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Preface

THIS book provides a comprehensive and up-to-date introduction to the
study of politics. It is designed to be of use to students taking courses in any
fidd of the discipline, as well as general readers with an interest in the subject.

Palitics stubbornly (and splendidly) refuses to stand ill. The idea that
history is 'speeding up' was not just a symptom of fin desiecleanxiety; in a
sense, history is speeding up. For instance, the fina decades of the twentieth
century saw the collapse of communism, the end of the Cold War, the emerg-
ence of a globa economy, atechnological revolution in production and com-
munications and the rise of political 1slam. Indeed, we appear to belivingin a
kind of 'post-world'; ideas such as postmodernism, postmaterialism, post-
Fordism, post-socialism and postindustrialism vie with one another to demon-
strate how much and which bits of the familiar world have now disappeared.
And yet not dl is flux and confusion. The pace of change may have increased,
but certain aspects of socia existence and important features of the political
landscape have proved to be remarkably resilient to change. Therefore, while
this book gives full weight to modern developments such as globalization, the
growth of feminism and green politics, the upsurge of ethnic nationalism
and the emergence of new socid movements, conventional approaches to the
discipline are not neglected, and the contribution of dassca thinkers such as
Plato, Aristotle, Marx and Mill is not ignored.

This second edition features wider discussion of a number of topics as well
as additional boxed material and diagrams. These topics include the nature of
globalization, the impact of the mass media and the advent of new forms of
political communication, the 'third way' as an ideological project, regiondiza-
tion, democratization, and the shift from government to governance. The
book nevertheless continues to adopt a holistic approach that tries to bring
out what is distinctive about political analyss as a whole, and aso highlights
concerns that are shared by dl who are interested in the subject. In an attempt
to bridge the political philosophy/political science divide, links are drawn
between normative and empirical theory, and a genuinely international
perspective is adopted in preference to a country-by-country or system-by-
system one.

The book is organized around five central themes. Part 1 on the theories of
politics examines the conceptual and methodological issues that underpin the
study of palitics, and thus serves as an introduction to theories and ideas that
are addressed throughout the book. Part 2 on nations and globalization
discusses the role and significance of the nation-state, particularly in the light
of internationalization and the emergence of global politics. Part 3 on politica
interaction looks at links between the political and nonpolitical worlds and at
channels of communication between government and the governed. Part 4 on
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the machinery of government considers the institutional and political pro-
ceses that afect both the nature of government and its style of operation. Part 5
on policy and performance analyses how policy affec















What is Politics?

'Man isby nature apolitical animal .’
ARISTOTLEPalitics, 1

Politics is exciting because people disagree. They disagree about how they should
live. Who should get what? How should power and other resources be distributed?
Should society be based on cooperation or conflict? And so on. They also disagree
about how such matters should be resolved. How should collective decisions be
made? Who should have a say? How much influence should each person have? And
so forth. For Aristotle, this made politics the 'master science': that is, nothing less
than the activity through which human beings attempt to improve their lives and
create the Good Society. Paliticsis, above dl, asocia activity. It is aways a dialogue,
and never a monologue. Solitary individuals such as Robinson Crusoe may be able
to develop a simple economy, produce art, and so on, but they cannot engage in
politics. Politics emerges only with the arrival of aMan (or Woman) Friday. Never-
theless, the disagreement that lies at the heart of politics aso extends to the nature of
the subject and how it should be studied. People disagree about both what it is that
makes socia interaction 'political’, and how political activity can best be analysed
and explained.
The central issues examined in this chapter are as follows:

Key issues

> What are the defining features of politics as an activity?
» How has ‘politics’ been understood by various thinkers and traditions?
P Does politics take place within all social institutions, or only in some?

» What approaches to the study of politics as an academic discipline have
been adopted?

P Can the study of politics be scientific?
» What roles do concepts, models and theories play in political analysis?

[*4
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1+ WHAT IS POLITICS?

Conflict: Competition between
opposing forces, reflecting a
diversity of opinions,
preferences, needs or
interests.

