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In the COMMONWEALTH
Dunald G. TaummbaulIl, Editur

In addition to the finest research offered to us in the last year, this issue
of COMMONWEALTH has a special feature: the Index to Volumes I through 5
will be found following the articles. Covering the first five years of CoMMoNWEALTH, it indicates the range of quality manuscripts recommended by our
reviewers. Examining the 26 we published, a breakdown by subfield reflects a
pattern similar to one I noted in this space ~o years ago, in Volume 3. To date,
the largest number of articles, 12, have been in American politics, including six
on Pennsylvania government and politics, a special interest of a number of our
readers. In second place were seven articles on political theory, followed by four

in comparative politics, two which examined international relations, and one in
biopolitics. We would have liked to have had more publishable manuscripts sent
to us on these last three subjects, but for a variety of reasons, including the number
of specialized journals in these areas, we were not. We continue to welcome all
of the fine rn:lnlJscripts we can get, in all suhfields and areas.
The Index is divided into three parts. An Author Index lists the authors
and co-authors of all 26 articles in the five volumes alphabetically by last name,
followed by the Iocation of each article. The Title Index lists all articles in order
of appearance, beginning with those in Volume 1. Finally, a. Subfield1Area Index
lists articles al))habetically by the five major cate!!;ories and one s))ecial interest
category (pennsylvania Politics) noted above. I want to express my appreciation
to my editorial assistant,Christopher T. Leonardo of Gettysburg College, for the
special effort he made in compiling the Index.
The five articles in this issue reflect, once again, a variety of intellectually
stimulating subjects. In Gordon Tolle's paper, Leo Strauss's rejection ofNietzsche
is persuasively argued, and his position is effectively contrasted with SCholarship
emphasizing the affinity of Strauss and Nietzsche. Tolle then indicates how an
awareness of Strauss's rejection helps to clarify the concept of natural right and
the differences between ancient and modern thought.
The piece by Gerald De Maio and Douglas Muzzio demonstrates the
contemporary relevance of the debates over representation which emerged at
constitutional ratifying conventions early in American history. Such continuing
relevance is shown by the authors as they link those early debates with political
practices in American municipal government during three periods of recent
history: at the turn of the century, in the 1960s-1980s, and in 1991.
Two atticles in this issue speak to the role and influence ofvariau:) media
outlets in both contributing to and limiting public awareness of important issues.
Kathleen McQuaid's article, a case study of the growing perception of the dangers
of asbestos in the United States, points to the role of the media in defining public
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policy issues for the public agenda and how media attention can wax and wane
independent of how serious the problem actually is. A second paper on media
influence, by Erika King and co-authors, is amodel for investigating press activity
in the latest political campaign for governor of Pennsylvania. A content analysis
of major Pennsylvania newspapers indicates the kinds ofissues the press deemed
important and those the press chose to ignore or play down. The author~' finilings
are related to the role of the press in gubernatorial campaigns, and the hypotheses
they formulated may prove useful for studying campaigns in other states.
Elmer Pliscbke's terse research piece illustrates, with copious examples
andreferences to the literature, the many ways in which the United States has, since
the earliest days of the Republic, participated in various cooperative international
efforts. I would especial! y commend the data in the Appendix ofthis article to those
who would study this aspect ofinternational relations: the author has carefully and
thoroughly compiled relevant intormation which is not readily available in any
other single place, and scholars can confidently rely on the completeness of this
data base.

Finally, I would alert prospective authors to asmall change in COMMONWEALTH style, beginning with articles submitted for the next issue. The American
Political Science Association's Committee on Publications has issued a Style
Manual for Political Science, obviating the need for us to issue our own style
manual, something we had done in the past. Beginning with Volume 6, we ask our

authors to follow the style given in APSA's Style Manual for Political Science,
with a few minor exceptions. These exceptions are noted on aone-page Style Sheet
which is published in the back ofthis issue of COMMONWEALTH, and which is
sent to all authors.

Volume 5 - Commonwealth Journal.max

PENNSYLVANIA POLITICAL SCIENCE ASSOCIATION
DEPARTMENTAL MEMBERSHIP FORM
Commemorating its Fiftieth Anniversary. PPSA established this new
category of membership. For a most reasonable charge, on a single form, an
entire department can now join PPSA. Membership includes, for each member
of your department whom you list, the full benefits of individual PPSA
membership, including: '
*
personal copies of Commonwealth
*
the new Pennsylvania Political Scientist (our expanded
Newsletter)
advance Call for Papers for the Annual Meeting
*
Every member department is specially recognized by being listed in
COMMONWEALTH, thus marking its role in supporting PPSA; current
departmental members are already so listed in this issue.
Departmental Membership annual dues, depending on highest degree
granted in Political Science on your campus:
$100.00
*
Doctoral-granting schools
75.00
*
Masters-granting schools
50.00
*
Bachelors-granting schools
25.00
*
Two-year campuses
To enroll prior to the Annual Meeting, mail by April I to:
PPSA Treasurer, Dr. Donald Buzinkai,
King's College, Wilkes-Barre, PA 18711.
CHAIRPERSON'S NAME:
ADDRESS:

CITY, STATE, ZIP: _ _ _ _ _ _ _ _ _ _ _ _ _ _ __
Check enclosed, sum of:
Please list current faculty members in your department who are to
receive all mailings on a separate (letterhead) page, alphabetically, with
academic rank next to each name.
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PENNSYLVANlA POLITICAL SCIENCE ASSOCIATION
INDIVIDUAL MEMBERSHIP and LIBRARY
SUBSCRIPTION FORM
To Individual Members; Remember, when you join the Pennsylvania

Political Science Association, the oldest state political science association in the
United States, membership includes COMMONWEALTH: A JOURNAL OF
POLITICAL SCiENCE.
If you will not be able to attend the meeting this year and want to maintain
your individual membership (enabling you to receive the next issue of COMMONWEALTH, the new Pennsylvania Political Scientist and all other mailings), please complete the fom below and mail it in, postmarked before April 1.
Note: If your department has enrolled as a Departmental Member, you
are already a member and need not personally enroll or pay additional dues to
receive all benefits of membership. In addition, as long as your department
continues as a Departmental Member, it will not be necessary for you to remember
to renew each year in order to continue to support PPSA and receive all benefits,
If your department has not yet enrolled, PPSA encourages you to Ilha:re the
Departmental Membership Form in this issue with your Chairperson.

Membership Rates:

* Individuals:
* Students:
* Institutional and Library:
(Add $1.00 for foreign countries)

$ 5.00
3.00
12.00

Mail To:
PPSA Treasurer, Dr. Donald Buzinkai,
King's College, Wilkes-Barre, PA 18711.

NAME
AFFILIATION

ADDRESS
CITY, STATE, ZIP _ _ _ _ _ _ _ _ _ _ _ _ _ __

Check Enclosed, Sum of:
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Gordon J. Tolle

Modernity, Nobility, Morality:
Leo Strauss's View of Nietzsche
Gordon J. Tolle
South Dakota State University
Contrary to other scholarship on Strauss, this paper
argues that Strauss understands himself as having decisively
rejected Nietzschean thought. First, I hold that notwithstanding
the agreement between Strauss and Nietzsche on the critique of
modern culture, the defects ofliberal democracy, and the flaws
in some kinds ofhistoricism, Strauss sees Nietzsche as unable to
extricate himselffrom the trap ofmodern standards. Nietzsche's
philosophy needs natural standards, but he denies that nature
provides them. Second, I maintain that Strauss thinks Nietzsche
differs from the classical standard of nobility and opposes the
classics on the nature ofman: for Nietzsche there are no natural
ends. Third, I argue that in Strauss's view Nietzsche decisively
rejects citizen morality and justice, whereas Strauss regards
them as beneficial and politically defensible because they point
the way toward his higher standard of natural right.
Scholarly treatments ofStrauss ,s work have underemphasized the degree
to which Strauss broke with Friedrich Nietzsche. Drury claims that while Strauss
appeals to classical thinkers such as Plato, these classics' 'have been transfigured
by Nietzsche" (Drury, 1988, p. 46), and she argues that Strauss thinks: justice is
only conventional; one oughtto prefer tyranny; the ends justify the means; and the
classic natural right position advocates practicing massive injustice. She favors
amodem natural law perspective and is dismissive of any view that does not secure
moral rules as the peak of human intellectual and moral effort. While Drury
recognizes that" Strauss does believe that nature provides man with standards,' ,
she mistakenly claims these standards do not have moral worth (Drury, 1988, p.
168). She attacks Strauss because she fears his thought will undercut her view of
morality, and concludes that Strauss is profoundly Nietzschean (Drury, 1988, pp.
20,95,91, 170, 177; Tolle, 1988, pp. 467-470). Other scholars who lean toward
the view that Strauss is heavily Nietzschean are Pangle (in Strauss, 1983, pp. 245), Gunnell (1985, p. 359) and Lampert (1986, pp. 9-10).
This paper examines what Strauss thinks is his intellectual relationship
1
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to Nietzsche, whom he read as a Gymnasium student in Gennany! What is at stake
is much more than the intellectual development of Leo Strauss. By examining
Stranss's view of Nietzsche on modernity, nobility, and morality, I seek to
demonstrate the chasm that separates modernity from Strauss's classic natural
right and to add to our understanding of Strauss's enigmatic "natural right"
doctrine. Examination of Strauss's break with Nietzsche will help to clarify the
meaning of the modernity which Strauss criticizes, the' 'natural right" base from
which he criticizes it, and its relation to politics.
Strauss apparently learned a great deal from Nietzsche. Yet Strauss's
mature life work dealt with the quarrel between the ancients and the moderns. At
first glance, Nietzsche appears to straddle that gulf, asserting both an admiration
for the noble heroism ofthe ancients and warmly embracing an extremely modern
perspectivism. However, Strauss ultimately rejects Nietzsche because the latter
fails to appreciate the difference between the intellectual and the philosopher.
Further, Strauss thinks the flaws in Nietzsche are writ large in modernity, and
therefore are responsible for the crisis of our time.
This paper will show that Strauss does indeed have a significantly
different standard of morality than Nietzsche's and this leads the philosopher to
a "hierarchy of euds," a "uulversally valid standard" which is "sufficient for
passing judgment" on human actions (Strauss, 1953, p. 163). His doctrine is
intended not to corrupt the city's vulgar morality. but to judge it from a higher,
more noble, more moral point of view.
The Critique of Modemity

In this section I discuss Strauss's view of modernity in general and then
assess the extent to which Strauss and (Strauss's) Nietzsche agree regarding the
critique of modernity. I argue that although Strauss shares some of Nietzsche's
criticisms ofmodernity, Strauss ultimately fmds Nietzsche massively inconsistent
and finally caught up in the web ofmodernity's flaws. Nietzsche, in his perspectivism
and historicism, fails to solve the very problems he has diagnosed. I judge that
Strauss in the end describes Nietzsche as part of the third wave of modernity and
as responsible for the crisis of our time.
Strauss's critique of the standards of modernity is startlingly harsh.
Strauss believes that modernity arrives in the history of political philosophy in a
series of waves of thought which modify the idea of nature, eroding it and
eventually destroying the classical idea of nature. Strauss sees modernity as
destructive of the classical fonn of natural right which to him is intellectually the
far I>uperior standard. Strauss views modern political philosophy as inadequate
because it presupposes certain particular views ofnature (modem natural science)
and history (historicism) which he says "prove to be incompatible" with that
philosophy (1964, p. 1).
2
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Surveying the first wave ofmodernity, we find that the attack on classical
philosophy by Machiavelli, Bacon and Hobbes attempts the conquest of nature.
Maximum control over nature is the goal for these early thinkers, who tended to
reduce' 'the moral and political problem to a technical problem." They believed
nature was the enemy, a chaos to be reduced to order. This wave continues with
Locke's view that nature supplies one with "almost worthless materials;"
everything that is good is the product of man's labor. The political order "is in
no way natural; " the state is an "artifact," the result of "covenants. " Strauss
condemns this development as corrosive of the proper use of nature and natural
right as a standard for good states. The enlightenment view, especially as
elucidated by Kant, is that the ideal is not anatural perfection but is formed by man
(Strauss, 1975b, pp. 88, 89). Nietzsche later extends this notion with his will to
power.
The second wave of modernity was inaugurated by Rousseau who thinks
that "man in the state of nature is sub-human or pre-human." Man's rationality
is only an acquired trait, caused not by nature but by a long historical process.
Denial of the importance of rationality to the nature of man is later amplified by
Nietzsche, and a result of Rousseau's and Nietzsche's analysis human nature is
seen as "wholly insufficient to give man any guidance," (Strauss, 1975b, p. 90)
yielding a crisis in the second wave of modem political thought.
The third wave ofmodernity, according to Strauss, occurs with Nietzsche,
in whom political philosophy reaches its second and final crisis, "the crisis of our
time" (1953, pp. 26, 253; 1959, pp. 54-55). Nietzsche not only rejects nature as
a standard for political order, he also rejects procedures for achieving proper
political order. The classical solution, says Strauss, had supplied a "stable
standard" by which one could judge actual existent regimes. However, modem
solutions, including that of Nietzsche, destroy' 'the very idea of a standard that is
independent of actual situations" (Strauss, 1959, p. 225).
The modem solution emphasizes tolerance which, in extreme twentieth
century forms, eventually means the "abandonment of all standards" (Strauss,
1968a, p. 63). Strauss is harshly critical of modem philosophy, which he thinks
degenerates into positivism and radical historicism. By historicism, Strauss means
the modem doctrine that all knowledge is limited by its historical situation and that,
since all ideas are relative to definite historical Situations, they are not meaningful
beyond that situation. Thus, no transcendent standard of judgement is possible.
The modem solution is "utopian in the sense that its actuali7Ation is impossible"
(Strauss, 1968b, 225) because there are built-in, insurmountable theoretical
conflicts within modernity.
There is some justification for ascribing to Strauss a large measure of
intellectual debt to Nietzsche. Strauss described Nietzsche as "the philosopher
of
¥
relativism" who had faced its intellectual problems and' 'pointed the way in which
relativism can be overcome" (Strauss, 1989, p. 24). However, in Strauss's
3
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opinion, Nietzsche did no more than point the way; he did not reach some standard
of nature. After steering Strauss "towards the supremacy of nature " Nietzsche
inconsistently "bypasse[d] the supremacy of reason" and, misunderstanding the
nature ofman, did not find the stable standard which nature could supply (Strauss,
1989, p. 26).
Both Nietzsche and Strauss are justly regarded as severe critics ofmodem
life, culture and philosophy. For example, both agree that there is a crisis in modem
liberalism and that the crisis consists in liberalism's loss of confidence in itself
(Strauss, 1975b, pp. 81,98). Further, Strauss agrees with Nietzsche that science,
the up-ta-date aesthetic ideal, does not supply any meaning for life, because
science is unable to give an adequate theoretical or philosophical defense of itself.
A general process ofdemocratization in the modem world has encouraged scholars
and scientists to declare their independence from philosophy. Both thinkers
recognize this attempt at independence from philosophy as a disaster (Strauss,
1967, I: p. 2, IV: p. 4, VIII: p. 5, IX: pp. 2·3, XVI: p. 14).
Both provide radical criticisms of the culture and stature of modem man,
Nietzsche in particular talks about the danger of the last man, by which he means
the most degraded individual, the individual with no soul. Strauss also sees
philosophical and intellectual problems with modem culture. The degradation
after the last wave of change in modem philosophy is, for Strauss, evidenced by
its descent into positivism and historicism (Strauss, 1975b, pp. 81·83; 1953, p. 34).
Strauss appears to have been influenced by Nietzsche's rejection of the modem
world. However, Strauss finds Nietzsche's understanding deficient in that
Nietzsche did Tlul complt:te hilS vilSion with a classical conception Of nature and of
truth (Strauss, 1983, p. 145; 1967, IX: p. 6, X: p. 8; II: p. 3; 1953, pp. 34, 252·3,
320-1; 1975b, p. 94; 1959. p. 241).
Both agreed philosophy had become politicized during the period of the
seventeenth through the nineteenth centuries. Even Nietzsche saw that the
politicization of philosophy was in large part at the root of our troubles as he
criticized the writings of all previous philosophers .for having been motivated by
a will to power rather than a will to understand (Strauss, 1953, p. 34). However,
Nietzsche's own philosophy ofthe will to power leaves modem society in the same
tangled web of politicization, degeneracy, and arbitrarily shifting standards in
which he found it.
Both Nietzsche and Strauss attacked nineteenth century historicist thinking as destructive of horizons or comprehensive views. Recause people live in a
protective atmosphere that is opinion-based, cultural and religious (Strauss, 1953,
p. 26), such historicism undennines the foundation of human community by
asserting the relativity of comprehensive views, thus deprecating their value and
destroying the protective atmosphere for life and for culture.
However. Nietzsche's critique of modernity fails to evade the defects of
modernity it has discovered. Modernity at its beginning understood itself' 'in

4
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contradistinction to antiquity." In Strauss's view, Nietzsche's thought is in the
third wave of modernity, fundamentally part of the modem project and not part of
premodern philosophy (Strauss, 1975b, pp, 93, 94). Strauss claims this third wave
of modernity involves a new understanding of the sentiment of existence; it
involves the sense" of terror and anguish rather than of harmony and peace" and
it regards man's' 'historic existence as necessarily tragic. " Strauss views the era
from Rousseau through Nietzsche as "the age of an historical sense" (Strauss,
1975b, 94,95). In the end, Nietzsche is found to possess the historicist vision which
Strauss so roundly condemns (1953, p. 26 and generally chapter 1).
Strauss thinks that because' 'modem western man no longer knows what
he wants" and "no longer believes that he can know what is good and bad,"
modernity faces a philosophical crisis. To him, Nietzsche's critique of modernity
sees society as in a "new situation" which calls for a "new nobility, " that "ofthe
over-men" (Strauss, 1975b, pp. 81, 82; 1983, p. 33; 1967, XIII: 5). Nietzsche
believes the modem situation is a period of the" greatest danger" and, therefore,
of the "greatest hope" for the superman of the future (Strauss. 1983. p. 33).
Strauss, on the other hand, thinks the human situation in this century has
not essentially changed from the time of Plato, and the solution is to go back to
conceptions of nobility developed in classical antiquity. Although there has been
much degradation of modem humanity, there will always be a few persons who
will distinguish themselves as philosophers.
Rather than calling for the transfiguration of mankind, Strauss instead
suggests that the one thing needed is much more modest: the coaxing and training
pfpotential philosophers toward philosophy as it wa:s traditionally understood-the philosophy of the Platonic Socrates. Like Nietzsche, Strauss preaches against
the degeneracy in modem ctilture, but he sees the roots ofthe problem in "modem
political philosophy," which he thinks includes Nietzsche. Strauss's concern is
to tum modem life away from barbarization and toward an aristocratic noblesouled philosophy as found in ancient Greece (Strauss, 1975b, p. 82; 1968b, p. 63).
Nietzsche's criticism suggested a way to overcome the crisis in modernity, but Strauss thinks Nietzsche ultimately remained part ofthat crisis (Strauss.
1983,p.185; 1967, IX:p. 6,X:p. 8,II:p.3; 1953,pp.34,252-253,320-321; 1975b,
p.94; 1959, p. 241). This is because Nietzsche's critique contained within it no
adequate solution, a:s he provides no standards, neither trom history nor trom
nature, which point to how we can get out of our current situation.
Nietzsche" committed the fatal mistake," says Strauss, of "ignoring the
essential difference between intellectuals and philosophers." The latter pursue
truth and wisdom, while intellectuals merely manipulate ideas without any
necesiSaIy committnent to some intrinsic value. When Nietzsche criticized previous philosophers, he was actually criticizing intellectuals, and thus showing an
ignorance of true philosophy as Strauss understands it. Therefore, Nietz~che'~
revolt against modernity was, from Strauss's viewpoint, a flawed attempt at a
5
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solution (Strauss, 1953, p. 34; 1967, XVII: p. 18).
Classical Nobility as a Standard
Strauss was preoccupied with the classics and derived his conception of
natural right from the classical idea of nobility. His attempt to focus attention on
understanding classical philosophers and to resurrect the quarrel between the
ancients and the modems, is intended to help us do our own philosophizing by
helping purge us of beliefs which obstruct our understanding.
Strauss does not believe that a simple' 'return to premodern philosophy"
is possible. His "revitalization" of classical philosophy is "meant as a correction
for the specific shortcomings of the modem mind. " The primary shortcoming is
the attack on philosophy by historicism. Because modem society regards the idea
of philosophy, or a final account of the whole, as "untenable," it has lost the
original understanding of philosophy. Because of its belie f that modem thought
is "superior to the thought of the past" Strauss's return to classical political
philosophy is "tentative or experimental," and his views cannot be used as
"recipes for today's use." The study of classical thought must lead to a
"revitalization" of philosophy as the search for wisdom (Strauss, 1968a, p. 257;
1952, pp. 157-158; 1964, pp. 10-11; 1946b, p. 332; 1953, pp. 10,22-25; Tarcov,
1983, pp. 7-9).
Strauss grounds his ideaofnobility on the observation that for the classics,
political philosophy was related very directly to political life, starting with what
the contending (pre-philosophic) factions and politicians say. To tht:lII, St:t:illg that
"a certain habitual attitude" or act is praised, is "a sufficient reason for
considering that attitude, or way of acting. a virtue" (1975a. pp. 59, 78). The
classical conception ofnobility emerged without a philosophic tradition to mediate
it, without historicism to distort evidence of "these experiences" (1953, pp. 3132).
Strauss understands humans and human nature as in need of the excellent
and noble. In his view, we admire excellence in things without regard to particular
personal benefits. Some things' 'are admirable, ornoble, by nature, intrinsically"
(1953,p. 128; see Tarcov, 1983, p. 29). Because this is the case, there is no reason
to despair even when we live in very harsh or cruel circumstances. As long as
human nature is not completely crushed or extinguished, there will always be those
"who will revolt against a state which is destructive of humanity. " Human nature
simply demands the possibility of nobility, excellence, greatness. "There is
something in man which" involves "the desire for the genuine, for the noble, for
the great" (1968b, pp. 223-224; 1960, p. 22).
While Strauss and Nietzsche both advocate striving for nobility, only
Strauss derives his standard of nobility from the classical understanding of the
nature of man. Strauss, but not Nietzsche, wholeheartedly agrees with the classics

