s,
N
=
y -
v .

SHEPSLE o
ANSOLABEHERE

AMERICA
G0VERNN




AMERICAN

GOVERNMENT
A BRIEF INTRODUCTION






FIFTEENTH EDITION

AMERICAN

GOVERNMENT
A BRIEF INTRODUCTION

THEODORE J. LOWI  Late of CORNELL UNIVERSITY
BENJAMIN GINSBERG J0HNS HOPKINS UNIVERSITY
KENNETH A. SHEPSLE HARVARD UNIVERSITY
STEPHEN ANSOLABEHERE HARVARD UNIVERSITY

~Y.
W. W. NORTON & COMPANY
NEW YORK « LONDON




W. W. Norton & Company has been independent since its founding in 1923, when William
Warder Norton and Mary D. Herter Norton first published lectures delivered at the People’s
Institute, the adult education division of New York City’s Cooper Union. The firm soon
expanded its program beyond the Institute, publishing books by celebrated academics
from America and abroad. By mid-century, the two major pillars of Norton’s publishing
program—trade books and college texts—were firmly established. In the 1950s, the Norton
family transferred control of the company to its employees, and today—with a staff of four
hundred and a comparable number of trade, college, and professional titles published each
year—W. W. Norton & Company stands as the largest and oldest publishing house owned
wholly by its employees.

Copyright © 2019, 2017, 2015, 2014, 2013, 2012, 2011, 2010, 2009, 2008, 2006, 2005, 2004, 2002, 2000, 1998, 1997, 1996,
1995,1994, 1993, 1992, 1990 by W. W. Norton & Company, Inc.

All rights reserved.

Printed in Canada.

Editor: Laura Wilk

Editorial Assistant: Chris Howard-Woods
Project Editor: David Bradley

Managing Editor, College: Marian Johnson
Managing Editor, College Digital Media: Kim Yi
Production Manager: Eric Pier-Hocking
Media Editor: Spencer Richardson-Jones
Associate Media Editor: Michael Jaoui
Media Editorial Assistant: Tricia Vuong
Marketing Manager: Erin Brown

Design Director: Rubina Yeh

Book Designer: DeMarinis Design LLC
Photo Editor: Catherine Abelman
Permissions Manager: Megan Schindel
Composition: GraphicWorld

Manufacturing: Transcontinental
Permission to use copyrighted material is included in the credits section of this book, which begins on page C1.
The Library of Congress has cataloged another edition as follows:

Names: Lowi, Theodore J., author. | Ginsberg, Benjamin, author. | Shepsle,
Kenneth A, author. | Ansolabehere, Stephen, author.

Title: American government : power & purpose / Theodore J. Lowi, Benjamin
Ginsberg, Kenneth A. Shepsle, Stephen Ansolabehere.

Description: Fifteenth edition. | New York : WW. Norton, 2019. | Includes
bibliographical references and index.

Identifiers: LCCN 2018046029 | ISBN 9780393655537 (hardcover)

Subjects: LCSH: United States—Politics and government.

Classification: LCC JK276 .L69 2019 | DDC 320.473—dc23 LC record available at

https://lcen.loc.gov/2018046029

ISBN: 978-0-393-66486-7 (pbk.)

‘W. W. Norton & Company, Inc., 500 Fifth Avenue, New York, NY 10110

wwhnorton.com
‘W. W. Norton & Company Ltd., 15 Carlisle Street, London W1D 3BS

1234567890



FOR OUR FAMILIES

Angele, Anna, and Jason Lowi
Sandy, Cindy, and Alex Ginsberg
Rise Shepsle, Seth Shepsle, and Nilsa Sweetser

Laurie Gould and Rebecca and Julia Ansolabehere



PART 1 FOUNDATIONS
CUNTENTS CHAPTER ONE

INTRODUCTION: GOVERNANCE

AND REPRESENTATION -

Why Is Government Necessary? 4
Forms of Government 6
A Brief History of Democratic Government 7

Politics: The Bridge between Government
and Representation 8

PREFACE xv
ACKNOWLEDGMENTS  xviii

Representation 8
Does Representative Government Work? 10
Delegating Authority in a Representative Democracy 10

analyzing the evidence
Thinking Like a Political Scientist 11

The Tension between Representation and Governance 12
The Enigma of Majority Rule 13

analyzing the evidence
Making Sense of Charts and Graphs 16

vi



CHAPTER TWO CHAPTER THREE

THE FOUNDING AND FEDERALISM AND THE
THE CONSTITUTION -- SEPARATION OF POWERS s:

The First Founding: Interests and Conflicts 24 Federalism 54
Political Strife and the Radicalizing of the Colonists 25 Federalism in the Constitution 55

