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CRITERION OF A GOOD FORM OF GOVERNMENT 17 

Order and Progress (in the phraseology of French thinken); 
Permanence and Progression in the words of Coleridge. This 
division is plausible and seductive from the apparently clean• 
cut opposition between its two members and the remarkable 
difference between the sentiments to which they appeal. But 
I apprehend that (however admissible for purposes of popu
lar discoune) the distinction between Order, or Permanence, 

• and Progress, employed to define the qualities necessary in a 
government, is unscientific and incorrect. 

For, fint, what are Order and Progress? Concerning Progress 
there is no difficulty, or none which is apparent at fint sighL 
When Progress is spoken of as one of the wants of human 
society, it may be supposed to mean ImprovemenL That is a 
tolerably distinct idea. But what is Order? Sometimes it means 
more, sometimes less, but hardly ever the whole of what hu
man society needs except improvemenL 

In its narrowest acceptatiOJ:! Order means obedience. A 
government is said to preserve order if it succeeds in getting 
itself obeyed. But there are different degrees of obedience, and 
it is not every degree that is commendable. Only an unmiti
gated despotism demands that the individual citizen shall obey 
unconditionally every mandate of persons in authority. We 
must at least limit the definition to such mandates as are gen
eral and issued in the deliberate form of laws. Order thus 
understood expresses, doubtless, an indispensable attribute of 
government. Those who are unable to mak.e their ordinances 
obeyed cannot be said to govern. But though a necessary con
dition, this is not the object of government. That it should 
make itself obeyed is requisite in order that it may accom
plish some other purpose. We are still to seek what is this other 
purpose which government ought to fulfill, abstractedly from 
the idea of improvement, and which has to be fulfilled in every 
society, whether stationary or progressive. 

In a sense somewhat more enlarged, Order means the pres
ervation of peace by the cessation of private violence. Order 
is said to exist where the people of the country have, as a 
general rule, ceased to prosecute their quarrels by private 
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force and acquired the habit of referring the decision of their 
disputes and the redress of their injuries to the public authori
ties. But in this larger use of the term, as well as in the former 
narrow one, Order expresses rather one of the conditions of 
government than either its purpose or the criterion of its ex
cellence. For the habit may be well established of submitting 
to the government, and referring all disputed matters to its 
authority, and yet the manner in which the government deals 
with those disputed matters, and with the other things about 
which it concerns itself, may differ by the whole interval 
which divides the best from the worst possible. 

If we intend to comprise in the idea of Order all that society 
requires from its government which is not included in the idea 
of Progress, we must define Order as the preservation of all 
kinds and amounts of good which already exist, and Progress 
as consisting in the increase of them. This distinction does 
comprehend in one or the other section everything which a 
government can be required to promote. But, thus understood, 
it affords no basis for a philosophy of government. We cannot 
say that, in constituting a polity, certain provisions ought to 
be made for Order and certain others for Progress; since the 
conditions of Order, in the sense now indicated, and those of 
Progress are not opposite but the same. The agencies which 
tend to preserve the social good which already exists are the 
very same which promote the increase of it, and vice versa, 
the sole difference being that a greater degree of those agencies 
is required for the latter purpose than for the former. 

What, for example, are the qualities in the citizens individ
ually which conduce most to keep up the amount of good con
duct, of good management, of success and prosperity which 
already exist in society? Everybody will agree that those 
qualities are industry, integrity, justice, and prudence. But 
are not these, of all qualities, the most conducive to improve
ment, and is not any growth of these virtues in the community 
in itself the greatest of improvements? If so, whatever quali
ties in the government are promotive of industry, integrity, 
justice, and prudence conduce alike to permanence and to 
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Order in a greater degree; those of Permanence merely those 
of Progress in a somewhat smaller measure. 

In support of the position tha Order is intrinsically dif
ferent from Progress, and that preservation of existing and ac
quisition of additional good are sufficiently distinct to afford 
the basis of a fundamental classification, we shall perhaps be 
reminded that Pro ess may be at the expense of Order-that, 
while we are acquiring, or striving to acquire, good of one 
kind, we may be losing ground in respect to others; thus there 
may be progress in wealth, while there is deterioration in 
virtue. Granting this, what it proves is not that Progress i& 
generically a different thing from Permanence, but that wealth 
is a different thing from virtue. Progress is Permanence and 
something more; and it is no answer to this to say that Prog
ress in one thing does not imply Permanence in everything. 
No more does Progress in one thing imply Progress in every
thing. Progress of any kind includes Permanence in that same 
kind; whenever Permanence is sacrificed to some particular 
kind of Progress,'otner Progress is still more sacrificed to it; 
and if it be not worth the sacrifice, not the interest of Perma
nence alone has been disregarded, but the general interest of 
Progress has been mistaken. 