6
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that a "natural human good," built into man's "natural constitution," provides
the basiS for right or correct action. For Strauss, the good life would consist in

man's acting in accordance with this natural order: "the good life is the perfection
ofman 's nature," "the life that flows from a well-ordered or healthy soul" (1953.
p. 127). Built into human nature is a "hierarchy" of goals or ends for human
actions. This universally valid set of goals or ends is all that .can be described,
however. "There are no universally valid rules of action" (1953, p. 162) because
the circumstances in which individuals actwill vary greatly. This hierarchy.ofends
or goals sets both restraints or limits on man, and points to the direction of
achievements and rewards.
The establishment of "modem" norms required a changed view of
human nature: modernity, as with Machiavelli and Nietzsche, "understands man
in the light of the sub-human" or beastial. Strauss grounds his norms in the
classical view that humans take their bearings by their potentialities, the perfecting
of man's nature. If there were to be a set of rules "circumscribing the general
character of the good life," those rules could be called "the natural law," says
Strauss (1969, pp. 295-297; 1983, p. 185; 1953, p. 127; 1964, p. 44).
This view, that there emphatically is a natural hierarchy of ways oflife,
is at the heart of Strauss's doctrine of natural right (1953, pp. 127,162). Thus the
way oflife of the philosopher is higher than that of the manual laborer and artisan,
and Strauss recognizes these different ways oflife in terms of a hierarchy of ends
found in the order ofthe soul. The method by which the Straussian "natural right"
hierarchy is found, the Socratic dialectic, discovers that the things that are higher
are, by nature, right (Strauss, 1964, pp. 38,44; 1959, p. 91; 1953, pp. 162-163;
Tarcov and Pangle, 1987, p. 924). This hierarchy of goals consists in qualities of
human character and in the actions or exercise of those qualities. This Straussian
natural right position is consistent with his further agreement with the classics that
only the few are capable of being philosophers.
Both Nietzsche and Strauss are critics of modem society and culture;
both, in part, look to classical Greece for material from which to construct a
standard by which they willjudge particular societies. Strauss believes Nietzsche,
at least in part, looks back to Plato and the classics when Nietzsche calls for a new
nobility, the nobility of the overman. When Nietzsche appreciates nobility or
greatness, what he is really admiring is the greatness" ofwhat man once was" and
is not now, says Strauss (1983, p. 179). Further, Nietzsche's fundamental concept
of the will to power includes an understanding of a human being who is "strong
and healthy" and who is not merely concerned with self-preservation but rather
with' 'self-heightening, " involving an understanding of a hierarchy ofthe various
types (Strauss, 1967, IV: p. 11, X: p. 3; 1959, p. 54).
Strauss apparently agrees with Nietzsche that the world needs even the
least intelligent, and in Strauss's words the "almost skunkish ones" are "to be
present for the sake ofcompleteness and overall beauty which requires the ugliness
7
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of parts" (1957a). And Nietzsche follows the classics in asserting that humau
greatness requires "harshness of limitation" and placing philosophy and the
philosopher at the' 'peak" of human existence. For Nietzsche' 'the complementary man," a philosopher, is the one in whom all "the rest ofexistence is justified"
(Strauss, 1983, pp. 32, 187).
Yet Strauss asserts that while Nietzsche' needed the Platonic notion of a
natural hierarchy, his connection with historical consciousness prevented him
from accepting all ofthe Platonic view ofnature. Nietzsche hoped that his writings
"would tempt the best men" to become their true selves and thus to form a new
nobility which would rule the planet. Nietzsche's "overcoming" meant to
overcome the highest that had previously existed (Strauss, 1967, IX: p. 2, XVII:
pp. 15, 16; 1968a, p. 236; 1959, p. 54). However, the highest class for Nietzsche
contains very individualistic personalities. In contrast to the classical view,
Nietzsche asserted that there would be radical differences of character or personalities among that highest class. Strauss, on the other hand, reflects the classical
understanding of nobility, and thinks a natural standard unites those in the highest
group.
Furthermore, Strauss thinks Nietzsche decisively undermines the classical idea of philosophy. Classical philosophy was "theoretical," but Nietzsche's
philosophy of the future is distinguished by the fact that it is more action oriented:
"it is consciously the outcome of a will. " Nietzsche's philosophizing is based on
a fundamental awareness which is not purely theoretical, but is' 'inseparable from
an act of will or a decision" (Strauss, 1968a, p. 237). This belief significantly
distinguishes Nietzsche from Strauss, who understands philosophy as purely
theoretical in the Platonic sense (Strauss, 1959, pp. 11-12), and for whom
Nietzsche cannot be the thinker who "replaces Plato" as the philosopher.
Nietzsche is dramatically at odds with the classics on the vision of the
nature of man. For Nietzsche there is no such thing as a nature of man and there
are no natural ends of man. He demonstrates this to Strauss in a vivid way by his
"denial of any cardinal difference between man and brute." In Nietzsche's new
philosophy, "the most spiritualized will to power" consists not in following or
maintaining harmony with nature but in "prescribing to nature what or how it
ought to be." Strauss believes Nietzsche's "nature has become a problem"
because "man is conquering nature and there are no assignable limits to that
conquest" (Strauss, 1983, pp. 185, 189, 190). In denying natural standards,
Nietzsche's' 'new nobility" loses sight of the fundamental experience of nature
upon which classical nobility is based, and therefore Strauss criticizes Nietzsche's
modem understanding of nature as responsible for the crisis of our time.

Morality and Justice
The thought of Strauss has been interpreted by some scholars as asserting

8
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the view that "justice is a fabrication, a ... convention". This view is partially true,
but it clouds Strauss's distinction between the justice of the city (conventional or
citizen justice) and "genuine justice," the standard found by the philosopher to
inhere in the nature of things. For Strauss, contractually-established (conventional) justice is based ona "fictitious" argument and is found in all communities
because actual cities are inferior to the philosopher's natural right. Strauss thinks
wisdom entails full awareness of the natural order of things, from superior to
inferior rank. He views wise actions as those responsive to the superior rank in
nature. While Drury is correct that Strauss does not believe this natural hierarchy
can be reduced to a set of "laws" or moral rules for conduct, she is unwarranted
in concluding that this hierarchy provides no moral standard for evaluating action
0DrurY, 1988,pp. 77, 105, 168; Strauss, 1953,pp. 107, 119, 153, 162, 163; 1964,
pp. 87, 102-103).
Strauss uses the word "morality" in at least two different senses: one is
the vulgar morality of the city (which is found reducible to general rules) and a
second is the philosopher's morality (the natural hierarchy of value which cannot
be reduced to a set of rules). Morality in its first (vulgar) meaning is used in the
way Nietzsche uses it: morality as the non-philosophic or non-thinking acceptance
of the (moral) standards of a particular community. Strauss also uses' 'morality"
in a second sense when he questions whether justice and morality as "they are
required for the sake ofthe philosophic life" are the same as "justice and morality
as commonly understood." Strauss's higher philosophic "morality," the
philosopher's standard, clearly transcends the dimension of morality as under!ltood politically (1953. pp. 151-152; 1946a. p. 3).
Strauss's model for the role of philosopher with respect to justice and
morality is Farabi' s description of Plato's advocacy of the replacement of the
philosopher-king by "the secret kingship of the philosopher," who, as a private
individual, seeks "to humanize the city within the limits of the possible." Yet this
replacement of accepted opinions would not be gradual "if it were not accompanied by a provisional acceptance of accepted opinions." For this reason,
philosophy, including Strauss's, must accept some mass opinions of the community. Laws require the consent of willing subjects and therefore always require a
compromise between the power ofthe ruler and that ofthe ruled, or a" compromise
between wisdom and folly." Moderation will help safeguard both philosophy and
the city so that neither will injure the other (1952, p. 17; 1953, p. 152; see also
Gourevitch, 1968, p. 302).
Strauss agrees with Nietzsche's critique of citizen morality and thinks
with Nietzsche that each society has a horizon which is based in opinion and
religion that is necessary for its survival. Strauss, like Nietzsche, believes that
philosophers are able to see through the myths of mass opinion, such as the notion
that the state is good and legitimate if the citizens agreed to its establishment
(conventionalism). But Strauss does not agree with Nietzsche that the philosopher
9

Volume 5 - Commonwealth Journal.max

Commonwealth
must trumpet his extreme skepticism about the intellectual adequacy of citizen
morality. In Strauss's view, true philosophers, like Plato, are not SO stupid as to
provoke mass doubt and lack of moderation, for doing so would destroy civilized
social life (see Holmes, 1989, p. 1320).
Strauss advocates a solution which' 'removes a vast mass of evil without
shocking a vast mass of prejudice. " His natural right, while by itself "insufficient
for guiding our actions" because it cannot btl reduced to a set of rules or formula,
is nevertheless "universally valid" and by itself"sufficient forpassingjudgement
on the level of nobility of individuals and groupS and of actions and institutions. "
Strauss wants to raise the level of a community's character toward the demands
ofnatural right without" dynamiting" the society, without destroying the consent
of the community for a particular set of rules (Strauss, 1953, pp. 153, 162, 163).
While Strauss, in general, favors moderation, justice and morality,
Nietzsche, writing from the perspective of the individual, opposes these values.
His writings led his readers to reject the major political ideologies, but after he
accomplished that, Strauss says, "he could not show his readers a way toward
political responSibility." In contrast to Strauss, Nietzsche's philosopher of the
future is distinguished by the fact that his effort is not purely theoretical but is the
outcome ofa will to power. The effect ofthls effort i~ that ofa "loose cannon"
on human affairs. For Nietzsche, everything is permitted because there is no
possibility ofa natural right, no transcendent standard. This immoderation and lack
of natural standards decisively separates Nietzsche from Strauss. Nietzsche was
a preacher of immoderation because his aualysis leaves no choice, Strauss says,
"except that between irresponsible indifference to politics and irresponsible
possible options" (Strauss, 1959, p. 55).
Strauss insists upon moderation for political orders and for social action.
For Strauss, as for Plato and the Platonic Socrates, the philosopher's end naturally
"demands" the virtues of temperance, moderation and social responsibility.
While both Strauss and Nietzsche wanted the radical improvement of individual
souls, Nietzsche's writings, Strauss says, were directed primarily toward "individuals who should revolutionize their own lives." Yet because there are social
and political consequences to Nietzsche's thought, his views pointed to immoderation and irresponsibility (Strauss, 1967, XV: pp. 9-10; 1959, p. 54; 1975b, p.
98; Detwiler, 1990, passim).
Thus Strauss, contra Nietzsche, claims that modemtion, morality and
justice of the community are desirable. At the same time he also regards these
qualities as of lower status than his standard of natural right. And while occasional
statements by Strauss appear supportive of he position of Nietzsche (i.e., "in
extreme situations the normally valid nues of natural right are justly changed")
Strauss regards Nietzsche's aualysis of public affairs as ultimately quite defective
because it is fundamentally grounded in "the demands of the extreme situation"
and it denies there is a •'proper order of the soul."
10
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Strauss claims that, while it is necessary to have special rules for extreme
situations in order to insure the survival ofthe community, survival most ofthe time
(in normal situations) is nowhere near the highest end or goal of the state. The
example Strauss regards as an obvious ease is that of' 'noble statesmen" who" are
not blamed for actions which under normal conditions would be unjust." In
Strauss's view, contra Nietzsche and pro Plato, it is •'only" in extreme situations
"that the public safety is the highest law," and this fact is "justly covered" with
a "veil" (1957b, p. 4; 1953, p. 160). Strauss thinks the standards of virtue ofa
community serve to push citizens toward a higher end than mere survival;
consequently, he teaches that these moral standards should be publicly supported
by the philosopher.
Strauss uses his commentary on Machiavelli to criticize the Nietzschean
perspective: moral virtue (for Machiavelli and Nietzsche) has "no other source"
than society; "it has no second and higher source in the needs ofthe mind" or in
human nature. Yet this second, higher source of morality is ultimately central to
Strauss's own philosophy. Strauss concludes that the MachiavellilNietzsche
position does not, and cannot, assert that moral virtue is a "requirement of
philosophy or of the life of the mind. " As a result, this modem position is "unable
to give a clear account" ofitself(Strauss, 1953, pp. 145-146, 160, 162; 1969, p.
294), while Strauss thinks both he and the classical philosophers can. Their
standards are found in nature, in a hierarchy within the soul. Strauss argues this
"universally valid hierarchy of ends" serves as the ultimate standard (1953, p.
162).
Strauss's claim that "the man who is merely just or moral without being
a philosopher appears as a mutilated human being," appears very close to
Nietzsche's thought. Yet Strauss is not condemning the moral life; rather, he is
demonstrating the way in which (citizen) morality is incomplete. The person who
is merely moral has not reached the highest, natural human potential, for while
Strauss regards the moral virtue of the community (thOUgh vulgar) as a standard
for most people and places a higher value on this vulgar virtue than on public
opinion, it only occupies a middle position which shows the way to a higher and
philosophic life based on natural right for all those capable of pursuing it (Strauss,
1953, p. 151; 1959, p. 36).
So, whereas in Nietzsche's thought moral virtue and justice are not
pursued for their own sakes, for Strauss "justice and moral virtue in general can
be fully legitimated on{v by the fact that they are required" for the sake of the
ultimate end of human life, that is, they are fully legitimated only because they are
the "conditions of the philosophic life" (1953, p. 151; italics added).
Strauss regards Nietzsche as "responsible for the emergence of German
nihilism. " For Nietzsche, "man derives enjoyment from overpowering others as
well as himself. " Nietzsche's vision ofproper action for the individual is a vision
of "cruel" action. Nietzsche "points most emphatically toward himself" andlor
11
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toward the individual, but Strauss points away from himself and toward eternal
things or toward the city, duty and public responsibility. Strauss advocates just
action both on the individual and political levels (1941, p. 23; 1975b, pp. 97-98;
1983, p. 174).
Nietzsche favors the individual who despises the morality of contempo.rary society, and he advocates the creative change of its moral standards. Each
individual creates his own morality, amoral standard valid only for that particular
individual. So if morality is simply the following of a "rule that is valid for all
men,' ',then in this sense, says Strauss, even' 'Plato and Aristotle are immoralists,"
because they say that an individual's compliance "with certain rules valid for all
men ... does not make man a very impressive figure." Most individuals must
follow moral values forthe benefit of the society as a whole. For Strauss, the mere
following of rules is not what distinguishes the human being (1967, XVII: p. II).
There is yet another fundamental difference between the views of
Nietzsche and Strauss on morality. Nietzsche views moral judgments as fundamentally irrational, the result ofthe will to power ofthat particular individual. The
individual simply claims or accepts them; they are not built into nature as standards
to be followed. By contrast, Strauss views moral rules as having a high degree of
rationality, though not as much as his yet higher standardofnamral right (1983,
pp. 182-183, 185, 189).
Nietzsche advocates immoderation and immorality based on his analysis
ofmodem man and modem culture. Thisisasituationofthegreatest"exposedness"
of man and the' 'moment of the greatest danger." It is also, thinks Nietzsche, the
moment of the "greatest hope," containing "the possibility of surpassing and
overcoming all previous human types" (Strauss, 1983, p. 33; 1967, II: p. 4). The
presence of this greatest danger is for Nietzsche the reason why he advocates
immoderate action. However, Strauss sees a stability and intransigence in the
nature of man, does not see the same level of exposedness, and therefore does not
have Nietzsche's reason for recommending immoderation.
The two philosophers are completely at odds concerning the role of
morality among masses of people organized politically. For Nietzsche's modem
understanding of man's ethical position, "man differs from the brutes not by his
rationality, but by his exposedness" (Strauss, 1967, II: p. 4). Therefore, Nietzsche
castigates citizen morality and asks the individual to creatively exercise the will
to power.
Strauss notes that Nietzsche's call to creativity and authenticity is
"addressed to individuals" and in one sense the "political use of Nietzsche"
misses the main thrust of the latter's work because he did not intend to provide
prescriptions for society. At the same time, analysis ofNictzsche' s ideas on society
and politics suggests that his doctrines have profoundly destabilizing social and
political consequences (Strauss, 1959, p. 54; 1975b, p. 98).

12
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Conclusion
There are many similarities between Strauss and Nietzsche. Both
criticize modernity for its egalitarianism and mediocrity. They both advocate an
alternative vision ofnobility and aristocratic society. They are concerned with the
hierarchical ordering of men.
Yet Strauss believes he has broken decisively with Nietzschean thought.
StraUSS'S mature life work dealt with the quarrel between the ancients and the
moderns. At first glance, Nietzsche appears to straddle that gulf, asserting both an
admiration for the noble heroism of the ancients and warmly embracing an
extremely modem perspectivism. Only by understanding Strauss's ultimate
rejection of Nietzsche can one understand the consistency in Strauss's critique of
modernity. Despite contrary appearances, Strauss and Nietzsche do not share the
same extremely skeptical view of the world. Nietzsche's skepticism ends in an

intellectual's extreme perspectivism; there are no transcendent standards. By
contrast, Strauss's skepticism travels via a philosopher's dialectic (he thinks
Nietzsche is confused about the difference between an intellectual and a philosopher) and ends up with a "natural right" and a hierarchy of ends (or values) in
nature which provides all one needs in the way ofa standard ofjudgement. Strauss
has an extreme skepticism with regard to the method of achieving wisdom, but not
with regard to the ability ofsome to discover the existence of that superior standard,
natural right.

Strauss thinks Nietzsche's reliance on the classical view of nobility is
contradictory because Nietzsche does not agree with the classical emphasis on a
permanent human nature and natural standards of right. Strauss sees Nietzsche as
having been unable to extricate himself from the trap of modem standards. The
modem view includes historicism and

~trauss

sees Nietzsche as having adopted

its fundamental premise.
Further, Strauss sees a very large gap between himself and Nietzsche on
the status of citizen justice and morality. For Nietzsche, morality is evidence of
the degeneracy of Western civilization. Strauss believes the average citizen does
not think philosophically and therefore needs a conventional right (supported by
religion or accepted public opinion). He regards citizen morality as beneficial,
productive of decency, community, civilization; yet the existence of Strauss's
higher standard of natural right gives citizen morality a middle position pointing
the way toward the philosopher's standard ofjudgement. In contrast, Strauss sees
Nietzsche as advocating immoral perspectives and favoring the individual who
despises the morality of society.
In sum, Strauss sees the differences between himself and Nietzsche as
fundamental, and believes his break with Nietzsche is a move from muddle-

headedness to philosophy. For Strauss, the glaring philosophic defects of
perspectivism are ultimately disastrous. Although Strauss considered Nietzsche
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one of the most powerful thinkers of the modem period, he regarded Nietzsche's:
thought as containing fundamental flaws. Strauss was ultimately willing to hold;
..
Nietzsche responsible for the crisis of our time, the crisis of modernity.
Notes
The author wishes to thank: Ruth Jones, Arizona State University, and
Herbert Cheever, South Dakota State University, for supporting my research;
Joseph Cropsey, University ofChicago, forpennission to consult the" Leo Strauss
Papers"; Donald Tannenbaum for editorial help; !Uld an anonymous Commonwealth reviewer for helpful critical comments and questions.
1. It is beyond the scope of this paper to deal with the fact that there are
other interpretations of Nietzsche, or that Nietzsche may have meant something
different from Strauss's interpretation, because this paper aims to show how
Strauss has broken with Nietzsche as understood by Strauss. Furthennore, while
some have simplistically described Strauss's work as writing in codes (e.g .•
Bumyeat, 1985, pp. 32-34), the core of Strauss's teaching is not aboutthe rules for
the art of writing. Though he wrote on the problem of esoteric writing (Strauss,
1952, pp. 22-37; 1986; pp. 51-59), Strauss did not mistake the method of
presentation for the message itself.
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Agenda Setting and the Asbestos Issue:
The Media Role in Issue Definition
Kathleen K. McQuaid
Mansfield University

Research on agenda setting suggests awareness of
issues, discussion ofparticular issue topics, and identification
ofissues ofcurrent concern all tend to follow treatment ofthose
issues in the media. Such research also contends that media
attention to problems rises andfalls independent ofthe severity
of the problem. This study ofthe asbestos issue examines both
the association betl1ieen media definition ofan issue and appearance ofthe issue on the public policy agenda, and the correspondence between background conditions and media issue attention. Results suggest qualified support for an issue redefinition
hypothesis: replacement of one issue definition with another
definition by the media is related to changes in issue publicity
and issue agenda status. A second, media independence hypothesis, that media attention is only loosely associated with
prevailing background conditions, was supported during both
the rise andfall of the asbestos issue.
The primary purpose ofthis projectis to examine the relationship between
public awareness, media content, and the public policy agenda. Under a
democratic government we expect a correspondence between the wants of the
people and the deeds of the government: an opinion-policy congruence (page and
Shapiro, 1983). We also expect a demand model of public policy making, where
the public's agenda establishes the policy agenda, and the media serves, to channel
the communication flow between governed and governor.
Agenda setting research suggests that this traditional demand-driven
model of public policy agenda setting is supplanted by a media-driven model,
wherein citizen agendas are largely set by the media, and neither media priorities
nor audience awareness are especially attuned to objective conditions (Nimmo and
Combs, 1990). Public awareness ofissues, discussion of particular issue topics,
and identification of issues of current concern tend to follow treatment of those
issues in the media more than they follow from direct observation (Bennett, 1988;
Dearing, 1989).
16
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It has also been found that media attention to problems rises and falls
independent ofthe severity ofthe problem. Background conditions (the prevailing
environmental, sociological, and economic conditions associated with the problem) could actually improve prior to their becoming the focus of media attention;
or conditions could continue to worsen yet no longer receive media coverage. In
addition, when objective conditions and media coverage diverge, public response
is consistent with media coverage. It rises and falls with it (Iyengar and Kinder,
1987).
Among the many complex relationships between public awareness,
media content, and the public policy agenda, one particularly interesting aspect is
the association between the media definition of an issue and the appearance of the
issue on the public policy agenda. Although instant public and media attention is
sometimes captured when a triggering or focus event such as a major disaster
occurs, more often media discovery of an issue follows when powerful symbols
are used to portray a problem.
Without media publicity, an issue is unlikely to successfully reach the
public policy agenda. Even after media attention is captured, a possible issue
redefinition can result in issue substitution or displacement. The substitution of
one deflnition by another changes issue visibility and will affect the likelihood that
the issue will gain public policy agenda status. The phenomena of sudden issue
appearances and disappearances in the media has been referred to as an issueattention cycle. Within the cycle, the media publicize an issue when a pre-problem
stage is replaced by a stage of alarmed discovery and euphoric enthusiasm. When
a. stage of cost realization sets in, the media tend to lose interest and the issue goes
into a stage of gradual decline (Qualter, 1989). The assumptions are that the media
defines the issue for the public, and quite possibly for the policy agenda, and that
media attention to the issue is only loosely associated with prevailing background
conditions.
The preceding assumptions lead to two research hypotheses: 1) The
replacement of one issue definition by another will be associated with changes in
issue publicity and therefore in issue agenda status; and 2) Media attention to an
issue is only loosely associated with prevailing background conditions and will rise
and fall independent of them.