The Declaration of Independence 25 analyzing the evidence

The Revolutionary War 26 States Policies on Renewable Energy 58

The Articles of Confederation 27

The Second Founding: From -

Compromise to Constitution 28 timeplot

International Standing, Economic Difficulties, Federal and State/Local Spending, 1930-2012 62
and Domestic Turmoil 28

The Slow Growth of the National Government’s Power 60

Cooperative Federalism and Grants-in-Aid 64
The Constitutional Convention 29

in brief
timeplot Evolution of the Federal System 68
Representation in Congress: States’ Ranks 30 i L.

the policy principle
The Constitution 32 Federal vs. State Marijuana Laws 70

The Legislative Branch 33
The Executive Branch 34
The Judicial Branch 35

The Separation of Powers 71
Checks and Balances 71
Legislative Supremacy 71

analyzing the evidence The Role of the Supreme Court 73
Designing a Constitution: How Many “Veto Gates”? 36 Do Federalism and the Separation
National Unity and Power 39 of Powers Work? 74

Constitutional Limits on the National
Government’s Power 39

Amending the Constitution 41
Ratifying the Constitution 41
The Fight for Ratification 41

Changing the Framework:
Constitutional Amendment 42

Amendments: Many Are Called, Few Are Chosen 42
The Twenty-Seven Amendments 43

Assessing the Results 47

the policy principle

The Great Compromise and Policy 48

Creating an Effective Government 49

Representing Diverse Interests and
Protecting Liberty 50

vii



CHAPTER FOUR
CIVIL LIBERTIES AND CIVIL RIGHTS s

Civil Liberties: Nationalizing the Bill of Rights 80
Dual Citizenship 81

The Fourteenth Amendment 81

in brief

The Bill of Rights 82

The Constitutional Revolution in Civil Liberties 83
The Bill of Rights Today 85

The First Amendment and Freedom of Religion 85

The First Amendment and Freedom
of Speech and the Press 88

The Second Amendment and the Right to Bear Arms 93
Rights of the Criminally Accused 94

The Right to Privacy 97

Civil Rights 98

The Struggle for Voting Rights 99

Racial Discrimination after the

Fourteenth Amendment 101

timeplot

Cause and Effect in the Civil Rights Movement 104
Opportunity in Education 106

The Politics of Rights 109

the policy principle

Transgender Rights and Policy 111

Affirmative Action 116

analyzing the evidence
Is the Public Principled or Prejudiced When
It Comes to Affirmative Action? 118

Can Rights and Liberties Be Balanced? 120

PART 2 INSTITUTIONS
CHAPTER FIVE

CONGRESS: THE FIRST BRANCH

Representation 124

House and Senate: Differences in Representation
Ideology: Political Ideas and Beliefs 128

The Electoral System 128

in brief

Major Differences between Members of the
House and the Senate 129

The Organization of Congress 133

Party Leadership and Organization in
the House and the Senate 134

The Committee System 135
The Staff System: Staffers and Agencies 137
Informal Organization: The Caucuses 137

22

127

Rules of Lawmaking: How a Bill becomes a Law 138

Committee Deliberation 138
Debate 140

Conference Committee: Reconciling House
and Senate Versions of a Bill 140

Presidential Action 141
How Congress Decides 141
Constituency 141

timeplot
Acts Passed by Congress, 1789-2016 142

Interest Groups 142

analyzing the evidence

Why Congress Can’t Make Ends Meet 144
Party Discipline 146

Weighing Diverse Influences 150

in brief

Party Discipline 150

Beyond Legislation: Additional Congressional Powers 151

Oversight 151
the policy principle
Congress and the Opioid Epidemic 152

Advice and Consent: Special Senate Powers 153
Impeachment 154
Does Congress Work? 154



CHAPTER SIX

THE PRESIDENCY 155

The Constitutional Origins
and Powers of the Presidency 160

Expressed Powers 162

in brief

Expressed Powers of the Presidency 163
timeplot

Presidential Vetoes, 1789-2018 168

Delegated Powers 168

Inherent Powers 169

the policy principle

The Obama Veto of the Keystone XL Pipeline 170
The Rise of Presidential Government 172

The Legislative Epoch, 1800-1933 173

The New Deal and the Presidency 174
Presidential Government 175

Formal Resources of Presidential Power 175

The Contemporary Bases of Presidential Power 177
The Administrative State 182

analyzing the evidence
Unilateral Action and Presidential Power 184

The Limits of Presidential Power 187
Is the Presidency Too Strong? 187

CHAPTER SEVEN
THE EXECUTIVE BRANCH <0

How Does Bureaucracy Work? 192

Bureaucratic Organization Enhances Efficiency 192
Bureaucracies Enable Governments to Operate 193
Bureaucrats Fulfill Important Roles 194
Bureaucracies Serve Politicians 196

