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Preface

omeone once asked if it is difficult for scholars to “write
down” to introductory students. No. It is difficult to “write up” to them. Introductory
students, of whatever age or reading level, need more, require more, and expect
more of a book. A good teaching book, like a good novel or play, is written on two
levels. One is the level of the narrative, the story line, the characters in action. The
second is the level of character development, of the argument of the book or play.
We would not be the first to assert that theater is an aspect of politics, but our book
may be unusual to the extent that we took that assertion as a guide. We have packed
it full of narrative—with characters and with the facts about the complex situations
in which they find themselves. We have at the same time been determined not to
lose sight of the second level, yet we have tried to avoid making the second level so
prominent as to define us as preachers rather than teachers.

Our collective one hundred-plus years of teaching has taught us not to under-
estimate students. Their raw intelligence is not satisfied until a second level pro-
vides a logic linking the disparate parts of what we were asserting was a single
system of government. And these linkages had to be made in ordinary language. We
hope we brought this to the book.

We hope also that we brought over from our teaching experience a full measure
of sympathy for all who teach the introductory course, most particularly those who
are obliged to teach the course from departmental necessity rather than voluntarily
as a desired part of their career. And we hope our book will help them appreciate
the course as we do—as an opportunity to make sense of a whole political system,
one’s own, and one of the largest, most durable, and most consequential ever. Much
can be learned about the system from a re-examination of the innumerable familiar
facts, under the still more challenging condition that the facts be somehow interest-
ing, significant, and, above all, linked.

All Americans are to a great extent familiar with the politics and government of
their own country. No fact is intrinsically difficult to grasp, and in such an open so-
ciety, facts abound. In America, many facts are commonplace that are suppressed
elsewhere. The ubiquity of political commonplaces is a problem, but it can be
turned into a virtue. These very commonplaces give us a vocabulary that is widely
shared, and such a vocabulary enables us to communicate effectively at the first
level of the book, avoiding abstract concepts and professional language (jargon).
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Reaching beyond the commonplaces to the second level also identifies what is to us
the single most important task of the teacher of political science—to confront the
million commonplaces and to choose from among them the small number of really
significant concepts. Students give us proportion; we must in turn give the students
priorities. Virtually everything we need to know about the institutions and
processes of government and politics is readily at hand. But to choose a few com-
monplaces from the millions—there’s the rub.

We have tried to provide a framework to help teachers make choices among
commonplaces and to help students make some of the choices for themselves. This
is good political science, and it is good citizenship, which means more than mere
obedience and voting; it means participation through constructive criticism, being
able to pierce through the periphery of the great information explosion to the core of
lasting political reality.

For six editions, our framework was expressed in the subtitle: Freedom and
Power. But politics and political science as a tool for understanding it is constantly
changing and thus it is our responsibility as authors to keep current with both. In
addition, our indispensable editor Steve Dunn thought we needed a good intellec-
tual jolt and suggested a means for providing this jolt. For this seventh edition, we
have adopted a new framework and subtitle: Power and Purpose. And we are
pleased to add a coauthor with definite and well-known views about purposive be-
havior and its problems in politics—our good friend, distinguished colleague, and
occasional adversary Kenneth Shepsle.

Having chosen a framework for the book there was also a need for a method.
The method must be loyal to the framework; it must facilitate the effort to choose
which facts are essential, and it must assist in evaluating those facts in ways that
not only enlighten students but enable them to engage in analysis and evaluation
for themselves. Although we are not bound exclusively to a single method in any
scientific or philosophic sense, the method most consistently employed is one of
history, or history as development: First, we present the state of affairs, describing
the legislature, the party, the agency, or policy, with as many of the facts as are nec-
essary to tell the story and to enable us to reach the broader question of freedom
versus governmental power. Next, we ask how we have gotten to where we are. By
what series of steps, and when by choice, and when by accident? To what extent was
the history of Congress or of the parties or the presidency a fulfillment of constitu-
tional principle, and when were the developments a series of dogged responses to
economic necessity? History is our method because it helps choose which facts are
significant. History also helps those who would like to try to explain why we are
where we are. But more important even than explanation, history helps us evaluate
consequences.

