Portland State University

PDXScholar

Dissertations and Theses Dissertations and Theses

1-1-2010

Limitation Riders in the Postreform House: A Test of Procedural
Cartel and Conditional Party Government Theories

Jessica Scott Tollestrup
Portland State University

Let us know how access to this document benefits you.
Follow this and additional works at: https://pdxscholarlibrary.pdx.edu/open_access etds

Recommended Citation

Tollestrup, Jessica Scott, "Limitation Riders in the Postreform House: A Test of Procedural Cartel and Conditional Party Government
Theories" (2010). Dissertations and Theses. Paper 398.

10.15760/etd.398

This Thesis is brought to you for free and open access. It has been accepted for inclusion in Dissertations and Theses by an authorized administrator of

PDXScholar. For more information, please contact pdxscholar@pdx.edu.


https://pdxscholar.library.pdx.edu?utm_source=pdxscholar.library.pdx.edu%2Fopen_access_etds%2F398&utm_medium=PDF&utm_campaign=PDFCoverPages
https://pdxscholar.library.pdx.edu/open_access_etds?utm_source=pdxscholar.library.pdx.edu%2Fopen_access_etds%2F398&utm_medium=PDF&utm_campaign=PDFCoverPages
https://pdxscholar.library.pdx.edu/etds?utm_source=pdxscholar.library.pdx.edu%2Fopen_access_etds%2F398&utm_medium=PDF&utm_campaign=PDFCoverPages
http://library.pdx.edu/services/pdxscholar-services/pdxscholar-feedback/
https://pdxscholar.library.pdx.edu/open_access_etds?utm_source=pdxscholar.library.pdx.edu%2Fopen_access_etds%2F398&utm_medium=PDF&utm_campaign=PDFCoverPages
https://pdxscholar.library.pdx.edu/open_access_etds/398?utm_source=pdxscholar.library.pdx.edu%2Fopen_access_etds%2F398&utm_medium=PDF&utm_campaign=PDFCoverPages
http://dx.doi.org/10.15760/etd.398
mailto:pdxscholar@pdx.edu

Limitation Riders in the Postreform House: A Test of Procedural Cartel and

Conditional Party Government Theories

by

Jessica Tollestrup

A thesis submitted in partial fulfilment of the
requirements for the degree of

Master of Science
In
Political Science

Thesis Committee:
Richard Clucas, Chair
Melody Rose
Christopher Shortell

Portland State University
2010



ABSTRACT

The theoretical debate over the ability of parties and leaders in the House of
Representatives to influence legislative decision-making is at the oémberch of the
literature on Congress. On the one hand, the Procedural Cartel perspectbsctiaaty
while the tools used by the majority party leadership to assure the triumph of its
preferences may vary depending on the institutional context, the basic ability of the
leadership to impact legislative outcomes remains consistent. In coGtvadifional
Party Government (CPG) theory posits that any power the majority pattysa
leadership possesses over legislative decision-making is directlyiooadiupon the
amount of agreement within the majority party caucus as to collective geal®ll as
the amount of ideological polarization that exists between the majority avadityi
parties. This thesis provides an original test of these two theoretical pimepbgt
evaluating their comparative ability to account for the proposal and passage of
limitation riders on the House floor during the annual appropriations processt&nce t
1980s. Limitation riders provide a good vehicle to test theories of congressional
voting as they often have important policy implications in areas of significant
controversy. In addition, the extent to which the individual members or legislative
parties are able to successfully utilize limitation riders as a meanakirfign
substantive policy is indicative of larger patterns of committee or partyndtion of
the floor process.

After reviewing the relevant literature on congressional decisidtrgathis

analysis proceeds to outline the theoretical predictions that the Procedtehab@dr



i
CPG perspectives make regarding limitation riders. An original datasgrised of
over 800 limitation riders from the 8%hrough the 110 Congresses is analyzed both
with respect to overall proposal and passage rates as well their party of dhgn.
study finds that while the CPG perspective is best able to account for what occurs
during periods of low polarization and cohesion, Procedural Cartel provides the most
accurate prediction of what occurs when polarization and cohesion are high. These
findings suggest that, although these theories both have some ability to account for
congressional decision-making on the House floor, both of these frameworks need to
be revisited so that they can accurately account for what occurs during floergbhas

the legislative process.
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Introduction

The theoretical dispute over the way that political parties impact legesla
processes and outcomes is at the center of much of the literature on decision-making
in the U.S. House of Representatives (Sinclair 2002). Proponents of the Procedural
Cartel thesis argue that the tools to influence decision-making outconmemast
always controlled by the majority party and its leadership, who use thenvelysit
control the agenda and negatively to assure voting discipline (Cox and McCubbins
2005; 2007). Although the leadership’s propensity to use agenda control versus voting
discipline is dependent upon the institutional context that exists within the House at
that time, majority party control over the legislative process is alwagept to some
degree. An alternative framework is offered by Conditional Party Govern@E@)(
theorists, who posit that the institutional context conditions whether or not party
government exists (Aldrich 1995; Aldrich and Rohde 1997; Rohde 1991). According
to this perspective, the majority party leadership is able to influence policynoesc
when there is widespread agreement as to policy goals (intra-partycrgteesi
significant ideological distance between the two parties (inter-pattyization);
absent these circumstances, influence over the legislative process shéts to t
committees where the chairs are able to exert control over the legisigenda, both
within the committees and on the House floor.

While some scholars test these theories by analyzing voting behavior on the
House floor to identify historic trends in party influence over voting outcomes (see,

for example, Cox 2001; Cox and Poole 2002; McCarty, Poole and Rosenthal 2002;



2
Poole and Rosenthal 1997), others evaluate the extent to which shifts in partisan
behavior are attributable to institutional change (see, for example, Lowry grahShi
2002; Roberts and Smith 2003). A third approach involves examining the interaction
between the House committees and floor processes, either by conducting broad
analyses of the level of cohesion in committee and floor policy output (Londregan and
Snyder 1994; Maltzman and Smith 1994) or by evaluating the extent to which the
committees are bypassed by the House leadership during the legistatiess via
procedural measures and rules changes (Aldrich and Rohde 2009; Schickler and Rich
1997).

This research provides a novel way of testing the comparative explanatory
power of the Procedural Cartel and CPG approaches by evaluating the ale@fihof
perspective to account for the historic rate of proposal and passage oidmi@ers
from appropriations legislation on the House floor. Limitation riders provide a good
vehicle to test party-based theories of decision-making as they often hzontainh
policy implications in areas of significant controversy (Oleszek 2007). Iti@udihe
extent to which members of the majority and minority party are able tossficlty
utilize limitation riders as a means of making substantive policy is imcat larger
patterns of party or committee dominance over the legislative process. Athoug
number of studies (see, for example, Carper 1960; Davidson 1983; Devine 1987) have
detailed the procedural history or policy effects of certain limitationgjdbere has
yet to be a systematic examination of the aggregate number of riders thatpsed

each Congress, as well as changes in trends of partisan sponsorship.
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The following analysis takes place in five parts. The first chapter begins b
reviewing the relevant theories on parties, leadership and congressiosalrdeci
making and details their development beginning in the 1960s through the more
modern perspectives which emerged in the 1980s and 1990s. Contrasts are drawn
between the CPG approach, which argues that the amount of power that parties and
leadership wield is determined by the institutional characteristicsxishte that
time, and the Procedural Cartel perspective, which posits that party andigaders
power has been a consistent influence on decision-making outcomes across modern
Congresses. This chapter then proceeds to outline the changes that have occurred
during the twentieth and early twenty-first century in the structure of theeHings
how the Procedural Cartel and CPG approaches account for these changes. While
proponents of both theoretical perspectives tend to agree that the instituimmgés
during the past century have been significant for the development of stronger party
leadership, these theories have conflicting perspectives on the opportunities for t
exercise of party power that existed before and after the reform era.

In chapter two, after a brief overview of the appropriations process, the
development of institutional mechanisms to manage appropriations sinceithe Ci
War era are detailed and compared to larger patterns of institutionabch@inig is
followed by a discussion of the definition, origin and impact of limitation riders on
annual appropriations, as well as a review of the previous scholarship on this topic.
The argument contained within this section is that, because of their impacthay age

rules and practices, limitation riders are an effective way for indivitheahbers and



the parties to make policy changes that circumvent the authorization pracess|
as serving as a tool for the minority to take positions and improve their electoral
success. Based upon this view of the purpose of limitation riders, this chapter then
extrapolates both the parallel and contrasting theoretical predictionsRxicitedural
Cartel and CPG perspectives regarding limitation rider proposal and passhge on t
House floor, derived from their conceptions of the potential strength of the party
leadership and the tools at the majority’s disposal during varying conditions of
cohesion and polarization.

Chapter three utilizes a dataset of limitation riders from tHet®dugh the
110" Congresses to test the Procedural Cartel and CPG perspectives. After a
description of relevant methods and the hypotheses generated by each theory, the
aggregate and partisan proposal rates of limitation riders are evaluatedoriptoe,
cross-tab and logistic regression analysis. This analysis finds thatilee si
predictions made by the two theories related to the aggregate number oidimaitat
proposed on the floor each Congress, as well as their aggregate and parsisatepas
receive strong support within the data. However, while CPG receives theestrong
support during the Congresses with low polarization and cohesion, the data from the
Congresses with high polarization and cohesion more closely conforms to the
Procedural Cartel predictions.

Finally, in chapter four, the implications of the findings of the limitation rider
analysis, alternative explanations and areas for further researceareséid. The

major finding of this study, that both the Procedural Cartel and CPG perspedtives ar
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unable to fully account for the amending activity during circumstances of bdth hig
and low inter-party polarization and intra-party cohesion, suggests that both of these
theories bear reconsideration. In the area of alternative explanationsjdta YPoter
perspective, where limitations are used to shift the ideal point of appropriations
legislation in order to gain the ‘pivotal vote’ for passage, requires furtlaeniaation
that is outside the scope of this study. Additional explanations related to inteln-bran
bargaining during divided government or other elements of the legislative targex
also possible but require additional evaluation. Research in the areas of theoimpact
rules and policy-type on patterns of rider proposal and passage, as well aswdat te
to occur within the committee context would also be potentially fruitful. This chapter
concludes that although further research is needed to clarify the extentkotieni
basic tenants of the Procedural Cartel and CPG theories need to be revisézhrit is ¢
that both of these perspectives on the influence of parties on decision-making in the

House need to be revisited.



Chapter One: Partisan Accountsof Congressional Decision-making and the
Historical Development of the Postreform House

The purpose of this chapter is to provide the theoretical basis and broad
historic perspective for the analysis of limitation riders that will oactine latter
parts of this study. This chapter begins by generally reviewing theitator
development of party-based theories of congressional decision-making and yiow the
led to the development of the CPG and Procedural Cartel perspectives. The CPG and
Procedural Cartel perspectives are then explained in detail, with paradttdntion
given to the contrasting accounts they provide of the kinds of power the party
leadership possesses, its source, and how institutional change impactsise exe
The second part of this chapter provides an overview of the structural evolution of the
the House since the beginning of the twentieth century and concludes with an
explanation of how the Procedural Cartel and CPG perspectives account for the
significance of these changes and why they occurred.

Party-Based Theories Overview

The CPG perspective on congressional decision-making belongs to a group of
theories which argue that the power of parties and leadership in the House of
Representatives is conditioned by the context in which decision-making takes pl
While early work on this topic (see, for example, Froman, Jr. and Ripley 1965) hinted
at the possibility that institutional variables could impact the amount of Iégglers
control and party influence that occurs on a given issue, it was not until the 1970s,

with the work of Fenno (1973) and Mayhew (1974), that a systematic approach to



congressional decision-making outcomes theoretically rooted in institutional
characteristics and incentives began to emerge. Fenno’s (1973) study of eesimitt
identified three basic goals that motivate member action—reelection, irgluaticn

the House and making good public policy—and hypothesized that within this context,
political parties function as one of several environmental constraints on mantbe
committee activity. In contrast, Mayhew’s (1974) electoral connectiorstaggies

that Members of Congress are predominately motivated by reelection and, due to the
weakness of institutional collective action incentives, are able to ignovéghes of

their respective parties in the decisions that they make. Legislativespzan,
nevertheless, still be powerful due to their ability to utilize rules, budgataty

taxation contexts to frame decisions in such a way that the preferred leaderslyip pol
can potentially be victorious.

Cooper and Brady’s (1981) seminal study of leadership styles in the House is
the first of its kind to directly condition the type of leadership that emerges upon its
institutional context and, in this respect, is a direct predecessor to the CPGhpproa
In their examination of the transition from the “hierarchical” style of Spe@kenon
to the “bargaining” style of Speaker Rayburn, Cooper and Brady (1981) posktdhat t
institutional context is primarily determined by the external electorat@ment.

When party strength is high, power is concentrated in the hands of leaders; when party
strength is low, power is dispersed and leaders hold more maintenance-oriented roles
Elaborating on this approach, Brady, Cooper and Hurley (1987) argue that the degree

to which power can be concentrated in the hands of party leaders is itseldelepen



the potential of the majority to act as a voting coalition. Members are matural
resistant to party voting structures because they tend to contradict traditonapts
of representation and impose limitations on individual activity, even when the
existence of a strong leader might be advantageous for collective aatgn Hhus, a
substantial level of intra-party unity and inter-party conflict can extiktngth without
manifesting a highly centralized power structure.

Another forerunner to CPG theory is the Principal-Agent approach. Developed
by Barbara Sinclair in the 1980s, this perspective theorizes that chamegdarship
functioning are best explained as a response to member expectations, which are
formed by their institutional and political environment (Sinclair 1983). The majori
party leadership is tasked with building winning coalitions on major legislatide whi
promoting intra-party harmony and the relationship between these two primary
functions conditions the leadership’s use of tools that the House and internal party
structure provide (Sinclair 1983). Because the aims of individual members can
conflict with the collective party goals, the potential influence of leadesstbeir
members’ behavior depends upon the amount that the leadership can impact a
particular member’s goal achievement (Sinclair 1983; 1995). If the party
membership’s preferences are highly dissimilar, it is likely thatethedrship’s
pursuit some member goals will often conflict with the action that other party
members want to be taken (Sinclair 1986; 1995). Party members, therefore, must
collectively navigate tradeoffs between the delegation of executive powetter

facilitate collective action, and the equal distribution of power and resouhiels w



results in higher autonomy for individuals to pursue their legislative goald4B

1995). The implication of this is that the amount of power that the leadership
possesses is dependent upon the amount of agreement on collective aims that exists
within the caucus at that time (Sinclair 1983).