How Is the Executive Branch Organized? 196
in brief

Types of Government Agencies 199

Clientele Agencies 200

Agencies for Revenue and Security 200
Regulatory Agencies 202

Redistributive Agencies 202

The Problem of Bureaucratic Control 203
Bureaucrats’ Goals 203

The Bureaucracy and the Principal-Agent Problem 204

The President as Manager in Chief 205

the policy principle
The EPA: Regulating Clean Air 206

analyzing the evidence

Explaining Vacancies in Presidential Appointments 208

Congressional Oversight 210

Reforming the Bureaucracy 211

Termination 212

Devolution 213

Privatization 215

Does Bureaucracy Work? 215

in brief

How the Three Branches Regulate Bureaucracy 217



PART 3 DEMOCRATIC POLITICS

CHAPTER EIGHT CHAPTER NINE

THE FEDERAL COURTS i PUBLIC OPINION AND THE MEDIA :s:
The Court System 220 What Is Public Opinion? 254

in brief Origins and Nature of Public Opinion 256
Types of Laws and Disputes 222 Foundations of Preferences 256

Types of Courts 223 in brief

Federal Jurisdiction 224 Origins of Individual Opinion 257

Federal Trial Courts 225 Political Ideology 259

Federal Appellate Courts 226 Identity Politics 260

The Supreme Court 226 timeplot

How Judges Are Appointed 227 Immigration by Continent of Origin 264

Judicial Review 231
Judicial Review of Acts of Congress 231
Judicial Review of State Actions 232

Knowledge and Instability in Public Opinion 268
Political Knowledge and Democracy 268
Instability in Opinion 269

the policy principle Shaping Opinion: Political Leaders,
Changing Judicial Direction: Gay Marriage 233 Private Groups, and the Media 270
Judicial Review of Federal Agency Actions 234 Government and Political Leaders 270
Judicial Review and Presidential Power 234 in brief

Judicial Review and Lawmaking 236 Influences on Public Opinion 271

The Supreme Court in Action 236 Private Groups 272

How Cases Reach the Supreme Court 236 The Media 273

Controlling the Flow of Cases: The Role The Media as an Institution 273

of the Solicitor General 239
The Supreme Court’s Procedures 241
Judicial Decision Making 243

the policy principle
Public Opinion on Climate Change 274

Types of Media 275

analyzing the evidence
Y & Regulation of the Media 279

Ideological Voting on the Supreme Court 246
analyzing the evidence

How Powerful Is the Judiciary? 248
Where Do Americans Get News about Politics? 280

Sources of Media Influence 282

To What Extent Does Governmental
Policy Follow Public Opinion? 283



CHAPTER TEN

ELECTIONS 26

Institutions of Elections 288
the policy principle
Local Control of Elections and Voter ID Laws 289

timeplot
The Growth of the American Electorate, 17790-2016 290

Who Can Vote: Defining the Electorate 291

in brief

Determining Who Votes 295

How Americans Vote: The Ballot 297

Where Americans Vote: Electoral Districts 297
What It Takes to Win: Plurality Rule 301

in brief

Who Wins? Translating Voters’ Choices

into Electoral Outcomes 303

Direct Democracy: The Referendum and Recall 303
How Voters Decide 305

Voters and Nonvoters 306

Partisan Loyalty 306

Issues 307

Candidate Characteristics 309

analyzing the evidence
Economic Influence on Presidential Elections 310

in brief

How Voters Decide 312

Campaigns: Money, Media, and Grass Roots 313
The 2016 and 2018 Elections 317

Political Parties in 2016 318

2016: The General Election 320

Republican Victory 321

2018: A Return to Divided Government 322
Looking to the Future 325

Do Elections Ensure Accountability? 326

CHAPTER ELEVEN

POLITICAL PARTIES s2s

Functions of the Parties 330

Why Do Political Parties Form? 330
Recruiting Candidates 331
Nominating Candidates 331

Getting Out the Vote 333

Facilitating Electoral Choice 333
Influencing National Government 334
the policy principle

Party Coalitions and Abortion Policy 335
Parties in Government 336

The Parties and Congress 337
President and Party 338

Parties in the Electorate 339

Party Identification 339

Group Basis of Politics 342

analyzing the evidence

Candidate Religion and Partisan Voting 344
Parties as Institutions 346

Contemporary Party Organizations 346

in brief

What Parties Do 350

Party Systems 351

The First Party System: Federalists and
Democratic-Republicans 351

The Second Party System: Democrats and Whigs 353

The Third Party System: Republicans
and Democrats, 1860-1896 355

The Fourth Party System, 1896-1932 355

The Fifth Party System: The New Deal
Coalition, 1932-1968 356

The Sixth Party System, 1968-Present 357
American Third Parties 358

timeplot
Parties’ Share of Electoral Votes, 1789-2016 360

Do Parties Enhance Representative Democracy? 363

xi



CHAPTER TWELVE

GROUPS AND INTERESTS 66

The Characteristics of Interest Groups 368
Enhancing Democracy 369

Which Interests Are Represented 369

The Free-Rider Problem 371

Organizational Components 371

the policy principle

The Mortgage Interest Tax Deduction 372
The Characteristics of Members 373
Response to Changes in the Political Environment 374
in brief

