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ABSTRACT

POLYCENTRI CI TY

by

Vi ncent Gstrom
I ndi ana Uni versity

Application of the concept of polycentricity to the organization
of governnent in netropolitan areas is exam ned. A polycentric order
is defined as one where nmany el enments are capabl e of maki ng nut ua
adjustnents for ordering rel ationships with one another within a gen-
eral system of rules where each elenent acts with i ndependence of
other el enents. Spontaneity, in the sense that individuals will be |ed
to organize elenents in a polycentric order, initiate self-enforcing
arrangenments and alter basic rules, is explored as an attribute of
a polycentric order.

Rel i ance upon polycentricity in the organi zati on of various
deci si on-naking arenas is examined in relation to markets, judicial
deci si on naking, constitutional rule, selection of political |eader-
ship and formation of political coalitions and in the operation of
a public service econony. The existence of polycentricity in each
of these decision-nmaking arenas suggests that the governance of
metropolitan areas can occur in a polycentric political system so
Il ong as no single set of decision nmakers is able to gain dom nance
over all decision-making structures. Polycentricity is not confined
to market structures but can apply to the organization of diverse
political processes and by inplication can apply to the politica
process as a whole. A polycentric political systemw ||l be one where
each actor participates in a series of sinultaneous ganes and where
each act has the potential for being a nove in simnultaneous ganes.

Implications of a theory of polycentric organization for research
in the governance of netropolitan areas are considered in relation to
probl ems of | anguage and differences of approach as reflected in the
use of different units of analysis. Advantage can be taken of these
differences so |l ong as contradictory hypotheses can be derived from
different theoretical fornulations and be used to design research
which can lead to the rejection of one or another fornulation
Ref orns can al so be used as political experinents if careful attention
is given to difference in diagnostic assessnents and to differences
in the predictive inferences associated with different proposals for
policy change. It is this circunstance that provides a chall enging
opportunity for the generation of enpirical research on netropolitan
gover nance being undertaken in the 1970's. W may be on the threshold
where political science beconmes a cumul ative intellectual discipline
grounded in anal ytical theory and when enpirical research can be used
to nobilize evidence for rejecting sone of the propositions which
now pass for political science. Theory can be inproved only when
erroneous conceptions can be abandoned and when weak conceptions can
be replaced by stronger conceptions.
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POLYCENTRI CI TY*

by

Vi ncent Ostrom
I ndi ana Uni versity

I nt roducti on

A decade ago, Charles Tiebout, Robert Warren and | proposed that
patterns of governance in nmetropolitan areas might be viewed as
polycentric political systems. (Ostrom Tiebout and Warren, 1961)

We identified a polycentric political system as having many centers of
deci si on naki ng which were fornally independent of each other. W

used the term"political" as synonynous with "government." We

i ndi cated that the '"business" of governments was the production (and
provi sion) of various public goods and services. A "systenm’ was vi ewed
as a set of ordered rel ationships which persists through tine.

By conceptualizing nmetropolitan areas as polycentric politica
systens, we were suggesting that a system of ordered rel ationships
underlies the fragnentation of authority and overl apping jurisdictions
whi ch had frequently been identified as '"chaotic" and as the principa
source of institutional failure in the governnment of netropolitan areas.
If an appropriate theory were developed, it should explain the patterns
of behavi or observed in an urban area and predict behavioral tendencies.

G ven a theoretical understanding of the behavior of polycentric
systens, we argued that no prina facie grounds existed for expecting
| ess efficient performance from polycentric arrangenents than from
a fully integrated systemw th one governnmental unit having excl usive
jurisdiction over any particular nmetropolitan area. |ndividuals
associated with the "efficiency and economy"” reform novenent had urged
on grounds of efficiency that nany |ocal jurisdictions be consolidated
or nerged into a single overall unit of governnent for any particul ar
metropolitan region. They inferred that overlapping jurisdictions
created a duplication of services or functions. A duplication of
services was presumed on prima facie grounds to be wasteful or
inefficient. We chall enged that presunption. Such inferences need
not hold if agencies are offering sinmlar but differentiated services
whi ch i npi nge upon diverse comunities of interest. The FBI, for
exanpl e, does not necessarily duplicate the services of state and
| ocal police forces.

*Comments by Robert Bish, Phillip Gregg, John Hamilton, Norton
Long, Brian Loveman, Janes MDavid, Nancy Neubert, Elinor Ostrom
Roger Parks, Dennis Smith, Mark Sproul e-Jones and Donal d Zauderer
have stinul ated substantial revisions in this paper fromthe earlier
draft circulated in late June, 1972.



We did not, however, assume that all polycentric systens were
necessarily efficient. The efficiency of any particular polycentric
system woul d depend upon how wel | operational relationships corresponded
to the theoretically specified conditions for efficient perfornmance.
These necessary conditions for efficient performance were: 1) the
correspondence of different units of governnent to the scales of effects
for diverse public goods, 2) the devel opnent of cooperative arrangenents
anong governnental units to undertake joint activities of nmutual benefit
and 3) the availability of other decision making arrangenents for pro-
cessing and resolving conflicts anpbng units of governnent.

The prevailing theoretical orientation had construed the existence
of fragmentation of authority and overlapping jurisdictions as generating
a state of affairs often described as "chaotic." The characterization
of some state of affairs as "chaotic" inplies the absence of an expl ana-
tory theory to account for that state of affairs. Presunably, a truly
chaotic state of affairs would not persist over tine unless a Gand
Randomi zer were available to "maintain" a chaotic "order." Furthernore
a truly chaotic state can hardly be evaluated by performance criteria
such as efficiency or responsiveness. For a polycentric politica
systemto exist and persist through tine, a structure of ordered
rel ati onshi ps woul d have to prevail, perhaps, under an illusion of
chaos. If such a structure of ordered rel ationshi ps exists one m ght
assune that specifiable structural conditions will evoke predictable
patterns of conduct. Only if predictable patterns of ordered relation-
ships could be established, would it be possible to evaluate the per-
formance of a polycentric systemand anticipate its future performance
as agai nst sone other structure of ordered relationships. The devel op-
ment of an explanatory theory nust precede the evaluation of alternative
patterns of organization in relation to normative criteria.

The thesis advanced in Gstrom Tiebout and Warren evoked a response
anong schol ars which cast some doubt upon that fornulation. The nost
consi stent response was to identify the approach as a "narket nodel."
Once it had been so named, some scholars disnissed it as an inappropriate
anal ogy. Ohers used the reference to "nmarket nodel" as an occasion for
free association about atomi stic individualismand other attributes of
cl assical economc theory. |If Ostrom Tiebout and Warren were a sinple
mar ket nodel, derived fromcl assical econom c theory, then every reason
woul d exist for rejecting that formulation. From econom c theory, we
woul d predict that efforts to provide public goods and services to
i ndi vidual s under market conditions will fail. However, we never
intended to develop a strict market nodel for the supply of public goods
and services to individual buyers. Nor did we intend to present an
economni ¢ anal ogy based upon cl assical econonm c theory. On the other
hand, we thought an indication that quasi-market nechani sns were operable
in a public service econony would inply inportant new di mensions for a
theory of public adnministration

Anot her response was to identify the fornmulation in Ostrom
Ti ebout and Warren as a rationalization or defense of the status quo.
A theory which accounts for an order under an illusion of chaos and



explains the status quo has attai ned sonme small measure of success as
positive theory. Presumably, any explanatory theory, if it is success-
ful, will rationalize the status quo in the sense that relationships
bet ween condi ti ons and consequences can be expl ai ned. However, a theory
shoul d al so enable predictions to be made about different hypothetica
out comes under varying conditions. In this sense, a political theory
shoul d, al so, enable political decision nakers to alter structura
arrangenments and nodify outconmes in a predictable manner. Thus, an
adequat e knowl edge of the regularities present in an existing system
and the consequences likely to flow from changes in that systemis a
necessary prerequisite for successful reform An explanatory theory
shoul d, however, be consistent with normative solutions other than the
status quo.

A theory of polycentric organization should be no nore of a
rationalization of the status quo in contenporary America than a
theory of bureaucratic organization is a rationalization of the status
quo in the ancien regines of France or Russia. Any given politica
systemis anenable to a larger range of alternative policy solutions
than the existing set of policy solutions which evoke the status quo
within any given tine horizon. Indeed, a polycentric system should be
anenable to a greater variety of policy solutions than a nonocentric
system

These responses indicated sonme serious weaknesses in Ostrom
Ti ebout and Warren. The task we undertook was nore difficult than we
had realized. Polycentricity nust be applicable to a | arge range of
social tasks if the governance of netropolitan areas is to be subject
to a polycentric ordering. Quasi-market structures in a public service
econony will be generated only if conditions of polycentricity are
appl i cable to various aspects of political organization

Pol ycentricity poses fundanental issues in political theory which
have broader ramifications than the governance of netropolitan areas.
A resolution of these issues is, however, necessary to an understandi ng
of the structural and behavioral characteristics of polycentric systens
of governnent in netropolitan areas. In turn, such an understanding is
al so essential to anyone who is interested in the normative probl ens of
designing alternative institutional arrangenents for the governance of
met ropol i tan areas.

The possibility that a polycentric political systemcan exist
does not preclude the possibility that a nonocentric political system
can exist. [Each possibility depends upon conceptualizing the essentia
defining characteristics for each systemand indicating the logically
necessary conditions which nmust be met for the maintenance of a system
havi ng those defining characteristics. Furthernore, a predom nantly
nmonocentric political system need not preclude the possibility that
el ements of polycentricity may exist in the organization of such a
system Conversely, the existence of a predom nantly polycentric
political system need not preclude el enents of nonocentricity from
existing in such a system



Political relationships always exist as a set of possibilities
within a nmuch larger dormain of all sets of possibilities inherent in
the potential variety of human behavi or. Social organi zation occurs
when the potential variety in hunan behavior is constrained so as to
excl ude some possibilities and permit other possibilities. Decision
rules or laws serve as a neans for partitioning the set of al
possibilities into authorized and proscribed rel ati onshi ps. However,
proscribed rel ationships or unlawful actions are still technically
or enpirically possible.

The operation of |egal constraints depends upon the actions
taken by sone decision nmakers (i.e. governnental officials) to
determne, enforce and alter |legal relationships. Laws thensel ves
are never self-generating, self-determ ning nor self-enforcing. The
mai nt enance of any pattern of social organizati on depends upon the
potential use of sanctions by some decision nmakers to enforce | ega
rel ati onshi ps anong ot her decision nmakers. Thus, an unequal distri-
buti on of deci sion-nmaking capabilities nust necessarily exist in any
political system (V. Ostrom 1971a)

The essential defining characteristic for a nmonocentric politica
systemis one where the governnental prerogatives for deternining,
enforcing and altering legal relationships is vested in sone single
of fice or decision structure which has an ultinate nonopoly over the
legitimate exercise of coercive capabilities in some particul ar society.
In a nonocentric political systemthe inequalities in decision-naking
capabilities between those vested with "ultinmate authority" and those
who are subject to that authority assune extrene proportions. The
essential defining characteristics of a polycentric political system
is one where many officials and decision structures are assigned
limted and rel atively autononous prerogatives to deternine, enforce
and alter legal relationships. No one office or decision structure
has an ultinmate nonopoly over the legitimte use of force in a poly-
centric political system Inequalities in the authority of "rulers"
and the "rul ed" are purposely constrained and linited so that "rul ers"”
can al so be subject to a "rule" of law and be required to serve the
"rul ed".