CPG theory was developed initially by Rohde (1991) and Aldrich (1995) in the
early 1990s. This perspective asserts that in the House of Representatives,
institutional motivations for party discipline are weak and because offthipatties
and the chamber leadership are not inherently the dominant influence in the decisions
made by the collective membership (Aldrich 1995; Rohde 1991). Instead, the ability
for the majority party leadership to exercise control over the legislativelagad its
membership’s voting decisions is conditioned by the amount that the majority and
minority parties are ideologically polarized, as well as the level ofodexl
cohesion present within the majority party caucus (Rohde 1991). When polarization
and cohesion are low, the majority caucus is often unable to agree to legislalsve goa
and, as a result, power is centered in the committees, where small groupdaiblsgis
and the committee chairs control the policy-making agenda with a high degree of
autonomy. These periods of time where the ideological cohesion and the consequent
voting cohesion of the majority party is low also provide opportunities for the minority
party to ally with ideologically similar factions within the majority fyan the
committees and pass their own policy priorities. Effectively, this makes the
committees ideological “outliers” when compared to the preferences ofdjoeity

party caucus.
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As the amount of inter-party polarization and intra-party cohesion ebbs and
flows, changes in the amount of majority party floor voting cohesion, the amount of
control that the committees wield and the success with which minority kxggsla
measures are able to be proposed and passed also occur (Rohde 1991). When
polarization and cohesion are high, a high degree of agreement as to policy aisns exis
within the majority caucus and the majority party leadership is consequently
empowered by its membership to pursue those aims (Rohde 1991). The ability of the
leadership to influence decision-making outcomes in the direction that the party
caucus desires falls into two broad categories—agenda control and voting diseipline
both of which can be exercised in various forms during the committee and floor
processes (Aldrich and Rohde 1997). To control the committee phase of the
legislative process, the leadership controls committee appointments to assure
ideological alignment with the majority caucus and utilizes the tools arggn
bypasses for committee chairs, multiple referrals and loyalty oattisqAand Rohde
2009). To control the floor phase of bill consideration, the leadership can engineer
special rules, extraordinary conference committee assignments andadete tr
(Aldrich and Rohde 1997; Rohde 2005). As inter-party polarization and intra-party
cohesion increase, the majority party’s consensus as to policy preferences and,
consequently, the party leadership’s ability to utilize the tools enumeratedabove
increases (Aldrich and Rohde 2009). However, if polarization and cohesion again

begin to decrease, less agreement as to common policy goals exists wigartyhe
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caucus and, consequently, the power of the leadership to pursue those goals also
decreases (Aldrich and Rohde 2009).

In contrast to CPG theory, the Procedural Cartel approach developed by Cox
and McCubbins around the same time period (1991; 1994) argues that institutional
bases of party power in the House of Representative exist unconditionally and are
based upon two types of “assets” that all members entrust to their respecticalpoli
parties: intra-legislative benefits such as human capital and seramdtglectoral
benefits such as the party label. Each individual member has the incentive ¢b prote
the party label through coherent legislative action because of its valoe as a
information shortcut to voters. In addition, individual members also desire to accrue
human capital and seniority because of the advantages both provide for goal
achievement during the legislative process, which translate into theraleealm.
Through the power that stems from control over these assets, the majoritygueiyg
and chamber leadership is able to facilitate and oversee the key iegid&als that
occur within the House by making the rules that govern the structure and process of
legislation (Cox and McCubbins 2007). In addition, both the committee system (via
control over appointments and the committee chairs) and the legislative proaess (vi
control over the floor rules and scheduling) are controlled by the majortiy pa
leadership so that bills containing policy changes that are opposed by theHgader
almost never make it onto the floor agenda (Cox and McCubbins 2002).

The Procedural Cartel framework conceives of the majority party leadesship a

perpetually navigating the trade-offs between the two methods of influencing
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legislative outcomes—agenda control and voting discipline (Cox and McCubbins
2005). Although agenda control always exists at some level, this method is
emphasized during periods where party cohesion is weak because it enapéetythe
leadership to control floor outcomes by preventing unfavorable legislation from ever
being considered (Cox and McCubbins 2002). Voting discipline emerges as a more
frequently utilized leadership tool when party cohesion is strong (Cox and McCubbins
2005). This is not to say that the relative amount of power that the majoritysle@der
holds never fluctuates; rather, that control of legislative outcomes via agendd cont
or voting discipline is a consistent element within the legislative process.

The development of the party-based literature on decision-making in the House
of Representatives has culminated in two contrasting accounts of majoritsshepde
influence over legislative outcomes. On the one hand, Procedural Cartel theory
emphases that while the exercise of party leadership power may differ throvigiy va
levels of polarization and cohesion, the amount of actual power it holds is generally
consistent. In contrast, CPG theory posits that the actual power that the party
leadership possesses is conditioned upon the amount of polarization and cohesion
present within the institution at the time. The differences between thepegigfss
are evident in the divergent theoretical explanations that each theory provides of
pre and post reform changes that occurred in the House during the twentieth. century

Institutional Development in the House of Representatives, 1910-2010
The Procedural Cartel and CPG perspectives both give analytic accounts of the

historic institutional development that has taken place within the House. Befeee the
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accounts are detailed, an overview of the significant changes that aretrébesach
theoretical perspective is provided within this section. Over the past hundred yea
the structure of Congress and the House in particular has experienced tlud® qieri
significant internal transformation which were catalyzed by chaingiee ideological
composition of its membership. In each case, the structural shifts wereane shef
procedural norms, which in turn impacted the amount of power that the party
leadership exercised in controlling legislative outcomes. While the locatibesd#
shifts—whether they were internal to the parties or within the externalirstil
context—varied, their effect on centralizing or disbursing the centers dalags
influence was widespread.

The Era of Committee Gover nance

At the turn of the twentieth century, the Speaker had the power to appoint
legislative committees, served as the chairman of the rules commidtdmd
significant discretion over the recognition of members (Cooper and Brady 1981).
However, in the first few years of the twentieth century economic and soamjechma
the midwest and western regions resulted in the election of a new group of pvegress
Republican members. The Speaker’s use of his powers to constrain these members
led to a revolt beginning in 1909, where the progressive Republicans allied with the
minority Democrats to strip the Speaker of his procedural ability to caht@genda
and committee appointments. Between 1909 and 1910, these changes included the
establishment of a Consent Calendar and the call of committees, removing tker Spea

from the Rules Committee, enlarging its membership and providing foreleetion
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by a floor vote of the House membership. During this time, a procedure was also
established through which individual members could initiate the discharge of bills
from committees and the House rules were amended so that the members armd chairs
the standing committees would also be elected by a floor vote.

Once the procedural and rules changes initiated by the revolt had been
implemented, the Speaker was left with little power to influence committee
assignments or control the agenda via the Rules Committee. In addition, therSpea
ability to coerce or punish individual members also declined (Rohde 1991). Sinclair
(1995) describes the institutional cooperation mechanism that resulted from these
changes as “inter-committee reciprocity (23),” while the power ofdh&wttees and
chairs over the next fifty years broadened, the role for the floor anek el
narrowed. The power of committees was particularly aided by their exlaisility
to propose legislation, the procedural barriers to calling bills onto the floor, the
practice of reserved seats in the conference committees for senior teermembers
and the lack of recorded votes in the Committee of the Whole, which discouraged
position-taking behavior on the part of individual members (Davidson 1981; Sinclair
1995). These advantages were underpinned by the rise of careerism in the House,
where low turnover assured that the typical tenure of a committee chad eul
lengthy (Davidson 1981). The 1946 Legislative Reorganization Act also served to
expand the power of standing committees by reducing their number from 48 to 19,
increasing staff allocations and codifying committee jurisdictions talalisputes

(Deering and Smith 1997; Davidson 1990).
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The internal dynamics within the majority party during the era of comenit

government were often acrimonious due to both the seniority system of selecting
committee chairs, which lessened the incentives for chairs to be responsive to the
wishes of the caucus, and the propensity of conservative southern Democrats to ally
with Republicans to pass their own policy priorities while blocking or alterindnratic
the majoirty caucus’ legislation in committee (Aldrich and Rohde 2009). Dyson and
Soule (1970) found in their study of the House during this era that the committees also
tended to be highly influential on floor outcomes, with the Democratically ctatrol
committee positions prevailing around eighty-four percent of the time while the
Republican controlled committee positions prevailed around seventy-five pefcent
the time. Toward the end of the committee era of governance, problems began to arise
both within the Democratic majority and the committees themselves. Within the
caucus, the number of members from northern states began to grow, particudarly as
result of the 1958, 1964, 1970 and 1972 electimhde members from the south
continued to be closely aligned with their Republican counterparts (Sinclair 18985). |
addition, in the late 1960s friction between the committees and the majority party
caucus began to increase as the liberal majority in the caucus more often than not
disagreed with what the committee produced (Sinclair 1985). At the same time, the
jurisdictional competition among House committees and the necessity to comrdinat
legislative deliberations was rising while long-standing conflicts éetwvihe
authorizing versus the “taxing-spending” committees began to impact floor

consideration of committee legislation (Davidson and Oleszek 1976).
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The 1970s Reform Era

As a result of the growing institutional tensions and the greater homogeneity of
the majority party, momentum began to develop within the Democratic caucus toward
institutional change that would afford the liberal members a greatéy abiinfluence
legislative outcomesThe ‘reform era’ in the House began with the Legislative
Reorganization Act of 1970, which provided for recorded votes in the Committee of
the Whole and resulted in committee decisions being more vulnerable to challenge on
the House floor (Davidson 1986). A year later, a change in internal party rulésdentit
the “Subcommittee Bill of Rights” was passed, which removed the right of thes chai
to appoint the subcommittee chairs and gave it to the Democratic committee
membership (Rohde 1974). This change significantly strengthened the libiinais
the Democratic caucus by making this group immediately eligible fotigusithat
had previously been chosen by the more conservative committee chairs (Rohde 1974).
Further reforms that took place in 1973 and 1974 opened up conference committee
and markup session to public scrutiny (Unekis and Rieselbach 1984), required the
committee and subcommittee chairs to receive caucus approval for their cdntinue
tenure, limited members to chairing no more than one committee each, provided for
regular meeting of the Democratic caucus and reinvested the Speakdrewitwer
to appoint members of the Rules Committee (Sinclair 1985). In 1974, the caucus
utilized its new powers to depose three committee chairs while the majeriyy
leadership began to act as mediators when disagreements between the ecanihitte

the caucus took place (Sinclair 1985).
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Rohde (1991) identifies three tracks of institutional change that occurred
during the reform era of the 1970s: committee chair power was removed atedstri
the influence of the party and leadership over the policy process was increadwssl and t
institutional bases of power were vested in the party caucus. However, Oppenheimer
(1980) notes that these reforms had the effect of pulling the House in two seemingly
opposed organizational directions. While some of the reforms gave greatertauthori
to the subcommittees and provided for greater equality among House members via the
collectivization of power, others served to centralize decision-making by eznpgw
the party leadership (Oppenheimer 1980). These seemingly contradictoryschange
were the result of a two-fold reaction to the power of the committee chaire lileé
reform. On the one hand, the members of the Democratic Party caucus were
concerned with assuring that their preferences would substantively ipuyliagt
outcomes and they therefore removed power from the committee chairs and vested it
in the subcommittees, where the more junior and liberal members of the caucus would
be able to influence the shape of legislation. However, the caucus also needed the
ability to coordinate legislative activity so that power would not again devolve to the
committee chairs, hence the centralization of power in the hands of the party
leadership.

While the impact of the institutional reforms that occurred in the mid 1970s
was often gradual, some of the results were more immediate. Beginniriyj in 94
Congress, an explosion in the number of floor amendments, many of which

engendered significant controversy, created coordination challenges forjthigyma
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party and had the overall effect of raising the amount of uncertainty in the floor
process (Smith 1989). The Democratic response to this was to again change the rules
in the 98" Congress to make it more difficult to require a publically recorded vote on
floor amendments and increased the use of restrictive rules to over thresssyofart
the time by the 98 Congress (Bach and Smith 1988; Smith 1989). The effect of these
changes was a steep decrease in the number of floor amendments successfully
proposed after the ZCongress (Bach and Smith 1988; Smith 1989). Meanwhile,
another result of the institutional reforms for the committees was the growth of
multiple referrals, where the party leadership could refer a piece sldiégi to more
than one committee and set time limits for its consideration (Deering ankl B38it).

The consequent ability of the party leadership to choose which committee report
would be considered on the floor undermined committee autonomy in crafting
legislation while enhancing the ability of the party leadership to contralltineate
policy outcome (Davidson and Oleszek 1992; Deering and Smith 1997).
Republican Rule and Early Twenty-first Century Developments

While party leadership power continued to grow during Democratic rule in the
1980s, with the Republican takeover in the® @éngress, Gingrich went further than
any previous post reform Speaker in stripping committees of their power (Dodd and
Oppenheimer 2009). In the case of the Appropriations, Energy and Judiciary
Committees, Gingrich bypassed more senior members on the panels in thensefect
chairs, abolished three committees and reduced the seats available on tharstiser

by twelve percent (Aldrich and Rohde 1997). At the same time, Gingrich cut
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committee staff allocations by one-third, eliminated the ability of the dtserchairs
to proxy vote and term-limited committee and subcommittee chairs to sxgfear
service (Aldrich and Rohde 1997). The Republican leadership further undermined
committee assignment norms by giving a record number of freshmen seats on the
Rules, Ways and Means, Appropriations and Commerce Committees (Rieselbach
1995). Gingrich also consolidated his power over the floor process by opening it up
to more amendments (Davidson 1995), utilizing special rules to maintain control over
the proceedings (Aldrich and Rohde 2009) and was at least somewhat involved in
eighty percent of the measures that exited the committees (Sinclair 1999).

While Speaker Hastert initially promised a return to regular preesdmany
of the extraordinary practices that had occurred under Gingrich were continued.
Special rules were often employed to block Democratic floor amendnrahts a
seniority bypasses were utilized to choose more conservative candidakes for t
Appropriations subcommittee chairs (Aldrich and Rohde 2009). Change in partisan
control during the 109Congress maintained many of the same patterns seen under
Republican rule. While Speaker Pelosi conducted only one seniority bypass, she did
not automatically let all of the chairmen of 1994 have their old committees llaek ei
(Pearson and Schickler 2009). She additionally demonstrated her willingness to
employ special and closed rules to control the floor process and give preference t
party priorities, such as the “Six for ‘06” agenda items (Dodd and Oppenheimer 2009).
Finally, four out of the five new appointees to the Rules Committee were fashm

and the exclusive designation was removed so that members could be given additional
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committee assignments as incentives to comply with leadership digédesh and
Rohde 2009).