The Character of Interest Groups 375
Strategies for Influencing Policy 376
Direct Lobbying 377

analyzing the evidence

Interest Group Influence 378

Using the Courts 382

Mobilizing Public Opinion 384

Using Electoral Politics 386

in brief

Interest Group Strategies 389

How Influential Are Interest Groups? 390
Do Interest Groups Encourage or Interfere
with Representative Democracy? 391

PART 4 POLICY
CHAPTER THIRTEEN

ECONOMIC AND SOCIAL POLICY so-

Economic Policy 396

How Does Government Make a Market
Economy Possible? 396

Conditions Required for a Market Economy 396
The Goals of Economic Policy 399
Promoting Stable Markets 399

Promoting Economic Prosperity 399
Promoting Business Development 401
Protecting Employees and Consumers 402
The Tools of Economic Policy 403

Monetary Policy 403

the policy principle

Regulating Payday Lenders 404

Fiscal Policy 406

timeplot

Government Revenue by Source, 17790-2010 410

Other Economic Policy Tools 413

Who Influences Economic Policy? 416

Social Policy 417

The Historical Development of U.S. Social Policy 418
The Foundations of the Social Welfare State 420
Social Security 420

Unemployment Insurance 422

Major Health Programs 423

analyzing the evidence

Fixing Social Security? 424

Income Support Programs 426

How Can Government Create Opportunity? 428
Elementary and Secondary Education Policy 428
Higher Education Policy 431

Support for and Opposition to Social Policy 432

What Is the Role of Public Policy in a
Representative Democracy? 434



CHAPTER FOURTEEN

FOREIGN POLICY .36

The Goals of Foreign Policy 438
Security 438

Economic Prosperity 442

International Humanitarian Policies 443
Who Makes and Shapes Foreign Policy? 446
The President 446

The Bureaucracy 446

the policy principle

The Use of Private Military Contractors 447
Congress 448

Interest Groups 449

in brief

Makers and Shapers of Foreign Policy 451
Putting It Together 451

The Instruments of Modern American
Foreign Policy 452

Diplomacy 452

The United Nations 453

The International Monetary Structure 453
Economic Aid and Sanctions 454

Collective Security 455

Military Force 457

Arbitration 458

What Is America’s Role in the World? 459

analyzing the evidence
Public Support for Military Action 460

APPENDIX A

The Declaration of Independence A3
The Articles of Confederation A7

The Constitution of the United
States of America A13

Amendments to the Constitution A24
Federalist Papers A34

No. 10: Madison A34
No. 51: Madison A39

ENDNOTES NI
GLOSSARY Gl
CREDITS C1
INDEX 1

xiii






PREFACE

his Fifteenth Edition continues our endeavor to make American Govern-

ment: A Brief Introduction the most authoritative and contemporary

introductory text on the market. This major revision brings a renewed
focus to the institutions, processes, and data that illuminate big questions about
governance and representation in the United States. Those who have used the
book in the past know that we have always emphasized the role of American
political institutions. In every chapter we encourage students to think critically
and analytically about how well the institutions discussed in that chapter serve
the goals of a democratic society. To further support this goal, we have developed
a new digital, adaptive study tool, InQuizitive, for the Fifteenth Edition. When
assigned in conjunction with the chapter reading, InQuizitive helps students
master the core concepts and ideas in each chapter, and challenges them to apply
what they have learned.

This book was written for faculty and students who are looking for a lit-
tle more than just “nuts and bolts” but prefer a brief-format text. No fact about
American government is intrinsically difficult to grasp, and in an open society
such as ours, facts abound. The philosophy of free and open media in the United
States makes information about the government readily available. The advent of
the internet and new communication technologies have further expanded the
opportunity to learn about our government. The ubiquity of information in our
society is a great virtue. Common knowledge about the government gives our
society a vocabulary that is widely shared and enables us to communicate effec-
tively with each other about politics. But it is also important to reach beyond that
common vocabulary and to develop a more sophisticated understanding of poli-
tics and government.

The sheer quantity of facts in our society can be overwhelming. In a 24/7
news cycle it can be hard to pick out the stories that are important and to stay
focused on them. Today, moreover, Americans may choose among a variety of
news sources, including broadcast, print, and various online formats, all clam-
oring for attention. The single most important task for the teacher of political
science is to confront popular ideas and information and to choose from among

XV
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PREFACE

them the small number of really significant concepts that help us make better
sense of the world. This book aims to help instructors and students accomplish
this task.

