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The Study of
Administration

Woodrow Wilson

I suppose that no practical science is ever stud-
ied where there is no need to know it. The very
fact, therefore, that the eminently practical sci-
ence of administration is finding its way into
college courses in this country would prove
that this country needs to know more about
administration, were such proof of this fact
required to make out a case. It need not be
said, however, that we do not look into college

programmers for proof of this fact. Itis a thing

almost taken for granted among us. that the
present movement called avil service reform
must, after the accomplishment ofits first pur-
pose, expand into efforts to improve, not the
personnel only, but alse the organization and
methods of our government offices: because
it is plain that their organization and methods
need improvement only less than their person-
nel. It is the object of administrative study to
discover, first, what government can properly
and suceessfully do, and, secondly, how it can
do these proper things with the utmost pos-
sible efficiency and at the least possible cost
either of money or of energy. On both these
points there is obviously much need of light
among us; and only careful study can supply
that light.

Before entering on that study, however, it is

needful:

L. To take some account of what others have
done in the same ling; that is to say, of the
history of the study.

To ascertain just what is its subject matter.
To determine just what are the best meth-
ods by which to develop it, and the most
clarifying political conceptions to carry
with us into it.
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Source: Political Science Quasterly 2 (June 1887,
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Unless we know and settle these things, we
shall set out without chart or compass.

I

The science of administration is the latest fruit
of that study of the science of politics which was
begun some twenty-two hundred years ago. Itis
a birth of our own century, almost of our own
generation,

Why was it so late in coming? Why did it
wait till this too busy century of ours to demand
attention for itself? Administration is the most
obvious part of government; it is govérnment in
action: it is the executive, the operative, the
most visible side of government, and is of
course as old as government itself. It is govern-
ment in action, and one might very naturally
expect to find that government mn action had
arrested the attention and provoked the scru-
tiny of writers of politics very early in the his-
tory of systematic thought.

But such was not the case. No one wrote sys-
tematically of administration as a branch of the

science of government until the present century
had passed its first youth and had begun to put

forth its characteristic flower of systematic
knowledge. Up to our own day all the political
writers whom we now read had thought,
arpued, dogmatized only about the constitution
of government: about the nature of the state, the
essence and seat of sovereignty, popular power
and kingly prerogative; about the greatest
meanings lying at the heart of government, and
the high ends set before the purpose of govern-
ment by mans nature and man’s aims. The cen-
tral field of controversy was that great field of
theory in which monarchy rode tilt against
democracy, in which oligarchy would have built
for itself strongholds of privilege, and in which
tyranny sought opportunity to make good its
claim to recetve submission from all competi-
tors. Amidst this high warfare of principles,
administration could command no pause for its
own consideration. The question was always:
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Who shall make law, and what shall that law be?
The other question, how law should be admin-
istered with enlightenment, with equity, with
speed, and without friction, was put aside as
“practical detail” which clerks could arrange
after doctors had agreed upon principles.

That political philosophy took this direc-
tion was of course no accident, no chance
preference or perverse whim of political phi-
losophers. The philosophy of any time is, as
Hegel says, “nothing but the spirit of that time
expressed in abstract thought™; and political
philosophy, like philosophy of every other
kind, has only held up the mirror to contem-
porary affairs. The trouble in early times was
almost altogether about the constitution of
government; and consequently that was what
engrossed men’s thoughts. There was little or
no trouble about administration—at least little
that was heeded by administrators. The fung
tions of government were simple, because li
itself was simple. Government went. ','.ﬂbout
imperatively and compelled men.
thought of consulting their wishesi (g
no complex system of publicix
public debts to puzzle ﬁpaxicne 37 there were,
consequently, no ﬁnancwr&%sbe puzzled. No
one who possessed, [power long at a loss
how to use it. The gréat and only question was:
Who shall possess § ? Populanons were of
managezhle numibéts; property was of simple
sorts. 'Ihere‘ﬁere plenty of farms, but no stocks ,
: gfore cattle than vested interests. N
75aid that all this was true of early;r
times™; but it was substantially true also of: agih
paratively late times. One does not havégo-look
back of the last century for the beginnings of the
present complexities of trade and perplexities of
commercial speculation, nor for the portentous
birth of national debts. Good Queen Bess,
doubitless, thought that the monopolies of the
sixteenth century were hard enough to handle
without burning her hands; but they are not
remembered in the presence of the giant
monopolies of the nineteenth century. When
Blackstone lamented that corporations had no
bodies to be kicked and no souls to be damned,
he was anticipating the proper time for such
regrets by full a century. The perennial discords
between master and workmen which now so
often disturb industrial society began before the

:l dnes mA ™ ceadl b e
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Black Death and the Statute of Labourers; but
never before our own day did they assume such
ominous proportions as they wear now. In brief,
if difficulties of governmental action are to be
seen gathering in other centuries, they are to be
seen culminating in our own.

This is the reason why administralive tasks

policy, the reason why we are having now what
weneverhadbd’mc,asamoeofadmmmwn.