In summary, the trajectory of institutional change in the House over the past
century has vacillated between centralization and decentralization aftinstl
power. While changes in the ideological makeup of the membership which led to
tensions within the current institutional arrangements were responsitbie fioiitial
modifications, the consolidation of the reforms was dependent upon the continued
demand for the new structural arrangement. The era of committee governance
between 1920 and 1970 was ended because the composition of the majority party,
which had up until that point been ideologically heterogeneous, became cohesive
enough to initiate changes that would refocus power in the hands of the caucus and
leadership. The continued consolidation of party leadership authority through the era
of Republican rule in the 1990s and early twenty-first century has continued this trend
of centralization as the institutional arrangements that are conducive tcetbesef
party leadership power have been further entrenched.

Theoretical Accountsof Institutional Change

The Procedural Cartel and CPG perspectives both evaluate the institutional
reforms that have occurred in the House of Representatives from the persplective
changes in the exercise of party leadership power. While both theorieshagrine
extent to which the party leadership has acted assertively to agendd-getieence
voting behavior over time has varied considerably, these perspectives disagree as to

the actual causes and effects of the institutional changes for the absolute amount of
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power that the party leadership possesses. Procedural Cartel theory teradpriet int
the effect of the 1970s reforms as strengthening the ability of the pateyseg to
position-take and to rely on voting discipline instead of agenda setting to impact
legislative outcomes. In contrast, the CPG perspective argues thangtigaganal
changes affected the actual amount of power that the party leadershigspesbg
either vesting or removing the basic ability to agenda set and influence voting
behavior.

In analyzing the changes in the House that occurred in the twentieth century,
Procedural Cartel theory emphasizes the continuity of certain key iiostiltraits
with respect to committee assignments, the seniority system and the idablogi
alignment of committees relative to the majority caucus, which allowsthendtees
to be utilized for the purpose of agenda control. While norms have historically
constrained committee assignments, they have never removed the abilitpsotyse
loyalty as a determinant of committee appointments (Cox and McCubbins 2007). This
was seen in the 184and 108 Congress, where the Republicans ignored many norms
in placing freshmen on powerful committees (Cox and McCubbins 2007). Moreover,
the lack of seniority violations in the pre reform period does not mean that they were
impossible (Cox and McCubbins 2007). The stalemate between the regional
groupings of the Democratic Party during the 1940s through the 1960s caused each
group to focus on ensuring that their contingent had sufficient representation on the
committee, and not waste their energies attacking the members of theviothéCox

and McCubbins 2007). Likewise, the 1974 and 1994 seniority violations are
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exemplary of the importance of this tool and the power that the leadership ppssesse
utilize it to maintain party discipline. In Cox and McCubbins’ (2007) study of
committee outliers, little evidence is found that they systematicaly i@ the
postwar era with only a few committees (Agriculture, Armed Services,aidacand
Labor, Government Operations and Interior) being frequently unrepresentatingr of t
ideological or regional groupings. Additionally, Cox (2001) found that during the
committee process, moderate majority party members tend to dissentess tha
ideologically comparable minority party members. In total, this lends sufoptbre
theoretical proposition that the committee members act as agents of theitivespe
parties and do not tend toward widespread action that is contrary to the desires of the
majority party caucus.

When attempting to account for party leadership influence on voting behavior,
proponents of Procedural Cartel theory argue that the operationalization of “party
cohesion” as either the “number of party votes” or the “amount of party cohesion on
all votes” is problematic for testing theories of leadership influence é@dx
McCubbins 1991). This is because these kinds of measures are not clearly related to
the activity of party organizations, which are generally selective abeutumber of
positions they take (Cox and McCubbins 1991). Instead, the number and results of
party leadership votes (defined as a vote where the party leadership tookoa posit
the outcome) is utilized to evaluate majority party agenda size and its leuekess.
Whereas under conditions of caucus homogeneity, the party leadership takes more

positions and utilizes voting discipline on the floor to get its way, under conditions of
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caucus heterogeneity the party leadership focuses more on agenda conakésnd t
fewer positions (Cox and McCubbins 2005; 2007). In their examination of party
leadership votes in the postwar era, Cox and McCubbins (2007) found that, regardless
of the amount of caucus cohesion, when the party leadership took a position they
usually won out. Cox and Poole (2002) also found in the post-reform era that party
pressure typically takes place with votes on procedure, rules organization and thos
that are “label defining” with less pressure generally occurriitiy @ther kids of
substantive votes. More generally, Forgette (2004) has found that across
circumstances of high and low cohesion in the postwar period, members’ attendance at
a party caucus meeting immediately prior to key congressional votes impgreedea
level of partisan cohesion than would otherwise take place. Finally, in McCarty,
Poole and Rosenthal’s (2001) examination of members who switch parties, they found
that the ideal point of these individual members’ moves in the direction of their new
party even after the change has taken place. In total, the above studies thdicat
across centralized and decentralized institutional configurations, the @ateydbip
apparatus has influenced legislative outcomes in both significant and cunsisys.

Unlike Procedural Cartel theory, the CPG approach argues that the amount of
intra-party cohesion and inter-party polarization present within the House acémunt
both the institutional changes that take place and the amount of leadership that is
manifest. In their study of CPG levels in the House and Senate between 1876 and
1984, Aldrich, Berger and Rohde (2002) found that in both chambers, CPG is at an

almost constantly high value through the end of World War I. The House variable
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then steadily declines thereafter until about 1970, where it is resurgent thineugidt
1980s. The historic similarity in CPG levels, it is theorized, is due to the role that
parties play in elections where the partisanship of the public affects the Viobicg<
that Members of Congress make (Aldrich, Berger and Rohde 2002). According to the
CPG perspective, the growing ideological homogeneity within the partibs in t
electorate resulted in more cohesive and ideologically polarized partiesgness,
which consequently enabled the 1970s institutional reforms. These reforms changed
the structure of the House so that conditional party government could operate as long
as the party was cohesively aligned around a set of desirable policiesesépanghe
status quo (Aldrich 1995). In the immediate aftermath of the reform, a number of
issues still split the Democratic caucus—particularly Civil rightergy, environment
and defense policy— and CPG was not present on these issues until the 1980’s, where
the increased intra-party homogeneity enabled the leadership to crdaigotiay
positions and utilize the tools of agenda management and institutional discipline to
help push the caucus agenda (Rohde 1991). This in turn led to the changes in
institutional norms such as multiple referrals, the greater use ottedtar suspended
rules and the greater interference of the Speaker in the committeesgrooaser to
prevent the committees from being preference outliers (Rohde 1991).

Evidence supportive of the CPG perspective can be found in Young and
Heitshusen’s (2003) study of committee stacking, which found that the magarity
leadership was able to be successful in this practice more often after tlee Hous

reforms took place. Likewise, Bianco and Sened’s (2005) work utilizing the
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‘uncovered set’ found that polarization provides the majority party advantages in
terms of agenda setting, where the activity of party leaders can egskalive
outcomes considerably closer to the preferences of their caucus. The amstituti
changes that took place under the new Republican majority in tHeCiyress,
where the simultaneous stripping of committee power and consolidation of leadership
authority during the committee and floor stages aligned with the predicti@iR®f
regarding what occurs in high cohesion and polarization situations (Aldrich and Rohde
1997). The 10% Congress for these theorists additionally highlights the potential
importance of transitional periods where cohesion and polarization is high for
allowing leaders extraordinary levels of power to influence committémnaand
resolve bill conflicts (Aldrich and Rohde 1997; Rohde 2005). Also notable during the
period of Republican Rule is the findings of Moscardelli, Haspel and Wike (1998),
that the ideological distance of majority party members from the Speaker wa
statistically significant in predicting support of party building legishat

While the Procedural Cartel and CPG perspectives both acknowledge that the
1970s reforms strengthened the party leadership’s ability to exercise, plosye
disagree as to whether or not there was significant power present bef@®iimesr
Considerable evidence can be marshaled by Procedural Cartel theoristsyueho ar
that the consistency in committee ideological alignment, party leaderskbip vot
victories, the influence of caucus proceedings and the ideological realignnpamtyof
switchers all point to party leadership influence (in varying forrag)ss varying

circumstances of cohesion and polarization. On the other hand, the CPG perspective
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points to the changes in committee stacking behavior, the assistance of i@gtologic
polarization in achieving the outcomes favored by the party leadership and the
increased activity of the leadership in consolidating its power as cohesion and
polarization increases, as evidence that institutional composition does ¢oriddion
the amount of actual power that the party possesses.

Conclusion

The strongest differences between the theoretical predictions made by the
Procedural Cartel and CPG frameworks are seen during periods of low partpieohes
Procedural Cartel posits that when party cohesion is low, the party leadeitship w
maintain control of the policy outcome via the legislative agenda, the result of which
is that legislative proposals sponsored by the minority party will be ketg to make
it onto the agenda than the majority sponsored items, although the items on the agenda
from both parties will have similar rates of passage due to the lack of votingidesci
(Cox and McCubbins 2005; 2007). CPG theory, however, predicts that when majority
cohesion is low a majority faction will ally with the minority party makindifficult
for the majority leadership to prevent many of the minority sponsored propasals fr
being considered. In addition, the lack of majority party voting cohesion means that
the minority proposals have a better chance of passing a floor vote than under
circumstances where polarization and cohesion are high (Aldrich and Rohde 1997;
Rohde 1991).

The predictions of these two theories, however, also substantively contrast

when dealing with periods of high inter-party polarization and cohesion. Under these
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circumstances, Procedural Cartel theory argues that the leadershipitehil sctical
emphasis from agenda control to voting discipline (Cox and McCubbins 2005). This
means the more minority proposals may be allowed floor consideration, but very few
will be successful. In contrast, CPG posits that once polarization and cohesion a
high, the majority caucus removes power from the committees and vests it with the
party leadership, who are then able to utilize both agenda control and party discipline
to control legislative outcomes. Effectively, this lessens the amount of minority
legislation that will be passed or even proposed while simultaneously assuring that
majority party priorities will survive floor consideration.

While premised on the basic concept that political parties and the party
leadership are able to impact congressional decision-making outcomes, ttteiRtoce
Cartel and CPG perspectives nevertheless provide contrasting frameavorks f
understanding the circumstances and ways in which this influence occurs. In the
following chapters, the competing theoretical predictions made by the Pralcedur
Cartel and CPG perspectives regarding party leadership control over it agel
voting discipline will be applied to the floor consideration and passage of limitation

riders in the House of Representatives during the post reform era.
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Chapter Two: Limitation Riders and the Congressional Appropriations Process

This chapter utilizes the Procedural Cartel and CPG perspectives destribed i
the previous section to derive a set of complimentary and competing predictions about
the proposal and passage of limitation riders in the post-reform House of
Representatives. After a descriptive summary of the congressional agiwapr
process, the first section of this chapter details the post Civil War irstilti
development of appropriations procedures and practices. This is followed in the
second section by a substantive explanation of limitation riders, their role in the
appropriations process, and the way that they are utilized in both inter-branch and
partisan conflict. The third section examines the phenomenon of limitation riders as
floor amendments and develops the Procedural Cartel and CPG explanations for the
proposal and passage rates that should occur during each Congress under varying
conditions of inter-party polarization and intra-party cohesion. This chapter casiclude
by summarizing the predictions of each theoretical perspective and howiliney
utilized in the upcoming analyses contained within chapters three and four.

The Congressional Appropriations Process

Despite the procedural and institutional separation that exists between arenas
of substantive and fiscal policy-making within the congressional budgetary groces
decisions regarding the allocation of monetary resources directly impaehgtesis
which substantive policy priorities receive (Hartman 1982). Hartman posits that
because of this, “fiscal budget decisions not only reflect views aboutdisdalocial

policy but also are substantially shaped by electoral politics and by thesgee ad
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government (1982, 381)". A further elaboration of this perspective is provided by
Stewart (1988), who notes that congressional spending decisions are dependent upon
the types of structures used to make them and these structures are chosemgaocordi
the sorts of outcomes they are likely to create, both in terms of spending levels and
substantive legislative outcomes. The following section explores the strottine
appropriations process, both descriptively and with respect to how electorahmarti
and institutional pressures have influenced its evolution over time.

A Descriptive Overview

Federal budgeting is generally divided into four main phases: the preparati
and submission of the budget by the president to Congress, the congressional review
and response to president’s budget, the execution of budget-related laws by federal
agencies and the completion of agency spending audits (Oleszek 2007). Within the
second phase, Congress adopts a budget resolution in response to the presidential
recommendations regarding spending levels for various programs and agencies
(Streeter 2008). While this resolution never becomes law, the budgetary tasges
are often procedurally enforced as the House and Senate consider variaugsneas
related to the budget, including appropriations and tax bills.

While most government spending is statutorily mandated, as in the case of
entitlements and interest payments on the national debt, the discretionary part of
spending is handled via the appropriations process. There are three types of
appropriations bills that Congress passes to allocate discretionary fundar re

appropriations bills, continuing resolutions and supplemental appropriations measures
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(Streeter 2008). Regular appropriations legislation, where the funding fiedéral
agencies is typically grouped into thirteen appropriations packages, is divided into a
series of sections that generally concern an individual budgetary account. These
measures provide detailed directions to the departments and agencies continned withi
the bill on the distribution of funding among the various activities or programarthat
funded within an account. Regular appropriations legislation can also provide transfer
authority to the agencies to move budget authority from one account or fund to
another. When there is a delay in enacting a regular appropriations bill so that the
yearly budgetary deadline lapses, continuing resolutions are utilized toimainta
temporary funding for agencies and programs until the regular bills areénact
Finally, supplemental appropriations provide funding for unforeseen needs oréncreas
funding for previously authorized programs.

The distinction between authorizations and appropriations, both in terms of
purpose and temporal ordering, is important to keep in mind. While the authorization
process is utilized to establish, continue and modify programs or policies,
appropriations is utilized to fund programs or policies that have been previously
authorized. Because it is procedurally prohibited to pass an appropriation for which
there is no authorization, the authorization committees are typically corbsttiere
policy-making centers of Congress (Oleszek 2007). In contrast, the Appimmia
Committees are vested with five main duties (Shuman 1992, 75):

1) Examine the caps for the ceilings set by law and compare them to the

president’s budget,
2) Divide allocations between discretionary and statutory spending,
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3) Produce and pass law related to the thirteen regular appropriations bills and

any supplementary bills,

4) Produce continuing resolutions which temporarily extend funding until the

regular appropriations bills are enacted and

5) Oversee the agencies and programs under its jurisdiction.

For each authorized program and agency subject to the annual appropriations process,
the Appropriations Committee, has three main options: to provide all the funds
recommended in the authorization bill, provide a reduction in the amounts authorized,
or refuse to provide any funds at all (Oleszek 2007).

