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of “political leader as librarian” fiies in the face of deep sentiments
about the gender of politics and the rhetoric of power, such a change
in governmental ideology or practice may well not occur even if

warranted.

MOBILIZING CAPABILITIES

Capabilities are necessary for effective action, but they are not suffi-
cient. Action also requires activation and attention. Since attention is
a scarce resource, political systems are responsive not only to the dis-
tribution of resources, competencies, rights, and authorities, but also
to their mobilization. |As a consequence, the management of atten-
tion is a major activity of governance.

The Organization of Attention

Research on both the private and public sectors has emphasized the
allocation of attention and the organization of time as essential to
understanding management (Carlsson, 1251; Mintzberg, 1973;
Cohen and March, 1986; Hannaway, 1989). Time and attention are
scarce resources in decision-making (March, 1988a). Each individual
faces more claims on attention than can be satisfied. The various de-
mands of life intrude upon each other {(Cohen, March, and Olsen,
1972). An increase in attention to one thing reduces attention to
others. The claims of|attention from employment and family intrude
upon those from citizenship. The claims of attention from con-
stituents intrude upo}n those of colleapues. The claims of attention
from one crisis intrude upon those of other crises. Attention to prob-
lems of crime are limited by attention to problems of economic

health and international security. Attending more to energy policy

means attending less‘to tax policy. The distribution of attention in a
an aggregation of individual allocations. The at- :
tention given to any ‘particular political issue, therefore, depends nat:
only on attributes of‘the issue but also on the distribution of alterna-

political system is

tive claims on attf:nti;on.

The idea of attent;ion scarcity requires some emendation that rec-
ognizes the extent tg which it is possible to attend to more than one
thing at a time and the extent to which the attention of any one indi-
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vidual may be augmented through purchase, barter, representation
or threat, but it is a central feature of modern politic:al life. Since no;
everyone can attend to everything all the time, capabilities mobilized
at one tu'ne in one place are likely to lead to actions that are inco
sistent with those produced by capabilities activated at another tiIIli-ll .
or Qlace. Policies created in the context of one pattern of attentior?
are mglemented in the conrext of another. One pattern of attentio l
rf':s'u-lts in outcomes that stimulate mobilization of a new set of ca .
bilities. .Problems are solved at one time or in one part of a oIitipZ
system in ways that create problems at another time or in }:notl:er
g?hrgrx:iic;hol;npt:rnx-l are solved in ways that create problems in yet an-
Garbage can models of temporal sorting illustrate the effects of
those constraints on attention (March and Olsen, 1986a). In theories
of temporal sorting, problems are defined by the demands of activat-
ed actors. Soljltions are linked to problems by virtue of their simulta-
neous evocation (rather than their causal connection). Choices are
~made by p@cipants who are present. Choices are implemented b
actors mobilized at the time and place of implementation attendiny
to mterprf:t.ations and issues evoked in that context. The ,issues 0 ?
~ tions, .dec151ons, and interpretations are all dependerit on patter; Pf
attenugr}. V_Vheu access of problems and participants to choice S00-
portunities 1s specialized, or when choices, problems, and a.rtui
“pants are eac!n arranged in hierarchical order, the f:fft:m:’ivenes:J of the
- process in bringing problems to the attention of political actors or in
r_esplymg problems is affected (Cohen, March, and Olsen, 1972: An-
d_erson and Fischer, 1986). Empirical observations of éﬂba e= can
p;;;&sses also confirm that structural constraints on attentiongmake
N, il;;‘l;)e. (March and Olsen, 1976; Powell, 1978; Levitt and
Attenmon scarcity underlies some of the mysteries and opportuni-
: bof power. In political competition, attention is a resource that
tlai gsed to compensate for disadvantages in the other resources
iomt(z;:l power. If less powerful people have narrower concerns
. invﬂmirpcwv::rf{ul pe.ople, the “we.ak” can mobilize their capabili-
é--iﬁteres t:wr; tlc;mzims ancl exploit the scarce time and more dif-
. s"s;ibﬂj : of the “strong” (March and Romelaer, 1976). This
ty has led to frequent proposals for increasing the political
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activation of citizens whose position is otherwise disadvantaged by
limitations in the other resources of political competition. The strat-
egy is effective, and &.Eﬁm is a substantial tradeoff between activation
and power, but the effectiveness of the strategy is constrained by the
possibility that Enmnmmw_um one group’s activation may stimulate the

activation of another m_HoEu sufficiently to result in a net decrement

in influence for the mhma_. :
Those flows of mﬂmp_moa affect not only the mobilization of capa-
bilities but also their development. Attention leads to experience,

and experience leads o learning. Skills for dealing with activities or
concerns that do not attract attention tend to be lost. When political
life goes, well, citizens|attend to their private concerns and political

skills are degraded. ég_._mn most problems are solved within the legal
system, other systems atrophy. .