If these improperly contrasted ideas are to be used at all 
in the attempt to give a first commencement of scientific pre
cision to the notion of good government, it would be more 
philosophically correct to leave out of the definition the word 
"Order," and to say that the best government is that which 
is most conducive to Progress. For Progress includes Order~ 
but Order does not include Progress. Progress is a greater de
gree of that of which Order is a less. Order in any other sense 
stands only for a part of the prerequisites of good government, 
not for its idea and essence. Order would find a more suitable 
place among the conditions of Progress, since, if we would 
increase our sum of good, nothing is more indispensable than 
to take due care of what we already have. If we are endeavor
ing after more riches, our very first rule should be not to 
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squander uselessly our existing means. Order, thus considered, 
is not an additional end to be reconciled with Progress, but 
a part and means of Progress itself. If a gain in one respect 
is purchased by a more than equivalent loss in the same or 
in any other, there is not Progress. Conduciveness to Prog
ress, thus understood, includes the whole excellence of a 
government. 

But, though metaphysically defensible, this definition of the 
criterion of good government is not appropriate because, 
though it contains the whole of the truth, it recalls only a 
part. What is suggested by the term "Progress" is the idea 
of moving onward, whereas the meaning of it here is quite 
as much the prevention of falling_ back.. The very same social 
causes-the same beliefs, feelings, institutions, and practices
are as much required to pre ent society from retrograding as 
to produce a further advance. Were there no improvement to be 
hoped for, life would not be the less an unceasing struggle 
against causes of deterioration; as it even now is. Politics, as 
conceived by the ancients, consisted wholly in this. The nat• 
ural tendency of men and their works was to degenerate, 
which tendency, however, by good institutions virtuously ad
ministered, it might be possible for an indefinite length of 
time to counteract. Though we no longer hold this opinion, 
though most men in the present age profess the contrary 
creed, believing that the tendency of things, on the whole, is 
toward improvement, we ought not to forget that there is an 
incessant and ever-flowing current of human affairs toward 
the worse, consisting of all the follies, all the vices, all the 
negligences, indolences, and supinenesses of mankind; which 
is only controlled and kept from sweeping all before it by 
the exertions which some persons constantly, and others by 
fits, put forth in the direction of good and worthy objects. It 
gives a very insufficient idea of the importance of the strivings 
which take place to improve and elevate human nature and 
life to suppose that their chief value consists in the amount 
of actual improvement realized by their means, and that the 
consequence of their cessation would merely be that we should 
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that may be relied on for lifting men's eyes and minds above 
the dust at their feeL But religion, even supposing it to es
cape perversion for the purposes of despotism, ceases in these 
circumstances to be a social concern and narrows into a per
sonal affair between an individual and his Maker in which 
the issue at stake is but his private salvation. Religion in this 
shape is quite consistent with the most selfish and contracted 
egoism and identifies the votary as little in feeling with the 
rest of his kind as sensuality itself. 

A good despotism means a government in which, so far as 
depends on the despot, there is no positive oppression by offi
cers of state, but in which all the collective interests of the 
people are managed for them, all the thinking that has rela
tion to collective interests done for them, and in which their 
minds are formed by, and consenting to, this abdication of 
their own energies. Leaving things to the Government, like 
leaving them to Providence, is synonymous with caring noth
ing about them and accepting their results, when disagreeable, 
as visitations of Nature. With the exception, therefore, of a 
few studious men who take an intellectual interest in specu
lation for its own sake, the intelligence and sentiments of the 
whole people are given up to the material interests and, when 
these are provided for, to the amusement and ornamentation 
of private life. But to say this is to say, if the whole testimony 
of history is worth anything, that the era of national decline 
has arrived; that is, if the nation had ever attained anything 
to decline from. If it has never risen above the condition of an 
Oriental people, in that condition it continues to stagnate. 
But if, like Greece or Rome, it had realized anything higher, 
through the energy, patriotism, and enlargement of mind, 
which as national qualities are the fruits solely of freedom, it 
relapses in a few generations into the Oriental state. And that 
state does not mean stupid tranquillity, with security against 
change for the worse; it often means being overrun, conquered, 
and reduced to domestic slavery, either by a stronger despot 
or by the nearest barbarous people who retain along with their 
savage rudeness the energies of freedom. 
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themselves can do, either separately or in concert, rather than 
on what others do for them. 