The weightier. deb'ges of constitutional principle
are even yet byt no means condluded; but they

are no-longer’ of more immediate practical
moment-thidn questions of administration. It is

. genin%;l“ 0 be harder to run a constitution than

e one.
““Here is Mr. Bagehot's graphic, \@hxmsxcal
way of depicting the difference belween the old
and the new in administration: » <

In early times, when a&,despot wishes to
govern a distant pro\xmie. he sends down a
satrap on a grand hoﬁe and other people on
little horses; and.yery little is heard of the sa-
trap again gnlg$ he send back some of the
little people,i)o tell what he has been doing.
No greatfibour of superintendence is pos-
sible, @ommon rumour and casual report

“the sources of mtelhgence. If it seems
«.Gertain that the province is in a bad state,

@‘ysatrap No. 1 is recalled, and satrap No. 2

sends out in his stead. In civilized countries
the process is different. You erect a bureau in
the province you want to govern; you make
it write letters and copy letters; it sends home
eight reports per diem to the head bureau in
St. Petersburg. Nobody does a sum in the
province without some one doing the same
sum in the capital, to “check™ him, and see
that he does it correctly. The consequence of
this is, to throw on the heads of departments
an amount of reading and labour which can
only be accomplished by the greatest natural
aptitude, the most efficient training, the
most firm and regular industry.!

There is scarcely a single duty of govern-
ment which was once simple which is not now
complex; government once had but a few mas-
ters; it now has scores of masters. Majorities for-
merly only underwent government; they now
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conduct govenment. Where government once
might follow the whims of a court, it must now
follow the views of a nation.

And those views are steadily widening to
new conceptions of state duty; so that at the
same time that the functions of government are
every day becoming more complex and diffi-
cult, they are also vastly multiplying in number.
Administration is everywhere putting its hands
to new undertakings. The utility, cheapness,
and success of the government’s postal service,
for instance, point towards the early establish-
ment of governmental control of the telegraph
system. Or, even if our government is not to fol-
low the lead of the governments of Europe in
buying or building both telegraph and railroad
lines, no one can doubt that in some way it must
make itself master of masterful corporations.
The creation of national commissioners of
railroads, in addition to the older state commis-
sions, involves a very important and delicate
extension of administrative functions. What-
ever hold of authority state or federal govern-
ments are to take upon corporations, there
must follow cares and responsibilities which
will require not a little wisdom, knowledge, and
experience. Such things must be studi
order to be well done. And these, as Fhave sald,
areonlyafewofthedom!;whu:hT being
opened to offices of government. The idea of
the state and the consequent ideal'ofits duty are

undergoing noteworthy dﬁn@ and “the idea
of the state is the conscience of administration.”
Seeing every day new thifigs which the state
ought to do, them!xi thing is to see clearly how
it ought to do thery;

This is wh!g)here should be a science of

“%uon which shall seck to straighten
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very widely current in the United States. No;
American writers have hitherto taken no very
important part in the advancement of this
science. It has found its doctors in Europe. It is
not of our making; it is a foreign science, speak-
ing very little of the language of English or
American principle. It employs only foreign
tongues; it utters none but what are to our
minds alien ideas. Its aims, its examples, its
conditions, are almost exclusively grounded in
the histories of foreign races, in the precedents
of foreign systems, in the lessons of foreign
revolutions. It has been developed by French
and German professors,and is consequently in
all parts adapted to the:ncgds of a compact
state, and made to fit hlg]:l centralized forms
of government; whereas, to answer our pur-
poses, it must be adapted, not to a simple and
compact, but, to§éomplex and multiform state,
and made toifit highly decentralized forms of
government” If we would employ it, we must
Amgncamze it, and that not formally, in
language merv.l). but radically, in thought,

. “prificiple, and aim as well. It must learn our

constitutions by heart; must get the bureau-
cratic fever out of its veins; musy’ ‘inhale much
free American air. e
If an explanation bc
manifestly so suscepti Bf being made useful
to all g governments 2 should have received
attention first ip .L ope, where government
has long bcenka ‘monopoly, rather than in
England or v;hé'Umtcd Statcs, where govern-
ment ng been a common franchise, the
reason;,wnll doubtless be found to be twofold:
ﬁrst.llmt in Europe, just because government
1§ independent of popular assent, there was
25 fmore governing to be done; and, second, that

gfnt why a science

the pathsjgf government, to make its busm& g,' the desire to keep government a monopoly

inesslike, to strengthen and punﬁf
tion, and to crown its duufulnesskmxs
is one reason why there is such a sciencé

But where has this science grownap? Surely
not on this side of the sea. Not much impartial
scientific method is to be discerned in our
administrative practices. The poisonous atmo-
sphere of city government, the crocked secrets
of state administration, the confusion, sine-
curism, and corruption ever and again discov-
ered in the bureaus at Washington forbid us to
believe that any dear conceptions are as yet

made the monopolists interested in discovering
the lcast irritating means of governing. They
were, besides, few enough to adopt means
promptly.

It will be instructive to look into this matter
a litle more dosely. In speaking of European
governments 1 do not, of course, include
England. She has not refused to change with
the times. She has simply tempered the severity
of the transition from a polity of aristocratic
privilege to a system of democratic power by
slow measures of constitutional reform which,
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without preventing revolution, has confined it
to paths of peace. But the countries of the con-
tinen for a long time desperately struggled
against all change, and would have diverted
revolution by softening the asperities of abso-
lute government. They sought so to perfect
their machinery as to destroy all wearing fric-
tion, so to sweeten their methods with consid-
eration for the interests of the governed as to
placate all hindering hatred, and so assiduously
and opportunely to offer their aid to all classes
of undertakings as to render themselves indis-
pensable to the industrious. They did at last
give the people constitutions and the franchise;
but even after that they obtained lcave to con-
tinue despotic by becoming paternal They
made themselves too efficient to be dispensed
with, too smoothly operative to be noticed, too
enlightened to be inconsiderately questioned,
too benevolent to be suspected, too powerful to

be coped with. All this has required study, ang

they have closely studied it.