Perversities of Attention

individual attention allocation decisions to result
in agpregate patterns Tm attention and uses of capabilities that are
collectively perverse. Individuals, problems, and solutions are found
in choice arenas that _E.m (from a collective point of view) less than
optimal. Problems and solutions are overlooked because they do not
have access to choice ituations in which they might become salient,
or because their mE:_.wm is poor. Individuals with talents and values

.o one set of problems find themselves busy
rversities in the

It is fairly easy for

particularly relevant
with another set. We Wmmmon here two important pe

allocation of attention.

GRESHAM'S LAW OF mtaé_ﬁzﬂ
It is frequently obseryed in both individua! and organizational stud-

ies of mmnwmmon-numﬁu_m that search and change are stimulated by mmz.
tuations in which

ure. In political arenas, it is not hard to observe si
military reversals produce demands that are

economic, social, on
translated into political change.
qumber of “demand” theories of individual, social, and political

change. Such theories are useful, but they require considerable quali-

fication, Performance crises are neither necessary nor sufficient for

Those observations have led to 2
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n_.umhmm. Failure is subjective, and adaptive aspiration levels make it
difficult to predict reactions to particular levels of performance with-
out knowing the history of previous experience. Change is often dri-
ven not by demand but by supply, by the existence of an m.:n_..mmmﬂ_,m
that attracts attention and support and thereby stimulates a percep-

March, 1963; March, 1981a, 1994b).

The problems of mobilization are a further complication. If
average, mum ease of mobilization of capabilities were ﬁommn.::w _nn__u w
related with the magnitude of the problem, there would _um% onw.
some more or less random errors in fitting attention to ﬁHoEmEu..
Bur the ease of mobilization seems to depend rather heavily on moEm.
mmnnoﬁm that are actually negatively correlated with the magnitude ow
&mmnn_n& .Om the problem. Simple problems require less organization-
al nmm..m_u&aw than more complex ones. Familiar problems require les
onmme”mun.Em_ capability than novel ones. The easier the E..oEmEm
the easier it s to organize to deal with it. In general, the Eﬁmr.w.uonm
. of attending to a problem depends on the time pressure, the clari

of goals, the familiarity of procedures associated with nmn H.oEmHW
: m.nm the ease of solving it (March and Simon, 1958, p. Hm.mw Ummnh
lines and m._E.Em direct attention to some HuHoEmBmumum mrmn.n_u di-
vert attention from others. Problems that have clear goals mbnw are
_ .mwﬁﬂﬂnrmn_ anm.mw well-defined programs attract more attention
3““ ﬁbﬂ” mMﬁ.z.. which an approach is poorly specified and the objec-
‘There is no particular reason to expect that decisi i
with _wnm time horizons and Elmmmbmmvmom_m mb&&MMMMMMMWMMmHM
Emanﬂq less important than those with short deadlines and nwwmm
vn..,mmonﬁ.mmnn programs, but the latter clearly divert attention from
e .Hm.ﬁm_... This tendency, sometimes called “Gresham’s Law of Plan-
: %_u | .Em_hmm the mobilization of attention surprisingly independent
:mn Mnnonﬁbnn or Emm.EEmm of the performance problems faced.
litical systems are continuously exposed to dissatisfaction and de-
: mc_”. u..mmonu. Response to those desires depends on the capability
Eov_.run attention. That capability, in turn, depends not only on
MEEW of Em. m..BEmE but also on the existence of organizational
- :] _.Eunm for mEEm.S_.meum and direction to the reforms, mobiliz-
esources, and creating public support. This allocation of atten-

tion of a problem to which it is a possible solution {Cyert and
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sense. It focuses effort on things that are
is likely to lead poli-
away from new

tion makes a certain kind of
known to be achievable. Such a focus, however,
tics away from large _mHoEnEm toward solvable ones,
problems toward familiar ones.

WRONG PEOPLE, PROBLEMS, AND SOLUTIONS .

_wommmu_m perversity in the allocation of time and
ally called “exter-

A second source of
capabilities is a dmn%mou on problems that are usu
nalities” in the social welfare literature of economics. The local allo-

cation decisions of individnals are presumably driven by local

n&n&mmono_m wnnmn?nﬁmm and consequences or local determinations

The aggregate consequences of attention alloca-

of appropriateness. |
tion, however, may give these local decisions much more global con-

sequences. The mon“a._ advantages to having a particular individual,
problem, or solution attached to a particular choice sitnation may

not be in line with
the overall systeml, a process involving decentral-

&nmnmbmvc.:uﬁ_um
ized attention allocation may result in bringing &mﬁoummu&imn‘
als, problems, or salutions to the decision arena.