Historical Development

The evolution of what would become the modern appropriations process
described in the previous section began in 1774 with the passage of two general
appropriations bills (Fisher 2003). While the process was initially slow toajgvel
expansion into all areas of discretionary spending began during the 1830s (Fisher
2003). Separate committees to handle appropriations were not created, however, until
the Civil War era, when the high level of spending necessary for the war effort
required greater coordination than could be collectively provided on the floor (Fisher
2003).

In the period immediately following the conclusion of the Civil War, tensions
gradually developed between the Appropriations Committee and the House members,
who wanted greater expenditures for their own districts (Brady and Morgan 1987) as
well as between the Appropriations and authorizing committees, who felt that their

jurisdiction was being encroached upon (Fisher 2003). These areas of diggatisfac

led to a stripping of power from the Appropriations Committee and the delegation of
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appropriations authority to the authorizing committees between 1877 through 1885
(Fisher 2003). The fragmentation of appropriations power resulted in higher levels of
governmental spending and the responsibility to constrain the budget began to rest
with the Speaker, who could enforce fiscal discipline by refusing to re@gniz
members who intended to introduce additional spending for floor consideration
(Fisher 2003). In 1920, however, after the revolt against Speaker Cannon, the House
reconsolidated jurisdiction over appropriations into a single committee,ian act
which the Senate followed in 1922 (Fisher 2003).

Before the reform era of the 1970s, the only major changes to the budget

process occurred via the 1946 Legislative Reorganization Act, which estdldishe
joint budgetary committee to prevent the authorization committees from speraling vi
borrowing authority, and through the gradual use of omnibus appropriating during the
1950s (Fisher 2003). Although the pre-reform era was generally charatteyize
extensive committee autonomy, action on the part of the Appropriations Committee
membership during this period tended to be constrained to some degree by the
expectation that it be responsive to the wishes and sentiments of fellow House
members, as well as the high level of involvement of the party leaders in ceenmit
assignments (Fenno 1973). While the chair had the use of procedural tools within the
floor process to deter changes to the committees’ legislative producbntimeittee
eventually had to share control over the legislative outcome with the party lepders

(Fenno 1966).
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During the period of institutional reform that occurred in the 1970s, Congress
passed the 1974 Budget Act. The major provisions of this act formed a budget
committee in each chamber with responsibility for drafting the congrediadget,
created the Congressional Budget Office to analyze and furnish budget imdormat
and mandated a budget timetable for each fiscal year (Palazzolo 1992). The purpos
of the budgetary reforms was in line with the larger institutional reféiatstook
place during this period, which shifted control over policy outcomes from the
committees to the party leadership, who could then coordinate the budgetary process
so that the outcome was in line with the majority caucus’ priorities (Thurbur 1992).
While this shift in power over appropriations from the committee to the leagdavaki
gradually realized during the 1980s, as party control consolidated, these changes more
rapidly led to the transference of policy debates into the fiscal realm, vasengrce
allocation became influenced by partisan and ideological conflicts anteceaul
higher degree of party voting on budgetary items (Patashnik 2005).

Between the early 1980s through the late 1990s, more changes in budgetary
procedure took place, such as the gradual utilization of multiyear budgetinmérar
1982) and the increasing use of restrictive rules and omnibus legislatiith (S@0),
which allowed the Appropriations Committee to recover some autonomy that had been
lost in the early reform era. Notable changes in law during this period incheeled t
Gramm-Rudman-Hollings Acts of 1985, which established declining annual deficit
targets (Fisher 2003) and the 1990 Budget Enforcement Act, which sought long-range

budget control through greater centralization of the congressional budget process
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(Thurbur 1992). An additional parallel development was the increasing use of the
congressional budget process by the majority party to quickly fulfill campaig
promises and circumvent issues with divided government, particularly during the
Clinton administration, with both deficit reduction and Medicaid reform beinggpas
in this way under the Republican majority (Sinclair 1997).

The development of the appropriations process that began during the Civil War
and continued through the pre reform era was due to factors both internal and external
to Congress. The heightened majority party cohesion in the 1880s was partially
responsible for the collective ceding of control over appropriations to the party
leadership, where it was believed that centralized direction over the pvomasis
better assure that the spending priorities of the majority caucus’ wetgfbkilted
(Fenno 1966). Likewise, the decrease in party cohesion forty years tatertihe
reinstatement of power to the Appropriations Committee, which was in line with the
broader reforms empowering committees that were taking place withiotse at
that time (Fenno 1966). Stewart (1989) also notes that in addition to the heightened
spending the occurred during the Civil War, which necessitated the creation of a
budgetary apparatus, the changing nature of partisanship was also important i
accounting for the later changes to the budgetary structure. Before 1896fitee par
were focused on controlling the administrative apparatus of government dinguil
and maintaining patronage via appropriations to government agencies (Si@8@&rt
In addition, during the periods of divided government that occurred between 1865 and

1921, the power of the congressional majority over appropriations was utilized to
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control opposition executives and gradually led to increased budgetary esruggl
(Stewart 1989). The decision to reinvest power within the Appropriations Committee
was necessary to counterbalance the growing executive influence over speading
stemmed from the 1921 Budgetary Act, which delegated to the president the
responsibility to propose the budget (Stewart 1989).

The major budget acts that were passed during and after the reforrmera ha
generally been designed to make it easier for legislative majdaatesvert their
spending preferences into law (Patashnik 2005). For example, the Budget Act of 1974
made the budget committees responsible to the majority party caucus by ngandati
that members be hand-picked by the leadership with tenure and seniority norms no
longer being applicable (McCubbins 1990). Although the Speaker was never given a
formal role in the process, he was able to become involved in the policy-making at the
committee stage as well as negotiate budget agreements with the presideaenate
leadership (Palazzolo 1992). Changes in committee relations with the majority and
minority caucuses were also apparent in the aftermath of the reforms,flebere
amending activity to appropriations bills grew from a low of 14 being propased i
1965, to over 140 in 1980 (Kiewiet and McCubbins 1991). However, the House
Appropriations Committee still retained some ability to shield their ksl from
floor amendments, by reporting bills with discretionary amounts up to the limits of
their spending allocations (Forgette and Saturno 1994).

There were also changes in the internal dynamics of the Appropriations

Committee during the post-reform era. While pre-reform, the committee dvoide
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taking roll calls in order to aid collegiality and lessen opportunities for mentder
take partisan positions against one another, in the post-reform period, the number of
amendments on which subcommittee chairs and ranking members took opposite sides
increased (Gordon 2005). Committee discord increased in tfeCiigress due to
Gingrich’s use of the Appropriations Committee to achieve his policy agenda,
beginning with the violation of the seniority norm to appoint Livingston (D-WV) as
chair due to his high level of partisan loyalty (Aldrich and Rohde 2000). The
appointment of sub-committee chairs only upon the signing of a loyalty pledge to the
party leadership and the opening of conference committee and markup meetings to the
press also acted to silence attempts at compromise and encourage partisan behavi
(Gordon 2005).

Stewart’s (1989) observation that the structure of budgetary decision-making is
chosen based upon the outcomes it is likely to create has been reflected in the
evolution of the appropriations process detailed in this section. Additionally, in many
respects both the historic growth and contraction of Appropriations Committee
strength parallels larger patterns of institutional development that od@irtlee same
time. During periods when the Speaker was particularly powerful and the iosttut
mood was in favor of centralization, there tended to be less power vested in the
Appropriations Committee; when institutional power was more decentralized, the
Appropriations Committee was stronger and more impervious to outside influences.
Despite the greater levels of autonomy that the committee enjoyed i880g, Linder

the current institutional configuration the appropriations process has incrgdssegl
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utilized by the majority party leadership as a tool to achieve its own policglage
With the increase in policy implications of budgetary decisions, the importance of th
procedural tools that exist within the appropriations process for both the majority and
minority party to achieve more substantive ends have been greatly amplified.
following section explores the policy-making potential of one such appropriations
tool, the limitation rider, and details the development and changing motivations behind
its utilization across a variety of institutional arrangements.
Limitation Riders
Within the appropriations process, one of the primary methods of creating or
influencing substantive policy is to attach a ‘rider’ to the text of the billleRiare
defined by Smith (1989) as amendments placed on appropriations bills during the
committee or the floor phase of the legislative process. A ‘legislatiee rwhich
changes existing law in some way, is usually prohibited unless it is pobimcte
special rule or adapted by unanimous consent (Oleszek 2007). In contrast, dimitati
riders,” which place temporary restrictions on the purposes for which spending is
authorized without altering existing law, are more generally allowabésgek 2007).
Although these kinds of amendments differ in form, with limitation riders always
beginning with the language, “none of the funds provided in this act may be used
for...”, a more general distinction exists; whereas legislativegitiard to set
conditions on the use of appropriations, require a federal agency to make a
determination or take some action, limitation riders tend to be phrased in the negative

are unconditional and entail no agency action (Schick 2007, 268).
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Historic Development and Procedural Rules
Bach (1983) describes the long-standing rationale behind the practicecbiragta
limitation riders thus: “the concept of a limitation amendment may be understaod as
compromise between two principles: first, the separation of appropriationp&iay
decisions (in the form of authorizations and other legislation); and second, the right of
Congress to decide not to appropriate for an authorized agency, purpose or program
(3).” During the 1820s and 1830s, legislative riders that added policy provisions were
frequently attached to appropriations bills, but were generally considerkdrneit
procedurally nor substantively problematic (Fisher 2003). The attachment of
limitation riders to appropriations bills began in the 1870s, with subject matter ofte
involving war powers, federal supervision of elections and the extension of revenue
laws to the territories (Devine 1987). During the twentieth century, the use of
limitation riders grew and spread to many policy areas. For examplasdeafders
were attempted to stop the closure of military installations under the Hoover
Commission during the 1950s (Carper 1960). Defense riders were also employed in
the 1990s to limit the way that Clinton could conduct foreign policy with respect to the
Balkans and Haiti (Wildavsky and Caiden, 2001). During the 1980s and 1990s,
foreign operations riders were used to forbid the funding of non-governmental
organizations that were politically supportive of abortion (Green 1993). In addition,
limitations on labor, education and health related appropriations know as the ‘Hyde
Amendments’ were an important legislative element that shaped earlyaloticy

after theRoe v. Wade decision in 1973 (Davidson, 1983).
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Under the procedural rules governing appropriations legislation, limitation
riders are only allowable if they do not impose additional duties or burdens on the
executive branch, interfere with its discretionary authority or require aiffitd make
judgments or determinations about existing law (Oleszek 2007). During consideration
of limitation riders on the floor of the House, special rules can wave points of order
that otherwise could be made against the bill or one of its limitation rider fowisi
that do not meet the above structural criteria (Bach 2003a). Conversely, it is also
possible that special rules can be utilized to protect certain sections dgainst
addition of limitation riders on the floor, or to allow the consideration of a liraitati
rider that might typically be out of order (Bach 2003a). The House “germaneness
rule” (Rule XVI, clause 7) additionally impacts the floor consideration atdimon
riders by mandating that amendments on a subject different from the bill under
consideration are not allowable (Bach 2003b).

Besides the general procedural constraints on the proposal of limitation riders
on the House floor, Rule XXI(2)(d) places specific conditions on the way that this
kind of amendment is considered on the floor. The 1970s growth in floor amendments
can be at least partially attributed to the rise in the number of limitationdaneats
being proposed on the floor (Smith 1989). Moreover, limitations were used
disproportionately by Republicans and Democratic conservatives who lacked votes in
the committee to pass their policy priorities (Smith 1989). Between thar@b9o?’
Congresses, a total of two-hundred and thirty-seven limitation amendments were

offered on the floor to be attached to appropriations bills (Sachs 1984). After the
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Democratic majority in the House was bolstered by the 1982 election outcaose cl
2(d) of House Rule XXI was passed, requiring that a member wanting to offer a
limitation must wait until all other kinds of amendments have been considered (Bach
2003b). After a bill has been completely read, a member may proposed adimitati
rider but the House can end the amending session via a successful “vote to rise”and
thus not consider this, or any other limitation (Bach 2003b). When this rule was first
enacted in 1983, the power to propose the motion to rise rested with the floor manager
(typically the subcommittee chair), which gave the committee when antouncert
with the majority leadership the power to coordinate the prevention of unwanted
limitation amendments from being proposed on the floor (Smith 1989). However, in
the 104" Congress, this power was transferred to the majority leader or his designate
effectively giving the majority leadership greater discretion ovetvamendments
will be allowed and removing power from the subcommittee chairs to block unfriendly
limitation amendments (Bach 2003b).

In his evaluation of the potential impact of House Rule XXI changes, Bach
(1983) predicted that it would result in an overall decrease in limitation amendments
and would ultimately facilitate closer cooperation between the leadership and
committee chairs in order to coordinate successful motions to rise. This prediction
was correct; in the 98Congress, the number of riders proposed on the floor dropped
to a total of thirteen. Additionally, Sach’s (1984) analysis a year &ftecthange
found that the pattern of limitation rider consideration on the House floor now fell into

four distinct categories: limitation riders that were precluded from camasidee via
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successful motions to rise, limitations that were successfully considered add vot
upon despite attempts at a motion to rise, limitations that were protecte@®yhail
circumvented procedure, and finally, limitations that were never subjecteatitmm
to rise and thus could be successfully considered.

L egidative and Partisan Practices

Previous to this study, scholarly attention to the uses of and practices
surrounding limitation riders has been sparse, with almost all substantive work in thi
area centered on normative concerns regarding the appropriateness obhmidatis
as a legislative tool. Arguing in favor of limitation riders, Sundquist (1983) posits that
limitations are a proper fallback for the legislative branch to restraicuéixe power.
However, Zellmer (1997) argues that limitation riders have been used to cirdumve
long-standing policy that possesses broad support without public input or legislative
accountability. From a more intra-branch perspective, Devine (1987) furthevedse
that the appropriations process is not the proper vehicle for substantive policy-making
due to structural characteristics that prevent the full consideration adarta of
policy in appropriations legislation. Finally, Sidak (1989) argues that attaching
limitations to appropriations bills frustrates the president’s ability taparhis duties
under the Constitution and might even constitute a violation of the prerogatives given
to the president in the exercise of his power under Article 1.

While the above evaluations of the propriety of limitation riders provide some
insight in to their use, a more thorough evaluation is required to more fully understand

what motivates their proposal and passage in order to properly utilize them to test the
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Procedural Cartel and CPG perspectives. The practice of attachingdimitders to
appropriations legislation stems from long-standing patterns of interkbrevadry.
The appointment power of the executive and legislative branches, as well as the
effective threats of sanctions that each can make provides an inherent influence ove
bureaucratic behavior (Calvert, McCubbins and Weingast 1989). However, issues
with delegation from legislative officials to the bureaucracy requireia bading of
control over aspects of policy implementation (Lindblom 1968). Due to nature of
inter-branch rivalries, lack of ideological alignment between the leigisland
executive branch often leads to lesser amount of decision-making authority being
delegated as each branch attempts to exercise the maximum influenbke poss
agency structure and decision-making (MacDonald 20Dimitation riders provide a
powerful legislative tool to influence agency decision-making and structunagtinr
the denial of funds for specific purposes and provide an additional high-stakes way of
forcing the president to cooperate with the intentions of the legislature inyagenc
structuring and policy-making (Sundquist 1983).