The major changes in this Fifteenth Edition are intended to combine author-
itative, concise coverage of the central topics in American politics with smart
pedagogical features designed to get students thinking about quantitative data
and current issues. Highlights of the revision include the following:

e A new Chapter 1 introduces the themes of representation and
governance that help students understand fundamental questions about
American government. Throughout the text we use the themes of repre-
sentation and governance to frame important questions about American
politics. This organization helps students see how institutional rules and
structures, history, and empirical evidence lead to a deeper understanding
of the major topics in American politics.

* New analysis of the 2018 midterm elections, including data illustrations,
walks students through what happened and why. Chapter 10 includes a
section devoted to the 2018 elections, as well as updated data, examples,
and other information throughout the book.

e A new primer called “Making Sense of Charts and Graphs,” by
Jennifer Bachner (Johns Hopkins University) at the end of Chapter 1 sets
students up to understand political data that they encounter in the news
and in the course, including in the many new Timeplot and Analyzing the
Evidence infographics throughout the book.

e New coverage of public policy from contributing author Elizabeth
Rigby (George Washington University) is integrated throughout the book,
including current coverage of issues like health care, the new 2017 tax
law, the government’s role in higher education, and the “hidden
welfare state.” The economic and social policy chapter (Chapter 13) has
been completely revised to reflect updated scholarship.

* New Policy Principle boxes, also authored by Elizabeth Rigby, highlight
the various players and structures that shape current policy debates,
including congressional action on the opioid crisis (see Chapter 5), and
federal versus state marijuana laws (see Chapter 3).

* New and revised Timeplot features use quantitative data to illuminate
long-term trends in American politics. New Timeplots explore federal
and state and local spending (see Chapter 3) and immigration from
continent of origin (see Chapter 9).

 Six new Analyzing the Evidence units written by expert researchers
highlight the political science behind the information in the book, while
the remaining units have been updated with new data and analysis. Each



unit poses an important question from political science and presents
evidence that can be used to analyze the question. The new units are

“Making Sense of Charts and Graphs” in Chapter 1, contributed by
Jennifer Bachner (Johns Hopkins University)

“State Policies on Renewable Energy” in Chapter 3, contributed by
David Konisky (Indiana University)

“Is the Public Principled or Prejudiced When It Comes to Affirma-
tive Action?” in Chapter 4, contributed by David C. Wilson (University of
Delaware)

“Unilateral Action and Presidential Power” in Chapter 6, contributed
by Jon Rogowski (Harvard)

“Explaining Vacancies in Presidential Appointments” in Chapter 7,
contributed by Sanford Gordon (New York University)

“Public Support for Military Action” in Chapter 14, contributed by
Christopher Gelpi (The Ohio State University), Peter D. Feaver (Duke
University), and Jason Reifler (University of Exeter)

This Fifteenth Edition of American Government: A Brief Introduction is
accompanied by a new innovative assessment tool, InQuizitive, an adaptive
learning tool that offers a range of “nuts and bolts,” as well as applied and
conceptual questions, drawing upon features of the text, like the Analyzing
the Evidence infographics, to help ensure that students master the material
and come to class prepared. See the back cover for additional information on
InQuizitive. We also offer a comprehensive resource package to support teach-
ing and learning with American Government: A Brief Introduction, including
the Norton Coursepack featuring additional book-specific activities that can be
assigned through your Learning Management System, and a comprehensive test
bank, revised for this new edition.

For the Fifteenth Edition we have profited greatly from the guidance of many
teachers who have used earlier editions and from the suggestions of numerous
thoughtful reviewers. We thank them by name in the Acknowledgments. We
recognize that there is no single best way to craft an introductory text, and we are
grateful for the advice we have received.

Benjamin Ginsberg
Kenneth A. Shepsle
Stephen Ansolabehere

PREFACE
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INTRODUCTION:
GOVERNANCE AND
REPRESENTATION

What if the United States replaced its current political system with a new
Constitution and new institutions of government? Recently testifying before a
Senate committee, former senator Tom Coburn (R-Okla.) bluntly told his for-
mer colleagues, “America doesn’t trust you anymore. That’s the truth.” Coburn,
who retired from the Senate in 2014, now leads a group calling for a convention
of the states to bypass Congress and rewrite the U.S. Constitution. As we will
see in Chapter 2, Article V of the Constitution lists this type of convention as
one of the ways the Constitution can be amended, though the only such conven-
tion of the states ever held was the original Constitutional Convention of 1787.

Coburn’s group is mainly interested in the adoption of a constitutional
amendment requiring the federal government to balance its budget. If it was
actually held, however, a convention of the states would have unlimited authority
to change the Constitution and the American system of government—a prospect
welcomed by some and frightening to others.

What makes some Americans willing to go back to the constitutional draw-
ing board? The short answer is a decline in public confidence in America’s insti-
tutions. Although Coburn represents just one group focused on one issue, many
Americans believe that government is “broken.” In recent years, Americans have
actually named government as the nation’s top problem, edging out the economy,
unemployment, and even terrorism.? Fewer than 20 percent say they trust the
government to do what is right.?



