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Preface

The Essentials has been substantially revised

to reflect major changes that have occurred in
national politics. The Republicans won control of
Congress in 1994 and retained it in 1996, the pro-
cedures by which the House of Representatives
operates were substantially altered, an important
federal program (Aid to Families with Dependent
Children) was converted into a block grant to the
states, and both a Democratic president and a
Republican Congress agreed on a budget plan that
(if their predictions turn out to be correct) will
produce a balanced budget by the year 2002.

Important as these changes were, the overall
tone and thrust of the book required little alteration.
The essential processes of American politics remain
unchanged, still governed, as always, by the
Constitution, slow judicial modifications in its
meaning, and popular attitudes toward politics and
policies that have not altered much in several
decades.

As before, we stress the history of our institu-
tions and comparisons with other democratic na-
tions. In some ways, the rest of the world is
becoming a bit more like the United States. More
nations are democratic today than ever before, and
several of those that have always been that way are
creating (as did Canada) new constitutions. Market
economics now has a wider appeal in Europe and
Latin America than once was the case. The former
Soviet Union is struggling to find its democratic sea
legs and something resembling an open economy.
The global economy has brought every nation closer
together and made a quiver in one place resonate
loudly in many.

We extensively revised Chapters 11 and 16 on
civil rights. In the Seventh Edition we have also
added a new feature called “Who Governs? To What
Ends?” that examines key legislation and asks who is
responsible, focusing on the interplay of policy elites
versus the influence of public opinion. The themes
introduced in the Sixth Edition—more attention to

The Seventh Edition of American Government:

critical thinking, an emphasis on the differences be-
tween direct and representative democracy, attention
to crime and criminal justice, and recognition of the
growing importance of immigrants—have proved
valuable and are retained in the Seventh.

Many of the unique features in previous editions
have been retained here, including two in particular.
The boxes headed “Politically Speaking” that give the
origin of certain common political terms (such as
litmus test, lame duck, logrolling, boycott, and muck-
raker) have proved to be useful ways of making un-
familiar words accessible and interesting. Another
series of boxes headed “What Would You Do?” pre-
sents to the student material very much like presi-
dential decision memorandums (albeit ones for a
variety of political actors). Should we send troops?
rule a state statute unconstitutional? take money
from a political action committee? These boxes can
be the basis of classroom debates or term papers.

The lists of “Political Trivia” and “Laws of
Politics” remain; students (like the authors of this
text) seem to have an unflagging appetite for such
minutiae and folk wisdom.

Finally, the Summary, Suggested Readings, and
lists of Key Terms at the end of each chapter con-
tinue to serve as easy references and help students
review for examinations.

Supplements

The outstanding ancillary program that has always
supported American Government has been improved
and enlarged.

For the Instructor: The Instructor’s Guide revised
by MaryAnne Borrelli of Connecticut College helps
instructors using the Seventh Edition to plan their
course, lectures, and discussion sections. Professor
Borrelli has thoroughly integrated the Instructor’s
Guide with the textbook so that instructors will be

X
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able to capitalize upon the richness of American
Government. Elements new to the edition are sum-
marized, and the resources and references sections as
well as the Video and Film Guide have been com-
pletely updated.

The Test Item File revised by J. Edwin Benton of
the University of South Florida contains over 4,000
questions. Each chapter has multiple-choice,
true/false, and essay questions—averaging 180 items
per chapter—designed to aid in your class testing of
American Government, Seventh Edition. The file is
available in print or in electronic form for Windows
and for the Macintosh.

The Transparency Package contains fifty full-
color transparencies from the illustration program
of American Government, Seventh Edition.

For the Student: The Student Handbook has been
thoroughly updated by J. Edwin Benton of the
University of South Florida to help students using
American Government, Seventh Edition, master the
facts and principles introduced in the text. For each
textbook chapter, the handbook includes focus
points, a study outline, key terms, notes about pos-
sible misconceptions, a data check, examination
practice, and special application projects, as well as
answers to all chapter exercises (excluding the essay
questions). It is ideal for class preparation, review-
ing class reading, and especially preparing for exam-
inations.

New! Guide to the Internet with an introduc-
tion by James Q. Wilson, is a brief, useful guide to
surfing and browsing the Internet. It introduces stu-
dents to using the Internet for political research and
lists various web sites along with addresses and de-
scriptions of each site.

New! Wilson/Dilulio American Government
Web Site <http://www.hmco.com/college>  will
allow students and instructors access to text-specific
materials. The web site includes chapter outlines
and summaries, links to web sites mentioned in the
text, and other additional resources.

For the Instructor and the Student: New! The
Houghton Mifflin American Government Web Site
located at <http://www.hmco.com/college> con-
tains a complete array of resources to accompany
our American government titles, including an ex-
tensive Documents Collection with accompanying
discussion questions and web exercises, various in-
structor’s resources, web-based research activities,
an annotated collection of links to innovative and
useful web sites, and a downloadable, updated ver-
sion of the award-winning Crosstabs, a computer-
ized software program allowing students to
cross-tabulate survey data on the 1996 presidential
election and the 1994-95 voting records of mem-
bers of Congress in order to analyze voter attitudes
and behavior.
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The American
System

“In framing a government which is to be administered by men over
men, the great difficulty lies in this: You must first enable the gov-
ernment to control the governed; and in the next plave oblige it to

control itself.”