Limitation riders can also be used strategically to shape legislatioway a
that impacts its likelihood of eventual passage. Individual legislators can,
theoretically, vote for riders in the hopes that their passage will causectitea bill
to fail (Melnick 1983). Moreover, individual members who would generally favor the
policy that the rider promotes vote against it if they are concerned thétweaken
legal regimes in the long-term (Melnick 1983). Members of Congress also add

limitation riders to appropriations bills because the policies they contain carmssot pa
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as free standing bills and this kind of legislation is unlikely to be vetoed over the
rider’s addition (Oleszek 2007). While these riders may sometimes tigeger
branch conflict, at a minimum they provide the congressional negotiators witlea bet
bargaining position (Oleszek 2007). An early example of such an attempt occurred
during the Reconstruction period, when the congressional Democrats attachsetbrider
appropriations bills to repeal various laws related to loyalty oaths andplus/ahent
of federal troops or marshals to polling places in the South, a policy-making attempt
that ran contrary to Hayes’ agenda (Vazzano 1993). After negotiations faded a
Hayes vetoed four different appropriations bills, the ultimate result wagttiaeteon
of concessions from Hayes in exchange for the riders’ removal (Vazzano 1993).

The party leadership has also historically utilized limitation rideesrasans
of quickly passing substantive policy when the authorization process was either
unavailable or the policy committees were uncooperative. For example, in the 104
Congress, despite the increase in majority party cohesion that came with the
Republican rise to power, there remained significant disagreements between the
party’s moderate members, who perceived policy-making as an incrementasproces
and the more ideological members, who desired rapid policy change (Marsiall, Pri
and Rohde 2003). As a result of these disagreements, the authorizing committees
were often unwilling or unable to cooperate with the leadership in fast-tratlang t
Speaker’s policy priorities (Aldrich and Rohde 1997). Therefore, during this period
the Republican Party leadership chose to utilize limitations attached during both the

committee and floor processes as a tool to overcome the tensions that weregemerg
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within the authorization committees and were beginning to create policy gridlock
(Marshall, Prins and Rohde 2003).

In an interview conducted by the author, former Congressman Les AuCoin (D-
OR), a member of the House Appropriation Committee during tHet®@ugh the
102" Congresses, drew a distinction between the motivations of majority versus
minority party members in proposing limitation riders. While members of the
majority propose limitations to “steal the policy-making thunder of the auttmme
committee by passing policy in the form of a limitation that would not be able to be
attached to authorization bills” (AuCoin Interview, February 3, 2010), the purpose of
minority party action tends to be more closely related to position-taking. “Oter
the very real possibility of a genuine (minority) interest in policy chantyeitation
on expenditures is an enormous political weapon. If you are of the minority party, as
the Republicans were when | was in the majority, you’ve been out in the woods in the
minority since the Eisenhower years. It was a great ‘guerillataetic to have a
limitation on expenditures that might have to do with some hot button social issue and
then force the majority to go on the record about (it).... And so, a large amount of
their (the minority party) efforts was to use it (limitation riders) poétical way to
try to set people up for tough re-election races” (AuCoin Interview, February 3, 2010)
Historically, the use of limitation riders to influence public policy has been
motivated both by inter-branch rivalries and partisan struggles. Within the ldbus
Representatives, while the majority party leadership has found liomitatiers to be

an effective tool to combat policy gridlock and uncooperative authorizing copesitt
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the minority has been able to use them strategically to attach their own policy
priorities to ‘must pass’ appropriations legislation and subject members rogjbéty
to recorded votes on controversial issues. Because of their policy-makingatiopkc
and usefulness to the majority and minority parties, limitations provide a valif test
competing theories of congressional decision-making that seek to accountyor pa
leadership power in the areas of agenda setting and voting discipline. Based upon the
rationales detailed above for individual members of the House to propose or support
the passage of limitation riders, the following section will explore thepeoative
accounts that the Procedural Cartel and CPG perspectives provide regarding the
number of limitation riders that are proposed and passed each Congress.

Ridersand Theories of Congressional Parties
Although the Procedural Cartel and CPG theories have differing conceptions

of the role of the Appropriations Committee relative to the party leadetbbip,
development of the appropriations process, as well as level and type of influence that
the party leadership is able to exert over decision-making outcomes, thgsecpees
provide a set of both cohesive and contrasting predictions as the number, pass rate and
partisan source of limitation riders that are proposed under varying circunsstdince
inter-party polarization and intra-party cohesion. The most basic premise of
Procedural Cartel theory is that the parties are consistently ablertasexsome
degree of control over legislative decision-making. During periods of lowpargy-
polarization and intra-party cohesion, leadership influence occurs via agenas, cont

the goal of which is to assure that measures sponsored by the minority or that are not
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favored by the majority do not make it to the floor for consideration. When party
polarization and cohesion are high, the majority switches its emphasis to voting
discipline, which has the effect of allowing more minority measures onto ¢émelag
but proportionally fewer survive the floor process. The ability to control the agenda or
create voting unity is enabled by majority party’s control over institutional
organization, through which it is able to assure committee chair compliance and the
ideological alignment of the committee members with the majority caucus
(McCubbins 1990).

In contrast, CPG theory distinguishes between the legislative context that
exists under periods of low versus high inter-party polarization and intra-party
cohesion. During periods when polarization and cohesion is low, the party leadership
has little ability to agenda set or discipline its membership and, consequendly pow
over the agenda devolves to the committees. Under these circumstances, it is possibl
for the committees to be ideological outliers and even pass legislation tbatraryg
to the caucus’ overall preferences because of the lack of agreement withinahigy ma
party caucus on most major policy issues. Additionally, committees havelprate
abilities to limit floor amendments and protect their legislative effoots ftampering,
which results in agenda control of both majority and minority sponsored measures.
During periods of high polarization and cohesion, however, when there is greater
ideological cohesion within the caucus, power is vested in the majority party
leadership to pursue the caucus’ goals through both agenda control and voting

discipline. The leadership is therefore able to utilize rules to discourage tyhanui
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unfavorable majority amendments while also assuring that party disciplime dioei
actual vote takes place.

When accounting for why innovations in the appropriations process, such as
the 1983 change to Rule XXI, occur, the Procedural Cartel perspective argues that
they assist the majority party in furthering its caucus’ aimssbyring that the party
label in the arena of appropriations is protected (Kiewiet and McCubbins 1991).
According to this perspective, these changes are largely unrelated anelbfbmwys in
the amount of cohesion and polarization that exists within the majority party at the
time. The CPG perspective, however, argues that the legislative contett, whi
includes the electoral, partisan and policy environment, is important in producing
changes in the appropriations process (see, for example, Aldrich and Rohde 2005).
For example, the appropriations reforms that occurred in the 1970s were first
facilitated by the rise in cohesion within the House Democratic Caucus. Tken, t
procedural changes that came out of these reforms paved the way for new policy-
making processes, such as reconciliation, to emerge that were favorabtetteavar
implementation of the majority caucus policy priorities. Finally, the econoonitext
of two oil shocks, slowing growth, inflation, a series of tax limitation invtes in
various states demonstrated that government programs needed to be cut back and
provided further impetus for the budgetary reforms to take place.

Based upon the above descriptions of the Procedural Cartel and CPG
perspectives, predictions regarding aggregate as well as the panigasgband

passage rates of limitation riders on the floor of the House under circumstances of
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high versus low cohesion and polarization can be derived. It is important to note,
however, that despite the fact that these two perspectives provide diffecognts of
party leadership power and the causes of changes to the appropriations pramess, the
two approaches make some similar predictions regarding the proposal an@ jpdssag
limitation riders on the floor of the House. This circumstance is probably in large pa
due to the fact that the Procedural Cartel and CPG theories agree at avahsis to
the ability of the majority party leadership to impact outcomes utilizing the tdol
agenda control and voting discipline, and that inter-party polarization and cohesion
have an effect on the way these tools are used. The three areas of siamthtitgir
comparative theoretical rationales, as well as the area of diffe@meceummarized in
Figure 2.1 below.

Figure 2.1

Procedural Cartel and CPG Hypotheses, Proposal and Passage of Limitatibes
House Floor

Overall # Overall % Maj./Min. # | Maj./Min. %
Proposed Passed Proposed Passed
Procedural Low High Maj. greater| Roughly
Low Polarization & Cartel than Min. Equal
Cohesion
CPG Low High Roughly Roughly
Equal Equal
Procedural High Low Minority > Majority >
High Polarization & Cartel Majority Minority
Cohesion
CPG High Low Majority > | Majority >
Minority Minority

For the overall number of riders that will be proposed each Congress, both the
Procedural Cartel and CPG perspectives predict parallel trends. Thdurabczartel

perspective posits that during periods of low polarization and cohesion, party agenda
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control will produce a lower overall number of amendments being introduced. In
periods of high polarization and cohesion, the focus on voting discipline results in a
larger number of amendments from both parties being allowed onto the floor. On the
same theoretical question, CPG argues that the ability of the Appropriations
Committee to procedurally discourage limitation riders during periods of low
polarization and cohesion leads to fewer amendments. When polarization and
cohesion are high, a higher number of majority amendments are allowed on the floor
because of the majority leadership’s control over the agenda.

The Procedural Cartel and CPG perspectives also make similar assartions
predicting the aggregate proportion of riders that will pass each Congressdural
Cartel theory claims that during periods when polarization and cohesion are low,
because the party leadership is focused on agenda control and not voting discipline a
greater proportion of limitations pass on the floor when compared to periods of high
polarization and cohesion, where the party leadership’s focus on voting discipline
leads to a lower proportional pass rate. For rider pass rate, the CPG parsygaes
that during periods of low polarization and cohesion, the low majority party voting
discipline leads to a higher pass rate of amendments when compared to Congresses
with high polarization and cohesion, where the greater voting discipline that has
resulted from the presence of conditional party government leads to a lowel overal
pass rate of amendments.

The final area of similarity between the Procedural Cartel and CPG

perspectives is regarding the pass rate of limitation riders forajaitg versus the
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minority party. Procedural Cartel posits that under periods of low polarization and
cohesion, the lack of majority focus on voting discipline causes a pass tase tha
overall roughly equal for each group, although the actual proportion of liomgatihat
pass each Congress for the majority versus the minority may be somewhat
inconsistent. In contrast, when polarization and cohesion are high, the focus on voting
discipline and not agenda control means that the minority will have the opportunity to
propose riders, but the pass rate of these riders will be much lower than those
proposed by members of the majority. From the CPG perspective, during periods of
low polarization and cohesion, the lack of majority party voting cohesion leads to a
roughly equal pass rate of majority and minority riders on the whole with the
possibility that the variance in which group passes a greater proportion afitmst
each Congress would be somewhat inconsistent. During periods of high polarization
and cohesion, the voting discipline that emerges from the stronger majonty part
leadership means that the majority will always have proportionally ni#esmpass
than the minority each Congress.

While the above three predictions made by the Procedural Cartel and CPG
theories concerning limitations differ in rationale, they lead to sirakpectations in
the areas of aggregate proposal, aggregate passage and majority versus nmegority pa
rate. Where the Procedural Cartel and CPG perspectives diverge is ashipavty
proposes more riders during Congresses with high versus low polarization and
cohesion. When polarization and cohesion are low, Procedural Cartel argues that the

majority party’s focus on agenda control results in the minority being able to propose
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fewer riders than the majority. CPG, however, predicts that during periods of low
polarization and cohesion, the lack of majority agenda control means that the minority
and majority will be able to propose a roughly equal number of riders on average,
although the actual pattern each Congress may be somewhat inconsistent. When
polarization and cohesion are high, Procedural Cartel theory posits that theymajorit
leadership’s focus on voting cohesion means that the minority party members, who
will have an incentive to propose more riders due to their lack of satisfactiotheit
status quo, will have the ability to propose more riders than periods where majority
agenda control is the focus. Because the majority party should be geneisfigdsa
with the legislation as it exits the committees because they are id=dlpgiligned
with the caucus, this will result in the number of minority riders increasingeso t
number exceeds those being proposed on the floor by the majority. The CPG
perspective, however, conceives of the majority leadership as being abéedigex
both agenda control and voting discipline in periods of high polarization and cohesion.
Therefore, the majority should be able to prevent many of the minority paetsg ri
from being introduced, which results in more majority riders bring proposed on the
floor than minority riders.

Based upon the differing conceptions of leadership power and the tools the
majority party utilizes during periods of low versus high cohesion and polarization, the
Procedural Cartel and CPG perspectives make contrasting predictionsnggjaedi
amount of riders that should be successfully proposed on the House floor by each

party during varying institutional contexts. However, the similarity betwthe
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theories in their basic premise regarding the importance of parties iklaleg
outcomes leads to similar forecasts concerning the number of riders that should be
proposed in the aggregate, as well as their overall and partisan passagehates. T
presence of similar predictions is evidence that the Procedural Cartel &d CP
perspectives may not be as opposite as they are sometimes portrayed and @novides
opportunity to test the ability of their areas of theoretical cohesion tacpredi
legislative behavior. While determining the comparative accuracycbf ea
perspective’s underlying rational in the areas where their observableestatidns
are similar is outside the scope of this study, the upcoming analysisiliesible to
determine whether or not their areas of theoretical overlap have evidesuipgogrt.

Conclusion

The purpose of this chapter was to lay the descriptive and theoretical
groundwork for the analysis of limitation riders that will occur in chapteestand
four. Within the evolution of the appropriations process that has occurred since the
Civil War, larger institutional competitions between the committee and dderghip
for control over the legislative process are reflected, with the Appropsation
Committee being more dominant in the earlier part of the twentieth centurytiadile
party leadership has been increasingly resurgent since the 1970s refofthera
ability of the party leadership to utilize the appropriations process to achieve
substantive ends through tools such as limitation riders has become more widespread
in recent years. Meanwhile, the ability of the minority party to use thigdaitach

policy that could not independently pass, or to force the majority party to go on the
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record regarding issues of controversy has continued to provide incentivesrfor thei
members to attempt to propose and pass these kinds of amendments.