Cooperation: Working
together; achieving goals
through collective action.

W Defining politics

Politics, in its broadest sense, is the activity through which people make, preserve
and amend the genera rules under which they live. Although politics is also an
academic subject (sometimes indicated by the use of 'Politics with a capital P), itis
then clearly the study of this activity. Politics is thus inextricably linked to the
phenomena of conflict and cooperation. On the one hand, the existence of rival
opinions, different wants, competing needs and opposing interests guarantees
disagreement about the rules under which people live. On the other hand, people
recognize that, in order to influence these rules or ensure that they are upheld, they
must work with others - hence Hannah Arendt's (see p. 9) definition of political
power as 'acting in concert'. This is why the heart of politics is often portrayed as a
process of conflict resolution, in which rival views or competing interests are
reconciled with one another. However, politics in this broad sense is better thought
of as a search for conflict resolution than as its achievement, as not al conflicts are,
or can be, resolved. Nevertheless, the inescapable presence of diversity (we are not dl
alike) and scarcity (there is never enough to go around) ensures that politics is an
inevitable feature of the human condition.

Any attempt to clarify the meaning of 'politics must nevertheless address two
major problems. The firg is the mass of associations that the word has when used in
everyday language; in other words, politicsis a 'loaded' term. Whereas most people
think of, say, economics, geography, history and biology simply as academic sub-
jects, few people come to politics without preconceptions. Many, for instance, auto-
matically assume that students and teachers of politics must in some way be biased,
finding it difficult to believe that the subject can be approached in an impartial and
dispassionate manner. To make matters worse, politics is usually thought of as a
'dirty" word: it conjures up images of trouble, disruption and even violence on the
one hand, and deceit, manipulation and lies on the other. There is nothing new
about such associations. As long ago as 1775, Samuel Johnson dismissed politics as
'nothing more than a means of rising in the world', while in the nineteenth century
the US historian Henry Adams summed up politics as 'the systematic organization
of hatreds'. Any attempt to define politics therefore entails trying to disentangle the
term from such associations. Not uncommonly, this has meant attempting to rescue
the term from its unsavoury reputation by establishing that politics is a valuable,
even laudable, activity.

The second and more intractable difficulty is that even respected authorities
cannot agree what the subject is about. Politics is defined in such different ways. as
the exercise of power, the exercise of authority, the making of collective decisions,
the allocation of scarce resources, the practice of deception and manipulation, and
so on. The virtue of the definition advanced in this text, ‘the making, preserving and
amending of general socid rules), isthat it is sufficiently broad to encompass most, if
not al, of the competing definitions. However, problems arise when the definition is
unpacked, or when the meaning is refined. For instance, does 'politics' refer to a
particular way in which rules are made, preserved or amended (that is, peacefully, by
debate), or to al such processes? Similarly, is politics practised in all socia contexts
and institutions, or only in certain ones (that is, government and public life)?

From this perspective, politics may be treated as an 'essentially contested' concept
(seep. 19), in the sense that the term has anumber of acceptable or legitimate mean-
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ings. On the other hand, these different views may simply consist of contrasting
conceptions of the same, if necessarily vague, concept. Whether we are dealing with
rival concepts or alternative conceptions, the debate about 'what is politics? isworth
pursuing because it exposes some of the deepest intellectual and ideological dis-
agreements in the academic study of the subject. The different views of politics
examined here are as follows:

 politics as the art of government

 politics as public affairs

* politics as compromise and consensus

 politics as power and the distribution of resources.

Politicsastheart of gover nment

'Politics is not a science ... but an art', Chancellor Bismarck is reputed to have told
the German Reichstag. The art Bismarck had in mind was the art of government, the
exercise of control within society through the making and enforcement of collective
decisions. This is perhaps the classical definition of politics, developed from the
original meaning of the term in Ancient Greece.