1 | faint in this vein is one that points out that those

A common comp
people, problems, bnd solutions with time to spare are likely to be

the people, ?.cEmm_um, and solution for which there is Hmwmmﬁqmﬁm
to be

demand. And those people who are most desired are likely
least available (Olsen, 1976). Busy people are busy, in part, becanse
they have talents ahd values that put them in high demand. Available

people are availa
lems are available,

resent solutions ﬁ_bmn do not solve problems.
verse. For example, one study of school desegregation‘in a

city showed that al
ethnic minority leader representation on all (rather than a few) pub

lic committees nmm_::m& in such a load on ethnic minority leaders tha
their E&nﬁmﬂwoﬂ in
1976). It is unreasonable to exp

artention will automat

problems, and solutions make decentralized attention decisions. X

local incentives and conceptions of identity. From -

Ac_rw. in part, because they do mot. Available prob-
in part, because they represent problems without

solutions. Available solutions are available, in part, because they rep-
The result can be per-
large U.5-

relatively sudden increase in official desire to have

each committee became ephemeral {Weinet.
ect that a socially useful allocation. o
| matically arise from a system in which individuals
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Mb : MMFH_. it is E.nmam d.&mﬁ mrm tradeoff between attention relevance
: ention availability will be made in a way that is sociall
and at ocially unde-
mnwhuuwwhﬁ Em.n_nnM solution to the allocation problem is the intro
prices, and some kinds of price ion i :
systems function in
WEM Mmrmcﬁﬁnﬁmuﬂlrmon example in the employment of noﬂﬂﬂ%
mMM ﬁ.:.& e nMEnm_. H.Em .mo_ﬂn._on to the problem is a system of nmm_unm.
: Mm of participation, and such systems are common in govern
MMMP m:wn_ MMM_ are the bases of most modern political orders. People
vith particular ummmi. talents or values are obligated to participate in
civic activities for which their talents make them appropriate ’

. .EHOH.EAO CAPABILITIES TO DEMOCRATIC HOPES

WMWWMmMMR%MMﬂuﬂM%M ‘ ?Mn capabilities follow obligations,
that | . ghts and resources is constructed aroun
mwm.wwm_nu_mwh_mwmm%m mmﬁmu..&o structure of identities. Fnonmmmnmnnmmm
betyveen rule ppropriateness and capabilities for political action
: table features of contemporary political life, The distributi
.o.m mn...rﬁm.& and economic capabilities are often inconsistent .M_mem
.Em.c.__unﬁou.m of rights and authorities. A political system nmam_a wff :
HMH_..on MMW.HEM .noomn many resources to a particular individnal mmno:wn
-institution or from assigning too few. It can suffer fr _r ing
me individuals with too much competence, as orm hvine
. d . 1 , as well as from ha
moMﬂMrstWMMo little, Capability corrupts as well as empowers. MmEM
| ey i coeae consine on the e of ot et pho
: y.alsc : use of those capacities. They spec-
MWM.MMM nwnﬁn__u Mnnmm_ohm for m.um legitimate use of political nmmwwmmuw
o et use o ._uEa_nR strength, military capability, eco-
o es, @Gn.ﬂ_mm m.m& organization. Moderation in using
iiyidual, group, and institutional capabilities is a part of the politi
ture of a democratic, well-ordered civil society. PO

:o_wm WMMUEQQ are a necessity for democracy, and also a
@E& .nmm , 1989). .H.._um contributions of officials to democratic
s depend on their capabilities, that is, the degree to which
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authorize their use of resources such as coer-
cive power, bureaucratic time and talent, and public funds while
linking those capabilities to the will of the people (Schumpeter,
1942, p. 269). Similarly, the contributions of citizens depend on
their capabilities, on|their ability to control officials, to make them
responsible, ta hold them accountable, and to keep their authority
revocable. Democratic ideals describe how political capabilities,
based on rights, authority, power, and other resources, should be
constituted, used, regulated, and transferred. Both citizens and offi-
cials are supposed to have rights, resources, and capabilities ade-

quate for acting wmﬁmomamnmq according to their identities and mo_mm.
Individnals and private groups are supposed to have resources ade-
quate to resist illegitimate use of public power, but they are not sup-

posed to be strong enough to disregard or pervert democratic

processes.

citizens are willing to

THE GEOGRAPHY AND GENEALOGY OF CAPABILITY

Political systems mHm._E formal power to adult individuals by virtue of
their citizenship. O.H_awmnmEv, is defined, for the most part, in'a geo-
graphic and mnnmhomwnm_ way, linking the capability to function
within a polity @nmn_;:.m% to residence and parentage. As a result, for
the most part the citizenship mapping of individuals onto states is a

one-to-one Bm@@.ﬁ_m. Fach individua! is a citizen of precisely one

state. Civic rights ahd freedoms are community and boundary specif-
ic and do not extend beyond the polity. The capabilities of citizens
are derived from thle capabilities of the state, which in legal theory at
least are derived from the sovereignty of the state. ‘