Asked for specifics, they often cite frustration with the government’s
apparent inability to get things done;* for example, after six months in office
President Trump had made little headway in securing congressional approval
for his signature proposals, such as the repeal of Obamacare and the repair of
America’s crumbling roads and highways. Many Americans also raise concerns
about the honesty and fairness of voting and electoral
processes, saying the government is not as democratic as
they might have hoped.

These concerns point to two of the most funda-
mental issues of American democracy: governance
and representation. Governance means making official
decisions about a nation’s affairs and having the authority to put them
into effect. A government is the institution or set of institutions that makes
such decisions. Governments develop policies and enact laws designed to
promote the nation’s security and welfare. Some citizens may not agree with
particular policies and laws, so governments generally need the power to
enforce them.

In some nations, governance is the responsibility of a small group of
rulers who are apt to equate the nation’s welfare with their own. In a democ-
racy, however, ordinary citizens’ voices are heard and taken into account
when decisions are made. In modern democracies, citizens influence govern-
ment by selecting at least some of their leaders. This process is called political

In a constitutional democracy
like the United States, the
powers of government are
limited (by a constitution) and
many perspectives must be
taken into account (through
democratic institutions).

» Why do Americans care about
representation and effective
governance?

governance

The process of governing,
which involves making official
decisions about a nation’s
affairs and having the author-
ity to put them into effect.

government
The institutions through which
a land and its people are ruled.

RAL—_



A\

representation

An arrangement in which
citizens select individuals to
express their views when
decisions are made.

representation. Generally, when the government makes decisions, the views
of the majority as expressed through its representatives prevail. If laws and
policies consistently run counter to the will of the majority or favor special
interests, the legitimacy of the government—that is, the belief that the govern-
ment’s actions are valid and proper—may be undermined.

The effectiveness and interplay of governance and representation are at the
heart of America’s constitutional system—and when they are not working effec-
tively, many Americans notice and become concerned. Throughout this book,
as we examine the major features of American government, we will see that
the themes of representation and effective governance—and how the two do or
do not work together—underlie many important questions about today’s polit-
ical system, from Tom Coburn’s call for a new constitutional convention to
lawsuits charging that some states conduct elections in ways that give one party an
advantage or deprive minorities of fair representation.

After reading this chapter, you should be able to ...

= |dentify the main purposes of government and the major types
of government, including constitutional democracy

= Define politics and explain how representation enables
citizens to influence political decisions

= Describe three reasons why achieving effective governance and meaningful
representation can be difficult, even when people agree on these principles

WHY IS GOVERNMENT NECESSARY?

Before we turn to the particulars of the American political system, let’s consider
the basic purposes of any government. Government enables a large group of peo-
ple to live together as peacefully as possible. In the Declaration of Independence,
America’s founders, influenced by the writings of the British philosopher John
Locke (1632-1704), declared that governments were needed to promote “life,
liberty and the pursuit of happiness.” A modern interpretation of these ideas
might say government is necessary for three reasons: to maintain order, to protect
property, and to provide public goods.

Maintaining Order. For people to live together peacefully, law and order are
required, and these can be secured only by a government able to use force if
needed to prevent violence and lawlessness and maintain citizens’ safety. This
potential for the use of force may sound like a threat to “life, liberty, and the
pursuit of happiness” until you think about the absence of government, or
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anarchy. According to the British philosopher Thomas Hobbes (1588-1679),
anarchy is even worse than the potential tyranny of government because
anarchy is characterized by “continual fear, and danger of violent death . . .
[where life is] solitary, poor, nasty, brutish and short.”> Governmental power
can be seen as a threat to individual liberty, yet maintaining order and keeping
people safe are essential so that we can enjoy that freedom.

Protecting Property. After the safety of citizens comes the security of their
property. Protection of property is almost universally recognized as an import-
ant function of government. John Locke wrote that whatever we have created
with our own labor is considered our property.° But even Locke recognized that
although we have the right to own what we produce, that right means nothing
if someone with greater power than ours decides to take what we own or tres-
pass on it.

Something we call our own is ours only as long as laws help ensure that we
can enjoy, use, consume, trade, or sell it. Property rights, then, can be defined as
all the laws against theft and trespass that permit us not only to call something
our own but also to make sure our claim sticks.

Providing Public Goods. Another British philosopher, David Hume (1711-1776),
observed that although two neighbors may agree to cooperate in draining a swampy
meadow, the more neighbors there are, the more difficult it will be to get the task
done. A few neighbors might clear the swamp because they understand the benefits
that each of them will receive from doing so. But as the number of neighbors who
benefit from the clearing expands, many will realize that they all can get the same

benefit if only a few clear the swamp and the rest do nothing.

