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PREFACE TO THE BRIEF 2006 EDITION

cI—his Brief Edition of American Government: Free-
dom and Power is designed specifically for use in
courses whose length or format requires a more con-
cise text. We preserved as much as possible of the
narrative style and historic and comparative analy-
sis of the larger text. Though this is a Brief Edition,
we have sought to provide a full and detailed dis-
cussion of every topic that, in our view, is central to
understanding American government and politics.
We hope that we have written a book that is phys-
ically brief but is not intellectually sketchy.

Someone once asked if it is difficult for schol-
ars 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 nar-
rative, 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 there is much of the
theatrical about politics today, 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
been determined not to lose sight of the second level,
yet we have tried to avoid making it so prominent as
to define us as preachers rather than teachers.

We hope also that we brought over from our
teaching experience a full measure of sympathy for

all who teach the introductory course, most par-
ticularly those who are obliged to teach the course
from departmental necessity rather than voluntar-
ily 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. Much can be learned about the
system from a reexamination of the innumerable
familiar facts, under the still more challenging con-
dition that the facts be somehow interesting, sig-
nificant, 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 society, facts abound. In America,
many facts are commonplace that are suppressed
elsewhere. The ubiquity of political commonplaces
is indeed a problem, but it can be turned into a
virtue. These very commonplaces give us a vocab-
ulary that is widely shared, and such a vocabulary
enables us to communicate effectively at the nar-
rative level of the book, avoiding abstract concepts
and professional language (jargon). Reaching
beyond the commonplaces to the second, deeper
level of development also identifies what is to us
the single most important task of the teacher of
political science—to confront a million facts and
to choose from among them the small number of
really significant ones.

We have tried to provide a framework to help
teachers make choices among facts and to help stu-
dents make some of the choices for themselves. This
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is good political science, and it is good citizenship,
which means more than mere obedience and vot-
ing; it means participation through constructive
criticism, being able to pierce through the infor-
mation explosion to the core of political reality.

Evaluation makes political science worth doing
but also more difficult to do. Academics make a
distinction between the hard sciences and the soft
sciences, implying that hard science is the only real
science: laboratories, people in white coats, preci-
sion instruments making measurements to several
decimal points, testing hypotheses with “hard
data.” But as medical scientist Jared Diamond
observes, that is a recent and narrow view, con-
sidering that science in Latin means knowledge
and careful observation. Diamond suggests, and we
agree, that a better distinction is between hard (i.e.,
difficult) science and easy science, with political
science fitting into the hard category, precisely
because many of the most significant phenomena
in the world cannot be put in a test tube and meas-
ured to several decimal points. We must never-
theless approach them scientifically. And more:
Unlike physical scientists, social scientists have an
obligation to judge whether the reality could be
better. In trying to meet that obligation, we hope
to demonstrate how interesting and challenging
political science can be.

THE DESIGN OF THE BOOK

The objective we have taken upon ourselves in writ-
ing this book is thus to advance our understand-
ing of freedom and power by exploring in the fullest
possible detail the way Americans have tried to bal-
ance the two through careful crafting of the rules,
through constructing balanced institutions, and by
maintaining moderate forms of organized politics.
The book is divided into four parts, reflecting the
historical process by which freedom and govern-
mental power are (or are not) kept in balance. Part
1, “Foundations,” comprises the chapters con-
cerned with the writing of the rules of the con-
tract. The founding of 1787-1789 put it all
together, but that was actually a second effort after

a first failure. The original contract, the Articles of
Confederation, did not achieve an acceptable
balance—too much freedom, and not enough power.
The second founding, the Constitution ratified 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 fol-
lowing their ratification in 1791, the courts played
umpire and translator in the struggle to interpret
those terms. Chapter 1 introduces our theme.
Chapter 2 concentrates on the founding itself.
Chapters 3 and 4 chronicle the long struggle to
establish what was meant by the three great prin-
ciples 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 any-
thing except in the larger context of the goals gov-
ernments must meet and the limits that have been
imposed upon them. Chapter 5 is an introduction
to the fundamental problem of representative gov-
ernment as this has been institutionalized in Con-
gress. 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 Con-
gress and deliberations by its committees? What
interests turn out to be most effectively “repre-
sented” in Congress? What is the modern Con-
gress’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 repre-
sentative government, and the modern presidency
has increasingly become a law maker rather than
merely a law implementor. What, then, does a
strong presidency do to the conduct and the con-
sequences of representative government?