On this side of the sea we, the & had
known no great difficulties of’ goverqi’nem.
With a new country, in which ther room

5

and remunerative emplu)rmem' Yfor everybody,
with liberal principles of government and
unlimited skill in pmctxcaTBpnlmcs, we were
long exempted fmm the need of being anx-

see the use ar sx“gn cance of those many vol-

umes- of [eagncd

government which the presses .of
Europe have been sending to our libraries. Li
alusty child, government with us has expanded
in nature and grown great in statute, but has
also become awkward in movement. The vigor
and increase of its life has been altogether out of
proportion to its skill in living. It has gained
strength, but it has not acquired deportment.
Great, therelore, as has been our advantage
over the countries of Europe in point of ease
and health of constitutional development, now
that the time for more careful administrative
adjustments and larger administrative knowl-
edge has come to us, we are at a signal disad-
vantage as compared with the transatlantic
nations; and this for reasons which [ shall try to
make clear.

rescarch and painstaking . %ﬁiﬂ

Judging by the constitutional histories of the
chief nations of the modern world, there may
be said to be three periods of growth through
which government has passed in all the most
highly developed of existing systems, and
through which it promises to pass in all the rest.
The first of these periods is that of absolute rul-
ers, and of an administrative system adapted to
absolute rule; the second ithat in which consti-

tutions are franied to do aw¥ with absolute rul-
ersand substitute popular control, and in which
administration -is..neglected for these higher
concerns; and. thc'ghird is that in which the sov-
ereign people ?denake to develop administra-
s

tion new constitution which has
bmught thiém into power.

Th governments are now in the lead in

istrative practice which had rulers still

- aBsolule but also enlightened vshen;' those

modern days of political iluminatioh came in
which it was made evident to.a ‘but the blind
that governors are properly anly the servants
of the governed. In such governments admin-
istration has been organnzed to subserve the
general weal with !he ‘“mplicity and effective-
ness vouchsafed on!y’lo the undertakings of a
singlewill,

Such wasthe casc in Prussia, for instance,
where gdyumslrauon has been most studied
and nfGst nearly perfected. Frederick the Great,
sterg.’and masterful as was his rule, still sin-
egitly professed to regard himself as only the
ef servant of the state, to consider his great

to the ways and means of con-%")’ office a public trust; and it was he who, building

upon the foundations laid by his father, began
1o organize the public service of Prussia as in
very earnest a service of the public. His no less
absolute successor, Frederic William 111 . . . in
his turn, advanced the work still further, plan-
ning many of the broader structural features
which give firmness and form to Prussian
administration today. Almost the whole of the
admirable system has been developed by kingly
initiative.

Of similar origin was the practice, if not the
plan, of modern French administration, with
its symmetrical divisions of territory and its
orderly gradations of office. The days of the
Revolution—of the Constituent Assembly—
were days of constitution-writing, but they can
hardly be called days of constitution-making.
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The Revolution heralded a period of consti-
tutional development—the entrance of France
upon the second of those periods which | have
enumerated—but it did not itself inaugurate
such a period. It interrupted and unsettled
absolutism, but did not destroy it. Napoleon
succeeded the monarchs of France, to excrcise
a power as unrestricted as they had ever
possessed.

The recasting of French administration by
Napoleon is, therefore, my second example of
the perfecting of civil machinery by the single

will of an absolute ruler before the dawn of a
constitutional era. No corporate, popular will £
could ever have effected arrangements such *

as those which Napoleon co
Arrangements so simple at the
local prejudice, so logical in their
popular choice, might be ,détreed by a
Constitutional Assembly, b could:be estab-
lished only by the unlimited authority of a des-
pot. The system of the yeﬁr VTI was ruthlessly
thorough and saly perfect. It was,

besides, in large part,’a return to the despotism
that had beg ,pvenhrown
Am -nations, on the other hand,

which entered t;pon a season of constitution-
and popular reform before administra-

been tardy and half-done. Once a natién has

embarked in the business of manufacturing
constitutions, it finds it exceedingly difficult to
close out that business and open far the public a
bureau of skilled, economical administration.
There seems 1o be no end to the tinkering of
constitutions. Your ordinary constitution will
last you hardly ten years without repairs or
additions; and the time for administrative detail
comes late.

Here, of course, our examples are England
and our own country. In the days of the Angevin
kings, before constitutional life had taken root
in the Great Charter, legal and administrative
reforms began to proceed with sense and vigor
under the impulse of Henry II's shrewd, busy,
pushing, indomitable spirit and purpose; and
kingly initiative seemed destined in England, as
elsewhere, to shape governmental growth at its
will But impulsive, errant Richard and weak,
despicable John were not the men to carry out

such schemes as their fathers. Administrative
development gave place in their reigns to con-
stitutional struggles; and Parliament became
king before any English
practical genius or thc

onarch had had the
hlightened conscience

cxecﬁﬁmppower to the constant neglect of
the £ of ‘perfecting executive methods. It
hasixercised itself much more in controlling

an’in energizing government. It has been
more concerned to render government just

. and moderate than to make it facile, well-

" ordered, and effective. English and American

political history has been a history, not of ad-
ministrative development, but of legislative
oversight—not of progress in governmental
organization, but of ddvance in law-making
and political criticism. Consequently, we
have reached.a time when administrative
study and «.reation are imperatively necessary
to the weéll- .being of our governments sad-
dled a¥ith” the habits of a long period of
corstitution-making. That period has practi-
cally closed, so far as the establishment of

. éssential principles is concerned, but we can-

| received the impress of liberal . *
‘principle, administrative xmpmvanent.a\has

not shake off its atmosphere. We go on criti-
cizing when we ought to be creating. We
have reached the third of the periods I have
mentioned—the period, namely, when the
people have to develop administration in
accordance with the constitutions they won
for themselves in a previous period of strug-
gle with absolute power; but we are not pre-
pared for the tasks of the new period. -

Such an explanation seems to afford the
only escape from blank astonishment at the fact
that, in spite of our vast advantages in point of
political liberty, and above all in point of practi-
cal political skill and sagacily, so many nations
are ahead of us in administrative organization
and administrative skill. Why, for instance, have
we but just begun purifying a civil service which
was rotten full fifty years ago? To say that slav-
ery diverted us is but to repeat what [ have
said—that flaws in our constitution delayed us.