— FEDERALIST NO. 51






here are two questions about politics: Who gov-

erns? To what ends?

We want to know the answer to the first ques-
tion because we believe that those who rule—their
personalities and beliefs, their virtues and vices—
will affect what they do to and for us. Many people
think they already know the answer to the question,
and they are prepared to talk and vote on that basis.
That is their right, and the opinions they express
may be correct. But they may also be wrong. Indeed,
many of these opinions must be wrong because they
are in conflict. When asked, “Who governs?” some
people will say “the unions” and some will say “big
business”; others will say “the politicians” or “the
people” or “the special interests.” Still others will
say “Wall Street,” “the military,” “crackpot liberals,”
“the media,” “the bureaucrats,” or “white males”
Not all these answers can be correct—at least not all
of the time.

The answer to the second question is important
because it tells us how government affects our lives.
We want to know not only who governs, but what
difference it makes who governs. In our day-to-day
lives, we may not think government makes much
difference at all. In one sense that is right, because
our most pressing personal concerns—work, play,
love, family, health—are essentially private matters
on which government touches but slightly. But in a
larger and longer perspective, government makes a
substantial difference. Consider: in 1935, 96 percent
of all American families paid no federal income tax,
and for the 4 percent or so who did pay, the average
rate was only about 4 percent of their incomes.
Today almost all families pay federal income taxes,
and the average rate is 20 percent of their incomes.
Through laws that have been enacted since the
1930s, the federal government has taken charge of
an enormous amount of the nation’s income, with
results that are still being debated. Or consider: in
1960, in many parts of the country, blacks could ride
only in the backs of buses, had to use washrooms
and drinking fountains that were labeled “colored.”
and could not be served in most public restaurants.

«



CHAPTER 1/ The Study of American Government

Such restrictions have been almost eliminated, in
large part because of decisions by the federal
government.

It is important to bear in mind that we wish to
answer two different questions, and not two versions
of the same question. You cannot always predict
what goals government will establish knowing only
who governs, nor can you always tell who governs by
knowing what activities government undertakes.
Most people holding national political office are
middle-class, middle-aged, white Protestant males,
but we cannot then conclude that the government
will only adopt policies that are to the narrow ad-
vantage of the middle class, or the middle-aged, or
whites, or Protestants, or men. If we thought that,
we would be at a loss to explain why the rich are
taxed more heavily than the poor, why a War on
Poverty was declared, why constitutional amend-
ments giving rights to blacks and women passed
Congress by large majorities, or why Catholics and
Jews have been appointed to so many important
governmental posts.

This book is chiefly devoted to answering the
question, Who governs? It is written in the belief that
this question cannot be answered without looking at
how government makes—or fails to make—deci-
sions about a large variety of concrete issues. Thus,
in this book we shall inspect government policies to
see what individuals, groups, and institutions seem
to exert the greatest power in the continuous struggle
to define the purposes of government. We shall see
that power and purpose are inextricably intertwined.

e o
What Is Political Power?

By power we mean the ability of one person to get
another person to act in accordance with the first
person’s intentions. Sometimes an exercise of power
is obvious, as when the president tells the air force
that it can or cannot build the B-1 bomber. More
often, power is exercised in subtle ways that may not
be evident even to the participants, as when the
president’s economic advisers persuade him to im-
pose or lift wage and price controls. The advisers
may not think they are using power—after all, they
are the president’s subordinates—but if the presi-

dent acts in accord with their intentions as a result
of their arguments, they have used power.

Power is found in all human relationships, but
we shall be concerned here only with power as it is
used to affect who will hold government office and
how government will behave. This fails to take into
account many important things. If a corporation
closes a factory in a small town where it was the
major employer, it is using power in ways that affect
deeply the lives of people. When a university refuses
to admit a student or a medical society refuses to li-
cense a would-be physician, it is also using power.
But to explain how all these things happen would be
tantamount to explaining how society as a whole,
and in all its particulars, operates. We limit our view
here to government, and chiefly to the American
federal government. However, we shall repeatedly
pay special attention to how things once thought to
be “private” matters become “public”—that is, how
they manage to become objects of governmental ac-
tion. Indeed, one of the most striking transforma-
tions of American politics has been the extent to
which, in recent decades, almost every aspect of
human life has found its way onto the governmental
agenda. In the 1950s the federal government would
have displayed no interest in a factory closing its
doors, a university refusing an applicant, or a profes-
sion not accrediting a member. Now government ac-
tions can and do affect all these things.

People who exercise political power may or may
not have the authority to do so. By authority we
mean the right to use power. The exercise of rightful
power—that is, of authority—is ordinarily easier
than the exercise of power that is not supported by
any persuasive claim of right. We accept decisions,
often without question, if they are made by people
who we believe have the right to make them; we may
bow to naked power because we cannot resist it, but
by our recalcitrance or our resentment we put the
users of naked power to greater trouble than the
wielders of authority. In this book, we will on occa-
sion speak of “formal authority.” By this we mean
that the right to exercise power is vested in a govern-
mental office. A president, a senator, and a federal
judge have formal authority to take certain actions.