The allowance of indirect policy-making within the appropriations process via
tools such as limitation riders, as well as the distinct motivations that theereof
the majority versus the minority have to use them, provides a hitherto unexplored
avenue to test the comparative predictive ability of the Procedural Catt€IR(A
perspectives. In addition, the similarity of three out of the four predictions made by
these theories provides an additional means to evaluate these perspectivesliyy dir
testing the proposition that polarization and cohesion impact the legislativessatces
the majority and minority parties, as well as overall institutional dyremithe
proposal and passage of floor amendments. In the following chapter, both the parallel
and competing predictions made these perspectives regarding limitatienwitide

evaluated.
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Chapter Three: Limitation Ridersin the 97" through the 110" Congr esses
Method and Data

This chapter utilizes a dataset of limitation riders taken from thet9dugh
the 113" Congresses to test the explanatory power of the Procedural Cartel and CPG
perspectives outlined in the previous chapter. These Congresses were selected
because, while they are after the 1970s reform period in the House, they include the
1983 modification of the rules governing floor consideration of limitation rideds a
thus are able to measure the impact of that change. In addition, this time period
includes seven Congresses with low inter-party cohesion and intra-party gtaar
and seven Congresses with high polarization and cohesion, both of which are
important explanatory variables for the Procedural Cartel and CPG thdoretica
frameworks.

The unit of analysis for this study is each individual limitation rider proposed
on the House floor between the"@and 118 Congress to a regular appropriations
bill, which allows for the impact of the partisanship of the bill sponsor to be accounted
for. Riders from continuing resolutions or supplementary appropriations lemislati
are not included in this analysis because these types of bills are typicalyeceds
under closed rules, making the successful proposal of a limitation rider on thefloor i
this legislative context a rare occurrence. The data on individual liomtatiers was
taken from the text of the amendments proposed on the House floor to all regular
appropriations bills during the period under study found in the Library of Congress

THOMAS database. Limitation amendments were identified by their prodgdura
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mandated opening language “None of the funds provided in this Act may be used
for...”(Oleszek 2001, 54), resulting in a starting total of 1075 limitation riders in the
period under study. The 137 limitation riders that were withdrawn from consaferati
were then removed from this total, as were the 75 amendments excluded from
consideration via point of order objections. The totals on limitation riders that were
withdrawn and subjected to successful point of order motions is included in Table A.1
in Appendix A.

The limitations sponsored by Congressman Jeff Flake (R-AZ) during tffe 109
and 116' Congresses were also excluded. Between th8 408 108 Congresses,
the total number of riders that were proposed on the floor increased from 98 to 166
and this high level was maintained with 168 limitation amendments being successfully
proposed on the floor in the 11 @ongress, a dramatic swing that was in large part
due to the efforts of Flake. Elected in 2000 on a platform of anti-government waste,
Flake’s main legislative priorities involved combating earmarks and the otines bf
government spending he viewed to be unwise or excessive (Pear 2006; Ruyle 2009).
His efforts in this area and his willingness to publically criticize hia party
leadership over its spending priorities led to the stripping of his seat on the Judiciary
Committee during the 1¥0Congress (Fein 2007). Although Flake’s focus within the
early part of his legislative career was on removing earmarks during ¢hne flo
consideration of appropriations legislation, during theé"&ed 118 Congress he
widened his floor tactics to include the proposal of 93 limitation riders, of which only

seven passed. The fact that this one individual Congressman is responsible for over
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one-half of the limitation riders proposed by members of the Republican Partg durin
the 104" and 118 Congresses significantly distorts the data on the phenomenon under
study. In addition, the fact that the member who proposed the second largest number
of limitation riders during the period under study, Jim Trafficant, Jr. (D-OHY, onl
proposed a total of thirty-two riders between"fathd 10 Congresses, adds further
support to the proposition that Flake’s legislative behavior in this area is aberrant.
After excluding the limitations proposed by Flake during thé"10&l 108
Congresses from the group of riders to be examined, the final total was 771.

This study utilizes two dependent variables to test both the similar and
competing predictions that the Procedural Cartel and CPG approaches matiagegar
patterns of limitation rider proposal and passage under varying conditions of inter
party polarization and intra-party cohesion. The first dependent variablensrttieer
of limitation riders successfully proposed on the House floor to regular appi@msiat
bills during the 97 through the 110 Congresses. The second dependent variable is
the proportion of riders that passed during floor consideration of regular
appropriations legislation during each of the Congresses contained within this study
These dependent variables are utilized because of their ability to operatidwal
important phenomena: the amount of majority party agenda control and the amount of
majority party voting cohesion that takes place within a given Congress. In
Congresses with high levels of majority-party agenda control, more majarity
limitations will be successfully proposed than minority riders; in Congsesghk high

levels of majority-party voting discipline, a higher proportion of majoritythtirons
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will pass than minority limitations. Supportive evidence for the ProceduralCart
perspective from these two dependent variables would be a higher number of majority
riders being introduced when polarization and cohesion is low, and a higher number of
minority riders when polarization and cohesion are high. If the number of majority
and minority riders that are proposed is approximately equal when polarization and
cohesion is low and the number of majority limitations exceeds the minority during
high polarization and cohesion, this would lend stronger support to the CPG
perspective. Both theories, however, expect to find a high rate of passage in the
aggregate and for both parties during periods of low cohesion and polarization, and a
lower aggregate but higher majority passage rate during periods of highgtadariz
and cohesion.

It follows, therefore, from the above discussion that the first independent
variable utilized in this study is the party of the limitation rider sponsorislagige
sponsors were coded first according to which party they belonged at the time of the
vote (Democratic, Republican, etc.) and were then re-coded according to vanrether
not the sponsor’s party held a majority or minority of the seats in the Houseiatghe t
that the rider was proposed. Representatives Bernard Sanders (Independent) and
Bruce Vento (Democrat Labor Union) were coded according to the party with whi
they caucus, which is in both cases the Democratic Party. The data sounce for t
variable is the Congressional Biographical Directory published by the U.Sr&Ssng

The second and third independent variables in this study are the level of inter-

party polarization and intra-party cohesion present within each Congress. Rohde’s
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(1991) initial study of conditional party government operationalized these consepts a
the number of party unity votes, where the majority of one party votes the opposite of
the majority of the other party, that occur in each Congress. Poole andHbsent
(1997) utilize a two-dimensional spatial model (D-NOMINATE) to map letjida
voting and measure the amount of party cohesion on a given issue. The first
dimension contains the fundamental economic issues that define and separate the
major political parties and so a high amount of party unity on these votes indnzdtes
the amount of polarizatiopetween the parties is also high. The second dimension
deals with regional issues ttdivide the partiesinternally, such as the question of
slavery during the Civil War era, making the level of unity of these votes inaicatti
the amount of internal party cohesion that exists. Poole and Rosenthal (1997) found
that parties have typically been polarized on the first dimension and this paarizat
exacerbated when the party membership is highly cohesive on these issues. This
methodology can also be utilized to create aggregate estimates of parizapiolari
and cohesion for each Congress derived from both D-NOMINATE and the scores for
the more recent Congresses entitled W-NOMINATE (see Aldrich, Rohde aiad Tof
2007). In this mode of analysis, the two dimensions that map the amount of inter-
party polarization and intra-party cohesion are maintained as distincttestima
because combining them tends to mask where the significant areas ohdéfere
between and within the parties occur (Aldrich, Rohde and Tofias 2007).

The operationalization of inter-party polarization and intra-party cohesion

variables in the current study involves a measure that captures the distareznbe
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the median Democrat and median Republican on the first and second NOMINATE
dimension for each Congress. This measure is scaled between zero and one with a
higher score on the first dimension indicating a higher amount of polarization hetwee
the two main parties. Conversely, while the second dimension is similaryseal
higher score indicates a lower level of internal party ideological coheSlmese
scores are taken from the Aldrich, Perry and Rohde (2009) study, which are
numerically listed in Table A.2 in Appendix A.

Figure 3.1
Difference in Median Party NOMINATE Scores,™through the 110 Congresses
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Source: Aldrich, Perry and Rohde (2009).
Figure 3.1 illustrates the level of inter-party polarization and intraspart
cohesion during the §through 118 Congresses. The first-dimension measurement

of inter-party polarization during the period under study shows that the level of
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polarization is initially low and proceeds to steadily grow until thé"Odngress,
where it jumps to a relatively high level that consistently increases ththadl16
Congress. Specifically, the level of party polarization began at .586 in'the 97
Congress and grew to .728 in the #@ongress. Between the 1band 104’
Congress, the level of polarization increased almost .1 to .814, and ended up at .941
during the 118 Congress. These numbers generally indicate that the majority and
minority parties had only a moderate level of ideological distance in the fitsifpa
the period under study, but that the amount of distance between them increased
significantly after the 103Congress and ended with the parties being almost entirely
separate from one another.

For the second-dimension measurement of intra-party cohesion, the amount of
ideal-point polarization began at .283 during thE @dngress and, after initially
increasing through the 18@ongress, showed a general decline through th® 110
Congress to a level of .095. Overall, these numbers indicate that the level of intra-
party cohesion was initially moderate and, after some instability betieed8' and
102" Congresses, the general trend was toward much higher cohesion aftef'the 104
Congress. It is also worthwhile to note that this low level of differencecieetthe
parties on regional issues is consistent with the increase in polarization on economi
issues, where the parties manifest their strongest differanddsattles over policy
within the House are typically concentrated. The above data establishcagidow
inter-party polarization and intra-party cohesion between tfet9dugh the 103

Congresses and contrasts it to the high polarization and cohesion that occurs between
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the 104" and 118 Congresses. Thus, it provides a good time period to test both
theoretical perspectives simultaneously.

The Procedural Cartel and CPG theories yield a set of three similactfmesli
regarding the aggregate number of limitation riders proposed each Congress, the
overall rider passage rate and the rider pass rate for the majositys \the minority
party. First, according to these two theoretical perspectives, the toténom
limitation amendments proposed each Congress on the floor betweef' tied97
103“ Congresses will be lower than the total proposed each Congress between the
104" and 118 Congresses. Second, the overall proportion of limitation riders that
pass between the 9and 108 Congresses will be higher than the proportion that
passes between the 10dnd 118' Congresses. Third, when comparing the pass rates
of the majority versus the minority party, the parties will have roughlyl gasa rates
during the period of low cohesion and polarization between tha8d 105
Congress but the majority’s pass rate will exceed the minority’s asuélkedf
polarization and cohesion is heightened during th&' #ebugh the 110 Congresses.

While the Procedural Cartel and CPG perspectives make similar predictions in
three key areas, they differ as to whether the majority or minority propusesriders
during periods of low versus high inter-party polarization and intra-party cohesion.
According to the Procedural Cartel perspective, when cohesion and polarization is
low, the majority’s utilization of agenda control results in the minority pasynbers
proposing fewer limitation riders than the majority members. More spdisifigdhis

theory is correct, between the™and 105 Congresses the majority party should
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propose more riders each Congress than the minority party. From the CPG
perspective, however, during periods of low polarization and cohesion, the lack of
majority agenda control gives both parties roughly equal abilities to propose floor
limitation riders, which means that if this theory is correct, between thar@y 108
Congresses, the number of riders proposed by the majority and minority party
members should be roughly equal. During Congresses with high polarization and
cohesion, such as the period between th& 204l 118 Congresses, if the Procedural
Cartel perspective is more accurate, the majority focus on voting cohbeigdd s
result in the members of the minority party having the ability to propose more rider
than under periods where majority agenda control is the focus. In contrast, the CPG
perspective posits that when cohesion and polarization is high, the majority is able to
prevent many of the minority party riders from being proposed due to their ability t
control the agenda and enforce voting discipline. If this theory is the moretacaura
each of the Congresses between thé"&l 118 Congress, the majority party
should propose more riders than the minority party.

The parallel theoretical predictions made by the Procedural Cartel and CPG
frameworks regarding limitation rider proposal and passage can be generally
summarized by three hypotheses:

Hypothesis One: Fewer limitation riders are proposed but proportionally more
pass in Congresses with low inter-party polarization and intra-party cohleaioimt

Congresses with high polarization and cohesion.
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Hypothesis Two: During Congresses with low inter-party polarization and
intra-party cohesion, the limitation riders sponsored by members of the snajudit
minority parties have approximately equal rates of passage.

Hypothesis Three: During Congresses with high inter-party polarization and
intra-party cohesion, the limitation riders sponsored by members of the gnpptiy
have a greater rate of passage than the riders proposed by members of tiyg minori
party.

The contrasting predictions made by the Procedural Cartel and CPG
perspectives regarding limitation rider proposal and passage are comdfirdhe
following four hypotheses:

Hypothesis Four (Procedural Cartel): During Congresses with low inter-party
polarization and intra-party cohesion, members of the majority party propose more
limitation riders than members of the minority party.

Hypothesis Five (Procedural Cartel): During Congresses with high inter-party
polarization and intra-party cohesion, the members of the minority party propase mor
limitation riders than members of the majority party.

Hypothesis Sx (CPG): During Congresses with low inter-party polarization
and intra-party cohesion, the number of limitation riders proposed by members of the
majority party and members of the minority party should be close to equal.

Hypothesis Seven (CPG): During Congresses with high inter-party polarization
and intra-party cohesion, the minority party members propose fewer iamitaters

than the members of the majority party.
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The data in this study is analyzed utilizing the dependent variables of
limitation rider proposal and passage rates in each of the Congresses undalosiydy
with the independent variables of sponsor partisanship, inter-party polarization and
intra-party cohesion. The dependent variable of limitation rider passegeed
dichotomously (pass-1, fail-0). The first and second dimension NOMINATE inter-
party polarization and intra-party cohesion scores are kept in continuous fgjimgran
from zero to one. The variable of majority status was coded dichotomously {yajori
1, minority-0) and used to formulate an interaction term for the impact of nyajorit
status during the high polarization and cohesion Congresséstfirdagh 118) on
the likelihood that a limitation rider would pass.

The evaluation of the shared hypotheses begins with an examination of the
aggregate numbers of limitation riders proposed and passed during the Congresses
under study. If the prediction made by Hypothesis One is correct, a smaller mimber
limitation riders will be proposed in the ©through the 108 Congresses than the
104" through the 110 Congresses, but the riders proposed in the latter group will
have a proportionally lower rate of passage. The second piece of analgdisetest
predictions made by Hypotheses Two and Three by examining the rateajgass
the limitation riders proposed and passed each Congress. Evidence supportive of these
hypotheses would be an approximately equal rate of passage of minority anityma;
sponsored riders during the®fhrough the 108 Congresses, as well as a greater rate
of passage for riders sponsored by members of the majority party thangbosered

by members of the minority party during the £Ghd later Congresses. The third
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piece of analysis tests Hypotheses Two and Three via multinomial logigtession
with the STATA 10 statistical package to evaluate if the level of intra-party
polarization, level of inter-party cohesion and majority party status duringdpenf
high polarization and cohesion significantly impact the odds that a limitatianwilile
pass.