Of course all reasonable preference would
dedlare for this English and American course of
politics rather than for that of any European
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country. We should not like to have had
Prussias history for the sake of having Prussias
administrative skill; and Prussia’s particular sys-
tem of administration would quite suffocate us.
It is better to be untrained and free than to be
servile and systematic. Still there is no denying
that it would be better yet to be both free in
spirit and proficient in practice. It is this even
more reasonable preference which impels us to
discover what there may be to hinder or delay
us in naturalizing this much-to-be-desired sci-
ence of administration.

What, then, is there to prevent?

Well, principally, popular sovereignty. It is
harder for democracy to organize administra-
tion than for monarchy. The very completeness
of our most cherished political successes in the
past embarrasses us. We have enthroned public
opinion; and it is forbidden us to hope during
its reign for any quick schooling of the sovereign
in executive expertness or in the conditiong,of
perfect functional balance in govern
very fact that we have realized pop
its fullness has made the task of év'%m

rule just so much the more diffi Tnidrder to
make any advance at all we misst instract and
persuade a multitudinous y{gnardi called pub-
lic opinion—a much less feaible undertaking
than to influence a singléMiGnarch called a king.
An individual sovereign®will adopt a simple
plan and carry jt ut directly: he will have but
one opinion, 'hie'will embody that cne opin-
ion in one gmmand. But this other sovereign,
the peopl Wi!l have a score of differing opin-

by a compoundmg of differences, by a trim-*
ming of plans and a suppression of too sumght
forward principles. There will be a succession of
resolves running through a course of years, a
dropping fire of commands running through a
whole gamut of modifications.

In government, as in virtue, the hardest of
hard things is to make progress. Formerly the
reason for this was that the single person who
was sovereign was generally either selfish, igno-
rant, timid or a fool—albeit there was now and
again one who was wise. Nowadays the reason
is that the many, the people, who are sovereign
have no single ear which one can approach, and
are selfish, ignorant, timid, stubborn, or foolish

with the selfishnesses, the ignorances, the
stubbornnesses, the timidities, or the follies of
several thousand persons—albeit there are hun-
dreds who are wise. Once the advantage of the
reformer was that the sovereigns mind had a
definite locality, that it was contained in one
man'’s head, and that consequently it could be
gotten at; though it was his disadvantage that
that mind learned onlysreluctantly or only in
small quantitics, or waj under the influence
of some one wh%&t it, karn only the wrong
things. Now, on the contrary, the reformer is
bewildered h the fact that the sovereign's mind
has no defifiite locality, but is contained in a
voting majerity of several million heads: and
girassed by the fact that the mind of this
¢ign also is under the influence of favor-

f-ﬂs. who are none the less favorites in a good
% old-fashioned sense of the word because they
. are not persons but preconceived opinions; ie.,

pre;udnces which are not to be n:asomd with
because they are not the children of reason.
Wherever regard for pubhc opinion is a
first principle of government; practical reform
must be slow and all reform must be full of
compromises. For whercvcr public opinion
exists it must rule.-This is now an axiom half the
world over, anfi;will presently come to be
believed evert in Russia. Whoever would effect
a change/in a modern constitutional govern-
ment must first educate his fellow-citizens to
want some change. That done, he must per-
suade them to want the particular change he
‘wants. He must first make public opinion will-

jey ‘can agree upon nothing simple: o j ing to listen and then see to it that it listens to
must be made through compromise™

the right things. He must stir it up to search for
an opinion, and then manage to put the right
opinion in ils way.

The first step is not less difficult than the
second. With opinions, possession is more
than ninc points of the law. It is next to impos-
sible to dislodge them. Institutions which one
generation regards as only a makeshift approxi-
mation to the realization of a principle, the next
generation honors as the nearest possible
approximation to that principle, and the next
worships as the principle itself. It take scarcely
three generations for the apotheosis. The
grandson accepts his grandfather's hesitating
experiment as an integral part of the fixed con-
stitution of nature.
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Even if we had dear insight into all the polit-
ical past, and could form out of perfectly
instructed heads a few steady, infallible, placidly
wise maxims of government into which all
sound political doctrine would be ultimately
resolvable, would the country act on them? That
is the question. The bulk of mankind is rigidly
unphilosophical, and nowadays the bulk of
mankind votes. A truth must become not only
plain but also commonplace before it will be
seen by the people who go to their work very
early in the morning; and not to act upon it
must involve great and pinching inconve-
niences before these same people will make up
their minds to act upon it.

And where is this unphilosophical bulk of
mankind more multifarious in its composi-
tion than in the United States? To know the
public mind of this country, one must know
the mind, not of Americans of the older
stocks only, but also of Irishmen, of Germans,
of negroes. In order to get a footing for new
doctrine, one must influence minds cast in
every mould of race, minds inheriting every
bias of environment, warped by the histories \.
of a score of different nations, wa  or
chilled, closed or expanded by F every
climate of the globe. e

So much, then, for the hnsto;y:d‘ thc study of
administration, and the p y difficult con-
ditions under which, e}t;h. - upon it when
we do, we must undertik@iit. What, now, is the
subject-matter of y\ﬁ:-smdy, and what are its
characteristic objects?