The basic structure of a polycentric political systemw || depend
upon the feasibility of polycentric arrangenents which are appropriate
to the governance of different types of human rel ationships. Poly-
centricity in the structure of formal governnental arrangenents will
in itself be inadequate for the mai ntenance of polycentricity in the
conduct of political and social relationships. In the discussion which

follows, | shall refer to polycentricity in market organization as a
means for governing a wide variety of human transactions. | shall then
turn to polycentricity in judicial decision making as a neans for
enforcing legal relationships. | shall go on to consider polycentricity

in constitutional rule as a neans for enforcing provisions of constitu-
tional lawin relation to those who exercise the extraordi nary preroga-
tives of government. | shall then exam ne polycentricity in the selection
of political |eadership and in the formation of political coalitions.



Finally, | shall examine the application of polycentricity to the
provi sion and production of public goods and services in a public
service econony. If polycentricity can be maintained in the structure
of each of these sets of political relationships, then polycentricity
in the government of metropolitan areas is both a theoretically and
technically-feasible possibility. In political theory the necessary
and sufficient conditions can never be specified without resorting to
highly arbitrary | aw and order assunptions which obviate essenti al
probl ens by assumi ng them away.

I shall also be interested in the normative inplications which
follow as a consequence of utilizing polycentric forns of organization
in structuring political relationships. A broad dispersion of decision-
maki ng capabilities which allows for substantial discretion or freedom
to individuals and for effective and regular constraint upon the actions
of governnental officials is an essential characteristic of denocratic
soci eties. Lasswell and Kaplan (1950), for exanple, define denobcracy
in those terns. Froma normative point of view, the viability of
denocratic societies will depend upon the existence of substantia
el ements of polycentricity in the governance of such societies. Poly-
centricity allows for autonomy anong individual decision makers in
reference to publicly fornmulated rules of law. Individual liberties
and constraints upon the actions of officials depend upon constitutiona
"guarantees." The enforcenent of constitutional "guarantees" depends
critically upon the juridical status of constitutional |aw. The
mai nt enance
of an enforceabl e system of constitutional |aw would appear to be a
theoretically necessary but insufficient condition for the realization
of such values as "liberty,'" "'freedont and "justice."

To clarify the application of polycentricity to each of the el enents
in the governance of human societies, | shall draw upon the work of
M chael Pol anyi who adds an essential elenment in the definition of a
polycentric order. Polanyi also indicates the rel evance of the concept
of polycentricity for understandi ng patterns of behavior in market
organi zation and judicial decision naking. However, Pol anyi does not
resol ve the probl em of whether the governnent of a political systemcan
be organi zed in a polycentric manner. The solution to that probl em was
formul ated nmuch earlier by Al exander Hanilton and Janmes Madison in The
Federalist. Hamilton and Madi son do not use the term ' "polycentricity"
but their conception of the principles of federalismand separation
of powers within a systemof linmted constitutions neets the defining
conditions for polycentricity. Fragnentation of authority in nany centers
of decision nmaking will necessarily exist in a federal system of govern-
ment with a separation of powers anmong different decision structures in
each unit of governnent. Were a constitutional structure is designed as
a polycentric arrangenent, the nmintenance of polycentricity in practice
wi || depend upon whether conditions of polycentric organi zation prevai
in the selection of political |eadership and in the formation of politica
coalitions. Such conditions were anticipated by Madi son and have been
consi dered by Ostregorski. There, then, remains the question of whether
pol ycentricity can apply to the provision and production of public goods
and services in a public service econony.



The Concept of Polycentricity

The term "polycentricity" so far as I know was first used by M chae
Pol anyi in essays which were eventually published as The Logic of Liberty
(1951). Pol anyi distinguishes between two different methods for the
organi zation of social tasks or two kinds of order. One is a deliberate
or directed order which is coordinated by an ultinmate authority exercising
control through a unified command structure. In a deliberate or directed
order, a superior-subordinate relationship exists where a superior A may
direct subordinate B, Bp, B3 . . . By to performspecific tasks or to

acconplish particular mssions. In an extrene case, superior A m ght
command subordinate B2 to destroy subordinate B3. Such an order night

al so be conceptualized as a unitary or nonocentric order.

The other type of order for organizing social tasks is identified
by Pol anyi as a "spontaneous" or polycentric order. A spontaneous or
polycentric order is one where many el ements are capabl e of making
mut ual adj ustments for ordering their relationships with one another
within a general system of rules where each elenent acts with i ndependence
of other elenents. Wthin a set of rules, individual decision nakers will
be free to pursue their own interests subject to the constraints inherent
in the enforcenment of those decision-rules.

In a theory of polycentric orders, individuals are the basic unit
of analysis. Individuals are assuned to be interested decision nakers
who can cal cul ate potential benefits and costs subject to el ements of
risk and uncertainty. Individuals will select those strategies which
are anticipated to enhance their net welfare potential. Individuals
may occupy positions where decisions are taken on behalf of the interests
of others. Al such cases will involve a choice fromanong strategic
opportunities in light of potential payoffs derived in part fromthe
cal cul ation of power and liability contingencies where each choice is
a move in a series of simultaneous games. Business firns, |egislatures,
political parties, public agencies or nation-states may al so be used as
units of analysis where structural conditions expose the sets of
i ndi vi dual decision nakers involved to simlar strategic cal cul ations.

Busi ness firms can be used as units of analysis where the set of
i ndi vi dual decision nakers in each firmis exposed to simlar strategic
cal cul ations established by the arena of market conpetition or rivalry.
Nati on-states can be used as units of analysis where each nation is
exposed to similar strategic calculations in the international arena.
In turn, political parties can be used as units of analysis where each
party is exposed to simlar strategic calculations in wnning elections
or in organizing governing coalitions. However, markets, elections and
international relations may involve such different strategic cal cul ations
that predictive inferences cannot be nade in general, regarding all
units of analysis across all decision-naking arenas. Predictive
i nferences can be made only in relation to units of analysis where arenas
can be specified or where multiple arenas can be conceptualized as
a series of sinultaneous or concurrent games. A polycentric politica
systemis one where each actor participates in a series of sinultaneous
games and where each act has the potential for being a nmove in
si mul t aneous ganes.




Pol anyi's enphasi s upon a general system of rules as providing
a framework for ordering relationships in a polycentric systemis an
i ssue that was seriously neglected in Ostrom Tiebout and Warren
Qur inplicit identification of the term"political" with "governnent
and our identification of the 'business" of governnent with the pro-
duction and provision of public goods and services led us to gl oss
over the essential relationship of rules to the structure of politica
systens. The task of fornulating a general system of rul es applicable
to the conduct of governnental units in netropolitan areas and of
mai ntaining institutional facilities appropriate to enforce such rules
of lawis a problemthat we failed to treat. Whether the governance
of metropolitan areas can be organi zed as a polycentric systemwil|
depend upon whet her various aspects of rul e-nmaking and rul e-enforcing
can be perfornmed in polycentric structures.

The organi zation of a single unit of governnent to have genera
jurisdiction or political authority over an entire netropolitan region
reduces the magnitude of juridical relationships involved. Rules of
| aw in such cases woul d presunably apply to private individuals and
private associations. The question of whether general rules of |aw
woul d apply to various units of government within a nmetropolitan area
is renmoved by elimnating all units of governnent except one. Wthin
that unit of governnent a directed order establishing relationships
bet ween superiors and subordi nates can be substituted for a juridica
order which is applicable to the conduct of nunmerous public agencies
capabl e of acting with substantial independence.

A directed order where subordinates are subject to the command

of superiors will be subject to serious theoretical linmts unless
ultimate authority is exercised by an Omiscient Observer and al
subordi nates are perfectly obedient. If all individuals have limted

know edge and linmted capabilities, central decision makers wll
becone overl oaded. Subordinates will bias information which they
transmit in order to please their superiors. Loss of information and
the conmuni cati on of biased information will lead to | oss of contro
and a disparity between expectations and performance.

Patterns of organization anal ogous to a polycentric ordering nay,
thus, arise fromsystemfailure in a directed order. In such
ci rcunst ances, polycentricity accrues nore froma logic of politica
corruption (Loverman, 1969) than from a conscious effort to design
a polycentric order based upon principles of independence, self-
determ nation or self-government. Qur concern here will be with
speci fying the conditions which nust be taken into account if the
design of a system of government in metropolitan areas is to be
consci ously organized in a polycentric manner.

A critical elenment entering into the design of a polycentric system
is the matter of spontaneity. Polanyi's use of the term "spontaneous”
as synonynous with "polycentric" suggests that the attribute of
spontaneity night be viewed as an additional defining characteristic
of polycentricity. Spontaneity inplies that patterns of organization



within a polycentric systemw |l be self-generating or self-organizing
in the sense that individuals will have incentives to create or
institute appropriate patterns of ordered relationships. For a

pol ycentric systemto manifest "spontaneity" in the devel opnent of
ordered rel ationshi ps, self-organizing tendencies will have to occur
at several different |levels of conduct.

One level in a pattern of ordered relationships applies to the
conditions of entry and exit in a particular polycentric ordering.
In the case of a relatively sinple market, individual persons may
be free to enter or exit as either buyers or sellers. However, in
the case of an advanced technol ogy, individual persons nmay not be
vi abl e market participants. If such were the case, the viability of
the market as a polycentric ordering will depend upon whet her
i ndi vi dual s have incentives to organize firns which will be effective
participants in such a market. Thus, the naintenance of market
arrangenments wi |l depend upon whether individuals will be led to
organi ze firns and whether such firns are free to enter the narket
and engage in trade.

This condition is especially inportant in the case of public
goods and services where we would not expect individuals acting al one
to be capabl e of producing public goods and services of any substanti al
proportions. Such individuals would succeed only if they were able
to organize an appropriately structured public enterprise where
potential beneficiaries could be coerced to pay for the cost of the
service. The principle of spontaneity, in this case, can be nmet only
if individuals will be led to undertake the task of public entrepre-
neurship in the creation of appropriately structured public enter-
prises to supply public goods and services.

A second | evel of organization applies to the enforcenent of
general rul es of conduct which provide the |egal framework for a

polycentric order. |If individuals or units operating in a poly-
centric order have incentives to take actions to enforce genera
rul es of conduct, then polycentricity will beconme an increasingly

vi abl e form of organizati on.

Still a third level of organization pertains to the fornulation
and revision of the basic rules of conduct which provide the franework
for any particular polycentric order. If individuals can know the
rel ati onship between particular rules and the social consequences that
those rules tend to evoke under specifiable conditions, then specific
pol ycentric orders can be created as a matter of conscious design
If conditions were to change and a particular set of rules failed
to evoke an appropriate set of responses, rules could then be altered
to evoke appropriate responses. These assunptions inply that if
i ndi vi dual s have access to a warrantable political science, they would
be able to design political structures which will conformto genera
rul es of conduct and be appropriate to advance their own wel fare. Such
conditions nmust be net before an explicitly designed polycentric
political system becomes a technically-feasible, enpirical possibility.