The former proposition-that each is the only safe guardian 
of his own rights and interests-is one of those elementary 
maxims of prudence which every person capable of con
ducting his own affairs implicitly acts upon wherever he him
self is interested. Many, indeed, have a great dislike to it as 
a political doctrine and are fond of holding it up to obloquy 
as a doctrine of universal selfishness. To which we may an
swer that whenever it ceases to be true that mankind, as a 
rule, prefer themselves to others, and those nearest to them to 
those more remote, from that moment Communism is not 
only practicable but the only defensible form of society, and 
will, when that time arrives, be assuredly carried into effect. 
For my own part, not believing in universal selfishness, I have 
no difficulty in admitting that Communism 1 would even now 
be practicable among the elite of mankind, and may become 
so among the rest. But as this opinion is anything but popu• 
lar with those defenders of existing institutiom who find fault 
with the doctrine of the general predominance of self-interest, 
I am inclined to think they do in reality believe that most 
men consider themselves before other people. It is not, how
ever, necessary to affirm even thus much in order to support 
the claim of all to participate in the sovereign power. We need 
not suppose that when power resides in an exclusive class, 
that class will knowingly and deliberately sacrifice the other 
classes to themselves; it suffices that, in the absence of its nat
ural defenders, the interest of the excluded is always in dan-

1 [By Communism, Mill means pre-Marxian socialism. Nowhere in his 
writings docs Mill indicate any awareness of Marxian socialism, which 
was formulated during his lifetime. (The fint volume of Marx's Da.s 
Kapital appeared in 1867.) He often speaks sympalhetically of the various 
pre-Marxian schools of socialism represented by Claude Henri de Rou• 
vroy, Comte de Saint-Simon (1760-1825; sec also note I on p. ll2), Fran• 
~ia Marie Charles Fourier (1772•18ll7), Robert Owen (1771-1858), Pierre 
J09Cph Proudhon (1809-1865), and olhen whom the Marxians dismissed as 
unscientific and utopian.] 
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obviously true is it that by their own hands only can any posi
tive and durable improvement of their circumstances in life 
be worked out. Through the joint influence of these two prin
ciples, all free communities have both been more exempt 
from social injustice and crime, and have attained more bril
liant prosperity, than any others, or than they themselves 
after they lost their freedom. Contrast the free states of the 
world, while their freedom lasted, with the contemporary 
subjects of monarchical or oligarchical despotism: the Greek. 
cities with the Persian satrapies; the Italian republics and the 
free towns of Flanders and Germany with the feudal mon
archies of Europe; Switzerland, Holland, and England with 
Austria or ante-revolutionary France. Their superior pros
perity was too obvious ever to have been gainsaid, while their 
superiority in good government and social relations is proved 
by the prosperity, and is manifest besides in every page of his
tory. If we compare, not one age with another, but the dif
ferent governments which coexisted in the same age, no 
amount of disorder which exaggeration itself can pretend to 
have existed amidst the publicity of the free states can be com
pared for a moment with the contemptuous trampling upon 
the mass of the people which pervaded the whole life of the 
monarchical countries, or the disgusting individual tyranny 
which was of more than daily occurrence under the systems 
of plunder which they called fiscal arrangements and in the 
secrecy of their frightful courts of justice. 

It must be acknowledged that the benefits of fr!:edam, so far 
as they have hitherto been enjoyed, were obtained by the ex
tension of its privileges to a part only of the community;_ and 
that a government in which they are extended impartially to 
all is a desideratum still unrealized. But though every ap
proach to this has an independent value, and in many cases 
more than an approach could not, in the existing state of gen
eral improvement, be made, the participation of all in these 
benefits is the ideally perfect conception of free government. 
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ant on passivity of character: and unles.s it is, the moral con
sequences are mischievow. Where there exists a desire for ad
vantages not possessed, the mind which does not potentially 
possess them by means of its own energies is apt to look with 
hatred and malice on those who do. The person bestirring 
himself with hopeful prospects to improve his circumstances 
is the one who feels good will toward othen engaged in, or 
who have succeeded in, the same pursuit. And where the ma
jority are so engaged, those who do not attain the object have 
had the tone given to their feelings by the general habit of 
the country, and ascribe their failure to want of effort or op
portunity or to their personal ill luck. But th05C who, while 
desiring what othen possess, put no energy into striving for 
it, are either incessantly grumbling that fortune does not do 
for them what they do not attempt to do for themselves or 
overflowing with envy and ill will toward those who possess 
what they would like to have. 

In proportion as success in life is seen or believed to be the 
fruit of fatality or accident, and not of exertion, in that same 
ratio does envy develop itself as a point of national character. 
The most envious of all mankind are the Orientals. In Ori
ental moralists, in Oriental tales, the envious man is remark
ably prominent. In real life, he is the terror of all who possess 
anything desirable, be it a palace, a handsome child, or even 
good health and spirits: the supp05ed effect of his mere look 
constitutes the all pervading superstition of the evil eye. Next 
to Orientals in envy, as in activity, are some of the Southern 
EUI'opeans. The Spaniards pursued all their great men with 
it, embittered their lives, and generally succeeded in putting 
an early stop to their successes.• With the French, who are 
essentially a southern people, the double education of despot-

a I limit the exprasion to past time, becall!C I would uy nothing de
rogatory of a great, and now at last a free, people, who are entering into 
the general movement of European progress with a vigor which bids fair 
to make up rapidly the ground they have losL No one can doubt what 
Spanish intellect and energy are capable of: and their faults as a people 
are chiefly those for which freedom and industrial ardor are a real specific. 