I1

§of adnumsu'almn isa field of busmcss. (

/@15 removed from the hurry and strife of

tiés: it at most points stands apart even fi the
debatable ground of constitutional study: It is a
part of political life only as the methods of the
counting-house are a part of the lifé of society;
only as machinery is part of the manufactured
product. But it is, at the same time, raised very
far above the dull level of mere technical detail
by the fact that through its greater principles it
is directly connected with the lasting maxims
of political wisdom, the permanent truths of
political progress.

The object of administrative study is to res-
cue executive methods from the confusion and
costliness of empirical experiment and set them
upon foundations laid deep in stable principle.

It is for this reason that we must regard
civil-service reform in its present stages as
but a prelude to a fuller administrative
reform. We are now rectifying methods of
appointment; we must go on to adjust execu-
tive functions more fitly and to prescribe
better methods of executive organization
and action. Civil-service reform is thus but a
moral preparation for what is to follow. It is
clearing the moral apfhosphere of official life
by establishing the salrcmy of public office as
a public trust,4nd; by making the service
unpartisan, itids opening the way for making
it busin e. By sweetening its motives it is
rendenng it capable of improving its meth-
od dfvmrk. '

&_el me expand a little what 1 have said of
lhe province of administration. Most impor-
“fant 1o be observed is the truth already so
much and so fortunately insisted upon by our
civil-service reformers; namely, that adminis-
“tration lies outside the proper sphere of politics.
Administrative questions are not political
questions. Although politics sets the tasks for
administration, it should not be suffered to
manipulate its offices, -«

This is distinction of high authority; emi-
nent German,sVriters insist upon it as of course.
Biuntschli, for mstancc bids us separate admm
istration ‘like from politics and from law?
Politic§, he says, is state activity “in things great
and universal,” while “administration, on the

ather hand,” is “the activity of the state in indi-
\ndual and small things. Politics is thus the spe-
" cial province of the statesman, administration
of the technical official” “Policy does nothing
without the aid of administration™; but adminis-
tration is not therefore politics. But we do not
require German authority for this position; this
discrimination between administration and
politics is now, happily, too obvious to need
further discussion.

There is another distinction which must be
worked into all our condusions, which, though
but another side of that between administration
and politics, is not quite so easy to keep sight of:
I mean the distinction between constitutional
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and administrative questions, between those
governmental adjustments which are essential
to constitutional principle and those which are
merely instrumental to the possibly changing
purposes of a wisely adapting convenience.
One cannot easily make dear to every one
just where administration resides in the various
departments of any practicable government
without entering upon particulars so numer-
ous as to confuse and distinctions so minute as
to distract. No lines of demarcation, setting
apart administrative from non-administrative
functions, can be run between this and that
department of government without being run
up hilland down dale, over dizzy heights of dis-
tinction and through dense jungles of statutory
enactment, hither and thither around "ifs” and
“buts,” “whens” and “howevers” until they
come altogether lost to the common
accustomed to this sort of surveying
sequently not acquainted with the use
theodolite of logical discernmepf. A"gx
of administration goes about i
of the world, being confousifled iow with polit-
ical “management,” a _‘d,gg}m: with constitu-
tional principle. < -
Perhaps this ease of confusion may explain
such utteran -as:that of Nicbuhr's: “beerly.
he says, “ dklncomparably more upon
administrat on than upon constitution”
[Barthold Geutg Niebuhr (1776—1831) was a

actual exercise of liberty does depend mure
upon administrative arrangements than upon
constitutional guarantees; although constitu-
tional guarantees alone secure the existence of
liberty. But—upon second thought—is even
so much as this true? Liberty no more consists
in easy functional movement than intelli-
gence consists in the casc and vigor with
which the limbs of a strong man move. The
principles that rule within the man, or the
constitution, are the vital springs of liberty or
servitude. Because dependence and subjec-
tion are without chains, are lightened by every
easy-working device of considerate, paternal
government, they are not thereby transformed
into liberty. Liberty cannot live apart from
constitutional principle; and no administra-
tion, however perfect and liberal its methods,

AT dats 214

£

“.:

can give men more than a poor counterfeit of
liberty if it rest upon illiberal principles of
government.

A clear view of the difference between the
province of constitutional law and the prov-
ince of administrative function ought to leave
no room for misconception; and it is possible
to name some roygh y,déﬁmle criteria upon
which such a viey can'be built. Public admin-
istration is deg 'ea and systematic exccution
of public lawz particular application of
geneml,.lawnxs an act of administration. The
assesdr ent and raising of taxes, for instance,
the hanging of a criminal, the transportation

d'élivery of the mails, the equipment and
recruiting of the army, and navy, etc., are all
obviously acts of administration; but the gen-

" eral laws which direct these things to be done

are as obviously outside of and above adminis-
tration. The broad plans of ‘governmental
action are not adm:mztralwc, the detailed
execution of such plans is administrative.
Constitutions, therefore, properly concern
themselves only with those instrumentalities
of govemment{'whnch are to control general
law. Our (gﬁcml constitution observes this
principlein saying nothing of even the greatest
of thepurely executive offices, and speaking
only of that President of the Union who was to
shzi'e the legislative and policy-making func-
“dons of government, only of those judges of
'highest jurisdiction who were to interpret and
guard its principles, and not of those who were
merely to give utterance to them.