A simple threefo
plicit or explicit irt
main could be called the domain of administration. It invo

implementation OmTEmmu

eign state. It is a m_oEE.n of expertise and problem

there are problems of incomplete information but no
interest. The mmnon_ﬁ domain could be called the domain of politic:
It involves establishing the rules, principles, and policies of a sove

eign state. It is a domain of constitutional pro
verse interests and beliefs are translated into

lid division of the domains of governance is im-
the idea of a sovereign nation-state. The first do-
lves the
principles, and policies adopted by a sover-
_solving in which-
¢ of conflict of

cedures by which di-
rules, principles,. and
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me”n.nm_mmnr ﬂWmM are Em&wm within the state. The third domain could be
omain of internationa! relations. It i i
WEonm mosm_..m.mmm states. It is a domain of war, noHMHMMMMMuaM&Mhmm
ﬁﬂ.@ cooperation, mEm negotiation among sovereign states rouing
mmH.n own rules, principles, and policies. .
mnv“.% the nw%m%m__himm conferred on individuals through citizenship
on the ability of the nation to enact i i |
: bilit its claim of soverei
mw.a.mwomnw_.nn ﬁ_unoaq 1§ compromised by any disparity vmgnnwwmnﬁwm
&mcumwﬂwﬂﬂ %m uH.uonm._ mcﬁnnmmmuq and the realities of political con
- ouch a disparity clearly exists in the conte i
St t mpor.
MMM HMWEM”H OM governance seem to escape the _uosbmmw_.mmmm HM MM
~state. Modern nation-states are neither all-p: i .
-powerful int
MMM muwoucﬂosw_ mxwmuumcwm the domains of administration uwﬂmwwwﬂ
: international relations are intertwined in u ;
! ! fon: ways that consid
mMEwrnMM m.umﬁ. mmmnﬂunou and effective governance ﬂﬂﬂw MWM_H_%
ong functional interdependencies amon .
: . g states undermi
M._nm mﬂ_um a %n..smﬂ:mm.nm between national political nmvmrEmmHMM_nM m“w
ﬂ%mumo _w% Munw_ nMnmnn.m (Held, 1991). Crucial decisions have escaped
the o % e nation-state as currently constituted. National sov-
EM_W_M an mnﬁoMoEw. have been eroded. Many political units have
. gal status of sovereignty without ad iliti
the legal fiction any substantive signi e e gy Be
. . tive significance (Jackson, 1990
MMM W%“M..MM_E umnm_uun&mmnm polities have only modest meQ ﬁw nﬂﬂm
. gs that are of great concern to their citi )
. . citizens: -
Bwﬂr %mmnmu financial markets, health, environmental m:mmaw Ry
el % ern democracy m:..ow.m.vq requires a conception of Hw.o:mnmp
rien muowmmo_”_.ﬂnmmu Ewn_ Mmmmvmimm that is less dominated by ideas of
ereignty and the linking of capabiliti
nealogy. It cannot be taken for | . e e and g
Y- | or granted that the nati i
exclusive framework for de s et
mocracy, that the fate of i iti
cal community lies in its o S
wn hands, and that democra
. : can be un-
mMMcMwH% relation to actors and forces within nma.wﬂu& UOMQM_MM
o o 1; wc,moémﬁy Hmmmu p- 435). This suggests a return to
b m_m.mdm ﬁanr.w.oﬁ the interaction of interstate and intrastate
‘mwv Hﬁm._mnnﬁm political capabilities and political success (Hintze
mnn_. o wu suggests that students of democratic governance n:.mrm
oy wo:ﬁm: ..n?nu am.ﬁ_owEmnn of capabilities for action in democ-
cal nstitutions that are not co-terminus with the nation-
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state and the develop

tions accountable. Such

of describing and imp
and regional institutio

veloped since World War II {

To imagine leaping
tally new one in easy

steps in such a direct!
geography and geneal

ship, they are also de
Those feelings of soli
mocratic governance,
without them. Secon

and rights across natic
that the spirit of poli
current locale of dem

developed countries
of expansion of dem

equality is typically b:

surrender advantages

tional connections ai

Althongh most cont
(some considerably
which different cons

ferent times, tradition

ad hoc “virtual” com

POLITICAL EQUALITY AND

The dominant conce
ern political though
sovereignty. A neces
ety is the election of

by citizens. Indeed, the history o
ting of participation and v

of the gradual gran
more inclusive set
Rokkan, 1970). In
reached a stage in w

H__Hmﬂ

TS

more than o
t

t
5

Thance

t of capabilities for holding such institu-

students might, in particular, consider ways

oving the democratic qualities of the global

and cooperative arrangements that have de-

Held, 1991; Wendt, 1994).

from the current international system to a to-

steps is undoubtedly romantic. Even modest

on face several conspicuous problems: First,

ogy are not only traditional bases of citizen-
eply embedded bases of feelings of solidarity.

darity are important elements of effective de-
and it is not clear that democracy is viable
i, every extension of democratic capabilities
nal boundaries has to confront the twin reality
tical equality is clearly redistributive and the
ocracy is in relatively rich, economically well
Burkhart and Lewis-Beck, 1994). The history
bcratic rights suggests that the moral force of
lanced by the reluctance of the favored few to
needlessly. Third, modern networks of interna-
re complicated, overlapping, and incomplete.
emporary democracies have some experience
thers) with political organization in
L ruencies exist for different purposes and at dif-
al democratic procedures seem ill-designed for

munities.

