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valence; to be perceived at all is to be perceived
favorably.” * A vital advantage enjoyed by House
incumbents is that they are much better known among
voters than their November challengers.” They are
better known because they spend a great deal of time,
energy, and money trying to make themselves better
known.”® There are standard routines—frequent visits
to the constituency, nonpolitical speeches to home
audiences,” the sending out of infant care booklets
and letters of condolence and congratulation. Of 158
House members questioned in the mid-1960s, 121 said
that they regularly sent newsletters to their constitu-
ents;”® 48 wrote separate news or opinion columns for
newspapers; 82 regularly reported to their constituen-

74. Stokes and Miller, “Party Government,” p. 205. The same
may not be true among, say, mayors.

75. Ibid., p. 204. The likelihood is that senators are also better
known than their challengers, but that the gap is not so wide as it
is on the House side. There is no hard evidence on the point.

76. In Clapp’s interview study, “Conversations with more than
fifty House members uncovered only one who seemed to place little
emphasis on strategies designed to increase communications with
the voter.” The Congressman, p. 88. The exception was an innocent
freshman.

77. A statement by one of Clapp’s congressmen: “The best
speech is a non-political speech. I think a commencement speech is
the best of all. X says he has never lost a precinct in a town where
he has made a commencement speech.” The Congressman, p. 96.

78. These and the following figures on member activity are from
Donald G. Tacheron and Morris K. Udall, The Job of the
Congressman (Indianapolis: Bobbs-Merrill, 1966), pp. 281-88.
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cies by radio or television;” 89 regularly sent out mail
questionnaires.® Some routines are less standard.
Congressman George E. Shipley (D., Ill.) claims to
have met personally about half his constituents (i.e.
some 200,000 people).8! For over twenty years Con-
gressman Charles C. Diggs, Jr. (D., Mich.) has run a
radio program featuring himself as a ‘“‘combination
disc jockey-commentator and minister.” 8 Congress-
man Daniel J. Flood (D., Pa.) is “famous for ap-
pearing unannounced and often uninvited at wedding
anniversaries and other events.” 8 Anniversaries and
other events aside, congressional advertising is done

79. Another Clapp congressman: “I was looking at my TV film
today—I have done one every week since 1 have been here—and
who was behind me but Congressman X. I’ll swear he had never
done a TV show before in his life but he only won by a few
hundred votes last time. Now he has a weekly television show. If he
had done that before he wouldn’t have had any trouble.” The
Congressman, p. 92.

80. On questionnaires generally see Walter Wilcox, “The
Congressional Poll—and Non-Poll,” in Edward C. Dreyer and
Walter A. Rosenbaum (eds.), Political Opinion and Electoral Behavior
(Belmont, Calif.: Wadsworth, 1966), pp. 390-400.

81. Szita, Nader profile on Shipley, p. 12. The congressman is
also a certified diver. “When Shipley is home in his district and a
drowning occurs, he is sometimes asked to dive down for the body.
‘It gets in the papers and actually, it’s pretty good publicity for
me,” he admitted.” P. 3. Whether this should be classified under
“casework” rather than “advertising” is difficult to say.

82. Lenore Cooley, Nader profile on Diggs, p. 2.

83. Anne Zandman and Arthur Magida, Nader profile on
Flood, p. 2.
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largely at public expense. Use of the franking privilege
has mushroomed in recent years; in early 1973 one
estimate predicted that House and Senate members
would send out about 476 million pieces of mail in the
year 1974, at a public cost of $38.1 million-—or about
900,000 pieces per member with a subsidy of $70,000
per member.8* By far the heaviest mailroom traffic
comes in Octobers of even-numbered years.®> There
are some differences between House and Senate mem-
bers in the ways they go about getting their names
across. House members are free to blanket their
constituencies with mailings for all boxholders; sena-
tors are not. But senators find it easier to appear on
national television—for example, in short reaction
statements on the nightly news shows. Advertising is a
staple congressional activity, and there is no end to it.
For each member there are always new voters to be
apprised of his worthiness and old voters to be
reminded of it.86

A second activity may be called credit claiming,
defined here as acting so as to generate a belief in a

84. Norman C. Miller, “Yes, You Are Getting More Politico
Mail: And It Will Get Worse,” Wall Street Journal, March 6, 1973,
p- 1.