The word 'politics' is derived from polis, meaning literally city-state. Ancient
Greek society was divided into a collection of independent city-states, each of which
possessed its own system of government. The largest and most influentia of these
city-states was Athens, often portrayed as the cradle of democratic government. In
this light, politics can be understood to refer to the affairs of the polis - in effect,
'what concerns the polis. The modern form of this definition is therefore 'what
concerns the state' (see p. 87). Thisview of politicsis clearly evident in the everyday
use of the term: people are said to be 'in politics' when they hold public office, or to
be 'entering politics' when they seek to do so. It is adso a definition that academic
political science has helped to perpetuate.

In many ways, the notion that politics amounts to 'what concerns the state' is the
traditional view of the discipline, reflected in the tendency for academic study to
focus upon the personnel and machinery of government. To study politics is in
essence to study government, or, more broadly, to study the exercise of authority.
This view is advanced in the writings of the influential US political scientist David
Easton (1979, 1981), who defined politics as the 'authoritative allocation of values.
By this he meant that politics encompasses the various processes through which
government responds to pressures from the larger society, in particular by alocating
benefits, rewards or penalties. 'Authoritative values' are therefore ones that are
widely accepted in society, and are considered binding by the mass of citizens. In
this view, politics is associated with 'policy’ (see p. 400): that is, with formal or
authoritative decisions that establish a plan of action for the community.

However, what is striking about this definition is that it offers a highly restricted
view of politics. Politics iswhat takes place within a polity, a system of socia organ-
ization centred upon the machinery of government. Politics is therefore practised in
cabinet rooms, legidative chambers, government departments and the like, and it is
engaged in by alimited and specific group of people, notably paliticians, civil servants
and lobbyists. This meansthat most people, most institutions and most socia activities
can be regarded as being 'outside’ politics. Businesses, schools and other educational
institutions, community groups, families and so on are in this sense 'nonpolitical’,

_____ Concept.
Authority

Authority can most simply
be defined as ‘legitimate
power'. Whereas power is
the ability to influence the
behaviour of others,
authority is the right to do
so. Authority is therefore
based on an acknowledged
duty to obey rather than on
any form of coercion or
manipulation. In this sense,
authority is power cloaked
in legitimacy or rightfulness.
Weber (see p. 211)
distinguished between three
kinds of authority, based on
the different grounds upon
which obedience can be
established: traditional
authority is rooted in
history, charismatic
authority stems from
personality, and
legal-rational authority is
grounded in a set of
impersonal rules (see the
section on legitimizing
power, pp. 211-13).

Polis:{Greek)City-state;
classically understood to imply
the highest or most desirable
form of social organization.

Polity: A society organized
through the exercise of political
authority; for Aristotle, rule by
the many in the interests of all.
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because they are not engaged in 'running the country'. By the same token, to portray
politics as an essentially state-bound activity is to ignore the increasingly important
international or globa influences upon modern life, such as the impact of trans-
national technology and multinational corporations. In this sense, this definition of
politics is a hangover from the days when the nation-state (see p. 121) could still be
regarded as an independent actor in world affairs. Moreover, there is a growing
recognition that the task of managing complex societies is no longer simply carried
out by government but involves a wide range of public and private sector bodies.
Thisis reflected in the idea that government is being replaced by ‘governance'.

This definition can, however, be narrowed ill further. This is evident in the
tendency to treat politics as the equivalent of party politics. In other words, the realm
of 'the political' is restricted to those state actors who are consciously motivated by
ideological beliefs, and who seek to advance them through membership of a formal
organization such as a political party. This is the sense in which politicians are
described as 'political’, whereas civil servants are seen as 'nonpolitical’, aslong as, of
course, they act in a neutral and professional fashion. Similarly, judges are taken to
be 'nonpolitical' figures while they interpret the law impartially and in accordance
with the available evidence, but they may be accused of being 'political’ if their
judgement is influenced by personal preferences or some other form of bias.