UNDER WHAT SOCIAL CONDITIONS INAPPLICABLE 59 

greatly to the real liberty of the press which exists in that 
country. This benefit, however, is entirely dependent on the 
coexistence with the popular body of a hereditary king. If, 
instead of struggling for the favors of the chief ruler, these 
selfish and sordid factions struggled for the chief place itself, 
they would certainly, as in Spanish America, keep the country 
in a state of chronic revolution and civil war. A despotism, 
not even legal, but of illegal violence, would be alternately 
exercised by a succession of political adventurers, and the 
name and forms of representation would have no effect but to 
prevent despotism from attaining the stability and security by 
which alone its evils can be mitigated or its few advantages 
realized. 

The preceding are the cases in which representative govern
ment cannot permanently exist. There are others in which it 
possibly might exist, but in which some other form of go ern
ment would be preferable. These are principally when the 
people, in order to advance in civilization, have some lesson to 
learn, some habit not yet acquired, to the acquisition of which 
representative government is likely to be an impediment. 

The most obvious of these cases is the one already consid
ered, in which the people have still to learn the first lesson of 
civilization, that of obedience. A race who have been trained 
in energy and courage by struggles with nature and their 
neighbors, but who have not yet settled down into permanent 
obedience to any common superior, would be little likely to 
acquire this habit under the collective government of their 
own body. A representative assembly drawn from among 
themselves would simply reHect their own turbulent insubor
dination. It would refuse its authority to all proceedings which 
would impo e, on their savage independence, any improving 
restraint. The mode in which such tribes are usually brought 
to submit to the primary conditions of civilized society is 
through the necessities of warfare and the despotic authority 
indispensable to military command. A military leader is the 
only superior to whom they will submit, except occasionally 
some prophet supposed to be inspired from above or con• 
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jurcr regarded as possessing miraculous power. These may 
exercise a temporary ascendancy. but as it is merely personal 
it rarely effects any change in the general habits of the peo
ple unless the prophet. like Mohammed, is also a military chief 
and goes forth the armed apostle of a new religion; or unless 
the military chiefs ally themselves with his influence and tum 
it into a prop for their own government. 

A people are no less unfitted for representative government 
by the contrary fault to that last specified-by extreme passive
ness and ready submission to tyranny. If a people thus pros
trated by character and circumstances could obtain representa• 
tive institutions, they would inevitably choose their tyrants as 
their representatives, and the yoke would be made heavier on 
them by the contrivance which prima facie might be expected 
to lighten iL On the contrary, many a people has gradually 
emerged from this condition by the aid of a central authority 
whose position has made it the rival, and has ended by making 
it the master, of the local despots, and which, above all, has 
been single. French history from Hugh Capet to Richelieu 
and Louis XIV 2 is a continued example of this course of things. 
Even when the king was scarcely so powerful as many of his 
chief feudatories, the great advantage which he derived from 
being but one has been recognized by French historians. To 
him the eyes of all the locally oppressed were turned; he was the 
object of hope and reliance throughout the kingdom, while 
each local potentate was only powerful within a more or less 
confined space. At his hands refuge and protection were sought 
from every part of the country, against first one, then another, 
of the immediate oppressors. His progress to ascendancy was 
slow; but it resulted from successively taking advantage of op
portunities which offered themselves only to him. It was, there
fore, sure, and, in proportion as it was accomplished, it abated 
in the oppressed portion of the community the habit of submit
ting to oppression. The king's interest lay in encouraging all 
partial attempts on the part of the serfs to emancipate them-

2 flbese names span France's development from a national beginning to 
the most centralized power of the monarchy. See also biographical index.] 
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selves of one of the most valuable elements of future advance
ment. The best prospect of improvement for a people thus 
composed lies in the existence of a constitutionally unlimited, 
or at least a practically preponderant, authority in the chief 
ruler of the dominant class. He alone has by his position an 
interest in raising and improving the mass of whom he is not 
jealous, as a counterpoise to his associates of whom he is. And 
if fortunate circumstances place beside him, not as controllen 
but as subordinates, a body representative of the superior 
caste, which by its objections and questionings, and by its 
occasional outbreaks of spirit, keeps alive habits of collective 
resistance, and may admit of being, in time and by degrees, 
expanded into a really national representation (which is in 
substance the history of the English Parliament), the nation 
has then the most favorable prospects of improvement which 
can well occur to a community thus circumstanced and con
stituted. 