85. Monthly data compiled by Albert Cover.

86. After serving his two terms, the late President Eisenhower
had this conclusion: “There is nothing a Congressman likes better
than to get his name in the headlines and for it to be published all
over the United States.” From a 1961 speech quoted in the New
York Times, June 20, 1971. ,
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relevant political actor (or actors) that one is person-
ally responsible for causing the government, or some
unit thereof, to do something that the actor (or actors)
considers desirable. The political logic of this, from the
congressman’s point of view, is that an actor who
believes that a member can make pleasing things
happen will no doubt wish to keep him in office so that
he can make pleasing things happen in the future. The
emphasis here is on individual accomplishment (rather
than, say, party or governmental accomplishment)
and on the congressman as doer (rather than as, say,
expounder of constituency views). Credit claiming is
highly important to congressmen, with the conse-
quence that much of congressional life is a relentless
search for opportunities to engage in it. :
Where can credit be found? If there were only one
congressman rather than 533, the answer would in
principle be simple enough.?’” Credit (or blame) would
attach in Downsian fashion to the doings of the
government as a whole. But there are 535. Hence it
becomes necessary for each congressman to try to peel
off pieces of governmental accomplishment for which
he can believably generate a sense of responsibility.
For-the average congressman the staple way of doing
this is to traffic in what may be called “particularized
benefits.” 8 Particularized governmental benefits, as

87. In practice the one might call out the army and suspend the
Constitution.

88. These have some of the properties of what Lowi calls
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the term will be used here, have two properties: (1)
Each benefit is given out to a specific individual,
group, or geographical constituency, the recipient unit
being of a scale that allows a single congressman to be
recognized (by relevant political actors and other
congressmen) as the claimant for the benefit (other
congressmen being perceived as indifferent or hostile).
(2) Each benefit is given out in apparently ad hoc
fashion (unlike, say, social security checks) with a
congressman apparently having a hand in the alloca-
tion. A particularized benefit can normally be re-
garded as a member of a class. That is, a benefit given
out to an individual, group, or constituency can
normally be looked upon by congressmen as one .of a
class of similar benefits given out to sizable numbers of
individuals, groups, or constituencies. Hence the im.-
pression can arise that a congressman is getting “his
share” of whatever it is the government is offering.
(The classes may be vaguely defined. Some state
legislatures deal in what their members call “local
legislation.”)

In sheer volume the bulk of particularized benefits
come under the heading of “casework”—the thou-
sands of favors congressional offices perform for suppli-
cants in ways that normally do not require legislative

:..,: : ; )
distributive” benefits. Theodore J. Lowi, “American Business,

wcc:n_uo:o? men.mﬁc&ﬂ,m:avian& %rnoQ,,,_GS\el&
Politics 690 (1964). :
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action. High school students ask for essay materials,
soldiers for emergency leaves, pensioners for location of
missing checks, local governments for grant informa-
tion, and on and on. Each office has skilled profession-
als who can play the bureaucracy like an organ—
pushing the right pedals to produce the desired
effects.8? But many benefits require new legislation, or
at least they require important allocative decisions on
matters covered by existent legislation. Here the
congressman fills the traditional role of supplier of
goods to the home district. It is a believable role; when
a member claims credit for a benefit on the order of a
dam, he may well receive it.** Shiny construction
projects seem especially useful.®! In the decades before

89. On casework generally see Kenneth G. Olson, “The Service
Function of the United States Congress,” pp. 337-74 in American
Enterprise Institute, Congress: The First Branch of Government (W ash-
ington, D.C.: American Enterprise Institute for Public Policy
Research, 1966).