_
T

POPULAR SOVEREIGNTY

ption of legitimate political capability in mod-
is one based on political equality dnd popular

governors on the basis of free and equal voting
f democracy can be written in terms
oting rights to an €ver

of individuals (Bendix and Rolkan,

ary condition for democracy in a modern soci-:

1964;
most Western democracies, that process has
hich almost all adult citizens have a right to Yot
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The wHEnm.v.m_ political actors without formal voting rights are resi
Mmu.n ‘bounﬁmumwmu nonresidents who are substantially affected wmmmwﬂ
ecisions of the polity, children, and the
struggles over the rights of resident uounmn.ﬁm”ﬂ“wbmwﬂﬂwgg
workers), the responsibilities of democraric states to uoEmMmﬁm_ﬁ o
d.q_.uc are affected by the actions of the state (and vice versa) munmn_w
WM_MMH Mu& legal HMWWM._ of children, and the representation nu_m Fﬂm““
rations suggest that th i i
not yet nmmn?wwwu nonn_nm»M%Enmmm of extending the franchise has
Voting Emwﬁm are not enough, however. Differences in such re-
sources as wealth and competence translate routinely into political
m.n_qmuﬂ.mmmm and disadvantages and make equality in moaﬁmw HM
rights inadequate by itself to satisfy democratic ideals (Dahl Mwmmm
1986; Held, 1987, p. 290). If the distributions of wnmoammcuum_ in.
tellectual, social, and economic resources allow the well-info u _,Ml
educated, high-status, well-organized, and rich to op yress th o
m.o.ﬁmmn_u uneducated, low-status, unorganized, and @Oﬁoa mon%MEn i
Eu_nm_ equality is a sham (Moore, 1966, pp. 498, 5 oub Hucm% M
wgomomwﬁm from Aristotle to Marx have seen wo_.mn._n& n.n_smm ;
”HM&MN not oEnw on EM equal distribution of the formal me_mm M_M
te but also on the equal distributi i i
et el ol Hmmw - H.mq_wmnon and effective regulation of
_ Democratic traditions make it a responsibility of woﬁEEnE to
mmm.u.n.n and counteract distributions and uses of economic and orga-
.m.ﬁonm_ resources, knowledge and skills, and organizational nmmm.
_u_r.zmm E.md move society away from democratic ideals HEo%mw
oc al policies of taxation, education, and welfare, all mmE.onnmmn s0-
eties have .amm (some with more vigor and success than others) to
.Eo..._._.mn.mﬁm m_&mnmunmm in the rights, resources, and competencies of
hwmﬁ. citizens. OoEEmEmm.n.Em formal rules of political equality
tha distribution of economic resources that supports them, how-
r, hag H.ﬁoﬁ&. difficult (Dahl, 1985). In the contemporary “ad&n_
- MMMMEH typically have a more equal distribution of monmommnmm
44 s than do 0.52 .ﬁornn& systems, but they nevertheless ex-
b ..<n.ww mswmmﬁnﬁ. differences among individoal citizens and
% qu H”MH mmmn that in many contemporary democracies poor peo-
anar ority, rather mrmu the Emmcaaﬁ that is implicitly assumed
“ emocratic theories, makes significant redistribution of eco-
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nomic resources to them, rather than to the middle classes, an im-
probable result of democratic competition for voters.

THE RULES OF DEMOCRATIC POLITIES

A constitutional mmB.”__nan is a form of government that is ultimare-
ly rooted in popular [sovereignty and majority rule, but democratic
ideals call for a community bound together by constimtive rules and
roles, identities, shared accounts, and laws (Elster and Slagstad,
1988). Resources, rights, and discretion over their use are embedded
in institutions and riiles. Those instruments define how agents of
authority and power|(including citizens) are to be constituted, regu-
lated, controlled, and made accountable and responsible. Constitu-
tional and Em&Emch_ rules organize political competition. They set
out the ends, ﬁE%om_mmu and responsibilities of the organs of govern-
ment, how they olm_mbmﬁm. their mutual relations, and the relations
between governors and citizens.

Constitutive HEmmi specify procedures for making collective deci-
sions and rules for transcending and transforming those procedures
in an orderly way. They civilize policy-making and political transfor-
mations, EE.EENEW_ the risk of destructive conflicts. They make cer-

. . ) .
tain transformations of resources across institutional spheres

illegitimate, thus nn_mmmbm deliberate barriers to free trade in re-

sources. For nxmBﬁF“ the right to vote is ordinarily made inalien-

able; it cannot Un_ sold. Rules define spheres of privacy and -

autonomy from public anthorities. Majority rule is tempered by con-

stitutional wnonmnﬂo_nm of life, liberty, and property. Attempts have
been made to extend the privileged position of civic and political

rights to social and economic rights (Marshall, 1950), and regimes

that define “democracy” to include constitutionally protected social -
Il as political rights are common in Northern Bu-

and economic as wa
rope (Allardt et al.,

Rules turn rulers
on power with anthority based on office legitimately obtained
ner, 1989). They define how authority is created, exercised,
ferred, and made responsible. They limit power and authority by th
law (Wolin, 1989).|They define the proper jurisdictions, procedures
and performance criteria for institutions and institutional roles, for

1981; Olsen, 1990).