Governance

Governance is a broader term than government (see p. 26). Although it still has no settled or
agreed definition, it refers, in its widest sense, to the various ways through which social life is
coordinated. Government can therefore be seen as one of the institutions involved in
governance; it is possible to have ‘governance without government’ (Rhodes, 1996). The
principal modes of governance are markets, hierarchies and networks. The wider use of the
term reflects a blurring of the state/society distinction, resulting from changes such as the
development of new forms of public management, the growth of public—private partnerships,
the increasing importance of policy networks (see p. 406), and the greater impact of both
supranational and subnational organizations (‘multi-level governance’). While some associate
governance with a shift away from command and control mechanisms to a reliance on
consultation and bargaining, others argue that it implies a preference for ‘less government’
and the free market.



DEFINING POLITICS

Aristotle (384-322 BCE)

Greek philosopher. Aristotle was a student of Plato and
tutor of the young Alexander the Great. He established his
own school of philosophy in Athens in 335 BCE; this was
called the ‘peripatetic school’ after his tendency to walk up
and down as he talked. His 22 surviving treatises, compiled
as lecture notes, range over logic, physics, metaphysics,
astronomy, meteorology, biology, ethics and politics. In the
Middle Ages, Aristotle’s work became the foundation of
Islamic philosophy, and it was later incorporated into
Christian theology. His best known political work is Politics,
a study of the ideal constitution.

The link between politics and the &ffairs of the state also helps to explain why
negative or pejorative images have so often been attached to politics. This is because,
in the popular mind, politics is closaly associated with the activities of politicians.
Put brutaly, politicians are often seen as power-seeking hypocrites who concea personal
ambition behind the rhetoric of public service and ideological conviction. Indeed,
this perception has become more common in the modern period as intensified
media exposure has more effectively brought to light examples of corruption and
dishonesty, giving rise to the phenomenon of anti-politics. This rejection of the
personnel and machinery of conventional political life is rooted in aview of politics
as a sdf-serving, two-faced and unprincipled activity, clearly evident in the use
of derogatory phrases such as 'office politics and 'politicking'. Such an image of
politics is sometimes traced back to the writings of Niccolo Machiavelli, who, in The
Prince ([1531] 1961), developed a strictly realistic account of politics that drew
attention to the use by political leaders of cunning, cruelty and manipulation.

Such a negative view of politics reflects the essentialy liberal perception that, as
individuals are self-interested, political power is corrupting, because it encourages
those 'in power' to exploit their position for personal advantage and at the expense
of others. Thisis famously expressed in Lord Acton's (1834-1902) aphorism: 'power
tends to corrupt, and absolute power corrupts absolutely'. Nevertheless, few who
view politics in this way doubt that political activity is an inevitable and permanent
feature of socid existence. However vena politicians may be, there is a general, if
grudging, acceptance that they are alwayswith us. Without some kind of mechanism
for allocating authoritative values, society would simply disintegrate into a civil war
of each against al, asthe early social-contract theorists argued (see p. 89). Thetask is
therefore not to abolish politicians and bring politics to an end, but rather to ensure
that politics is conducted within a framework of checks and constraints that ensure
that governmental power is not abused.

Politicsaspublicaffairs

A second and broader conception of politics moves it beyond the narrow realm of
government to what is thought of as ‘public life' or 'public affairs. In other words,
the distinction between 'the political' and 'the nonpolitical' coincides with the division
between an essentially public sphere of life and what can be thought of as aprivate
sphere. Such aview of politics is often traced back to the work of the famous Greek

Power

Power, in its broadest
sense, is the ability to
achieve a desired outcome,
and it is sometimes
referred to in terms of the
‘power to’ do something.
This includes everything
from the ability to keep
oneself alive to the ability of
government to promote
economic growth. In
politics, however, power is
usually thought of as a
relationship: that is, as the
ability to influence the
behaviour of others in a
manner not of their
choosing. It is referred to in
terms of having ‘power
over people. More narrowly,
power may be associated
with the ability to punish or
reward, bringing it close to
force or manipulation, in
contrast to ‘influence’,
which also encompasses
rational persuasion (see the
faces of power focus box,

p. 11).