Pol ycentricity in the Organization of
Vari ous Deci sion Maki ng Arenas

Pol ycentricity in Market Systens

Since Adam Smith, market systens have been identified as spontaneous
or polycentric orders where the conduct of any one person or firmis
determned by a nutual adjustment to the activities of other persons and
firns participating in any particular market. The ordering of market
rel ati onshi ps occurs by nutual adjustment and a market system behaves
as though it were governed by an invisible or hidden hand. Wil e each
i ndi vi dual seeks to gain his own advantage, the market adjusts to
variations in supply and demand so that each participant in the market
tends to behave in a way that is consistent with the welfare of the
| arger community of persons.

Pol anyi enphasi zes that participants in a narket system are not
subj ect to specific commands by sone superior authority but are free
to pursue their individual advantage subject to general rules of |aw
whi ch are inpersonal in nature. '"No marketing system can function
wi thout a | egal framework which guarantees adequate proprietory powers
and enforces contracts."” (Polanyi, 1951:185) Individuals will have
no incentive to trade if all goods were free goods and if no one can
di stingui sh between m ne and thine. Goods acquire a public value only
by reference to a right to use, control and di spose of goods as
property. Property rights depend upon a distinction between m ne and
thine; between ours and yours.

The pervasiveness of property and trade rel ationships in nmany
different societies under varying political conditions would indicate
that the essential legal relationships for the creation of market
arrangenments are not difficult to conceptualize. However, the maintenance
of market arrangenents depends critically upon the enforcenent of
property rights and contractual obligations. An essential question is
whet her the enforcenent of legal relationships for a market system can
al so be conceptualized as a polycentric task subject to general rules
of law applicable to persons who are assi gned prerogatives of
enf or cement .

Pol ycentricity in Judicial Decision Mking

Pol anyi conceives of courts of |aw and the |larger | egal conmmunity
who participate in the settlenent of conflicts under conmmon rul es of
| aw to be organized as a polycentric order. The judiciary and nenbers
of the legal profession are viewed as rendering judgnments and resol ving
conflicts under conditions where each partici pant exercises substantia
i ndependence in relation to other participants subject to common rul es
of legal process and | egal procedure.

The possibility of conceptualizing the judiciary and the |ega
prof ession as a polycentric ordering will depend upon the devel opnent
of 1) legal concepts and ternms which can be known in a public
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i nterpersonal context, 2) legal criteria which can be used as bases

for judgnent, and 3) nethods of |egal reasoning which can be used to
organi ze thought and to array evidence as a basis for judgnment. Unless

a conmunity of agreement (i.e., substantial unanimty) can exi st
regardi ng basic |legal concepts, criteria for choice or judgnent and

met hods of | egal reasoning then the basis cannot exist for a polycentric
orderi ng.

The sophisticated |awer or political scientist will find many
obj ections to an assunption that |egal processes occur in a polycentric
order. They will point to the existence of contradictions in |ega
judgrments and i nconsistencies in |egal reasoning. Such conditions
i mply disagreenent. If areas of disagreenent can be confined to
a few specific issues, a community of agreenent can still be preserved
for reaching reasoned solutions to anmbi guous or undeterm ned probl ens.

Reasoned solutions are nore likely to be evoked through open
contention anong autononous col | eagues who are learned in the | aw than

by underlings in a unified command structure. |f legal judgnents
turn only upon the discretion of superiors who are capable of directing
persons as | egal subordinates, then persons will have no security in

their legal rights. Persons in a market econony who cannot have
confidence about the enforcenment of property rights and contractua
obligations wll stand legally exposed. Proprietors would have little
incentive for taking econom c risks when they stand | egally exposed

and have no confidence in their ability to enforce legal rights.
Entrepreneurial initiative and the integrity of nmarket structures
depend upon the integrity of legal relationships. And integrity of

| egal relationships would, in turn, appear to depend upon a substantia
degree of polycentricity in the |egal community.

The fairness of the judicial process turns upon the principles of
any fair gane: that each participant have a fair chance. A fair chance
depends upon the existence of known rules which gives each partici pant
an equal opportunity to pursue his interest. A fair judge is one who
renders reasoned deci sions which are considered to be reasonabl e by
the various parties involved. A judge in a polycentric order is required
to support his judgnents both by findings of fact and critical reasoning
about the inplications of legal relationships. Such judgnents are
subject to critical scrutiny by appellate judges and by the nmenbers of
the larger |egal profession. Law evolves by adversary contention
consul tation, reasoned argunentation and reasoned judgnent anong nenbers
of a learned profession. The |arge degree of political independence
in such a judiciary is acconpani ed by a commensurate degree of
intellectual discipline in rendering reasoned judgnments within an
organi zed system of thought.

If spontaneity is to apply to adjudicatory arrangenents, traders
in an established market who maintain trade rel ationships with one
anot her over a period of tine would be led to devel op adjudicatory
relationships in order to minimze the costs of conflict while
mai ntai ning their own prerogatives as proprietors and traders.
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Gordon Tullock in The Logic of the Law (1971) conceptualizes the condi-
tions under which traders will be led to contract with one another for
the enforcenent of contracts. By specifying such conditions, Tullock
has indicated where judicial arrangenents will arise spontaneously
anong comunities of traders

If individuals have incentives to devel op adjudicatory arrange-
ments for the settlenent of recurrent disputes, we would predict that
speci al i zed adj udi catory arrangenents will be organi zed wherever such
arrangenments are less costly to use than official courts. Third party
medi ation, and arbitration arrangenents woul d be evi dence of such
possibilities. The preval ence of such arrangenents in nany different
commercial settings, in professional societies, and in voluntary
associ ations, including organized crinme, indicates a substantia
propensity for self-organizing capabilities in creating adjudicatory
arrangenments to mnimze the costs of recurrent conflict. The practice
of nmost |awyers involves nore nediation and arbitration of interests
and t he devel opment of instrunentalities for the governance of hunan
rel ati onshi ps than pleadi ng before courts of |aw.

Pol anyi does not extend his anal ysis of polycentricity beyond
the structure of judicial decision making. In concluding The Logic
of Liberty, Polanyi indicates that, "the tasks which can be achieved
only by independent nutual adjustnments demand an institutional franmework
which will uphold i ndependent positions." (Polanyi, 1961:199) Pol anyi
inplies that there are limts to polycentricity in the organi zation of
governnent and that any society will depend upon the services of some
oligarchy to exercise the ultinate authority of governnent. Governnents,
according to such a presunption, can provide an appropriate institutiona
framework for the maintenance of polycentricity in various sectors of
society, but "an institutional framework which can uphol d i ndependent
positions" does not apply to the organizati on of government itself.

Pol ycentricity in Constitutional Rule

Al exander Hamilton and James Madison witing in The Federali st
were explicitly concerned with "an institutional framework which can
be used to uphol d i ndependent positions"” in the organization of a
system of government. Such an institutional framework was concep-
tualized in terms of a constitution which specified a set of genera
decision rules that applied to those who participate in the conduct
of governnent.

Sol ving the problem of constitutional rule is nore difficult
than designating sone agency or office to exercise the prerogatives
of governnent. For a constitution to provide a meani ngful franmework
for the conduct of governnent, that constitution cannot be nere words
or "a nere denarkation on parchnent" (Federalist 48) to use Madi son's
expression. If a constitution is to provide for a general institutiona
framework applicable to the conduct of governnent, then the terns of a
constitution nmust be enforceabl e as agai nst those who exercise the
prerogatives of governnent.
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But to specify a condition of enforceability when applied to a
constitution would appear to create a contradiction. Institutions of
governnent are precisely those which are assigned deci sion naking
capabilities for determining, enforcing and altering | egal relation-
ships. If legal relationships are to be operable in human conduct,
institutions must exist for the enforcement of those |egal relationships.
How, then, can those who exercise governmental prerogatives be used to
enforce the provisions of a constitution as agai nst those who exercise
governnental prerogatives? Such authorities would be expected to
enforce prom ses agai nst thenmselves. This is equivalent to expecting
an individual to enforce a contract which he entered into with hinsel f.
(Rousseau, The Social Contract, Bk I, ch. 7)

Pol ycentricity in the general structure of governnmental institu-
tions is the necessary condition for resolving the seeni ng paradox
i nherent in the problemof constitutional rule. (V. Gstrom 1971a;
Vile, 1967) The Anerican effort to solve the problemof constitutiona
rul e included the follow ng conditions:

First, the Arerican theory of the "limted" constitution conceives
a "constitution,” in contrast to a "law," to be a set of general enforce-
abl e decision rules assigning the prerogatives of governnent anong diverse
deci sion structures or decision-nmaking authorities.

Second, processes of constitutional decision making are organized
apart fromordinary processes of legislation so that the ternms of a
constitution can not be altered by a governnment acting upon its own
authority. Alterations in the provision of a constitution require
recourse to extraordinary processes of constitutional decision nmaking.
(V. Ostrom 1971a: Ch. 3)

Third, decision-making capabilities are assigned anong the
di verse decision structures of a governnent so that each decision
structure can exerci se essential prerogatives with independence of
ot her decision structures. (Federalist 47-51) At the sane tine each
deci sion structure can interpose limts or potential veto capabilities
inrelation to other decision structures. 1In short, constitutiona
governnent dermands "an institutional structure which will uphold
i ndependent positions,"” and i ndependence depends upon the exercise of
veto capabilities.

Fourth, recourse to concurrent reginmes with overlapping juris-
diction inherent in the federal principle is a nmeans for reinforcing
the principle of constitutional rule by creating diverse units of
governnent which are subject to limted jurisdiction. Each person
gains access to legal, political, administrative and constitutiona
renedi es afforded by different units of governnent. Wen "the system
of each State within that State" (Federalist 36; V. Gstrom 1971a: Ch. 6)
is taken into account the federal principle can be extended to severa
concurrent regines.
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Fifth, the placing of constitutional limtations upon governnenta
authorities is acconpani ed by an assi gnnment of constitutional preroga-
tives to individual persons. (V. OGstrom 1971a: Ch. 7) Persons are,
thus, entitled to assert clains for judicial renedies based upon their
constitutional prerogatives as agai nst governnental officials who
threaten to inpair those prerogatives. The maintenance of polycentricity
in the organization of governnent, thus, depends upon the naintenance
of polycentricity in the organization of the judiciary and in the
conduct of the | egal profession. (Federalist 78) Those who exercise
governnental prerogatives can be used to enforce provisions of a
constitution agai nst those who exerci se governnental prerogatives
only if governnental decision naking is allocated anong diverse
deci sion structures where each is capable of inposing constitutiona
limts upon others. Anbition can be used to counter anbition; and
each set of decision makers will be constrained by the decisions
exercised by each other set of independent decision makers. Shifting
coalitions which formunder varying decision rules and veto positions
in a polycentric political systemare highly unstable coalitions.

Such coalitions are unlikely to exercise |ong-term dom nance over the
prerogatives of government and acquire a nonopoly over the authoritative
al l ocation of values in a society.