The final piece of analysis tests the four remaining hypotheses with an
assessment of the total number of limitation riders proposed by majority versus
minority party members in each of the Congresses from the period under study. If t
Procedural Cartel perspective (Hypotheses Four and Five) is corredbensenhthe
majority party will propose more limitation riders than members of the ntynori
between the 97and 105 Congress, while members of the minority party will
propose more riders than the majority party during th& tebugh the 110
Congress. If, however, the CPG thesis (Hypotheses Six and Seven) has better
leverage, the members of the minority will equal or exceed the number of riders
proposed by members of the majority during th8 @ifough the 103 Congresses,
while members of the majority party will propose more riders than the minority
between the 1%and 118 Congresses.

Findings

Figure 3.2 illustrates the total number of proposed and passed limitation riders
during the 9% through the 110 Congresses. The drop in the number of limitation
riders between the 87and 98' Congresses from 56 to 13 is reflective of the 1983

rules change that strengthened the ability of the floor manager from the tteentmi
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prevent the consideration of limitation riders with a successful motion to riee. T
impact that this change had on the number of riders proposed during that Congress is
also indicative of the amount of control that the committee itself, or the majority
leadership working through the committee, is able to exert from this point tbrwar
over the floor process. The number of limitation riders proposed during'the 98
through the 10% Congresses range between 13 and 24. This number dramatically
increases during the 1€ ongress to 94 limitation riders and then immediately
decreases during the T0Bongress to 69. While a moderately downward trend
continues during the 18&nd 10¥' Congresses, the number of limitation riders again
increases during the 18&ongress from 98 riders to 123 during the™ Cdngress.

Figure 3.2
Limitation Riders Proposed and Passed! 8ifough the 110 Congresses
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The pass rate of this group of limitation riders varies considerably across the
14 Congresses under study. Although between the8d@ 105 Congresses, almost
all riders that were proposed were passed, this trend abruptly changed lieitod't
Congress with a pass rate of less than two-thirds for that time period. Vghdatar
proportion of riders began to pass during the™Bough the 107 Congresses, the
pass rate never approached the level of the earlier Congresses. Begitmihg w
108" Congress, the proportion of limitation riders that were passed dramatically
decreased so that during the T@d 118 Congress, less than two-thirds of the riders
proposed were passed.

The findings in Figure 3.2 are strongly supportive of the parallel Procedural
Cartel and CPG predictions contained within Hypothesis One. During the period of
low inter-party polarization and intra-party cohesion between tfi@8d 105
Congresses, with the exception of th& @bngress, in each Congress a lower number
of limitations was proposed than in any of the"1€#rough 118 Congresses.
Moreover, the total number of limitation riders proposed during tfet@dugh the
103% Congress was 158, versus the 619 total proposed between thenton18
Congresses. For the rate of passage during the low versus high polarization and
cohesion Congresses, out of the 158 riders proposed betweeff' tuedor0%'
Congresses, 139 (eighty-eight percent) passed while for tfeti@igh the 110
Congresses, out of the 619 riders that were proposed only 390 (sixty-three percent)
passed. These findings are strongly supportive of the Hypothesis One predicttion tha

a greater proportion of riders would pass during Congresses with low inter-party
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polarization and intra-party cohesion than Congresses with high polarization and

cohesion.

Table 3.1

Limitation Riders Proposed and Passed by Partytfough the 110 Congresses

Congress Riders Proposed Riders Passed
Majority  Minority ~ Majority  Minority

97" 34 22 30 15

og" 5 8 4 8

gg" 6 13 6 12

100" 3 21 3 18

101° 6 8 6 7

102" 7 6 7 5

103 15 4 14 4

104" 41 53 34 27

108" 43 26 33 20

106" 37 25 24 15

107" 15 33 12 22

108" 37 61 22 34

109" 45 80 29 46

110" 38 85 28 44

Total 332 445 252 277

Table 3.1 details the number of limitation riders proposed and passed in the
97" through 118 Congresses broken down by the legislative sponsor’s party while
Figure 3.3 illustrates the passage rate for the limitation riders pbpygseajority
party members versus the minority party members during the period under study. In
the aggregate, during the 14 Congresses contained within the study, 252 out of the 332
limitation riders that were proposed by members of the majority partydrassie
277 out of the 445 riders proposed by members of the minority party passed. When

comparing the total number of riders that were proposed by these two groups of
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members, the minority failed to pass 158 total limitation riders, almost &siogany
as the 80 limitation amendments that the majority failed to pass.

Figure 3.3
Percentage of Limitation Riders Passed by Parf}} tefough the 110 Congresses
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In evaluating the difference between the majority and minority liroiaider
pass rates during periods of low polarization and cohesion, the data in Figure 3.3
indicates that between the™a#nd 105 Congresses, the pass rate of the majority
versus the minority is somewhat inconsistent. While the minority had a patiecfr
passage for the $8and 108' Congresses, the majority exceeded its rate of passage in
the 97", 99" 100", 105" and 102 Congresses. Supplementing this data with the
numbers found in Table 3.1, during this period the members of the minority party
proposed a total of 82 limitation riders and passed 69 of them while the majority

proposed a total of 76 limitation riders and passed 70 of them. Overall, the difference
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between the majority and minority’s average pass rate is only eighhpexith a
92% pass rate for the majority and an 84% pass rate for the minority. This evglence i
generally supportive of Hypothesis Two, which predicts that during periodsvof |
inter-party polarization and intra-party cohesion, the majority and mingrigsored
limitation riders will have roughly similar pass rates. Although for four ottef
seven Congresses, the gap in pass rate between the parties was over ten percent, the
relatively small number of riders proposed by each group tends to inflate an actual
difference that is quite small.

The data in Figure 3.3 is also supportive of Hypothesis Three, which predicts
that during periods of high inter-party polarization and intra-party cohesion, the pass
rate of majority riders will be greater than the pass rate of minoritssridgetween
the 104" and 118 Congresses, the majority had a higher rate of passage for six of the
Congresses and equaled the minority’s pass rate in the seventh Congress. oim additi
while the minority proposed a total of 363 limitation riders during this period, which is
107 more than the majority, only 208 of these riders passed, which is only 36 more
than the majority passed during that same period. The difference betweendtity maj
and minority party’s average pass rate is ten percent, with the majority pa#%onof
its limitation riders while the minority passed 57% of its riders. While reiffee
between the majority and minority pass rates in periods of high versus loviocohes
and polarization is not high in an absolute sense, the greater majority pagthiate

each Congress and the two-thirds increase in the difference between treggsass r
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between the low and high cohesion and polarization periods is generally supportive of
what this hypothesis predicted.
Table 3.2

Logistic Regression Analysis: Passage Rate by Polarization, Goleexl Party
Sponsor, 97 through the 110 Congress

Limitation Passage
Coefficient Odds Ratio

Inter-Party Polarization (First Dimension) -5.390** .004
(2.14)

Intra-Party Cohesion (Second Dimension)  -.251 778
(2.529)

Majority Party (104 through 118 Cong.) AT1** 1.601
(.172)

Log Likelihood -462.59

Chi-square 47 .49

Pseudo R2 0.0488

N 777

*p<0.05; **p<0.01.
Note: Standard errors in parentheses.

The results of the logistic regression test of Hypotheses Two and Three’s
predictions regarding the impact of inter-party polarization, intra-partystoh and
the majority party status of the limitation sponsor during periods of high polanzati
and cohesion on rider passage are found in Table 3.2. The polarization and cohesion
variables are the D and W NOMINATE polarization scores by Congress found in
Table A.2 and are kept in continuous form. The dichotomous majority party variable
was tested during the 104hrough 118 Congresses only through the creation of a
variable that captures the interaction of majority party status with highzaglan
and cohesion. Inter-party polarization is found to lower the odds that a rider will pass

with a coefficient that is highly statistically significant. In additidating periods of
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high polarization and cohesion, if the legislative sponsor is a member of the ynajorit
party, this also significantly raises the odds that a limitation will. p@ésle these
findings lend strong support to the shared Procedural Cartel and CPG Hypotheses T
and Three, it is important to note that the variable of intra-party cohesion was not
statistically significant and that the pseudo R2 of 0.0488 indicates this modatesi i
in its ability to fully account for why limitation riders passed or failedhie period
under study. Despite the model’s limitations, however, the statisticgiifisant
performance of the polarization and majority party variables in the direb@abn t
Hypotheses Two and Three predict lends support to the proposition that the patterns
observed in the data are not coincidental and can be at least be partiallyetémunt
via the parallel predictions made by the Procedural Cartel and CPG perespecti

Figure 3.4 illustrates the number of riders proposed by the majority versus
minority party members during the ®#hrough the 110 Congresses. For the period
of low inter-party polarization and intra-party cohesion between the8d 105
Congress, the Procedural Cartel perspective and Hypothesis Four predlitts tha
majority party members will propose more riders than minority party memliher
contrast, CPG and Hypothesis Six posit that during periods of low polarization and
cohesion, the majority and minority should have a roughly equal numbers of riders
proposed. The data contained within Figure 3.4 indicates that in the aggregate,
between the 97and 105 Congresses the minority and majority proposed similar
numbers of limitation riders with the majority proposing 76 and the minority

proposing 82. In only two out of the seven Congresses, did the majority exceed the
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minority in the number of riders its member proposed, in three out of the seven
Congresses, the number of limitation riders proposed by the majority versus the
minority party members were only separated by one rider and in the reghtii
Congresses, the minority exceeded the minority in the number of riders its member
proposed. These findings suggest greater support for Hypothesis Six than Hypothesis
Four and are generally supportive of the CPG prediction that members of theyminorit
and majority would propose roughly equal numbers of riders on the floor during
Congresses with low cohesion and polarization where the committees a® able t
control the floor agenda and dissuade amendments from both parties.

Table 3.4
Number of Limitation Riders Proposed by Party" éifrough the 110 Congresses
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The data found in Figure 3.4 also speaks to the contrasting expectations of

Hypothesis Five (Procedural Cartel), which predicts that members of tlogityiwill
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propose more riders during high polarization and cohesion Congresses than the
members of the majority, and Hypothesis Seven (CPG), which predicts that members
of the majority will propose more riders during high polarization and cohesion
Congresses than the members of the minority. Between tfeah@i41 16
Congresses, members of the majority party proposed 256 limitation riders while the
minority party members proposed 363 riders. In addition, the majority party membe
proposed more limitation riders than the minority in five out of the seven Congresses
under study. It is also worthwhile to note that between th® 46@ 118' Congresses,
the difference in the number of riders proposed by members of the majority and
minority steadily increased, from 18 riders in the®.@dngress to 47 riders in the
110" Congress. The findings in this analysis suggest stronger support for Hypothesis
Five and the Procedural Cartel perspective than Hypothesis Seven and the CPG
perspective. Moreover, when inter-party polarization and intra-party cohesren w
especially high in the latter four Congresses, the level to which the numbeararityni
riders exceeded majority riders increased in each Congress. Thisasl|pdyt
supportive of the proposition that as polarization and cohesion increase, the majority
will focus less and less on agenda control.

The data contained within Table 3.1 and Figures 3.2 and 3.3 suggest strong
support for the parallel predictions made by the Procedural Cartel and CPG
perspectives contained within Hypotheses One, Two and Three. The overall trends of
rider proposal and passage, both in terms of aggregate totals and within each

Congress, conform to the predictions of both theories, that fewer limitation riders
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would be proposed but these riders would have a higher pass rate during Congresses
with low inter-party polarization and intra-party cohesion when compared with
Congresses that have high amounts of polarization and cohesion. Onl{fthe 97
Congress had as many riders proposed as any of tHeli@tigh 118 Congresses
and this discrepancy can be accounted for via the rules change that occurred fh the 98
Congress, which was indicative of stronger agenda control being exertiddoytlee
committees or the leadership. The data on limitation rider pass rate byspagy i
supportive of the Procedural Cartel and CPG perspectives, that the majority and
minority limitation riders would have a similar rate of passage during lowipai@n
and cohesion Congresses but the majority would have a higher passage rate during the
high polarization and cohesion Congresses. This was true of the aggregate numbers,
where the majority and minority average rates of passage wereteddaraix
percent between the 9and 108 Congresses versus the ten percent higher rate of
passage for the majority party riders between th& a4l 118 Congresses.
Although a larger difference between the rates of passage in the low versus high
cohesion and polarization periods would have lent stronger support to these two
hypotheses, the small number of riders during the low cohesion period makes the
difference in the rate of passage between the two parties, which watsanlfasix
limitation riders, seem much larger than it really is.

The results of the statistical analysis located in Table 3.2 are also suppbrti
the shared theoretical predictions made by Hypotheses Two and Thregahtyer

polarization and Majority party membership both were statisticallyfgignt, with
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majority party membership increasing the odds of a rider’'s passage emnpartly
polarization lowering the odds of a rider’s passage. However, the lack of dtisti
significance for the inter-party cohesion variable is problematihéoptedictions
made by these hypotheses, as is the low pseudo R2 for the model. Nevertheless, the
results of this analysis when combined with the raw and cross tabulated data lend
support to the proposition advanced by both the Procedural Cartel and CPG
perspectives that the amount of inter-party polarization and intra-partgicohe
significantly impacts the likelihood that limitation riders will be proposedhe floor
and consequently passed.

The comparative evidence for the Procedural Cartel and CPG perspectives
contained within Figure 3.4 is clearly delineated by the institutional contese i
within each Congress. While during the period of low inter-party polarization and
cohesion, the evidence was most supportive of the CPG prediction that the number of
riders proposed by the majority and minority party members would be similar, the
evidence during the period of high party polarization and cohesion was most
supportive of the Procedural Cartel predictions that the minority party would propose
more riders than the minority. Some argument could be made that the trend within the
latter Congresses is more strongly supportive of the Procedural Cartdidsipdhan
the pattern of data within the earlier Congresses is supportive of the CPG pnadicti
However, the fact that data within thé"97203°, 104", 107", 108", 109" and 118
Congresses is supportive of the Procedural Cartel perspective while ter daea

08" 9d" 100", 10F, 102 105" and 108 Congresses is supportive of the CPG
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perspective confirms that neither theory has the ability to fully accourttdor t
proposal of limitations by members of the majority and minority during both kinds of
institutional contexts.