Research Design
In this paper I explore both hypotheses as they operated in one contem-

porary case: the debate over governmental compensation for asbestos victims. As
part of the more diffuse asbestos issue, asbestos victim compensation contains all
the necessary elements.
Thirty years ago occupational disability due to asbestos exposure was
barely recognized. Disabled employees and their dependents were usually left to
17
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their own resources. Since 1969 Congress has dealt with asbestos a$ ahealth
and as an environmental contaminant. Every aspect of the asbestos industry
been regulated, from extraction to finished product distribution and cons
product safety. Programs and funding for technical assistance in the identifica
containment, and/or removal of asbestos from public and private buildings ha
heen established. Today compensation claims for asbestos-related occupatio
disability inundate workmen's compensation systems, clog the courts, and .
demanded as rights within the American tradition of equity. Yetto date, no Healt ,
Hazard Compensation Act has been passed. Thus, Asbestos Victim Compensatiorl\
is an issue that has undergone alteration and redefinition over t i m e . ! ,
The pUblicity accorded the asbestos issue will be operationalized throu~
a content analysis based on frequency counts of citations in four media indexes;~
With between 68 and 80 percent of adults reading a newspaper on an average day,1
(Jefftes, 1986) it is likely that readers will be either directly exposed to an issue';
or exposed through a process ofinformation diffusion. Agenda status reflects botlii
legislation introduced and legislation passed. Background conditions include botliji
economic and epidemiologic indicators.
Background Conditions
The general public. is well acquainted with asbestos use in consumer
products. Daily life in an industrialized society means exposure to asbestos in
some form on a regular basis. A naturally occurring mineral with over 3,000
commercial uses, asbestos products have been available throughout the 20th
century. As Chart 1 shows, use of asbestos in the United States dramatically
increased as a result of wartime mobilization in the 1940's. Following the war,
economic prosperity led to its increased use, and asbestos consumption doubled
in the 1943 to 1953 decade, peaking in 1973. In that year over 883,000 tons of
asbestos were consumed. During the decades following 1973, asbestos consumption dropped at a rate of approximately 100,000 tons a year to the current rate of
71,354 tons in 1988 (U.S. Department of the Interior, 1933-1988). (See Chart 1
p.19)
There are, however, populations that experience considerably greater
exposure levels. Individuals employed in asbestos industries and as end-product
users are exposed daily to high concentrations of asbestos dust. It is estimated that
between 1940 and 1980 as many as 27.5 million workers were engaged in primary
and secondary asbestos manufacturing in shipyards, construction, motor vehicle
assembly, and other work that involved significant asbestos exposures (Asbestos
Litigation Reporter, 1982, p. 5176). In the 1940's over 4.5 million workers were
employed in the wartime shipyards alone (Selikoff, 1981, p. 109). By 1976,just
one employee group, the International Association of Heat, Frost, Insulators and
Asbestos Workers had a membership oft7,800 (Asbestos Worker, 1976). When
18
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the Johns-Manville Corporation, the largest American asbestos manufacturer,
with $2.5 billion in assets, filed for bankruptcy in 1982, it had 25,000 employees,
and over 50 factories and mines throughout the U.S. and Canada (New York Times,
1982, pp 4-5).
'
CHART I. CONSUMPTION OF MIRRSTOS IN THE tINlTED STATES, 1923-1986

Consumption a

a

In Thousands of short tons: Production plus imports, minus exports and adjustments in
government and industrial stocks.
Source: U.S. Dept. of the Interior, 1923·1986

In 19&4 the Environmental Protection Agency announced the presence of
asbestos in over 700,000 government, residential, and commercial buildings
(200,000 homes in one California county alone). It also noted the presence of
asbestos in over 3,100 schools with approximately 15 million students and some
1.4 million teachers (Brodeur, 1985, p. 68).
Once thought of as a "miracle mineral", the manufacturing, insurance,
medical, and governmental health service communities became aware of health
hazards associated with asbestos processing at least five decades ago. Beginning
in 1914, and with increasing regularity after 1926, medical literature carried
articles on asbestos associated diseases and deaths. (See Table 1, p. 22)
There are three specific diseases that have been directly linked with the
inhalation of asbestos fibers: asbestosis, an incurable and irreversible pulmonary
disease; lung cancer; and mesothelioma, a rare and fatal cancer of the pleural
mesothelium. Conclusions drawn from medical data predict the likely incidence
rate ofasbestosis will exceed 50 percent among those occupationally exposed over
20 years (Selikoff & Lee, 1978). For certain occupational exposures such as
shipyard and insulation workers, ten to 18 percent will die of asbestosis, 35 percent
oflung cancer, and 15 percent of mesothelioma (Selikoff, 1981, p.109).With estimates ot'the occupationally exposed population exceeding 27 million,predictions
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of asbestos-related. disabilities and deaths for that population alone
154,000 to 450,000 between 1982and2015 (Rand Corporation, 1983,p.
estimates include between 8,500 to 12,000 excess deaths per year due to
exposure in schools.
Asbestos related disabilities and deaths have been reported in
but are not randomly distributed. Counties where shipbuilding or
producing asbestos products are located are associated with statistically sigJllifi,
increases in mesothelioma mortalities (Connelly et al,. 1987, p. 1053).
The number of individuals experiencing asbestos-related u.<~C"'it:~,.
abilities, and death grew, and by the 1980s affected millions of asbestos
and their families. Although the National Occupational Safety and Health
1970 identified asbestos as a hazardous substance and in 1978 the :)ectet:ll:
Health, Education and Welfare declared a national health alert on the hll2:ard
asbestos, disabled workers and/or their dependents were still forced to
workmen's compensation, social security, or welfare for financial assi.star
Furthermore, benefit application procedures were slow and awards milllimlal. L
than half of the disabled workers ever received workmen's compensation
(Selikoff, 1981, p. 67).
Workers filed thousands of product liability lawsuits against the mati
facturers of asbestos products. The first third party product liability lawsuit
which a disabled asbestos worker successfully sued an asbestos manufacturer .
decided in 1971. The number ofsirnilar lawsuits grew steadily, to 16,500 in 19
and 24,000 by 1982. By 1982 lawsuits had been filed in 48 states, and they
being filed at the rate of500 per month. Dy the end of1982nsbestos manufactut
and their insurers had paid $400 million to claimants (Rand Corporation, 1983
vii). In 1983 there were 16,000 pending cases. By 1984 there were 25,000 ( e
York Times, 1984, p 31). By 1990 the number had grown to 90,000 (Wall Stre
Journal, 1990, p C3). The insurance industry expects between 83,000 and 178,0
additional elaims by the year 2010. Estimates of industry costs for fum
compensation payments range from $8 to $87 billion, with the most probabf
estimate in the range of$38 billion (Rand Corporation, 1983, p. 9).
All objective indicators suggest highly visible background conditions.~
Millions of American workers were exposed in the work place. Additio~
millions ofAmericans consumed asbestos product~. Experts warned ofthe danger~l
of working with asbestos, living with asbestos, or going to school in asbestos~
insulated school buildings. Asbestos was repeatedly identified as a bazardous'
substance. Asbestos removal from public buildings was mandated, spurring a \lew
industry (abatement), and leading to thousands of additiouallawsuits for property
damages. Lawsuits created ajudiciallogjam, and resulted in the 1982 bankruptcy
of the Johns-Manville Corporation. Whether economic, physical, or commercial,
some aspect of the asbestos issue was present in every arena of American life.
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Asbestos Issue Visibility
As noted above, asbestos issue visibility will be measured by frequency
counts ofcitatiolls referencing the subject "asbestos" in four media indexes. The
four indexes chosen reach both specialized and general interest audiences, the
reading and the viewing public. Frequency counts of citations in an index provide
a measure of the publicity accorded an issue, and are a reasonable approximation
of public awareness of an issue (Donnelly, 1982, p. 14). A dramatic increase in
the number of citations indicates a corresponding increase in issue visibility.
This study used data for the years 1900 through 1989 for a number of
reasons. Methodologically, it provides a sufficiently broad time frame across
which to test the hypotheses. Thus, the period since 1900 was a time of rapid
industrial expansion which includes that ofthe asbestos industry, as well as amajor
expansion of" scientific' , medical knowledge about asbestos hazards. Further, the
issue of asbestos victim compensation both appears and recedes during this period.
MembeT~ of the medical community were among the first to identify a
possible asbestos problem, and the professional journals in which they published
were regularly monitored by the media as possible sources for news stories. To
measure the level of publicity the asbestos issue received in the professional and
scientific press, the Cumulated Index Medicuswas examined. As can be seen from
Table I, there were only four c.itations between 1900 and 1926. The number of
citations, although more numerous, remained consistently low until 1960. During
the 1960' s the number of citations began to run in double digits every year: the
medical commuruty had discovered the asbestos issue. The citation count
remained consistently high, running into triple digits during the 1970' s and 1980' s.
(See Table 1, p. 22)
The concept of an elite press wielding considerable influence is widely
recognized (Jeffres, 1986; Parenti, 1986) and one, The New York Times, has been
shown to have a strong agenda setting effect (Donnelly, 1982; Gandy, 1982;
Kawar, 1989). It has a weekday circulation of 1,038,829 (Editor & Publisher,
1989), is read by an audience that includes a disproportionate percentage of
educated professionals in both private and public sector positions, and by one
account was read by 67 percent of U.S. Senators and Congressmen, 83 percent of
newspaper editors nationwide, and 96.9 percent of the Washington press corp
(Lichter and Rothman, 1981). It is also regularly monitored by other print and
broadcast media as a source for news stories. To gauge the amount of publicity
the asbestos issue received in an elite press, The New York Times Index was
examined for the period 1900 through 1989: Results of The New York Times
citation count appear in Table 1. As can be seen from the table, the number ofthese
citations was consistently low for the period 1900 through 1969 (annual mean
3.53), increased betWeen 1970 and 1976 (mean 15.14) as well as 1977 through
1981 (mean 27.83) periods, and peaked with a count of74 citations in 1982,
21
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Tabl. ,. Asbestos Citationa Appearing
in Media Indexes 1900-1989
Yailr"

1900
1901
1902
1903

NYT

0
0
0
1

Readar's
Quid.
1
0
0
0

11i104

0
0
3
0
0

Index
Mudicus

Reader's

Index

V.ar

NYT

Guide

MGdiclJs

2
2
1
1

0
0
0
0

1945

3

1945
1947
1US

5

0

1949

0
0
0
0
0

1950
1951
1952
1953

1954

3

0
0

1955
1956

11
8
7

2

9

•

0
0
0
2
1

1910
191'

0
0

1912

0

I

0

1':17

1913
1914

2

1
0

0

195a

0

2

1959

3

2

0

0
1
0
0
1

1960
19'"

0

1915
191 IS
1917
1918

0
3
1

2

0
0

1919

2

2

1920
1921

1
2

1922
1923

7

2
1
1
0
0

1924
1925
1926
1921
1928
1929

3

•
5

0
0
3
0
1

1930
1931

7
11

2
0

HI~?

1933
1934

1935
1938

19n

1938
1939

19.40
1941
1942

1943

11"'.

1945

soureoli:

1
4
7

•

0

0
0

0

•

0
1
0

5

2

2

8

•1

•5

1962
196a

0
1
3

3

1964

0

1
3

1965
1966
1967

0

0

3

0
0

1
1
2

2

5

0

1968
1959

•
0

1905
1906
1907
1908
1909

8

0

1
1

9

•
,.
IS

22
2'
33

..
47

82
83
61

0
0
1
0
S
5
1

0

1970

10

1

7.

0

1911
1972

14

3

7.

2
8

1973
1974

15
12
2.

4
3
3

10.
112
101

..

•

•

87
177
13.
131
12'

4

9

1975

20

1976

7

7

1977

5
7

0
6

1978
1979

,2

1980

31

1981

21

, 1

280

2

1982

74

14

150

•7

1983

1984

71
72

5
10

23.
292

S
9

1985
1986

"

17
24
11
13

227
252
225
210

7
5

11

.01

•

2

•

•
•
4

0
0

8
7

•
2

0
0

1981
19ft'

7

I

0

3

2

1

1988

23

TV

1
1

32

30
32

'2
2'
33

••

3
2

10
7

•

New YOrK Times Ina_x, 19UU-1S8~
ReadQr's Guide to Periodical Literature, 1900-1989
Cumulated Index Medicus, 1900-1989
Vanderbilt Talevision News ,Index and Abstracts, 1968~19B9
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dropping off during the rest of the decade.
To measure the amount of pUblicity the asbestos issue received in the
general readership print media, the Reader's Guide to Periodical Literature was
examined. A8 can be seen from Table 1, the number of citations is consistently
loW from 1900 through 1977 (annual mean 1.11). There is a noticeably higher
citation count per year between 1978 and 1986, and the citation count peaked at
3
24 in 1986.
To estimate the visibility of an issue to the mass audience, measures
deriving from the broadcast media are a more appropriate instrument, and
television reaches the broadest possible audience. Over 98 percent of American
homes have at least one television (Statistical Abstract, 1990, p. 544). On an
average weekday, 84 percent of the adult population watches some television, and
67 percent watch one or more news programs (Jeffres, 1986, p. 123). As the agendasetting literature demonstrates, television may not influence what an individual
thinks about an issue, but it certainly influences which issues an individual thinks
about (Qualter, 1989, p. 140).
The Vanderbilt Television News Index and Abstracts, measures television news programming, providing abstracts and subject heading citations ofnews
on the three national networks: NBC, ABC, and CBS. The Vanderbilt Index, was
examined for the period 1968 (the first year for which it was available) through
4
1989 As e:m he ~een from Table 1, the asbestos issue received very limited
television news coverage. However, even limited publicity in such an immediate
medium with a mass audience will serve to increase issue visibility.
Comparing the individual indexes indicates a similar pattern ufasbeslos
issue visibility increase. In the three print media indexes there were relatively few
asbestos citations appearing between 1900 and 1959. In 1961 the count in
Cumulated Index Medicus showed a sharp rise not found in either The New York
Times Index nor the Reader's Guide, and its citation count remained consistently
higher than those in the other print media indexes. Asbestos citation cuunts in the
other three indexes began to increase in the 1970s, and remained mostly higher for
the duration of the period under analysis. Examination of the combined asbestos
citation count data presented on Table 1 suggests the asbestos issue was considerably more visible to the audience of the professional and scientific press
throughout the period than it ever became in the elite, general readership, or
television media. The citation count pattern of The New York Times Index more
closely parallels the professional and scientific press than do either the general
readership or television data.
Media Issue Definition

To examine the issue redefinition hypothesis. media content was determined by a content analysis of The New York Times Index citations for subject
23
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heading "Ashestos". All citations for the years 1969 through 1989 were included:
in the analysis. This provided a sample of 673 citations for analysis. Further,~
classification scheme was developed which included eight subject categories~
5
two groupings.
,;;1
Analysis of The New York Times Index citations by subject category)
reveals a clear pattern of issue redefInition. (See Table 2) In 1969 and before;;
references to asbestos occurred as Business Information. In 1970 when what wag ,
to become the asbestos issue fIrst received increased publicity, all symbols used!
to portray asbestos were symbols associated with Health. The asbestos issue
continued to be portrayed as a Health issue between 1970 and 1976, and coverage;
ofthe asbestos issue increased signifIcantly in 1974.
Table 2: New York Ti . . . Index Citation.
by Subject Cate.ory 1969-1989-

ECQQomic

IiJuIlllI

Y.ar
1969
1970
1071
1972
1973
1914
1975
1976
1977
1978

1979
1980
1981
1982
1983

1984
1985
1986

H• .,lth

Bu ••
School. Into

Lit Coat. Bankr

u•••

Viet.
Co.p

2
10
13
15
12
27

15

1.
26

7
10
5

11

5

3

13
10
15
17
9

12

Z

10
14

2
1
1
8
6
1

21
21
18

Total

2

8
37
4
10

3

2

1
2

1987

7

3

1988
1989

8
10

8
8

4

12
29
23

22
1

6
6
12
11
8
6
5
10

30
32

4
2
6

31

•3
7
3
4
3
3

4

5

34

1

21

40
25
7
12

2

74

I

71

1

41

3

42
29
33
36

72

9

1

4
10
2

I

3

, See Appendix tor standardized croup and aubject eat •• ori •••

In 1977 citations in the category Schools appeared and the category
Business Information increased dramatically. The two categories Business
Information and Schools received equal attention; their combined count equaled
the attention the category Health received. Between 1977 and 1979 the asbestos
issue continued to be predominantly portrayed as a Health issue, with a more
Teg\llll.rinclu~ion ofBusiness Information regarding the asbestos industry. In 1980
coverage which falls into the categories Litigation and Costs increased. When
combined with Business Information, the three economic subject categories soon
exceed Health in portraying the asbestos issue. Between 1977 and 1981, as issue
redefInition occurred, asbestos issue coverage remained at a fairly constant level
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(lnean 19.6), but the asbestos issue was transformed from primarily a health issue
;foal1 issue in which the coverage of health was shared with the economic issues
,,(liability claims (Litigation) and financial costs (Costs). The subject Asbestos
Victim Compensation appears only infrequently.
Public Policy Agenda

To measure the presence ofthe asbestos issue on the public policy agenda,
the Congressional Information Service Index for the subject heading" Asbestos"
was examined. All legislation proposed and passed during the 1969 through 1989
period that either directly or indirectly addressed asbestos was included for
itnalysis.
As can be seen from Table 3, legislation that was enacted into public law
between 1969 and 1981 was mostly defined as a health issue. From 1983, most
such legislation addressed the economic aspects of asbestos. On the legislative
agenda concern for asbestos in the schools took a distinctly economic form.
resulting in programs designed specifically for asbestos removal from schools and
public buildings.
The issue of compensation for asbestos victims was initially viewed as a
Pub1i.c Po~lcy A •• nda ~or th_
Tabl. 3.
A.be_t.oa X....... e 1869-1989

SubJeot.
y ...r

Statu ••

Oat:. • • or)" • •

1989

I

H

1910

p
P
P
P

H

81

1

H

1971

1

H

1973

1

H

1974
1.9'16

r

Vo
VO

P
P
P

H

1

19'17

1978

.aU-H • .,lth

I

8

Bl-8ualn •••

Xn~or.&tlon

VO

L

1981

I
P

vo

1983
1984

H

I

VO
a

VO

1

8

H

vo
VC

P

VO

:t
P

VO

S

I

IS

P
P

8
S

1885

X

VC
vo

1986

"I

81

P

B

VO

ve

1:

I
P

I

1:

H

Subject
c:;:.t ... ory

I
P

1982

H

%

St.at:",a

1980

H

1

I

1979

H
H

1972

Veai:'

1U87

P

lfiJS8

P
P

(B~o~o.ic)

Coapenaat1oR (Econo_1G)
S_Schoo1. CHaa1th and Econoa~c)
L-Liti • • tion (Bconoaic)
vc-V~ct~.
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matter to be dealt with under existing workmen's compensation programs, despi~'
extensive evidence ofthe inadequacies ofthe workmen's compensation systems!;
Over the period 1974-1985 victim compensation was on the public policy agen<lii':,
Asbestos worktlrs were included in the National Worker's Compensation Stand,
dardization Act passed in 1979, but no legislation creating a program specifically'
for compensating asbestos victims resulted.
'
Proposals for a national program specifically to compensate asbestos
victims were introduced in 1977 as the Asbestos Health Hazard Compensation Act"
and reintroduced every year through 1982. Each time the bill died in committee.
A revised bill, the Occupational Health Hazards Compensation Act was introduced
in 1982 but it also died in committee. In that same year, however, Congress did
pass Joint Resolution 621, declaring Asbestos Victims of America Day. And hi
1985 The Asbestos Worker Recovery Act was introduced and hearings were held,
but no further action was taken and the bill died in committee. That year the.'
Occupational Disability Compensation Act passed. It included limited provision~
for certain asbestos workers. but was not comparable to the earlier asbestos victin{
legislation packages. Since then, the legislative agenda on this subject reflects
only the economic aspects of the asbestos issue.
Conclusion
Examination of both objective indicators of asbestos background conditions and of the media data suggest that the assumption of independence between
background conditions and media coverage ofthose conditions is supported for the
6
asbestos issue.
As a comparison between Chart 1 and Table 1 shows. when asbestos
consumption was at itshighestlevels (about 1950-1973), there were few references
to it in the media. Even as the issue became increasingly visible in the media,
asbestos consumption plummeted: public visibility of the issue grew as the reason
for it declined. Further, with one minor exception, elite media "discovery" of
asbestos litigation occurred roughly a full decade after the judicial precedent was
established. (Table 2)
One final piece of evidence. Media attention to the asbestos issue was not
the result of investigative journalism, or some disastrous triggering event. The
media did not invent a conceptual framework within which to interpret the multiple
indicators existing in the world around them. Theypublicized information that was
initially thrust upon them by activist doctors who had available the increasing
amount of evidence published in the specialized sources cited by the Index
Medicus.

Between 1979 and 1981 the asbestos issue was transformed from a health
to an economic issue. When the' 'explosion" in publicity concerning the asbestos
issue occurred in 1982 it was a major corporation that captured headlines. The
26
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'illllnedillte economic costs ofban kOlptcy, litigation, court settlements, abatement,
etc. replaced the potential costs of health impainnent and loss oflife in the media
lexicon.
For most media the 1980s were the period of highest visibility of the
asbestos issue. As Table 1 indicates, while Index Medicus coverage of asbestos
iSsues bcgan to increase in the 1960s, and again from 1972, and yet again from
1980, New York Times coverage did not begin to grow meaningfully until the
1970s, when health was amajor concern (Table 3), peaking during 1982-1984, and
then declining. Reader's Guide citations in the low double digits (with one
exception) only began in the 1980s, reaching ahigh pointin 1986, while television
citations only reached as high as the low double digits from 1976-1978.
The public policy issue agenda followed the media portrayal. With the
exception of one year, legislation concerning asbestos was introduced aunually
from 1969 to 1988; further, a cluster of bills was passed in 1970 and 1976, and
others were approved more gradually in each year between 1979 and 1988 (Table
3). Asbestos was dcscribed as Il hazardous substance in 1970 legislation. The
Secretary of HEW declared a national health alert for it in 1978, the high point of
television coverage ofthe asbestos issue, but prior to the peaks reached in the three
print media indexes. (Table 1)
The growth oflawsuits and the increase in New York Times coverage of
the economic aspects of thc' asbestos issue (Table 2) was accompanied by related
federal laws and regulatory standards addressing many of the economic matters
publicized in the media. Legislation addressed the issues of the reform of
bankruptcy and product liability laws, revised judicial jurisdiction for product
liability lawsuits, mandatory inspection of public buildings for asbestos exposure
and mandatory asbestos removal, public funding for asbestos removal from school
buildings, and numerous rules governing asbestos abatement including requirements that abatement contractors have sufficient insurance coverage to avoid
future liability claims. (Table 3)
Although asbestos victim's compensation legislation was introduced
annually between 1977 and 1985, during those eight years the only media
references appeared in 1982,1983, and 1985, when the issue of asbestos victim
compensation was portrayed primarily as a private-sector economic matter not as
an issue for public policy. And, as Table 3 indicates, while many health hazard
compensation bills were introduced in Congress, none specifically for asbestos
victllllS ever passed.
With the passage of regulatory legislation, the asbestos manufacturer
bankruptcies in litigation, and modifications to the workmen's compensation
system undertaken, media visibility ofthe asbestos issue began to decline. After
1984 the asbestos issue was significantly less visible in all but the professionaV
scientific media. (Table 1) The issue attention cycle had apparently run its course.
Although examination of this data is far from conclusive, it does provide
27
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support for both the issue redefinition and media attention hypotheses. The data,
revealed a distinct association between issue redefinition and issue success on the'
public policy agenda. Substitution of economic themes in the place of health
themes affected asbestos issue visibility and policy passagc. Highcr levels of
media attention to economic issues is consistent with prior findings that the news:
media reports on the actions of those on top of economic, political, social and
cultural hierarchies (parenti, 1986). The appearance of the asbestos issue as a1
major health issue in 1970 would also be consistent with observations that in~;
hierarchy of political cognition, those symbols most directly associated with.i

emotions of fear and anger will be at the top of the hierarchy. (Edehnan, 1985)1
Unfortunately, during the entire time frame of this analysis, there were]
no public opinion poll data on the subject of asbestos. Thus it is impossible tOl
detennine the association between public awareness of the asbestos issue and the I
public policy issue agenda, or public awareness with the media agenda.!

