, hav
ing flourished for more than half a century in this 
country, but their achievements show that genuine 
education of the adult must come mainly through 
agencies of a different sort. In a really educated 
society, however, their contributions might assume 
considerable importance, like the institute programs 
and the public lecture courses of the larger centers. 

The commercial correspondence schools, of which 
there are about 350 in the United States, enroll ap-
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proximately 1,500,000 new students every year, be
sides another million that have taken courses pre
viously. From 95 to 97 per cent of their courses are 
on vocational subjects. The mortality of the stu
dents (the proportion not completing their courses) 
is said to be approximately 95 per cent.& The typical 
correspondence school student is a young man who 

. has not completed the high-school course, and is 
engaged in some business or industrial pursuit of a 
semi-skilled nature. His motive is to increase his 
earning power by. equipping himself for a more lu
crative occupation. 

These facts indicate that the commercial corre
spondence school has at present practically no sig
nificance for civic education. It could become signif
icant only if, through educational enterprises of a 
different type, strong civic interests were developed 
among the masses. But enterprises that accomplished 
this object would themselves render the correspond
ence school unnecessary as a possible instrument of 
civic education. Its contribution would necessarily 
be limited in any case, because of inherent defects 
in the method to which it is restricted. 

Public evening, continuation and other part-time 
schools enroll more than a million students a year. 
The great majority of this number are young men 
and women in the late teens or early twenties, nei-

a DigeJl of Proceedingl of National Conference on A dull Edu
cation, 1925. p. 29; published by Carnegie Corporation of New 
York. 
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ther sex having a marked preponderance. Courses 
are given on a great variety of subjects, comparable 
in range with those offered by the public day schools, 
of which these part-time schools are extensions. Vo
cational subjects are emphasized, however, owing to 
the more highly developed occupational interests of 
the students, and their greater freedom to choose 
courses for themselves. In communities with consid
erable foreign-born populations, courses in English 
and civics are popular, the latter specializing on the 
requirements for naturalization. Apart from that, 
the contribution of these schools to civic education 
is not of special significance. A strong dema,nd for 
this phase of ,Adult education does not exist, and 
part-time public schools 'Would labor under serious 
limitations in supplying such a demand, if it should 
develop. Nevertheless, under a thorough institu
tional organization of citizenship, including the civic 
education of the adult, the contribution of part-time 
public schools to the training of the citizen might 
become important. 

University extension, including correspondence 
courses and classes on or off the campus, reaches 
150,000 students a year. Most of these are teachers, 
and a great majority of them work. for "credit." 
Dr. Hall-Quest's composite portrait of an extension 
student describes her as a "teacher, approximately 
thirty years of age, interested especially in studying 
English, romance languages, education, mathematics, 
history, etc. • • • Her correspondence course will 
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continue as a rule through twenty-six assignments 
and in extension class meetings she will spend from 
thirty-five to fifty-seven hours. • • • In correspond
ence the instructor sends carefully prepared syllabi 
and directions for study and her papers containing 
her answers are painstakingly read and valuable 
suggestions offered. In extension classes she will lis
ten to lectures, participate in discussions, read texts 
and other material, if available." 8 A considerable 
percentage of such students are enrolled in corre
spondence courses, and the mortality of this group, 
like that of commercial correspondence school stu
dents, is very high. Extension classes, on the other 
hand, offer an opportunity for education of the best 
type, considering the relative maturity of the stu
dent, his (or her) background of experience and the 
possibilities of group discussion. Much, of course, 
depends on the teacher. 

The interests of extension students are largely 
vocational in character, since most of them are teach
ers seeking advancement by this route; but included 
are the varied interests, such as they are, that find 
gratification in the achievement of a college degree. 
The significance of university extension is thus quite 
similar to that of intra-mural education through the 
same institutions. Both represent substantial, though 
as yet quite limited, contributions to the civic educa
tion of the adult. Their future contributions will de-

eDigut al Procuditlgl al Natiotlal COtl/~r~tlu atl Adult Ed".. 
catiDtI, 1925. p. 30. 
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pend on the valuation of civic education by their 
constituencies, the place of the social sciences in uni
versity curricula, the responsibilities for developing 
civic leadership assumed by institutions of higher 
learning, and the efficiency of the methods employed 
in this phase of their work. The civic education of 
the masses, however, must obviously be. intrusted 
to other agencies. 

University extension includes, in addition to 
classes and correspondence courses, lecture services, 
radio programs, municipal reference bureaus, pro
motion of community institutes and the like. These, 
so far as germane to our inquiry, are discussed else
where. 

Various independent schools recently established 
are making invaluable contributions, by way of ex
periment and demonstration, to the adult education 
movement. The People's Institute of New York, the 
New School of Social Research, the Bryn Mawr 
Summer School for Women in Industry, and Pocono 
People's College are perhaps the most significant of 
these schools. or 

The People's Institute, founded in 1897, was at 
first a combination of lyceum and public'forum, to
gether with various social service activities not now 
featured in its program. The Institute forum, popu
larly known as Cooper Union, soon attained a na
tional, even an international, reputation, and stimu-

~ Schools of this type are discussed by Peffer, N .. op. cit., Chap. 
IV. Our discussion is largely based on Mr. Peffer's work. 
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lated the organization of similar forums in other 
parts of .the country. Recently, under the leadership 
of Everett Dean Martin, one of the pioneers in the 
adult education movement, a demand arose for more 
systematic instruction 'under the auspices of the Insti
tute. This demand was particularly stimulated by 
Mr. Martin's Friday evening lecture courses, run
ning through the season, and treating systematically 
some important theme of current interest, such as 
"DemoC'racy in the Light of Psychology," "Dreams 
of a Social Redemption," "The Great Mass Move
ments of History," and the like. Small classes have 
been established in response to this demand. These 
meet in a public school building near Cooper Union 
and undertake intensive studies in history, philoso
phy, biology, psychology, logic and other subjects. 
The work is of high standard, and the demand for 
it appears to be growing. It is of special significance 
as showing that many adults in the lower income 
groups, from which the Institute draws its constitu
ency, will respond to opportunities for serious and 
exacting intellectual work, if its import is made clear 
to them. 

The students of the New School for Social Re
search come from a more prosperous and better edu
cated class. The great majority of them are grad
uates of a college or training school of some sort, 
and engaged in business or professional pursuits. 
Classes are held in the late afternoon and evening, 
since most of their members fre occupied during the 
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day. Courses are given in history, philosophy, re
ligion, art, literature, biology, psychology, social 
science and other subjects. The dominant interest, 
however, is in the social sciences. The faculty is of 
exceptionally high caliber, and includes many distin
guished specialists in the various subjects of the cur
riculum. Approximately one-third of the students 
currently enrolled have previously taken courses in 
the school, which indicates that many students at 
least feel repaid for the time and effort involved in 
the work. The school is opposed, on principle, to 
compulsory requirements that students attend class 
sessions regularly or do the reading recommended 
by the instructors. Examinations are not given and 
degrees are noeoffered. Students are expected to de
cide for themselves how much work they shall put in 
a course, and to make this decision on the basis of the 
course's own intrinsic value. 

The Bryn Mawr Summer School for Women in 
Industry describes its purpose as follows: 

To offer young women in industry opportunities to study 
liberal subjects and to train themselves in clear thinking; 
to stimulate an active and continued interest in the problems 
of our economic order; to develop a desire for study as a 
means of understanding and enjoyment of life. The school 
is not committed to any theory. The teaching is carried on 
by instructors who have an understanding of the student's 
practical experience in industry and of the labor movement. 
It is conducted in a spirit of impartial inquiry with freedom 
of discussion and teaching. It is expected that thus the stu-
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dents will gain a truer insight into the problems of industry 
and feel a more vital responsibility for their solution. 

The school has approximately one hundred stu
dents a session, deliberately selected from all parts 
of the country, but from the larger centers of pop
ulation only, in order that nuclei of an educational 
movement for working women may thus be created. 
Students must be factory workers, waitresses or 
telephone operators, and equipped with a common 
school education or its equivalent, including ability 
to read and write English. They mayor may not be 
trade unionists. Courses are given in economics, com
position, hygiene, literature, psychology and science, 
the first three of these compulsory, the last three 
electives, one of which must be chosen by each stu
dent. There are also history lectures, attendance at 
which is voluntary, besides occasional concerts .and 
lectures on the appreciation of music. 

The work includes regular class sessions besides 
tutorial periods attended by small groups of students 
and offering particular opportunities for questions 
and discussions. A supervised study hour each eve
ning assists the student in her reading. 

The methods of instruction, the diverse experi
ences of the students and the highly selected char
acter of the student body as a whole have combined 
to make this experiment in adult education a notably 
successful one. The students are interested from the 
start, preconceived opinioos (varying from the most 
radical to the most conservative) arr'~hallenged, 
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horizons broadened, stimulus and direction given to 
intellectual aspirations by the gifted teachers of the 
faculty. A large percentage of the students continue 
their education by means of evening classes follow
ing their attendance at the summer school. One spe
cial difficulty faced by the school is in finding suf
ficient women workers who can withdraw for two 
or three months from wage earning, and from par
ticular jobs, to avail themselves of the opportunities 
offered. 

Our last example of independent adult schools is 
Pocono People's . College, located at Henryville, 
Pennsylvania, in the Pocono Mountains. It is not 
really a college in the accepted sense of the term, 
but an adaptation to American conditions of the 
Danish folk high school, an institution that has 
played a dominating role in the progressive develop
ments so characteristic of modern Denmark. Pocono 
offers a succession of three months' courses to or
dinary folk who have not enjoyed many educational 
advantages, and most of whom are not eligible for 
admission to standard educational institutions. It is 
a resident school charging a tuition fee of $200. 

Most of the students come on scholarships provided 
by friends in their communities or by supporters of 
the school. The majority of them are between 20 

I 

and 25 ;years of age. 
The~urriculum is divided into five departments: 

History, 'l.iterature, Community Life, Science, and 
Recreation~. Minor courses in various other subjects 

'. 
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and occasional lectures by visitors are also offered. 
The discussion method is emphasized in. the in

struction, which, in application to the diverse opin
ions and life experiences of the students, proves most 
fruitful. Recreational activities are featured, in 
order to enhance the attractiveness of the school, 
stimulate emotional development and provide train
ing in group leadership. Extension work in educa
tional and recreational activities is undertaken in the 
neighboring communities. 

The enrollment of the school has always been 
quite small, owing to the difficulty of finding students 
who can withdraw from their work for three months 
and pay $200 besides, or find others to pay it for 
them. 

It is perhaps too early to appraise independent 
schools of these types, as instruments of civic and 
other phases of adult education. The notable suc
cess of the Danish folk high schools indicates the 
possibility of an American adaptation that might 
show comparable achievements. This possibility 
should not of course be judged on the basis of one 
or a few attempts to transplant that institution to 
American soil. It would seem wise, however, to re
gard independent schools in general as offering only 
a relatively small part of the solution for our prob
lems of adult education, and particularly of· civic 
education. Any school serves a constantly changing 
personnel, and schools for adults partake of this 
trait much more than do schools for the young. It 
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cannot be too strongly emphasized that citizenship is 
a process of continuous education, or study, as well 
as a program of continuous activity. Moreover, it 
seems very likely that, in this country at least, the 
educational side of citizenship must be organically 
related to the practical side, if it is to accomplish its 
purposes. Even if that is not the case, the citizen who 
attends an adult school must thereafter be inducted 
into the permanent educational organization of citi
zenship, if he is to practice citizenship intelligently. 
An American adaptation of the folk high school 
might make an invaluable contribution to the pre
paratory civic education of farmers, in particular, 
since they could manage better than could city 
workers to atttnd a school of this sort. But the 
American farmer will, I think, need a more continu
ous, intensive education following any such prepara
tory training than does the Danish farmer, owing to 
the greater complexity and difficulty of his problems. 

An enormous number of associations, reading cir
cles and study clubs iue contributing to adult educa
tion in this country. Included in this category are 
numerous women's clubs, parent-teacher associations, 
teachers' reading circles, young people's Christian 
associations, leagues of women voters, and the like.8 

A survey of their multifarious contributions to 
civic education cannot be attempted here, and it 

8 Many of the Christian associations in the larger centers COD

duct regularly organized classes for their members and might 
therefore have been considered under independent schools. 
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would perhaps be invidious to single out particular 
instances for special consideration. But I cannot 
forbear commenting at least on the admirable work 
of the National League of Women Voters, D though 
the General Federation of Women's Clubs, the Na
tional Congress of Parents and Teachers, and the 
Young Women's Christian Association would also 
claim our consideration, did space permit, but more 
for their future possibilities than for their actual 
achievements as agencies of civic education. 

The League of Women Voters is a national organi
zation, with the congressional district as basic unit 
of organization, but with local and state branches as 
well. In 1924 it included leagues in 44 states and 
three-fourths of the congressional districts. Twenty
six state and fifteen municipal leagues had paid 
staffs in that year. 

The League concentrates on political education 
and the promotion of political action, especially leg
islation and law enforcement in behalf of women 
and children. Its primary purpose is to promote ac
tive and intelligent citizenship on the part of the 
woman voter. Its "methods of operation," to quote 
Mr. Peffer, "are through instruction and discussion, 
public meetings on special subjects, candidates' meet
ings, ballot-marking classes, study groups and round 
tables, citizenship schools and institutes; through ob
servation by fact-finding groups and visits to legis
lative bodies, administrative boards, etc.; through 

8 See Peffer, N., op cit., pp. 134-144. 



230 The New Citizenship . 

conferences with public officials on special problems 
and with experts on technical subjects; through train
ing of speakers and discussion leaders; through pub
lication of bulletins of information and analysis, and 
through encouraging the participation of the elector
ate in all affairs of government." 10 Policies are de
termined by the national board, but these are sub
mitted to the state leagues for approval, while both 
local and state leagues may initiate policies in con
sonance with their special needs and submit these, if 
desired, for consideration of the national organiza
tion. The attempt is to focus the activities of the 
League throughout the country on definite objectives 
whose attainment may be desired. 

Promotion of legislative and other forms of polit
ical action is based on serious study of the questions 
at issue by the League membership. This prepara
tory study seems as thorough and systematic as it 
well could be under the circumstances. The educa
tional activities of the League in 192+ included in
stitutes in Ann Arbor and San Francisco organized 
by the national board; 8+ institutes and citizenship 
schools sponsored by state leagues; 26 schools and 
several thousand study meetings under the auspices 
of 1000al leagues. The so-called schools and institutes 
are usually of a week's duration or less, while local 
study groups are fairly permanent organizations 
holding more or less regular meetings throughout 
the year. Discussion by the members is featured in 

lOOp cit., pp. 141-143. 
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the meetings, but the services of specialists are 
utilized in the presentation of questions, and suitable 
literature as an aid to study is provided. Subjects 
emphasized in the discussion are of a "practical" 
nature, international relations, social legislation, law 
enforcement, tariff policies, educational probfems, 
the merit system and the short ballot being illustra
tions. 

It is easy to point out limitations in any human 
undertaking, of course, but doing so in this case does 
not imply adverse criticism of the League as an 
agency of civic education. The intermittent, even 
though systematic, character of its educational work 
is one limitation. Insufficient grounding in the social 
sciences as a preparation for the study of practical 
questions is another. Restriction of its educational 
activities to women, for the most part, is still an
other. True, such limitations are virtually imposed 
on any agency seriously venturing under present con
ditions into the field of adult civic education. Yet, 
eventually, civic education of the adult must tran-, 
scend limitations of this kind, if it is fully to 'ac
complish its purpose. Meanwhile, however, the 
League must be given credit for its exceptionally 
vigorous and intelligent efforts to deal with extraor
dinarily difficult problems, and, incidentally, for the 
light it is throwing on them. Especially worthy of 
commendation is its combin~tion of ' political educa
tion with political action in a tnafner that strengthens 
both these phases of civic acti~ty. 

I 
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Perhaps one is not justified in drawing conclusions, 
on the basis of available evidence, regarding the 
civic contributions of associations, study clubs and 
reading circles in general, of which the League's ac
tivities are an exceptional instance. I would say, 
however, that they are usually characterized by 
limitations similar to those affecting the work of the 
League itself, only more so. Their activities are not, 
as a rule, so systematic, so thorough, so well
grounded scientifically, so organically related to prac
tical affairs, so effectively focused on definite ob
jectives as are .the activities of the League. If this 
be true, they scarcely supply a counterpoise to the 
propaganda, the prejudice, the traditional attitudes, 
the special intef'ests that now dominate publ~c affairs, 
but, on the contrary, often if not commonly accen
tuate influences of this nature. 

So-called workers' education is conceived as a dis
tinct phase of adult education adapted to the needs 
of a special class. Sporadic developments in this .field 
have occurred in England for the past fifty years, 
but workers' education assumed the character of a 
national movement in that country about the time 
(1899) Ruskin College was organized as a resident 
school for students of the working class. Extensive 
activities are now conducted in this field under the 
auspices of the 'Yorkers' Educational Association 
and the Plebs League, with the cooperation of the 
universities, local educational authorities and private 
agencies. Some observers attribute no small share of 
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the British Labor Party's success to the influence of 
this movement. 

Workers' edu.cation in the United States has been 
inSpired by and to some extent patterned after the 
British movement. Its development began during the 
War, and it is still largely in the experimental stage. 
But it was soon endorsed by the American Federa
tion of Labor, and the Workers' Education Bureau 
(organized in 1921) made an integral part of the 
Federation in 1924. Unions representing a great 
majority of the Federation's membership are now 
affiliated with the Bureau, and contribute to its sup
port. The affiliated organizations include "50 na
tional and international unions, 11 state federations 
of labor, 36 city central labor bodies, 60 local unions, 
20 trade union colleges and study groups and 6 co
operative and student associations" ; and "its direct
ory shows 107 labor educational committees, 53 
classes and 35 labor colleges and summer schools." 11 

A labor college is a number of classes-usually a 
small number--organized with some reference to 
one another, and under unified administrative con
trol. Workers' classes, as distinct from labor colleges, 
are' individual groups of students scattered here and 
there, but usually sponsored by some labor organiza
tion. The auspic'es under which colleges and classes 
are condu.cted include international unions, state fed
erations of labor, central labor unions, and joint com
mittees representing labor organizations and co-

It Peffer, N., oj. cit., p. :U5. 
I 

I 
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operating educational institutions. Brookwood 
Workers College, a residential school for the train
ing of labor leaders, is independently organized, but 
it is administered in the interest of the labor move
ment. The Workers' Education Bureau serves as a 
coordinating agency· for activities in this field, con
ducts conferences on problems of workers' education, 
and employs field agents to promote and assist in the 
organization of workers' classes. It also publishes 
text-books (in cooperation with a commercial pub
lisher), pamphlets, syllabi and reading lists for use 
by these classes. 