This is not quite the distinction between
Will and answering Deed, because the adminis-
trator should have and does have a will of his
own in the choice of means for accomplishing
his work. He is not and ought not to be a mere
passive instrument. The distinction is between
general plans and special means.

There is, indeed, one point at which admin-
istrative studies trench on constitutional
ground—or at least upon what seems constitu-
tional ground. The study of administration,
philosophically viewed, is closely connected
with the study of the proper distribution of
constitutional authority. To be efficient it must
discover the simplest arrangements by which
responsibility can be unmistakably fixed upon
officials; the best way of dividing authority
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without hampering it, and responsibility with-
out obscuring it. And this question of the distri-
bution of authority, when taken into the sphere
of the higher, the originating functions of gov-
emnment, is obviously a central constitutional
question. If administrative study can discover
the best principles upon which to base such dis-
tribution, it will have done constitutional study,
an invaluable service. Montesquieu did not, I
am convinced, say the last word on this head.
To discover the best principle for the distri-
bution of authority is of greater importance,
possibly, under a democratic system, where offi-
cials serve many masters, than under others
where they serve but a few. All sovereigns are
suspicious of their servants, and the sovercign
people is no exception to the rule; but how is its
suspicion to be allayed by knowledge? If that sus-
picion could be clarified into wise vigilance, it
would be altogether salutary; if that vigilance
could be aided by the unmistakable placing of
responsibility, it would be altogether beneficent.
Suspicion in itself is never healthful either in the
private or in the public mind. Trust is strength in
all relations of life; and, as it is the office of the
constitutional reformer to create mm:lnuong, s
trustfulness, so it is the office of the
tive organizer to fit administration wi ’
txons of clear- cut responsnbnhty Whi

And let me say thax largc powers and
unhampered discretion sefrn to me the indis-
pensable condltio of rcsponsnbnhty Public
attention must be'hsily directed, in each case of
good ar bad.adrii tion, to just the man
dsctvhgg‘o ‘praise or blame. Therc is no dan-_
genn P wer, if only it be not irresponsible. n‘m

sponsible. But if it be centred in heaids bf the
service and in heads of branches ofithe service,
it is easily watched and brought to book. If to
keep his office a man must achieve open and
honest success, and if at the same time he feels
himself intrusted with large freedom of discre-
tion, the greater his power, the less likely ishe to
abuse it, the more is he nerved and sobered and
elevated by it. The less his power, the more
safely obscure and unnoticed does he feel his
position to be, and the more readily does he
relapse into remissness.

Q’

43

Just here we manifestly emerge upon
the field of that still larger question—the
proper relations between public opinion and
administration.

To whom is official trustworthiness to be
disclosed, and by whom is it to be rewarded? Is
the official to look to the public for his need of
praise and his push of pramotion, or only to his
superior in office? Are the people to be called in
to settle administrative discipline as they are
called in to settle constitutional principles?
These questions evidently find their root in
what is undoubtedly the fundamental problem
of this whole study. That’ broblem is: What part
shall public opinion take’in the conduct of
admuusuauon?

The right ¥ seems 1o be that public
opinion shall; pla)‘tlw part of authoritative critic.

But the néthod by which its authority shall
be maded& tell? Our peculiar American diffi-
culty¥in organizing administration is not the
. »dapger of losing liberty, but the danger of not

‘Bémg able or willing to separate its essentials
from its accidents. Our success is giade doubt-
ful by that besetting error of ouss. the error of
trying 10 do too much by vote.Self government
does not consist in havipg a hand in every-
thing, any more than-housckeeping consists
necessarily in cookin} dinner with ones own
hands. The cook.imust be trusted with a large
discretion .as, To-the management of the fires
and the ov,

In thése countries in which public opinion
has}y.lf to be instructed in its privileges, yet to be

tomed to having its own way, this questton

Fas to the province of public opinion is much
more readily soluble than in this country, where
public opinion is wide awake and quite intent
upon having its own way anyhow. It is pathetic
to see a whole book written by a German pro-
fessor of political science for the purpose of say-
ing to his countrymen, “Please try to have an
opinion about national affairs™; but a public
which is so modest may at least be expected to
be very docile and acquiescent in learning what
things it has ot a right to think and speak about
imperatively. It may be sluggish, but it will not
be meddlesome. It will submit to be instructed
before it tries to instruct. Its political education
will come before its political activity. In trying
to instruct our own public opinion, we are
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dealing with a pupil apt to think itself quite suf-
ficiently instructed belorehand.

The problem is to make public opinion effi-
cient without suffering it to be meddlesome.
Directly exercised, in the oversight of the daily
details and in the choice of the daily means of
government, public criticism is of course a
clumsy nuisance, a rustic handling delicate
machinery. But as superintending the greater
forces of formative policy alike in politics and
administration, public criticism is altogether
safe and beneficent, altogether indispensable.
Let administrative study find the best means for
giving public criticism this control and for shut-
ting it out from all other interference.

But is the whole duty of administrative
study done when it has taught the people what
sort of administration to desire and demand,
and how to get what they demand? Qught it not
to go on to drill candidates for the public
service?