The available data do suggest an association between the media agenda:
and the public policy agenda. The nature of the association is. however, uneven,;
Within the scope of this study, it is impossible to detennine if the media agenda'
led the public policy agenda, or whether the media was responding to political elite:
acti vities. What is clear is that the agendas do coincide, particularly when the issue;

is defined in tenns that are traditionally construed as being within the public;
jurisdiction, i.e., protection of the public welfare (health) and concern for the,
economy.
APPENDIX

Standardized Subject Category Designations for Table 2
HEALTH CATEGORIES:
HEALTH Health effects. Diseases caused by asbestos. Hazard. Injury.
Danger. Disease. Causes. Disability. Cancer. Asbestosis.
Mesothelioma.
SCHOOLS Asbestos

in school buildings, asbestos exposure in, monitoring
in, exposure of schoolchildren, inspection for, removal from
school buildings, abatement programs for.

ECONOMIC CATEGORIES:
BUSS
INFO

Business Infonnation: Price infonnation, price changes, stock
Il!tles and values, mergers, acquisitions, sales, etc. Non-issue
related business activity.
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LIT

Litigation: Lawsuits brought. Personal injury. Product liability.
Damage suits. Court proceedings, judicial proceedings. Indictments.

COSTS Costs of claims against manufacturers, empoloyers. Settlement
expenses. Damage awards. Liabilities. Abatement expenses.

BANKR Bankruptcy: Corporation filing for bankruptcy. Chapter II.
Reorganization. Filing for protection.
USES

Substitute substances. Alternative products.

VICT Victim Compensation: Financial help. Aid. Worker relief:
COMP Compensation.
NOTES

LCumulated Index Medicus indexes articles appearing in 2,784 biomedical
journals, and is the definitive reference source for biomedical journal
literature. Citations appearing under subjectheadings "pneumoconiosis,"
"asbestosis," and "asbestos" were examined for the years 1900 through
1989. During the period 1900 through 1927 references to "asbestosis"
were subsumed under the subject heading' 'pneumoconiosis." Only
those citations under "pneumoconiosis" which referred specifically to
asbestosis have been included in the citation counts.
2. Citations appearing under the subject heading "asbestos" along with cross
referencess were examined. Cross references that directly referred to
asbestos (i.e., air pollution, cancer, etc.) and that were not duplications
of citations previously listed were included in a citation count.
3. The exact size of the audience reached by the general readership press is
extremely difficult to estimate. The Reader's Guide to Periodical
Literature currently indexes 182 publications, and circulation figures
alone do not provide an accurate estimate of audience size. While total
magazine circulation may exceed 300 million copies, approximately
40 percent ofmagnzines have circulations under 150,000. The most
comprehensive information regarding magazine readership estimates
that in an average month, 94 percent of adults read at least one copy of
a magazine. (Dominick, 1987)
4. Citations for the subject heading "asbestos" and only those cross references
dealing directly with asbestos and which did not duplicate a prior citation
were included.
29
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5. Each subject category represents a distinct issue definition. These sUbiectl
categories and groupings are defined in the appendix.
6. Note again, however, the relatively greater coverage in Table 1 for the Intifi
Medicus.
.~.•.
C
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The will of the Community: Theories of Representation at
the Founding and in Recent Political Practice
Gerald De Maio and Douglas Muzzio
Bal'ucb College, City University
of New York

In this essay, we develop the contrasting perspectives
on representation advocated by the opposing sides at
Poughkeepsie and the other state ratifYing conventions, with
some reference to the Philadelphia convention as well.
The ratification struggle in New York State is emphasized
because it produced America's contribution to the classics of
western political thought, The Federalist and a well-articulated
debate between twO key protagonists, Alexander Hamilton and
Melancton Smith. The continuing relevance of the positions
advanced during the ratification debates of1787 and 1788 can
be found in the municipal reform movement at the beginning of
the twentieth century, in the' 'apportionment revolution" ofthe
last generation, and in the rediStriCting of the New York City
Council in 1991.
The idea that naturally suggests itself to our minds, when we speak
of representatives, is, that they resemble those they represent. They should
be a true picture of the people, in all their distresses, and be disposed to seek
their true interests.
Melancton Smith
Poughkeepsie, June 21,1788
It bas been furtber, by tbe gentlemen in opposition, observed, tbat a

large representation is necessary to understand the interests of the people ..
. The position appears to he made upon the unfounded presumption that all
the interests of all parts of the community must be represented. No idea is
more erroneous than this.
Alexander Hamilton
Poughkeepsie, June 21, 1788
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Representation -- "the delegation of the government to a small number
of citizens elected by the rest" -- was the paramount political issue confronting the
founders of the American republic and the framers ofits constitution (Rossiter,
1961, No.1 0: p. 82). Indeed, it is representation that explains' 'the uniqueness of
the American politics" of the Founding (Wood, 1972, p. 506).
The central question, according to Gordon Wood, was "whether a
professedly popular government should actually be in the hands of, rather than
simply derived from, common, ordinary people.' , (Wood, 1972, p. 516) In the
words of Melancton Smith at the 1788 New York ratifying convention at
poughkeepsie, "How was the will of the community to be expressed?" (Elliot,
1836,2: p. 227)
The founders' answers to Smith's query can be found in embryonic form
in the debates in Philadelphia. The subsequent pamphlet literature and the debates
at the state ratifying conventions of 1787 and 1788, as well as the early state
constitutions, together present a more fully developed body of thought on the
nahlre of representation and the role of the representative. For the "founders"
include not only the Philadelphia framers, but also the delegates at the state
ratifying conventions, drafters ofthe early state constitutions, and the Antifederalists.
The Constitution "did not finish the task of making the American polity;"
American political life has been and continues to be "a dialogue in which
Antifederalists concerns and principles still play an important part." (Storing.
1981, p. 3)
Themes evident at Poughkeepsie and the other state ratifying conventions
have continued to inform American political thought and practice. In this tlssay,
the crucial New York ratification debate, which centered on representation, is the
focus. After discussing the Poughkeepsie debates. we treat manifestations of the
debate themes in American political practice such as the municipal reform
movement at the turn ofthe twentieth century and the "apportionment revolution"
which commenced in the 1960s. In the conclusion we discuss the contemporary
relevance of the Founders' debates over representation, which is vividly underscored by recent developments in New York City. where charter writers and a
districting commission have translated the" one person, one vote" standard into
a mandate for descriptive representation, a central theme ofMelancton Smith and
other Antifederalists.
The (;oneept of Representation

Representation, or the science of indirect government through intermediaries, is amodern concept first explicitly articulated by Hobbes (see Pitkin, 1967,
1989; Mansfield, 1968a, 1971; Mansfield and Scigliano, 1978). Hobbes had an
authorization view of representation, holding that "a representative is someone
who has been authorized to act ... given arightto act which he did not have before,
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while the represented has become responsible for the consequences of that ati~6m
as if he had done it himself. It is a view strongly skewed in favor of'flitl
representative." (pitkin, 1967, pp. 38-39)
Hobbtls was a paradigm creator, that is, one who breaks with existi!ii'
tradition and' 'proposes different rules ofinquiry, adifferentproblem-field, as ",e,W
as different notions of significance and of what constitutes a solution.' , (WoW!
1968, p. 138) A paradigm creator defines model problems or "puzzles" Wi~
the paradigm which Kuhn calls normal science (Wolin, 1968, pp. 132ft). Hobhe~~
successors may be thought of as paradigm workers seeking to solve prob1eli\~
related to major concepts such as representation. Hobbes' authorization view~
modified through the introductionofelectiverepresentation by Locke, Montesqui~ti
and the American founders (Mansfield and Scigliano, 1978, p. 26). The conceRt
of representation came to include the components of accountability and substaJi~
live "acting for" constituents (pitkin, 1967, pp. 55-59; ch. 6).
The Federalist-Antifederalistdialogue is an example ofpuzzle solvingb.~
paratligm workers. Specifically. the concept of representation was given substaIi~
tive meaning during the ratification process by an elaboration of such attributesru
"descriptive representation," and various plebiscitary-type devices to effect It,
Related concepts such as republicanism and federalism also underwent concepnu{]
development. However, the puzzle of representation remains to be "solved."
The American founding is often portrayed as a transition from classicaJ
republicanism with its stress upon cultural presuppositions of harmony ant
homogeneity (and the view that civic virtue is the animating principle of!
republican regime) to the' 'new science of politics •• (see Diamond, 1959) in whicl
men's passions, interests, and ambitions are channeled through institutiona
devices and circumstance in the cause of stable and decent government. Thus
Wood (1972, p. 606) asserted that the Americans of 1787 "shattered the classica
Whig world of1776." However, rather than a sharp break, there was a fusion 0
Federalist and Antifederalist positions during the crucial decade of the 17805
especially with respect to representation (see Yarbrough, 1979a). This fusion is
in large measure, a result ofthe presumed antagonists' shared assumptions. despitl
their rhetorical differences. Both Federalist and Antifederalist views on represen
tation are liberal; they both seek to represent "people who have interests" (pitkin
1967, ch. 9).
The Federalist!Antifederalist dialogue on representation captures inno
vations within the social contract-natural rights paradigm. Throughout th
Federalist Publius extols the' 'novelty" of American constitutional experimenta
tion and improvements made over ancient and modem political science (Rossitel
1961, Nos. I, 9,10, 14,37). The Founding events at Philadelphia and in the stat
ratifying conventions provide us with a written record of the evolution of th
concept of representation in our early history.
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The Philadelphia Convention
The delegates who met in Philadelphia did not develop a theory (or
articulate competing theories) ofrepresentation. That was left to the pamphleteers,
essayists (particularly Publius), and those who considered the new constitution at
state ratifying conventions. Scant attention was paid in Philadelphia to the
character of the representative or the nature ofrepresentation; indeed. no delegate
offered an explicit definition of the process over which there was so much debate
(Elliot, 1836,3: p. 199).
The delegates' foremost concern was the pragmatic task of forging a
nation, of building a structure of government that would be acceptable to the large
and small states, north and south, to commercial and agricultural concerns and to
slaveholding and non-slaveholding interests. The framers were concerned with the
mechanics of representation, with its nuts and bolts. The paramount issue -"everything depended on this" -- was whether representation in the new national
legislature was to be equal or proportionate (Madison, 1966, p. 103).
The debates in Philadelphia did anticipate the richer theoretical discourse
that was to follow. Thus, certain discussions go beyond mechanics and the
immediate exigencies of union to the heart of the nature and function of
representatiun and the role of the representati ve (Madison, 1966, pp. 99-100, 106I
107,263-264,609,655).
For a full expression of the role and character of the representative we
must look at the written and spoken record following Philadelphia. The New York
ratifying convention of June and July 1788 and the preceding pamphlet war
produced the most articulate expositions of Federalist and Antifederalist perspectives on representation. Embedded in these debates are such themes as:
extensiveness. descriptive representation. virtual and actual representation,
constitutency influence, federalism, and plebiscitary devices.
Extensiveness
The theoretical backdrop to the Poughkeepsie debates on ratification
reflected in the contrasting Federalist and Antifederalist perspectives was the issue
of the size of republics. Indeed, the American founding "decisively altered the
tradition ofrepublican politics.•• (Hanson, 1988, p. 166) During the pamphlet war
in New York, the Antifederalist essayist Brutus (probably Robert Yates) expressed
the basic leitmotif of the Constitution's opponents on the issue of sj,:e. Rrntus
maintained, following Montesquieu, that" 'it is natural to a republic to have only
a small territory, otherwise it cannot long subsist. '" Brutus argued that in a large,
. extended country it is "impossible to have a representation, possessing the
sentiments, and of integrity, to declare the minds of the people." For the
confidence of the people in their rulers "arises from knowing them, from their
being responsible to them for their conduct, and from the power they have of
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displacing them when they misbehave .•• ~ ~ republic, "the manners, sentime~~l
and interests of the people should be sunIlar." But the number of membe'~
proposed for the national legislature was not "sufficiently numerous t()~
acquainted with the local condition and Wllllts ofthe differentdistriets. " (KetchaJ.~i
-""I
1986, pp. 275, 277, 278, 279) Thus, at the Poughkeepsie Convention Smith
expressed doubts concerning the viability of federal republics, implicitly indic~]
ing that true republicanism could be maintained only in smaller units (Elliot, 18362: pp. 224, 228).
The Federalists redefined republicanism; they extolled the large repubut
(Rossiter, 1961, Nos. 10 and 39). To Madison, a republic has "a governmenti\i
which the scheme of representation takes place" and he further maintained thai
it was "essential to such a government that it be derived from the great body 6f
society" and "sufficient for such a government that the persons administeringtt
be appointed, either directly or indirectly, by the people .... " (Rossiter, 1961, No:
10: p. 81; No. 39: p. 241). Representation permits extensiveness, which in turtl
provides the countervailing balance solution to the problem of factions, thti
ostensible theme of Federalist 10.
Furthermore, Publius thinks that representation will afford the republic
a better quality of governors than direct democracy. The "delegation of the
government" to "a chosen body of citizens" will refine and enlarge public views,
thereby filtering out' 'temporary and partial considerations. " The circumstances:
afforded by large districts make it less likely that' 'men offactious tempers, ofiocal
prejudices, or of sinister designs" will be chosen (Rossiter, 1961, No. 10: p. 82).
Publius viewed representation as a refming process "in which higher faculties
(that is, motives and abilities) were sorted out, concentrated, and strengthened."
(Howe, 1988, p. 126) Publius would accomplish through the science of politics
and circumstance (that is, large districts in a large republic) the selection of' 'fit"
characters to replace a view of republicanism associated with previous theorists,
ancient and modem (including the Antifederalists), who held that the character of
a citizenry and its rulers was the central feature of a republic.
The Antifederalists' rhetorical emphasis on character formation and
virtue belied their generally pessimistic view of human nature (Storing, 1981).
That they were "men of little faith" (Kenyon, 1955) was very much in evidence
during the New York ratification debates. There is precious little in the
Pougkeepsie debates on character formation and citizenship participation. The
New York ratifying convention concentrated instead on the adequacy of representation of the state's various orders and classes and on mechanisms to achieve it.
Descriptive Representation

The most notable aspect ofthe Poughkeepsie Convention debates was the
Antifederalist articulation of descriptive representation -- when a representative
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~Y is characterize~ "by.an acc~ate ~orr~~po~d~nce or resemblance to .what !t

i\~presents, by reflectmg Without distortIOn.

(PItkin, 1967, p. 60) Followmg this
~rspective, the.legisla~e sho~~ be a "~irror" or "true picture of the peo~le":
itlte variOUS SOCIal groupmgs Within a society should be accurately reflected 111 the
iiepresentative institutions of the society.
The most forceful expression of descriptive representation in American
political thought occurred in Melancton Smith's speeches of June 21, 1788 at
poughkeepsie. Smith maintained that "in order to exercise their power discreetly
for the happiness of the people," representatives should be "a true picture of the
people, possess a knowledge of their circumstances and their wants, sympathize
in all their distresses, and be disposed to seek their true interests. " (Elliot, 1836,
2: p. 245) In the rhetoric ofthe Antifederalists, representation is often portrayed
as a substitute for the face-to-face meeting of the people. However, direct
participation is not a dominant concern. Rather the object is representation of
orders and classes. Thus, the legislature should be an exact miniature ofthe people,
containing spokesmen for all classes, all groups. all interests. all opinion in the
community. (In "Letters from a Federal Farmer," the author, believed by some
to be Smith, argued that a "full and equal representation of the people in the
legislature" was an ., essential part" of a •'free and good government. •• Full and
equal representation is "that which possesses the same interests, feelings, opinions, and views the people themRelves would were they all assembled." A fair
representation entails "that every order of men in the community ... can have a
share in it ... Professional men, merchants, traders, farmers, mechanics, etc." must
be allowed' 'to bring a just proportion oftheir best infonned men respectively into
the legislature." In order for this group representation to take place. "the
representation must be considerably numerous" (Ketcham, 1986, pp. 264-265).
Actual vs. Virtual Representation

Representation, for Smith, the Federal Farmer, and those oflike mind,
was to be "actual." The AntifederaIists rejected the assumption that there was a
public interest that transcended special or local interests and so they also rejected
the concept of "virtual representation." The most celebrated fonnulation of
virtual representation was by Edmund Burke to his Bristol constituents: Parliament was a "deliberative assembly of one nation, with one interest, that of the
whole; where, not local prejudices ought to guide, but the general good, resulting
from the general reason of the whole." Virtual representation rested on "a
communion of interests and a sympathy of feeling and desires between those who
act in the name of any description of people and the people in whose name they
act, though the trustees are not actually chosen by them." (Birch, 1971, p. 39;
Pitkin, 1969, p. 169) Burke "almost never speaks of an individual's interest, or
the interest of a group," says Pitkin (1967, p. 174). However, group intrests and
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class divisions were very evident in the debates over ratification, especiallyin!::t€li,'t
York.
The fear of domination of the "better sort," the well born,
expressed throughout the debates over the Constitution.

The

Pe:nn!:vl,/~

minority, for example, believed that underthe new government "men
elevated rank in life, will alone be chosen. The other orders in the society,
as farmers, traders, and mechanics, who all ought to have competent UWillUCI
their best informed men in the legislature, will be totally unreprieselilted
(Ketcham, 1986, pp. 235, 248)
The advocacy of actual class representation is perhaps most strikinglY)
expressed in Smith's paean to the yeomanry during the New York debates. Smit~
and other Antifederalists believed that the "middling" classes would safeguaf:<i1
the republican principles of the new American regime and insure the liberty OftIi'~
entire community.
Those in middling circumstances have less temptation; they are
inclined by habit, and the company with whom they associate,
to set bounds to their passions and appetites. If this is not
sufficient, the want of means to gratify them will be a restraint:
they are obliged to employ their time in their respective callings;
hence the substantial yeomanry of the country are more temperate, ofbetter morals, and less ambition, than the great. The latter
do not feel for the poor and middling class; the reasons are
obvious -- they are not obliged to use the same pains and labor
to procure property as the other. They feel not the inconveniences arising from the payment of small sums. (Elliot, 1836,
2: p. 247)
Here are the central Antifederalist themes; the necessity of civic virtue, frugality,':
the enervation of manners and morals that wealth entails, the association of the,
sturdy man with a stake in society (but unspoiled by riches) as the proper stewar,d
of the public trust and treasury. These ideas had formed the core of republican'
political thinking for a century.
.
A similar class analysis is present in pro-Constitution advocates as well.
Charles Pinckney at the South Carolina ratification convention offers an encOmium to the yeomanry almost equal to that of Smith in New York. Pinckney sees
three classes in •'the people of the Union": commercial men, professional men,
and the mechanical and landed interests. Of men of commerce, Pinckney
recommends having nothing to do with their politics and as little as possible with
their commerce. Of the professional men, Pinckney states that "from their
education and pursuits. [they] must have a considerable influence. while your
government retains the republican principle, and its affairs are agitated in the
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[aSsemblies ofthe people." The mechanical and landed interest -- "the owners and
'cultivators of the soil" -- are the men "attached to the truest interests of their
iCountry from those motives which always bind and secure the affections of the
itiation." It is in these men that "consists the great body of the people," to
pinckney, "and rests, I hope ever will continue, all the authority of the government." (Elliot, 1836,4: pp. 321-322)
In modem terms, the analysis offered by Smith, the Pennsylvania
minority and Pinckney can be seen as an interest group analysis based on social
class. To Smith, "Every society naturally divides itselfinto classes" (Elliot, 1836,
2:p. 246), and he wants the legislature to reflect this division.
Society was already too fragmented in the large heterogeneous republic
to make the idea of the legislature as a mirror of society tenable. What Smith
argued for' 'is not an actual representation of all the different interests or 'a true
picture ofthe people,' butan increase in middle class representation .•• (Yarbrough,
1979b, p. 86t The middle class as an interest acts as a balance between rich and
poor, as well as serving its own legitimate class intere~ti':. Smith's arguments. if
carried to their logical end, would require a proportional representation of group
interests built into the electoral process (Yarbrough, 1979b, p. 87). Neither Smith
nor other Antifederalists took this next logical step, as later constitution designers
and charter writers would do. In Yarbrough's (1979b, 88) view, "the intellectual
heirs ofthc Antifederalists are the proponents ofinterest group representation. who
stress the reflection of group interest as a means of securing individual rights."
Hamilton, responding to Smith, presented an outline theory of representation which contrasted sharply with the Antitederalist' s rhetorical espousal of the
legislature as a mirror of the populace. Smith's premise was wrong, Hamilton
argued: "the presumption that all the interests of all parts of the community must
be represented is unfounded." No idea, indeed, is "more erroneous than this."
It was Hamilton's position that when representatives mirror the opinions of their
constituents, representative government is likely to suffer the same defects as pure
democracy whose' 'very character was tyranny; their figure, deformity." (Elliot,
1836, 2: p. 253) In place of reflecting the wishes of the people, the theory of
representation in The Federalist Papers rested on the refinement ofpubUc wishes
and opinions.
The purpose of representatives, to Publius, is to sift and weigh the wishes
of their constituents; representation should do more than approximate pure
democracy. A large republic with a small legislature was the instnnnent which
would achieve the refinement ofpublic opinion bypassing it' 'through the medium
ofa chosen body of citizens." (Rossiter, 1961, No. 10: p. 82)
Hamilton then proceeded to challenge Smith's encomium to the yeomanry. After urging his fellow delegates to "[1100k through the rich and poor of
the Conunuuity; the learned and the ignorant," he asked "Where does virtue
predominate?" The differences between the wealthy and other classes that
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Hamilton saw lay "not in the quantity, but kind, of vices which are mC.ldel
various classes; and here the advantage of character belongs to the wealthy.
vices are probably more favorable to the prosperity of the state than those
indigent and partake less of moral depravity." (Elliot, 1836,2: p.
Hamilton the vices ofthe prosperous are socially useful, but they must be pr(JIDef
channeled.
Perhaps the best exposition of the counter to Smith's advocacyO~
descriptive representation is the sociology of representation found in Hamiltonl~'
Federalist 35. Hamilton's legislatoris no ordinary man. He is a person who is best1
able to detennine and act for the interests of the community. In his examinati(j~
of the process of coalition building and representation, Hamilton explains whyth~
merchant is a logical choice to represent the interests of mechanics and manufa~'
turers.
The idea of actual representation of all classes of the people by
persons of each class is altogether viSionary. Unless it were
expressly provided in the Constitution that each different occupation should send one or more members, the thing would never
take place in practice. Mechanics and manufacturers will
always be inclined, with few exceptions, to give their votes to
merchants in preference to persons of their own profession or
trades ... They are sensible that their habits in life have not been
such as to give them those acquired endowments, without which
ill adelikrati ve a:;~lIIbly the greatest natural abilities are for the
most part useless; and that the influence and we~ght and superior
acquirements of merchants render them more equal to a contest
with any spirit which might happen to infuse itselfintothe public
councils, unfriendly to the manufacturing and trading interests.
(Rossiter, 1961, No. 35: pp. 214-215)
To Hamilton. individuals can be adequately represented if their interests, here
chiefly economic, are addressed by the representatives who in all likelihood will
be of higher social standing, but still dependent on the electorate for reelection;
Butthe businessman was not Hamilton's exemplar of the representative.
Rather, it was members of the learned professions, notably lawyers like himself.
Such persons would (and should) be chosen, since' 'they fonn no di~tinct interest
in society, and according to their situation and talents, will be indiscriminately the
objects of the confidence and choice of each other and of other parts of the
community." (ROSSiter, 1961, No. 35: p. 215)
Smith's espousal of descriptive representation drew the ire of Federalists
at Poughkeepsie. Robert Livingston ca.<;tigated Smith for "observ[ing] that
ambition is peculiarly the vice of the wealthy. But have not all classes of men,"
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including the poor and the ignorant, "their objects of ambition. " Livingston asks,
if the rich and the wise are not to be the representatives, "Whom then?" His
sardonic response: "Why those who are not virtuous, those who are not wise; those
who are not learned: these are the men to whom alone we can trust our liberties."
Where would Smith find the "other classes" of men that the Antifederalists
wanted in the legislature? "Why he must go out into the highways and pick up
the rogue and the robber; he must go to the hedges and ditches and bring in the poor,
the blind and the lame." (Elliot, 1836,2: pp. 276-277)
Smith grew irritated during the debates by what he felt were deliberate
misstatements of his position by the Federalists. He declared that he did not
consider the members of the first class to be "destitute of morality and virtue,"
nor was he an "enemy ofthe rich." Ratherhe maintained thatthe rich "could not
feel sympathetically the wants ofthe people. " Their conditions and circumstance,
Smith averred, "exposed them to those temptations which rankand power holdout
to view: that they were more luxurious and intemperate, because they had more
fully the means of enjoyment; that they were more ambitious, because more in the
hope of success." (Elliot, 1836,2: pp. 260,280) Smith, like Madison, expected
representatives to be .. advocates and parties to the causes which they determine. "
(Rossiter, 1961, No.1 0: p. 79) He merely wanted the yeomanry to have sufficient
representation to adequately advance their class or group interests.
The Antifederalists' advocacy of descriptive representation relates to the
issue of the relationship of the representative to the constituency. Put in classic
Burkean formulation, should the representative act on behalfof collective interests
of the nation (trustee role) or according to consistuency wishes (delegate role)?
Constituency Influence: Trustee v. Delegate