Chapter 7 treats the executive branch as an
entity separate from the presidency, but ultimately
it has to be brought back into the general process
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of representative government. That, indeed, is the
overwhelming problem of what we call “bureau-
cracy in a democracy.” After spelling out the organ-
ization and workings of “the bureaucracy” in detail,
we then turn to an evaluation of the role of Con-
gress and the president in imposing some political
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 Hamil-
ton were alive today he would probably eat his
words.

Part 3 we entitle “Politics and Policy.” Politics
encompasses all the efforts by any and all individ-
uals and groups inside as well as outside the gov-
ernment to determine what government will do and
on whose behalf it will be done. Our chapters take
the order of our conception of how politics devel-
oped since the Revolution and how politics works
today: Chapter 9, “Public Opinion and the Media”;
Chapter 10, “Elections”; Chapter 11, “Political
Parties”; and Chapter 12, “Groups and Interests.”
But we recognize that, although there may be
a pattern to American politics, it is not readily
predictable.

The last chapters are primarily about public
policies, which are the most deliberate and goal-
oriented aspects of the still-larger phenomenon of
“government in action.” Chapter 13 is virtually a
handbook of public policy. Since most Americans
know far less about policies than they do about
institutions and politics, we felt it was necessary
to provide a usable, common vocabulary of public
policy. Since public policies are most often defined
by the goals that the government establishes in
broad rhetorical terms and since there can be an
uncountable number of goals, we have tried to get
beyond and behind goals by looking at the “tech-
niques of control” that any public policy goal must
embody if the goal is even partially to be fulfilled.
Chapter 14, “Foreign Policy and Democracy,” turns
to the international realm and America’s place in
it. Our concern here is to understand American for-

eign policies and why we have adopted the policies
that we have. Given the traditional American fear
of “the state” and the genuine danger of interna-
tional involvements to domestic democracy, a chap-
ter on foreign policies is essential to a book on
American government and also reveals a great deal
about America as a culture. We conclude by assess-
ing government’s ability to govern.
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because everything about politics is accessible. in a small way to the restoration of the ancient art
One does not have to be a television anchor to  of political controversy.
profit from political events. One does not have to

be a philosopher to argue about the requisites of Theodore J. Lowi
democracy, a lawyer to dispute constitutional inter- Benjamin Ginsberg
pretations, an economist to debate a public policy. Kenneth A. Shepsle

We would be very proud if our book contributes December 2005
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CH \PTER 1

\

i

Fre dom and Power:

Introduction to the Problem

LS

How DOES AMERICAN
GOVERNMENT WORK?

c?VIost Americans find government and politics
to be quite confusing. As we shall see in Chapter
9, on public opinion and the media, many indi-
viduals have difficulty making sense of major polit-
ical issues and know very little about the nation’s
basic political institutions. But perhaps it is no
wonder that Americans are bewildered. American
government and politics are confusing!

To begin with, America’s institutional arrange-
ments are extraordinarily complex. America has
many levels of government—federal, state,
county, town and city, to say nothing of a host
of special and regional authorities. Each of these
levels of government operates under its own rules
and statutory authority and is related to the oth-
ers in complex ways. In many nations, regional
and local governments are largely appendages of
the national government. This is not true in the
United States. America’s fifty states possess a
considerable measure of sovereign authority. The
American Constitution, as it has been inter-
preted by the courts, protects the states from
becoming mere vassals of the federal govern-
ment. In recent years, as Chapter 3 will illus-
trate, the U.S. Supreme Court has placed strict
limits on the federal government’s powers vis-a-
vis the states.

CORE OF THE ANALYSIS

e Government has become a powerful and
pervasive force in the United States.

e American government is based on
democratic electoral institutions and popular
representative bodies.

¢ Once citizens perceive that government can
respond to their demands, they become
increasingly willing to support its expansion.

e The growth of governmental power can pose
a threat because it reduces popular
influence over policy making and diminishes
the need for citizen cooperation.