Among the tendencies which, without absolutely rendering 
a people unfit for representative government, seriously inca
pacitate them from reaping the full benefit of it, one deserves 
particular notice. There are two states of the inclinations; 
intrinsically very different, but which have something in com
mon, by virtue of which they often coincide in the direction 
they give to the efforts of individuals and of nations: one is 
the desire to exercise power over others; the other is disincli
nation to have power exercised over themselves. The difference 
between different portions of mankind in the relative strength 
of these two dispositions is one of the most important elements 
in their history. There are nations in whom the passion for 
governing othen is so much stronger than the desire of per
sonal independence that for the mere shadow of the one they 
are found ready to sacrifice the whole of the other. Each one 
of their number is willing, like the private soldier in an army, 
to abdicate his personal freedom of action into the hands of 
his general, provided the army is triumphant and victorious 
and he is able to flatter himself that he is one of a conquering 
host, though the notion that he has himself any share in the 
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domination exercised over the conquered is an illusion. A gov
ernment strictly limited in its powers and attributions, re
quired to hold its hands from overmeddling, and to let most 
things go on without its assuming the part of guardian or di
rector, is not to the taste of such a people. In their eyes the 
possessors of authority can hardly take too much upon them
selves, provided the authority itself is open to general compe
tition. An average individual among them prefers the chance, 
however distant or improbable, of wielding some share of 
power over his fellow citizens, above the certainty, to himself 
and others, of having no unnecessary power exercised over 
them. These are the elements of a people of place hunters, in 
whom the course of politics is mainly determined by place 
hunting; where equality alone is cared for, but not liberty; 
where the contests of political parties are but struggles to de
cide whether the power of meddling in everything shall belong 
to one class or another, perhaps merely to one knot of public 
men or another; where the idea entertained of democracy is 
merely that of opening offices to the competition of all instead 
of a few; where the more popular the institutions, the more 
innumerable are the places created, and the more monstrous 
the overgovemment exercised by all over each, and by the 
executive over all. It would be as unjust as it would be ungen
erous to offer this, or anything approaching to it, as an unex
aggerated picture of the French people, yet the degree in which 
they do participate in this type of character has caused rep
resentative government by a limited class to break down by 
excess of corruption, and the attempt at representative govern
ment by the whole male population to end in giving one man 
the power of consigning any number of the rest, without trial, 
to Lambessa or Cayenne,• provided he allows all of them to 
think themselves not excluded from the possibility of sharing 
his favors. The point of character which, beyond any other, 
fits the people of this country for representative government 

4 [Lambessa, Algerian village, site of a prison oolony; Cayenne, capital 
of French Guiana, location of another notorious penal oolony; today both 
places have become synonyms for inhuman imprisonment.] 
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is that they have almost universally the contrary characteris
tic. They are very j~alous of any attempt to exercise power 
-0ver them not sanctioned by long usage and by their own opin
ion of right; but they in general care very little for the exer
cise of power over others. Not having the smallest sympathy 
with the passion for governing, while they are but too well 
acquainted with the motives of private interest from which 
that office is sought, they prefer that it should be performed 
by those to whom it comes without seeking, as a consequence 
of social position. If foreigners understood this, it would ac
count to them for some of the apparent contradictions in the 
political feelings of Englishmen; their unhesitating readiness 
to let themselves be g_overned bJ. the higher classes. _coup_laj. 
with so little _personal subservience to them that no people are 
so fond of resisting authority when it oversteps certain pre
scribed limits, or so determined to make their rulers always 
remember that they will ODl.y be governed in the way they 
themselves like best. Place hunting, accordingly, is a form of 
ambition to which the English, considered nationally, are al
most strangers. If we except the few families or connections of 
whom official employment lies directly in the way, English
men's views of advancement in life take an altogether different 
direction-that of success in business or in a profession. They 
have the strongest distaste for any mere struggle for office by 
political parties or individuals: and there are few things to 
which they have a greater aversion than to the multiplication 
of public employments-a thing, on the contrary, always popu
lar with the bureaucracy-ridden nations of the Continent, who 
would rather pay higber taxes tlian cITminish oy the smallest 
fraction their individual chances of a place for themselves or 
their relatives, and among whom a cry for retrenchment never 
means abolition of offices, but the reduction of the salaries of 
those which are too considerable for the ordinary citizen to 
have any chance of being appointed to them. 
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the people is that of voting the taxes. Nevertheless, in no 
country does the representative body undertake, by itself or 
its delegated officers, to prepare the estimates. Though the sup
plies can only be voted by the House of Commons, and though 
the sanction of the House is also required for the appropria
tion of the revenues to the different items of the public ex
penditure, it is the maxim and the uniform practice of the 
Constitution that money can be granted only on the pro~ 
sition of the Crown. It has, no doubt, been felt that modera
tion as to the amount, and care and judgment in the detail of 
its application, can only be expected when the executive gov
ernment through whose hands it is to pass is made responsible 
for the plans and calculations on which the disbursements are 
grounded. Parliament, accordingly, is not expected, nor even 
permitted, to originate directly either taxation or expenditure. 
All it is asked for is its consent, and the sole power it possesses 
is that of refusal. 