Ex"cept for Brookwood, which offers to prospective 
labor leaders two years' training of a thorough and 
systematic natare, workers' colleges and classes are 
much like other classes for adults as regards their 
external characteristics. The discussion method is em
phasized and reading encouraged, while the interest 
stimulated and results achieved are comparable. The 
social sciences, especially the economics of the labor 
movement, are featured, though English, public 
speaking, psychology and other subjects are not in
frequently offered. The instructor is almost always 
sympathetically inclined to the labor and even the 
union "point of view," and social and economic prob
lems are treated more or less from that viewpoint. 
Observers of workers' education assert, however, 
that it is not typically of a propagandist character
no more so, for instance, than instruction in econom
ics offered by accredited institutions of higher learn-
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ing. It is estimated that 30,000 adults are reached by 
workers' education in this country.12 

Like so many of the recent developments in adult 
education, the possibilities of workers' education are 
not now susceptible of definite appraisal. But we are 
perhaps justified in assuming that the American 
movement will eventually exhibit a development com
parable in scope and significance with that of the 
British movement, which has not itself fully revealed 
its possibilities. If this assumption is correct, it will 
in time constitute an important contribution to adult 
education in general and to civic education in par
ticular. Its special significance lies in the fact that it 
undertakes to impress upon wage earners as a distinct 
economic class the nature and difficulties of their 
problems, and to assist them in the formulation of 
programs for coping with those problems. This fact 
partially indicates its limitations, for there are many 
vital public interests in which all citizens are con
cerned, but which cannot be properly conceived and 
promoted in terms of class or other special group in
terests. Workers' education also commonly suffers 
from limitations characteristic of many other phases 

. 12 Keppel, F. P., "Education for Adults," The Yale Re<View, 
April, 1926, p. 4. Hodgen, Margaret T., Worker" Educati.n in 
the Unjud States and England may he recommended for those 
desiring to acquaint themselves with the history of this move
ment. Workers' education is growing rapidly, and discussions 
of current developments are soon out of date. But reliable in
formation may always be procured through the Workers' Edu
cation Bureau of America, 476 West 24th Street, New York. 
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of adult education. These may be recapitulated as 
lack. of organic connection with practical affairs, in
adequate grounding in the underlying scientific dis
ciplines, the impermanence of the student personnel, 
and the intermittent, un intensive character of the 
educational work itself. 

The last agency of adult education to be treated 
here is the library. It is perhaps the most important 
of all, and certainly one ripon which all other agencies 
are dependent. The libraries are beginning to fit 
themselves into the new movement for adult educa
tion, and beyond question they have an important 
part to play therein. Mr. Carl H. Milam, Secretary 
of the American Library Association, indicates the 
place of the libtary in this movement as follows: 13 

We have looked into the opportunities for adult education 
which are offered, many of which have been described 
briefly this morning. We think we see a good many hundreds 
of people who are not being touched. We think we have evi
dence that a good many of these people will not like even 
the little formality that goes with some of the agencies 
described. We think there may be a good many people who 
will want to study independently of any class or organization 
or teacher. A good many of them are studying in this way 
at the present time. 

Among the methods advocated or II.ctually applied 
in serving students of this class are the engagement 
of reference assistants specializing on certain sub-

18 Speaking before the National Conference on Adult Educa
tion at Cleveland, October l&-i7, 19Z5. 
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jects; departmentalization of the library service with 
specialists in charge of the various divisions; co
operation of college and university teachers in main
taining a consultation service at stated hours of the 
week; and the publication of reading indexes pre
pared by speciaiists on the topics presented. Libraries 
are also working out methods of cooperating more 
effectively with other agencies of adult education, 
particularly of supplying them with adequate library 
materials for their work. 

These illustrations will suggest the importance of 
the library as an agency of adult education. Its limita
tions as such are recognized by library leaders them
selves, and are perhaps sufficiently obvious without 
explicit mention. Its peculiar limitations lie in the 
absence of discussion and the lack of consecutiveness 
that usually characterize the studies of isolated in
dividuals preferring the library to the group method. 
Nevertheless, there are and will continue to be many 
such individuals, and for them the library is a prime 
necessity. It is of course a necessity, in a different 
way, for other adult students as well. The primary 
function of the library, needless to say, is to make 
adequate provision of books and journals on all sorts 
of subjects for all sorts of readers, and to facilitate 
their use in every way feasible. Relatively few com
munities in the United States have library facilities 
coming up to this standard, and a large percentage of 
our population is without access to library facilities 
of any sort. 
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I have attempted tentative estimates of possible. 
contributions by various adult education agencies to 
the development of citizenship, and a detailed re
capitulation of these appraisals by way of conclusion 
is perhaps unnecessary. One might characterize the 
types of adult education so far developed as, in gen
eral, less systematic, less intensive, less grounded 
scientifically, less focused on definite objectives, less 
connected with practical affairs than the citizen's 
study of his problems must be if he is to cope with 
them intelligently. While some projects in adult edu
cation, such as those of the People's Institute, 
Pocono People's College and the National League 
of Women Voters; could not be characterized in all 
these ways, none of them furnishes a model of what 
the citizen's education must eventually be, if the pos
sibilities of citizenship are to be realized. Yet all 
intelligently conceived and competently executed 
projects in adult civic education are to be welcomed 
as contributions to the more inclusive, continuous, in
tensive education of the citizen that is essential, even 
though those contributions, judged by the standards 
of that larger effort, are only of a preparatory or 
auxiliary character. 



CHAPTER IX 

l'HE ORGANIZATION. of CITIZENSHIP 

CITIZENSHIP in the broad sense affects and 
is affected by every phase of social life. As 
conceived here it is the procedure whereby 

the individual, particularly the adult, controls his 
social relationships in cooperation with other parties 
to the same relationships. So conceived, citizenship 
has its locus not only in the community and the state, 
but the family, the play group, the school, the church, 
the press, the theater, the vocation, the economic 
class, the racial group, the political party and other 
human associations. It resides in the community and 
the state in a special sense, however, since they com
prehend all the other associations and assume the 
principal burden of regulating or coordinating them. 

The quality of citizenship is affected by the influ
ences centering in these various groups. Even if citi
zenship be defined with exclusive reference to the 
community and the state, all these influences still 
affect its quality, because, together, they mainly make 
the individual what he is, whether as a citizen or as 
anything else (his own hereditary endowments 
apart) ; and, besides, the state and the community are 

239 



240 The New Citizenship 

largely identical in substance with all these, its con
stituent, associations. 

This being true, any program for the reconstruc
tion of citizenship must include proposals for con
tributory changes in such associations as well as such 
reconstitutions of the state and the community them
selves as may be deemed requisite. In offering here 
such a program, however, chief emphasis will be 
given to proposed modifications of the community 
and the state, because these will provide the most 
effective instruments for such amendments of the 
other associations as are demanded by the exigencies 
of modern citizenship. The most significant change 
will be the development of a primary-group organiza
tion of the community and the state, embracing the 
rank and file of citizens, but including leaders and ex
perts as well. The functions of this group organ
ization will be the systematic study of public 
questions, and the application of measures for their 
solution. 

Postponing for the present the elaboration of spec
ification for this phase of citizenship organization, 
we may survey briefly the possible functions of other 
agencies in the development of the new regime. Prob
ab1y no particular novelty can be attributed to my 
observations under this head. They are introduced 
in order to present a picture of the problem as a 
whole, of the difficulties that m~st be faced and of the 
resources that may be utilized in coping with it. 

The family and the home embrace many difficult 
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problems, some of which will tax all our resources in 
years to come, if adjustments are to be worked out. 
The problems peculiar to the family itself will not, 
however, be treated here, as we are considering it 
primarily as an agency in the development of a citi
zenship responsive to all the problems of the citizen, 
not alone those of the family group. 

The family functions in civic matters at present 
mainly as a transmitter of conventional opinions, tra
ditional attitudes and partisan loyalties. There are of 
course many exceptions to this· rule, and these are 
encouraging as an indication that family groups gen
erally need not always play the conservative role in 
politics they now do. Nevertheless, the family seems 
likely to continue in the main as one of the more con
ventionalizing factors in the civic life of the country, 
owing largely to the inevitable process of habitua
tion in family attitudes and viewpoints to which the 
young are normally subjected. 

The parent is naturally the dominant factor in 
these influences. Anything that makes him a more 
constructive influence will therefore improve the fam
ily as an agency in the civic development of the 
young. His own home, play, school, church, voca
tional and other associations will have made him 
what he is in this regard, however acceptable or un
acceptable it may be. These influences are partially 
controllable, and can therefore be reshaped, in some 
measure, with a view to training parents better as 
educators of the young in civic and other matters. 
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The training offered by the public schools in home
making might include instruction of prospective 
parents in their responsibilities for the civic develop
ment of their children. Insofar as the schools may be 
free to do so, they can impress on their pupils, espe
cially those in high school and college, the importance 
of training children in cooperativeness, in open
mindedness, and in the suspension of judgments on 
questions, including political ones, beyond their 
capacities. It is equally important to teach prospective 
parents the necessity of encouraging children to as
sume responsibilities and make decisions not too diffi
cult for them, of stimulating their interest in the wel
fare of associates beyond the family circle, and of 
gradually impressing upon them the interdependence 
of their lives with the lives of other people. This 
training will of course have reference to civic 
problems centering in other types of associations as 
well as in the home itself. It is scarcely necessary to 
say that boys require it as well as girls, though there 
will naturally be some differentiation in the training 
of the two sexes. Obviously, the more thoroughly 
such instruction is grounded in psychology, sociology, 
economics, political science and other pertinent intel
lectual disciplines, the more effective it will be. 

The church, the press, the theater and other 
agencies can of course contribute to the development 
of parents as ~ivic educators so far as they may be 
interested in doing so. Perhaps the women's clubs 
and the parent-teacher associations will eventually 
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turn their energies in this direction. The field is an 
open one, and almost anybody may cultivate it who 
cares to do so. 

The school will teach its pupils on their own ac
count as citizens much the same lessons taught them 
as prospective parents of citizens. Its civic training 
will of course be broader than its instruction in the 
civic aspects of child development. It aspires, no 
doubt, to train the pupil as best it may for the prac
tice of citizenship after the school period is over. 
In common with many others, including a growing 
number of teachers, I think. this training properly 
includes experience in self-government, especially 
through extra-curricular activities; the development 
of the student's interest and initiative by means of his 
studies; and, particularly, the cultivation of his capac
ities to solve problems for himself. These features 
should not perhaps characterize the social studies 
more than any others. 

But serious teaching difficulties arise in connection 
with these subjects. The consideration of many con
temporary social problems necessarily challenges es
tablished institutions and conventional opinions ac
cepted by the general public as valid. Experience 
shows that any real discussion of such questions is apt 
to provoke opposition in the community, especially 
on the part of its more influential elements. The 
schools cannot withstand such opposition, save in 
limited measure, for they are commonly under the 
control of just those elements: The issue is really not 
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raised very often, as teachers themselves usually be
lieve strongly in things as they are, owing to the 
circumstances of their training and development. But 
a questioning attitude toward the established order is 
a prime requisite to successful instruction in the social 
studies, and might well be weighted as a qualification 
of candidates for this work. 

In any case the question arises as to how the school 
may, in view of the circumstances, teach those sub
jects most effectively. The answer, I think, is to be 
sought in various directions. First, the school might 
largely confine itself to bringing the student into 
first-hand contact with the social problems, or types 
of social problems, he will face as a citizen; develop
ing the meaning of these problems in terms of his own 
experiences, needs and aspirations; but omitting the 
contentious aspects of such problems as liable to oc
casion difficulty. The student's social environment 
might in this way be made real, interesting and mean
ingful to him. So far as the maturity of the student 
permitted, grounding in the principles of sociology, 
economics and political science could be 'added. He 
would thus be prepared in a measure for the realistic 
study of his problems as a citizen, when he was in
ducted into adult groups for the purpose. Under 
competent teachers, this sort of instruction might be 
quite effective, and should not provoke outside op
position. 
, Progress beyond that point would be more prob
lematical. If the community generally could be 
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brought to realize the meaning of free discussion, 
particularly freedom of teaching, real study of social 
problems in school would become feasible. This of 
course would not sanction partisan teaching of con
troversial views on social problems, but rather their 
exposition as problems, including the impartial 
presentation of relevant evidence and opinion. This 
would be the best possible sort of teaching, provided 
problems were linked up in a meaningful way with 
life experiences and interests. Needless to say, teach
ers themselves will need the training requisite to this 
type of instruction. 

It will doubtless take a long time to bring such a 
development to pass; and in the meanwhile the pro
cedure first indicated would seem to be the more 
promising one. The more constructive method can 
of course be followed as community sentiment per
mits. The group study of civic questions by adults, 
when it becomes general and systematic, should result 
in a transformation of community attitudes on this 
issue, and make unhampered study of social problems 
in the schools feasible. 

Teachers themselves might by organized action 
do much to uphold professional standards in this as 
in other matters. That will obviously require auton
omous professional associations utilized in the 
formulation of standards and protection of the 
teacher's freedom to observe them. 

Only general observations on the play group will 
be offered. Scientific students of child nature agree 
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that it is a most effective and indeed indispensable 
agency in the development of initiative, cooperation, 
loyalty and other character traits, not to mention 
physical traits quite as important. While there may 
be little "transfer" of such traits from play to later 
civic activities, only young people endowed with these 
traits can develop into competent citizens. We shall 
doubtless learn more about the civic values of play, as 
the subject is brought under experimental investiga
tion, and be better able to utilize it in our programs 
of civic education. The schools are making marked 
progress in the utilization of play interests and activ
ities for educational purposes, and not least for the 
"socialization" of the pupil, a prime condition of 
good citizenship. Since parents direct or influence 
much of the child's play life, they require training in 
the proper guidance of play that it may contribute a 
maximum to the child's development. Finally, the 
child's spontaneous interest in play might be utilized 
by both teachers and parents to arouse interest in 
social problems--of which there are many-that 
have a bearing on play activities. 

A complete inventory of the resources available 
for purposes of the new citizenship would list the 
various "social" and fraternal organizations, includ
ing a great variety of lodges, orders, clubs and the 
like. Some of these at least, particularly the women's 
clubs and men's luncheon clubs, do contribute to the 
civic development of their members and to the pro
motion of more or less worthy community enter-
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prises. All together, organizations of this class are 
quite a factor in the civic life of the community. 
Their main concerns, however, lie in other directions, 
social, fraternal and cultural interests in the conven
tional sense receiving the major emphasis in their 
programs. 

I am not prepared to offer any particular specifica
tions for a greater utilization of these agencies in 
civic undertakings, assuming that such a development 
would be feasible. Perhaps the civic implications of 
their major interests could be impressed on their 
memberships, and their civic activities thus stimu
lated. The initiative in such a move must obviously 
rest with members of these organizations who might 
be interested in this possibility. It appears on the 
whole, however, that agencies of this class will reflect 
civic interests already current in the community 
rather than contribute substantially to their devel
opment. 

The theater, including both the legitimate stage 
and the motion picture, is potentially a very impor
tant instrumentality of civic development. Both are 
dominated at the present time, however, by com
mercial interests not concerned, as such, in civic pur
poses. Nevertheless, they supply about as· much 
drama on social themes as the box office will warrant, 
though its quality, with honorable exceptions, leaves 
much to be desired. Their stimulation of demand 
takes other directions in the main, again because of 
box-office considerations. There appears to be· no 
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very conclusive evidence that their offerings on social 
themes are given any strong partisan bias through the 
pressure of special interests. 

Improvement of the theater as a civic agency might 
be sought in two directions. One is development of 
the little theater, already flourishing in many com
munities, as an interpreter of human interests, and 
incidentally as a competitor of the commercial stage, 
including the movie. While the little theater could 
not go much beyond the public taste in its presenta
tion of social themes, it can experiment more freely 
in this and other directions than can the commercial 
theater with its much larger investments. 

Second, and more important, is cultivation of 
public taste demanding dramatic interpretations of 
life's deeper interests and problems, including the so
cial and civic ones. The responsibility for this largely 
rests on other agencies than the theater itself, espe
cially the school, the press and the church. The little 
theater, however, may contribute materially to the 
same object by keeping up with, if not somewhat 
ahead of, public tastes in this direction. A growing 
demand of this sort is already making itself felt a~ 
regards the motion picture, and many films of a high' 
standard on serious themes are now available. Un
fortunately, the problem of their distribution has not 
yet been worked out. 

The movie is being increasingly utilized for educa
tional purposes by various agencies, notably schools 
and social-work organizations. Its possibilities in the 
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dramatization or pictorial representation of social 
and industrial conditions are very great, and these 
will doubtless be increasingly utilized in the social 
studies of both children and adults. As civic educa
tion develops, the establishment of non-commercial 
or even commercial concerns for the production of 
sufficient films suited to this purpose should prove 
feasible. 

The next agency to claim our attention is the 
church. I am not sure but that at present it would be 
adjudged, on an impartial appraisal, a civic liability 
rather than a civic asset. More than any other factor 
in American life, with the possible exception of race 
and class, it divides the community into mutually ex
clusive groups, and in so far blocks the development 
of community solidarity. This is balanced, in a sense, 
by its services as an agency of moral instruction, 
though even here its contribution is limited by its 
close adherence to the conventional code. It is bal
anced, too, by its ministration to its members' social 
interests, in the conventional sense of the term. On 
the same side of the scale must be put the religious 
consolations it affords, however little this phase of 
its service may appeal to the unorthodox. Its stand 
on science, while divided, would seem to belong on 
the debit side of the ledger. 

Barring many honorable exceptions, its contribu
tions to the civic life of the community-even if we 
do not balance its group particularism against them 
-are not very far-reaching. Support of safe and 
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sane reforms, frequently a strong stand on the popu
lar side of contentious questions, and much rather 
vague preaching· about civic righteousness are typi
cal. A courageous advocacy of unpopular causes, 
real discussion of unsettling questions, or genuine 
civic education of the churchgoer is comparatively 
rare. Tendencies toward a more positive social policy 
are seen in the fine work of the Federal Council of 
Churches, the organization of social service com
missions in various denominations, the establishment 
of genuine community churches here and there, the 
activiti"es of minor denominations with a secular out
look, and perhaps in the progress, such as it is, to
ward church federation. 

On such a balancing of activities and tendencies it 
would appear that the civic contributions of the' 
church are rather unsubstantial, if not negative, in 
character. Nor can one see much prospect of its be
coming a dynamic force for civic progress in the 
future. The indications are that it will continue, on 
the whole, to reflect conventional opinions on moral, 
political and economic questions. It does that now 
because its membership is composed, in the main, 
of conventional people and also because, like the 
social-work agency, it is dependent on well-to-do 
people for the major share of its financial support. 
The influence of these two elements combined pre
vents the church from grappling with issues that 
strike at the root of the status quo. And, together, 
they.set up a selective process that tends to extrude 
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from the fellowship of the church both ministers and 
laymen who would wish the church to adopt a vigor
ous policy respecting such issues. 

There seems to be little likelihood that these basic 
conditions will change, though of course the par
ticular opinions and attitudes voiced by the church 
will not remain the same. Whether that be so or not, 
liberalization of the church's position on social and 
economic questions could not go very far without a 
corresponding modification of its views on religious 
questions; and its liberalization on religious questions 
would destroy the denominational basis of its exist
ence, and assimilate its functions to those of the com
munity in a secular sense. Such a development would 
tend to do away with the church a!\ a divisive factor 
in community life. 