Each level of government, moreover, consists
of a complex array of departments, agencies,
offices, and bureaus, all undertaking what often
seems to be overlapping tasks. The framers of the
Constitution created a complex national govern-
ment, apportioning governmental powers among
three different sets of institutions (see Chapters
2 and 3). In the more than two centuries since
the Constitution’s ratification, Congress has
added to the national government’s complexity
by creating fifteen Cabinet Departments, such as
Treasury, Defense, and Agriculture, a host of
bureaus and agencies in the executive branch
(Chapter 7), hundreds of general purpose and
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specialized courts (Chapter 8), and a staff sys-
tem and staff agencies within the national legis-
lature (Chapter 5).

Each of the cabinet departments is a gigantic
enterprise consisting of hundreds of thousands of
workers (the government’s civilian employees are
colloquially known as “feds”) engaged in a myriad
of activities. America’s oldest cabinet departments,
created in 1789, are the departments of State,
Treasury, Justice, and Defense, which was origi-
nally called the War Department. America’s newest
cabinet department is the Department of Home-
land Security (DHS), which was established in
2002 to coordinate the nation’s defenses against
terrorism. DHS consists of 22 agencies and
170,000 employees; it is responsible for 2,800
power plants, 800,000 bridges, 190,000 miles of
natural gas pipelines, and 20,000 miles of border.
To create DHS, Congress and the president com-
bined a number of existing agencies such as the
Coast Guard, the Customs Service, and the Fed-
eral Emergency Management Agency (FEMA).
Many of these agencies have a long history of pro-
fessional antagonism and are not eager to cooper-
ate with one another—something tragically
demonstrated in the fall of 2005 when Hurricane
Katrina struck New Orleans and other parts of the
Gulf Coast. Bureaucratic rivalries add to the diffi-
culties the government faces in carrying out its
tasks and the difficulties the citizen faces in trying
to understand what the government is doing.

If America’s government seems complex, its pol-
itics can be utterly bewildering. Like the nation’s
governmental structure, its political processes have
numerous components. For most Americans, the
focal point of the politics is the electoral process.
As we will see in Chapter 10, tens of millions of
Americans participate in a host of national, state,
and local elections in which they listen to thousands
of candidates debate what may seem to be a per-
plexing array of issues. Candidates fill the air with
promises, charges, and countercharges while an
army of pundits and journalists, which we will dis-
cuss in Chapter 9, adds its own clamor to the din.

Politics, however, does not end on Election Day.
Indeed, given the growing tendency of losers to

challenge election results in the courts, even elec-
tions do not end on Election Day. Long after the
voters have spoken, political struggles continue in
the Congress, the executive branch, and the courts
(Chapters 5, 6, 7, and 8) and embroil political par-
ties, interest groups, and the mass media (Chap-
ters 9, 10, 11, and 12). In some instances, the
participants in political struggles and their goals
seem fairly obvious. For example, it is no secret
that business and upper-income wage earners
strongly support programs of tax reduction; farm-
ers support maintenance of agricultural price sup-
ports; labor unions oppose “outsourcing” of
production. Each of these forces has created or
joined organized groups to advance its cause. We
will examine some of these groups in Chapter 12.

In other instances, though, the participants in
political struggles and their goals are not so clear.
Sometimes corporate groups hide behind environ-
mental causes to surreptitiously promote economic
interests. Sometimes groups claiming to want to
help the poor and downtrodden seek only to help
themselves. And to make matters worse, many of
the government’s policies are made behind closed
doors, away from the light of publicity. For exam-
ple, as we will see in Chapter 6, after Congress
refused to enact his environmental agenda, Presi-
dent Bill Clinton implemented his goals through
executive orders and an obscure technique known
as “regulatory review.” Recent presidents, includ-
ing Reagan, Clinton, and Bush, have used regula-
tory review to circumvent the Congress and
achieve their objectives through the bureaucratic
rule-making process, a process whose importance
we will address in Chapter 7.

Government is a powerful force in the
United States.

Ordinary citizens can hardly be blamed for fail-
ing to understand bureaucratic rule making and reg-
ulatory review. For the most part, these are topics
that even experienced journalists fail to fully com-
prehend. Take, for example, a presidential office
called OIRA, the Office of Information and Regu-