Anti-politics: Disillusionment
with formal and established
political processes, reflected
in nonparticipation, support for
antisystem parties, or the use
of direct action.




1« WHAT IS POLITICS?

Civil society

The term civil society has
been defined in a variety of
ways, Originally, it meant a
‘political community’, a
society governed by law,
under the authority of a
state. More commonly, it is
distinguished from the
state, and the term is used
to describe institutions that
are ‘private’ in that they are
independent from
government and organized
by individuals in pursuit of
their own ends. ‘Civil
society’ therefore refers to
a realm of autonomous
groups and associations:
businesses, interest
groups, clubs, families and
so on. Hegel (see p. 86),
however, distinguished
between the family and civil
society, viewing the latter
as a sphere of egoism and
selfishness.

Fig. 1.1 Two views ofthe
public/private divide

philosopher Aristotle. In Poalitics, Aristotle declared that 'man is by nature a political
animal’, by which he meant that it is only within a political community that human
beings can live 'the good life'. From this viewpoint, then, politicsis an ethical activity
concerned with creating a‘just society’; it iswhat Aristotle called the ‘'master science'.

However, where should the line between 'public' life and 'private' life be drawn?
Thetraditional distinction between the public realm and the private realm conforms
to the division between the state and civil society. The institutions of the state (the
apparatus of government, the courts, the police, the army, the social-security system
and so forth) can be regarded as 'public’ in the sense that they are responsible for the
collective organization of community life. Moreover, they are funded at the public's
expense, out of taxation. In contrast, civil society consists of what Edmund Burke
(see p. 47) called the 'little platoons, institutions such as the family and kinship
groups, private businesses, trade unions, clubs, community groups and so on that
are 'private’ in the sense that they are set up and funded by individual citizens to
satisfy their own interests, rather than those of the larger society. On the basis of this
'‘public/private’ division, politics is restricted to the activities of the state itself and
the responsibilities that are properly exercised by public bodies. Those areas of life
that individuals can and do manage for themselves (the economic, social, domestic,
personal, cultural and artistic spheres, and so on) are therefore clearly 'nonpolitical’.

An alternative 'public/private’ divide is sometimes defined in terms of afurther and
more subtle distinction, namely that between 'the political’ and 'the personal’ (see
Figure 1.1). Although civil society can be distinguished from the state, it nevertheless
contains a range of institutions that are thought of as ‘public' in the wider sense that
they are open institutions, operating in public, to which the public has access. One of
the crucia implications of this is that it broadens our notion of the political, transfer-
ring the economy in particular from the private to the public realm. A form of politics
can thus be found in the workplace. Nevertheless, although this view regards institu-
tions such as businesses, community groups, clubs and trade unions as ‘public’, it
remains a restricted view of politics. According to this perspective, politics does not,
and should not, infringe upon 'personal’ affairs and institutions. Feminist thinkers in
particular have pointed out that this implies that politics effectively stops at the front
door; it does not take place in the family, in domestic life, or in personal relationships.
This view is illustrated, for example, by the tendency of politicians to draw a clear
distinction between their professiona conduct and their personal or domestic
behaviour. By classfying, say, cheating on their partners or treating their children
badly as 'personal’ matters, they are able to deny the political significance of such
behaviour on the grounds that it does not touch on their conduct of public &ffairs.

Public

Civil society:
autonomous bodies: businesses,
trade unions, clubs, families, and so on

The state:
apparatus of government

Public

Public realm:
politics, commerce, work, art,
culture, and so on

Personal realm:
family and domestic life




DEFINING POLITICS

Hannah Arendt (1906-75)

German political theorist and philosopher. Hannah Arendt
was brought up in a middle-class Jewish family. She fled
Germany in 1933 to escape from Nazism, and finally settled
in the USA, where her major work was produced. Her wide-
ranging, even idiosyncratic, writing was influenced by the
existentialism of Heidegger (1889-1976) and Jaspers
(1883-1969); she described it as ‘thinking without
barr