into officeholders by replacing authority based
(Skeint-
trans: .
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example what it means to function as a proper parliamentarian, bu-
reaucrat, or judge. The pursuit of personal or group advanta m of
Emnmmq.m.bm of practical solutions to the practical problems ommnn_E._-
munity life are all framed within procedural rules that are taken for
granted and not subject in the short run to discretionary political
processes. Special majorities are required for special actions ’ -
Even beyond specific rules, democracy presumes an mﬁ_um.n of vol-
untary self-restraint on the part of legitimate authority, a residual
rule of .n_nEonnmmn humility. It presumes self-imposed :uwnmmcum on
mrm arbitrary exercise of power, including legitimate political power,
in the name n.um freedom, privacy, and a vigorous civil society. gm_.omm
ties womgnmﬁ? yield to minorities in some anEumE.b.nmm. Not all
possible political advantages within the riles are mEu_uE.mn_ to be
taken, or are actually taken. Political authorities moderate the de-
mands of their contemporaneous interests with an awareness of their
Ho_.mm as trustees for the community, Normally included in this re-
quirement is the understanding that individuals, minorities, and the
&mmnmbngmnmlmnn_cagm the unborn—shall be protected mm,mﬁmﬁ ac-
tions that make it impossible for them to act effectively as citizens in
the future. The future is protected against the imperium of the pre-
sent. The weak are protected against the imperium of mrn.mﬁ%m
Strangers are protected against the imperinm of the self. y

) ,.H.Im TENSION BETWEEN RULES AND POPULAR SOVEREIGNTY

P.m numerous writers on democracy have observed, democratic ideals
“with respect to political capabilities are clearly contradictory. The
,_momﬁm&nnonm are reflected in the way philosophical treatises o.: o-
_wn.ﬁm_ nm@m_uEmn.m mix an emphasis on individual liberty and &mﬂa
with an emphasis on the rights of majorities and governors. Locke
ﬁm.mof among others, insisted that the personal rights and property
of individuals were prior to all social and political organization and
n_.umﬂnmonn invialable. The role of the state was to protect the personal
ights and property bases of the capabilities of individuals. For that
urpose, the state and its officials needed certain nmﬁ&uEmn.m But the
egitimacy of the government depended on its ability and éﬂ ess
p respect and protect individual rights. -

-Such a perspective, built exclusively on a conception of inherent
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E&imamplmrﬁmugmnﬁnmﬁmm &oﬁﬁgwmﬁgm&mwoumﬁmiomom
state- and nation-building, particularly during the development of
welfare states with nomrwﬁmrmnm?m agendas for redistribution of re-
sources and ﬁmnmmnmmﬁi institntionalized capacities. This view of the
state as justified primarily as a defender of individual civil and politi-
cal rights and m_mom.nn%_ has nonetheless received renewed support in
many Western countries in recent decades (Hayek, 1960; Friedman,
1962; Nozick, 1974).|Even in states where welfare state ideology
has had a firm hold, individual-centered, as opposed to collective- or
society-centered, arguments are familiar and legitimate (Olsen,
1990).

For most of the history of democratic thought, however, the de-

mocratic ambivalence between liberty and constitutionalism has
been maintained by .H_nmm.EEm the achievement of various balances
of power. Majorities are to rule, but they are to be subject to re-
straint. Officials are t be provided with adequate freedom and re-
sources to act mmmnwmnrﬁ and yet they are not to be made so strong
that an accountable and popularly responsible government is threat-
ened. Individuals mwo__uE have the freedom and resources that allow
them to flourish and bexercise their rights, yet the exercise of those
rights should not be m_zo.émn_ to endanger the democratic process or
the rights of others. Autonomous and resourceful voluntary organi-
sations are to be sustained as a precondition for a democratic society,
yet they are not to be allowed to become a threat to democracy
(Mill, 1956; Hamiltoh, Jay, and Madison, 1964; Berg, 1965; Dahl,
1982).
Achieving this democratic ideal of balanced power is difficult, par-

ticularly in the face of two fundamental facts of democratic life: (1)

The same political capabilities that are used to protect against tyran-

ny can often also be| used to establish it, and (2) most individuals
judge the encroachments by others on their own liberty nore nega-

tively than they do
others. Thus, the classical conundrums of democracy are how to

achieve majority rule in a way that is consistent with the mainte-

nance of a community of free citizens that protects and elaborates .