If this analysis, here presented schematically, is 
sound, people with a secular outlook might pursue 
one of two policies with respect to the church as a 
civic and social agency: (I) work from the inside to 
liberalize the church's policy and hence prepare the 
way for its eventual absorption into the general or. 
ganization of the community; or (2) concentrate on 
the development of community organization apart 
from the church, and thus indirectly promote the 
same result. The choice between these alternatives is 
perhaps a matter of taste .. 

In offering these suggestions, I am not overlooking 
the possibility that the church has functions to sub
serve other than those considered so far. It seems 
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very probable that there will always be many people 
requiring comforting beliefs on life's deeper prob
lems, assurances that their more idealistic aspirations 
will eventually be realized, a faith that the injustices 
and miseries of this world will not be without their 
compensation. If so, something similar to our present 
church will have a permanent place in human liff;. 
But such a church will contribute relatively little to 
social progress in a secular sense, and figure but little 
in community undertakings. This does not mean, of 
course, that its members will not participate in such 
undertakings. 

Possibilities of the press as a civic agency may next 
claim our attention. Taking for granted the organiza
tion of the press as it now functions, we may proceed 
at once to a discussion of reforms therein that might 
be introduced in the interest of the new citizenship. 
We may exclude from consideration, as impracti
cable in any immediate future, the "socialization" of 
the press, that is, its transfer from private to collec
tive ownership and operation. 

The dominant section of the press is obviously a 
phase of commercial enterprise. It thrives as such on 
large circulations and voluminous advertising. Cir
culation is promoted by "giving readers what thoy 
want" or at least what they like after they try it. 
They largely want news, real or alleged, of divorce 
scandals, atrocious crimes, sports events and other 
"sensational" occurrences, besides comic strips, ad
vice to the lovelorn and other special features. Many, 
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perhaps most, readers also want a modicum of news 
on important developments in business, industry, pol
itics and public affairs. But readers with an abnormal 
appetite for such news are served by newspapers that 
make a speciality of it. Newspapers in general do not 
present a balanced, comprehensive account of really 
important happenings in the world, because it would 
not be good business to do so. Some of course come 
much nearer to this than others. The news and edi
torial articles of almost all are "colored," "selected" 
or biased, in various degrees, and as a consequence 
do not supply altogether reliable information on the 
events they are supposed to report or interpret. 

These conditions are determined, roughly speak
ing, by the interests and abilities of the reader, the 
pressure of both special-interest and public-interest 
groups for publicity on their projects, the bias of 
newspaper owners and writers, and the space de
mands of the advertiser. Two of these factors are 
susceptible of partial control: (I) reader's interests 
and abilities; (2) the bias of newspaper owners and 
writers. 

The first factor must be controlled, if at all, 
through a more adequate training of the reading 
public. The school can contribute substantially to this 
training, but I think chief reliance must be placed on 
study and discussion groups of adults yet to be estab
lished, for only they will be capable of raising the 
interests and abilities of the masses to the requisite 
level. 



254 The New Citizenship 

The second factor-the bias of newspaper owners 
and writers-is partially controllable through the 
professional training of journalists, through their 
own self-criticism, and through the criticism of the 
reading public. The latter will become effective in 
proportion as the citizen learns, by means of discus
sion groups or otherwise, to read the newspaper crit
ically, to condemn bias or inaccuracy or triviality 
therein, and to patronize newspapers that offend least 
in these respects. 

The control of these two factors would effect at 
least a partial control of the other dominant factors 
in the newspaper, the pressure of special interests 
for publicity, and of advertisers for space. By the 
means suggested, therefore, the newspaper might 
eventually be'1llade a reasonably satisfactory pur
veyor of news on events of social significance. 

Even now an enterprising newspaper could do 
much more than is customary to instruct its readers 
regarding social; economic and political conditions. 
These conditions can all be interpreted in terms of 
the reader's interests i and they often lend themselves 
to dramatic treatment that would be most effective. 
A wage scale, a tariff ~chedule, a farmers' co
operative, a program of preventive medicine are all 
intensely human interests that need only imaginative, 
dramatic exposition to be as thrilling as a murder 
story or a victory of the White Sox over the Red 
Sox. Such a treatment could be made not only inter
esting but educational in the best sense of the term. 
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It is scarcely necessary to observe that so long as 
the newspaper selects and interprets its news as it 
does now, an opposition press, illustrated by labor 
and socialist organs, is needed. It is needed because, 
in effect, the dominant press lends itself to propa
ganda uses 'by intrenched interests, which can be 
counteracted only by propaganda activitites on the 
other side. 

Periodical and book publications call for only brief 
consideration in the present connection. The analysis 
of the newspaper, with certain qualifications, applies 
to these sections of the press also. What was said 
about the education of the reader, the training of the 
writers, the better exposition of social, economic and 
political conditions, applies to all alike, though with 
some differences in emphasis. 

There is, it will be agreed, more of a place for the 
journal or book of opinion than for the newspaper 
thus characterized. The more vigorously, intelli
gently and comprehensively divergent opinions. on 
public questions are expounded in books and period
icals, the better. But it is desirable that in all such 
expositions fact be distinguished from opinion, and 
opposed opinions adequately stated. Thorough train
ing of readers and establishment of high professional 
standards for editors and writers are obviously the 
means to this end. 

Laws, traditions and interests controlling the uses 
of the radio are now in process of rapid evolution, 
which makes any but general observations on the 
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radio as a civic agency somewhat hazardous. Not 
counting the amateur stations, the broadcasting con
cerns may be roughly divided· into the commercial 
companies, and organizations operating for non
commercial purposes. Commercial concerns derive 
their revenues from rents and advertising, and recruit . 
their circulation (or audience) through their pro
grams of "attractions." The non-commercial con
cerns are controlled by various interests, of which, 
for our purposes, the political and educational are the 

. more significant. The radio listener has of course a 
greater freedom of choice in bestowing his patronage 
than has the newspaper reader. 

It is desirable that commercial broadcasting sta
tions admitting to their programs matter on contro
versial public l1uestions should restrict it to news 
entirely, or, if partisan pronouncements are accepted, 
that all sides be given a fair hearing. It is also im
portant that the various partisan interests should 
share equitably in the allocation of wave lengths 
reserved for this group of interests. These are only 
partially recognized principles in the useo! the radio 
at the present time, and believers in freedom of dis
cussion have a task of no little difficulty in bringing 
about their general adoption. 

Potentially the most influential factor in the con
trol of broadcasting is the radio listener. He will 
listen to the sorts of things he now likes to read in 
his newspaper, so long as his tastes remain the same. 
Noone can compel him to follow a recital of impor-
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tant developments in public affairs, or the pros and 
cons of a debate on some controversial question. 
Moreover, he cannot discount for the prejudices, 
inaccuracies or omissions of a radio speaker unless he 
is trained to do so. The citizen thus needs much the 
same sort of preparation for radio listening as for 
newspaper reading. Given such preparation, he would 
be able, through the pressure of his criticism and his 
patronage, to correct the abuses of the radio and 
make it, within its inherent limitations, a consistently 
serviceable agency of communication. This is the sur
est, even if the slowest, method of preventing the 
autocratic control of the radio in behalf of special 
interests or its less overt manipulation for illegitmate 
propaganda purposes. 

I have now considered the more significant contri
butions to citizenship of which the home, the school, 
the play group, the club, the theater, the church, the 
press and the radio seem capable. There remain to 
be considered the potential civic functions of the 
vocation, the economic class, the political party, the 
social-work agency, the adult education group and 
certain types of community . organization. These 
would best be treated, how~'er, in connection with 
the new institutions of citize ship which, as we shall 
see, are essential to the per ormance of the citizen's 
functions. The following c;:hapter will be devoted to 
this phase of our inquiry.· 



CHAPTER X 

THE ORGANIZATION OF CITIZENSHIP 
( Continued) 

T HE sine qua non of competent citizenship is 
continuous, intensive, systematic study of 
the citizen's problems by the citizen himself. 

Existing agencies are fulfilling, and are capable of 
fulfilling, but a small part of tliis need. The home, 
school, church, newspaper, radio, vocation, economic 
class, political party, social-work agency, adult educa
,tion group and community organization are either 
concerned with other objects, largely, or they have 
not at any rate developed an adequate program for 
the realization of this object. 

Theoretically, the political party might have be
come an agency for civic education but, because citi
zens were not prepared to operate or control it, it 
does not now serve this function. The social·work 
agency engages in educational activities of a special 
sort, but it does not offer the training in public ques
tions upon which competent citizenship for the 
masses must be based. Again, adult education in
cludes some training in public affairs, but only a few 
are equipped by it for the intelligent practice of citi
zenship. Finally, the commQnity council, neighbor-

2sS 
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hood association, social center and other democratic 
forms of community organization are contributing 
to civic education as well as to the practical solution 
of civic questions, but none of them has yet furnished 
a model for the larger educational effort that is 
needed. 

I have classified the citizen's problems under three 
heads: (I) social and economic problems affecting 
his own personal welfare as a member of the general 
public; (2) problems of special concern to hini as a 
member of a family, a vocation, an economic class, a 
church, a race and other social groups; (3) problems 
of justice or welfare primarily affecting other groups 
than his own.1 As I have shown, the citizen must 
grapple with these problems himself, if they are to be 
treated in his interest. Moreover, they are so numer
ous and complex that a great deal of time must be de
voted to their study if he is to deal intelligently with 
them. I have estimated that the requisite study and 
treatment of these problems will demand two hours 
of the citizen's time each day on the average. This of 
course is little more than a rough guess, but it seems 
as likely to be too low as too high. I have also ven
tured the opinion that the adult, in order to share 
fully in our cultural heritage, needs two free hours 
a day for the study and enjoyment of art, literature, 
science or anything else that might appeal to him. I 
mention this suggestion here, because the civic activ
ities of the adult will be more or less closely related 

1 See pp. 1:24-130 for the elaboration of these distinctions. 
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in practice to his scientific, resthetic, and other 
leisure-time interests. The time demanded by these 
various interests must obviously be released from 
vocational and other activities. 

How will the two hours devoted to citizenship be 
utilized? And what type of organization will be es
sential to its effective utilization? A consideration of . 
the latter question first should give perspective to the 
discussion of the problem as a whole. 

I am persuaded that a primary-group organization 
of citizenship is absolutely necessary if the citizen is 
to discharge his proper functions in social control. . 
The state and the community are almost wholly sec
ondary groups at the present time. The associations 
or relationships which constitute them are mediated, 
with relatively unimportant exceptions, by long
distance communications--through the newspaper, 
the postal service, the telephone, the telegraph and 
the radio--not by face-to-face contacts. It is true 
that adults have many direct contacts as members of 
the same neighborhoods, vocations, clubs, audiences 
and other groups, but they have relatively few as 
citizens. 

Exceptions are found in political rallies, confer
ences of politicians or public officials, meetings of 
local civic associations, and the like. But the direct 
contacts of private citizens as citizens are few j and 
for the most part they are unorganized. Contacts 
among the members of a church or a vocation are far 
more numerous ''and much better organized. The 
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community centers and neighborhood associations are 
seeking to multiply and organize face-to-face con
tacts among citizens, but so far they have made little 
more than a beginning in the requisite primary-group 
organization of citizenship. 

All this means that the citizen as a citizen is iso
lated, and hence indifferent and ineffective. It largely 
accounts for the fact that social control has escaped 
from his hands. 

The primary group of citizens is necessary for 
three reasons: (I) The rank and file of citizens can 
be stimulated to the requisite activity in public affairs 
only by means of group meetings and discussions. 
(2) Only through face-to-face contacts established 
by this and other means can the esprit de corps, the 
group solidarity, necessary to resolute, concerted ac
tion in public affairs be developed. (3) The practical 
work of competent citizenship includes much co
operative action by groups of citizens, in much the 
same way as does the work of a trade or an industry. 

Assuming the validity of the general proposition, 
we may proceed to specify the characteristics of citi
zens' primary groups adapted to the discharge of 
their functions. 

These groups will have definite headquarters or 
meeting places, just as do churches or other primary 
groups. In order that they may be properly inte
grated into larger units, each will function in a 
definite neighborhood. Available experimental evi
dence does not warrant any final conclusion on the 
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question of how the boundaries of such neighbor . 
. hoods shall be defined; or on the question of the ex· 
tent to which school buildings will furnish suitable 
meeting places for primary groups of citizens. 

We may next specify the sort of study our groupl 
will need to undertake in order to fulfill their func· 
tions. If it be true, as I have contended, that feVi 
social problems, especially the difficult ones, can be 
understood without a fair knowledge of social or· 
ganization as a whole, the study of that subject will 
be a necessary foundation for all the other studies, 
An orientation course in the social sciences will fulfill 
this requirement. Probably in view of other demand! 
on the citizen, this course should be extended over a 
period of two years •. In addition, a general survej 
course in the major problems of the citizen-Iocall 
national and international-will be needed. Perhapsl 
for the requisite degree of thoroughness, this to(J 
should be extended over a period of two years. Eithel 
of these courses might be taken before the other, and 
both could be taken concurrently by citizens who de· 
sired to do so. Both together should give the citizell 
a fair grasp of his more important problems, and 
equip him for the more specialized studies he wiU 
need to undertake subsequently. 

To provide opportunities for the latter, courses 
on more restricted subjects will be required. Certaill 
significant groups of problems, such as those pertain. 
ing to conservation of natural resources, size, distri· 
bution and quality of population, agricultural 
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economics, labor conditions, organization of business 
and industry, prevention and treatment of disease, 
use of leisure time, public education, politics and 
government, and international affairs, might be 
treated in the more specialized courses. These 
courses might continue through a year or half-year, 
depending on the ground to be covered and type of 
treatment undertaken. Only a limited number of such 
courses would be given in anyone year, but it should 
be possible through carefully arranged sequences cov
ering a number of years to supply the need for this 
type of training. Still more specialized studies could 
be undertaken in response to local demands. Rural 
and urban groups, for instance, would pursue some
what differentiated series of special studies. Indeed, 
all the studies would be planned with special refer
ence to local conditions. 

The individual members of a primary group would 
not necessarily take all the specialized courses of
fered. The latter would be in the nature of electives, 
from which choice could be made on the basis of per
sonal interest. The individual would doubtless, as a 
rule, correlate his special studies with his practical 
activities in civic affairs. 

There will also be a place for general meetings of 
the group-say once a week-to discuss problems of 
current interest. These might be open forums led on 
occasion by outside speakers but perhaps drawing 
mainly on the group and its director for leadership. 
Such meetings would serve to ket:p the entire mem-
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bership posted on important developments in public 
affairs, and give them a better perspective on the 
special problems in which they were severally inter
ested. 

A tentative suggestion might be offered as to the 
amount of time that could be profitably devoted to 
group study and discussion of this sort. Perhaps the 
study groups-those taking systematic courses
might meet once a week for a two-hour period. Each 
member might be enrolled in one of these groups. 
The forum meetings would be held once a week for 
two hours, and, according to our specifications, at
tended by the entire membership. This would make 
two meetings a week of two hours each for every 
member. The other eight hours devoted weekly to 
civic activities might perhaps be about equally 
divided between reading, some of it in preparation 
for the study meetings, and practical work of various 
sorts, such as will be discussed presently. 

Except for centers with large memberships, one 
person should be able to direct all the educational 
activities. He or she would give the general courses 
in social organization and social problems i direct 
forum meetings i and devote, say, two evenings a 
week to courses in special subjects. This would be 
enough work for one individual, in view of the prep
aration required and the exacting nature of the 
work itself. If less time were devoted to the educa
tional activities, the leader in charge could take part 
in the practical committee work, while if more edu-



The New Citizenship ;:!6S 

cational service were needed, assistance could be·pro
vided. 

The specific character of these suggestions does 
not imply rigid uniformity in the organization and 
activity of different primary groups. Their work 
should in fact be adapted to local circumstances, and 
the needs of their members. The general courses 
would not, for instance, be needed by members who 
had taken the equivalent thereof in high school or 
college, and likewise as regards specialized courses. 
Again, group meetings would be scheduled for after
noon hours, where housewives or others could not 
attend evening meetings. Also, the educational lead
ers could specialize in their work by each serving 
two or more groups in particular subjects, which 
would of course mean that the educational work of 
such a group would be in charge of two or more lead
ers. Variations in such matters would be the normal 
thing. 

I have suggested that the practical activities of the 
citizen under the proposed regime include (I) the 
formulation of his judgments on public questions and 
communication thereof to officials responsible for 
the treatment of these questions; (i) selection of 
agents (officials) for execution of the citizen's 
policies on public questions, involving the investiga
ton of candidates' qualifications, and evaluation of 
the records of those already intrusted with public re
sponsibilities; (3) performance of certain types of 
public service in the local community, such as check-
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ing up on law enforcement, cooperation in investigat
ing conditions needing attention, acting in an advis
ory capacity to government departments, and the 
like; (4) participation in the work of agencies pro
moting special programs, such, for example, as social
work organizations interested in housing, public 
health or leisure-time problems. 

Activities of this character must of course be or
ganized, if they are to be effective. They will be con
ducted largely by special or standing committees 
charged with particular functions, but under the con
trol of the local primary groups and the larger units 
into which they are integrated. The weekly meetings 
of the local group would furnish suitable occasions 
for the appointment of committees, presentation of 
reports, deliberation on committee recommendations, 
further delegation of committee responsibilities, and 
adoption of resolutions on public questions upon 
which the· group wished to express itself. A consti
tution and by-laws controlling the selection of com
mittees, election of officers, and general procedures 
employed in the work would obviously be necessary. 
A director or secretary to facilitate committee work, 
conduct correspondence, and take charge of other 
administrative details would be required. Perhaps 
the average group would have sufficient work of this 
character to occupy the full time of an executive, 
pfficer. I 

Little need be said regarding types o( federative. 
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organization required for action on public questions 
affecting political units embracing a number of pri
mary groupos. Such organization would clearly be 
necessary for action on state and national problems, 
as well as on problems of local communities with 
considerable populations. The federations for these 
various units would of course be controlled by com
mittees representative of the local groups, and 
selected by the laOtter. Whether the officers and com
mittees of the larger federations should be directly 
selected by the individual members, or by delegates 
chosen for this and other functions, is a question 
upon which it is not now necessary to pronounce. 
Conventions of the federative units could be ar
ranged as desired. 

There should of course be provision for unified 
action by the constituent units of these federations, 
on questions of common concern. This would involve, 
among other things, a discussion of common prob
lems and action on proposed policies respecting them. 
The initiative could be utilized in the selection of 
questions for discussion and in the submission of 
policies thereon for decisions by the membership. 
Questions delegated to officials for decision could be 
reviewed by the members through use of the referen
dum. Coordination of the committee work under
taken by local groups, especially that dealing with 
problems of wide scope, could be worked out through 
the federative organizations. Each o~ the various 
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units would so plan its activities that all the citizen's 
problems coming within its purview received the 
necessary attention. 

The proposal that citizens thus organized select 
agents-legislative and executive-to carry out their 
mandates raises the question of the rOle to be played 
by political parties under the new regime. This ques
tion might be waived as not of immediate impor
tance, but as it would probably arise rather early in 
local communities developing citizenship organiza
tions, some speculations on it may be offered. 