Finally, an enforceable systemof constitutional rule will, also,
depend upon citizens who are prepared to pay the price of civi
di sobedi ence. Such citizens when they are persuaded that constitutiona
rul es have been violated nust be willing to challenge the constitutiona
validity of any |aw of official action and face puni shnent and officia
di spleasure if their cause is not affirnmed. The constitutional office
of persons assunmes substantial significance in the maintenance of a
| awful constitutional order. Individuals occupying the office of
persons can exercise their essential prerogatives only if provisions
of constitutional |law are a conmon body of |aw knowabl e to nmenbers of
a political community and enforceable by the actions of persons as
agai nst officials.

The possibility of devising an enforceabl e system of constitutiona
rule carries the further inplication that constitutional decision makers
can use an "existing systemof thought" to formulate a set of decision
rules for inclusion within a constitution which will evoke appropriate
consequences. Such a system of thought woul d presumably include the
essential elements of a political science and would inply that "societies
of men are really capable . . . of establishing good government from
reflection and choice." (Federalist 1)

Not any set of decision rules nor any constitution will induce
an appropriate "rig" to the gane of politics in order to facilitate
the mai ntenance of a systemof positive constitutional law. Only a
constitution which allows for independence anong di verse deci sion
making units with a broad di spersion of authority anbng persons can be
a self-enforcing constitution. No one has yet conceptualized a system
of governnent where a constitution can be enforced by a specialized
enforcer.
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The rel ationship of polycentricity to constitutional rule assunes
speci al significance when it is recognized that Thonas Hobbes and John
Austin both contend that an enforceable system of constitutional |aw
is not possible in a unitary commonweal th where the prerogatives of
governnent are vested with some single, ultimate center of authority.
Hobbes argues that |aw as a human artifact depends upon arrangenents
for sone person or set of persons to exercise ultimate authority to
pronul gate, enforce and alter rules of lawif there is to be one system
of law in a compnweal th. Those who exerci se sovereign prerogatives
are the source of law, are above the law, and thus cannot be held
accountable to the |l aw. The human condition in a Hobbesian theory of
sovereignty necessarily inplies that sone nonarch or set of oligarchs
will exercise the ultimate authority of governnent; and such a sovereign
body cannot itself be subject to the rule of |aw.

John Austin in his Province of Jurisprudence (1832) follows a
simlar line of reasoning to conclude that constitutional |aw can
only be positive norality, not positive (i.e. enforceable) |aw. The
provi sions of a constitution can be an expression of noral sentinents
but they cannot be enforceable rules of law. Thus, a unitary conmmon-
wealth with a fully integrated structure of authority will foreclose
the possibility of maintaining an enforceabl e system of constitutiona
rule. In that case those who are responsi ble for making, enforcing
and altering |laws are above the |aw and are not thensel ves subject to
enforceabl e rules of constitutional |aw

If reforners transforma polycentric political systeminto a
highly integrated nonocentric system we would infer fromthis analysis
that one of the costs of such reforns would be to forego the maintenance
of an enforceabl e system of constitutional |aw. Once an enforceable
system of constitutional law is foregone, concepts like "freedom?"
"l'iberty" and "justice" may be no nore than pious platitudes and
meani ngl ess rhetoric. The possibility of conceptualizing justice, for
exanpl e, as a neaningful criterion for rendering judgnents and taking
deci sions about alternative possibilities depends critically upon the
est abli shnent of requirenments for due process of |aw which can be
enforced as agai nst those who exerci se governnental prerogatives

The design of a polycentric political system thus, depends upon
an explicit political theory where constitutional decision nakers know
what they are doing. The alteration or nodification of such a system
in order to realize new capabilities under radically changing socia
conditions should be equally well grounded in a political theory where
reformers know what they are doing. An absence of such know edge woul d
imply that men may be seized by a mmel strom of crises w thout know ng
the causes of their miseries nor their renmedies. (V. GCstrom 1973)
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Pol ycentricity in the Selection of Political Leadership and in The
Organi zation of Political Coalitions

Pol ycentricity in the essential structure of governnent is a
necessary but insufficient condition for the maintenance of an enforce-
abl e system of constitutional |aw. Mdison's concern about the dangers
of majority faction and Tocqueville's consideration of majority tyranny
point to the possibility that a single domi nant coalition will be able
to control all essential decision structures for its advantage and the
detriment of others in the society. Under such circunstances, the powers
of governnent can be usurped by political entrepreneurs who are able to
forma nmachine or organization to dom nate the various processes for
collective choice. The machine or organization will then be able to
superinpose a directed order upon a fornally-established polycentric
order and mobilize the coercive capabilities exercised by various
governnental authorities to doninate the allocation of values in a
society for its own advantage and to the di sadvantage of the society
as a whol e.

In exami ning the structure of different political machines,
Cstragorski explicitly recogni zes that the costs of appealing to
constituencies in excess of 100,000 popul ation gives an advantage to
those who can nmake a regul ar busi ness of organi zing sl ates of candi dates
and conducting political canpaigns to win elections. An entrepreneur
engaged in such a business will, in the long run, be required to cover
costs by paynents for services rendered. Such an entrepreneur will be
confronted with the problens inherent in the organi zation of collective
enterprises supplying public goods and services. This problemcan be
surmounted if the coercive capabilities inherent in governnenta
authority can be utilized to the advantage of a nmachi ne or organization.
But this advantage can be gained only if those who exercise the prero-
gatives of governnent will render decisions in response to conmands
fromthe boss as a political entrepreneur

If a boss is able to acquire control over all centers of govern-
ment al deci sion making, then effective patterns of polycentricity can
be forecl osed. The boss, who has acquired effective nonopoly power to
dom nate all decision structures has transforned a formally constituted
pol ycentric systeminto a nonocentric system Political bosses in the
|l ate Nineteenth Century were able to put together strong organizations
in several cities and in several states. However, no political machine
ever devel oped which was capabl e of donminating all decision centers in
the United States. Anple latitudes of polycentricity continued to exist
so that even the nobst successful bosses were still exposed to decisions
beyond their control

If the essential integrity of electoral |aws and el ectoral
machi nery can be maintained, and if other political entrepreneurs are
free to contest elections, then the success of each such entrepreneur
wi || depend upon his appeal to the electorate. So |ong as voters have
a choi ce anong candi dates, severe constraints will be placed upon the
di scretion which politicians can exercise over the conduct of governnent.
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Basic el ection |l aws and el ectoral nachinery provide an institutiona
structure where politicans can pursue independent strategies in conpeti-
tion with other politicians. To the extent that such conditions

prevail, elenents of polycentricity will exist in the selection of
political |eadership.

A recurrent debate has persisted anobng Anerican politica
scientists over the course of the last century regarding the desire-
ability of instituting reforns which would establish a system of
responsi ble party governnment. Following the British tradition, a
system of responsible party government woul d nean that control over the
executive establishment woul d be vested with an executive comittee
conposed of the | eadership of the party capable of procuring najority
support in the representative assenbly of the national |egislature.

The Government -- i.e. the executive apparatus -- is organized by that
party which is able to forma majority coalition in a w n-the-governnent
game apart from popul ar el ecti ons.

The Anerican political systemwith its constitutional separation
of powers is organized by reference to a variety of different electora
constituencies, terns of office and voting rules. Governnent occurs
in a public context with open deliberation where varying coalitions
may be required dependi ng upon the rel evant constitutional decision
rule. A different coalition of interests is required for the passage
of legislation through the House of Representatives, for exanple, than
is required for its passage through the Senate. The intervention of a
Presidential veto requires a radically different coalition to be fornmed
than is required for the initial passage of |egislation by Congress.

As a consequence of varying constitutional decision rules,
shifting coalitions formed in an open public context have characterized
the Anerican system of governnent in contrast to the British tradition
of party government. The British tradition of party governnent occurs
in a context of strong party discipline reinforced by strong provisions
for secrecy in Government affairs. Menbers of cabinets are privy
council ors whose oath of office is essentially a secrecy oath. This
is reinforced by an Oficial Secrets Act which makes it unlawful (i.e.
a crimnal offense) to publish internal Government docunents or infor-
mati on derived frominternal Government sources. Such secrecy nakes
British Governments virtually immune to public scandals. British
CGovernments are party governnents; and open public deliberation is
|l argely confined to those issues placed upon the agenda for debate
by the Governnment party.

The exi stence of concurrent reginmes in a highly federalized
political system adds a significant dinension to polycentricity in the
sel ection of political |eadership and in the organization of politica
coalitions. The probability that a political boss can successfully
organi ze a machine to domnate all centers of decision making in a
political systemw th as nuch fragmentation of authority and overl ap
anong jurisdictions as the American political systemis very small.

In nearly 200 years, no one has succeeded in putting together such a
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political machi ne. Bosses have succeeded in organizing linited

machi nes in the short run; but they have been exposed to high risks of
defeat. As a consequence, nost successful bosses have adjusted their
own strategies to take account of their potential adversaries in
appealing to the electorate and in responding to popul ar demand.

The success of political entrepreneurs in putting together
limted political machines for short periods of tine has neant that
substantial political corruption has existed in the United States. The
enforcement of public | aw has suffered as a consequence. Yet, the
inability of political entrepreneurs to maintain party control over
the different instrunentalities of government has neant that constitu-
tional and other types of reform have been available to the Anerican
peopl e as a neans for coping with political corruption and the tyranny
of those who exercise governmental prerogatives.

A substantial reduction in the anpbunt of polycentricity in the
American political systemas recommended by those who urge a "responsible
party systent can be expected to reduce the costs of politica
entrepreneurship and increase the probability that a single coalition
can be formed to domi nate all essential decision structures. If such
a donminant coalition were forned, the possibility of naintaining an
enforceabl e system of constitutional |aw would be foregone. Fundanenta
political reforns woul d becone infeasible. Coup d etats and revol ution-
ary action woul d becorme nmethods of basic political change. Basic
reforns which are contrary to the interests of established authorities
can occur only where political stalemates are possible. Polycentricity
in the selection of political |eadership and in the organi zation of
political coalitions is thus a further condition for the maintenance
of an enforceabl e system of constitutional |aw and for the maintenance
of a lawful public order.

Pol ycentricity in a Public Service Econony

The devel opnment of a polycentric order in a public service econony
can, | believe, be conceptualized as occurring under special conditions.
Pol ycentricity in the organi zation of 1) market arrangenents, 2) the
| egal community 3) constitutional rule and 4) political coalitions are
each necessary pre-conditions for the existence of polycentricity in
a public service econony. Market structures provide the necessary
conditions for the generation of prices to provide a public neasure of
val ue. Some public neasure of value for nost goods and services is
necessary if individuals are to calculate the terns on which alternative
possibilities will be available to them A polycentrically-ordered
| egal systemis necessary if entrepreneurial independence is to exist
within general rules of law and if criteria for judicial decision naking
and net hods of |egal reasoning are to be established in neaningful terns
whi ch are knowabl e in a public interpersonal context. Meaningful terns
whi ch are knowabl e in a public interpersonal context nust exist if
authority is to be chall enged by nethods which rely upon reason.