The principles which are involved and recognized in this 
constitutional doctrine, if followed as far as they will go, are 
a guide to the limitation and definition of the general func
tions of representative assemblies. In the first place, it is ad
mitted in all countries in which the representative system is 
practically understood that numerous representative bodies 
ought not to administer. The maxim is grounded not only on 
the most essential principles of good government, but on those 
of the successful conduct of business of any description. No 
body of men, unless organized and under command, is fit for 
action, in the proper sense. Even a select board composed of 
few members, and these specially conversant with the business 
to be done, is always an inferior instrument to some one indi
vidual who could be found among them, and would be im
proved in character if that one person were made the chief, 
and all the others reduced to subordinates. What can be done 
better by a body than by any individual is deliberation. When 
it is necessary or important to secure hearing and considera
tion to many conflicting opinions, a deliberative body is in
dispensable. Those bodies, therefore, are frequently useful. 
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lative Commission. For it would, of course, be open to the 
House to refer for the consideration of that body not a sub
ject merely, but any specific proposal, or a Draft of a Bill in 
extenso, when any member thought himself capable of pre
paring one such as ought to pass; and the House would doubt
less refer every such draft to the Commission, if only as ma
terials and for the benefit of the suggestions it might contain, 
as they would, in like manner, refer every amendment or ob
jection which might be proposed in writing by any member 
of the House after a measure had left the Commissioners' 
hands. The alteration of Bills by a Committee of the whole 
House would cease, not by formal abolition, but by desuetude; 
the right not being abandoned, but laid up in the same ar
mory with the royal veto, the right of withholding the supplies 
and other ancient instruments of political warfare, which no 
one desires to see used, but no one likes to part with, lest they 
should at any time be found to be still needed in an extraor
dinary emergency. By such arrangements as these, legisla
tion would assume its proper place as a work of skilled labor 
and special study and experience; while the most important 
liberty of the nation, that of being governed only by laws as
sented to by its elected representatives, would be fully pre
served and made more valuable by being detached from the 
serious, but by no means unavoidable, drawbacks which now 
accompany it in the form of ignorant and ill-considered legis
lation. 
~tead of the function of ~vemin& for which it is radi

