
second decade of the nineteenth century, it made less of an
impression on John Marshall. As a consequence, the
Marshall Court and the Jeffersonians found themselves
in continuing disagreement about why the Bank of the
United States was constitutional, even though they
generally agreed on the bottom line that it was. From
the Jeffersonian perspectives, Marshall’s argument was too
sweeping and accepted too many of the Hamiltonian
premises that even the pro-Bank Jeffersonians had
rejected. Moreover, the coinage clause remained signifi-
cant for many of those who were joining the Jacksonian
coalition in the third decade of the nineteenth century. In
attacking the constitutional case for the Bank, therefore,
Jackson had to address himself not only to Hamilton and
Marshall but also to various partisan allies who were not
necessarily ready to go to war with the Bank.
There is little doubt that Lomazoff is correct that the

constitutional debates surrounding the Bank are more
complicated than is generally appreciated. As he notes,
editors of constitutional law casebooks streamline the
debate and excise strands of the argument that were
critically important to the participants themselves. We
shape the constitutional canon not only through the
documents we choose to remember but also through the
arguments we choose to rehearse. There are important
points about constitutional politics that can be lost in that
process of editing and preservation. We lose the extent to
which arguments change over time and respond to events
on the ground. We lose the extent to which the great
constitutional debates reflect ordinary political consider-
ations as well as high ideals. We lose the extent to which
our constitutional disagreements are shifting and complex.
Lomazoff is a splitter, not a lumper, and he would

prefer that we see the variety and complexity that the
simple narrative obscures. He does us a great service by
both uncovering the greater complexity and giving it
some order of its own. It might not be enough to
convince us that the compromise of 1816 demands the
same level of attention as the debates of 1791 or that we
should give as much attention to Andrew Jackson’s
disagreements with Alexander Dallas as to his disagree-
ments with JohnMarshall. We tell historical stories for our
own reasons, and the fate of the coinage argument has
limited relevance to modern disputes. But our under-
standing of constitutional politics will be enhanced if we
take note of the scenes left on the cutting-room floor.

The Government-Citizen Disconnect. By Suzanne Mettler.
New York: Russell Sage Foundation, 2018. 260p. $29.95 paper.
doi:10.1017/S1537592719001713

— Thomas E. Mann, Brookings Institution, Washington, DC, and
University of California, Berkeley

The paradox between the substantial public provision of
social benefits to U.S. citizens and their low levels of regard

for and trust in government has long been a subject of
interest to students of American politics. Lloyd Free and
Hadley Cantril (1968) noted one explanation: the ten-
dency of Americans to be ideologically conservative and
operationally liberal on matters of social policy. Thomas
Frank popularized the paradox in his 2004 study of the rise
of populist conservatism, What’s the Matter with Kansas?
Scholars have investigated many dimensions of this puzzle,
including policy feedback: whether and how the design and
reach of social policies shape public attitudes toward
government and political behavior.

Suzanne Mettler has been a major contributor to this
literature. Her books on the GI Bill (2005) and The
Submerged State (2011) are classics. Her latest offering is
destined to join that corpus of classics. The Government-
Citizen Disconnect takes aim at the growing gulf between
people’s declining positive perceptions of government and
the increasing role it plays in their lives. Her goal is to
better grasp how the experiences of individuals with the
welfare state relate to their participation as citizens in the
political process.

Mettler is very resourceful in undertaking this research.
The key element of her study design is an original
telephone survey of a national sample of adults (with
oversamples of young individuals and low-income house-
holds) designed to examine Americans’ usage of and
experiences with 21 social policies. This survey provides
the first comprehensive accounting of individuals’ lifetime
use of social policies and the opportunity to link these
experiences with their political participation. The policies
examined include both direct government payments and
services and social benefits administered through the tax
code, distinguishing between all four combinations of
means-tested versus non-means-tested and visible versus
submerged designs.

Fully aware of the limitations of a single cross-sectional
survey for capturing the lifetime usage of social policies and
inferring causal connections with political attitudes and
behavior, Mettler marshals additional evidence to buttress
her findings. She collected data from multiple government
agencies to determine the percentage of Americans covered
by each of these federal social policies and the real value of
those benefits over time. These data allow her to assess the
changing size and shape of the U.S. welfare state. She also
makes use of data available through the Department of
Commerce Bureau of Economic Analysis to illustrate
change in the percentage of personal income that flows
from the federal government across time and space. State
and county-level maps prove very helpful in providing the
context and interpreting the results of her multivariate
analysis of the survey data. Finally, she makes constructive
use of a small number of open-ended interviews with
survey respondents and several case studies.