O herwise, lawis no nore than a nystery of high priests.
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Pol ycentricity is al so necessary in the operation of a system of
governnent if the services of governnental authorities are to be
avai | abl e upon denand to serve the lawful interests of individuals
living in such a society. The mai ntenance of an enforceabl e system of
public law, including constitutional |law, and the maintenance of an
open rivalry for political |eadership and in the formation of politica
coalitions are necessary conditions before citizens will be able to
enforce | awmful denands as against officials.

Where these conditions of polycentricity exist, we might further
i magi ne the exi stence of a general set of |aws whereby individuals
can initiate proceedings for the organi zation of various nunicipa
corporations, quasi-nunicipal corporations and other forns of public
enterprise to undertake the provision of public good or service.
Such general rules of law mght provide for incorporation, annexation
merger, separation and disincorporation proceedi ngs. O her provisions
of law m ght establish general rules for the organi zation and operation
of any such enterprise. Such laws would, in effect, constitute
general charters for public enterprises. Alternatively, individuals
acting to incorporate a public enterprise mght be assigned prerogatives
to prepare their own charter under specifiable rules of constitutiona
deci sion naking. In that case a comunity of individuals could prepare
a hone-rule charter for the governance of a public enterprise

Such general rules of laww ll, in effect, provide a constitutiona
al l ocation of authority anobng the comrunity of persons formng a public
enterprise. Provisions for elections, representation, referenda,
initiative, recall, authority to sue and be sued, and special provisions
bearing upon the prerogatives of individuals vis a vis those exercising
corporate prerogatives can be included in charters for public
enterpri ses.

Under such conditions individuals will have an incentive to function
as public entrepreneurs when they can conceptualize circunstances where
comon actions can be taken to realize a public benefit for a discrete
community of people. |If the projected benefits will exceed costs by
a margin which is recogni zabl e by any reasonabl e person, then individuals
will have an incentive to risk an expenditure of sone tinme, effort and
nmoney provided that known institutional facilities are available to
bi nd each nenber of the community of beneficiaries to pay his
proportion of the costs.

If such a comunity of individuals were essentially coterm nous
with an existing unit of governnent, individuals assunm ng the costs of
entrepreneurship woul d have an incentive to use that existing unit of
governnent as a sponsor for the new enterprise. |f the public good to
be provided were not coterm nous with any existing unit of governnent,
then the conmmunity of individuals would be confronted with the task of
determ ni ng whether sone alternative structure could be used to provide
the service at a | esser cost.
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We m ght further expect rational entrepreneurs associated with
such public enterprises to devel op nechanisns for the resol ution of
conflict which woul d enhance their net welfare. I f other val ues
remai ned constant we woul d expect such individuals to search out
mechani sms for the resolution of conflict which would | east jeopardize
their autonomy. If opportunities arose where econonies of scale could
be realized through a larger production unit, we would not be surprised
to see nerger novenents occur. Nor would we be surprised to see
cooperative arrangenents or overl appi ng organi zati ons devel op as
alternative neans to facilitate joint efforts for nutual gain.

The difficulty in neasuring the output of a public enterprise poses
serious obstacles for users of public services or their representatives
to acquire information for evaluating the perfornance of those who are
commi ssi oned to produce a public good or service. As a consequence,
managers of public enterprises will not be highly responsive to changes
in user preferences and will have little incentive to search out the
nmost efficient nbdes of production. The larger the enterprise, the
greater its mx of services, the | ess voice any one user will have in
articul ating demands for his preferred bundl e of public goods and
servi ce.

So long as these conditions prevail a public enterprise system
supplying a diverse mx of public goods and services will be responsive
to user preferences only so long as some public enterprises are organized
on a snall-scal e capabl e of responding to inmedi ate nei ghbor hood
demands. |If such snall-scale enterprises have bargai ning capabilities
in dealing with larger-scale enterprises then there is an increased
probability that an appropriate m x of public goods and services wll
be forthconing. Where multiple public agencies or enterprises con-
currently participate in rendering particular types of public goods
or services, such agencies will take on the characteristics of public-
service industries. Patterns of governnment in different netropolitan
areas mght be viewed as public service econom es conposed of many
public service industries including a police industry, an education
i ndustry, a transportation industry, etc. A fully integrated nonopoly
is anong the structural variations which nmight exist either in a public
service econony or in a particular public service industry. Oher
patterns of industrial organization will have reference to increasing
measures of polycentricity.

Cstrom Ti ebout and Warren proposed that the theory of public
goods be used to conceptualize the task of governance as the nai ntenance
of preferred states of conmunity affairs. The existence of public
goods of diverse sizes and shapes inplies the maintenance of diversely
si zed and shaped state of community affairs. W further suggested
that criteria of 1) control, 2) efficiency, 3) political representation
and 4) self-deternmination could be used in determ ning how to "package"
or bound diversely sized and shaped state of community affairs as
governnental jurisdictions.
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The criterion of control inplies that choice of appropriate
boundary conditions would include the relevant field of effects. Sone
fields of effects such as play spaces for children nmight be quite
smal | ; others such as the airshed over a netropolitan region nmght be
quite large. The criterion of efficiency inplies that patterns of
organi zati on woul d be selected so as to maxim ze the aggregate net
benefit. The criterion of political representation inplies that those
who are affected by the nai ntenance of sone public good or service
will be organized as a political community and be represented by
common council in collective decision making. The criterion of self-
determination inmplies that the government of a public enterprise wll
be controlled by the decisions of its constituents.

We further suggested that the production of a public good or
service can be distingui shed fromthe provision of a public good or
service. Provision pertains to arrangenents for financing and using
or consumng a public good or service as distinguished from production
as conbi ning various factors or inputs to generate outputs. If
sufficient redundancy were to exi st anong the units of governnent
serving any particular nmetropolitan area then communities of people
coul d take advantage of that redundancy or overlap by using one unit of
governnent as a buyer's cooperative to contract with other units of
governnent and/or private vendors to produce different public goods
and servi ces.

Thus, conpetitive rivalry and quasi-market conditions are artifacts
of polycentricity and can be induced in a polycentrically organized
public service econony. Efforts to supply public goods and services
directly to individual users through market arrangements will fail.

The provision of public goods and services nust be collectively

organi zed before quasi-market nechani sns can be generated in a public
service econony. A polycentric political systemis not a narket; and

a theory of polycentric organization is not a nmetaphor for a narket
nodel . Pol ycentric systens can be organi zed so as to induce el enents

of market organi zati on anong public enterprises. Such conditions can
exist only if advantage can be taken of a rich structure of overl apping
jurisdictions and fragnentation of authority.

Conpetitive rivalry anmong public enterprises can generate adverse
soci al consequences as well as beneficial effects. Cooperative
arrangenents anong public entrepreneurs can al so degenerate into
collusive efforts to raid the public treasury. These circunstances
call for obvious renedies. The extension of full nonopoly power over
the production of all public goods and services woul d appear to dininish
the prospect for attaining appropriate renmedies. The alternative
is torely upon the likelihood that a polycentric systemw !l |ead
those who may be injured to articulate their grievances and denmand
renedi es from other governmental officials.

Finally, we suggested that the |larger units of government provided
a structure of institutional arrangements for the resolution of conflicts
whi ch cannot ot herwi se be resol ved by nmutual adjustnment and nutua
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agreenment. Individuals in a nmetropolitan community can exercise their
constitutional prerogatives as persons and secure the services of other
governnental officials in procuring renedies where the actions of

sonme cause injuries for others. The pursuit of strategic opportunity

in a series of sinultaneous political games provides the basis for
re-ordering and re-constituting political relationships in netropolitan
areas when individuals know the appropriate gramar of polycentric
political forns.

The reliance upon multi-organizational arrangenents for the
provi sion and production of public goods and services need not be
confined to netropolitan areas. Bain, Caves and Margolis, for exanple,
have used t he approach of industrial organization to analyze the
conparative efficiency of diverse public enterprises in the operation
of Northern California's Water Industry (1966). A similar analysis of
the legal and political structure of the California water industry was
made in my Institutional Arrangenents for Water Resource Devel opnent
(V. Ostrom 1971b). Miltiple jurisdictions provide opportunities to
realize diverse economes of scale and to articulate the preferences
of diverse comunities of interests. Concurrent use of processes of
popul ar control in different jurisdictions allows for the anplification
of denocratic powers (Gregg, 1972). The availability of the judiciary
to resolve interjurisdictional conflicts can be used to develop a rule
of law as anong public jurisdictions. A systemof public adninistration
operating through a multiplicity of jurisdictions subject to strong
democratic controls, to adjudication of inter-jurisdictional conflicts
and to conpetitive rivalry under quasi-nmarket conditions engenders
patterns of denobcratic adm nistration which have radically different
characteristics fromthose of bureaucratic adm nistration (V. Ostrom
1973).

Concl usi ons

A pol ycentric organi zation has been defined as a pattern of
organi zati on where nmany independent el ements are capabl e of mutua
adjustnent for ordering their relationships with one another within
a general systemof rules. The occurrence of polycentricity in narket
systens, judicial decision naking, constitutional rule, coalition
formation and in the operation of a public service econony has been
consi dered. Each of these structures of relationships has reference
to a decision maki ng arena where nmany el enments are capabl e of nutua
adj ustnent with one another within a general system of rul es where
each el ement can act with i ndependence of each other elenent. The
exi stence of polycentricity in each of these decision making arenas
suggests that the governance of netropolitan areas can occur in a
pol ycentric political systemso long as no single set of decision
makers is able to gain dom nance over all decision naking structures.
Pol ycentricity is not confined to market structures but can be extended
to the organization of diverse political processes and by inplication
can apply to the political process in general
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Havi ng explored the relationship of polycentricity to different
aspects of political decision naking, | shall turn to sone inplications
whi ch pol ycentricity has for organizing research in the governance of
metropolitan areas. Polycentricity inplies quite different configurations
of political relationships in netropolitan areas than would exist in
a monocentric order. W can expect scholars fromthe two traditions to
use different approaches, different concepts and | anguages and different
met hods. However, if these differences can be focused upon contradictory
concl usi ons which derive fromdifferent theoretical analyses, then
enpirical research can be used to sort out the competing contentions.