Empirical research on constituency influence has demonstrated that
American legislators assume trustee and delegate roles depending on issue
salience, areal focus, and competitiveness. Legislators make considerable efforts
to develop a "homestyle" so as to convey a sense of' 'sympathy" (to use the words
of the Poughkeepsie debaters) to their constituents (Eulau et al, 1959; Miller and
Stokes, 1963; Fenno, 1978). The issue was not broached in such conceptual terms
at Poughkeepsie. However, the Ncw York ratification struggle demonstrates that
the delegate/trustee dichotomy masks something more fundamental, namely that
both sides shared common assumptions which were far different than Burke's in
his depiction of the trustee.
American legislators, in the view of Federalists, Antifederalists, and
contemporary politil.:al scientists, were to represent particular interests. While
Antifederalist insistence upon descriptive or actual representation perhaps most
readily fits the delegate role where representatives must stay' 'in synchrony with
the distribution of voters' preferences" (Schwartz, 1988, p. 30) and the Federalist
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advocacy of represe~tation ~ a means of refining public opinion to filter()~1
disruptive passions mlght be Vlewed as a trusteeship conceptlOn, both perspective$J
share the assumption of a society of fragmented interests.
Pitkin's (1967, pp. 197, 192) contrast between Burke and MadisonapPIie'$':~
to the Antifederalists as well.
Unlike the Burkean representative ... Madison's representative
does not know his constituents' interest better than they do
themselves; ifanything, he is in this respect roughly their equal.
His furtherance of their interests is conceived as fairly responsive; and when, in time, an enlarged and rational view prevails,
it prevails both in the legislature and in the minds of the people.
Politics is not a realm of knowledge and reason for Madison as
it is for Burke. It is much more a realm of pressures and opinion.
. .A man's interest is what he thinks it is, just as his opinion is
what he thinks ...they are subjective, personal, shifting, unreliable, and usually antagonis-tic to the real welfare of the nation.
Inherent in both Federalist and Anti federalist conceptions ofrcprcsentation is what
Schwartz (1988, p. 131) calls a "transmission belt" theory which "sees society
as made up of individuals" distrustful of one another. " The Madisonian system
relies on a plurality of shifting interests whereas the Antifederalist rhetoric seems
to suggest more or less permanent group interests, but both view the legislator
instrumentally, that is, he is to represent loenlized and particular interests as
Madison explains in the "parties and advocates" passage in Number 10. To
Publius, to Smith, and to their counterparts in other states, the representative is a
transmitter of interests. It matters little if this transmission occurs because of the
representative's intimate sympathy with the people or through plebiscitary-type
devices. The remainder of the Poughkeepsie debate centered on how best to
achieve representation of interests in a fragmented community.
Federalism
At the Poughkeepsie debates the Federalists were able to use their
articulation of a' 'new federalism," re-defining the term "federal" from a league
of states to the exposition of a compound republic of "a partly national, partly
federal" regime. 3 They used this new definition to support relatively small
national legislative bodies with relatively long durations. The standard Antifederalist
refrain that states were better as depositaries to legislate for the people's interest
was delivered by GovemorClinton, who played a surprisingly reserved role in the
convention proceedings given the unquestioned leadership of the Antifederalists
in his state. He contrasted the "acquaintance with the public wants" that
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cJw.racterized state legislators chosen" from the minute districts ofthe state" with
aCongress that would (because of the size of the districts and the small number
."frepresentatives) be "totally unacquainted with all those local circumstances of
any particular state." (Elliot, 1836,2: pp. 261-262) Only small districts could
provide the legislator with the intimate knowledge of his constituents' conditions
and opinions.
Hamilton, in reply to Clinton and Smith, distinguished between the
representation offered in the .state legislatures with that to be provided by the new
Congress. "The powers of the new governnment were general and calculated to
embrace the aggregate interests of the Union, to the whole. ,. On the other hand,
in the state governments' 'as the laws regard the interests of the people, in all their
various minute divisions, it is necessary that the smallest interests should be
represented." (Elliot, 1836, 2: p. 265)
Hamilton's was a "layer cake" conception of federalism and he clearly
distinguished the sharply differing objects of the general and the state governments. The general government would tend to ' '[ c]ommerce, finance, negotiation
and war." The states would retain responsibility for all other governmental
functions including the' 'administration of criminal and civil justice" which for
Hamilton was the "great cement of society. "The state encompassed a "variety
of more minute interests;" state legislators, therefore, would be closer to and
"immediately lmder the observation of the mass of citizens .•• (Rossiter, 1961, No.
17: pp. 118, 119, 120) Parallel arguments were also made in the Pennsylvania,
Massachusetts and North Carolina ratifying conventions.
Plebiscitary Devices
Throughout the ratification process, the Antifederalists advocated a
number of plebiscitary-type techniques to keep representatives accountable to the
populace. The emphasis on such teChniques as small districts, frequent elections,
and recall and rotation has earned the Antifederalists a populist or democratic
label. American political history demonstrates that these techniques have been
utilized by those desiring to foster democratic accountability.
Small Districts. The call for small districts, or numerous representation,
appeared inmanyratifying conventions and was aprominent theme at Pougbkeepsie.
Governor Clinton, in Cato's letters, advocated numerous representation to introduce knowledge and sympathy between representatives and constituents. At
Poughkeepsie, the debate overrepresentation began when Melancton Smith raised
objections to Article I, Section 2, Clause 3.
One of Smith's objections, that the number of Rouse members proposed
for the new legislature was inadequate, goes to the heart of the Antifederalist
perspective on representation. The c.entral qnestion for Smith was "How was the
will of the community to be expressed?" Since it would "not be possible" for the
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people "to come together" because of the multitude would be too great," i
.. scheme of representation had been adopted, by which the people deputed others'
to represent them. Individuals entering into society became one body, and thai'
body oughtto be animated by one mind .... The representative," Smith continued.;\
"should be chosen from small districts." Otherwise, he would not "be possessed
of the requisite information to make happy the great number of souls that were\
spread over this extensive territory." (Elliot, 1836,2: pp. 227-228)
This belief in small districts (and concomitantly, large representative
bodies) was forcefully argued by the minority delegates in Pennsylvania. The
House and the Seante were "inadequate because the sense and views of 3 or 4
millions of people diffused over so extensive a territory comprising such various
climates, products, habits, interests, and opinions, cannot be collected in so small'
a body." (Ketcham, 1986, p. 248) The belief that republican government was
possible only for a relatively small and homogeneous population was "at the center.
of the theoretical expression of the Antifederalist opposition." (Kenyon, 1985, p.
xxxix)
.
Hamilton confronted Smith's view that' 'numerous representation" was
necessary to obtain the confidence of the people; instead, the confidence of the
people "will easily be gained by a good administration." (Elliot, 1836,2: p. 254)
Hamilton drew upon arguments Madison had previously made. Representation
should do more than approximate pure democracy. The representative who is t6
"refine and enlarge public views" must be elected in a large electoral district
(Rossiter, 1961, No. 10: p. 82; Elliot, 1836, 2: pp. 256-257).
The tempering function, Hamilton believed, works best in the large
district because "the corruption of the electors is much more difficult; combina"<
tions for the purposes ofintrigue are less easily formed; factions and cabals are little
known. In a small district, wealth will have a more complete influence, because
the people in the vicinity of a great man are more immediately his dependants, and
because this influence has fewer objects to act upon" (Elliot, 1836,2: pp. 256:257)
The large district in a nation of heterogeneous interests would be R.
bulwark against the dominance of any specific interest. It will "encourage the
people ... to elect men who are not spokesmen for any social and economic issue
and who possess the impartiality and comprehensiveness of vision to transcend the
domain of interest group politics and to pursue particular interests common to the
whole." (Yarbrough, 1979c, p. 79) This is the antidote for the unbridled'
majoritarianism to which small districts and republics, as well as pure democracies, are prone. The majority has the right to rule, but its excesses must be curbed.
And if the fragmentation and competition provided by large di~lri<.:t~ were
inSUfficient, Publius lists other filters and checks, such as indirect election,.
separation of powers, and checks and balances.
The Antifederalists fretted thatthe legislature would not only become too
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remote because of large districts but also through at-large elections. In order to
avert his, Smith attempted to insert an amendment providing that states be required
to district instead of using an at-large electoral system. Smith explained that,
As the Constitution stood, the whole state might be a single
district for election. This would be improper. The state should
be divided into as many districts as it sends representatives. The
whole number ofrepresentatives might otherwise be taken from
a small part of the state, and the bulk of the people, the r e fore, might not be fully represented. (Elliot, 1836,2: p. 327)
Frequent Elections. A standard Antifederalist refrain, tied to the
remoteness of the legislature, was the need for frequent elections, specifically
annual ones. Americans of that period held as a tenet of their political faith that
"where annual election ends, slavery begins. " (McDonald, 1985, p. 160) Annual
flections were among the chiefmeehanisms for achieving "actual" representanon. Provisions for annual elections had been incorporated into virtually all ofthe
early state constitutions. The biennial elections proposed for the House of
Representatives and the six year term for the Senate sparked much controversy in
the state ratifying conventions.
Governor Clinton, citing sueh sources as Sydney and Montesquieu,
criticized the proposal of biennial elections to the House as "a sharp departure
from the safe democratical principles of annual ones" that lay at the core of
republican theory (Ketcham, 1986, p. 319). At Poughkeepsie, Smith also pressed
for annual election ofrepresentatives, such as was provided for Congress under the
Articles of Confederation, in order to bind the representative to constituents.
"What more powerful check" on the representative existed, he asked (Elliot,
1836, 2: p. 281). General William Heath atthe Massachusetts convention quoted
Montesquieu: "'The greatness of power must be compensated by the brevity of
the duration; most legislators have fixed it to a year; a longer space would be
dangeroUs.''' (Elliot, 1836, 2: p. 13)
Fisher Ames countered this view by stating that" annual elections may
be highly fit for a state legislature" but imprudent for anationallegislature. "Will
any man say that national business can be understood in one year?" (Elliot, 1836,
2: p. 10) Ames' argument was repeated by such supporters of the Constitution as
Thomas McKean in Pennsylvania and Archibald Maclame in North Carolina
(Elliot, 1836,2: pp. 532-533; 4: pp. 28-29; see also Federalist 53).
Recall and Rotation. Rotation of executive (and to a lesser extent,
legislative) office was a cardinal principle of American republican political
thought as reflected by the state constitutions. For example, provisions for rotation
of the chief executive had been incorporated in seven of the ten new constitutions
drafted in 1776-1787. The Maryland constitution termed rotation "one ofthe best
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securities of pennanent freedom."

(Wood, 1972, p. 140)

The Antifederalists at Poughkeepsie proposed to incorporate
conceived ofas republican checks into the Constitution. The plebiscitary
that surfaced were those for recall and rotation of legislators. 'Gilbert
offered an amendment limiting the teons ofSeriators, "lest that body be peroeft
and lose sympathy with the people."

That no person shall be eligible as a senator for more than six
years in any teon of twelve years, and that it shall be in the
power of the legislatures of the several states to recall their
senators, or either of them, and to elect others in their stead, to
serve for remainder of the time for which such senator or
senators, so recalled, were appointed. (Elliot, 1836, 2: p. 289)
The limited eligibility and provision for recall Oater to be identified witli';

populist elements in American history) were defended by the AntifederaIistsa~!

salutary checks on the abuse of power, but they were more than that. Represen~1
tatives were obliged' 'to return, at certain periods to their fellow citizens," forit'
was only by "mrngJing with the people that they may recover that knowledge of!
their interests, and revive that sympathy with their feelings." (Elliot, 1836, 2: p..'
291)

Smith defended Livingston's amendment by calling "rotation in the
government ... a very important and truly republican institution," arguing that "it
will have a tendency to diffuse a more general spirit of emulation and bring into
office the genius and abilities of the continent." It was dangerous to have only a
few men capable of "discharging the duty ofa senator. " (Elliot, 1836,2: pp. 310,
311) Smith argued that many talented and qualified men ought to be encouraged
to aspire to that office.
Both Robell Livingston and Hamilton respouded to the Antifederali5ts.
Their argument was that the provisions for recall and limited duration would make
the Senators too parochially tied to local interests, thus compromising that
chamber's potential contribution to energy and stability in government (Elliot,
1836,2: pp. 291-293; 300-307). In Hamilton's words, "Is he (the Senator] simply
an agent ofthe state? No. He is the agent for the Union, and he is bound to pcrfonn
services necessary to the good of the whole, though his state should condemn
them." (Elliot, 1836,2: p. 320) Livingston called rotation "an absured species
of ostracism --a mode of proscribing eminent merit, and banishing from stations
of trust those who have filled them with the greatest faithfulness. " (Elliot, 1836,
2: p. 293)

The Poughkeepsie Themes in Subsequent American Political Practice
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Following extensive debate tile Constitution was ratified in New York
Without condition by a vote of30 to 27; eleven Antifederalists, led by Smith,joined
the nineteen Federalists to secure ratification.sHowever, the answers presented by
Hamilton and Smith and their associates at Poughkeepsie t() the questions
concerning the proper function of representation and the representative have
~hoed through American political Wstory. The Antifederalist tradition has been
."cast in the role of perpetual opposition in American political history, sometimes
. iI.t religious form from the Right, and sometimes in secular form from the' Left. ",
(Lutz, 1980, p. 171) More generally, Antifederalists thinking has tended to inform
the more populist, democratic, andmajoritarian elements in the American political
tradition as opposed to the refinements, filters and barriers to majority rule
advocated in the Federalist. The reverberations ofthe ratification debates can be
heard, for example, in the progessive municipal reform movement of the late
nineteenth and early twentieth centuries, and in the reapportionment revolution of
the last generation.
Municipal Reform. The conflict between progre~~ive mlmicipal reformers and supporters of the machine during the late nineteenth and early
twentieth centuries was, at its root, a debate over representation -- both over the
method of representation and who should be represented (Hays, 1980, pp. .53-72).
The clash has itsphilosophlcal explanation in the p()sitions articulated by Hamilton
and Smith,

At the end of the last century, machine-controlled American cities had
large councils elected by ward. Reformers, in their assault on the machines,
successfully advocatt:d smaller councils to weaken the power of the lower and
working class neighborhood interests, the cornerstone of the machine. Their
arguments can be read as re-statements of the Federalist position at the Founding;
asmaller council drawn from larger districts would be more efficient and effective;
small councils were also more likely to attract better 6 candidates and public
officials; these officials would be more powerful, independent and effective;
finally, small councils were seen as less expensive.
Another key change effected by the municipal reform movement was the
at-large election of city legislators. In an at-large system, all councilmembers
theoretically have the same constituency: the entire city. The reformers held that
if a councilrnember had to see,k votes from the city as a whole. sJbe would take a
city-wide perspective on issues and policy decisions. To the reformers the' 'petty
politics of favor-giving and of neighborhood and ethnic advantage" would be
eliminated •• striking a mortal blow at the machine." The n::fomlers wanted the
municipal legislature to be free from the "direct conl1ol of spatially ordered
interests." (Banfield and Wilson. 1963. p13. 94-9S) The small, at-large city council
reflects the Federalists' filtering notion.
The reformers were vigorously opposed by locally-based lower and
working (and to a large extent middle) class groups who held that neighborhood,
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or geographic, and group interests ought not be sacrificed. Local
overwhelmingly drawn from the same classes and commmwrities as
ents, spoke for their local areas, the economic interests of their lllhabita
residential concerns, their educational, recreational, and religious mtc:re!.t!
aspects of commwrity life which mattered most to those they rep>feSlentl~<l
1980, p. 64). Thus, these proponents oflocally based urban politics,
emphasis on large city councils elected from relatively small W31ril,,:
Melancton Smith's conviction favoring "descriptive representation,"
legislators seek to resemble their constituents as closely as possible.
Reapportionment. The clearest current manifestations of
unresolved tensions which were revealed at Poughkeepsie are roUnd;
"thicket" oflegislative apportionment. Justice Frankfurter, ll','LU'>U'~~"''''111.)
majority decision in Baker v. Carr, recognized that "what is actually i1l)l\;eo,
Court in this case is to choose among competing bases of rep,resentat
ultimately, really, among competing theories ofpolitica1 philosophy ....
v. Carr, 1962, p. 300) Baker, together with Gray v. Sanders (1963). l1:ey'nOil
Sims (1964),and Wesbenyv. Sanders (1964) have usually been viewed as
for the more populist, democratic elements in America (Mansfield, I
7
109-110; Rossum, 1981, pp. 426-427).
Until the "apportionment revolution" ofthe 1960s, American cons'
tional theory and practice had, as Justice Harlan explained in his di
Reynolds (1964, p. 622), allowed "a State to give effective consideration" to
criteria as history, economic and other group interests, geography, and secti,
balance. Thus, the states were free to experiment and di~turt in order to e '
representation of interests that might be stifled by strict numerical equality. In "
words of the majority in Wells v. Rockefeller (1969, p. 546). such schenr~~<
permitted" districts with defined interest orientations to be overrepresented at th~
expense of districts with different interest orientations." The first wave()~
decisions after Reynolds mandated an increasingly more exact numerical equalitY:
~~tri~.
"
ChiefJustice Warren's famous dictum in the Reynolds case has historiqaj<
echoes: "Legislators represent people not trees or acres. Legislators are electe(j
by voters, not farms or cities or economic interests. " (1964, p. 562) This positio~
is rooted in the Antifederalist theory of representation, something which is very,
much a part of contemporary American jurisprudence and practice. The
Antifederalists recognized that they were operating in a new world of fragmented
and competing interests, however much they articulated a more direct conception
of democracy. They recognized that interests were important and were concerned
that the yeomanry not be given shurt :>brift.
In coming to terms with the criterion of group interests made explicit m
Justice Harlan's dissent in Reynolds and implicitly by Melancton Smith two
hundred years ago in Poughkeepsie, the Court, in such decisions as United Jewish
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Organizations v. Carey (1977), Brown v. Thomson (1983), and Davis v. Bandemer
(1986) has implicitly begun to recognize the legitimacy of group interests. This
is a position hinted at by Smith and his cohorts at Poughkeepsie.
There has been a "shift from an individualist theory of the Warren Court
to a pluralist group theory of representation" in more recent apportionment cases
(Saffell, 1987, p. 16). In Brown v. Thomas (1983, p. 846), the Court upheld a
districting plan in Wyoming that had population differences as large as 89 percent,
noting that "nonpopulation criteria must be considered along with the size of
population disparities in determining whether a state legislative apportionment
plan contravenes the Equal Protection Clause." While the majority of the Court
baS explicitly refused to adopt the validity of group representation, a number of
decisions by the Court clearly point in that direction. In Davis v. Bandemer (1986,
p. 167), which held that a political gerrymander in Indiana was justiciable while
upholding the state's districting plan, Justice Powell in his dissent recognized the
legitimacy of group representation: "The concept of'representation' necessarily
applies to groups: groups of voters elect representatives, individual voters do not. "
And indeed, the Court recognized "political fairness" as a valid objective in
legislative apportionment when it upheld a Connecticut reapportionment plan
designed to reflect the relative strength of major political parties (Gaffney v.
Cummings, 1973, p. 735).
However, it is with respect to race that the Court has been most explicit
in its recognition of group rights. In UnitedJewish Organizations v. Carey (1977),
the' 'Court broke new ground." (Saffell, 1987, p. 25) Previously, when ruling on
group representation in the apportionment arena, the Court had primarily concerned itself with determining whether there had been invidious discrimination
against racial and ethnic groups. 8 But in the 1977 case the Court ruled that the
explicit use of racial criteria by New York State in a 1974 state legislative
districting plan in its attempt to comply with Section 5 of the Voting Rights Act
did not violate the Fourteenth or Fifteenth Amendment.
At issue was the claim ofthe Hasidic community in Williamsburg that the
value of the Hasidic voter would be diluted by splitting the community into two
state senatorial and assembly districts. This was done to augment the nonwhite
population in these districts to 65 percent~ so as to enhance the chances ofminority
representation in the two assembly and senatorial districts. Justice Brennan, in his
concurring opinion, maintained that "benign racial classification" was "permissible because it is cast in a remedial context with respect to disadvantaged class
rather than a setting that aims to demean or insult any racial group." (United
Jewish Or~anizations v. Carey, 1977, pp. 174, 170) And Justice White, writing
for the majority, used the concept of virtual representation with respect to white
(Le., Hasidic) voters:

In individual districts where nonwhite majorities were increased
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to approximately 65%, it became more likely. given racial
bloc voting, that black candidates would be elected instead of
their white opponents, and it became less likely that white
voters would 00 n:pre8tmted by members of their own race; but
as long as whites in Kings County, as a group, were provided
with fair representation, we cannot conclude that there was a
cognizable discrimination against whites or an abridgment of
their right to vote on the grounds of race. (United Jewish
Organizations v.Carey, 1977, p. 166)

Ronald Rogowski (1981, p. 424) pushes White's reasoning to its logical and, fr~ml
Rogowski's perspective, absurd conclusion:

·¥'A

On this premise, one supposes, blacks in rural Georgia who were
denied the vote before 1965 should have been consoled by the
thoughtthat 'their kin' could vote in Atlanta, and minority black
voters fenced out of effective power elsewhere should have
considered themselves mystically 'represented' by those few
districts in Detroit and Chicago in which blacks formed the
majority.... What Burke would have thought ofthe notion that
black construction workers and black bank executive~, or white
Hassidim and white Irish Catholics, belong to the same interest
merely by virtue oftheir shared coloration, I leave to the amused
speculations of others.
While the Court has flirted with group representation or at least compenl
satory group representation, the effect of the Voting Rights Act of 1965 (amended'
in 1982) has been to push jurisdictions into creating legislatures that are the
Antifederalists' "mirrors" or "true pictures" of the population. The Voting
Rights Act not ouly bans overt barriers to registration, such as literacy and language
tests, but also forbids the use of electoral arrangements that "dilute" the votes of
members of protected minority groups --blacks, Latinos, Asians and "language
minorities. " Although the Act does not endorse proportional representation of
groups, interpretations by the Justice Department noted below have moved in that
direction. Justice has appeared to operate on the assumption that the law requires
a rnaximum number of" safe" districts for protected groups, premised on a purely
descriptive notion of representation -- that blacks, Latinos and other protected
minorities are not, and can never be, adequately represented except by members
oftheir own group, a view akin to Smith's brieftor the election oBhe yeomanry.
The Court's acceptance of "benign racial classification" for remedial
purposes in United Jewish Organizations and the interpretation of Section 5 of the
Voting Rights Act by the Justice Department has set a pattern for redistricting
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;lforts which attempt to provide for proportional representation of racial and
~tb1lic groups. Recent developments in New York City provide an illustration of
;Wspoint and the consequences it has for community fragmentation.
The Supreme Court, inBoard o/Estimate a/the City a/New Yorkv Morris
(1989), declared unc~nstif:Utionai o~e of New York City's legislative bodies, the
Board of Estllllate, tor VIolatmg , one person, one vote." Subsequently, in
November 1989, New York City voters approved charter revisions which included
expansion of its otherlegislative body, the City Council, from 35 to 51 members.
The goal of ex.panding the Council was to make it "more representative of the
city's multi-racial, multi-ethnic population." The City Charter, echoing the
Voting Rights Act and Reynolds v Sims (1964), explicitly called for "fair and
effective" representation of the various elements of the city's population. To
insure that racial, ethnic and language minorities were to be "fairly" represented
(that is, close to their proportion of the population), a fifteen member districting
commission was selected to mor the city's divisions. It was comprised of four
blacks, tbree Latinos, one Asian, and lSl::Vl::n whil.t:s; (the city's 1990 population was
25% black, 24% Latino, 7% Asian, and 43% white). The commission was also
"balanced" by geography and party.
The districting process which began in July 1990 and was completed more
than a year later was rife with racial, ethnic, and political conflict, with groups
pitted against each other, jockeying for "safe" districts. The result was a

complicated racial gerrymander that was able to command the support of eleven
of the fifteen commissioners. However, the plan failed to satisfy the Justice
Department which had to "pre-clear" the proposal for the boroughs ofBrookIyn,
Manhattan and the Bronx. The Department rejected the plan because it did not
create enough districts where Latino voters could dictate the outcome.
Assistant Attorney General Jolm R. Dunne, in a letter to the districting
commission setting forth his reasons for rejecting the plan, repeatedly said that
districting had to afford minority communities "opportunity to elect candidates
of their own choice to office." (New York Times, 1991 b, p. 23) The context of
the letter clearly shows that whitt Dunne melll1t was: that dh:tricts were to be drawn
so as to ensure that the" choice" ofminority voters would be members oftheir own
racial, ethnic, or language group. The obvious premise was that a white candidate
would be incapable of truly representing blacks, Latino, or Asian citizens, blacks
are incapable of representing non-blacks, and so forth. Elected officials must
"mirror" or be a "true picture" in a literal sense of the race of ethnicity of their
constituents. What the Justice Department has done in its interpretation of the
Voting Rights Act (legitimized by such rulings as United Jewish Organizations v.
Carey) is to create the conditions for descriptive representation that approximates
proportional representation of the city's various ethnic and racial groups without
establishing a formal system of proportional representation.
The current New York experience with councilmanic districting under51
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scores Storing's (1981, p. 3) assertion that the founding was a jOint produc
Federalist and Antifederalist perspectives which have continued to inf(>nn
American policy to the present. The ideas articulated by the presumed '
in the struggle, the Antifederalists, loom large in contemporary political
Antifederalist calls for what is now tenned descriptive representation are
heart of the New York debate. It is particularly ironic that Antifederalist
should find their way into contemporary discourse, for they assumed a rt:lativel1i~
homogeneous society, quite the contrary of contemporary America.
Following the adoption of the districting commission's plan, New Yoi
newspapers headlined: "Where Minorities Rub: It's 'Us' Against 'Them'" ..
York Times, 1991c, p. 22); "As Population grows, Hispanic Power Lags" (N
York Times, 1991a, p. B4); "Creating New City Council Districts: Minori
Concerns v. Incumbency" (New York Times, 1991d, p. B3). The increasing
vocal and divisive' 'turf war' , between blacks and Hispanics and between bl
and white incumbents is not surprising. Students of proportional representati
have long noted that' 'PR, in redressing the majoritarian bias of plurality winn
take-all systems, gives too much power to minority groups (whether partis'
religious, racial/ethnic, and so on), leading to factionalism and instability;
(Benjamin and Muzzio, 1988, ch. VIII: pp. 11-12; see also Pitkin, 1967, p. 64.
A core Antifederalist conception, descriptive representation without .
concern for character formation ane! civic ee!ucation, has been grafted onto.
increasingly heterogeneous and fragmented community. The problem offacti
alism, which gave rise to the most celebrated statement in American politi
thought with its images of inflamed pasSIOns, conflicts of rival parties, ali
instability, has appeared in a new guise.
NOTES
I. For example, the dialogue over the tenn of office for members of the House()f~

Representatives on June 12 and the July 10 debates over the number
of representatives in the House, Franklin's observations on June 11,
Hamilton's arguments on September 10, and Washington's remarks()!!
the convention's last day.
2. Smith did acknowledge that "a complete representation would make the
legislature too numerous." (Elliot, 1836,2: p. 281)
3. This theme was more fully explicated in Federalist Nos. 39 and 51.
4. The Antifederalist advocacy of rotation finds contemporary manifestation it1~
the recent movement for tenn limitations. In the 1990 elections, voters'~
in three states (Colorado, California, and Oklahoma) approved referenda.~
for tenn limitations for state legislators; the Colorado measure applieqc.,
to federal lawmakers as well, raising the issue of constitutionality (
Congressional Quarterly Weekly Report, 1990a, pp. 3144-3146; 1990b;1
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5.
6.

7.
8.
9.

p. 3798). Critics ofthese proposals present argwnents reminiscent of
those advanced by Publius and the Federalist delegates at Poughkeepsie.
For example, compare Becker (1990, p. 18) with arguments made in
Federalist 53 and 72 on duration and rotation.
For details ofthis struggle see De Pauw (1966).
In the reformers'eyes "better" meant people like themselves.
Paradoxically, as we have seen, the Antifederalists can also be credited with
advancing a group theory of representation.
See, for example, Whitcomb v. Chavis (1971); White v Regester (1973); City
of Richmond v. US (1975); Beer v US (1976).
Sixty-five percent was a figure that the Justice Department would presumably
approve, given minority registration rates in Kings County.
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The misapprehension that, because of its isolationist
tradition and rejection of the League of Nations, the United
States eschewed the joining ofmultipartite public international
organizations prior to World War IIis controverted by historical

evidence. Except for noninvolvement in Europe's alliances
prior to the 1940s, infact, the United States has participated
enthusiastically in muttilateral as well as bilateral international
agencies in which it has a vital interest or which it regards as
beneficial in implementing it~ foreign relations.

Conventional thinking holds that until WorId War II, with the exceptions
of World War I and Woodrow Wilson"s promotion oftbe League ofNalioll~, the
United States generally eschewed involvement in the multilateral diplomacy ofthe
Euro~an powers and the establishment of multipartite international organizations. Such thinking gives rise to the hypothesis that our extensive post-World War
II involvement had no significant basis in past practice. However, this fails to
aCCowlt for a substantial body ofevidence wblchindicatcs that active participation
by the United States after World War II was fo1lllded on steady involvement in
international affairs predating that war, and indeed beginning in the eighteenth
century? Throughout its independent history the United States has participated in
scores of multipartite public international organizations of a "permanent" or
continuing nature.3 It also has been a member of dozens of additional bipartite and
temporary multipartite organizations~
Genesis of U.S. Participation in International Organization:
The Record Through World War II

While the United States refrained from major involvement in European
political affairs to the time of World War I and again from 1919 to World War II,
s
it did not isolate itselt'completely trom world affairs. Affiliation with international
organizations is one relevant measure here: of the nearly 150 organizations in
which it has participated since 1945, eight were launched in the nineteenth century,
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33 more antedated World War II, and 18 were es~~lished ~uring the war ye~
1942-1945. Thus, nearly 30 percent of these were Jomed pnor to the post-World!
War II era (see Appendix).6 , , f
During the period prior to Wodd War I, the United States handled nrQSII
of its international affairs by means of bilateral negotiations, treaties,rutdl
arbitrations. Thus, it signed 18 bipartite treaties with Great Britain and Mexi~ijtt
and nearly 70 such treaties and agreements with the Barbary states and 23 otlje~
countries to provide for claims settlements by ad hoc joint or mixed arbitr.il1
commissions. Beginning with those with Great Britain (1794and 1802) and Frrui~~
(1803), these arbitration agencies were established primarily with European 31141
Latin American nations, but also came to include the Fiji Islands as well as Ir~
"
and Japan. 8
The United States also was party to the Hague Peace Conferences of 18~2'1
and 1907 which provided for the establishment of the Permanent Court,d~
Arbitration (the Hague Tribunal) and other institutionalized processes for tlig!!
peaceful settlement of international disputes~ To implement the Hague system,thlll
United States sought to standardize advance pacific settlement arrangemen:~
through a comprehensive network of twentieth century bilateral pacts wit~l
individual countries:o In the Western Hemisphere, paralleling the Hague systerif~
the United States also joined Latin American nations in signing general multilat?~
eral treaties committing them to peaceful settlement by bipartite Commissions()¥~
Inquiry (1925), Conciliation Commissions (1929), and Arbitration Trib\lila!~j
(1935). Some 35 such bipartite "cooling off' and more than two dozen arbitratioll'~
pacts were still in effect at the time of Pearl lIarbor. Almost all of the tcrritoriai~
boundary, claims, arbitration, and conciliation arrangements were embodied~~
formal treaties, requiring Senate approval.
'. .
Prior to World War I, the United States also joined some 15 of 4~~
multipartite functional and administrative agencies created between 1804 an\i':
1914 (Department of State, 1946 and 1950),u While the United Statcs ncve~~
j oined either the League ofNations or the Permanent Court ofInternational Justice:f~
it did affiliate with two dozen multipartite organizations; roughly half wer~!~
League-related and possessed global stature and half were devoted to intet~~
American affairs?3
During World War II and the immediate post-surrender period, the Unitegs
States joined with its Allies in a battery of mostly temporary bipartite, tripartitM
and multipartite policy planning, military occupation, and post-hostilities agefr·j
cies. Aside from those at the highest level, such as the Council of Forei~l
Ministers, the Combined Chiefs of Staff, and International Military Tribunals (t8;
try major war criminals), and thd,J affiliatt:~, tht: Dt:palllllt:nt of State identifi~~,
approximately 40 such agencies (Department of State, 1950, pp. 148-179, 3th;
326).14
Overall, as of the end of 1945, in addition to the United Nations andthe c
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American Union, the United States had been a member of some 216
multipartite organizations, ofwhich approximately 140 were "more or less active;'
20 were still in the formative state, and 52 were then defunct or ceased to exist.
(Departmtlllt of State, 1946, pp. 304-312). By 1945 this country also had been a
party to 105 bilateral agencies (Department of State, 1946, pp. 312-314).

Post-World War II Participation

The most expansive burgeoning of multipartite international organizations in the international community has occurred since WorId War II. These may
be grouped in three categories: the United Nations system, the Inter-American
system and other regional alliances and fmancial institutions, and unaffiliated or
ad hoc agencies. Some organizations-osuch as the Food and Agriculture Organization, International Labor Organization, International Telecommunication Union,
United Nations Relief and Rehabilitation Administration, and Universal Postal
Union--antedated the creation of the United Nations, and were later absorbed by
it as affiliated specialized agencies. As a consequence of a major revolution in
American foreign policy, accentuated by involvement in World War II and plans
for maintaining world peal,;tl (Carleton, 1957, chaps. 1,3, and 6; Perkins, 1948,
chaps. IXandX), the United States played aleading role in establishing and joining
not only the United Nations and its International Court of Justice, but also all of
IS
its 20 specialized agencies.
In the Western Hemisphere, the nascent inter-American system--the core
ofwblCb consisted ofperiouic inter-American conferences, occasional Foreign
Ministers" Meetings, and the Pan American Union--was formalized as the
Organization of American States in 1951. In addition to its 11 primary organs, it
currently is supported by six specialized organizations~6 The United States
affiliated with all of these, as well as a number of other multipartite Western
Hemisphere agencies.
Since 1945 this country also joined anumberofregional alliance/security
organizations, including the North Atlantic Alliance (NATO), the ANZUS
(Australia, New Zealand, and United States), Rio Pact, and Southeast Asia
collective security organizations, and the Central Treaty Organization. It also
became a member of key regional banks and development funds (for Africa, Asia,
7
and the Western Hemisphere)~ Finally, the United States has affiliated with an
array of ad hoc multipartite organizations.18
Conclusion .
To summarize, the United States plays and has played an active role in
the global community. Not only has it joined many agencies, but where it has been
excluded for geographics reasons, it has cooperated informally, often by means of
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observership representation, as in the case of the European Communities andlli~
Bank of International Settlements, or by "unofficial" coordination.
Thus, contrary to the conventional view cited at the outset, the Unite<!
States has been an active, if uneven, participant in a vast array of intcrnatioJ\lU
organizations and relationships since our earliest years as a nation. The convel1~
donal hypothesis concerning our pre-World War II posture is not supportedb~
documented evidence.
Another, related issue concerning United States participation in interna~
tional organizations concerns what may be called the ·"League of Nations SYll~
drome;· which involves the process of affiliation. This issue pertains to the
application and effect of executive-legislative relations in the constitutiOnally_
prescribed American treaty process, which was embodied in our separation of
powers system and which governs the joining of international agencies but has
been tailored to facilitate the process. Treatment ofthis crucial issue is provided
in a parallel study to be published in a subsequent article.
APPENDIX

u.s. MEMBERSHIP IN MULTIPARTITE INTERNATIONAL ORGANIZATIONS
SINCE WORLD WAR II *
NATURE
OF COM·
MITMENT
A
A
A
A
T
A

TITLE OF ORGANIZATION

TITLE OF
CONSTITUTIVEACT

Atiican IJeve!opment l$ank.
African Development Fund
Agricultural Development
Fund (IFAD)
American Institute for the
Protection of Childhood
ANZUS Colleotive Security
Organization
Asian Development Bank

Agreement
Agreement
Articles of
Agreement
Conference
Resolution
Treaty

1983
1976
1977

Articles of
Agreement

1966

DATE
EFFECTIVE
FOR U.S.

1927
1952

Convention

1968

A

Baghdad Collective Security Alliance
(see Central Treaty Organization)
Bureau of International
Expositions
Caribbean Commission

Agreement

1948

A

l:14.rihhean Organi7.ation

Agreement

lQlil

A
A

Central American Tribunal
Central Bureau of the
International Map of the World
on the Millionth Scale
Central Commission for
Navigation of the Rhine

Protocol
Conference
Resolution

1923
1921

Exchange of
Notes

1945

T

A
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A
A
T

T
A
T

Central International Office
for the Control of Liquor
Traffic in Africa
Central Treaty Organization
(CENTOIMETO)
Colombo Plan Council
Commission for the
Conservation ofAntarctic Marine
Living Resources
Committee of Control of the
International Zone of Tangier
Council of Foreign Ministers
(CFM)
CUSlQIDS Cuup~uttiOll

Couu(..il

Convention

1929

Declaration

1958

Constitution
Convention

1951
1982

General Act
Protocul
Protocol

1906

Convention

1970

Conference
Resolution

1942

Conference
Decision
Agreement
Conference
Communique

1945

1945

1945

(see also International Union
for the Publication of Customs
Tariff.)

A

Emergency Advisory Committee
for Political
Defen •• (Americ.n)

A

A
A
A
A

A

Emergency Economic Committee
for Europe
European Coal Organization
European Coordination Group
for Energy (see also International
Energy Agency)
European Space Research
Organization (see also INMARSAT
and INTELSAT)
Food and Agriculture
Organization (FAO) (see also
P'ood l'olicy Research Instirute
and International Food Aid Committee)
General Agreement on
TarilTs awl Tlado (system) Hague
Tribunal (see Permanent Court of
Arbitration)

1946
1974

Exchange of
Notes

1966

Constitution

1945

Agreement

1948

A

Indo-Pacific Fish.ries Counoil

Agreement

1948

A
A

Indus Basin Development Fund
Inter-Allied Repamtion Agency

T

Inter~American

Agreement
Agreement
Treaty

1960
1946
1935

Statutes

1928

Treaty

1948

Arbitration
Rules
Convention

1975

A
T

A
T

Arbitration

Tribunals
Inter-American Childrens
Institute
Inter-American Collective
Defense Arrangement
(Rio Pact)
Inter-American Commercial
Arbitration Commission
Inter-American Commission
of Jurists (see also Inter-American
Juridical Committee)
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A

Inter-American Commission of
Human Rights

Conference
Resolution
Conference
Resolution

T

Inter"American Commissions

Convention

In,:

A

oflnquity
Inter-American Committee on

Charter

1%(

A

Inter-American Commission of
Women

1936;

1966'

the Allianoe for Progr~ss

T

Inter-American Conciliation
Commissions

Convention

19?Q

A

Inter~American

U.S. Statute

1966

Conference
Resolution
Agreement

1942

Conference
Resolution
Convention
Convention

1940

Convention

1944

Agreement
Conference
Resolution

1983
1942

Cultural and

A

Trade Center
Inter-American Defense
Board (IDB)
Inter-American Development
Bank
Inter-American Development
Commission
Inter-American Indian Institute
Inter-American Institute for
Cooperation on Agriculture
(see also Inter-American Institute
of Agricultural Sciences)
Inter-American Institute of
Agricultural Sciences
Inter-American Investment Corporation
Inter-American Juridical
Committee (see also Inter-American
Commission of Jurists)
Inter-American Radio Office
(see also International Telecommunication Union)

A

Intt:l-AlIlt:rif..;all Statistical

A
A
A
T
T

T
A
A

T

Convention
Protocol
Agreement
Slalule;::s

1959

1941
1980

1938

1942
1952
1942

Institute (see also International
Statistical Institute)
T

Intcr~Amcric:an

Trade Mark

Convention

1912
1926
1931

Convention

1950

Constitution

1954

Regulations

1938

Convention

1958

Bureau (originally Inter-American
Bureau for the Protection of Trade Marks;
see also International Union for the

T

Protection ofIndustrial Property)
Inter-American Tropical Tuna
Commission

A

A
T

Intergovernmental Committee
for European Migration (succeeded by
International Ofll;anization for Mi2ration)
Intergovernmental Committee
on Refugees (see also International
Refugee Organization)
Intergovernmental Maritime
Consultative Organization (IMCO)
(succeeded Maritime Consultative
Council; succeeded by International
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T

A
A
A
A
T

Maritime Organization)
International Agency for Cancer Research
International Atomic Energy Agency (lAEA)
International Association of Navigation
Congresses
International Authority for the Ruhr
International Bank for Reconstruction
and Dov.lopUlellt (10) (World Bank)
International Bureau of Education
International Bureau of Weights and

Statute
Statute
Regulations
Agreement
Articles of

1965

1957
1902
1951
1945

Agreement

Statutes
Convention

1958
1878

Convention
Convention
Convention

1889
1968
1966

Statutes

1971

Convention
Convention

1947
1969

Convention

1950

Convention

1867

Statute

1938

Convention

1973

Conference
Resolution
Statute

1919

Measures

T
T

A

International Center for the Exchange
of Publications
International Center for the Settlement
ofInvestment Disputes
International Center for the Study of
the Preservation anti Restoration

T
T
T

T
A
T
A
T
A
A
A

of Cultural Property
International Civil Aviation Organization (ICAO)
Tnternational Commission for the
Conservation of Atlantic Tunas
International Commission for the
Northwest Atlantic Fisheries
International Commission ofthe
Cape Spartel Light
International Criminal Police Commission
(INTERPOL)
International Council for the Exploration of
the Sea
International Council of Scientltic
Unions
International Court of Justice (ICJ)
(see also Permanent Court of Arbitrdtiun)
International Development Association
(IDA)
International Enor!$y Agenoy (see also
International Atomic Energy Agency)
International Finance Corporation
(IPC)