~IJ_ unfit, th~ proper office of a representative assembly is to 
watch and control the government: to throw the light of pub
licity on its acts; to compel a full exposition and justification 
of all of them which anyone considers questionable; to cen
sure them if found condemnable and, if the men who com
pose the government abuse their trust or fulfill it in a manner 
which conflicts with the deliberate sense of the nation, to ex
pel them from office, and either expressly or virtually appoint 
their successors. This is surely ample power and security 
enough for the h erty of the nation. In addition to this, the 
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Parliament has an office, not inferior even to this in impor
tance: to be at once the nation's Committee of Grievances and 
its Congress of Opinions-an arena in which not only the gen
eral opinion of the nation, but that of every section of it, and 
as far as possible of every eminent individual whom it con
tains, can produce itself in full light and challenge discussi?n; 
where every person in the country may count upon finding 
somebody who speaks his mind, as well or better than he 
could speak. it himself, not to friends and partisans exclusively, 
but in the face of opponents, to be tested by adverse contro
veny; where those whose opinion is overruled feel satisfied 
that it is heard and set aside not by a mere act of will, but for 
what are thought superior reasons, and commend themselves 
as such to the representatives of the majority of the nation; 
where every party or opinion in the country can muster its 
strength, and be cured of any illusion concerning the number 
or power of its adherents; where the opinion which prevails 
in the nation makes itself manifest as prevailing. and marshals 
its hosts in the presence of the government, which is thus en
abled and compelled to give way to it on the mere manifes
tation, without the actual employment, of its strength; where 
statesmen can assure themselves, far more certainly than by 
any other signs, what elements of opinion and power a~e grow
ing. and what declining, and are enabled to sh~pe ~eir meas
ures with some regard not solely to present extgenaes, but to 
tendencies in progress. Representative assemblies are often 
taunted by their enemies with being places of mere tali aqd 
bavardage. There has seldom been more mis}!laced derision 
I know nothow a representative assembly can more usefully 
employ itself than in talk, when the subject of talk. is ~c great 
public interests of the country, and every sentence of 1t rep~e
sents the opinion either of some important body of persons m 
the nation or of an individual in whom some such body have 
reposed their confidence. A place where ~ery interest and 
shade of opinion in the country can have its cause even pas
sionately pleaded, in the face of the government a~d of all 
other interests and opinions can compel them to hsten and 
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either comply or state clearly why they do not, is in itself, if it 
~ns":ere~ n~ other purpose, one of the most important polit
ical msutuuons that can exist anywhere, and one of the fore
most benefits of free government. Such "talking" would never 
be looked upon with disparagement if it were not allowed to 
stop "doing," which it never would, if assemblies knew and 
a~owledg~ th~t talking and discussion are their proper 
busm~, while doing, as the result of discussion, is the task. not 
?f a m1SCellaneous bod)'.. hut.of individuals specially trained to 
_1~; that the fit office of an assembly is to see that those indi
viduals are honestly and intelligently chosen, and to interfere 
~o further ~!~ them except by unlimited latitude of sugges
uon and ':1uasm, and b~ applying or withholding the final 
seal of nauonal assenL It IS for want of this judicious reserve 
that popular assemblies attempt to do what they cannot do 
wel!-to govern and legislate-and provide no machinery but 
their_ own for mu~ of it, when, of course, every hour spent in 
talk IS ~n hour withdrawn from actual business. But the very 
fact which most unfits such bodies for a Council of Legisl . . . a 
lion qualifies them the more for their other office-namely that 
they are not a selection of the greatest political minds i~ the 
~ountry, from w~ose opinions little could with certainty be 
mferred concemmg those of the nation, but are, when prop
erly constituted, a fair sample of every grade of intellect 
am~ng the ~pie ":hich is at all entitled to a voice in public 
affairs. Their part IS to indicate wants, to be an organ for 
popular demands, and a place of adverse discussion for alJ 
opinion~ rela~ng to public matters, both great and small; and, 
aJon~ with ~u, to check by criticism, and eventually by with
drawmg their su~port, _those high public officers who really 
~o?duct the public b_usmess or who appoint those by whom 
1t IS conducted. othmg but the restriction of the function of 
representative bodies within these rational limits will enable 
~e benefits of ~polar control to be enjoyed in conjunction 
with the no less Jmportant requisites (growing ever more im
port~nt as h~ma~ affairs increase in scale and in complexity) 
of skilled legislation and administration. There are no means 
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which most widely diffuses the exercise of _public functions; on 
the one hand, by excluding fewest from the suffrage; on the 
other, by opening to all classes of private citizens, so far as is 
consistent with other equally important objects, the widest 
participation in the details of iudicial and administrative busi
ness; as by jury trial, admission to municipal offices, and above 
all by the utmost possible publicity and liberty of discussion, 
whereby not merely a few individuals in succession, but the 
whole public, are made, to a certain extent, participants in the 
government and sharers in the instruction and mental exercise 
derivable from it. The further illustration of these benefits, as 
well as of the limitations under which they must be aimed at, 
will be better deferred until we come to speak. of the details of 
administration. 

The positive evils and dangers of the representative, as of 
every other form of government, may be reduced to two heads: 
first, general ignorance and incapacity, or, to speak more 
moderately, insufficient mental qualifications, in the control
ling body; secondly, the danger of its being under the influ
ence of interests not identical with the general welfare of 
the community. 

The former of these evils, deficiency in high mental qualifi
cations, is one to which it is generally supposed that popular 
government is liable in a greater degree than any other. The 
energy of a monarch, the steadiness and prudence of an aris
toaacy, are thought to contrast most fa orably with the vacil
lation and shortsightedness of even a qualified demoaacy. 
These propositions, however, are not by any means so well 
founded as they at first sight appear. 

Compared with simple monarchy, representative govern
ment is in these respects at no disadvantage. Except in a rude 
age, hereditary monarchy, when it is really such, and not aris
tocracy in disguise, far surpasses democracy in all the forms of 
incapacity supposed to be characteristic of the lasL I say, ex
cept in a rude age, because in a really rude state of society 
there is a considerable guarantee for the intellectual and active 
capacities of the sovereign. His personal will is constantly en-