Sone Inplications for Research on the
Governance of Metropolitan Areas

The illusion of chaos or the appearance of disorder is a phenonenon
whi ch has characterized Anerican public Iife for a very long tine.
Tocquevill e recogni zed this condition in the 1830's when he observed:

The appearance of disorder which prevails on the
surface |l eads one at first to inmagine that society
is in a state of anarchy; nor does one perceive
one's mstake till one has gone deeper into the
subj ect. (Tocqueville, 1835, 1:89)

Tocqueville's effort to go deeper into the subject led himto
j uxt apose a circunstance where "the governnent can administer the affairs
of each locality" as against one where "the citizens do it for
thensel ves." (Tocqueville, 1835, 1:89) In conparing the two circunstances,
Tocquevil |l e concl udes that, " the collective strength of the citizens
wi || always conduce nore efficaciously to the public welfare than the
authority of the government." (Tocqueville, 1835, 1:89) He goes on
to observe further that:

In no country in the world (other than the
United States) do the citizens nmake such
exertions for the common wealth. | know of

no peopl e who have established schools so
nunerous and efficaci ous, places of public
worship better suited to the wants of the

i nhabi tants, or roads kept in better repair.
Uniformty or permanence of design, the minute
arrangenent of detail, and the perfection in
adm ni strative system nust not be sought for
inthe United States; what we find there is
the presence of a power which, if it is
somewhat wild, is at |east robust, and an

exi stence checkered with accidents, indeed,

but full of animation and effort. (Tocqueville,
1835, 1:91-92)
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Tocqueville's distinction between the one circunstance where
"the governnent can adm nister the affairs of each locality" and the
other where "the citizens do it for thenselves" points to basic
di fferences between a nonocentric structure in France and a polycentric
structure in the United States. Tocqueville quite explicitly recognized
that Anmericans had recourse to diverse foci of authority and relied
upon net hods of el ection and adjudication to resolve conflicts anong
public authorities rather than a single hierarchy of command. He
observed that:

Nothing is nmore striking to a European traveler
inthe United States than the absence of what we
(the French) termthe governnent, or the adm nis-
tration. . . Witten laws exist in Anerica, and
one sees the daily execution of them but although
everyt hing noves regularly, the nover can nowhere
be di scovered. The hand that directs the social
machinery is invisible. Neverthel ess, as al
persons nust have recourse to certain grammtica
forns, which are the foundation of human | anguage,
in order to express their thoughts; so al
conmmunities are obliged to secure their existence
by submitting to a certain anount of authority,

wi thout which they fall into anarchy. This
authority may be distributed in several ways, but
it must al ways exi st sonewhere. (Tocqueville,
1835, 1:70, ny enphasis)

Sone Probl ens of Language

Penetrating an illusion of chaos and discerning regularities
whi ch appear to be created by an "invisible hand" inply that the tasks
of scholarship in netropolitan governance will be presented with serious
difficulties. Relevant events may occur wi thout the appropriate proper
nanes being attached to them Presumably events inplicated by definitions
used in schol arship nmay deviate from conventions which apply to the use
of proper names. Patterns and regularities which occur under an
illusion of chaos may involve an order of conplexity which is counter-
intuitive.

The el ementary task of specifying what we nmean when we refer to
the governance of netropolitan areas renmai ns anbi guous. How is the
domain of a "netropolitan area" to be specified? The conventions of
the U. S. Bureau of the Census in designating Standard Metropolitan
Statistical Areas are clearly unsatisfactory. Any county with an
i ncorporated city of 50,000 population can qualify as a Standard
Metropolitan Statistical Area. Wether or not several counties are
grouped in a single SM5A is a highly arbitrary decision. Each county
in the Southern California coastal region, except for San Bernardino
and Riverside counties, is, for exanple, designated as a separate SNMSA
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Few woul d contend that six distinct netropolitan areas can be identified
in Southern California apart fromthe arbitrary conventions of the
Census Bureau.

A simlar problemexists in the designation of the units of
governnent within a netropolitan area. |Is a privately incorporated
mut ual | and conpany rendering the usual range of nunicipal service for
| ocal inhabitants a "unit of governnent"” or not? Wat about a fully
ur bani zed area procuring nunicipal services through the instrunentality
of an irrigation district? Is it a "municipality" or not?

Are the units of government participating in the "governance of
metropolitan areas" |limted to units of "local" governnent? |[If state
police provide highway patrol services throughout a netropolitan area
are those state police forces an elenment in the governance of that
metropolitan area? If a state highway departnent is responsible for
pl anni ng, engi neering, constructing and maintaining State, U S. and
Interstate hi ghways as the principal thoroughfares in a netropolitan
area, is it a unit of government in a nmetropolitan area?

Sinmlarly are agencies of the Federal government units in the
governnent of netropolitan areas? Does the U S. Postal Service, for
exanpl e, render a public service in netropolitan areas? Does the U S.
Postal service provide as satisfactory service within netropolitan
areas as anong metropolitan areas? |If mail dispatched fromPalo Ato,
California, for exanple, is delivered nore quickly to Canbridge
Massachusetts than to Berkel ey, California we should be able to eval uate
the performance of the Postal Service within a netropolitan area apart
fromits service to national users in different nmetropolitan centers.
Does the organi zati on of the |Independent Postal Service indicate
shortcomngs in the intra-metropolitan postal services perforned by
the U S. Postal Service? Does the Independent Postal Service render
a public service in metropolitan areas? Is it a unit of governnment in
a metropolitan area? These questions can be reiterated for every
type of service rendered by Federal agencies for citizens who reside
within metropolitan areas and for private and other public agencies
that render equival ent services.

When we speak of councils of governnents, do we nean only those
agenci es which are organized in reference to specific Federal statutes
and whi ch have proper names which can be appropriately capitalized as
Councils of Governnents? 1Is a "league of cities" or an "association of
counties" the equivalent by definition of a council of governnents?

If not, how does a "council'" differ froma "l eague" or an "association"?
Is the Southern California Section of the League of California Cities

a council of governnents for the Southern California netropolitan region?
Is the Municipal Water Districts Section of the California Irrigation
Districts Association or the Southern California Water Coordinating
Conference a council of governnents? |Is the St. Louis County Association
of Police Chiefs a council of governments? Need there be only one
council of governnents in each nmetropolitan area?
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Nearly fifty years ago, the Southern California Section of the
League of California Cities provided the organi zational context in
whi ch numerous civic leaders in Southern California initiated efforts
to sponsor the Boul der Canyon project as a nmeans for supplying water
and el ectrical energy for various Southern California municipalities.
Legi sl ation eventually enacted as The Metropolitan Water District Act
was originally drafted by a committee of city attorneys sponsored by
the Southern California Section of the League of California Cities.
No single set of decisions has been nore influential in shaping the
growt h of the Southern California metropolitan region than those
sponsored by the Southern California Section of the League of California
Cities. Was this a part of "the political process" involved in the
"governance" of the Southern California netropolitan region? Wre
they participating in a "council" of governnments?

This series of questions indicates that fundanental issues of
| anguage renmi n unresolved in the study of netropolitan governance.
Presunmably the | anguage of scientific inquiry depends upon definitions
whi ch have reference to equival ent sets of events. Proper nanmes rarely
serve as appropriate proxies for definitions unless the act of naming
i s based upon a classification schene devised for the purposes of
arrangi ng events into theoretically-equivalent classes. The conventions
of the Bureau of the Census are clearly unsatisfactory for defining
metropolitan areas and for specifying units of government in netropolitan
areas. The naming of Federally-financed and sponsored foruns for
consi deration of interjurisdictional problens as Councils of Governnents
does not nean that these institutions are definitionally different from
t he hundreds of such foruns which have existed on the American | oca
scene for many decades w t hout Federal sponsorship.

| doubt that these issues of |anguage and points of reference will
be resolved by stipulation in a workshop on netropolitan governance.
Instead, we may be able to clarify why schol ars pursue basically
di fferent approaches as they engage in inquiry into problens of
met ropol i tan governance. If we can understand the basic differences
i n approach and the basic differences in the |anguage that go with
different theoretical orientations we nay be in a position to identify
critical points of disagreenent. Were critical points of disagreenent
reflect conflicting or contradictory explanations regardi ng causa
rel ati onshi ps between conditions and consequences, we have opportunities
to clarify which approach offers the better explanation. Such clarifica-
tion requires that considerable attention be paid to an explicit
devel opment of the theoretical orientations underlying the analysis of
metropolitan problens. Wth the conscious use of explicitly derived
theoretical inferences and carefully designed enpirical studies, reforns
can also be utilized as political experinents. The rejection of
hypot heses based on net hodol ogi cal |y sound research and carefully
monitored reforns will eventually enable us to sort out sonme of the
kernel s of warrantabl e know edge fromthe chaff of rhetoric and sl ogans.
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Di fferences in Approach

Schol ars who approach a conpl ex subject fromthe vantage of
different theoretical orientations will take hold of their subject in
different ways. Scholars in the nonocentric tradition, for exanple,
have foll owed Wodrow W1l son to presune that the essential concern of
a political scientist is to reveal the real depositories and essenti al
machi nery of power. They follow WIlson further in presum ng that:
"There is always a centre of power. .within any system of governnent."
The task of a scholar then is to identify: 1) '"Were in this system
is that centre,” 2) "in whose hands is [this] self-sufficient authority
| odged?" and 3) "through what agency does that authority speak and
act?" (W/Ison, 1885:30) The formal repository of authority need not
be identical with the effective center of power. Thus, the task of
the scholar is to penetrate behind the facade of authority to find
the essential machi nery of power.

A schol ar who relies upon the nonocentrist presunption engages

in a search for "a centre of power." |f he finds a candidate he can
then explore the "opportunities" and "potentialities" for his candidate
to becone a "reality."” |If he finds none, he can express his despair

at having found only chaos am d the fragnentation of authority and
overl apping jurisdictions.

Once a nonocentric presunption is abandoned a scholar is
confronted with sonme serious difficulties in deciding howto take hold
of this subject-matter. A scholar who begins with a polycentric
presunpti on cannot rely upon the expedi ent of using a governnent as his
unit of analysis. He cannot presune that there will be "a center of
power" in any system of government. Nor can he presune that the Bureau
of the Census has identified the relevant "units of governnent" or
other categories pertaining to his study.

Utimately he is forced to use the individual as a basic unit of
anal ysis. However, he need not presume that individuals are atonmistic
and fail to take account of interdependent relationships wth other
i ndividuals. Instead, he can assune that individuals find thenselves
in situations or environnmental conditions where they confront different
structures of events.

Structures of events mght be viewed as having the attributes of
"goods" and/or "bads" when evaluated in terns of individual preferences.
Such events m ght al so be characterized by their divisibility or
indivisibility when neasured in terns of the capabilities of individua
persons to exerci se exclusive possession, control or use of such events.
Events which are highly divisible and are subject to exclusive possession,
control and use by individuals are the equival ent of private goods
(and bads) in classical economics. Theories of externalities, conmon-
pool resources and public goods enable himto differentiate other
structures of events which will confront individuals as they cope with
the difficulties and opportunities in life.
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A scholar in the polycentric tradition can further assune that
any individual living in an organi zed society will also be confronted
by specifiable sets of decision rules or decision structures. Decision
rul es assign both capabilities and constraints regardi ng an individ-
ual's choice of strategy in the pursuit of opportunities inherent
in different structures of events or environmental conditions. A
choi ce of strategy conbined with the choice of others in relation
to a specified state of affairs will "determ ne" outcones. Qutcones
can be viewed as the set of consequences which follow fromthe choice
of strategies given 1) individuals, 2) structures of events, and
3) decision rules.

Qut comes can then be evaluated in relation to various criteria
or standards of evaluation to neasure performance. Efficiency can
be used as one criteria or standard of evaluation to nmeasure perform
ance. The responsiveness of sone specifiable sets of decision makers
to the demands of other specifiable sets of decision nakers can al so
be used as a neasure of performance. Propensity for error m ght
be anot her neasure of perfornmance. The "equity" or "justness" of
the outcome might be developed into other criteria for evaluation
(See Rawls, 1972) |If evaluative criteria can be devel oped into
general neasures of performance, then different patterns of organi-
zation or different institutional arrangenments can be neasured in
relation to comopn standards of neasurenent or yardsticks

Thus, the critical variables of concern to scholars in the
polycentric tradition include 1) individuals, 2) decision rules,
3) sets of events, 4) outcones and 5) neasures of perfornmance. Each
set of these five variables may include sub-sets of variables so
that all possible conbinations of structure relationships wll
require reference to a nulti-dinensional matrix.