T
A

A

A
T
A
A

International Food Aid Committee (see also Food
and Agriculture Organization)
Intornational Food Policy Research Institute
(see also Food and Agriculture Organization)
International Fund for Agricultural Development
(IFAD) (see also International Institute of Agriculture and International Seed Testing Association)
International Hydrographic Bureau (succeeded by
International Hydrographic Organizatiun)
International Hydrographic Organization
International Institute for the Unification
of Private Law (UNIDROlT)
International Institute of Agriculture (succeeded by

1945

Articles of
Agreement

1960

Agreement

1974

Articles of
Agreement
Convention

1956
1980

Agreement

1981

Agreement

1977

Regulations

1921

Q1-

Statutes

Convention
Statute

1970
1964

Convention

1906
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A
T
A
A
A
A
A
T
T
T
A

T

A
A
A

Food and Agriculture Organization; see also Interna.
tional Fund for Agricultural Development, and
International Seed Testing Association)
International Labor Organization
Constitution
Amendment
(ILO)
International Maritime Organization
(IMO) (succeeded Intergovernmental
Maritime Consultative Organization)
International Maritime Satellite Organization
(INMARSAT)
International Monetary Fund (IMF)
International Meteorological Organization
(succeeded by World Meteorological
Organization)
International Military Tribunal (Europe)
International Military Tribunal (Far East)
International North Pacific Fisheries
Commission
International Office of Epizootics
International Office ofpublic Health
(succeeded by World Health Organization, 1948)
International Organization for Migration
(see Intergovernmental Committee for
European Migration)
International Organization of Legal
Metrology
International Penal and Penitentiary
Commission
International Refugee Organization
(IRO) (see also Intergovernmental
CommiUoo for European Migration)
International Seed Testing Association
(see also Food and Agriculture Organ·

Convention

Convention
Articles of
Agreement
Statutes

1945.1
193O:

Charter
Charter
Convention

1946
1953

Agreement
Agreement

197$
1908

Constitution

1989·

Convention

1972

Diplomatic
Notes
Constitution

1896

Conference
Resolution

1925

Regulations

1924

Conference

1931

1945

1948

ization and International Institute of

A

A

T
A
A
T
T

Agriculture)
International Statistical Institute (see
also Intor-Amorioan Statistical
Institute)
International Technical Committee of
Aerial Leg.l Expert. (ClTEJA) (se. also
International Civil Aviation Organization)
International Telecommunication
Union (1111)
International Telecommunications
Satellite Organization (INTELSAT)
International Trade in Textiles Committee
International Union for the Protection
ofIndustrial Property (see also InterAmerican Trade Mark Bureau)
International Union for the Publication

Resolution

Convention

1906

Agreement

1973

A rr.tIngement

Convention

1974
1884

Convention

1891
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T
A

of Customs Tariffs
Intemational Union of Official Travel
Organizations (succeeded by World
Tourism Organization, 1975)
Intemational Whaling Commi••ion
Interparliamentary Union

Conference
Resolution

1949

Convention

1948

Conference
Resolution

1935

INTERPOL (.ee imemutiQnal Criminal Police Commission)

T

Maintenance of Certain Lights in the
Red Sea CArrangement fon

Agreemenl

1966

A

Maritime Consultative Council (succeed-

Agreement

1947

Convention

1987

Agreement
Treaty

1956
1949

Convention
Agreement
Convention

1957
1975
1961

Charter

1951

Convention
Convention
Protocol
Statutes

1906

Charter

1948

Conference

1890

A
A

T

T
A
T
T
T

A

A
A

T

T

A
T

ed United Maritime Consultative Council;
succeeded by Intergovernmental Maritime Consultative Organization)
Multilateral Investment Guarantee
Agency
North Atlantic lee Patrol
North Atlantic Treaty Organization
(NATO)
North Pacific Fur Seal Commission
Onchocerciasis Fund
Organization for Economic Cooperation and Development (OECD)
Organization of American States (OAS)
(see also Pan American Union)
Pan American Health Organization (super
seded by World Health Organization
1951)
Pan American Institute of Geography
and History
Pan American Railway Congress
Association
Pan American Union (incorporated
into the Organization of American
States, 1951)
Permanent Court uf Al'bitration (.ee
also International Court of Justice)
Postal Union of the Americas and Spain
(see also Universal Postal Union)
South Pacific Commission
Southeast Asia Treaty Organization

Ins
1928
1929

Resolution
Convention

1900

Convention
Convention

1910
1922

Agreement
Treaty

1948
1955

Agreemenl
Agreement

1968
1945

Agreement

1946

Charter
Constitution

1945

(SEATO)

A
A

A

T
A

Terbella Development Fund
United Maritime Authority (succeeded
by United Maritime C.onsultative
Council; see also International
Maritime Organization)
lln;'ed Maritime Consultative Council
(succeeded United Maritime Authority,
and succeeded by Maritime Consultative Council)
United Nations (UN)
United Nations Educational, Scientific
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A
A
A
A
A
A
T

A

T
T

T

and Cultural Organization (UNESCO)
United Nations Industrial Development
Organization (UNIDO)
United Nations Institute for Training
and Research (UNJ'l'AR)
United Nations International Children's
Emergency Fund (UNICEF)
United Nations Relief and Rehabilitation
Administration (UNRRA)
United Nations Trade and Development
Board (UNCTAD)
United Nations War Crimes Commission
(see also International Military Tribunals)
Universal Postal Union (UPU)
World Court (see International Court
ofJustice)
World Health Organization (WHO)
(see also International Office of
Public Health and Pan American
Health Organi!Zation)
World Intellectual Property Organization
(WIPO)
World Meteorological Organization
(WMO) (succeeded International
Meteorological Organization)
World Tourism Ol11:anization (succeeded
lnternational Union of Official Travel
Organizations)

Charter

1966

UN Resolution

1963

UN Resolution

1946

Agreement

1943

Conference
Resolution
Exchange of
Notes
Convention

1964

1874

Constitution

1948

Convention

1970

C-nnvention

lQSO

Statutes

1975

1943

NOTES

*
This list is arranged alpabetically by titles of international organizations.
United States commitments are designated as "T" (treaties) and "A" (agreements). The treaties are approved by the Senate in accordance with the constitutionally prescribed formal treaty process. Many of the agreements are formal
executive agreements approved by both houses of Congress by normal legislative
process. Some agreements, primarily embodied in conference resolutions (rather
than formal agreements), are confirmed by legislation authorizing participation or
providing for representation in the organization and/or financial support. The
dates represent not the date of consummation or signature of a treaty or agreement,
but the date of effectiveness for the United States.
1. This conventional attitude was founded, to a large extent, on the experience with
theFranco-American Alliance of 1778; George Washington"s admoni
tion contained in his historic Farewell Address in 1796; such precepts of
the Monroe Doctrine as nonintervention, noninterference, and
noninterposition; neutrality during Europe's wars until 1917; and espe-
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cially the rejection of the Covenant of the League of Nations. Forgeneral
commentary, see Lerche, 1958, pp. 394-395; Plischke, 1967, pp. 530534; and Schmeckebier, 1935, pp. 1-12; and see note 5, par. 2.This
perception supposedly flowed naturally as a consequence of several
critical factors. These include geographic distance and slow transporta
tion; concentration for decades on continental expansion, internal devel
opment, and stabilization; a deliberate policy of non-involvement epito
mized by isolationism (and neutrality in time of foreign wars); and the
nature and functioning of the American political system. The latter
hinged on the constitutionally mandated separation of powers and the
resultant conflict between the Executive and Congress over the conduct
offoreign affairs (more specifically the unique American treaty-making
process), and the division of powers between the federal government and
the constituent states.
2. For example, the American colonies established an international confederation
of sovereign states in 1777 ,joined in an alliance with France in 1778, and
sought, albeit unsuccessfully, to affiliate with Catherine the Greaf's
"AImed Neutrality," a '"league" or alliance against the belligerents during
war between France and Great Britain.
3. The term public international organization generally denotes those that foster
intergovernmental cooperation and action, in which governments are
represented by accredited and officially instructed delegates or agents,
and which are financed primarily by government contributions. They are
distinguished from quasi-governmental, non-governmental (NGOs) , and
private international organizations. The permanent or continuing organizations are distinguished from ad hoc arrangements established to deal
with a single or limited problem or function for a relatively short period
of time.
4. The exact nwnber varies depending on the criteria appHed. A.~itle trom
distinguishing multipartite from bipartite, variations arise from consid
erations of differences between preparatory and regularized, major and
minor, temporary and permanent, and publIc and nongovernmental
agencies.
S.For example, it joined other nations in developing trade Tel11tion~ and dissolving
the mercantilist system; promoting the doctrine offreedom ofthe seas and
defining the laws of war and neutrality; espousing the principles of selfdetermination and the rights of emigration, immigration, and expatria
tion; subscribing to arrangements for the peaceful settlement of interna
tiona! controversies hymeans of mediation, conciliation, arbitration, and
adjudication; and cooperating with other nations to deal either jointly or
collectively with a host of other non-political endeavors. These matters-as well as isolatiOnism, non-interventionism, the Monroe Doctrine,
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alliance politics, and balance of power (which affected the joining of
international organizations)--are treated in a variety of volumes, such as
those concerned with conventional American foreign policies (including
Borchard, 1946, Carleton, 1957 and 1963, Morley, 1951, and Perkins. ','
1966); general volumes on American foreign policy, relations, and
diplomacy (such as those of Barber, 1953, Gordon and Vines, 1955,
Leonard, 1953, Lerche, 1958, and Paterson, 1988); and basic American
diplomatic histories (such as those ofAdams, 1933, Bailey, 1980, Bemis,
1955, Cole, 1974, Ferrel, 1975, Leopold, 1962, Pratt, 1955, and Van
Alstine, 1947).
6. Organizations with which the United States was previously affiliated include
a few which were preparatory bodies that functioned pending the
launching of more permanent agencies, such as the United Nations
Preparatory Commission and the interim or provisional commissions for.
several United Nations specialized agencies; some 15 were converted,
into new organizations; nearly 50 were temporary World Wars I and II
wartime organizations; and approximately two dozen were post-hostili
ties transitional agencies--inc1udingmilitary govemmentand occupation
administrations that have ceased to exist. In addition, more than 65 other <
pre-1945 organizations became dormant or were discontinued. Not
included in the Appendix along with these preparatory, Ptovisional and
transitional bodies are such quasi-public agencies as the International'
Red Cross, bipart~te claims commissions and peaceful settlement ar;
rangements, a good many administrative subsidiary and sub-agencies' ,
(such as cOmmissions, committees, and councils ofthe United Nations'
and the Organization of American States, their specialized agencies, an~\l
the North Atlantic Treaty Organization), and a dozen multipartite,!,
commodity agencies concerned with specific foods and other comm0<l!;~'
tics. For lists of such agencies, see Department of State, 1946, pp. 314c~
317, and Department of State, 1950, pp. 311-326.
7.These provided for ad hoc arbitration mechanisms that dealt with 14 territorilil
disputes pertaining to our northeast territory, the S1. Croix River, the
Great Lakes, the Lake of the Woods, Oregon, the Gadsden territory,
Texas, and the Rio Grande River.
8. A total of some 300 bilateral arbitration treaties were negotiated durmg tht.J!
nineteenth century, all providing for some form of international macI#~
ery. Well over 200 formal arbitrations were decided, ofwhich the Uniteruj
States was party to 69.
9. In addition to fonnal arbitration, these embraced good offices and mediati2~r
conciliation, and commissions of inquiry. Significantly, at the 1907!~~
Hague Conference, the United States also proposed the creationof,iJiIj
international permanent Court of Arbitral Justice, but this was not' /'1
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10. Under the Hague system, Secretary of State Elihu Root negotiated bilateral
treaties with 25 nations in 1908·1909. Five years later Secretary William
Jennings Bryan consummated 21 bilateral .. cooling off pacts," providing
for conciliation of disputes by standing commissions to investigate and
report on crises, designed to defer or resolve them. And in 1928-1929
Secretary Frank B. Kellogg negotiated 19 conciliation pacts, primarily
with European powers, to replace and supplement the Bryan treaties,
and he negotiated 27 arbitration pacts to supersede the Root treaties. Each
of these arrangements provided for standby mechanisms for resolving
international disputes.
11. The earliest of these included the International Commission of the Cape
Spartel Light (1867, to aid navigation in the Straits of Gibralter), the
Universal Postal Union (1874), and the International Bureau of Weights
and Measures (1878). They were followed by the International Union for
the Protection of Industrial Property (1884, protecting patents and
trademarks), the International Center for the Exchange of Publications
(1889 and 1968), the International Penal and Penitentiary Commission
(1896), aud the Inlemational Union for the Publication ofCustom:; Tariffs

(1896). In the early twentieth century, the International Association of
Navigation Congresses (1902), the International Institute of Agriculture
(1906), the International Telecommunication Union (1906) and the
International Office of Public Health (1908) were added. See Department
of State, 1950,pp. 95-103,116-122,236-239,277-286,302-307,320, and
321. Within the Western Hemisphere the United States affiliated with the
Pan American Union (1890), the Pan American Sanitary/Health Organi
zation (1906), the Inter-American Commission ofJurlsts (1908), and the
Inter-American Trade Mark Bureau (1912). All but four of these were
based on foonal treaties (see Appendix).
12. The Senate rejected the Versailles Treaty, including the Covenant of the
League ofNations and the Statute ofthe Permanent Court of International
Justice. In 1935 this country negotiated a special protocol for affiliation
with the Court, but the Senate failed to approve it by a vote of 52 to 36,
only seven votes short of he two-thirds majority required.
13. The global included such agencies as the International Criminal Police
Commission (INTERPOL, 1938), the International Labor Organization
(lLO, 1920), the International Meteorological Organization (lMO, 1930),
the International Statistical Institute (1924), and the Interparliamentary
Union (1935). Among those established in the Western Hemisphere were
the Inter-American Children"s Institute (1928), Inter-American Com
mission of Women (1930), Inter-American Radio Office (1938), Pan
American institute of Geography and History (1929), and Postal Union
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of the Americans and Spain ( 1 9 2 2 ) . , .
14. These range from the Allied Control Commissions and Councils for indivigi!
liberated and occupied Axis powers, the United Nations War Critn~&~~
COlllllli~~ioll, and inter-allied reparations agencies, to the Emergency!§~
Committee for the Provisional Administration of European Colonies aIl~
Possessions in the Americas. Inter-American Neutrality Committee'~
, "\::+
Pacific War Council, and Tripartite Merchant Marine Commission()ii~
Disposal ofthe German Merchant Fleet. Bilaterally the United Statesals()J
joined various resource, commodity, and war production committees,'Ye
and joint defense boards or commissions with Brazil, Canada, and .
Mexico. Most of these were temporary agencies, whereas some, such~
the Council of Foreign Ministers, continued into the postwar years and at
few, including the Inter-American Defense Board and the Permanent"
Joint Board on Defense with Canada, remain in existence.
15. Ofthese twenty UN specialized agencies the current list includes the Food lIl1d
Agriculture Organization, International Atomic Energy Agency, Inte~
tional Bank, International Civil Aviation Organization, International i)
Development Association, International Fund for Agricultural Deve16p;
ment, International Finance Corporation, International Labor Organiza
tion, International Monetary Fund, International Maritime Organizati?~:A
Tnternational Telecommtmication Union, United Nations Educational,:;
Scientific and Cultural Organization, United Nations Industrial Develoi>~
ment Organization, Universal Postal Union, World Health Organizati?l1y~
WorJd Intellectual Property Organization, Wodd Meteorological Orga;~
nization, and in a sense the General Agreement on Tariffs and Trade~
(GATT) arrangement. The International Refugee Organization and the,
United Nations Relief and Rehabilitation Administration have become
defunct. In addition; the United Nations system is comprised of5 regional)
economic commissions, 6 functional commissions, two dozen subsidiary:
affiliates, and a variety of sessional, standing, and ad hoc committees.!'!
The United States withdrew from the International Labor Organization;
in November 1977 butretumed in February 1980, and withdrew from the~
United Nations Educational, Scientific and Cultural Organization in .
1984. See Appendix.
16. These specialized organizations include the Inter-American Children"s .'.
Institute, Commission of Women, Indian Institute, Institute of Agrieu1:
tural Sciences, Pan American Health Organization, and Pan American
Institute of Geography and History. Other multipartite Western Hemi·
sphere organizations that the United States joined since World War II
include the Inter-American Commission of Human Rights, Committee..!
on the Alliance for Progress, Development Bank, Pan American Railway,
Congress Association, and others. See Appendix.
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These include the African Development Bank, African Development Fund,

Asian Development Bank, Indus Basin Development Fund, Inter-Ameri
can Development Bank, Inter-American Investment Corporation, Or~a
nization for Economic Cooperation and Development, and Tarbella
Development Fund. See Appendix.
18. Aside from those concerned with specific commodities, examples include the

Bureau ofInternational ExpOSitions, General Agreement on Tariffs and
Trade system (GATT), Indo-Pacific Fisheries Council, Inter-American
Tropical Tuna Commission, International Bureau of Education, Interna
tional Center for the Study ofthe Preservation and Restoration of Cultural
Property, International Commission for the Conserva.tion of Atlantic

Tunas, International Commission for the Northwest Atlantic Fisheries,
International Council for the Exploration ofthe Sea, International Energy
Agency, International Hydrographic Organization, International Mari
time Satellite Organization, International North Pacific Fisheries Com
mission, International Organh.atiQII. f<:\t Migration, International Refugee

Organization, International Telecommunications Satellite Organization,
International Whaling Commission, North Atlantic Ice Patrol, North
AtlantIC Fur Seal Commission, and World Tourism Organization, as well
as such regional agencies as the Caribbean Organization in the Western Hemisphere, the Colombo Plan Council in the Pacific area, and the
South Pacific Commission. See Appendix.
19. The United States is naturally eXcluded from a variety of international
organizations, ptimaEily those ofarestricted regional, (ttlwic, 01 religious

nature. Thus, it has not been affiliated with such basic agencies as the
Concert of Europe, the Holy Alliance, and, more recently the Council of
Europe, the League of Arab States, and the Organization of African
Unity, or with such major economic agencies as the European Economic
Community, thc European Payments Union, the Association ofSouthell8t
Asian Nations, the Soviet-led Council for Mutual Economic Assistance,
and the Organization of Arab Petroleum Exporting Countries. To illus
trate the massive global corpus of contemporary international organiza
tions, the Yearbook ojInternational Organizations (Annual) lists more
than 1,700 such agencies, some of which are nongovernmental, many of
which are constituent or subagencies of more basic institutions, and most
of which are geographically or otheIWise delimited. For example, it
includes at least 725 African, Asian, British Commonwealth, European,
Western Hemisphere, and similar agencies, such as those ofnon-aligned
states. The Department of State lists 89 international organizations of
which the United States was not a member as of 1945, in which this
country apparently had no compelling interest at the time (Department of
State, 1946, pp. 314-317). For background studies on the development of
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international organization, see Armstrong, 1982; Ball, ."''1'......;1
and Haviland, 1954; Claude, 1971; Eagleton, 1948; Hill, 1
1952; Lawson, 1962; League of Nations, 1938; Masters,
American Uniun, 1944; Piquet, 1945; Potter, 1948; Reinsch,
1919; and Schiavone, 1987. For studies on the United States
international organizations, see Corwin, 1944; Karns and MiJl1gSlt,
and Reiff, 1937. For relevant treaties and the constitutive i:lo.;tllor.
international organizations, see Habicht, 1931, and Peaslee, 1
For bibliographical guidance on international organizations, ~~~ n.U.u
1942; Haas, 1971; Hicks, 1919; Rudzinski, 1953; Speckart, 1
Zagayko, 1962
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Newspaper Coverage of the 1990 Pennsylvania Gubernatorial Campaign
Erika G.King, Robert A. Wells and Elizabeth W. Wells
Chatham College
A content analysis of five daily newspapers' coverage of the 1990
Pennsylvania gubernatorial contest revealed that, as hypothesized, the

•'strategic game, "particularly the horse race, was the predominant press
theme. Also confirmed were the predictions that a gubernatorial challenger
would receive as much coverage as the incumbent but that differences in
patterns of incumbent and challenger coverage would appear. The press
focused more on the challenger's campaign mistakes and problems and on
the incumbent's record and experience. The fact that the challenger was a
female and the incumbent a male received little media attention, and there
were very few mentions of candidate gender. Differences in coverage
patterns amongthefive papers were alsofound: the larger papers were more
attentive to the campaign, but contrary to expectations were not more
attentive to the issues. ISl!Jue-oriented coverage was most prominent in the

paper published in the state capital.