There is an admirable movement towards
universal political education now afoot in this
country. The time will soon come when no
college of respectability can afford to do with-
out a well-filled chair of political science. But
the education thus imparted will go but a cer-
tain length. It will multiply the number of
intelligent critics of government, but it will
create no competent body of administrators.
It will prepare the way for the development of
a surefooted understanding of the general
principles of government, but it will not nec-
essarily foster skill in conducting government.
It is an education which will equip legislators,
perhaps, but not executive officials. IFwe are
to improve public opinion, which is the
motive power of government, we musl pre-
pare better officials as the apparatus of gov-
ernment. If we are to put in new boilers and to
mend the fires which drive our governmental
machinery, we must not leave the old wheels
and joints and valves and bands to creak and
buzz and clatter on as best they may at the
bidding of the new force. We must put in new
running parts wherever there is the least lack
of strength or adjustment. It will be necessary
to organize democracy by sending up to the
competitive examinations for the civil service
men definitely prepared for standing liberal
tests as to technical knowledge. A technically
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schooled civil service will presently have be-
come indispensable.

I know that a corps of civil servants pre-
pared by a special schooling and drilled, after
appointment, into a perfected organization,
with appropriate hierarchy and characteristic
discipline, seems to a great many very
thoughtful persons to contain elements which
might combine to make an offensive official
class—a distinet, semi-corporate body with
sympathies divorced from those of a progres-
sive, [reespirited people, and with hearts nar-
rowed to the meanness of a bigoted officialism.
Certainly such a class would be altogether hate-
ful and harmful in the United States. Any mea-
sures calculated to produce it would for us be
measures of reaction and of folly.

But to fear the creation of a domineering,
illiberal officialism as a result of the studies
I am here proposing is to miss altogether the
principle upon which | wish most to insist.
That principle is, that administration in the
United States must be atall points sensitive to
public opinion. A body of thoroughly trained
officials serving during good behaviour we
must have in any case: that is a plain business
necessity. But the apprehension that such a
body will'be anything un-American clears
away the moment it is asked, What is to consti-
tute good  behaviour? For that  question
abviously carries its own answer on its face.
Steady, hearty allegiance to the policy of the
government they serve will constitute good
behaviour. That policy will have no taint of
officialism about it. It will not be the creation
of permanent officials, but of statesmen whose
responsibility to public opinion will be direct
and inevitable. Bureaucracy can exist only
where the whole service of the state is removed
from the common political life of the people, its
chiefs as well as its rank and file. Its motives, its
objects, its policy, its standards, must be
bureaucratic. It would be difficult to point out
any examples of impudent exclusiveness and
arbitrariness on the part of otficials doing ser-
vice under a chief of department who really
served the people, as all our chiefs of depart-
ments must be made to do. It would be easy,
on the other hand, to adduce other instances
like that of the influence of Stein in Prussia,
where the leadership of one statesman imbued
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Article 3

with true public spirit transformed arrogant
and perfunctory bureaux into public spirited
instruments of just government.

The ideal for usis a civil service cultured and
self-sufficient enough to act with sense and
vigor, and vet so intimately connected with the
popular thought, by means of clections and
constant public counsel, as to find arbitrariness
or class spirit quite out of the question.

I

Having thus viewed in some sort the subject-
matter and the objects of this study of admin-
istration, what are we to conclude as to the
methods best suited to it—the points of view
most advantageous for it?

Government is so near us, so much athing
of our daily familiar handling, that we can with
difficulty see the need of any philosophical
study of it, or the exact point of such study,
should it be undertaken. We have been on our
feet too long to study now the art of walking, We
are a practical people, made so apl, so adept in
self-government by centuries of experimental
drill that we are scarcely any longer capable of
perceiving, the awkwardness of the particular
system we may be using, just because it is so casy
for us to use any system. We do not study the art

_of governing: we govern. But mere unschooled

# genius for affairs will not save us from sad blun-

ders in administration. Though democrats by
long inheritance and repeated choice, we are still
rather crude democrats. Old as democracy is, its
organization on a basis of modern ideas and
conditions is still an unaccomplished work. The
democratic state has vet to be equipped for car-
rying those enormous burdens of administra-
tion which the needs of this industrial and
trading age are so fast accumulating. Without
comparative studies in government we cannot
rid ourselves of the misconception that adminis-
tration stands upon an essentially different basis
in a democratic state from that on which it
stands in a nondemocratic state.

After such study we could grant democracy
the sufficient honor of ultimately determining
by debate all essential questions affecting the
public weal, of basing all structures of policy
upon the major will; but we would have found
but one rule of good administration for all
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governments alike. So far as administrative
functions are concerned, all governments have
a strong structural likeness; more than that, if
they are to be uniformly useful and efficient,
they must have a strong structural likeness. A
free man has the same bodily organs, the same
executive parts, as the slave, however different
may be his motives, his services, his energies.
Monarchies and democracies, radically differ-
ent as they are in other respects, have in reality
much the same business to look to.

It is abundantly safe nowadays to insist upon
this actual likeness of all governments, because
these are days when abuses of power are easily
exposed and arrested, in countries like our own,
by a bold, alert, inquisitive, detective public
thought and a sturdy popular self dependence
such as never existed before. We are slow to
appreciate this; but it is easy to apprediate it. Try
to imagine personal government in the United
States. It 1s like trying to imagine a national wor-
ship of Zeus. Our imaginations are too modern
for the feat,

But, besides being sate, it is necessary to see
that for all governments alike the legitimate
ends of administration are the same, in order
not to be trightened at the idea of looking into
foreign systems of administration for instruc-
tion and suggestion; in order to get rid of the
apprehension that we might perchance blindly
borrow something incompatible with our prin-
ciples. That man is blindly astray who de-
nounces attempts to transplant foreign systems
into this country. It is impossible: they simply
would not grow here. But why should we not
use such parts of foreign contrivances as we
want, if they be in any way serviceable? We are
in no danger of using them in a foreign way. We
borrowed rice, but we do not eat it with chop-
sticks. We borrowed our whole political lan-
guage from England, but we leave the words
“king” and “lords” out of it. What did we ever
originate, except the action of the federal
government upon individuals and some of the
functions of the tederal supreme court?