One important role of gov-
ernment is to provide public
goods, like national defense.
National defense may benefit
everyone within a country, but
without government, no one

has an incentive to pay for it on

their own.

WHY IS GOVERNMENT NECESSARY?
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public good

A good that, first, may be
enjoyed by anyone if it is
provided and, second, may not
be denied to anyone once it
has been provided. Also called
collective good.

free riding

Enjoying the benefits of some
good or action while letting
others bear the costs.

autocracy
A form of government in
which a single individual rules.

oligarchy

A form of government in which
a small group of landowners,
military officers, or wealthy
merchants controls most of the
governing decisions.

democracy

A system of rule that permits
citizens to play a significant
part in government, usually
through the selection of key
public officials.

constitutional government
A system of rule that estab-
lishes specific limits on the
powers of the government.

authoritarian government
A system of rule in which the
government’s power is not
limited by law, though it may
be restrained by other social
institutions.
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A public good (or collective good) is a benefit that no member of a group
can be prevented from enjoying once it has been provided. The clearing of the
swamp is one example; national defense is another. National defense is one of
the most important public goods—especially when the nation is threatened by
war or terrorism. Enjoying a public good without working for it is called free
riding. Without government’s powers to enforce a policy to build a bridge or
create an army, even the richest, most concerned citizens have no incentive to
pay for it.

A government provides the processes, procedures, locations, and participants
through which these three basic purposes can be fulfilled. Effective governments
enact laws and develop policies to maintain order, protect property, and provide
essential public goods like defense, public health and sanitation, basic education,
and a transportation infrastructure. Governments that do not effectively fulfill
these functions are often referred to as “failed states” While we may disagree
about how much and what government should do to address these basic purposes,
most people agree that government has some role in each area.

FORMS OF GOVERNMENT

Government comes in many different forms, as simple as a tribal council that
meets occasionally to advise the chief or as complex as the United States’ vast
establishment with its forms, rules, governmental bodies, and bureaucracies.
Governments vary in structure, size, and operating methods. Two questions are
of special importance in determining how they differ: Who governs? And how
much governmental control is permitted?

In some nations, political authority is held by a single individual—a system
called autocracy. When a small group of landowners, military officers, or wealthy
merchants controls most of the governing decisions, that government is an
oligarchy. If many people participate, and the general population has some influ-
ence over the choice of leaders and their subsequent actions, the government is
called a representative democracy.

Governments also vary in how they govern. In the United States and a number
of other nations, governments are legally limited in what they control (substan-
tive limits), as well as how they go about controlling it (procedural limits). These
are called constitutional governments. In other nations—for example, Saudi
Arabia—forces that the government cannot fully control, such as a powerful reli-
gious organization or the military, may help keep the government in check, but
the law imposes few real limits. Such governments are called authoritarian
governments. In a third group of nations, including the Soviet Union under
Joseph Stalin or North Korea today, governments not only lack any legal limits but
also seek to eliminate organized social groups or institutions that might challenge
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their authority. Because these governments attempt to dominate all of a nation’s
political, economic, and social life, they are called totalitarian governments.
Which of these forms of government is best? Representative democracies,
limited by constitutions, are not always the most efficient form. Because many
voices must be heard, they can be slow to take action. However, citizens generally
benefit from a constitution that protects against harsh or arbitrary governmental
action, and from rules that require the government to take account of their
welfare and views. A trade-off thus exists between efficiency and inclusiveness.

A Brief History of Democratic Government

The government of the United States is a representative democracy and is bound
by a constitution that sets limits on what government can do and how it does it.
With the possible exception of ancient Athens and several other ancient Greek
city-states, such democracies were unheard of before the modern era. Prior to the
seventeenth century, governments seldom took into account the opinions of their
ordinary subjects. But in the seventeenth century, in a handful of Western nations,
important changes began to take place in the character and conduct of govern-
ment. How did these changes come about? How did we get to where we are today?

The key force behind the imposition of limits on governmental power in
Europe was the emergence of a new social class called the bourgeoisie, a French
word meaning “free residents of the city” (as opposed to landowners and rural
residents who were legally required to provide labor to the landowners). The
bourgeoisie later came to be thought of as the “middle class” or those engaged in
commerce or in industry. To gain a share in the control of government—to join
the monarchs and aristocrats who had dominated European governments for
centuries—the bourgeoisie tried to change existing governmental institutions,
especially parliaments, into ones in which they could actively participate politically.

Parliaments had existed for hundreds of years, controlling governments
from the top and not allowing influence from below. The bourgeoisie embraced
them as the way to wield their greater numbers and growing economic advan-
tage against aristocratic rivals. The United States was the first nation founded
mainly by members of the bourgeoisie, and so, not surprisingly, the first political
institution the Founders built in their struggle against the British monarchy was
a parliamentary body, the Continental Congress, which provided the collective
foundation for colonial opposition to British power.