While overall, the data shows that the institutional context matters for the
number of limitations proposed and passed but does not account for the specific way
in which it matters. Moreover, in the area of theoretical contrast, this data
demonstrates that both the Procedural Cartel and CPG perspectives adarhiriniésr
ability to account for the attempts to amend legislation on the House floor. In the
concluding chapter of this analysis, the reasons for and implications of thigyfisdi

explored.
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Chapter Four: Conclusion

The findings in the previous chapter are generally supportive of the theoretical
proposition that the institutional context impacts the success with which thetynajor
and minority parties are able to propose and pass agenda items on the floor of the
House. Specifically, the aggregate number of limitations proposed and passed, as well
as the proportion of riders passed by the majority and minority parties varied
depending upon the level of inter-party polarization and intra-party cohesion present
within Congress at the time, as both the Procedural Cartel and CPG approaches
predicted. The pattern of limitation riders proposed by the majority and minority
parties, however, could not be completely accounted for by either the Procedural
Cartel or the CPG perspective. While the data in the period of low polarization and
cohesion most closely aligned with the CPG expectations, the greater numtersof
proposed by the minority when cohesion and polarization was as high, was as
predicted by the Procedural Cartel theory. This final chapter begins lgslisg the
implications of the findings contained within the previous chapter for the accounts of
decision-making within the House proved by the Procedural Cartel and CPG
perspectives and concludes by discussing other theoretical explanatidreséor t
findings not tested within this study and suggests avenues for further hesearc
Discussion

The major finding within this study is the inability of both the Procedural
Cartel and CPG perspectives to account for the pattern of limitation proposal on the

House floor by the majority versus the minority party. The CPG argument, that whe
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polarization and cohesion is low, the committees will dominate the floor process and
have the ability to successfully dissuade amendments originating from both the
majority and minority parties, most closely aligns with the data from tfeH@ugh
the 10%' Congresses. However, the Procedural Cartel thesis, that the majdsity par
focus on floor voting discipline (instead of agenda control) when polarization and
cohesion is high results in the minority having the ability and incentive to propose a
high number of riders, is borne out by the data from th& 1fidugh the 110
Congresses.

The inability of the Procedural Cartel or the CPG approaches to account for the
proposal of limitations during both kinds of institutional contexts implies that there
may be weaknesses within both theoretical frameworks. In the case of thaulPabce
Cartel theory, if the majority actually controls the agenda during Caegeghere
polarization and cohesion are low, more riders from the majority should be proposed
than the minority. However, the low number of limitations that members of the
majority party were able to propose during th® #i#ough the 108 Congresses
appears to indicate that the majority has less ability to agenda control under
institutional contexts where polarization and cohesion are low than is argues by th
Procedural Cartel perspective. For the CPG approach, if the majorityseserci
significant agenda control during Congresses where polarization and cohesion ar
high, members of the majority should be more successful in proposing riders on the
floor than the minority. However, the higher number of limitations proposed by the

minority when compared to the majority, particularly during thé"t@vough 118
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Congresses, suggests that majority exercises, and possibly even possgdsésss
agenda control during periods of high polarization and cohesion than it is typically
credited by this theory.

A possible objection to these findings is that limitations are an inappropriate
test of these theories because the politics surrounding their proposal and-pasghge
appropriations generally—differs from the normal floor conditions under which
legislation is considered. While this might be the case if this study haeditil
earmarks or other kinds of appropriations amendments that concern distributive
politics, limitations have essentially legislative implications througHdhadding of
agency action or policy implementation. Limitations can therefore be considdred t
representative of other kinds of legislative amendments and are subjectamée s
kinds of politics. A more serious objection is that the theoretical extension of the
Procedural Cartel and CPG perspectives found within this analysis is flawda: In t
case of the Procedural Cartel theory, because this framework views the party
leadership as having almost perfect control over the committees and thadilagis
product that exits during periods of low polarization and cohesion, it might follow that
the appropriations legislation reported by the committees during this kind of
institutional context should align with the preferences of the party ldagensaking
floor amending unnecessary. Likewise, in the case of CPG, during periods of high
polarization and cohesion, the agenda control that the majority exercises over the
committees should also result in a committee report that is equivalent to tréymaj

leadership’s preferences, which could eliminate the need for majoritypenso
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propose limitations on the floor at all. However, while agenda control might lessen
the desire of majority members that are closely aligned with the padgiship to
propose amendments, members that are in less agreement with the leadgosthsp’
still have incentives to attempt to introduce limitations. Even as polarization and
cohesion increase, until there is perfect ideological alignment between eadiem
of the majority caucus with the party leadership, the proposal of limitations by
members of the majority should continue.

The findings within this study as to the areas where both the Procedural Cartel
and CPG perspectives fall short in their ability to account for the floor angendi
process have implications for the future applicability of these theoriesyas th
currently stand. Although both approaches are able to predict amending attempts
under one kind of institutional context, in order for these frameworks to have the
ability to provide a complete account of decision-making in the House, the basic
tenants of each theory regarding the ability of the majority leadershigntrol the
agenda need to be revisited, and even potentially revised.

Other Alternative Explanations and Avenuesfor Further Research

In addition to the theoretical areas for reconsideration outlined in the section
above, there are significant theoretical and empirical avenues for freiearch in
the area of limitations, appropriations and committee politics that might shiedrfurt
light on the politics of decision-making in the House. The purpose of this study was
to test two ‘party-based’ theories of congressional decision-making anchiop stmia

methodology that distinguished between members according to their partisan
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affiliation was utilized. However, another potential alternative explanatioité
findings in this study can be derived from the ‘floor-based’ Pivotal Voteppetise.
Krehbeil’s (1998) basic argument is that the capacity of politicians to pabcies is
tempered by the executive veto and the Senate filibuster procedures, wiitdtlea
filibuster and ideal points being the key “pivots” for congressional decisi&mma
Because the members of each legislative chamber can proximatelyatdcef their
colleagues in reference to each issue’s pivot, this leads to members stouittein
legislation strategically in order to capture that key pivot vote. Extrapglxom this
perspective, it is possible that the purpose of limitation riders is to move a piece of
legislation along the ideological spectrum so that it either aligrsthét pivotal voter,
or sabotages the bill so that the pivotal voter will vote against it. The methodsdutiliz
to test the Pivotal Voter argument examine member voting behavior not in refémenc
partisan affiliation, but each individual’s position on a one-dimensional ideological
scale. While the methods in this study are unable to test this thesis, a futyrdatud
plots the position of each amendment along a single-dimensional ideological space
and then examines how each member tends to vote on these issues relative to their
own one-dimensional ideal point could potentially shed light on the amount of party
influence that actually occurs in these votes, and how much party discipline i$yactual
taking place in various institutional contexts. In addition, information on the
ideological position of members that tend to sponsor limitation riders could also help

to clarify the possible motives behind their introduction.
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Another possible explanation for the trends found within this study is the
presence or absence of divided government. Oleszek (1991) has noted that the long-
standing trend of divided government has encouraged the rise of a more coofrontati
style of politics in Congress, where the minority party has the incentiveatd dltte
majority in many different policy arenas and to do so in ways that attempeitohat
parliamentary context. In addition, relations between the President and Gaomgres
also affected as each branch attempts to maintain power by blocking or gléteyin
other (Oleszek 1991). As divided government has a negative impact on the passage of
“landmark legislation” (Howell, Adler, Cameron and Reimann 2000), it is possible
that during these periods limitation riders provide an effective means of cirotingve
policy gridlock and increasing the veto bargaining advantages of Congreserati
the opposition executive. During these periods, limitation riders could also provide a
weapon to the minority party to attack the majority on controversial issuese ishe
some evidence for this perspective, particularly during th& Ghgress, where the
number of limitation riders increased with the onset of divided government and
remained at high levels relative to previous periods through tHe@esgress.
However, the overall increases and decreases in numbers of limitation ridergeg@ropos
and passed during the entire period contained within this study do not consistently
coincide with changes in divided and unified government. In addition, the new
appearance of unified government in the®.@dngress did not appear to have a
consistent influence in decreasing the proposal of riders, either aggregdtelther

different parties. It is possible, however, that divided government in combination w
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a Republican majority has a greater impact than divided government with a
Democratic majority, but there is limited data with which to test this theory
limitation riders on the floor were not a widespread occurrence until the 1970s.

A final alternative explanation for the number of limitation riders proposed and

passed in a given year is their legislative environment. Kiewiet andiMus
(1985) have noted that appropriations tend to be in larger amounts during election
years than non-election years and prevailing economic conditions, such atim am
of inflation and unemployment, also tend to influence the level of appropriations that
occur. The partisan context is also significant for budgetary decisions, with a
Democratic-controlled Congress tending to appropriate around eight percgeaper
more than one controlled by the Republican Party (Kiewiet and McCubbins 1991).
Finally, the amount of controversy that the majority party’s legislatjemnda
engenders might also influence a decision to resort to utilizing this toolpdsssble
that some of these context-based theories could at least partially acrahet f
pattern of limitation rider proposal and passage found within this study, particularly
those premised on which party controls the House because limitations can be
perceived as an effective way to curb ‘wasteful’ government spending lgeehA
and Rohde 2009). One might therefore expect that Republicans would tend to attempt
limitations more often than Democrats, particularly when they are in theitginor
There is some evidence for this perspective as Republicans proposed matietisnita
than Democrats in 10 out of the 14 Congresses under study. However, to thoroughly

test these kinds of explanations, what occurs within the committees duringdiffe
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types of party rule and whether or not the policy content of the riders align$with t
issues of the day must be examined.

While the Pivotal Voter, divided government and contextual theories
summarized above might provide additional insight into the proposal and passage of
limitations on the House floor, as well as the broader validity of various thebries
Congressional decision-making, these explanations require additionali@mlys
outside the scope of this study. Another significant area for furtherchssadhe
extent that the rules under which an appropriations bill is considered affect the
likelihood that limitation riders will be successfully attached. The drop indh&ber
of limitation riders between the $7and 98' Congress, which was the result of a
change in House rules, demonstrated the significant impact that the procedtezt c
can have on the ability of these amendments to be successfully proposed on the House
floor. Based upon these findings, while it seems probable that party leadership
utilization of special rules would also have a considerable effect on the number and
predominate partisan sponsorship of limitation riders that are successtybspd,
further study is needed to isolate the exact relationship between the twiesaaiad
the potential differences in how they operate for members of the majority andtyni
party.

Another area of inquiry is the relative proportion of limitation riders attached
by the majority on the floor versus the number attached in committee. Whilenglati
between the majority party and the Appropriations Committee was indirectly

examined in this study via the data on floor amending activity, a full study of
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committee patterns in limitation rider proposal and passage would more thoroughly
clarify the changing nature of their interactions. If the number attaohmmmmittee
is inversely related to the number proposed and attached on the floor by the majority
this would lend further support for the CPG approach. However, if the number
attached in the committee shows greater consistency across varyingoosnafit
polarization and cohesion, this would suggest that the Procedural Cartel fré&nsewor
potentially more valid.

A final area to be examined in the future is the extent to which limitation riders
are more likely to be attached to certain types of appropriations bills. Might the
agency to which funds are being appropriated and the consequent policy areas that
limitation riders can influence potentially make certain bills more appetrgets
than others? The challenge of examining this possibility is that appropriations
legislation does not typically (except in the cases of Defense and Intsdlomgte
funds to only one agency. And even in the case of agency appropriations that are
typically packaged with other groups, the pattern is not consistent over time and thus,
looking at the bills themselves is not a fruitful way of examining this question. In
addition, while it might be possible to look at the individual appropriations account to
which a limitation rider is attached and discern which agency is targeted, thdéer
are attached in such a way as to limit all of the accounts contained within adddl w

have to be excluded from this kind of analysis.
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Conclusion
This study has utilized limitations as a means of empirically tesimg t

Procedural Cartel and CPG theories of congressional decision-makingvidlbece
from the analysis of the insertion of limitations into appropriations legislationeon t
floor indicates that the institutional context is significant in determiniagthount of
power that the majority leadership holds and the tools that can be utilized to pursue its
agenda. However, while there is some evidence of party leadership control over
decision-making during Congresses with low polarization and cohesion, it agpgars t
during these periods, the leadership’s ability to agenda control is limited ackhef|
majority party cohesion that exists and the power that the committees wield
Additionally, during periods of high cohesion, while the majority party leadershyp ma
possess more power to influence voting outcomes, its ability or choice to utilize
agenda control appears to be limited. These findings suggest that both the Procedural
Cartel and CPG perspectives on the power that the majority party leadershgspssse
over the agenda during varying institutional contexts do not conform to what actually
occurs during the floor portion of the legislative process. While furthesingses
needed to clarify the extent to which the basic tenants of the Procedural Cartel and
CPG theories regarding party government and agenda control need to be reiised, it
clear that, at the very least, both of these perspectives on the influence sfqartie

decision-making in the House must be revisited.
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Appendix A

Table A.1
Limitation Rider Proposal and Passage Rate by Parftr®@ugh the 110
Congresses

Congress Outcome Total
Failed Passed Pt. of Order Withdrawn
o7 11 45 5 3 64
Majority 4 30 3 1 38
It\r/1linority 7 15 2 2 26
98 1 12 1 0 14
Majority 1 4 1 0 6
Minority 0 8 0 0 8
99" 1 18 6 2 27
Majority 0 6 4 1 11
Minority 1 12 2 1 16
100" 3 21 6 2 32
Majority 0 3 0 1 4
Minority 3 18 6 1 28
101% 1 13 6 1 21
Majority 0 6 3 1 10
Minority 1 7 3 0 11
102™ 1 12 1 2 16
Majority 0 7 0 0 7
Minority 1 5 1 2 9
103 1 18 3 1 23
Majority 1 14 2 1 18
Minority 0 4 1 0 5
104" 33 61 7 14 115
Majority 7 7 0 4 45
Minority 26 26 7 10 70
105" 16 53 5 8 82
Majority 10 10 4 4 51
Minority 6 6 1 4 31
106" 23 39 4 20 86
Majority 13 24 1 7 45
Minority 10 15 3 13 41
107" 14 34 4 11 63
Majority 3 12 4 4 20
Minority 11 22 4 7 43
108" 42 56 8 16 122
Majority 15 22 3 6 47
Minority 27 34 10 10 75
109" 50 75 13 44 182
Majority 16 29 1 23 69
Minority 34 46 10 19 109
110" 51 72 6 12 141
Majority 10 28 2 6 46
Minority 41 44 4 6 95

Total 245 526 73 134 984
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Table A.2

Difference in Median Party NOMINATE Scores,™through the 110 Congresses

Congress 1¥ Dimension Nominate 2"Y Dimension Nominate
Difference Difference

97" .586 .283

og" .610 282

gg" 634 .301

100" .654 371

101° 662 .350

102" 679 .337

103 728 279

104" .814 234

108" 841 126

106" .849 157

107" .890 .103

108" 912 .094

109" .938 .066

110" 941 .095

Source: Aldrich, John H., Brittany Perry and David W. Rohde, 2009.
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