90. Sometimes without justification. Thus this comment by a
Republican member of the House Public Works Committee: “The
announcements for projects are an important part of this. . . . And
the folks back home are funny about this—if your name is
associated with it, v«o: get all the credit whether you got it through
or not.” James T. Murphy, “Partisanship and the House Public
Works Committee,” paper presented to the annual convention of
the American Political Science Association, 1968, p. 10.

91. “They’ve got to see something; it’s the bread and butter
issues that count—the dams, the post offices and the other public
buildings, the highways. They want to know what you've been
doing.” A comment by a Democratic member of the House Public
Works Committee. Ibid.
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1934, tariff duties for local industries were a major
commodity.?? In recent years awards given under

grant-in-aid programs have become more useful as°

they have become more numerous. Some quests for
credit are ingenious; in 1971 the story broke that
congressmen had been earmarking foreign aid money
for specific projects in Israel in order to win favor with
home constituents.®® It should be said of constituency
benefits that congressmen are quite capable of taking
the initiative in drumming them up; that is, there can
be no automatic assumption that a congressman’s
activity is the result of pressures brought to bear by
organized interests. Fenno shows the importance of
‘member initiative in his discussion of the House
Interior Committee.%*

A final point here has to do with geography. The
examples given so far are all of benefits conferred upon
home constituencies or recipients therein (the latter
including the home residents who applauded the
Israeli projects). But the properties of particularized
benefits were carefully specified so as not to exclude

92. The classic account is in E. E. Schattschneider, Politics,
Pressures, and the Tanff (New York: Prentice-Hall, 1935).

93. “Israeli Schools and Hospitals Seek Funds in Foreign-Aid
Bill,” New York Times, October 4, 1971, p. 10.

94. Fenno, Congressmen in Commuttees, p. 40. Cf. this statement on
initiative in the French Third Republic: “Most deputies ardently
championed the cause of interest groups in their district without
waiting to be asked.” Bernard E. Brown, “Pressure Politics in
"France,” 18 Joumal of Politics 718 (1956).
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the possibility that some benefits may be given to
recipients outside the home constituencies. Some prob-
ably are. Narrowly drawn tax loopholes qualify as
particularized benefits, and some of them are probably
conferred upon recipients outside the home districts.®
(It is difficult to find solid evidence on the point.)
Campaign contributions flow into districts from the
outside, so it would not be surprising to find that’
benefits go where the resources are.%

How much particularized benefits count for at the
polls is extraordinarily difficult to say. But it would be
hard to find a congressman who thinks he can afford to
wait around until precise information is available. The
lore is that they count—furthermore, given home
expectations, that they must be supplied in regular
quantities for a member to stay electorally even with
the board. Awareness of favors may spread beyond
their recipients,”” building for a member a general

95. For a discussion of the politics of tax loopholes see Stanley S.
Surrey, “The Congress and the Tax Lobbyist—How Special Tax
Provisions Get Enacted,” 70 Harvard Law Review 1145-82 (1957).

96. A possible example of a transaction of this sort: During
passage of the 1966 “Christmas tree” tax bill, Senator Vance
Hartke (D., Ind.) won inclusion of an amendment giving a tax
credit to a California aluminum firm with a plant in the Virgin
Islands. George Lardner, Jr., “The Day Congress Played Santa,”
Washington Post, December 10, 1966, p. 10. Whether Hartke was

getting campaign funds from the firm is not wholly clear, but .

Lardner’s account allows the inference that he was.
97. Thus this comment of a Senate aide, “The world’s greatest
publicity organ is still the human mouth. . . . When you get
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reputation as a good provider. “Rivers Delivers.” “He
Can Do More For Massachusetts.” % A good example
of Capitol Hill lore on electoral impact is given in this
account of the activities of Congressman Frank
Thompson, Jr. (D., N.J., 4th district):