The bourgeoisie advanced many of the principles that became the cen-
tral underpinnings of individual freedom for all citizens—freedom of speech,
of assembly, and of conscience, as well as freedom from arbitrary search and
seizure. It is important to note here that the bourgeoisie, including many of
America’s founders, generally did not favor democracy as such. They advocated
political institutions based on elected representatives, but they favored setting
conditions such as property requirements for voting and for holding office so
as to limit participation to the middle and upper classes. Yet, once the right of

totalitarian government
A system of rule in which the
government’s power is not

limited by law and in which the
government seeks to eliminate

other social institutions that
might challenge it.

FORMS OF GOVERNMENT
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politics

Conflict and cooperation over
the leadership, structure, and
policies of government.

institutions

A set of formal rules

and procedures, often
administered by a
bureaucracy, that shapes
politics and governance.

non-aristocrats to have a say in government was established, it was difficult in
both Europe and America to limit the expansion of that right to the bourgeoisie.
Others also wanted voting rights and representation. Indeed, governments found
that expanding participation could be a useful way of encouraging citizens to pay
their taxes and serve in the military.

POLITICS: THE BRIDGE BETWEEN
GOVERNMENT AND REPRESENTATION

The term politics broadly refers to conflicts over the character, membership, and
policies of any organizations to which people belong. As the political scientist
Harold Lasswell once put it, politics is the struggle over “who gets what, when,
how.”” Although politics exists in any organization, in this book, politics refers
to conflicts over the leadership, structure, and policies of governments—that is,
over who governs and who has power. But politics also involves collaboration
and cooperation.

The goal of politics, as we define it, is to have a say in who makes up the
government’s leadership, how the government is organized, and what its policies
will be. Such a say is called power or influence. Most people are eager to have
some say in matters that affect them; indeed, over the past two centuries many
individuals have risked their lives for voting rights and representation. In recent
years, a large number of Americans have become more skeptical about how much
“say” they actually have in government, and many do not even bother to vote.
This skepticism, however, does not mean that Americans no longer want to have
avoice in the governmental process. Rather, many of them doubt that the political
system allows them real influence.

As we will see throughout this book, not only does politics influence
government but the character and actions of government also influence a nation’s
politics. The rules and procedures established by political institutions influ-
ence the forms that political activity may take. In some nations, the rules of
politics limit participation to members of a particular ethnic group, political party,
or noble family. In the United States, political participation is open to tens of
millions of citizens, though some choose not to take part and others argue that
they are improperly deprived of fair voting rights.

Representation

Participation in politics is the key to representation in government. Those who
participate have an opportunity to select representatives who will promote their
interests when governmental decisions are made. In other words, representative
government allows citizens an indirect say over policy through their direct influence
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on the selection of their representatives. As we will see later, Americans can partici-

pate in many forms of politics, including lobbying, working in a campaign, organiz-
ing a protest march, or even running for office. Most citizens, however, participate
primarily through voting for representatives. The Constitution’s framers designed
the U.S. Congress to be the nation’s chief representative institution. Its members are
expected to speak on behalf of the people in their districts, representing the views
and interests of numerous constituents when decisions are made in the Capitol.

In ancient Athens, democracy was institutionalized in an assembly, the ecclesia,
where all citizens might express their views and vote. This sort of assembly was pos-
sible within the context of a small city-state. However, one could hardly expect all
the citizens of the United States to gather in an amphitheater to engage in political
debate. Even today, when technology might permit the construction of an electronic
version of the ecclesia, could millions of citizens engage in the discussion, delibera-
tion, and compromise needed to produce effective government?

Representation can take many forms. Some citizens prefer that their repre-
sentatives share their own religious, gender, philosophical, or ethnic identities.
This approach, often called descriptive representation, hinges on the idea that
citizens can be confident in governmental decisions if those decisions are being
made by others like themselves.

The framers of the Constitution, in contrast, believed that effective represen-
tation was tied to accountability. To the framers, the key to proper representation
was the ability of citizens to select and remove—essentially to hire and fire—their
representatives. Under the U.S. Constitution, citizens would be able to choose
representatives whom they trusted to promote their interests and to depose
those who failed to do so. This idea is known as agency representation, because
representatives serve as the agents of their constituents.

In a representative democracy,
citizens choose politicians whom
they think will promote their
interests. This delegation of
power gives politicians a level
of independence, but elections
make them accountable to
constituents.

descriptive representation
The type of representation
in which representatives are
trusted to make decisions
on their constituents’ behalf
because they share the reli-
gious, gender, philosophical,
or ethnic identities of their
constituents.

agency representation

The type of representation in
which representatives are held
accountable to their constit-
uents if they fail to represent
them properly. That is, constit-
uents have the power to hire
and fire their representatives.
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