Consequently, for this new edition, we have added questions about the purpose
for which our power is used. Government is inevitably a choice-making phenome-
non; it is composed of the many institutions we have set out to describe, and the
function and place of each of those is to make choices that somehow serve the larger
political system and the larger society. Individuals in and around each institution—
whether they are employed 1in it or seeking to influence it from the outside—are
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making choices. Citizens should be familiar with the choices of governments and
make individual judgments when exercising their rights to vote and freedom of
speech and petition. America is a pragmatic nation, and pragmatism relies on prac-
ticality—knowing the facts and being businesslike about judgments. Pragmatism
teaches us to restrain from judging people and institutions by some absolute stan-
dard and to try as hard as possible to judge people according to their own goals and
their own purposes. Is there some reasonable, rational relation between what some-
one has chosen and the objective toward which that choice was aimed? We try also
to be pragmatic about collective choices: How reasonable or rational is the relation-
ship between the choices made by electorates or legislatures or agencies or candi-
dates and the objectives they have defined as well as the objectives defined for them
by the Constitution or by some rule of law or propriety?

Thus, as a national culture, Americans engage in a kind of “rational choice
analysis” before making our personal choices and before judging the choices made
by others, individually er collectively. However, in recent years, a rational choice
approach to politics has become a much more explicit and systematic method.
Drawing inspiration from economics, rational choice has taken its place as a self-
conscious subfield of political science and has begun to make significant contribu-
tions to introductory as well as advanced professional approaches to politics and
government. This has moved an informal, cultural preference for pragmatic judg-
ment toward a more formal method for advancing analysis and assessment. As au-
thors, we also want to move from a more informal pragmatism toward a more explicit
employment of rational choice. We want to employ it to the extent that it sirengthens
pedagogy, and we want to employ it to the extent that it helps teachers of the course
to prepare their students for enlightened and constructively critical citizenship.

Rational choice and history are highly complementary methods. Each brings a
pragmatic posture toward politics and government, and both are respectful of insti-
tutions as ongoing realities that deserve respect precisely because of their
longevity. Yet both methods hold institutions to a standard of proper conduct and
constructive function in the here and now. The here and now of choice is called
contract; drawing from economics, contract is the essence of rational choice. But in
politics, rational choice as method must join history as method in recognition that
contract itself must be understood in a historical context. And both methods must
draw inspiration from the great eighteenth-century conservative Edmund Burke:

Society is indeed a contract . . . but the state ought not to be considered as nothing better
than a partnership agreement . . . to be taken out for a little temporary interest, and to be
dissolved by the fancy of the parties. . . . It is a partnership . . . not only between those
who are living, but between those who are living, those who are dead, and those who are to
be born.!

Edmund Burke, “Reflections on the Revolution in France in a Letter Intended to Have Been Sent
to a Gentleman in Paris [1790],” www.knuten.liu.se/~bjoch509/works/burke/reflections/reflections
<01January2002>.
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In the matter of government, politics, and the maintenance of order with freedom,
we are all conservatives and we are all liberals—conservative in our appreciation
that rationality takes place in time and is validated by tradition, and liberal in our
steadfast commitment to the right of all to make choices based on personal prefer-
ence and to criticize all institutions and traditions that fall short of living up to the
purposes our generation requires.

Evaluation makes political science all the more valuable but all the more diffi-
cult. In academia, a distinction is often made between hard science and soft sci-
ence, with hard science being the only real science, inyolving laboratories, people
in white coats, precision instruments, and hypotheses based on “hard data.” Jared
Diamond, a medical scientist uncomfortable with that characterization, has ob-
served that this is a recent and narrow view, considering that science derives from
the Latin, “to know,” based upon the search for knowledge through careful observa-
tion. Diamond suggests, and we agree, that a better distinction is between hard sci-
ence and easy science, with political science and the other social sciences and
history fitting into the hard, or difficult, category and physical science fitting into
the easy category. Most of the significant phenomena in the world cannot be put in a
test tube and measured to several decimal points. The task of the social sciences is
made even more difficult by our obligation to evaluate phenomena in terms of their
purpose or function, while physicists, chemists, and others in the “easy” sciences
“do not assign a purpose or function to a collision of two gas molecules, nor do they
seek an ultimate cause for the collision.”?