The book is chock-full of interesting descriptive
findings. Here are a few examples: “If we consider only
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public social spending or government transfers, the U.S.
welfare state is smaller as a percentage of GDP than that of
other affluent nations, ranking twenty-fourth worldwide,
but if we account also for the social expenditures chan-
neled through the tax code and tax-subsidized payments
from employers, the United States has the second-largest
welfare state in the world after France” (p. 4). “But U.S
social policies, on net, do less to mitigate inequality and
reduce poverty than those elsewhere—in part because the
American welfare state redistributes substantial benefits
upwards to those with higher incomes, particularly
through the policies in the tax code” (p. 48). Virtually
all Americans have received benefits from at least one of
the many federal programs that are part of the social safety
net. “The average adult has utilized 4.47 of these policies,
and the pervasiveness of usage spans differences in income,
age, race and ethnicity, and partisanship” (p. 4). “The
share of personal income that flows from the federal
government has increased all over the nation, in ‘red
states’ on the electoral map even more than in ‘blue states,’
and with peak levels in counties with overwhelmingly
white populations (surpassing 95 percent)” (p. 4)

The heart of Mettler’s analysis is detecting how in-
dividual experience with different types of social safety net
programs shapes evaluations of government. The answer is
not very much. Although Americans generally appreciate
policies they have used and give them fairly high marks,
this does not translate into favorable assessments of
government. Policy design makes some difference: those
with accumulated usage of visible policies are grateful for
the assistance. That is not so for those benefiting from
submerged policies. And citizens who make the connec-
tion and have more positive views of government are the
least likely to have their voices heard in U.S. politics.

Two other factors overwhelm the impact of personal
experiences with policies on perceptions of government.
First, “for those who harbor highly negative views of
welfare, typically middle-income people and whites, it
serves as a microcosm of government generally, informing
their view of it and fueling their hostility to it” (p. 116).
Second, shared group identities and experiences, most
importantly partisanship, influence orientations to gov-
ernment. “Each of these dynamics overpowers policy
feedback effects, leaving Americans oblivious to the role
government plays in their lives” (p. 116).

Mettler concludes with a set of very thoughtful reflec-
tions on how the rise of a political economy hostile to
government undercut the authority and legitimacy that
government had held for an earlier generation of Ameri-
cans. She convincingly ties her findings about the discon-
nect between the government and its citizens with regard
to the social safety net to developments in the party system
—the deep ideological, demographic, and geographic
polarization; radicalization of the Republican Party; and
the ascendancy of Donald Trump. As an instinctive patriot,

unifier, and optimist, Mettler ends her book with a brief
section on “The Way Forward.” It provides no magic to
dispel the gloom that settles on the reader on reaching that
point, but rather a reminder of what we aspire to be: “we are
a political community, one built on respect for the ideas that
all are created equal and that ‘we the people’ can govern
ourselves. We can advance by honoring our reciprocal
obligation to each other through the bonds of citizenship.
By reaffirming that quest, we can carry on together, as
citizens of a democracy” (p. 155).

Politics beyond Black and White: Biracial Identity and
Attitudes in America. By Lauren D. Davenport. Cambridge:
Cambridge University Press, 2018. 262p. $94.99 cloth, $29.99 paper.
doi:10.1017/S1537592719001580

— LaFleur Stephens-Dougan, Princeton University

According to the U.S. Census Bureau, the multiracial
population in the United States will more than triple by
2060, making it one of the fastest-growing demographic
groups in the country. In fact, the number of people who
identify as multiracial is growing three times faster than
that of the population as a whole. Yet, political scientists
still know relatively little about the political preferences of
this increasingly important demographic group. Politics
beyond Black and White is thus a timely intervention into
the study of racial politics, forcing us to think about
politics beyond singular racial identities, as the title of the
book so aptly suggests.
In Part I, Lauren Davenport uses data from the U.S.

Census to examine the creation and evolution of Amer-
ican racial categories over time. Although there is no
standard definition of “multiracial,” Davenport catego-
rizes people who have parents of two different races as
“biracial,” focusing her research on the three largest
biracial groups in the United States: people of black-
white, Latino-white and Asian-white backgrounds. Dav-
enport demonstrates that some racial boundaries are more
rigid than others, with Latinos historically having more
fluidity than Asian Americans and African Americans.
The rise in the multiracial population, however, is in

part an artifact of the way in which questions about racial
identification are asked, highlighting what we have known
for quite some time: race is not biological, but rather
a social construction, albeit one with important political
and social consequences. Since 2000, the U.S. Census has
given Americans the option to identify with more than one
race, in contrast to previous iterations in which biracial
Americans were forced to either choose a single race or
identify as “other.”Davenport’s research reveals that, when
given the option to choose multiple races, some biracial
Americans exercise that option, whereas other biracial
Americans choose to identify monoracially, most often with
the racial ancestry of their minority parent. Relatively few
biracial people identify as white: only 14 percent in her

900 Perspectives on Politics

Book Reviews | American Politics

https://doi.org/10.1017/S1537592719001713 Published online by Cambridge University Press

https://doi.org/10.1017/S1537592719001713