Various theories of social organization should enable scholars
to draw upon a substantial structure of inferential reasoning about
the consequences which will follow when individuals pursue strategies
consistent with their interests in light of different types of
deci sion structures in order to realize opportunities inherent in
differently structured sets of events. Economic theory, for exanple,
enables us to infer that individuals in market structures can pursue
their individual advantage and enhance social welfare in relation
to some events (private goods) with a high degree of success, but
wi Il experience serious frustrations and failures in dealing with
other sets of events (externalities, comon-pool resources and
public goods). The theoretical analysis of a nunber of econonmi sts,
political scientists and sociol ogists enable us to use a theory
of bureaucracy in nmuch the same way to derive quite different
results.

Once we can conceptualize how individuals will chose strategies
in light of the opportunities available to themin differently
structured events with reference to different sets of decision rules,
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we can begin to specify the consequences for each set of pernutations.
We then have the necessary foundation for specifying the behaviora
characteristics for aggregations of individuals who are organized
into different types of collectivities. Collectivities can then be
used as units of analysis in the context of a different arena where

di verse collectivities of individuals will again pursue opportunities
in the context of differently structured events and in reference

to different sets of decision rules. W woul d expect individuals
organi zed as "political parties" under different electoral rules

to associate together in different ways and we woul d expect those
parties to behave differently under different sets of rules for

"wi n-the-government ganes". We would al so expect patterns of coalition
formation for political parties seeking to win elections to be
different than patterns of coalition formation for business firns
seeking to dominate markets. This npde of analysis can be extended
to patterns of governance in netropolitan areas, to internationa
affairs or to any other pattern of human relationship if we can
conceptual i ze circunstances where individuals are confronted with

a choice of strategy where each course of action becones a potential
move in a series of sinmultaneous ganes. The first variabl e--individual s--
can now be extended to a nuch larger set of units at different levels
of anal ysi s.

The conplexity of relationships involved in the government of
metropolitan areas is such that nortal human bei ng can never observe
the "whole picture."” Anyone who attenpts to "see" the "whol e
picture” will "see" only what is in the "eyes" or the "m nd" of
the beholder. In such circunstances, we woul d expect different
scholars to paint different word pictures about netropolitan govern-
ment. Such scholarship is an art formreflecting the i mages and
fant asi es of the behol der rather than the world of events which
mani fests itself in the discrete affairs of people conprising the
popul ati ons of netropolitan areas. The world of events cannot be
known in its finite detail

As a consequence, research which is worth doing will depend
upon |imted probes which seek to clarify specific theoretical issues.
Fi ndi ngs from such research will be trivial unless there has been
an effort to array evidence so that an hypothesis can be rejected.
Arrayi ng evidence which can be used to reject an hypothesis is nuch
easier if a scholar can have reference to different explanatory
theories and can find circunstances which provide a critical test
of the contradictions inherent in different theoretical explanations.
It is this circunstance that provides a challenging opportunity for
the generation of enpirical research being undertaken in the 1970's.
We may well be on the threshold where political science becones an
intellectual discipline grounded in analytical theory and when
enpirical research can be used to nobilize evidence for rejecting
some of the propositions that now passes for political science.

If nothing can be rejected the aggregate accunul ati on can only be
trash. Theory can be inproved only when erroneous conceptions can
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be abandoned and when weak conceptions can be replaced by stronger
concepti ons.

Arraying Evidence on Critical |ssues

Wth basic differences in theoretical perspectives, scholars
will adopt quite different orientations to their subject matter,
will use different concepts and | anguages and will pursue their
inquiries in quite different ways. These differences will not be
resol ved by discussion and deliberation alone. Instead, efforts
shoul d be nade to take advantage of difference in approaches to
clarify essential issues. By arraying alternative explanations and
expectations, we can then attenpt to undertake critical tests where
di vergent theories inply contradictory conclusions. The theory that
has the weaker explanatory capability presumably woul d give way in
the course of tine to the theory with the stronger explanatory
capability.

G ven the circunstance that great structural diversity exists
wi thin and anmong netropolitan areas, we have rich "l aboratories”
for the conduct of carefully designed conparative urban research
In many netropolitan areas, the center city is a highly integrated
political jurisdiction providing numerous services for city residents.
The center city approxi mates a nonocentric solution for all residents
within its jurisdiction. Wthin the same nmetropolitan area, citizens
living in the suburbs may be served by | arge nunbers of jurisdictions
with sone aspects of overlap anpong jurisdictions. Such areas manifest
substantial polycentricity. G ven nei ghborhoods of simlar density,
spatial location and soci o-econom ¢ status served by different types
of institutional arrangenents, evidence can be arrayed regarding a
range of critical issues. Sone exanples m ght include research to
array evidence regarding the follow ng propositions:

1. A high degree of polycentricity or fragnmentation will be
associated with a wide range in the quality of services and
service levels in different parts of a netropolitan area

As it happens, scholars working in both the nonocentric and
polycentric traditions nmight adopt this proposition as a working
hypot hesi s. However, a nonocentrist woul d expect to find variation
in service levels anong jurisdictions within a netropolitan area
but not within a particular jurisdiction. A polycentrist would
expect to find variation in service |levels anong jurisdictions
wher e individual s have distinct preferences for different types
or styles of service and where they can nove to those jurisdictions
whi ch nost cl osely approximate their preferred m x of public goods
and services. (Tiebout, 1956) A polycentrist would al so expect
that the magnitude of these variations would be danpened by conpetitive
rivalry anong jurisdictions regarding |evels of taxation and acqui -
sition of financial base.
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A polycentrist would further expect wide variation in service
levels within large jurisdictions due to the effective capability
of wealthy and well-educated citizens to articulate demands to centra
deci sion nakers and the failure of the poor and uneducated to do so.
Large bureaucratic establishments will also contribute serious
institutional weaknesses in loss of information and control over
street-level services. Radical variations in service |evels and the
quality of services will, as a consequence, exist anobng different
nei ghborhoods within a single large centralized city. By placing
both theoretical traditions side by side, a much stronger research
design can be constructed and used to conpare differences in service
| evel s anong and within different jurisdictions serving the sane
metropolitan area for different types of services.

Si nce nost students of netropolitan governance have had occasi ons
to observe diverse neighborhoods in large cities as well as suburban
communi ties, they should have sone crude inpressions whether unification
of authority into a single unit of government will yield uniformty
inthe quality of service and in the |l evel of service anong all
nei ghborhoods within a large city. O, will there be radical varia-
tions in the quality of service and in service |evels anong different
nei ghbor hoods of the large city? Fromm own casual observations,
assune that the answer is obvious. | am however, puzzled by ny
failure to explain the persistence of beliefs which is contrary to
readily avail abl e evi dence and casual observation

2. A high degree of polycentricity or fragnentation is positively
associated with racial segregation and segregation by social
cl ass.

Monocentrists woul d expect to find the degree of racial and
econoni ¢ segregation to be greater in suburban areas than in the
center city. Fromthe Tiebout hypothesis, polycentrists would expect
individuals to express their preferences by voting with their feet
when diverse jurisdictions exist in a nmetropolitan area. (Ti ebout,
19S6) If preferences are affected by racial biases, polycentrists
woul d expect these biases to be expressed in a polycentric system
However, a polycentrist would also | ook at the possibility that
other arenas are nore crucial in affecting segregation than the
exi stence of political jurisdictions per se. Acritical question
i s whether housing and realty markets are not the rel evant arenas
af fecting segregation. If such were the case, one woul d expect
to find as nuch racial and social class segregation anong nei gh-
borhoods in large cities as anong suburban jurisdictions unless
appropri ate actions had been taken to exercise control over rel evant
housing and realty transactions.

Unfortunately, the Census Bureau does not have data organized
by nei ghborhoods for large cities. However, if neighborhoods can
be identified, data can be aggregated from census bl ocks and cross-
jurisdictional conparisons can be nade between comunities in suburban
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areas and nei ghborhoods within central cities. Again, casua
observation |l eads ne to note substantial racial and social class
segregation in center cities and to wonder whether nore intense
segregation exists in suburban areas.

3. A high degree of polycentricity or fragmentation will lead to
i ncreased costs in public services rendered.

An early tradition anong students of public administration
directly associated efficiency with hierarchy so that perfection
in hierarchical organization was assunmed to be the basis for building
efficiency into the adm nistrative structure of government. Schol ars
inthis tradition would expect a high degree of polycentricity to
| ead to increasing costs for services rendered. Studies by a nunber
of political economnmi sts have chall enged that presunption and have
advanced the thesis that econonies of scale will vary with factors
of production, type of good or services produced and with factors of
consunption. As a consequence they would not expect that a high
decree of polycentricity will necessarily lead to increased costs
in rendering public services.

Conparative research within netropolitan areas can array
evi dence regarding the relationship of polycentricity to the costs
of supplying public services. Elinor Gstrom and several of her
students have, for exanple, undertaken several studies to clarify
the relationship of size of jurisdiction to citizen satisfaction
and to the cost of rendering police services in four different netro-
politan areas. In each of these studies, racial conposition and socio-
economi ¢ status was held relatively constant across nei ghbor hoods
as a conscious elenment in the research design. Nei ghborhoods in
the center city were matched with "suburban" nei ghborhoods. The only
maj or difference between nei ghborhoods was political structure.
Three white, mddle-class i ndependent communities in Marion County,
I ndi ana were conpared with three adjoining white m ddl e-cl ass
nei ghbor hoods within the Gty of Indianapolis. (E Ostrom et al,
1971; E. Ostrom and Whitaker, 1973) Simlar studi es have been
conmpl eted for 1) poor black conmunities in south suburban Cook
County and for poor bl ack nei ghborhoods in the City of Chicago,
(E. Ostrom and \Witaker, 1971) 2) white working-class suburban
comrunities in northwestern Cook County wi th working-class nei ghbor-
hoods in the City of Chicago and 3) white nmiddle-class conmmunities
in Kent County, Mchigan with simlar adjoining nei ghborhoods in
Grand Rapids, Mchigan (lIshak, 1972). A nuch |arger study has
been initiated in St. Louis. Cost data was di saggregated to the
nei ghbor hood | evel (E. Gstrom Parks and \Witaker, 1973). In no
case was there evidence that the costs of services provided for
nei ghbor hoods within the central cities was significantly |less than
the cost of services in the independent suburban communities. In
some instances the costs of services were dramatically higher in the
central city. Were costs of services were roughly equival ent,
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rates of victimzation were less and levels of citizen satisfaction
were higher in the suburban communities than in the matched city
nei ghbor hoods.

4. A high degree of polycentricity or fragnmentation evokes an
unequal distribution of financial resources and burdens between
central cities and suburbs.