differences and endures over time, and how inconsistencies among
subjective judgments

comparable encroachments by themselves on_

of collective and individual needs can be recon-.
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ciled in a way that offends neither the demands for communiry ¢
herence nor the demands for individual liberty. T
E.sﬁ have seen, the democratic reaction to such facts and their
mmmo,.umﬁn& conundrums is to distribute power as nearly equally as
Huom.mHE.mu.mu& at the same time to create a consistent bias ﬁo%ﬁm
maintaining the status quo, toward requiring more political power
to .mn_ﬁmﬁ change than to prevent it, toward attending more t |
nHm.FEm of individual hurt than to claims of needs to hurt. The &mﬂ.m%
d.,._non. of power is implemented through the allocation of equal vot-
ing rights and through the redistribution of political and economic
resaurces. The bias against change is implemented by a set of rela-
tively inviolate constitutive norms and rules that secure liberties fo
all members of the political community and that constrain and :
tect citizens as well as governors. o
| Every rule is a constraint and its acceptance an act of faith. There
are frequent occasions on which individuals or majorities E”.m frus-
Mu.mﬁ.nm by the rules. In order for democratic constitutions to thwart
individual and majoritarian instincts of greed, they must also become
the bane ,cm individual and majoritarian visions of virtue. The tension
wmzqnmn the capabilities defined by political equality and the anthor-
ity Om. the majority, on the one hand, and the capabilities defined b
nonmnmsmqn rules, on the other, is a central tension of modern mmﬁ%
cratic governance. Democracy presumes that some vital rules are
n&nm_.u for granted. They are not subject to continuous calculative
wonmammmmoum of self-interest. Significant opportunities to secure ad-
vantage by violating or changing the rules are forgone. And though

- all contemporary democratic systems have experienced occasions on

é_Hn.w fundamental rules have been violated, democratic aspirations
require that those occasions must be few and those few must be
sources of subsequent shame.

Problerms of Capabilities

UMHMonQ presumes political capability. It cannot succeed without
Enmmmﬁnwammw it cannot succeed unless citizens are capable of _umEN.
i an n.u : cials are .n.mm..mEn of being officials. At the same time, -
.é.nqmn political capabilities pose problems. The capabilities of po-
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litical actors and instifutions that are precious to effective gover-

l- . .
nance are, at the same time, a threat to democratic political control.

INEFFICENCY AND TYRANNY

Individuals want freedom to acquire resources and to enjoy the ben-
efits of their resources| They want to be free from government and

rules (often including m_womm they impose on themselves). At the same
time they want protection against the adverse consequences of the

use of resources by others and to enjoy the predictability that follows

from stable rules and Tﬁnwmmn. Citizens ook to governors and ex-
perts for solutions to individual and collective problems. At the same
time they fear the vcﬂ_ﬁ. of governors and experts and seek to limit
their power (Cerny, 1990, p. 143). Elected representatives want the

knowledge that nanm_ from staff expertise, but they fear the loss of

control when their mﬁm_mm become too large or too important (Olsen,

1983). In short, effective political actors and institutions are charac-

teristic of enduring n__mEcnnmnmmmw yet efficient political institutions
are potential threats to democracy. Democratic governance requires

delicate balances between public power and individual power, be-
tween majority power|and minority rights, between central guidance
and institutional autonomy. Avoiding tyranny while pursuing capa-
bility and developing _nmwmeQ while preventing tyranny are central
problems (Dahl and Lindblom, 195 3).

It is a part of amEo_nnmmn traditions to be willing to err on the side
of inefficiency in mc<_mEEnE in order to protect politics from the
powerful. Intentions to bring efficiency to government are invariably

supported as a Emﬂm_u of rhetoric but often resisted as a matter of

pracrice. Insistence that capabilities should follow obligations is a

canon of onmwawmaoH_HE and democratic rhetoric, but it is routinely
ignored in practice. w_&mmmﬁwﬂnw to tyranny lies at the heart of democ-

ratic resistance to new technologies for information gathering and
sharing by governmental agencies, monitoring of the activities of in-
dividuals and groups, observation of conformity to laws and regula-
tions,. adjudication
legislation, and implementation of enacted rules. The benefits of effi-

cacy stimulate the creation of powerful autharities and rights. Fears

of tyranny lead to providing less than commensurate capabilities.

of disputes, consideration of proposed
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To protect against the dangers of political capabilities, most
democracies try to counterbalance one organized capacity with an-
other. They encourage competitions among political agencies and
offices .mb& among political jurisdictions. Armies confront navies;
treasuries confront welfare agencies; ministries of education nOﬂ”
front ministries of trade; journalists of television confront journalists
of newspapers; regional authorities confront central authorities. .H.c.
ww.m extent to which well-endowed individuals and groups compete
with each other for political control, the effects of the endowments
of each tend to be controlled by the endowments of the others

The conditions for effectiveness of competition in nons..o_._m_m the
political capabilities of private endowments are so restrictive, how-
cver, mum_m few democracies imagine that it is adequate by mﬁmum_h At
various times and places, the well-endowed have been eduncated
A_.,mcm_uﬂ the principles of democracy), bribed (provided with incen-
tives), and coerced (threatened with incarceration) into not using
their full resource capabilities. Since none of those efforts has ever
entirely succeeded, nor seems likely to, the struggle to regulate po-
litical capabilities derived from inequalities in wealth and other en-
: m_uc.ﬁ.umuﬁm Is a constant feature of democracy (Walzer, 1983, p. 10).
: Hu..ornm& rules are enacted to regulate the pursuit, delegation, exer-
cise, justification, criticism, and transfer of authority and moémn.
Procedural aspects of democracy are emphasized, particularly those
regulating encroachment on rights (Gutman, 1985, p. 315). Cit-
Nmum look for a stable political structure and process, for rights and
Mm Mw“ Mbn“w Hme legal guarantees against others and the state (Roper,
" The balance between individual freedom and povernmental action
has been strained by rapid expansions of demands for each (Hinsley,
986, p. 128). The modern citizen and modern instruments of O@E”
ion formation seem to complain with equal fervor about the misuse
wﬁ_uoﬂ.E\ and about the failure to exercise it. On the one hand
%E..unnmnn citizens increasingly ask that power be dispersed and rE.u.
ed in onn._m_.. to avoid excessive interference in their lives. They seek
- constrain the capabilities of the state and of central authorities ont
concern that those capabilities will restrict individual autonomy
mmmnn_n:ﬁ participation in collective choices (Gould, 1988). They
the potential for tyranny that lies in governmental capabilities.
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For instance, after