In 1966, the 4th was altered drastically by redistrict-
ing; it lost Burlington County and gained Hunter-
don, Warren, and Sussex. Thompson’s performance
at the polls since 1966 is a case study of how an
incumbent congressman, out of line with his dis-
trict’s ideological persuasions, can become unbeata-
ble. In 1966, Thompson carried Mercer by 23,000
votes and lost the three new counties by 4,600,
winning reelection with 56% of the votes. He then
survived a district-wide drop in his vote two years
later: In 1970, the Congressman carried Mercer
County by 20,000 votes and the rest of the district
by 6,000, finishing with 58%. The drop in Mercer

somebody $25.00 from the Social Security Administration, he talks
to his friends and neighbors about it. After a while the story grows
until you’ve single-handedly obtained $2,500 for a constituent who
was on the brink of starvation.” Matthews, U.S. Senators, p. 226.

98. For some examples of particularistically oriented congress-
men see the Nader profiles by Sven Holmes on James A. Haley
(D., Fla.), Newton Koltz on Joseph P. Addabbo (D., N.Y.), Alex
Berlow on Kenneth J. Gray (D., Ill.), and Sarah Glazer on John
Young (D., Tex.). For a fascinating picture of the things House
members were expected to do half a century ago see Joe Martin,
My First Fifty Years in Politics (New York: McGraw-Hill, 1960), pp.
55--59.
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resulted from the attempt of his hard-line conserva-
tive opponent to exploit the racial unrest which had
developed in Trenton. But for four years Thompson
had been making friends in Hunterdon, Warren,
and Sussex, busy doing the kind of chores that
congressmen do. In this case, Thompson concerned
himself with the interests of dairy farmers at the
Department of Agriculture. The results of his efforts
were clear when the results came in from the 4th’s
northern counties.%

So much for particularized benefits. But is credit
available elsewhere? For governmental accomplish-
ments beyond the scale of those already discussed? The
general answer is that the prime mover role is a hard
one to play on larger matters—at least before broad
electorates. A claim, after all, has to be credible. If a
congressman goes before an audience and says, “1 am
responsible for passing a bill to curb inflation,” or “I
am nomvo:mmv._.n for the highway program,” hardly
anyone will believe him. There are two reasons why
people may be skeptical of such claims. First, there is a
numbers problem. On an accomplishment of a sort
that probably engaged the supportive interest of more
than one member it is reasonable to suppose that
credit should be apportioned among them. But second,
there is an overwhelming problem of information costs.

99. Michael Barone, Grant Ujifusa, and Douglas Matthews,
The Almanac of American Politics (Boston: Gambit, 1972), pp. 479-80.
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For- typical voters Capitol Hill is a distant and
mysterious place; few have anything like a working
knowledge of its maneuverings. Hence there is no easy
way of knowing whether a congressman is staking a
valid claim or not. The odds are that the information
problem cuts in different ways on different kinds of
issues. On  particularized benefits it may work in a
congressman’s favor; he may get credit for the dam he
had nothing to do with building. Sprinkling a district
with dams, after all, is something a congressman is
supposed to be able to do. But on larger matters it may
work against him. For a voter lacking an easy way to
sort out valid from invalid claims the sensible recourse
is skepticism. Hence it is unlikely that congressmen get
much mileage out of credit claiming on larger matters
before broad electorates.'®

* Yet there is an obvious and important qualification
here. For many congressmen credit claiming on non-
particularized matters is possible in specialized subject
areas because of the congressional division of labor.
The term :mo,,\Q:Bn:S._ unit” in the original defini-
tion of credit claiming is broad enough to include
committees, subcommittees, and the two houses of
Congress itself. Thus many congressmen can believa-
bly claim credit for blocking bills in subcommittee,

100. Any teacher of American politics has had students ask
about senators running for the presidency (Goldwater, McGovern,
McCarthy, any of the Kennedys), “But what bills has he passed?”’
There is no unembarrassing answer.
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adding on amendments in committee, and so on. The
audience for transactions of this sort is usually small.
But it may include important political actors (e.g. an
interest group, the president, the New York Times,

_ Ralph Nader) who are capable of both paying Capitol

Hill information costs and deploying electoral re-
sources. There is a well-documented example of this in
Fenno’s treatment of post office politics in the 1960s.
The postal employee unions used to watch very closely
the activities of the House and Senate Post Office
Committees and supply valuable electoral resources
(money, volunteer work) to members who did their
bidding on salary bills.'”! Of course there are many
examples of this kind of undertaking, and there is
more to be said about it. The subject will be covered
more exhaustively in part 2.