Citizens' organizations of the type described 
would be quite well adapted to the selection of candi
dates for public office, as their local meetings, dele
gate conventions and balloting procedures could be 
readily utilized for this purpose. They could not of 
course make formal choices unless they secured of
ficial recognition as a political party or as the organ
ized electorate. Prior to such recognition the citi
zens' groups could function by participating in the 
primaries of the established parties and in the ensu
ing general elections, thus promoting the selection 
and election of acceptable candidates. 

The effectiveness of these methods would depend 
on a number of factors. The most important per
haps would be the numerical strength of the citizens' 
organizations compared with the active electorate 
not enrolled therein. Another would be the initiative 
and energy exercised by the citizens' organizations 
in the choice of candidates and promotion of their 
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election. Still another would be the influence exerted 
by professional politicians on the choice of candi
dates by the citizens. 

Should citizens' organizations of the type de
scribed enroll a preponderant number of the active 
voters and serve as their medium for political action, 
parties as we know them would probably disappear. 
Citizens who formulated their mandates on public 
questions and chose representatives for the execu
tion thereof, in the ways indicated, would have no 
use for party organizations of the prevailing type. 
Public policies would be formulated by the citizens 
themselves, not party committees chosen by politi
cians; and candidates would be chosen by citizens 
also, not primaries or conventions controlled by poli
ticians. And if the citizens' organizations controlled 
a majority of the voters, they would elect their own 
candidates to carry out their policies. 

There would naturally be differences of opinion on 
public policies, but, under the regime depicted, these 
would hardly occasion political cleavages of the sort 
represented by party organizations. The differences 
would be on specific questions, and citizens could not 
be marshalled into distinct political camps on such a 
basis, since they would divide differently on different 
questions. Practical decisions on such questions would 
be effected through the initiative and referendum, or 
left to the discretion of elected representatives, sub
ject to review by the citizens. And unless considera
tions of patronage should dominate, and give rise 
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to political machines, officials would be chosen by the 
citizens' organizations themselves without the in
tervention of political parties. The citiien would be 
concerned primarily with the qualifications of the 
candidate "for the particular office, including his at
titude on the policies involved therein, his ability as 
an executive, his skill in drafting legislation, and the 
like, and this in itself would not encourage the de
velopment of party organizations. 

Citizens thus functioning would naturally be in
terested in such matters as the democratization of 
procedures for constitutional amendment, the alloca
tion of powers to federal, state and local govern
ments, the coordination of legislative, executive and 
judicial functions, the initiative, referend.um and 
recall, proportional representation, the short ballot 
and extension of the merit system in the civil service. 
It is unnecessary to attempt here a forecast of their 
action on these matters. Such problems are of dis
tinctly secondary importance, because citizens func
tioning in the way described would be able to dispose 
of them in their own interest. The unused political 
power already accessible to the citizen is sufficient to 
keep him employed, and at important tasks, indef
initely. And if he develops the initiative and ability 
to perform these tasks acceptably he will have little 
difficulty in enlarging his powers as needed through 
the requisite reconstruction of his political institu
tions. 

The citizen's problems, according to our definition, 
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include not only those coming under the jurisdiction 
of the state, but also those dealt with primarily by 
the family, the vocation, t.he economic class and other 
special-interest groups of which he is a member. To 
simplify the discussion these problems were not ex
plicitly treated in our formulation of specifications 
for the organization of citizenship. Procedures for 
dealing with this class of problems may now be con
sidered. 

Problems of the family will detain us only a mo
ment. They. would be a proper subject of study by 
the citizens' organizations already described, and 
problems requiring attention by legislative or other 
public agencies would be handled according to the 
regular procedures of those organizations. Special 
machinery for the treatment of family problems need 
not be considered here. It may be added, however, 
that family interests would not occasion deep cleav
ages among the membership of the citizens' organiza
tion any more than would, for instance, public health 
or recreational interests. 

It would be ve,ry different with problems arising 
out of vocational, class and racial interests. These in
terests are often very divisive in their influences, and 
especially in communities where different vocations, 
races and classes are found in considerable numbers. 
This condition will be of vital concern to the citizens' 
organizations for two reasons: (I) Where attitudes 
of different races, classes and vocations toward one 
another are markedly antagonistic or uncooperative, 



272 The New Citizenship 

the development of inclusive or representative pri
mary groups will be difficult. (2) The citizens' or
ganizations will have diffiCQlty dealing with the ques
tions at issue between antagonistic groups, even 
though vital public interests are at stake. 

Noone method will be generally applicable in 
coping with the first difficulty. In some parts of the 
country Negroes will necessarily be excluded frorri 
groups including white persons j in other parts groups 
including members of both races could be formed by 
restricting them to those willing thus to associate 
together j in still other parts no difficulty would arise 
from this source. Feeling between employers and 
employees or members of other distinct classes is 
rarely so strong, though their direct contacts in pri
mary groups of citizens would often be uncongenial 
to them. There is little antagonistic feeling between 
members of different vocations, normally, but per
sonal association of those widely separated in educa
tion, wealth or social position would not, I suppose, 
be particularly inviting, as a rule. Clearly, tact and 
a careful weighing of many ticklish questions will be 
necessary to the development of harmonious citizens' 
groups composed of such heterogeneous elements. 
Yet those to whom the purposes of such groups ap
pealed would probably be less affected than others 

. by these differences. And it should be possible, despite 
these conditions, gradually to include in their fellow
ship the great majority of serious-minded people in 
the community. 
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The policy of the citizens' organizations toward 
issues between employers and employees, farm own
ers and tenants, whites and blacks, and other more 
or less antagonistic groups should, I think, be a ju
dicious mixture of neutrality and active interest. The 
primary group might well study such issues, but citi
zens' organizations generally would best confine 
their action to questions properly coming within the 
jurisdiction of the state. The dividing line between 
issues properly subject to and exempt from such con
trol is of course not clear, and I shall not attempt to 
make it clearer here. But to illustrate the point by 
some clear-cut examples, the citizens' organization 
could appropriately make recommendations regard
ing an eight-hour law for women workers or a sys
tem of unemployment insurance, but could hardly do 
so regarding the issues involved in an industrial dis
pute. Nevertheless, group discussion of the more 
contentious issues would contribute to the forma
tion of public opinion thereon, and thus indirectly 
affect their settlement. In the long run this would 
probably be the most effective policy for these ques
tions. 

But the citizens' organization would be specially 
interested in the proper delimitation of state author
ity respecting questions of this order. It would be 
quite as important to deny the state jurisdiction over 
questions it could not deal with successfully, on ac
count of the pressure of special interests, as to urge 
upon it the assumption of jurisdiction over questions 
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it could handle more competently than· could other 
agencles. 

The organization of employers, wage earners, 
farmers and other economic groups for the promo
tion of their special interests, whether through polit
ical action or otherwise, might be expected under the 
new regime. And such organizations would doubtless 
study their problems on their own initiative, apart 
from the educational activities of the citizens' groups. 

It is perhaps not of great consequence whether 
these organizations should have their headquarters 
in the same buildings as the citizens' groups, though 
there would be some advantages in such an arrange
ment. It would enhance the importance of the civic 
center, encourage friendly intercourse between citi
zens divided by their interests, and thus contribute 
to community solidarity. We might expect, in any 
case, that the educational influences of the primary 
groups would in large measure socialize the attitudes 
of different vocations, classes and races toward one 
another, and thus foster more amicable adjustments 
of issues upon which they might divide. 

We may now consider briefly the relation of citi
zens' organizations to prevailing types of social 
work, community organization and adult education. 
Their interrelationships will be the outcome of grad
ual processes of accommodation and, so to speak, 
the survival of the agencies best adapted to the con
ditions. 

Social-work agencies will continue to function 
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much as they do now until the influence of the citi
zens' organizations, and especially of their educa
tional activities, becomes a dominant factor in pub
lic affairs. Then the public, or an influential part of 
it, will have developed an understanding and appre
ciation of the more constructive social-work pro
grams, and thus be prepared to support them, both 
by the contribution of funds for their promotion, and 
by their indorsement as against antagonistic special 
interests. The influence of the citizens' organizations 
at any given time will of course depend on the ex
tent to which the public has been educated through 
their efforts, the influence they may exert on the pur
poses and methods of special interests themselves, 
and the skill and energy with which social-work 
agencies promote their programs. 

One could hardly tell in advance whether social
work agencies will be supplanted in greater or lesser 
measure by the citizens' organizations, or, if they 
shall continue to flourish, what sort of organic con
nection between the two forms of organization will 
be developed. It will depend on the successes achieved 
by the two in the treatment of social problems. Each 
may demonstrate superiorities over the other in 
specific directions. For example, the specialized, de
centralized type of effort characteristic of the social
work agency might prove better adapted to the pro
motion of practical programs than the more closely 
coordinated efforts of the -citizenS" organizations, 
while the latter would be likely to prove themselves 
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superior as agencies of civic education, besides hav
ing a free field as regards the selection and control of 
public officials, so far as any competition from the 
social-work agency was concerned. All such questions 
would of course be settled by actual experience. We 
might expect that, in any case, the social-work agency 
under the new regime would become a more demo
cratic and effective instrument of public service than 
it is at present. 

A similar analysis applies to types of community 
organization applied to the activities of social-work 
agencies. The more democratic types, illustrated by 
community councils or clubs, neighborhood associa
tions, community centers and federations of wom
en's clubs, wo.uld be related in various ways to 
the citizens' organizations. Primary groups of citi
zens as here depicted would represent a systematic, 
intensive development of community centers and 
neighborhood associations, and, so far as success
ful, would tend to supplant or absorb the latter. 
The same statement applies to the more democratic 
community councils and clubs. The less democratic 
ones would often resist absorption into the citizens' 
organizations, and only experience would show what 
functions, if any, they could perform better than the 
latter. Federations of churches, women's clubs and 
other specialized associations would doubtless con
tinue to thrive, since they would serve functions not 
undertaken by the citizens' organizations. Their 
civic work, however, would be coordinated, as 
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seemed expedient, with the activities of those or
ganizations. Their support of the latter would be 
important, of course, and should be readily secured 
in view of the fact that their I:espective member
ships would be largely identical. 

Much of the same general analysis applies also 
to independent adult education enterprises. In so 
far as the citizens' organizations supplied the need 
for adult civic education, independent contributions 
thereto would not be demanded. Again, only expe
rience can tell what the relationships between the 
citizens' organizations and independent agencies in 
this field will be. Our primary groups are expressly 
designed to supply the major share of the adult 
civic education needed, but it is quite likely that 
other agencies, such as libraries, independent schools 
and university extension departments, will cOl).tribute 
a substantial share of it. But their efforts should 
be closely coordinated with the activities of the citi
zens' organizations, especially since the latter will 
provide the connecting link between civic education 
and civic action. It may be suggested also that, so 
far as feasible, there would be advantages in hous
ing the citizens' organizations and independent adult 
education enterprises in the same buildings. This 
would facilitate contacts, enhance the popularity of 
the civic centers and reduce overhead expenses. 

As the citizens' groups increased in number, cer
tain auxiliary services would be desirable, if not 
indispensable. One of these is a well-organized in-
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formation service on public affairs.2 The primary 
groups and their various federations would require, 
for their best functioning, intelligible, up-to-date in
formation on the problems coming within their pur
view. Such information, to be most serviceable, 
would have to be compiled for this specific purpose. 

The service could be rendered most acceptably 
by agencies established for this special function. 
Their work would be to collate information from 
the thousand and one sources thereof, and organize 
it systematically in the form best adapted to the 
citizen's needs. Probably this service should be uni
fied for the several political units under which pub
lic functions are organized; that is, there would 
be separate information services for the nation at 
large, the several states, and the various local com
munities. The service would not be confined, how
ever, to subjects coming under the jurisdiction of 
the different political units as such, but would em
brace all the problems of citizens within their ter
ritories. Coordination of the various services would 
of course be desirable. 

Where adequate information for the citizen's 
purposes was not available, it would be the func
tion of the information service to arrange for the 
investigations necessary to secure it, either by other 
agencies or by its own staff. The chief burden of 
such investigations would necessarily be shifted to 

I CE. Lippmann, W .. Public O/inion, Chaps. XXVI, XXVII. 
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other agencies, since the information service itself 
could assume only a small share of it. 

Needless to say, this work would have to be done 
in a painstaking, objective manner for it to accom
plish its purpose. The materials prepared ,for the 
citizen's use would be presented in various forms 
as required. Comprehensive compendiums of infor
mation, systematic discussions of specific problems, 
and announcements of current developments in pub
lic affairs would be among them. The style and for
mat of such publications should be designed with 
great care, as a means of stimulating the citizen's 
interest in his problems. 

The development of an adequate information 
service would necessarily be a gradual process, as 
only fragmentary beginnings in that direction have 
been made so far. The responsibility for this en
terprise would probably have to be assumed in the 
beginning by the citizens' organizations themselves, 
as, it would require time to arrange with govern
mental agencies to undertake it. But great caution 
should be exercised in turning it over to the latter, 
in order that its essential standards might not.J'c' 
compromised. When governmental agencies ""m
prepared to maintain those standards, however, t:he 
could render the service better than could the : a 
zens' organizations. because of their superior 
sources. , irst 

The citizens' study groups will also require, '::. 
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the best work, a type of textbook different from 
those now on the market. A demand for more suit
able texts has already been expressed by workers' 
classes and other adult groups engaged in serious 
study. Writers and publishers are now beginning to 
supply this demand. Fortunately, the publishing busi
ness may be relied on to supply suitable texts for 
adult groups as fast as their publication becomes 
profitable. Some publishers are now experimenting 
with cheap editions of texts suited to adult study 
groups. 

Citizens devoted to the serious study of public 
questions will doubtless demand something different 
in the way of newspapers, journals of opinion and 
periodical reviews of current events. This demand 
will not call so much for entirely new types of pub
lications as for a more extensive patronage of types 
already adapted to it. Nevertheless, publications best 
suited to the needs of the new citizen may not closely 
approximate any of the better types now produced, 
as these are adapted to highly selected constituencies 
that may not be representative of the much larger 

" -- -o!1y of citizens seriously devoted to public affairs 
puqler the new regime. It seems likely, however, that 
tion)lications of new types' that may be demanded 
invf!ld be supported by the citizen's patronage, to
age:her with the advertising business based thereon. 
suclThe radio would be a very serviceable agency 

J o:he .work of the citizens' organizations, both for 
t.he prompt communication of events of special in-
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terest to them, and for the expeditious transmission 
of dispatches from the federations to their constitu
ent organizations. Prompt, concerted action by the 
various organizations-for which there would be 
many occasions-should be possible through such a 
use of the radio. 

Except for a tentative suggestion that suffrage 
be limited to those 'qualified for the functions it 
involves-a suggestion developed in the following 
chapter-the elaboration of my proposals for the 
establishment of new citizenship institutions has now 
been completed. The chief innovation proposed is 
the development of a primary-group organization of 
the community and state, the groups contemplated 
to be open to all persons qualified for the suffrage, 
and perhaps to interested young people who have 
not reached voting age. 

The development of such organization would con
vert the state and community from secondary to 
intermediate groups! An intermediate group, it may 
be explained, is one wherein communication is not 
predominantly of the direct, face-to-face type, as 
in primary groups, nor of the indirect, long-distance 
type, as in secondary groups, but of both types com
bined, each serving indispensable functions in the 
activities of the group. By the development of a 

• The concept of intermediate groups was, I understand, first 
clearly formulated by Smith, W. R., An Introduction to' Educa
,ional Sociology, Chap. III. The concept has been further elab
orated by Good, Alvin, Sociology and Education, pp. 73-78. 
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primary-group organization, the state and commu
nity would become intermediate groups similar, in 
this respect, to the school, the church, the vocation 
and the economic class. 

The basic function of the primary group will be 
the study and discussion of civic questions. But this 
function, while valuable in itself, will be instru
mental to more practical ones, namely, the formula
tion of poiicies on those questions, and execution 
thereof through machinery established for the pur
pose, the latter function involving the selection by 
the citizen himself, through his organizations, of 
the officials responsible for the elaboration and ap
plication of public policies. Moreover, according to 
our specificatiQns, the private citizen would cooper
ate in the execution of his mandates by assisting in 
inspections, investigations and other p_~l>~ic services 
in his local community. --

For the pedormance of these functions, federa
tive organizations of the primary groups by local 
communities, states, the nation at large, and per
haps'intermediate units will be required. These fed
erative organizations, while coordinating as may be 
requisite the study activities of the primary groups, 
will be chiefly concerned in the organization of the 
citizen's more practical activities, including the for
mulation of public policies, and the selection of 
public officials. 

Certain auxiliary services will be valuable if not 
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indispensable to these organizations. The chief one 
is an information service to supply the citizen the 
requisite information on his problems. Another is a 
radio service to facilitate the transmission of intel
ligence, and prompt, concerted action on the part of 
the various organizations. Other auxiliary services, 
including the provision of suitable textbooks, pe
riodicals and newspapers, could probably be sup
plied through established channels in response to 
citizen ·demand. 

The potential contributions of existing agencies 
to the new citizenship, and possible relations be
tween them and the proposed institutions have been 
discussed. The home, the school, the play group, 
the club, the theater, the church, the press, the voca
tion, the economic class, the social-work agency, the 
community organization and the independent adult 
education agency were all considered in this connec
tion. That discussion need not be recapitulated here, 
but much of it has an important bearing on the main 
proposals. 

Now, the regime of citizenship here pictured may 
be pure utopia, as I have already admitted. But, 
also, it may not. It is probably neither a pure utopia 
nor altogether a potential reality. A substantial part 
of it is, I think, practical. Put in logical terms, the 
proposition that such a regime might be established 
is a hypothetical one that cannot be conclusively 
verified or refuted at present, but is partially sup-
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ported and partially contradicted by the available 
evidence. A decisive test can be applied only through 
experimentation. 

Experimentation for this purpose I now propose. 
The stakes of success are so great that every re
sponsible citizen, whether social scientist or layman, 
might well be eager to give it such a test. One of 
the issues at stake is whether democracy-not its 
form-is possible. It would seem patent to anyone 
who has contemplated our own alleged democracy, 
and the democracies of other peoples, that only 
through some such effort as has been proposed is 
real democracy possible. And there are all the other 
issues that hinge on this one-a decent standard of 
living for the- masses, a more general participation 
in the higher interests of life, the alleviation of class, 
racial and international conflicts, and many others. 

I am going to offer some tentative specifications 
for experiments designed to test the most crucial 
of the proposals, that contemplating the develop. 
ment of primary groups of citizens. The program 
as a whole will stand or fall with this proposal, and 
for that reason it merits the most searching and 
painstaking investigation. In presenting suggestions 
for such an investigation, I shall consider certain 
practical questions pertaining to this part of the pro. 
gram that have received only incidental treatment 
thus far. 

I would propose carefully planned, adequately 
financed attempts to develop primary groups of citi· 
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zens in a number of typical American communities. 
These should include at least a large-city neighbor
hood, a village or small-town community, and an 
open-country community. Experiments in selected 
communities representing distinct varieties of these 
main types would also be very desirable. I would 
suggest that communities be selected for experiment 
that already have more or less developed commu
nity centers and civic agencies, because the conditions 
there would be more favorable, and the experiments, 
if suC!:essful, would open up a growing field for the 
extension of the new type of organization. It would 
be very desirable, however, to test the program 
in communities where such developments have not 
occurred. I think a considerable period of time
say from five to ten years--would be required for 
experiments yielding decisive results. 