a long period during which the public sector

grew in response to m_mann_m for welfare services, a reaction gained
strength during the 1980s. Although it has been argued that the

turnaround in public

_ﬁo_.w% may not always have reflected a change

in public opinion {Bennett and Bennett, 1990; Steinmo, 1993), elec-
tions were won on the basis of programs calling for shortening the

public agenda, reduc

ing the power of public agencies, and relying

more on competitive markets and private property. Definitions of
appropriate capabilities changed. Concerns about constraining gov-
ernmental capabilities became much more conspicuous in theories of
governance than condern over creating adequate governmental capa-
bilities. Such definitions and concerns could change again if the pub-
lic mood were to find the threats of market competition and private
concentrations of power more serious than the threats of- public
power, or if fundamentalist religious movements placed the mainte-
nance of religious oﬂ_wo&oﬁ on the public agenda.

On the other hand, impatience with the ungovernability and inef-

. ficiency of democrati

* governance, less disp
thority (Bobbio, 195
when institutional au
possible (March and
ety is fragmented
consistent, positive
p. 229). They ask tha
count the needs of t
their own personal

c regimes leads citizens to demand more potent
ersion of power, and more concentration of au-
0, p- 88). They demand central intervention
tonomy makes popular control difficult or im-
Olsen, 1989, p. 166). They complain that soci-
into powerful veto groups that prevent a
olicy for the society as a whole (Willke, 1989,
it the separate interests of a society take into ac-
he whole society (Fiirst, 1989, p. 221), restrict
opportunities in order to benefic the society

(Willke, 1983, p. 243), and exhibit a “new ethic of responsibility”

(Henke and Fiirst, 1989, p. 537). The escalation of pressures has ac:

centnated the dilemmas of political capability, maldng demacrati

authority at the same time more circumseribed and more in demand.

The balance between
unstable by the tendency for the issues to be scen through pers
and groups often seem to see the dangers of
when they are out of power than when they ar€:
in power, seem to see the dangers of inefficiency more clearly whe:

glasses. Individuals _

tyranny more n_nmnaw_

they are in power than when they are out of power. Majorities seerm-

to find limitations pn government and minority rights much les

inefficiency and tyranny is made particularly
onal
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compelling than minorities do. These self-interested biases in assess-
ments are only part of the story of instability, however. Individuals
do not reliably see the world in terms of calculated tradeoffs. They
are inclined to see their desires as absolutes rather than as goods sub-
ject to marginal rates of substitution. Rather than exhibit some kind
of steady exchange rate, their attention to inefficiency and tyranny.
oscillates as their focus of attention does. Cycles from an emphasis
on granting authority to an emphasis on enforcing accountability
seem endemic to democracy, although established democracies seem
to exhibit somewhat shorter and less dramatic cycles than do soci-
eties in which democratic experience is more limited.

The difficulties of striking a good balance are accentuated by the
economic context of modern political life. The demands of democ-
racy seem to conflict with the demands of international financial
markets. The rules of law and equity seém to conflict with the rules
of supply and demand. The capabilities of political actors to fulfill
expectations of their political identities seem to restrict the capabili-
ties of economic actors to fulfill theirs. The legitimation of multiple
cultural identities within a single nation-state weakens the link be-

. gmmu national identities and the- state. Such conflicts are of long
- standing, but the stakes have grown larger. The European Union and

the efforts of Western democratic polities to define relations within
the former Soviet Union are modern experiments in developing and
ntilizing political capabilities.

. As the stakes increase, so also do the danpers. Building political
capabilities increases the risks of political action: Capabilities make
the effects of action greater and more variable. Such risks are con-
cuous in the technology of warfare and genetic engineering and in
e application of rationality to decision-making, but they are ob-
rvable throughout modern governance. For example, democratic
stitutions have traditionally been sustained by mechanisms that as-
sure that most citizens experience domains and periods of being in
power as well as domains and periods of being out of power. Rota-
on in power and specialization in power facilitate an appreciation
_uonu .mEmm of the inefficiency/tyranny dilemma. Sequential bouts
Xperience with the exercise of power and with powerlessness dis-
Urage m&umnm from embracing unconditionally the beauties of ei-
er-efficiency or inefficiency in governance. It is essential to such a