We can borrow the science of administra-
tion with safety and profit if only we read all
fundamental differences of condition into its
essential tenets. We have only to filter it through
our constitutions, only to put it over a slow fire
of criticism and distil away its foreign gases.
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[ know that there is a sneaking fear in some
conscientiously patriotic minds that studies of
European systems might signalize some for-
eign methods as better than some American
methods; and the fear is casily to be under-
stood. But it would scarcely be avowed in just
any company.

It is the more necessary to insist upon thus
putting away all prejudices against looking
anywhere in the world but at home for sugges-
tions in this study, because nowhere else in the
whole field of politics, it would seem, can we
make use of the historical, comparative method
more safely than in this province of adminis-
tration. Perhaps the more novel the forms we
study the better. We shall the sooner learn the
peculiarities of our own methods. We can
never learn either our own weaknesses or our
own virtues by comparing ourselves with our-
selves, We are too used to the appearance and
procedure of our own system to see its true sig-
nificance. Perhaps even the English system is
too much like our own to be used o the most
profit in illustration. It is best on the whole to
get entirely away from our own atmosphere
and to be most careful in examining such sys-
tems as those of France and Germany. Seeing
our own institutions through such media, we
see ourselves as foreigners might see us were
they to look at us without preconceptions, Of
ourselves, so long as we know only ourselves,
we know nothing.

Let it be noted that it is the distinction, al-
ready drawn, between administration and poli-
tics which makes the comparative method so
sale in the field of administration. When we
study the administrative systems of France and

Germany, knowing that we are not in search of

political principles, we need not care a pepper-
corn for the constitutional or political reasons
which Frenchmen or Germans give for ther
practices when explaining them to us. If I see a
murderous fellow sharpening a knife dleverly, I
can borrow his way of sharpening the knife
without borrowing his probable intention to
commit murder with it; and so, if T see a monar-
chist dyed in the wool managing a public bureau
well, I can learn his business methods without
changing one of my republican spots. He may
serve his king; I will continue to serve the peo-
ple; but I should like to serve my sovereign as
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well as he serves his. By keeping this distinction
in view-—that is, by studying administration as a
means of putting our own politics into conve-
nient practice, as a means of making what is
democratically politic towards all administra-
tively possible towards each—we are on per-
fectly safe ground, and can learn without error
what foreign systems have to teach us. We thus
devise an adjusting weight for our comparative
method of study. We can thus scrutinize the
anatomy of foreign governments without fear of
getting any of their diseases into our veins; dis-
sect alien systems without apprehension of
blood-poisoning.

Our own politiecs must be the touchstone
for all theories. The principles on which to base
a science of administration for America must
be principles which have democratic policy
very much at heart. And, to suit American
habit, all general theories must, as theories,
keep modestly in the background, not in open
argument only, but even in our own minds—
lest opinions satistactory only to the standards
of the library should be dogmatically used, as if
they must be quite as satisfactory to the stan-
dards of practical politics as well. Doctrinaire
devices must be postponed to tested practices.
Arrangements not only sanctioned by conclu-
sive experience elsewhere but also congenial to
American habit must be preferred without
hesitation to theoretical perfection. In a word,
steady, practical statesmanship must come first,
closest doctrine second. The cosmopolitan
what-to-do must always be commanded by the
American how-to-do-it.

Our duty is to supply the best possible life to
a federal organization, to systems within sys-
tems; (o make town, city, county, state, and fed-
eral governments live with a like strength and
an equally assured healthfulness, keeping each
unquestionably its own master and yet making
all interdependent with mutual helpiulness.
The task is great and important enough to
attract the best minds.

This interlacing of local self-government
with federal self-government is quite a modern
conception. It is not like the arrangements of
imperial federation in Germany. There local
government is not yet, fully, local self-
government. The bureaucrat is everywhere
busy. His efficiency springs out of esprit de
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corps, out of care to make ingratiating obeisance
to the authority of a superior, or, at best, out of
the soil of a sensitive conscience. He serves, not
the public, but an irresponsible minister. The
question for us is, how shall our series of gov-
ernments within governments be so adminis-
tered that it shall always be to the interest of the
public officer to serve, not his superior alone
but the community also, with the best efforts of
his talents and the soberest service of his con-
science? How shall such service be made to his
commonest interest by contributing abundantly
to his sustenance, to his dearest interest by fur-
thering his ambition, and to his highest interest
by advancing his honor and establishing his
character? And how shall this be done alike for
the local part and for the national whole?

1f we solve this problem we shall again pilot
the world. There is a tendency—is there not?—
a tendency as yet dim, but already steadily
impulsive and clearly destined to prevail,
towards, first the confederation of parts of
empires like the British, and finally of great
states themselves. Instead of centralization of
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power, there is to be wide union with tolerated
divisions of prerogative. This is a tendency
towards the American type—ol governments
joined with governments for the pursuit of
common purposes, in honorary equality and
honorable subordination. Like principles of
civil liberty are everywhere fostering  like
methods of government; and if comparative
studies of the ways and means of government
should enable us to offer suggestions which
will practicably combine openness and vigor
in the ad-ministration of such governments
with ready docility to all serious, well-sus-
tained public criticism, they will have approved
themscelves worthy to be ranked among the
highest and most fruitful of the great depart-
ments of political study. That they will issue in
such suggestions | confidently hope.

1. Essay on Sir William Pitt.
2. Politik, S. 467.
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