In these experiments major emphasis should per
haps be given to group study and discussion of pub
lic questions, though the more practical functions 
of citizenship organization should also be tested, 
so far as feasible, especially since that would add 
interest and meaning to the educational efforts. But 
the exercise of electoral functions might at first be· 
hazardous, and should in any case be planned with 
great care. 

Included in the experimental program should be 
a variety of social, recreational and educational ac
tivities not civic in character, which, besides being 
valuable in themselves, would assist in attracting 



286 T he New Citizenship 

people to the center. These might well include con
certs, recitals, community sings, plays, moving pic
tures, pageants, festivals, dances, banquets, library 
services and classes or study groups in various sub
jects likely to be of interest. Boy Scouts, Girl Scouts, 
Camp Fire Girls, labor unions, business men's asso
ciations, professional groups, lodges, women's clubs 
and other organizations might be encouraged to 
meet at the center. Musical, dramatic and other 
kinds of entertainment offered would be supplied in 
part by groups of amateurs encouraged to affiliate 
themselves with the center, though professional tal
ent should be utilized so far as might be deemed 
necessary to enhance the attractiveness of the cen
ter. Howeverr-it would be unwise to set a standard 
for the activities of the experimental centers that 
would not be generally practicable, as this would 
cast doubt on the validity of the experimental re
sults, if these should be of a positive nature.~ 

The directors of these experiments should of 
course be most carefully chosen. -The staff of an ex
perimental center should probably include a leader 
for the group studies and discussions, a director of 
the more practical activities, including the non-civic 
activities requiring supervision, and an office secre
tary. Qualifications for the first two positions should 

.. The non-civic features of the experimental centers are to be 
patterned, according to the specifications, after the corresponding 
features of the more attractive community centers already de
veloped. 
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be formulated with care before candidates are con
sidered. The undeniably difficult pedagogical prob
lems involved in the contemplated activities of the 
primary groups S should weigh heavily in the formu
lation of qualifications and the consideration of can
didates. Both the educational leader and the director 
of practical work should be endowed with appeal
ing traits of personality, thoroughly grounded in 
the practical side of social psychology, well versed 
in expedients for stimulating interest in civic ques
tions, resourceful in grappling with unforeseen prob
lems, interested in the outcome of the experiments, 
and equipped with the requisite executive ability to 
discharge the responsibilities of their positions. 
These are, of course, exacting qualifications, but 
primary groups of citizens cannot be successfully 
developed and maintained without leaders so en~ 
dowed. Yet it would be unwise to set a standard 
of leadership for the experimental centers that 
would not be generally applicable, eventually, as 
that would cast doubt on the value of the experi
mental results. 

The meeting places of the experimental groups 
should also be selected with care. No one can tell 
in advance whether public school buildings will be 
both suitable and available for the activities of such 
groups. We do not know whether the type of study 
and activity contemplated for these groups will be 

• See pp. 146-15a. 
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likely to commend itself sufficiently to the educa
tional authorities and the general public for them 
to approve such a use of school property. Obviously, 
this question is more likely to be decided in the' 
negative while the primary groups are being estab
lished than after they shall have become a dominant 
or influential element in community affairs. There 
is also the question whether school buildings, even 
those designed with these uses in view, can, so to 
speak, have the "atmosphere" congenial to this type 
of effort. 

Clearly, however, it is most desirable that school 
buildings be utilized for the activities of primary 
groups, if feasible; and thorough attempts should 
be made to test this possibility. The question can
not be settled for the country generally by experi
mental centers in a few school buildings, but must 
necessarily be decided by practical experience in a 
great many communities. Yet experimental centers 
could throw some light on it and, in addition, test 
the suitability of school architecture for primary
group activities of the kind contemplated. For this 
purpose various types of school buildings presum
ably adapted to such activities should be selected for 
the experimental centers. It would be well, in addi
tion, to house some of the experimental centers in 
buildings constructed for the purpose, and expressly 
designed to throw light on the architectural prob
lems involved in the general program. 

The experience of the Danish folk high schools 
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suggests that younger citizens are more likely than 
older ones to be interested in the opportunities of
fered by the proposed primary groups of citizens. 
Those schools have discovered that it is wise to 
admit as students only young people between eight
een and twenty-five years of age. While this prece
dent could not be followed in the organization of 
citizens' primary groups in the, United States, it 
may carry a valuable lesson for us, as the objectives 
of these groups would have much in common with 
those of the Danish schools. It would seem at least 
to ,suggest the advisability of giving special atten
tion to young people of the same age-group. Their 
interests are not crystallized, their idealistic aspira
tions are running at high tide, and many of them 
have developed an enthusiasm for public service, 
all of which should make them specially susceptible 
to the appeal of the citizens' primary group. These 
groups would certainly furnish a goodly number 
of them a very welcome civic home, if one may 
thus express it. Moreover, recent high-school and 
college experiences should have enhanced these con
siderations, in the case of many young people, . and 
prepared them to participate with some skill and 
intelligence in the activities of such groups. 

I would suggest, therefore, that the leaders of 
the experimental groups give particular' attention to 
young people of this age, though at the same time 
inviting and even urging the participation of the 
older people. Not unlikely the primary groups will 
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be recruited mainly by attracting young people of 
this age and of course making their membership 
therein permanent. 

The problem of finance should not be a difficult 
one, so far as experimental centers are concerned. 
Perhaps the most likely source of funds will be cer
tain large foundations whose purposes could be in
terpreted to embrace such a project. But these ex
periments would be amply justified as projects in 
pure research, and should indeed have that char
acter,. under whatever auspices conducted. They 
would therefore properly come within the scope 
of research interests promoted by social science de
partments of colleges or universities. One or more 
of the special research organizations in this field, 
such as the So~ial Science Research Council, might 
well arrange for such experiments. Financial provi
sion might even be made by lay citizens interested 
in having experimental centers located in their com

.munities. Initiative in any such direction will natu-
rally rest with individuals interested in the possibil
ties of this proposal. 

The experimental centers might thl'oW some light 
on the question of how the activities of citizens' pri
mary groups generally could be financed, should the 
feasibility of such groups otherwise be demonstrated 
by those centers. They could do more or less experi
menting with this question after the centers had been 
firmly established with the aid·of funds provided for 
the experimental period. The possibilities of mem-



T he New Citizenship 291 

bership dues and larger donations from well-to-do 
persons could be more or less thoroughly tested 
in the experimental communities which, we have 
assumed, will be representative of American com
munities generally. 

The financial experience of churches and social
work agencies suggests that adequate funds might 
generally be secured from the sources indicated; for, 
although different in vital respects from. the pro
posed citizens' organizations, they are nevertheless 
sufficiently comparable in aims and methods to mJ~ke 
their experience very suggestive. It is suggestive not 
only of sources that might be drawn upon for finan
cial support, but of dangers and limitations that 
should be avoided in the handling of this problem. 
The further the experimental centers could go in 
exploring such questions the better. 

They could hardly arrive at conclusive answers 
to these questions, however, as a long time will be 
required for the primary groups to cultivate the in
terest and loyalty that would ultimately determine 
the effectiveness of their financial appeal to the pub
lic. Time would be required also for discovery of 
the pitfalls to be avoided in coping with the prob
lem of finance. 

The possibility that subventions from the public 
treasury might supply part of the funds required 
by the primary groups should not be excluded from 
consideration. The experience with adult education 
in Denmark and Great Britain seems to indicate that 
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this might be utilized as one source of income, but 
it indicates also that serious dangers and limitations 
inhere in such a phi~~ Perhaps'it would be wise at 
first to accept government aid only in the form of 
use, by the primary groups, of public school build
ings-but cautiously-and consider the expediency 
of subventions from the public treasury only after 
the citizens' organizations had become sufficiently 
strong to resist attempts at control which such aid 
would surely encourage. The experimental centers 
could throw little or no light on the latter question. 

Finally, experimental centers should be located 
only in communities desirous of having them, and 
willing to accord them the practical cooperation re
quisite to the accomplishment of their purposes. A 
decisive test of these conditions would be willing
ness of any community considered as a location for 
a center to raise a reasonable share of the funds 
required for its maintenance. Moreover, the his
tory of the Cincinnati Social Unit Experiment sug
gests that the centers should be carefully safe
guarded against attack from political or other spe
cial interests liable to interfere with the achieve
ment of their objectives. 



tll'XPTER XI 

FUNCTIONAL LIMITATION OF THE 
SUFFRAGE 

T· HE requirements of competent citizenship 
in modern society may well prove incom
patible with universal adult suffrage, or 

anything approximating it. A voter cannot be much 
of a civic asset unless he has a fair grasp of the 
more important public questions and their implica
tions for political action. Both intelligence and in
dustry are essential to such an understanding, 
because of the number, complexity and changeability 
of these questions. Conservation of natural re
sources, adjustment of the vexed relationships be
tween capital and labor, alleviation of racial and 
international conflict, to mention only a few of the 
citizen's many problems, will tax his capacities to the 
utmost, if he is to make any real contributions to 
these objectives. A comprehensive inventory of such 
questions and of the efforts involved in their solu
tion would emphasize the difficulty of the citizen's 
responsibilities in our society. 

I have offered specifications for the organization 
of the citizen designed to make him a real, not a 
nominal, factor in the treatment of these questions. 

293 
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His questions they are, and hi~torical experience of
fers no warrant for the supposition that they might 
be treated in his interest except through his own ef
forts. I have contended that the citizen as such is 
now a relatively unimportant factor in the disposi
tion of public questions, and that unless some such 
program as I have proposed is carried out our ideal 
of political democracy and the hopes based on its 
realization might as well be abandoned. 

The program alluded to calls for the continuous,. 
systematic, intensive study of the citizen's problems, 
including relevant "scientific" principles, by the citi
zen himself. This study for psychological reasons 
must be largely by means of group discussion, if it 
is to accomplish its object. Local groups of citizens, 
functioning as a primary-group organization of the 
community and the state,. have been proposed for 
this purpose. The program also calls for various 
practical activities by the citizen, including the for
mulation of policies on public questions, selection of 
agents-legislative and executive-for the applica
tion of those policies, and cooperation in certain 
types of services in the local community, such as 
study of law enforcement, inspection of conditions' 
demanding legislative attention, service on commit
tees dealing with community problems, and the like. 
According to the program, these practical activities 
will be undertaken by citizens' organizations adapted 
to the purpose, including the primary groups already 
mentioned, and federations thereof in local com-
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munities, the several states and the nation at large. 
I have ventured the opinion that these efforts, to 

accomplish their objectives, will require, on the av
erage, two hours of the citizen's time every day. 
It is pretty obvious that, to be effective, they will 
also require considerable intelligence and a strong 
sense of civic responsibility on the part of the citi
zen. This type of interest, intelligence and activity 
is requisite to competent citizenship in modern so
ciety, whatever the nature of the institutions under 
which it is organized. . 

In all probability a considerable percentage of 
adults--and not unlikely a very large percentage
cannot measure up to such a standard. They will 
fall short because of limited intelligence, insuffi
cient interest or both together. With the most gen
erous allowances for the development of civic in
terest and intelligence through the school and other 
educational agencies, we shall still have to assume 
that many adults will fall short of these requisites 
for competent citizenship. We do not know how 
large a percentage of the total they will be, because 
the specific requirements for competent citizenship 
have not been experimentally determined, and there 
is now no basis for estimating the percentage of 
adults that would be capable of meeting these re
quirements. Discussion of the problem at this time 
must therefore be of a tentative, speculative nature. 

But if and when an intelligent attempt is made 
to develop a citizenship adapted to its functions, 
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the question of what policy to adopt regarding 
adults who do not meet its requirements will be
come a serious one. A similar question could be 
raised regarding citizenship as at present practiced, 
but it would be a much less important one, because 
citizenship is now relatively inconsequential, con
sidered from the standpoint of its proper functions 
in social control. Few, very few, citizens would meas
ure up to any acceptable criterion of the citizen
ship demanded by contemporary conditions. 

To set the problem of the future before us in con
crete form, let us ask whether, when a systematic, 
well-conceived effort to create competent citizenship 
is made, adults should be excluded from the suf
rage who cannot meet its requirements. This ques
tion implicates a number of specific issues that may 
be stated at this point in order properly to elab
orate the problem as a whole. 

One question is that involved in the controversy 
over the respective influences of heredity and en
vironment in the development of the individual. Ap
plied in a significant form to our problem, the ques
tion is whether any considerable percentage of in
dividuals are disqualified by hereditary limitations 
for the competent practice of citizenship under mod
ern conditions. The environmentalists would hold 
that only a small percentage, if any, need be ex
cluded by such limitations, becaus.e, they contend, 
such limitations are not very serious, if indeed they 
exist at all. The biological determinists would hold 
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the contrary, believing, as they do, that the individ
ual's abilities and achievements are determined pri
marily by his hereditary endowment, and that a 
large percentage of individuals are disqualified by 
hereditary limitations for competent citizenship. 
There is a position or series of positions between 
these two, which weight both hereditary and envi
ronmental factors in the development of the individ
ual, and which would iinply, consequently, that many 
individuals are more or less disqualified by heredi
tary limitations for modern citizenship, but that 
under favorable environmental conditions the num
ber thus disqualified would be far less than under 
unfavorable conditions. This question is of basic 
significance for problems of citizenship in general, 
and it has considerable bearing on the question of 
adopting functional tests for admission to the suf
frage, should that policy be considered. 

Another question is whether restriction of the 
suffrage by the application of such tests would not 
handicap certain groups in society by reducing their 
share in ultimate political power, namely, that ex-

. ercisable by the electorate. Considerable evidence 
exists that there is an occupational scale of intelli
gence and other personality traits, and, if this is a 
fact, occupations would be unequally represented, 
proportionate to numbers, in an electorate selected 
by functional tests weighting much the same traits. 
If this is true of vocational groups, it may be true 
of economic classes, since the latter are correlated 
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with certain broad occupational groupings that may 
occupy definite positions on the occupational scale 
in question. Not unlikely,· groups of other kinds 
would also be unequally represented in a selected 
electorate. That might be so, for instance, of dif
ferent races, sects, parties (as defined by political 
preferences), and even of the two sexes. The general 
point of these illustrations is that functional selec
tion of the electorate might mean seriously unequal 
political representation of various social groups, 
and, so far as they had divergent political aims, 
handicap' the groups with relatively low represen
tation, in their efforts for political action favorable 
to their interests. 

A related question is whether functional selection 
of the electorate, if it resulted, as might be the 
case, in exclu;ion of a large percentage of adults 
from the suffrage, or even in a serious reduction in 
the proportionate representation of one or more 
large classes, might not lead to violent revolt against 
the system and the social order of which it was a 
part. If, for instance, farm tenants or wage earners 
should have only half, or less than half, the rep
resentation, proportionate to their numbers, that 
land-owning farmers or employers had, would that 
not incite them to revolt against an electoral sys
tem, which, according to the older traditions, was 
grossly unjust to them? This question seems a seri
ous one when it is considered that political equality 
in the formal sense, though not of great practical 
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value under present conditions, would probably be
come an object of passionate devotion, if it should 
be set aside; and, further, that there would not be 
wanting leaders to persuade the partially disfran
chised classes that the new system was 'unjust and 
oppressive to them, whether or no it really was so. 

There is also the question whether administra
tion of the system would not be liable to grave 
abuses, even though all possible safeguards against 
that contingency had been adopted. The amount 
of work involved in application of the requisite 
tests to a large nJlmber of candidates for the suf
frage would be enormous, and if the machinery was 
not adapted and the personnel not adequate for 
this work, it could not be done with the necessary 
thoroughness. Superficial work would mean erro
neous judgments, both affirmative and negative, in 
individual cases, with the consequent injustices. 
Moreover, those administering the tests would have 
their biases and prejudices, which might easily in.; 
Buence their appraisal of candidates whose group 
connection& should arouse them, whether in an ad
verse or favorable sense. Negroes would hardly be 
treated with strict impartiality by white examiners, 
nor wage earners by examiners with middle-class 
connections.. Were abuses of this sort serious, some 
groups would be materially disadvantaged thereby, 
and this would tend to arouse discontent with and 
open revolt against the system. 

These various questions are all germane to the 
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general proposition, and must be examined in its 
further consideration. We may reserve them for the 
presenf, however, and present the more. general con
siderations· affecting the problem. 

Apart from the objections implied by these ques
tions, a strong case for a functionally selected elec
torate can be made out. Citizenship is a function 
or group of functions for which all adults are na
turally no more qualified than for any other specific 
social function. Human beings are probably no more 
adapted by heredity to the functions of citizenship 
than to farming or business or professional work; 
or, changing the type of illustration, to the study 
of grammar or mathematics. If all human beings 
should strive strenuously for proficiency in any of 
these pursuits, and receive the most competent as
sistance in the attempt, it is certain that many of 
them would fail. We do not know how large the 
percentage would be, but all experience indicates 
that it would be considerable. They would fail be
cause they did not have or could not develop the 
requisite intelligence or interest for success in the 
particular pursuit. Put differently, they would not 
have the complex of specific traits and capacities 
that alone could qualify them for success in that 
pursuit. 

Exactly the same thing is true of citizenship. ·With 
all possible allowances for specialization in the 
functions of citizenship, and for different degrees 
of ability and interest requisite to the performance 
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of the various functions, it will still be true that 
some human beings-and perhaps a great many
will be unable to develop the qualifications essential 
to competent citizenship. Otherwise stated, it seems 
not unlikely that many human beings will be civic 
liabilities rather than civic assets, if they attempt 
to participate in citizenship functions, no matter 
how hard they try, or how much help they receive in 
trying, to qualify themselves for these functions. 
Citizenship of an acceptable standard is certainly as 
exacting as acceptable work in anyone of a great 
many vocations, or as proficiency in anyone of 
numerous studies; and the traits and capacities re
quired for it are probably quite as specific, and may 
nol be more widely distributed. The analogy argues 
that many human beings are disqualified for citizen
ship just as they are disqualified for specific voca
tions or studies, and for the same general, though 
for different specific, reasons. Directly or indirectly, 
vocations apply functional tests to candidates for 
admission thereto, and analogous but generally less 
rigorous tests are applied to candidates for mar
riage, for church membership, for admission to a 
variety of clubs, lodges and associations. 

Should not selective tests for the suffrage, com
parable in rigor to those applied for the more ex
acting vocations, be established? This question 
acquires new meaning when we consider that com
petent citizenship fn modern society is probably as 
exacting as competent service on the higher voca" 
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tional levels.. It would seem to be as exacting, for 
instance, as competent service in the skilled indus
trial or commercial occupations, if not in the pro
fessions. I do not of course imply that only the 
members of such vocations could qualify as citizens. 
All the capable people are not in those vocations, 
and, besides, the traits and capacities requisite to 
competent citizenship are not identical with those 
essential to any particular vocation, whether of high 
or low grade. Nevertheless, it would seem that a 
strong prima facie case could be made out for a 
proposal to establish a functional test for citizen
ship as rigorous in its way as the testS' now applied 
for admission to various skilled occupations. 