The third activity congressmen engage in may be
called position taking, defined here as the public enunci-
ation of a judgmental statement on anything likely to
be of interest to political actors. The statement may
take the form of a roll call vote. The most important
classes of.judgmental statements are those prescribing
American governmental ends (a vote cast against the

. war; a statement that “the war should be ended

immediately”) or governmental means (a statement
that “the way to end the war is to take it to the United
Nations”). The judgments may be implicit rather than

101. Fenno, Congressmen in Commiltees, pp. 242-55.
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explicit, as in: “I will support the president on this
matter.” But judgments may range far beyond these
classes to take in implicit or explicit statements on
.what almost anybody should do or how he should do
it: “The great Polish scientist Copernicus has been
unjustly neglected”; “The way for Israel to achieve
peace is to give up the Sinai.” 192 The congressman as
position taker is a speaker rather than a doer. The
electoral requirement is not that he make pleasing
things happen but that he make pleasing judgmental
statements. The position itself is the political commod-
ity. Especially on matters where governmental respon-
sibility is widely diffused it is not surprising that
political actors should fall back on positions as tests of
incumbent virtue. For voters ignorant of congressional
processes the recourse is an easy one. The following
comment by one of Clapp’s House interviewees is
highly revealing: “Recently, I went home and began
to talk about the act. I was pleased to have
sponsored that bill, but it soon dawned on me that the
point wasn’t getting through at all. What was getting
through was that the act might be a help to people. 1
changed the emphasis: 1 didn’t mention my role
_particularly, but stressed my support of the legisla-
tign,” 1

102. In the terminology of Stokes, statements may be on either
“position issues” or “valence issues.” Donald E. Stokes, “Spatial
Models of Party Competition,” ch. 9 in Campbell et al., Elections
and the Political Order, pp. 170-74.

103. Clapp, The Congressman, p. 108. A difficult borderline
question here is whether introduction of bills in Congress should be
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The ways in which positions can be registered are
numerous and often imaginative. There are floor
addresses ranging from weighty orations to mass-pro-
duced “nationality day statements.” ' There are
speeches before home groups, television appearances,
letters,» newsletters, press releases, ghostwritten books,
Playboy articles, even interviews with political scientists.
On occasion congressmen generate what amount to
petitions; whether or not to sign the 1956 Southern
Manifesto defying school desegregation rulings was an
important decision for southern members.!'® Outside

counted under position taking or credit claiming. On balance
probably under the former. Yet another Clapp congressman
addresses the point: “I introduce about sixty bills a year, about 120
a Congress. I try to introduce bills that illustrate, by and large, my
ideas—Tlegislative, economic, and social. I do like being able to say
when I get cornered, ‘yes, boys, I introduced a bill to try to do that
in 1954." To me it is the perfect answer.” Ibid., p. 141. But voters
probably give claims like this about the value they deserve.

104. On floor speeches generally see Matthews, U.S. Senators, p.
247. On statements celebrating holidays cherished by ethnic
groups, Hearings on the Organization of Congress before the Joint
Committee on the Organization of the Congress, 89th Cong., 1st
sess.,, 1965, p. 1127; and Arlen J. Large, “And Now Let’s Toast
Nicolaus Copernicus, the Famous German,” Wall Street Journal,
March 12, 1973, p. 1.

105. Sometimes members of the Senate ostentatiously line up as
“cosponsors” of measures—an activity that may attract more
attention than roll call voting itself. Thus in early 1973, seventy-six
senators backed a provision to block trade concessions to the
U.S.S.R. until the Soviet government allowed Jews to emigrate
without paying high exit fees. “ “‘Why did so many people sign the