A unequal distribution of financial resources would be expected
anong diverse sets of local jurisdictions. Whether a net inequality
exi sts between central cities and suburban comunities to the
di sadvantage of the central city is an enpirical question subject
to findings of fact so |l ong as conparabl e standards of eval uation
and assessnent exist. The Serrano case, for exanple, arose in
Bal dwi n Park, a poor suburban community in eastern Los Angel es
County. The assessed val uation backi ng each student in the Gty
of Los Angeles is equivalent to the average for the State of Calif-
ornia as a whole and substantially greater than that in Bal dwi n Park.
The center city of Los Angel es presumably will not benefit if the
guidelines in the Serrano decision were inplenmented. The assessed
val uation per student in the Cty and County of San Francisco is
roughly equivalent to that in Beverly Hlls--the epitone of wealthy
suburbia. The redistribution effect of Serrano will mean a | oss of
revenue for San Francisco to the benefit of poor suburban and rura
ar eas.

Hi gh | evel s of expenditure are, however, not necessarily associated
with high levels or qualities of service or with a high | evel of
citizen satisfaction. Expenditures for police services inthe City
of Chicago, for exanple, are relatively high even in poor neighbor-
hoods within the Cty. Equalization of financial resources in the
City of Chicago has increased expenditures on police services in
bl ack nei ghborhoods, but the services rendered are no better when
measured by victimzation rates or citizen satisfaction than those
rendered in the nost inpoverished bl ack suburban communities. These
bl ack suburban comrunities spend | ess than 10 cents on police
services for every dollar spent by the City of Chicago in conparable
bl ack nei ghborhoods. (E. Ostrom and Witaker, 1971)

Ref erence to evidence and to observation through conparative
studi es conducted within structurally differentiated netropolitan
areas can be used to reject a nunber of widely held beliefs about
life in large urban areas. Suburbs are not popul ated excl usively
by affluent white bigots. Segregation by race, ethnic groupings
and weal th does occur ampong nei ghborhoods within central cities.
Radi cal variations in service levels and in qualities of service do
occur anong nei ghborhoods within central cities. The redistribution
of tax resources within central cities has not elimnated radica
variations in the quality of public services nor in the conditions
of life anong different nei ghborhoods within central cities.
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Ref orns as Political Experinents

Enpirical research organi zed to reject hypotheses, and incidentally
to di spel popular nyths and inpressions, will contribute toward
policy analysis by challenging sone of the presunptions inherent in
proposals to solve "the urban crisis" by organizing each netropolitan
area into one overarching regional unit of governnment. However, nuch
nore substantial anal ytical capabilities need to be nobilized both in
di agnosi ng the conditions which have generated the current di scontent
and in considering alternative possibilities as a basis for alleviating
that discontent.

Since any di agnosis of a problemmatical situation is based upon
a body of know edge that associates causal conditions with resultant
consequences, we woul d expect policy anal ysts draw ng upon different
theories of organization to nmake different di agnostic assessnments
and to prescribe different policy solutions. 1t is these circunstances
that make inportant demands upon the intellectual capabilities of
policy analysts and create an opportunity to use reforns as politica
experi nents.

Whi | e any one anal yst can attenpt to use diverse forns of theoretica
anal ysis, he will probably have greater skill in applying sonme one form
of analysis. In such circunstances, the analytical skills of different
scholars need to be nobilized so that their diagnostic assessnents and
the predictive inferences following fromtheir policy reconmendations
can be conpared

For exanple, a high degree of unaninmity exists anong students of
urban affairs that serious "ills" afflict |arge center cities. However,
this situation gives rise to i medi ate di sagreenent regarding different
di agnostic assessnents and different policy solutions based upon
radi cally different explanations of causal relationships.

One approach to the problemis to identify the ills of the center
city with growi ng bl ack populations in central cities and to the
conditions of extrene poverty existing anong urban bl acks. The existence
of many suburban areas, this explanation alleges, has enabl ed the
well -to-do to "escape" to the suburbs and to di sassociate thensel ves
from"responsibility" for the ills of the center city. The resources
of the wealthy suburbs do not contribute to the solution of center
city problens which affect the society as a whole. Regionalization
of metropolitan governnent so that the prerogatives of governnent can
be exercised over the whole netropolitan area is viewed as a necessary
condition for removing the "ills" of center cities and restoring
health to the urban scene.

An alternative approach which I would take in analyzing this
probl em woul d identify serious social pathologies as existing in center
cities. The ills are associated with ghetto areas popul ated by bl acks
and ot her inpoverished groups. However, ny diagnostic assessment of
these conditions would identify the problens of institutional failure
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with the political structure of very |large urban centers. \Were

popul ations of a mllion or nore persons are governed by reference to
a single unit of governnment, the voice exercised by any one individua
becones irrelevant to an expression of preferences for an appropriate
m x of public goods and services and to an articulation of demands to
procure the services of officials for coping with problenms of socia

i nt erdependency. The npbst inpoverished and | east educated popul ations
will have the |east voice in relation to these political authorities
Bur eaucracies will be dom nated by career "professionals" who assune
that they minister to the needs of "laymen." The di screpancy between
public rhetoric and public performance will, under these conditions,
assune radi cal dinensions. |In short, many of the critical problens
in core cities derive frominstitutional weaknesses and institutiona
failures which are internal to the governnental structure of center
cities themsel ves.

Students in this tradition of analysis will, as a consequence
of their diagnostic assessnents, | ook to renedi es which bear upon the
organi zati on of nei ghborhoods and comrunities within large cities.
Organi zing voluntary enterprises to provide public goods and services
will involve very high costs to entrepreneurs unless sone form of
coercive sanction can be nobilized. Wen comunities are tyrannized
and victimzed by public authorities and professional adni nistrators,
patterns of "voluntary" organi zation nmay ari se where sanctions are
mobi | i zed outside the law, and outl aw societies energe. Struggles
bet ween outl aw societies and police will evoke a crisis of "law and
order."

In this circunstance, institutional arrangenents which woul d enabl e
communi ti es and nei ghborhoods to organi ze public instrumentalities
for collective action is an alternative to the escal ati on of |atent
war f are between police forces and the soldier societies of ghetto
communities. Comunity control, neighborhood governnent or the
organi zation of urban villages downtown afford potential renedies.
In short, the ills of core cities require nore polycentricity for their
solution, not less. (See Altschuler, 1970; Dahl, 1967; El azar, 1971
Horowi tz, 1970; Jacobs, 1961; Kotler, 1969; Press, 1963; Wskaw, 1970.)

However, the architecture of polycentric political arrangenents
does not inply that "bal kani zati on" be carried to the nei ghborhood
Il evel in disregard for essential interdependencies anong diverse
communities of interest. The nodern phenonmenon of poverty in affluent
societies is not a product of social interdependencies confined to
particul ar nei ghborhoods, to particular cities nor to particular
met ropol i tan areas.

Since the Full Enployment Act of 1946, conditions of "economc
prosperity" and "full enploynent"” have becone the objects of macro-
econom ¢ regul ation undertaken by the Federal or national governnent
inthe United States. As early as 1949, Joseph A Schumpeter called
attention to difficulties which would necessarily follow fromefforts
to maintain "full enploynent." (Schunpeter, 1950) Conditions of ful
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enpl oynent will be acconpani ed by a high | evel of demand for I|abor.

If the econony were rigged to sustain a high demand for |abor, the
bar gai ni ng power of organized |abor will be increased. O ganized | abor
wi |l have an opportunity to drive wages up. \Where | arge corporations
exerci sed power over product markets, wage increases can occur which
exceed increases in the productivity of labor. Costs will then be
passed on to consunmers in the form of higher prices. Such price
increases will generate a strong factor of inflation into the nationa
econony.

This inflationary factor unsupported by comensurate increases in
productivity does not enhance efficiency. Rather, this type of inflation
is a generator of economc redistribution fromthose who have little
or no market or bargaining power to those who have substantial market
or bargai ning power. Some of the popul ation including el ements of
organi zed | abor will prosper at the expense of other elenents of the
popul ati on who experience a serious decline in econonic welfare. They
have experiences increasing poverty am d grow ng affl uence.

If we assune that Schunpeter's warning is correct, it does not
follow that either regional metropolitan governnents, city governments
nor nei ghborhood or village governnents can successfully cope with
these problens of poverty in an affluent society. Nor does Schunpeter's
warni ng i nply that nacro-econonic controls should necessarily be

abandoned. If we assune that efforts at macro-economnic regul ation
have realized a net advantage for econonic prosperity or aggregate
social welfare, we may still be confronted with a circunstance where

those who have been the prinmary beneficiaries should be expected to
cover the costs of deprivations inposed upon those who have suffered
fromthe redistributive consequences of inflation

Presumably, current distribution of income is a crude indicator
of who is participating in the new prosperity. The Federal governnent
by it preponderate position as a taxer of incones is in a position
to derive a significant share of the new prosperity which has been
created as a consequence of its own macro-economic policies. It
follows fromthis analysis that the Federal governnent is the appropriate
instrumentality for taking corrective neasures to conpensate for the
costs of inflation which its policies have engendered. Transferring
these burdens to the level of |ocal governnents within netropolitan
areas to be borne by property-tax payers is an inappropriate solution

Those who propose regionalization of governnent in netropolitan
areas as a neans of alleviating the ills of the large center cities
do so on the basis of an explanatory theory which associ ates causa
conditions with resultant consequences. Where the unification of
governnent occurs in a netropolitan region an opportunity is created
to estimate the consequences of such an experinent. Such experinmental
situations can be conpared with other areas not so organi zed.

Those who propose to increase substantially the degree of polycen-
tricity within large cities would predict that a nonocentric solution
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will only exacerbate the urban crisis. However, they would al so argue
that increased polycentricity in large cities will not directly

al |l eviate the phenonenon of poverty in affluent societies. Econonic
regul atory prograns of the Federal governnent has served the interests
of the powerful to exploit the powerless. Prograns to conpensate for
the deprivations suffered by the poor can be feasibly undertaken by
the Federal governnment and not |ocal units of government. Few woul d
contend that local units of governnent are the appropriate instrunmentali -
ties to undertake macro-econom ¢ regul atory prograns to realize
prosperity and full enploynment. Local units of government, by the

same reasoning, are not the appropriate instrunmentalities to correct
institutional weaknesses inherent in Federal efforts at macro-econonic
regul ation. Local units of government will be no nore successful in
conbating poverty than individual union | eaders or individua

busi nessmen wi Il be successful in fighting inflation.

If reformis approached as a problemin political experinentation
then advantage can be taken of differing diagnostic assessnents and
differing policy prescriptions. Were any given policy prescription
has been pursued as a renedy, the course of reformcan be observed as
a test of the conception being acted upon. If refornms are carefully
moni tored, we may then be in a position to reach a tentative eval uation
of the explanatory theory used to guide reformefforts. Such observations
can be best organi zed and conducted when there is an awareness of
alternative possibilities and of different inferential hypotheses
whi ch can be derived fromdifferent theoretical analyses. In tine,
we nmay be able to penetrate the veil created by the illusion of chaos
and conprehend the regularities produced by the "invisible hand."

These opportunities will be foregone if reformis viewed as a struggle
where anal ysts attenpt to nobilize forces and seek recourse to the
sl ogans and rhetoric of warfare.
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