Relating the problem to' our proposal for the 
establishment of primary groups of citizens, I would 
say that an adult who did not have the interest or 
the intelligence to become a useful participant in 
the activities of such a group, or in functionally 
equivalent activities' under other auspices, could 
hardly qualify as a citizen according to any accept
able criterion of good citizenship. Those groups 
would indeed be effective selective agencies, if gen
erally established, and their studies and practical 
activities maintained on the proper level. For, ac
cording to the specifications laid down for them, 
they would hardly attract and retain the member
ship of any except those endowed with considerable 
intelligence and interest in civic questions, or the 
capacities for developing such; and these are just 
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the characteristics that, under a selective system, 
would qualify a candidate for admission to the 
suffrage. 

Intelligence of a relatively high order, at least as 
regards public questions, is a sine qua non of com
petent citizenship. We cannot yet say just what de
grees or sorts of intelligence are requisite, but they 
are certainly such as a great many adults do not 
now possess, and, as I think, will not possess under 
any circumstances. A functional system would be 
designed to identify the individuals who possessed 
the requisite degrees and sorts, however great 
or small their percentage of the adult population 
might be. 

It might be objected that capacity to develop a 
fair understanding of social, economic and political 
problems, such as would be systematically studied 
by primary groups of citizens, would not be a 
measure of the intellectual capacities requisite to 
useful citizenship. The claim might be made that a 
great many, perhaps a large majority, of the adults 
unable to qualify by this test could nevertheless be 
trusted to participate usefully in the selection of 
officials for the formulation and execution of public 
policies, or in decisions on policies submitted to the 
electorate through the initiative and referendum. 
Let us examine these claims. 

A voter who could not acquire a fair understand
ing of tariff, taxation, labor, educational or public 
health problems would hardly be able to make an 
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defeat its legitimate claims to public action in its 
behalf. Parallel arguments would apply generally 
to the political relationships between vocations, 
economic classes, political parties, religious sects 
and racial groups, so far as proportionately unequal 
electoral representation thereof might be entailed 
by a selective system. 

This argument raises one of the special questions 
previously stated, and as we are now ready to con
sider those questions, we may take up this one first. 
The question is whether a selective suffrage system 
would not unjustly handicap various groups in so
ciety by reducing their electoral representation and 
hence their share in ultimate political power. This 
question implitates another of the special questions, 
that respecting the relative influence of hereditary 
and environmental factors in the development of the 
individual, 'including his civic development. If the 
environmentalists are right on that question, then 
the problem of unequal electoral representation of 
social groups as entailed by a selective system is 
not a serious one, since that contingency could be 
obviated through the requisite control of educa
tional and other environmental factors in the civic 
development of the individual. But if the biological 
determinists are right, then this problem is a serious 
one, for,' according to their asumptions, unequal 
electoral representation of various social groups 
would surely be entailed by a selective system. Since 
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this problem is a really serious one, therefore, only 
if the biological determinists are right in their as
sumptions, we may base our consideration of it on 
the supposition (for purposes of the argument) that 
they are right. 

A remarkable book by N. J. Lennes 1 will assist 
us in considering the problem, thus formulated, in 
relation to vocational groups, and, indirectly, eco
nomic classes also. 

Lennes argues, with the citation of much sup
porting evidence, that there is an occupational scale 
of intelligence; in other words, that different occu
pations require and in large measure secure workers 
with different degrees of intelligence, and that the 
various occupations may be arranged in a continuous 
scale with reference to the degrees of intelligence 
requisite to acceptable service therein. This selec
tive sifting of workers according to intelligence has 
become a fairly general, unobstructed process with 
the breaking down of caste barriers and equaliza
tion of educational opportunity. As a result, superior 
talent in lower occupational groups, or among. the 
children of workers in those groups, tends to find 
its· way upwards to the place in the occupational 
scale for which it may be fitted. The children of 
workers in the upper groups, on the other hand, 
are generally demoted to lower places in the scale 
when their talents do not fit them for positions of 

l1Y"it"~r D~mocrlJcl' 
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the grade occupied by their parents (particularly 
their fathers.) 2 Lennes asserts that this selective 
process is becoming more and more effective with 
the increasing attention given to the search for 
talented children and to suitable provision for their 
training, irrespective of their parents' economic 
status. The process is far from having developed to 
its ultimate limits, but Lennes argues with much 
force that this development is likely to be approxi
mately complete within a comparatively short period 
of time. 

Lennes assumes that intelligence or at least the 
capacities underlying its development are in large. 
measure hereditary; and he argues on the basis of 
this assumption that the children of workers in a 
given vocation are more likely than other children 
to be endowed with the intellectual capacities and 
other traits adapting them to that vocation or one 
near it in the occupational scale of intelligence. He 
argues, further, that there is a relatively close cor
relation between occupational groupings, on the one 
hand, and social classes with their various grada
tions, on the other hand; and that intermarriage 
between members of different social classes or 

2 P. Sorokin's Social Mobility, especially Chaps. VI, XVII 
and XVIII, presents considerable evidence bearing on these as
sumptions, but it in nowise either substantiates or refutes them. 
I am not here concerned to test any of Lennes' assumptions, 
but only to utilize them in the consideration of our special 
problem. 
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specific gradations thereof, and hence the mixture 
of diverse hereditary capacities represented by dif
ferent occupational groupings, are relatively infre
quent. Lennes concludes on these grounds that hered
itary occupational and social classes are developing 
in this and other democratic countries, and that we 
shall eventually have a sort of caste system, with its 
different ranks divided by barriers that, unlike those 
of past systems, cannot be broken down, because 
based on hereditary (biological) differentiations 
stabilized by the selective process of vocational 
placement and the endogamic system of marriage 
correlated with occupational stratifications. A sig
nificant corollary of the theory is that after the oc
cupational castes shall have been completely de
veloped, the lower ones will have virtually no 
material for leadership within their own ranks, since 
the stock capable of producing leaders will have 
found its way into the upper castes. In this respect 
the system will be quite unlike caste systems of the 
past, since these were based, not on biological, but 
on social differences resulting from conquest and 
other historical circumstances. 

In the statistical elaboration of his thesis, Lennes 
utilizes various occupational classifications already 
formulated, one of which is that prepared by F. W. 
Taussig. He attempts a tentative correlation be
tween Taussig's divisions and the occupational scale 
of intelligence as he elaborates it, and offers an 
estimate, also tentative in character, of the percent-
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ages of workers eligible to, and for the most part 
destined to reach, the several divisions. 

Taussig's classification of occupations recognizes 
five great divisions which, in order of ability, are 
( 1 ) the professional, ( 2) the semi-professional 
and business, (3) the skilled labor, (4) the semi
skilled to slightly skilled labor, and (5) the common 
labor. The percentages of all workers which, ac
cording to Lennes' estimates, belong to these several 
classes are 7,20,24,24 and 25, respectively. Data in 
support of these estimates are prescribed. 

He concludes, after an examination of relevant 
evidence, that the permanent memberships of these 
several classes will have IQratings (given in inverse 
order of ability) of 92 or lower, 92 to 98,98 to 107, 
107 to 117, and 117 or above. It is important to 
note that these estimates refer to the state of so
ciety toward which we are moving, as a result of the 
selective process of vocational placement, and which, 
according to Lennes, we are destined to reach in ·a 
comparatively short period of time. This develop
ment has already gone far, but is by no means com
plete. 

Lennes gives the equivalents of these IQ ratings 
in terms of school abilities. Of the common labor 
group, containing 25 per cent of all workers, scarcely 
any would be able to graduate from a modern high 
school; of the semi-skilled to slightly skilled group, 
containing 24 per cent of all workers, about two
thirds, or 16 per cent of the total, would be able 
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to graduate from high school, though the majority 
of these would be very poor students; of the skilled 
labor group, also containing 2'+ per cent of all 
workers, one-third would make fair college students, 
the remainder poor ones. We may omit the charac
terizations of the other groups in terms of school 
abilities. 

Let us consider these figures ,in relation to func
tional tests for the suffrage, and the possibility that 
such tests would entail unequal electoral representa
tion of vocational and other social groups. 

Opinions will differ as to the minimum degree of 
intelligence that, so far as this factor is concerned, 
would qualify a person, given the requisite interest 
and training, for useful citizenship in modern so
ciety. It is perhaps fair to say that one who could 
not, because of limited intelligence, graduate from 
a high school would hardly be capable of under
standing, as a competent citizen must understand, 
the questions that are passed on, directly or in
directly, at the polls as well as on other occasions. 
Many of the problems studied by primary groups 
of citizens, for example, would tax the intellectual 
abilities of high-school seniors, certainly the poorer 

, ones. 
If we may assume, then, that a selective test for 

admission to the suffrage would exclude practically 
all who could not graduate from high school, it 
would exclude virtually all the common labor class 
and one-third of the semi-skilled to slightly skilled 
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labor class, or 33 per cent of all workers.S If that 
assumption, together with the other assumptions on 
which the discussion at this point is based, is cor
rect, a selective system of suffrage would thus dis
franchise virtually all the members of vocational 
groups coming within the common labor class, and 
one-third the members of groups coming within the 
semi-skilled to slightly skilled labor class. ThiS' of 
course raises the question whether the interests of 
these groups that depend for recognition on politi
cal action would not be seriously, perhaps fatally, 
prejudiced by a selective suffrage system. That ques
tion hinges on the further question whether the 
political action of these particular vocational groups 
would in the £Uture tend to favor their own distinc
tive vocational interests. This latter question is a 
debatable one, for it is by no means certain that it 
could be answered either in the affirmative or in the 
negative. It is significant, however, that the upper 
vocational groups within the wage-earning class
roughly the skilled and semi-skilled groups--have 
hitherto borne the brunt of the struggle for recogni
tion of the rights of "labor," whether concerned 
with class or with specific vocational interests. But 
there is now no way of settling this question, or the 

a It must be remembered throughout this part of the discussion 
that we are proceeding on the basis of Lennes' assumptions, and, 
in particular, that his IQ ratings of the various occupational 
classes refer to the memberships of these classes after the selec
tive distribution of workers shall have been practically complete. 
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related question as to the possible effect of a selected 
suffrage on the interests of vocational groups whose 
electoral representation was eliminated or greatly 
reduced by the system. 

Economic classes and vocational groups are of 
course intimately interrelated. and even partially 
identical. Yet they may be distinguished from each 
other, economic clases being largely defined with 
reference to the ownership or non-ownership of 
capital, and vocational groups with reference to 
specialized labor functions. So far as they may be 
legitimately distinguished, the interests of economic 
classes would appear to be of more fundamental 
importance in politics than are distinctive vocational 
interests, especially since the latter are everywhere 
basically conditioned by the relations existing be
tween economic classes. It is important, therefore, 
to consider the bearing of a selective suffrage on the 
interests of economic classes as such, particularly 
those whose electoral representation might be re
duced by that system. 

Lennes' estimates may also serve this purpose. 
While Taussig's occupational classification (as 
utilized by Lennes) is not strictly correlated with 
economic-class divisions, it is highly significant for 
our problem that practically all wage earners fall 
in the lower three divisions, and the great bulk of 
the farmers in the third and fourth divisions. One 
might conjecture on the basis of Lennes' allocation 
of specific vocational groups to the divisions of the 
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Taussig scale ~-and assuming as before that his 
IQ ratings for the Taussig divisions are correct and 
that ability to graduate from high school would be 
a rough index of the abilities selected by a suffrage 
test-that not far from one-half of all wage earners 
would be disfranchised by a selective system. Prob
ably a considerably smaller percentage of farmers 
would be disfranchised by the system, though it 
might be quite as high among farm tenants. Con
sideration of this aspect of the general proposition 
may be limited to the case of the wage earners, the 
class whose political interests would be most seri
ously affected by the system. 

Assuming that as many as fifty per cent of all 
:wage ·earners- might be disfranchised by a selective 
system, how would that affect the interests of the 
wage-earning class as a whole? 

Various considerations not indicated thus far 
have a bearing on this question. It may be noted, 
first, that male workers preponderate among the 
gainfully employed, yet that fact would hardly af
fect the implications of Lennes' analysis· for our 
problem, as the partisan preferences of men and 
women are distributed in about the same way, so 
far as we know, and are probably correlated in much 
the same way with economic-class divisions and 
their lQ ratings. 

Pertinent to our problem, also, is the fact that 
political organizations of the wage-earning class 

• 01. cit •• pp. 54-57. 
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(roughly the labor and socialist parties) have been 
unable in any country to attract the support of all 
or even almost all the members of this class. Though 
wage earners (and their women folks) preponder. 
ate among the adult populations of several coun. 
tries, as a class they have never attained anywhere 
a stable and workable political majority. More 
generally, the correlations between economic·class 
memberships and political affiliations are every· 
where incomplete. Many wage earners support es· 
sentially middle·class parties, and many, though a 
much smaller percentage of, middle·class people 
support labor or socialist parties. Farmers, whether 
wisely or unwisely, pretty consistently affiliate them· 
selves with middle·class parties. 

We should note, finally, that the distribution of 
workers among the various occupational classes is 
not fixed, but constantly changes with the evolution 
of the industrial arts and the economic system. 

All these are variable factors the influence of 
which cannot be predicted with any degree of reo 
liability. Yet one significant probability stands out 
very clearly, assuming that some such correlation 
between occupation and intelligence exists as has 
been indicated, and that the degree of intelligence 
requisite to citizenship, under a selective system, 
would not be less than that specified. This prob. 
ability is that the proportion of the wage.earning 
class eligible to the suffrage would be only one· 
half what it is now, while the eligible proportions 
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of other .classes (with the possible exception of 
farm tenants) would probably suffer relatively 
small, if any, reductions. It may readily be inferred 
that such a reduction would seriously impair the 
strength of wage earners' political organizations 
and virtually doom their hopes of ever attaining 
working majorities. This inference, however, is 
based on the assumption that the political organi
zationsof labor receive relatively more support 
from wage earners in the low IQ groups than do 
middle-class political organizations, and that such 
would be the case in the future. This assumption is 
clearly an important one, and deserving of investi
gation. 

Against the assumed reduction in the voting 
strength of the wage-earning class might be set 
some compensating advantages. The level of poli
tics in general would likely be raised by excluding 
from any share therein those too unintelligent to 
act with reference to the real issues involved, rather 
than irrelevant ones. The treatment of public ques
tions, even those at issue between capital and labor, 
would probably be more intelligent and efficient, 
even if the handling of those particular issues were 
biased in favor of middle-class interests. It is pos
sible that these advantages would outweigh the dis
advantages of a selected suffrage, from the stand
point of the wage-earning class itself. 

One's position on this question of a selected suf
frage in relation to the interests of wage earners 
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and other economic classes will naturally be de
termined by the weight given these various con
siderations, and by one's attitudes toward the 
several economic classes. 

The bearing of such a suffrage on the interests 
of economic classes would obviously change with 
basic changes in the economic system. It would be 
very different, for instance, under private capitalism 
from what it would under a system in which the 
collective ownership and control of industrial enter
prises was the dominant feature. We can speculate 
to little purpose on this aspect of the question, but 
it may at least be pointed out that, should economic 
classes as such disappear or be greatly reduced in 
importance, objection to a selected suffrage on the 
ground of its discrimination against subordinate 
economic classes would lose all or much of its force. 
Cleavages on a vocational basis would still remain, 
however, and a selective system would tend to favor 
the higher vocational groupings at the expense of 
the lower ones, so far as contentious issues between 
~hem were concerned, while probably conducive to 
efficiency in the public service generally. 

Brief statements relative to other group interests 
must suffice for our purpose. Partisan political in
terests are of course correlated to some degree with 
the interests of economic classes. So far as they are 
distinct, the influence of a selected suffrage thereon 
would be salutary. If relatively more Republicans 
than Democrats, for instance, were excluded from 
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the suffrage, that would presumably be because more 
Republicans were not qualified to be members of 
any party. The Republican machine would be the 
loser, but the public would stand to gain. Much 
more significant than the influence of a selected suf
frage on the fortunes of rival parties such as we 
now have would be its adverse effect on machine 
politics generally. The exclusion of all except quali
fied adults from the suffrage should give citizens' 
organizations such as I have proposed a distinct 
advantage in their competition with partisan politi
cal machines and increase their chances of displac
ing the latter as agencies for the formulation of 
public policies and for the selection and control of 
public officials: 

According to the more competent opinions on the 
question of hereditary racial differences, a selected 
suffrage would not entail seriously unequal electoral 
representation of different racial groups as such, pro
portionate to their numbers, provided there was no 
discrimination in the administration of the func
tional tests, and provided, further, each racial group 
had sufficient educational opportunities to prepare 
for the tests. These provisos, however, could not 
be taken for granted as regards a large percentage 
of the Negro population'in the United States. Yet 
the political discriminations against Negroes under 
a selective system would probably not be more seri
ous than ,the discriminations under present condi
tions. 
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Bearing of the system on religious interests would 
doubtless be of minor importance, except under un
usual circumstances. It would likely conduce to a 
more rational treatment of religious questions that 
became involved in politics. Such issues, for in
stance, as that raised by the fundamentalists regard
ing the teaching of evolution in public educational 
institutions, or that by the Ku Klux·Klan regarding 
office-holding by Roman Catholics, would less likely 
be dominated by prejudice and ignorance than under 
an unrestricted system of suffrage. 

The question whether violent revolution might 
be encouraged by the formal political inequalities 
entailed by a selective system of suffrage is .closely 
related to the questions just considered. Dissatisfied 
racial, religious or partisan groups would not, I 
think, seriously entertain such a project, because the 
effect on their interests would scarcely be grave 
enough for that. Partisan political groups might be 
an exception, but these could not, I think, make 
out a plausible casus belli, even to their own mem
bers . 
. The case of vocational and class interests is much 

more serious. Radical leaders of the wage-earning 
class could plausibly represent the system as an
other, and an intolerable, instrument of oppression 
forged by the capitalists to keep the workers in sub
jection. And, as we have seen, there might be much 
evidence in support of such a claim. Actual develop
ments would be strongly influenced by alignments 
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of the electorate on the questions at issue between 
capitalist and wage-earning classes. Under such an 
organization of citizenship as I have proposed, 
undertaking, as it would, the thorough education 
of the voter in civic questions, the sympathies of an 
electoral majority might be mobilized on the side 
of the wage earners, so far as their claims were just 
ones, particularly since only a relatively small 
minority of the voters would themselves be em
ployers of wage labor. Even those not in sympathy 
with the claims of labor might regard liberal con
cessions to them as expedient from the standpoint 
of their own interests. We cannot of course tell in 
advance what would be possible in these directions, 
since no such program of civic education as I have 
proposed has t:ver been tested. 