What makes power rightful varies from time to
time and from country to country. In the United
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Dramatic changes have occurred
in what people believe it is legiti-
mate for the government to do. We
now submit to searches before
hoarding an aircraft, unthinkable
before hijackings made such
government regulations seem

States we usually say that a person has political au-
thority if his or her right to act in a certain way is
conferred by a law or by a state or national constitu-
tion. But what makes a law or constitution a source
of right? That is the question of legitimacy. In the
United States the Constitution today is widely, if not
unanimously, accepted as a source of legitimate au-
thority, but that was not always the case.

Much of American political history has been a
struggle over what constitutes legitimate authority.
The Constitutional Convention in 1787 was an ef-
fort to see whether a new, more powerful federal
government could be made legitimate; the succeed-
ing administrations of George Washington, John
Adams, and Thomas Jefferson were in large measure
preoccupied with disputes over the kinds of deci-
sions that were legitimate for the federal govern-
ment to make. The Civil War was a bloody struggle
over the legitimacy of the federal union; the New
Deal of Franklin Roosevelt was hotly debated by
those who disagreed over whether it was legitimate
for the federal government to intervene deeply in
the economy.

In the United States today no government at any
level would be considered legitimate if it were not in
some sense democratic. That was not always the pre-

necessary.

vailing view, however; at one time people disagreed
over whether democracy itself was a good idea. In
1787 Alexander Hamilton worried that the new gov-
ernment he helped create might be too democratic,
while George Mason, who refused to sign the
Constitution, worried that it was not democratic
enough. Today virtually everyone believes that “de-
mocratic government” is the only proper kind. Most
people probably believe that our existing govern-
ment is democratic; and a few believe that other in-
stitutions of public life—schools, universities,
corporations, trade unions, churches—should be
run on democratic principles if they are to be legiti-
mate. We shall not discuss the question of whether
democracy is the best way of governing all institu-
tions. Rather we shall consider the different mean-
ings that have been attached to the word democratic
and which, if any, best describes the government of
the United States.

What Is Democracy?

Democracy is a word used to describe at least three
different political systems. In one system the govern-
ment is said to be democratic if its decisions will



CHAPTER 1/ The Study of American Government

Before Boris Yeltsin came to power in Russia, the old
Soviet Union was run on the principle of what the com-
munists called “democratic centralism.”

serve the “true interests” of the people, whether or
not those people directly affect the making of those
decisions. It is by using this definition of democracy
that various authoritarian regimes—China, Cuba,
and certain European, Asian, and Latin American
dictatorships—have been able to claim that they
were “democratic.” Presidents of the now-defunct
Soviet Union, for example, used to claim that they
operated on the principle of democratic centralism,
whereby the true interests of the masses were dis-
covered through discussion within the Communist
party and then decisions were made under central
leadership to serve those interests. The collapse
of the Soviet Union occurred in part because many
average Russians doubted that the Communist party
knew or would act in support of the people’s true
interests.

Second, the term democracy is used to describe
those regimes that come as close as possible to
Aristotle’s definition—the “rule of the many”' A
government is democratic if all, or most, of its citi-
zens participate directly in either holding office or
making policy. This is often called direct or partici-
patory democracy. In Aristotle’s time—Greece in
the fourth century B.c.—such a government was
possible. The Greek city-state, or polis, was quite
small, and within it citizenship was extended to all
free adult male property holders. (Slaves, women,
minors, and those without property were excluded
from participation in government.) In more recent
times the New England town meeting approximates
the Aristotelian ideal. In such a meeting the adult
citizens of a community gather once or twice a year
to vote directly on all major issues and expenditures
of the town. As towns have become larger and issues
more complicated, many town governments have
abandoned the pure town meeting in favor of either
the representative town meeting (in which a large
number of elected representatives, perhaps two or
three hundred, meet to vote on town affairs) or rep-
resentative government (in which a small number of
elected city councillors make decisions).

The third definition of democracy is the princi-
ple of governance of most nations that are called
democratic. It was most concisely stated by the
economist Joseph Schumpeter: “The democratic
method is that institutional arrangement for arriv-
ing at political decisions in which individuals [that
is, leaders] acquire the power to decide by means
of a competitive struggle for the people’s vote.”?
Sometimes this method is called, approvingly, rep-
resentative democracy; at other times it is referred
to, disapprovingly, as the elitist theory of democracy.
It is justified by one or both of two arguments: First,
it is impractical, owing to limits of time, informa-
tion, energy, interest, and expertise, for the people to
decide on public policy, but it is not impractical to
expect them to make reasonable choices among
competing leadership groups. Second, some people
(including, as we shall see in the next chapter, many
of the Framers of the Constitution) believe that di-
rect democracy is likely to lead to bad decisions, be-
cause people often decide large issues on the basis of
fleeting passions and in response to popular dema-
gogues. This fear of direct democracy persists today,