As voting patterns in gubernatorial elections have recently become a
subject ofstudy in their own right, research has begun to focus on patterns ofmedia
coverage in these stA.tewine contests (Tidmarch, Hyman, and Sorkin, 1984;
Tidmarch and Karp, 1983; Becker and Fuchs, 1967). Butfar more is known about
the role of the press in presidential and congressional races than in campaigns for
the statehouse. To provide additional perspectives on the media in gubernatorial
campaigns, this study focuses on newspaper coverage of the 1990 Pennsylvania
race between incumbent Democrat Robert Casey and Republican challenger
Barbara Hafer.
The Pennsylvania contest provides an opportunity to test several
hypotheses drawn from previous analyses of presidential, gubernatorial, and
congressional campaigns. The first hypothesis relates to substance of coverage.
Studies of press coverage at the local, state, and national levels all find great media
emphasis on the "meta-campaign" --press evaluations of how the campaign is
going, including candidate strategies and techniques, reactions of supporters,
candidate standing in the polls, the mood of the voters, and campaign problems
and mistakes. Meta- campaigning consistently receives more attention than do
policy i~sues ann candidate attributes (Carey. 1976; Russenello and Wolf. 1979;
Patterson. 1980, 1989; Robinson and Sheehan. 1983; Patterson and Davis, 1985;
King, 1990). We therefore predict that the "strategic game" theme will dominate
coverage of both candidates. with less coverage devoted to public policy issues
and the candidates' personal qualities.
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Research on press coverage of presidential candidates finds relatively.
equal coverage of challengers and incwnbents (Stovall, 1984, 1988; Stempel and
Windhauser, 1989). However, such is not the case for coverage of congressional
candidates. In both Senate and House races, incwnbents tend to receive significantly more attention than do their opponents, with the difference in the amount
of incum bentJchallenger coverage particularly great in contests for the House of
Representatives (Clarke and Evans, 1983; Goldenberg and Traugott, 1984;
Tidmarch and Karp, 1983). Which pattern applies to coverage of gubernatorial
incwnbents and challengers'! Salmore and Salmore (1989, pp. 205,212) suggest
that because press coverage of gubernatorial campaigns is heavier than that of
Senate races, the effects of incwnbency in gubernatorial campaigns more closely
confonn to the pattern of presidential than congressional contests. Thus we
hypothesize that coverage of chief executive candidates at the state level will
parallel that of the national chief executive rather than national legislators, and
that in the Pennsylvania gubernatorial race, the challenger and incwnbent will
receive relatively equal amounts of press attention.
Previous research on congressional races has also discovered that the
content of incwnbent coverage differs somewhat from that of challengers (Clarke
and Evans, 1983; Goldenberg and Traugott, 1984). Incwnbent strengths, particularly their experience and and previous records, are emphasized, whereas
challengers' weaknesses, particularly their organizational and fmancial problems,
garner more press attention (Clarke and Evans, 1983, pp. 60-64; Goldenberg and
Traugott, 1984, p. 185). However, in presidential campaigns the general pattern
has been for incwnbents and challengers not only to receive the same amount of
coverage, but also the same type of coverage (Stovall, 1984). But Stovall's (1988)
research on the Reagan-Mondale contest provides evidence to suggest that even
in presidential campaigns incwnbents may receive more favorable coverage than
their opponents if the race involves a highly popular incwnbent and a weak
challenger. Since the 1990 Pennsylvania gubernatorial campaign presented a
similar situation of a popular incwnbent and a weak challenger, we hypothesize
that newspaper coverage of the Casey-Hafer campaign will stress the inewnbent's
strengths and the challenger's weaknesses.
In the 1990 Pennsylvania campaign the incwnbent was a male and the
challenger a female. Additionally, the incwnbent was well-known for his antiabortion views while the challenger adopted a strong pro-abortion position. This
situation created the potential for the gender difference between the candidates to
emerge as an issue in the campaign. Is the potential gender issue addressed by the
media? Would the media explicitly and frequently refer to Casey as the male
candidate and Hafer as the female candidate in their coverage of the candidates'
personal attributes? Although previous research does not provide an answer to this
question, we predict that the press will avoid the issue of gender and concentrate
instead on other background attributes ofthe candidates. This hypothesis does not
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;SUggest that gender would not be a factor in the campaign, but only that the media
will be reluctant explicitly to discuss the gender difference between the candidates
Jor twO reasons. First, the fact that one candidate was male and the other female
was self- evident and therefore the media would feel no need to point out thtl
obvioUS. Second, discussion of the gender issue could potentially raise questions
concerning the media's fairness and objectivity toward the candidates.
Finally, there is evidence from many studies that press coverage varies
according to media size (or circulation) and prestige (King, 1990; Patterson, 1980;
Buell, 1987). This study is limited to newspaper coverage, but we predict that the
larger, more prestigious dailies will provide more campaign coverage in general,
more coverage of policy issues, and more equal coverage of the two candidates
than the smaller papers. These hypotheses are based on the assumption that the
larger papers will have access to more resources and staff (including reporters
based at the state capital) which will be reflected in better balanced and more
extensive coverage of the campaign than the smaller papers.
Method
All Monday through Saturday gubernatorial campaign news coverage
from five Pennsylvaniadailynewspapers--the Philadelphia Inquirer, the Pittburgh
Post-Gazette, the Scranton Tribune, the Harrisburg Patriot, and the Erie Morning
News--was content analyzed from October 2, 1990 to November 6, 1990, the fivel
week period preceding the election. The newspapers were selected both for their
location within the state and their circulation. All geographical areas ofthe state
are represented, as is diversity in size of readership. 2
The thematic content of all five papers which spoke to the campaign
during the five-week time frame was analyzed, with the exception ofeditorials and
letters to the editors. An article was included in the study if its title specifically
mentioned either Casey or Hafer or the words "gubernatorial election" or
"campaign." Because most stories contained numerous themes and many
mentioned both candidates, the unit of analysis was the paragraph. If a paragraph
mentioned more than one theme, it was coded under all relevant thematic
categories. Separate tabulations were made for each candidate to permit comparison of their patterns of coverage. Neutral references--i.e., those that did not refer
specifically to either candidate--were excluded from this study. Two coders
performed the analysis, and their level of intercoder agreement was 93%.
Three thematic categories were employed: "meta-campaign," "policy
issues, " and "personal qualities. " To be included under the category of' 'metacampaign," a paragraph had to deal with the campaign as a strategic contest.
Seven subcategories were identified: horse race (poll results and other discussions
of who was ahead or behind); activities of the candidates and/or their campaign
organizations; activities of party leaders and/or party organizations; the mood of
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the voters; campaign problems or mistakes; commentary on TV ads, debates, Qr
other TV coverage; and disputes between the two candidates.
For a paragraph to be coded under "policy issues," it had to include a
policy statement either by a candidate or one about the candidate's policy position.
Seven policy subcategories were included: abortion, budget and taxes, environment, education, automobile insurance, the Philadelphia fiscal crisis, and other.
The policy areas identified in this study are issues which reflect the state news
agenda. Previous research on gubernatorial campaigus indicates that the national
news agenda seldom is a component ofthe media's coverage ofgubernatorial races
(Tidmarch, Hyman, and Sorkin, 1984, p. 1239). The issues which dominate the
media's coverage of gubernatorial campaigns tend to include policy areas where
state government exercises some authority and controL
The category of "personal qualities" included all paragraphs which
reterred to the candidates' gender, image and/or style, record and/or qualifications,
personal and/or family background, and status as the incumbent or challenger. The
subcategory of gender enabled us to measure the frequency of media reference to
the gender difference between the candidates.
Results
As predicted by the first hypothesis, the theme of the meta-campaign
received more total coverage than did the other two thematic categories (see Table
1). Whereas the campaign as a strategic contest was mentioned in 55.6% of the
candidates' combined coverage, policy issues appeared in only 22.7% and
personal qualities in 21.7%. But some significant differences in distribution of
thematic coverage of the two candidates did appear. Although Casey and Hafer
had almost identical percentages ofissue coverage (23.4% and 22%, respectively),
Hafer, the challenger, received significantly more meta-campaign coverage and
significantly less coverage of personal qualities than did the incumbent, Casey.
Almost 63 % of Hafer' s total coverage was devoted to the meta-campaign and only
15% to personal attributes, whereas 48% of Casey's total coverage dealt with the
strategic game and almost 29% with personal characteristics (see Table 1).
Table 1. Distribution of Paragraphs by Candidate and Theme
meta-campaign policy
personal
total
issues
qualities
N
%
N
%
N
%
Casey
Hafer

(48%)
279 (23.4%)
571
774 (62.9%) 271 (22%)
1345 (55.6%) 550 (22.7%)

340
185
525

(28.6%)
(15%)

1190
1230

(21.7%) 2420
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For both candidates, the press devoted more attention to the horse race
subcategory of the meta-campaign than to any other theme in this study (see Table
2). An almost identical number of paragraphs focused on handicapping the race
for each candidate (285 for Hafer and 282 for Casey). Poll results and other
'~yses of who was ahead and who was behind accounted for 36.8% of Hafer's
meta-campaign coverage and 49.4% of Casey's (see Table 2).
Although the meta-campaign, particularly the horse race, was the predominant press theme, public policy issues were covered by the newspapers. As
Table 2. Distribution of Paragraphs by Candidate and Thematic Subcategory
Meta-campaign

Case¥.

N
282
16
6
24

Horse race
Party activities
Mood of voters
Campaign proh1em~
TV coverage
Candidate activities
Phila. loans dispute

42
132

...62.
571

Hafer

%

(49.4%)
(2.8%)
(1.0%)
(4.2%)
(7.4%)
(23.1%)
(12.1%)
(100%)
Policy Issues

~
N

Abortion
Taxes, budget
Environment
Education
Philadelphia
Auto insurance
Other

N

%

86
99

(36.8%)
(3.2%)
(0.9%)
(18.6%)
(11.1 %)
(12.8%)

l2.8...

(16.5%)

774

(100%)

285
25

7

144

I:Iafu

%

N

%

41

(14.7%)
(33.3%)
(11.8%)
(7.2%)
(8.6%)

N

%

N

%

5
148
70
35
_1

(\.5%)
(23.8%)
(43.5%)
(2Q.6%)
(10.3%)
(0.3%)

24
78
16
27

(13.0%)
(42.2%)
(8.6%)
(14.6%)

340

(100%)

61
(22.5%)
89
(32.8%)
93
33
20
(7.4%)
21
(7.7%)
20
24
23
(8.5%)
(12.5%)
14
35
(5.2%)
(11.8%)
43
(15.9%)
ll..
279
(100%)
271
(100%)
Personal Qualities
Casey
Hafer

Gender
Image/style
Record/experience
Personal/family history
Challenger/incumbent
Other

81

35

(18.9%)

(2.7%)
185
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Table 3 indicates, both candidates received almost equal amounts of policy is
coverage (279 paragraphs for Casey and 271 for Hafer), with patterns ofi
coverage also showing some similarity. For both Casey and Hafer, state taxes arltf~
the budget received the greatest emphasis (about one-third of each candidate'~~
total issue coverage), with the issue of abortion coming in second for both. «~
The second hypothesis. that the challenger would receive about a.~ mu~i1
press attention as the incumbent, was confirmed. The incumbent, in fact, gO~
slightly less newspaper attention than did the challenger: the Casey campaign wal;.;
the subject of 1190 paragraphs in the five newspapers, whereas Hafer w~<
discussed in 1230 (see Table 1). Concerning their personal qualities, the pressalsQ
tended not to explicitly discuss either candidate's status as the challenger or
incumbent. The number ofparagraphs making reference to Hafer as the challenger·
or Casey as the incumbent was small but identical (35 for each; see Table 2). .
Table 3. Distribution of Paragraphs by Candidate and Themes of Campaign
Problems and Political Experience
Casey

Hafer

%

N

N

Totals

%

Campaign problems/mistakes

24 (14.3%)

144 (85.7%)

168

Political record/experience

148 (90.2%)

16

(9.8%)

164

172 (51.8%)

160 (48.2%)

332

As predicted in the third hypothesis, there were some major differences.
in patterns of coverage of incumbent and challenger, particularly with regard to
the subcategories of campaign problems and previous political experience.
Although the total amount of coverage devoted to both candidates' campaign'
problems and previous experience was almost identical (168 paragraphs dealt with'
the former theme, and 164 discussed the latter), divergences in pattern for each.
candidate were extreme. The press devoted significantly more attention to the
challenger's campaign mistakes and problems and significantly less to her.
political record and experience than the incumbent's, while the reverse was true
for the incumbent (see Table 3). In addition, as Table 2 shows, overtwiee as many
paragraphs made reference to Casey's personal and family history as to Hafer's (70
and 27 paragraphs, respectively).
The gender issue, as hypothesized, received very little press attentionili
the 1990 Pennsylvania gubernatorial campaign. Only five paragraphs from all the
newspapers explicitly discussed Casey's gender, and only 24 mentioned Hafer's.
(see Table 2). Although the female candidate received more gender mentions than
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did t~e male, the total t,l~ber of ~ara~aphs focusing on thj~ .sut)!:!at
candidate personal qnalltles was mmiscule. The personal characte("ii
mentioned for Casey was political record and experience
Hafer it was image and style (78 paragraphs).
Table 4. Distribution of Paragraphs by Candidate, Newspaper, and Th¢mb
~
meta-cam~aign

N

%

policy
issues
N %

personal
gualities
N %

Philadelphia

196 (54.1%)

78 (21.5%)

88 (24.3%)

362

Pittsburgh

163 (57.6%)

62 (21.9%)

58 (20.5%)

283

Harrisburg

51 (27.4%)

85 (45.7%)

50 (26.9%)

186

Scranton

87 (49.2%)

27 (15.2%)

63 (35.6%)

177

Erie

74 (40.7%)

27 (14.8%)

81 (44.5%)

182

Hafer
policy
isslles
N %

personal
qualities
N %

tru:als.

meta-camJ;!aign
N

%

Philadelphia

215 (58.7%)

75 (20.5%)

76 (20.8%)

366

Pittsburgh

276 (83.4%)

28 (8.5%)

27 (8.2%)

331

Harrisburg

130 (49.6%)

94 (35.9%)

38 (14.5%)

262

Scranton

80 (62.0%)

30 (23.3%)

19 (14.7%)

129

Erie

73 (51.4%)

44 (31.0%)

25 (17.6%)

142

The final hypotheses in this study related to expected differences in
coverage according to newspaper prestige and size (or circulation). As predicted,
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the largest and most prestigious papers, the Philadelphia Inquirer and the~;
Pittsburgh Post-Gazette, devoted more attention to the campaign than did
smaller dailies. The Philadelphia Inquirer, the only newspaper sampled whichis.

the

considt:red to be a member of the "prestigt: prt:ss," had the greatest number of'~
articles devoted to the campaign (51). The Pittsburgh-Past-Gazette was second . •
with 35 articles. and the Harrisburg. Scranton and Erie papers had 27. 23. and 24
articles respectively. The prestigious Philadelphia Inquirer, as predicted, Was
almost equally attentive to the two candidates, with Casey mentioned in 362
paragraphs and Hafer in 366. But the other four papers showed a greater
discrepancy in amount of coverage, with the Pittsburgh and Harrisburg papers
devoting more space to Hafer and the two others devoting more to Casey (see Table
4). This discrepancy in amount of coverage does not appear to be attributable to
political partisanship by the papers. All five papers editorially endorsed Casey's
re-election bid. However, this is not to say that individual papers did not exhibit
signs of bias. For example, the Scranton Tribune (Casey's hometown newspaper)
ran six photographs of Casey to accompany news articles during the five-week
period but none of Hafer.
The hypothesis that the larger, more prestigious papers would be more
attentive to the issues than the smaller dailies was not confirmed. The Harrisburg
Patriot, published in the state capital, contained more paragraphs devoted to both
candiclates' policy issues than clicl either the Philadelphiaor Pittsburgh papers. The .
Patriot mentioned Casey's policy issues in 85 paragraphs and Hafer's in 94; the
comparable figures for the Philadelphia Inquirer are 78 and 75 paragraphs,
respectively, and for the Pittsburgh Post-Gazette, 62 and 28 paragraphs, respec- .
tively (see Table 4). Both the Philadelphia and Pittsburgh papers devoted over half
of their coverage ofeach candidate to the meta-campaign (a whopping 83% of the
Post-Gazette's coverage of Hafer focused on the meta-campaign); of all the
newspapers studied, the Harrisburg paper was the least attentive to both candidates' strategic contest and most attentive to their policy issues.
One final area concerns the relative importance of campaign news
compared to other news stories. In other words, how "newsworthy" was the .
campaign for each newspaper? Part ofthe answer to this question is provided by
the number of news articles on the campaign which each newspaper ran (Table 4).
However, total number of news articles about the campaign is also a function of
both the newspaper's priorities and its resources and staff size. Thus one would
expect the large papers to carry more articles because of these factors. Another
indication of the relative importance of the campaign is suggested by the
proportion of campaign articles placed on the front page, and on this indicator, the
five papers varied considerably. The paper with the fewest front page campaign
articles was the largest: the Philadelphia Inquirer, which had only 8% of its
campaign articles on the front page. The smallest, the Erie Morning News, led all
the other papers with 42% of its campaign articles on the front page. The
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Barrisburg, Pittsburgh, and Scranton papers had 26%, 31 %, and 22% of their
campaign articles on the front page, respectively.
Discussion and Conclusion

Among the most significant findings in this study was that even though
the contest was very lopsided from the beginning (Casey remained far ahead in all
the polls conducted during the summer and fall of 1990 and won the election by
a landslide), the press still focused morc on the theme of the horse race and other
facets of the campaign as a strategic contest than on policy issues and the
candidates' personal qualities and qualifications. Media fascination with handicapping the race has been found in numerous studies ofpresidential primaries and
general election campaigns; it holds true also for this very one-sided gubernatorial
race. The only newspaper to devote more attention to policy issues than to the
meta-campaign was published in the state capital, while even the state's most
prestigious newspaper addressed the meta-campaign more than issues of public
policy.
Evidence from the 1990 Casey-Hafer campaign also suggests that certain
patterns of gubernatorial coverage parallel those found in presidcntial campaigns,
while other patterns of press coverage follow those found in congressional
campaigns. The large discrepancy between the amount of coverage granted to
incumbents and challengers noted in congressional campaigns does not seem to be
followed in this case of coverage ofastate chiefexecutive campaign. The evidence
from this study and from research on presidential campaigns~ suggests that
incumbents and challengers in chief executive contests seem to garner relatively
equal amounts of coverage, Particularly in the prestige press, regardless of how
lopsided the race may be. But equal amount of coverage is not the same as equal
distribution of coverage. This study confirms previous congressional-level (as
well as lopsided presidential) findings that incumbents have an advantage, as the
press is more likely to focus on the incumbent's strengths and the challenger's
weaknesses than the reverse. The reality ofthe Pennsylvania campaign was that
Hafer didhave many campaign problems and weaknesses including an unexpected
and difficult challenge in the primary as well as poor organization and financial
problems in the general election. But she also had a strong political background
and substantial previous experience. These latter characteristics were virtually
ignored by the newspapers, whereas Casey's record and experience got a lot ofplay
in all five papers.
The findings of this study suggest a number of implications concerning
the role of the press in gubernatorial campaigns. First, although the press gavc
greater emphasis to the meta-campaign aspects of the race, policy issues were
covered and that coverage reflected the issue priorities ofthe candidates. The Hafer
campaign clearly centered its message on the issues of abortion, the budget and
83
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taxes. At the same time, the Casey campaign emphasized the fiscal soundnessJ5~
state government and the health of the economy. These were the issues whiclf
received the greatest coverage by the press. In other words, the candidates wet~\
successful indefining the substantive issues ofthe campaign whkhrtlcd vtldmedi~
attention. However, a second conclusion this study suggests is that even though
the challenger was successful using the free media to articulate her policy
positions, Casey enjoyed certain advantages deriving from incumbency which
resulted in more favorable press coverage. Incumbents and challengers are not
treated the same by the press in contests for governor. To be sure, the mistakes and.
problems of the Hafer campaign also played a role in contributing to her electoral
defeat, but Hafer's mistakes do not account for the greater press attention to
Casey's background and political experience.
Finally, this study provides evidence to support the conclusion that newspapers in Pennsylvania are significantly diverse in the pattern of coverage they
provide in gubernatorial campaigns. Variation in coverage stems from many
factors. The list of variables would include circulation, geographicallocatioll,
commitment and number of reporters, and partisanship. As a consequence, the.
newspapers used in this study varied in the amount, type, and quality of coverage
they provided of the campaign.
Press portrayal of the gender issue remains a topic for further research.
Does the pattern of press avoidance of the discussion of Cllndidate gender occur in
other statewide chief executive-level contests? In 1990, female gubernatorial
candidates ran against males in several large states, and comparative analyses of
their treatment by the media need to be undertaken. From this study we canngt
judge the extentto which patterns ofpress coverage were the result ofincumbency;
the lopsided nature of the contest, and other factors which research suggests
influence press coverage, or whether these patterns were also influenced by the
gender difference between the candidates. Nevertheless, the lack of press interc
est in this aspect ofthe campaign alone was an interesting feature ofpress coverage
of the Pennsylvania gubernatorial campaign.
Variation in patterns of gubernatorial coverage by the different media
also warrants further examination. For example, is the Pennsylvania finding that
the newspaper based in the state capital focuses more on policy issues than eve~
the prestige press a generalizable one'! 3And much comparative dataare still needed
about how the media in different states portray gubernatorial candidates. Only
with additional research can we determine whether the patterns discovered in this
study about press coverage of the Casey-Hafer contest are typical of gubernatorial
coverage in general.

NOTES
An earlier version of this paper was presented at the Annual Meeting of;
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the Pennsylvania Political Science Association, Carlisle, PA, April 12, 1991. The

authors wish to tbankBruce Andrews andtwo anonymous referees fortheirbelpful
comments.
1. Two methodological issues arose which require some explanation. These are
the selection of the five-week period preceding the election as the time
frame for analysis and the exclusion of the Sunday editions oftbe
newspapers from the data set. The appropriate time period for analyzing
press coverage ofcampaigns is amatterofscholarly disagreement. Some
scholars consider the entire period from Labor Day (0 elc:ctioll day as (he

traditional campaign beginning and ending dates (see, for example,
Stovall, 1984, 1988; Stempel and Windhauser, 1989). Other scholars,
however, focus only on the four to five week period preceding the election
(Tidmarch and Karp, 19$3; Tidmarch. Hyman, and Sorkin, 1984; Carey,
1976; Russenello and Wolf, 1976), as they considcrthe last four to five

weeks of the campaign to coincide with the peak period of media interest
and coverage. An examination of the five newspapers used in this study
revealed that it was only in the last five weeks of the campaign that
substantial coverage began to occur. Thus, only the data from the last five
weeks of the campaign were analyzed for this study.

The Sunday editions of the various papers were omitted to
preserve comparability of the findings. One of the newspapers (the
Pittsburgh Post-Gazette) does not publish a Sunday edition, while others
(the Erie Morning News and the Harrisburg Patriot) publish ajoint
Sunday edition with the local evening daily. ThUl! the ab~ence of one
Sunday edition and the lack of comparability among the rest precluded
the inclusion of the Sunday editions for analysis.
2. As of 1989, the Philadelphia Inquirer bad a circulation of 508,496; the
Pittsburgh Post-Gazette's circulation was 168,144; the Harrisburg
Patriot had a circulation of 50,425; the Scranton Tribune a circulation of
37,935; andthe Erie Morning News acirculationof2%,355 (Boyden,19%9).
3. One of the authors ofthis study contacted William Yingling. a reporter for the
Harrisburg Patriot, tu discuss the distinctive pattern of coverage given

to the campaign by that newspaper. Mr. Yingling suggested two possible
explanations. The first centered on the location ofthe newspaper in the
state capital which results in an environment where the reporters are more
knowledgeable about state issues and also consider state politics to be
their natural focus. Second, Mr. Yingling indicated that the reporters at

the Patriot bad made a commitment to provide substantive coverage of
this particular campaign. What this study can not determine is whether,
in the absence of such a commitment, the location of a newspaper in the
state capital is sufficient to generate distinctive coverage of gubernatorial
elections.
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What's in a name?

1: political organization: civil order. .. 2a: a specific form of political
organization: a form of government

h:

;Iin Ari~totelian

form of political

organization in which the whole body of the people govern for the good
of all and that constitutes 3 fusion of oligarchy and democracy 3: the
management of pUblic and private affairs; esp. prudent, shrewd, or crafty
duntillblrdtion. , ,4:; ", politically organized unit (~$ a n.ltion, state, or comM

munity) ... 5: the form Or constitution of a politically organized unit (as
a nation or state) ... b: the form of government or organization of a
religious denomination ...
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