Of crucial significance would be the attitude of 
wage earners not disqualified by limited intelligence 
for the suffrage. Their concern, however great or 
small, for the interests of the common and slightly 
skilled labor groups excluded from the suffrage, and 
the effect this exclusion was deemed to have on their 
own vocational and class interests, would largely 
control their attitude. Factors at present indeter
minate enter into the problem, so that there is no 
way of arriving at a reliable conclusion on it. We 
are pretty safe in saying, however, as regards the 
contingency of violent revolution, that the criterion 
for the expediency of a selected suffrage would lie 
in the attitude toward it of the upper ranks of the 
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wage-earning class. Their support would be neces
sary to its adoption in the first place, on account of 
their numbers; and, for a different reason, to its 
maintenance afterwards, without incurring the 
danger of violent revolution. All this on the sup
position that a selective suffrage would entail a 
greatly reduced electoral representation, propor

. tionate to numbers, of the wage-earning class. 
The question of assuring an honest and efficient 

administration of selective tests for admission to the 
suffrage seems, on the whole, to be one of subordi
nate importance. Our experience with examinations 
of candidates for the civil service as well as for ad
mission to the professions and various other skilled 
occupations furnishes grounds for the belief that 
suitable tests for the suffrage and fairly impartial 
administration thereof would be feasible. It would 
seem possible, for instance, to make their admini
stration sufficiently impersonal to obviate serious dis
criminations against the members of particular 
economic, political, religious or racial groups. While 
administrative machinery alone would not assure 
strict impartiality, it should be possible to develop 
traditions and attitudes that would make gross viola
tions of that principle infrequent. The case of 
Negroes would doubtless be an exception in many 
parts of the country, unless real tolerance toward 
them should develop. But political discrimination 
against them is inevitable in any case, until the 
white man's attitude undergoes a radical change. 
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It is tempting to offer specifications for tests that 
might be applied in the examination of candidates 
for the suffrage, but only some general observations 
on the subject will be presented. I should say that 
such tests should seek rather to determine the can
didate's grasp of the more significant public ques
tions, and his ability to think independently about 
them, than his information on such questions or on
the externals of our political institutions. And em
phasis would properly be given to the questions or 
aspects of questions with which he would have to 
deal as a citizen. Moreover, it would be desirable, if 
feasible, to evaluate the civic activities of the candi
date as a part of his examination for the suffrage. 
Activities depending on exercise of the suffrage itself 
could not of c6urse be included in this part of the 
test, but genuine contributions to the public service 
might nevertheless be made a condition of admission 
to the suffrage, somewhat after the manner of the 
Russian Communist Party in imposing a similar con
dition for admission to its membership. . 

If not impracticable, re-examinations of those 
already admitted to the suffrage might be provided 
in order to test their qualifications for the continued 
exercise of electoral rights. Failure to keep informed 
on public affairs, chronic abstention from voting or 
neglect of other civic responsibilities might, under 
this plan, be reasons for debarring from the suffrage 
those already admitted thereto. Such features of a 
selective system would of course entail an enormous 
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amount of difficult work, so much so that they might 
not be feasible; but, if not impracticable for this 
reason, and if at the same time countenanced by 
public opinion, they should provide a powerful 
stimulus to consistently serious. participation by the 
citizen in his responsibilities. 

The questions at issue between biological and 
environmental determinists have a vital bearing, as 
we saw, on one aspect of a selective suffrage system. 
This of course. concerns the possible effects of such 
a system on the interests of social groups, particu
larly subordinate vocational groups and economic 
classes. A serious problem is not involved here if 
the environmentalists are right in their assumptions; 
but such a problem is involved if their opponents 
are right. Since, as I think, the feasibility of a selec
tive suffrage turns on just this problem, it is per
haps wise to assume the validity of the position 
taken by the biological determinists, so far as this 
problem is implicated. This has been done in our 
treatment of the problem, the conclusions of the 
study by Lennes (a biological determinist) having 
been utilized for the purpose. Further than this it 
is unnecessary to go in taking up a position on, the 
issues between environmentalists and biological 
determinists. 
, Apart from the bearing of vocational and eco

nomic-class interests on the feasibility of a selective 
suffrage, those issues have no particular significance 
for that proposition. Should such a system be 
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adopted, selective tests for the suffrage would not, 
even if they could, be designed to evaluate heredi
tary capacities of the candidate nor environmental 
factors in his development, but rather his abilities 
and disabilities as a possible citizen, irrespective 
of the influence therein of hereditary and environ
mental factors respectively. It would not be neces
sary to raise or settle any question as to the com
parative responsibility of these factors for the 
candidate's qualifi'cations or disqualifications. 

Educational and all other environmental influ
ences should of course be made as conducive as pos
sible to the development of qualifications for the 
suffrage. It would be specially important that they 
should be such as not to entail discriminations 
against the mc!mbers of particular economic, racial 
or other groups. But on these principles both en
vironmentalists and biological determinists should 
be able to agree. And if a really enlightened sys
tem of civic education were established, and re
sulted in a dem01'l;stration that hereditary limita
tions are less serious and general than Lennes, for 
instance, has represented, or, on the contrary, that 
they are more so, such a demonstration would be 
calmly accepted by both camps, so far as their in
terests were scientific ones. 

We are perhaps justified in assuming that a 
selected suffrage would greatly intensify interest in 
civic education, and stimulate more adequate pro
vision therefor. It would almost certainly lead to 
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greater emphasis on the social studies in schools, 
colleges and universities. It would also, I believe, 
greatly enhance the appeal of primary groups of 
citizens, assuming their establishment, and especially 
of their educational activities. Moreover, it might 
well stimulate economic classes and perhaps other 
social groups to cooperate in promoting the civic 
education and activity of their members, in order 
that their electoral representation might be a max
imum. 

It will be seen that in this chapter I have presented 
a problem and developed some of its implications, 
but that the problem does not now permit of a 
definitive solution. Theoretically at least, it· is a 
most important problem, for either the adoption or 
the rejection of a functional suffrage system will 
have far-reaching consequences on our social organi
zation, and perhaps on the interests of various so
cial groups. If that be true, exhaustive examination 
of the system in all its bearings is greatly to be 
desired. 



CHAPTER XII 

CONCLUSIONS AND CRITICISMS 

ON its critical side our discussion has at
tempted to account for the impotence of 
the citizen as a factor in American politics. 

It has shown that the prevailing traditions, attitudes 
and interests under which he develops, which he 
assimilates and which, in fact, become the very sub
stance of his life produce civic incompetency as an 
inevitable consequence; and because these condi
tions are overwhelmingly non-civic in character. Ob
versely, the influences making for civic interest and 
inteiligence are so weak by comparison that compe
tent citizenship is at present impossible, save for 
the few favored by exceptional endowment or cir: 
cumstance. 

The crucial factor in this situation is primary
group interests and relationships. It is crucial, both 
in creating the average man's non-civic outlook, and 
in offering a point of attack for processes of control 
designed to achieve the opposite result. This is so 
because, for the masses of people at least, the things 
with respect to which they become most interested, 
active and intelligent are those that enter, palpably, 
into their daily lives, that are discussed with their 
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companions, that are handled in direct cooperation 
with their fellows. Our historical development has 
been such that these are predominantly, almost ex
clusively, the concerns of the family, the vocation, 
the economic class, the church, the lodge, the club, 
the social clique, set or circle, not the concerns of 
the community, the state, the great society, in which 
citizenship so largely resides. Why this is so has 
been set forth summarily, and no doubt partially, 
in preceding chapters. 

Many of the interests now under primary-group 
control were similarly controlled--or rather their 
historical counterparts were-before the trans for> 
mation of society wrought by the industrial revolu
tion had begun. Other interests of the same category, 
notably vocational and economic ones, developed 
primary-group organization in response to the di
rect contacts, the vital needs, the recurrent exigen
cies in which their participants shared. 

That was not so of the community and the state. 
The pioneering settlement of the country, the ex
pansion of the market, the improvement of com~ 
munication, the unprecedented specialization of in
terests transpired to kill off the village community. 
and the local neighborhood as primary control 
groups; and even where such groups persisted, as 
the New England town and the Mormon village 
community, they have been concerned almost ex
clusively, as groups, with local affairs, and scarcely 
equipped themselves to handle even local problems 
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quite competently. Elsewhere primary-group organi
zation of the community and state has not developed 
to take the place of the earlier groups that fell into 
decay. 

This is so because the detailed, day-by-day work 
of community and state can and must be delegated 
to special agents; because the consequences of their 
action are largely indirect, remote, impalpable; be
cause. public needs, problems and crises can be 
handled, after a fashion, by the aforesaid agents, 
without forcing the rank and file of citizens to "get 
together" and organize. for this purpose. 

The state and community differ radically, in these 
respects, from the family, the vocation and the 
economic class. Organized effort is literally forced 
on the memberships of these groups, under penalty 
of unmistakable want, privation or failure. That is 
not so of the community and state. Significant in 
this connection is the fact that the community and 
the state themselves have come under the control 
of a special vocation-professional politics-that 
has developed and flourished so luxuriantly because, 
under the conditions, the rank and file of citizens 
could not exercise the control themselves. 

Though a primary-group phase of the community 
and the state has not developed, it is my conten
tion that they are, actually or potentially, as vital 
a factor in the life of the individual as any of the 
primary groups to which he now belongs; and that 
the role they inevitably play in his life will not at 
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the same time be played more or less consistently 
in his interest unless he himself acts to make it so. 
I have contended, further, that he cannot develop 
the interest and intelligence requisite to such action 
unless he organizes himself into primary groups, to
gether with federative units thereof, for this 
specific purpose. The family, school, church, voca
tion and other groups will be largely directed in 
the future as in the past to different objectives. 
Efficient citizenship will not come as a by-product 
of their activities, though they might contribute 
much to its development. 

If these things are so, the proposed experiments 
with primary groups of citizens, and the requisife 
federation thereof in larger units, offer a crucial 
test of the possibility of political democracy. In 
view of what has been said in previous chapters as 
to refonns of political machinery, the extension of 
collective ownership, the development of social 
work, the experiments in community organization, 
the .movement for adult education and other contri
butions to civic progress, I believe the results of 
that test, when made, will give the final answer to 
the question whether democracy is possible, at least 
in the present age. If that be so, too much time and 
effort cannot be spent in making the test a conclusive 
one. 

But this claim is subject to certain qualifications. 
We may take it for granted that though govern
ment might possibly be of and fOT, it can never be 
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by, all the people. Limitations on the number who 
may really share in government have perhaps been 
sufficiently suggested in the exacting specifications 
fora new citizenship as I have formulated them, 
and particularly in the discussion of a selective suf
frage system, in which these limitations were ex
plicitly considered. I think it safe to say, on the 
other hand, that a more or less considerable per
centage of adults can and will achieve competent 
citizenship when well conceived, systematic efforts 
to creale it, such as those proposed, are made. The 
real issue, then, is not whether democracy in the 
sense of government by all the people is possible; 
but how large and responsible and competent a 
ruling class can be developed. Otherwise stated, the 
issue is whetbe~ the "iron law of oligarchy," so im
pressively expounded by Robert Michels, can be 
broken, or so transformed that its sinister implica
tions shall no longer obtain. 

I have set forth grounds for the hypothesis that 
this question may be answered, on a crucial test, in 
an affirmative sense. Even if such an organization 
of citizenship as is herein proposed should attract 
to its membership only a comparatively small per
centage of adults, it might be able, nevertheless, to 
revolutionize American politics and at least displace 
rule by the few for the few, with a rule by the few 
for the many. There is of course the contrary pos
sibility that, if successful at all, it will itself achieve 
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oligarchical control no better than that represented 
by party machines such as we now have. 

We may expect that, in any case, opinions ~ill 
differ widely as to the possibilities of the experi
mental program here offered. Some perhaps will re
gard it as a plan likely to prove successful as a 
means of achieving some approximation to popular 
government. Others may concede that it offers a 
desperate last chance of such a consummation. Still 
others will regard it, in view of the heroic remedies 
offered, as only another proof that political de
mocracy is impossible under any circumstances. 

No one knows which of these positions is the 
correct one. I have given reasons for my own belief 
that the plan has a fighting chance of success. These 
reasons need not be here recapitulated. But I would 
add to them others not emphasized in the discus
sion hitherto. The Greek city-state, cooperative 
Denmark and the Communist Party of Russia would 
seem to show, in their several ways, that such an 
organization of citizenship as is here proposed 
should prove not altogether impracticable. The re
sults of the Cincinnati Social Unit experiment and 
the less celebrated successes of many rural councils 
and associations point in the same direction. 

The history of the church furnishes still more 
impressive evidence of a similar import. The goods, 
the values, the benefits offered by the church have 
certainly not been more direct and tangible than 
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those to be achieved through the organization of citi
zenship. And yet the church has in the past aroused 
the interest, won the loyalty and elicited the co
operation of the masses to an all but unprecedented 
degree. Is it a groundless hypothesis that citizen
ship institutions might achieve a comparable suc
cess? The ·contemplated organization of citizens 
might indeed be conceived as a sort of modern, 
secular analogue of the church, and even as its pos~ 
sible successor. Could not the vital secular interests 
of such an organization become as appealing and 
compulsive? 

As already conceded, however, the answers to 
these questions are not known. The purpose of this 
study has indeed been not to answer them, for that 
is now impossible; but rather to state the questions 
themselves in a significant form, frame verifiable 
hypotheses about them, and elaborate an experi
mental program for testing these hypotheses. All 
will agree, I suppose, that both in a practical and in 
a scientific sense these questions are of transcendant 
importance, and that much is to be gained, and noth
ing lost, except some illusions, in finding the an
swers to them. That is the essence of my proposals. 

THE END 



APPENDIX 

THE CITIZEN'S INTEREST IN PUBLIC 
QUESTIONS 

SIGNIFICANT evidence as to the citizen's compe
tency may be found in a consideration of the extent 
to which political, economic an~ other social problems 

are being solved in the practical sense of the term. Obviously, 
only problems which have been solved in a scientific or in
tellectual sense could serve this purpose, since problems not 
solved in that sense could hardly be solved in a practical 
sense, by applying legislative or other public measures to 
them. However, it is fair to utilize in this connection prob
lems no solutions of which are as yet demonstrably correct, 
but which have been sufficiently investigated and are of suf
ficient import to the citizen properly to come within the 
scope of his interests. Many questions in this category are 
such that solutions of them can be found only through ex
periment. That is true, for instance, of the problem of pre
venting war, and of the problem whether to substitute for 
private capitalism in industry some one or more forms of 
collective ownership and operation. Interest in such questions 
may be quite as important, from the standpoint of public 
welfare, as interest in questions already solved in the scientific 
sense. 

I propose to utilize the evidence thus afforded as to the 
citizen's competency in the discharge of his functions. In 
so doing, problems will be considered which do not come 
within the purview of political action (save to a limited ex
tent), as well as problems which do come within this. cate-
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gory. This is because the two classes of problems are bound 
up together,· and because also· the education and organiza
tion of the citizen for dealing with them could hardly be 
divided up on the basis of this distinction. Indeed, the con
cept of citizenship herein assumed embraces the control, by 
members of the community, of their social relationships in 
general, not alone those that are subject to the authority 
of the state as such. We may proceed without further .pre
liminaries to the tests indicated. 

Conservation of Natural Resources. Perhaps the conserva
tion of natural resources and the rational treatment of popu
lation problems are the phases of social control that strike 
closest to the foundations of public welfare, since they deal 
with the primary determinants of individual and social life. 
The movement for the conservation of natural resources is 
now of many years' standing. A fairly comprehensive pro
gram of conserving resources has been worked out, based on 
experience in tllis and other countries, and representing 
what may fairly be deemed scientific solutions of the prob
lems involved. Numerous conservational problems have not 
been solved in this sense, but these do not concern us here. 

Of the more vital resources, substantial progress has been 
made in conserving soil fertility and the timber supply. In
terest and effort in soil conservation are probably growing, 
but such appears not to be the case as regards timber conser
vation. Although the movement for the latter is now about 
half a.century old, it has not attracted sufficient support to 
protect the country against a severe shortage of timber at 

. some future time, probably within the next twenty-five or 
fifty years. 

Little progress has been made in conserving our power 
resources. The utilization of water power is now being 
developed at an encouraging rate, and this will materially 
lessen the drain on other power resources. There is contro
versy as to whether this development shall in the future be 
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under private or public auspices or some combination of the 
two. The public is moderately alert and interested as re
gards this particular issue. 

Very little has been done, th"rough public action, to con
serve our coal supply, other than to administer reserves on 
the public domain, a small part of the total reserves, with 
this end in view. The public appears not to be interested in the 
problem. 

Our oil resources have been and are being recklessly squan
dered, and the virtual exhaustion of these precious resources 
is only a matter of a few years, according to the most authori
tative opinion on the subject. Oil shale seems the most likely 
source of substitutes for petroleum, after the supply of the 
latter has been exhausted, but the general public is scarcely 
aware of its existence or its possibilities, and practically noth
ing has been done to conserve the reserves of this mineral, 
though its exploitation has not yet begun. 

Little has been done through public action to conserve the 
reserves of iron, lead, zinc and other metals. The same is true 
of phosphorus, a most essential ingredient in artificial fer
tilizers. The public is not interested in the conservation of 
these resources. 

It may be concluded that, in general, the public is largely 
ignorant and indifferent as to the conservation of our na
tural resources. Conservation which is to the advantage of 
special-interest groups is progressing more or less, as in the 
case of soil fertility and water power. Public interest may be 
occasionally stimulated by struggles in Congress or elsewhere 
over the conservation of particular resources, and this is apt 
to have some practical results, as may be illustrated by the 
fight for timber conservation under the leadership of Gifford 
Pinchot, and recent controversies over the utilization of cer
tain water-power resources. 

Population Problems. Relatively few population problems 
have been settled in a scientific sense, and fewer still have 
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been settled long enough to have afforded the public an 
opportunity to develop an interest in them. Beyond question 
it is undesirable for feebleminded persons to become par
ents, and this opinion has been established long enough for . 
public opinion and public action to have developed with re
gard to the problem. Some progress has been made in institut
ing measures for prevention of propagation by persons of this 
class, but these measures are very far from adequate, though 
some states are much more backward than others in this 
regard. The general public appears not to be interested in 
the problem. 

Most students of population problems are agreed that the 
practice of birth control is desirable, and that laws forbidding 
physicians or others to communicate information regarding· 
contraceptives should be repealed. Virtually nothing has been 
accomplished in this direction, other than agitation by certain 
organizations aimed at these objectives. The public generally 
is ignorant or indifferent regarding the problem. A consensus 
of expert opinion on the subject has been established suf
ficiently long for public attitudes to have been modified, had 
other conditions not been· unfavorable to this development. 

So-called race and immigration problems are intimately 
related to, and in part identical with, population problems. 
There is fairly widespread interest in the subject, and much 
legislation dealing with it has been enacted. It is a fact, how
ever, that public interest and action harmonize only in part 
with the best scientific opinion on these problems. Prejudice 
and misinformation are rife in this field. 

Regarding many other population problems, the public 
is profoundly ignorant. The relations of population to 
natural resources, and of positive to preventive checks on the 
population, for instance, are beyond its ken, though these are 
of the most vital import to human beings everywhere. 

Tilt Organization of Bllsine.ss and Industry. Many of the 
problems under this head are highly controversial in char-
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acter, and only a relatively few have been definitely settled 
in a scien tific sense. 

Only recently has it been conclusively shown that Amer
ican business and industry are far from being as efficient as 
they might be. There has hardly been time for the public to 
inform itself regarding this fact. The possibilities of scientific 
management, in the sense of the term employed by F. W. 
Taylor, have long been demonstrated, however, and many 
business and industrial establishments have adopted that 
system in greater or lesser measure. Various factors have re
tarded the application of the system. The public generally 
is hardly aware that there is any such system, much less of 
the problems involved in its wider application. 