INFIRMlTIES AND DANGERS 89 

ative, in which high political skill and ability have been 
other than exceptional, whether under monarchical or aris
tocratic forms, have been essentially bureaucracies. The work. 
of government has been in the hands of governors by pro
fession, which is the essence and meaning of bureaucracy. 
Whether the work. is done by them because they have been 
trained to it or they are trained to it because it is to be done by 
them makes a great difference in many respects, but none at all 
as to the essential character of the rule. Aristocracies, on the 
other hand, like that of England, in which the class who 
possessed the power derived it merely from their social posi
tion, without being specially trained or devoting themselves 
exclusively to it (and in which, therefore, the power was not 
exercised directly, but through representative institutions oli
garchically constituted) have been, in respect to intellectual 
endowments, much on a par with democracies; that is, they 
have manifested such qualities in any considerable degree 
only during the temporary ascendancy which great and popu
lar talents, united with a distinguished position, have given 
to some one man. Themistocles and Pericles, Washington and 
Jefferson, were not more completely exceptions in their several 
democracies, and were assuredly much more splendid excep
tions than the Chathams and Peels of the representative aris
tocracy of Great Britain, or even the Sullys and Colberts of 
the aristocratic monarchy of France. A great minister, in the 
aristocratic governments of modem Europe, is almost as rare 
a phenomenon as a great king. 

The comparison, therefore, as to the intellectual attributes 
of a government has to be made between a representati e 
democracy and a bureaucracy; all other governments may be 
left out of the account. And here it must be acknowledged 
that a bureaucratic government has, in some important re
spects, greatly the advantage. It accumulates experience, ac
quires well-tried and well-considered traditional maxims, and 
makes provision for appropriate practical knowledge in those 
who have the actual conduct of affairs. But it is not equally 
favorable to individual energy of mind. The disease which 
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men look forward even to such consequences as affect them
selves. This is the meaning of the universal tradition, grounded 
on universal experience, of men's being corrupted by power. 
Everyone knows how absurd it would be to infer from what 
a man is or does when in a private station, that he will be 
and do exactly the like when a despot on a throne, where the 
bad parts of his human nature, instead of being restrained 
and kept in subordination by every circumstance of his life 
and by every person surrounding him, are courted by all per
sons and ministered to by all circumstances. It would be quite 
as absurd to entertain a similar expectation in regard to a 
class of men, the demos, or any other. Let them be ever so 
modest and amenable to reason while there is a power over 
them stronger than they, we ought to expect a total change in 
this respect when they themselves become the strongest power. 

Governments must be made for human beings as they are 
or as they are capable of speedily becoming; and in any state 
of cultivation which mankind, or any class among them, have 
yet attained, or are likely soon to attain, the interests by which 
they will be led, when they are thinking only of self-interest, 
will be almost exclwively those which are obvious at first sight, 
and which operate on their present condition. It is only a 
disinterested regard for others, and especially for what comes 
after them, for the idea of posterity, of their country, or of 
mankind, whether grounded on sympathy or on a conscien
tiow feeling, which ever directs the minds and purposes of 
classes or bodies of men toward distant or unobvious interests. 
And it cannot be maintained that any form of government 
would be rational which required as a condition that these 
exalted principles of action should be the guiding and master 
motives in the conduct of average human beings. A certain 
amount of conscience, and of disinterested public spirit, may 
fairly be calculated on in the citizens of any community ripe 
for representative government. But it would be ridiculous to 
expect such a degree of it, combined with such intellectual dis
cernment, as would be proof against any plausible fallacy 
tending to make that which was for their class interest appear 
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way beyond the locality, that their local strength might have 
a chance of being fortified by stray votes from elsewhere. 
Constituencies would become competitors for the best candi
dates and would vie with one another in selecting from among 
the men of local knowledge and connections those who were 
most distinguished in every other respect. 

The natural tendency of representative. government, as of 
modern civilization, is toward collective medi~y; and this 
tendency is increased by all reductions and extensions of the 
franchise, their effect being to place the principal power in 
the hands of classes more and more below the highest level 
of instruction in the community. But though the superior 
intellects and characters will necessarily be outnumbered, it 
makes a great difference whether or not they are heard. In the 
false democracy which, instead of giving representation to 
all, gives it only to the local majorities, the voice of the in
structed minority may have no organs at all in the represent• 
ative body. It is an admitted fact that in the American de
mocracy, which is constructed on this faulty model, the highly
cultivated members of the community, except such of them as 
are willing to sacrifice their own opinions and modes of judg
ment, and become the servile mouthpieces of their inferiors in 
knowledge, seldom even offer themselves for Congress or the 
State Legislatures, so little likelihood have they of being re
turned. Had a plan like Mr. Hare's by good fortune suggested 
itself to the enlightened and patriotic founders of the Ameri
can Republic, the Federal and State emblies would have 
contained many of these distinguished men, and democracy 
would have been spared its greatest reproach and one of its 
most formidable evils. Against this evil the system of personal 
representation, proposed by Mr. Hare, is almost a specific. 
The minority of instructed minds scattered through the local 
constituencies would unite to return a number, proportioned 
to their own numbers, of the very ablest men the country 
contains. They would be under the strongest inducement to 
choose such men, since in no other mode could they make 
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