THE DESIGN OF THE BOOK

The objective we have taken upon ourselves in writing this book is thus to
advance our understanding of power and purpose by exploring in the fullest possi-
ble detail the way Americans have tried to balance the two through careful crafting
of the rules, through constructing balanced institutions, and by maintaining moder-
ate forms of organized politics. The book is divided into three parts, reflecting the
historical process by which Americans have used governmental power. Part 1,
“Foundations,” comprises the chapters concerned with the bases of political analy-
sis and the writing of the rules of the “game.” The founding of 1787—1789 put it all
together, but that was actually a second effort after a first failure. The original con-
tract, the Articles of Confederation, did not achieve an acceptable balance—too
much freedom, and not enough power. The second founding, the Constitution rati-
fied in 1789, was itself an imperfect effort to establish the rules, and within two
years new terms were added—the first ten amendments, called the Bill of Rights.
And for the next century and a half following their ratification in 1791, the courts
played umpire and translator in the struggle to interpret those terms. Chapter 1

2Jared Diamond, Guns, Germs, and Steel: The Fates of Human Societies (New York: W.W. Norton, 1997),
p. 422.
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introduces our five analytical principles of politics. Chapter 2 concentrates on the
founding itself. Chapters 3 and 4 chronicle the long struggle to establish what was
meant by the three great principles of limited government, federalism, separation of
powers, and individual liberties and rights.

Part 2, “Institutions,” includes the chapters sometimes referred to as the “nuts
and bolts.” But none of these particles of government mean anything except in the
larger context of the goals governments must meet and the limits, especially of pro-
cedure, that have been imposed upon them. Chapter 53 is an introduction to the fun-
damental preblem of representative government as this has been institutionalized in
Congress. Congress, with all its problems, is the most creative legislative body in
the world. But how well does Congress provide a meeting ground between consent
and governing? How are society’s demands taken into account in debates on the
floor of Congress and deliberations by its committees? What interests turn out to
be most effectively “represented” in Congress? What is the modern Congress’s
constituency?

Chapter 6 explores the same questions for the presidency, Although Article II of
the Constitution provides that the president should see that the laws made by
Congress are “faithfully executed,” the presidency was always part of our theory of
representative government, and the modern presideney has increasingly become a
law maker rather than merely a law implementer. What, then, does the strong presi-
dency do to the conduct and the consequences of representative government?
Chapter 7 treats the executive branch as an entity separate from the presidency, but
ultimately it has to be brought back inio the general process of representative gov-
ernment. That, indeed, is the overwhelming problem of what we call “bureaucracy
in a democracy.” After spelling out the organization and workings of “the bureau-
cracy” in detail, we then turn to an evaluation of the role of Congress and the presi-
dent in imposing some palitical accountability on an executive branch composed of
roughly five million civilian and military personnel.

Chapter 8 on the judiciary should not be lost in the shuffle. Referred to by
Hamilton as “the least dangerous branch,” the judiciary truly has become a
co-equal branch, to such an extent that if Hamilton were alive today he would prob-
ably eat his words.

Part 3 we entitle simply “Politics” because politics encompasses all the efforts
by any and all individuals and groups inside as well as outside the government to
determine what government will do and on whose behalf it will be done. Our chap-
ters take the order of our conception of how politics developed since the Age of
Revolution and how politics works today: Chapter 9, “Public Opinion”; Chapter 10,
“Elections”; Chapter 11, “Political Parties”; Chapter 12, “Groups and Interests”;
and Chapter 13, “The Media.”
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