Certain problems in this general field, however, have been 
rather definitely solved in practice. The Federal Reserve 
System represents the solution of a problem that had been 
very difficult and acute. The regulation of railways has be
come quite effective, within the limits prescribed for it: The 
regulation of other public utilities has been generally at
tempted, with widely varying degrees of success, in different 
states and municipalities. The problem of preventing or con
trolling monopolies has not been treated so successfully, 
though it could be argued that substantial progress has been 
made in this direction. The public is more or less interested 
in this group of problems, though its understanding of them 
is quite limited. 

Mention may be made of the business cycle and the fluctuat
ing price level as most serious problems which have been in
tensively investigated by economists for some years past, 
though the practical problems created thereby have scarcely 
been solved in a scientific sense. The public is largely ignorant 
of the nature and significance of these problems. 

In the tariff problem we have an issue that has been in
vestigated and discussed during the greater part of our his
tory as a nation, and one, therefore, that furnishc:s a signif-
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icant test of the citizen's competency in dealing with public 
questions. We could hardly say, perhaps, that it has been 
completely solved in a scientific sense, as economists differ re
garding many of its features. Yet they agree on some im
portant aspects of it, and it would be of interest if we could 
know to ·what extent popular opinion accords with the con
sensus established among that group. No exact study of the 
subject has been made,1 but it seems very probable that only a 
relatively small number of people in this country have any
thing like a correct understanding of the tariff in relation 
to the price level, the wage earner's standard of living and, 
in general, the distribution of income among the various 
producing classes. I would venture the assertion that not 
more than one voter in ten-and this seems to me a liberal 
estimate--has much real understanding of these matters. 

The issue of collective versus private ownership and con
trol in industry is, of course, an unsettled one, and one that 
must be settled ill the scientific sense, if settled at all, by ex
periment. The time is ripe for systematic experimentation 
with this end in view; and extensive experimentation has in 
fact been undertaken in various parts of the world, including 
the United States. The issue has been discussed long enough, 
and it is certainly of sufficient importance, for citizens gener
ally to have developed a definite interest in it, had other con
ditions favored. Yet relatively few citizens have any genuine 
interest in it. Those who vote for the Socialistic parties may 
be presumed to have such an interest j many of those who sup
ported the LaFollette movement in 1924 must also be in
terested; and, of course, many Republicans and Democrats 
are interested, too. All these put together might seem to be 
more than a "relatively few," and yet it is quite certain that 
only a small fraction of this number have more than a super
ficial acquaintance with the problem, while many have alto-' 
gether distorted conceptions of it. due to propaganda against 

1 A limited study is in progress at the University of Kansas. 
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the "reds" and the "Bolsheviks." The implications, for the 
general issue, of our own extensive experience in state social~ 
ism are not grasped by many people, and the far-reaching 
significance of the Russian experiment is realized by an even 
smaller number. 

Problems of the Wage Earner. The more important prob
lems under this head pertain to a "living wage," economic 
security, safe and sanitary working conditions, reasonable 
hours of labor, special protection of women and minors, and 
"self-government" in industry. Many of these problems have 
been settled in a scientific sense, through experiment in this 
or other countries. Some important problems have not, how
ever, been settled in this sense. 

We could hardly say that the problem of a living wage 
has been thus settled. It has for a long time, however, been 
intensively investigated and widely discussed, and ample op
portunity thus afforded the public to develop an interest in 
and some understanding of it. Wage earners from the very 
nature of the case are interested in the problem, and em
ployers are naturally interested in it, too, though for dif
ferent reasons. No one knows how large a percentage of 
these and other groups have a measurable understanding of 
the problem, and of the more promising measures whereby 
it might be solved in a practical sense. My own impression is 
that the number is relatively very small, even among wage 
earners themselves. Few people have anything approaching 
the insight into the problem that, for instance, economists 
specializing on the labor movement have, yet something like 
that is necessary for really intelligent action with reference to 
it, especially so far as the more basic factors therein are con
cerned. 

The problem of eliminating the economic insecurity of the 
wage earner and his family," so far as this is due to unfore
seeable stoppages of the wage"lncome, llaS been 1argely solved 
in the scientific sense, the solutions having been worked out, 
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for the most part, in Great Britain, Germany and other 
European countries. These solutions have been available 
long enough to have been generally applied in practice, and, 
indeed, attempts have been made for many years past to 
bring this about. 

Substantial progress has resulted from these efforts and 
other favoring conditions. The principle of "workmen's com
pensation" for industrial accidents is now generally accepted, 
and all but a very few states have enacted legislation in ap
plication of the principle. Many oi these laws are seriously 
defective, but no doubt steady progress will be made in im
proving them. Considerable progress has been made, also, in 
providing for families left without means of support by death 
of the father, whether or no a member of the wage-earning 
class. Most states have enacted so-called widows' pension or 
mothers' aid laws designed to provide for this contingency. 
In the great majority of these states, however, progress has 
not gone much ~eyond the stage of enactment, as in those 
states few pensions are granted, and most ()f those granted 
are very inadequate, compared to the need. Some progress 
has been made, too, in providing for old age by means of pen
sions, as a few states have enacted old-age pension laws, and 
it seems not unlikely that other states will folloW' their 
example in the near future. It is too early to say how adequate 
this provision may be. 

Insecurity of the wage earner due to sickness and unem
ployment has, as a problem, scarcely been touched, other than 
through savings, private insurance, company provisions and 
trade-union benefits, which are demonstrably quite inade
quate to the need. The public appears not to be much con
cerned in the problem, and few wage earners have mani
fested any real understanding of it. The unions have gener
ally opposed state insurance for these contingencies, al
though this is the only type of provision which, as experi
ence elsewhere shows, would be at all adequate. 
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Substantial progress has been made recently in the estab

lishment of safe and sanitary working conditions, owing 
largely to pressure upon legislative bodies by organized labor 
and by a small section of the general public. The United 
States, however, is far behind the advanced industrial coun
tries of Europe in this regard. A great majority of the public 
are but little concerned in the matter. 

Very great progress has been made in the reduction of 
the wage earner's working day to r~asonable length, due 
primarily to efforts of the unions, in the case of men, and to 
organized agitation for legislation in behalf of working 
women. The public has been moderately interested in the 
movement, and more or less active in supporting it. Much, 
of course, still remains to be done in this field. 

Less progress has been made in affording woman workers 
other special protection needed by them. The movement for 
minimum wage legislation in their behalf has been blocked 
by a Supreme Court decision, and there is still much to do in 
the way of prohibiting the employment of married women 
before and after childbirth, requiring the provision of seats 
and rest rooms for women workers, and the like. The gen
eral public is not much interested. 

There has been widespread public interest in the restric
tion and regulation of child labor. Some states have faiily 
satisfactory laws on the subject, but many are very backward 
in regard to it. Experience with the proposed federal amend
ment illustrates or at least suggests the ease with which the 
public may be misled on a matter in which it has a genuine 
interest. 

All the wage earner's problems hitherto considered, ex
cept that of the living wage, have been settled in the scien
tific sense, so far as the essential principles are concerned. 
J'hat is hardly true of self-government in industry, regarded 
as a problem. The various programs contemplating the sub
.titution of collective for private ownership of industry all 
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offer solutions of the problem, and other measures not in
volving so radical a change have been advocated. What was 
said earlier regarding the issue of collective flS. private owner
ship applies to this problem, so far as that phase of it is con
cerned. The interest of the public in other possible solutions 
is not extensive, only a few employers, economists and other 
students of labor conditions concerning themselves with it. 

The labor union has made by far the most important con
tribution to the solut!on of the wage earner's problems taken 
as a whole, though experience has shown pretty conclusively 
that it cannot successfully cope with all these problems with
out the support of public opinion and the assistance of the 
state. Public sympathy with and understanding of labor 
unions, however, is very limited; nevertheless, it has been a 
potent factor in the history of the labor movement. But lack 
of sympathy and understanding has apparently had more in
fluence. This is reflected in arbitrary and unfair laws, in
junctions and coyrt decisions operating to hamper labor or
ganizations in the use of justifiable methods to improve the 
lot of their members. Not all action of the state, however. 
could be thus characterized. The fact that fewer than fifteen 
per cent of American wage earners are unionized must be 
put down, in part, to failure of wage earners themselves to 
understand the historic fUl!<;tions of labor organization. 
Moreover, it is probably true that relatively few trade un
ionists have anything like a "scientific conception" of the 
labor movement, such as social scientists specializing on the 
subject have developed. 

Problems of the Farmer. Evidence indicates extensive pub
lic interest in the economic problems of the farmer. The 
support commanded by recent legislative measures designed 
to solve these problems, in part, shows a corresponding ac
tivity in the farmer's behalf. One gets the impression, how
ever, that certain basic factors in the agricultural situation 
are not generally understood by the interested public, or even. 
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by farm leaders themselves. These include the inflation of 
farm values, the injustice to farmers of the general property 
tax, in view of that inflation, and the inevitable movement 
of population to urban centers because of the increasing effi
ciency of agriculture. The phenomenal development of co
operative marketing in recent years and progress in the ap
plication of scientific methods to agriculture indicate that 
farmers themselves are developing an intelligent interest in 
their economic problems. 

Housing Problems. It is pretty clearly established that 
thoroughgoing legal regulation .of housing is necessary if 
dwellings coming up to acceptable standards of safety, san
itation and convenience are to be assured, especially dwell
ings purchased or constructed by investors for profit-making 
purposes. Various states and municipalities have enacted 
housing legislation aimed at this object. Progress in this di
rection has, however, been slow. There is controversy among 
housing experts over the question whether state aid in the 
form of loans for housing purposes at low interest rates and 
easy terms of payment is necessary in ordet to get sufficient 
houses of a standard type built, and at prices or rents which 
persons of small incomes can afford. Both these aspects of 
housing are of very great importance, as it has been estimated 
that one third of our population live under unsatisfactory 
housing conditions, and a large percentage of urban families 
live in rented houses because they are financially unable 
to acquire homes of their own. There appears to be little 
public interest in these problems and less understanding of 
the factors involved. There was of course a temporary wave 
of interest during and immediately after the War, due to 
rising rents and housing shortages. . 

Public Health Problems. Great progress has been made 
during the past quarter century in preventing disease and 
prolonging human life. This is due in large part to the 
growth of public interest in the problem of preventable dis-
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ease, and of public willingness to cooperate financially and 
otherwise in abolishing this evil. Yet there is impressive. 
evidence that public interest and cooperation are far from 
sufficient for a complete solution of this problem. On the 
assumption that scientific knowledge of the causes, preven
tives and cures of diseases and defects might be generally 
applied, it has been estimated that there are upwards of 
500,000 preventable deaths in the country per annum, that 
more than one million persons are at any given time in
capacitated for work by preventable illnesses or defects, and 
that the money waste due to these factors is well over a 
billion dollars a year. These figures measure the relative 
backwardness of public interest and intelligence with regard 
to the general problem. 

Leisure Time. During the present century there has been 
a notable development of parks and playgrounds, community 
centers, little theaters, public libraries and other facilities 
for the wholesome use of leisure time, especially in cities. 
This developme~t has been stimulated or supported by public 
interest in the matter, and ~he schools are contributing some
thing at least to the development of "constructive" leisure
time interests. The great majority of people, however, think 
of leisure time as affording opportunity for relaxation, amuse
ment, sport, pursuit of a hobby and the like, but scarcely 
conceive of it as also affording an opportunity-and the only 
one for most people--for the cultivation of intellectual, res
thetic and civic interests. The more difficult problems raised 
by this conception of leisure time have not been solved In a 
scientific sense, and indeed are recognized as problems only 
by a very few people in this country • 
. Crime and Juvenile Delinquency. The overwhelming ma

jority of people have little more than a morbid or senti
mental interest in crime and delinquency, except perhaps 
when these touch their private lives or their vocational in
terests. Very few indeed, relatively speaking, have anything 
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approaching a well-grounded conception of the causation of 
crime and delinquency, of the wider behavior problems of 
which they are symptomatic, or of the measures requisite 
to the solution of these various problems, so far as solution 
is possible. Many problems in this field are of course un
solved in the scientific sense, but enough is known about the 
subject to demonstrate that our criminal procedure and 
penal system are essentially archaic in character. The irra
tional attitudes of the general public account very largely 
for the slow rate of progress in the reconstruction of these 
systems along scientific lines. 

The remainder of our survey of social problems will be 
concerned with the more significant processes of social con
trol, or the procedures applied in the treatment of social 
problems themselves. The problems pertaining to these proc
esses are perhaps the most important of all, furnishing as 
they do the key to the more satisfactory treatment of social 
problems generally. We may begin with problems created 
by group attitudes and relationships. 

Group Attitudes and Relationships. The secular trend (to 
borrow a term from the economists) of the relationships be
tween different groups is probably toward a larger measure 
of tolerance, sympathy and understanding. There is not 
now the fierce intolerance, contempt and antagonism that 
characterized inter-group relationships in more primitive 
societies. Nevertheless, group iritolerance, antipathy and mis
understanding constitute one of the most serious obstacles 
to the rational adjustment of inter-group relationships, and 
indeed largely create the problems here involved. The at
titudes of employers and employees, of whites and blacks, of 
fundamentalists and modernists, and of different national 
groups towards one another sufficiently illustrate this fact. 
So serious are the problems thus created that many competent 
students anticipate that in numerous cases at least overt con
flict will occur before solutions shall have been worked out; 
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and a recent writer has declared that, in the nature of the 
case, there can be no solution for one of these problems, the 
so-called Negro problem. Nevertheless, it seems probable that, 
from the secular point of view, relationships between these 
fundamental group divisions are slowly improving. It is ob
vious that general ignorance of the factors involved in inter
group relationships largely, though by no means entirely, 
accounts for the difficult problems involved therein. 

Research. The first step in successfully dealing with any , 
"practical" human flroblem is its solution in the scientific 
sense. Such solution or the lack or degree of it will condition 
anything that may be done to solve the problem in the prac
tical sense of the termr Science and nescience, knowledge 
and ignorance, are thus basic factors in every domain of 
human life. Human problems include, of course, not only 
social problems as the term is commonly understood, but 
the questions raised by perplexity, doubt, frustration, mal
adjustment, in cwery phase of human life. If it be assumed 
that applied science works better than applied nescience as 
a procedure for dealing with these problems, then every 
human being has the most vital interest in the scientific solu
tion of human problems. This, of course, is the function of 
research in the inclusive sense of the term. 

The "average citizen" doubtless has some not altogether 
mistaken notions as to the nature of research and its con
tributions, actual and potential, to human welfare. Many 
citizens have read more or less "popular" literature on scien
tific subjects. Everybody applies innumerable scientific dis
coveries, especially those that are demonstrably applicable 
to everyday concerns. But when so much has been said, the 
accomplishments of the average citizen in the field of science 
are about all told. An understanding of scientific method or 
of the deeper implications of science for human behavior is 
the accomplishment of the few, not of the many. The fact 
that in all probability 90 per cent of adults in this country. 
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if not a greater percentage, accept the Biblical accounts of 
creation, two-thirds of a century after Darwin definitely dis
proved those accounts, the fact that many outright super
stitions are still widely accepted, and many similar evidences 
attest the correctness of this assertion. 

It rather follows that the mass of citizens can have only a 
very inadequate conception of the social functions of re
search, and can therefore count for but little in the promo
tion of research. Many observers are inclined to believe that, 
on the contrary, public opposition to scientific teachings in 
conflict with popular prejudices is likely to interfere with 
the development of research in the future. 

Education. Both science and nescience, together with the 
associated attitudes and sentiments, are given practical ef
fect through educational influences of one sort or another. 
There is an all but universal belief in education conceived 
as schooling, in the United States as in many other countries, 
and the actual educational processes thus sanctioned have an 
incalculable influence on human life and welfare. In fact, 
education thus understood is one of the very few social in
terests in which the public is vitally concerned. The evi
dences of this fact may be seen everywhere, and need not, 
therefore, be indicated here. 

On the other hand, there is a general failure to under~ 
stand many of our deeper educational problems. The vital 
importance of fostering independence in thought and respect 
for scientific knowledge is not generally understood. The 
popular notion that education is schooling, and not a way 
of life universal in its application, indicates another serious 
misunderstanding. The types of personnel required for the 
most fruitful educational endeavor, and their implications 
for professional training and educational finance are also 
matters of vital educational import which do not come 
within the comprehension of the public at large. 

Of educational agencies not engaged in schooling the public 
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is quite ignorant, so far as their deeper problems are con
cerned. The educational significance of the primary groups, 
the forces for good and evil centering in the newspaper, the 
social menace of propaganda as at present developed and 
applied, the educational functions of group discussion, the 
part which "adult education" generally might play in human 
life are only very superficially understood by the general 
public, when understood at all. 

Political Problems. The public evidently cares or un
derstands but little about the outstanding political prob
lems of the time. It knows or cares but little, for instance, 
about the short ballot, the merit system in the civil service, 
or the initiative, referendum and recall. The first two of 
these "systems" at least are demonstrably superior to any 
alternative systems, but, save for commission forms of gov
ernment in cities, progress in their adoption is quite slow, 
owing to public indifference and the opposition of profes
sional politicians. ," 

Quite as obviously, the public is generally ignorant and 
indifferent, profoundly so, regarding party machinery and 
party politics. For instance, primary elections and the forces 
that dominate them are not generally understood. One evi
dence of this is the relatively small vote cast at primaries, 
compared with general elections. 

Needless to say, the grave problems raised by the demon
strated limitations of political democracy and the rise of 
avowedly anti-democratic movements in various parts of the 
world are beyond the ken of the common man. So also are 
the problems raised by the more undemocratic features of 
our own peculiar constitutional system. Much is said, of 
course, regarding the Constitution in high-school debates and 
political campaigns, but the tendency of such discussion, as 
a rule, is to promote anything but an understanding of our 
constitutional problems. There are, of course, many people 
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in the United States who do have some grasp of fundamental 
constitutional issues. 

One traditional principle of our constitutional system is 
so significant in the present connection that explicit refer
ence to it will not be out of place. This is freedom of speech, 
press and assembly. Lip nomage is paid to this principle by 
almost everybody who has occasion to mention it. Yet when a 
crucial practical test of the principle is made, as in war 
time or in strike situations, it is often, very often, violated. 
This indicates, I think, that the practical implications of the 
principle are not generally realized. Indeed, the indications 
are that real understanding of the principle is a compara
tively rare phenomenon.· This, if true, is quite significant, 
for there has surely been ample time for people generally 
to learn what the principle means, had other factors not 
interfered. 

Such a survey of the citizen's problems and the nature 
of his interest therein could be indefinitely extended and 
elaborated. One could show, for instance, that there is but 
little public interest in and understanding of problems cen
tering in the home, the institution of marriage and the role 
of women in political, economic and social life--problems 
which affect all classes of persons in our society, whatever 
their sex, age or circumstance. Likewise, the problems that 
are created, for those who can see them, by the virtual ex
clusion of the masses from science, art and so-called higher 
interests in general are realized by very few. Again, the 
problem of preventing armed conflict between nations, so 
vital to the security and happiness of everybody, is really 
grasped by only a comparatively few people, though interest 
in the problem superficially conceived is perhaps quite general. 
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