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ABSTFACT
In recent years political scientists have been
particularly concerned with finding viabie means of
measuring the impact of government on people. One
of the most important and least studied areas relating to this concern is the problematic "place"
in the political system where government meets
people. the point of interaction between " c lients"
and government officials who deal with them in
the regular course of their jobs.
This paper attempts to draw together materials
on police, teachers, and lower court judges in order to begin to develop a theory of "street-level
bureaucracy" which: 1) identifies the saltent dimensions of bureaucracy/client interaction; 2)
identifies characteristic behaviors that trans eend
single bureaucratie cont~ts; and 3) makes a start
toward explaining the impact of public service
bureaucracies on the public •.
Street-Ievel Bureaucrats are identified as
people employed by government who: 1) are constantly cal led upon to interact with citizens in the regular course of their jobs; 2) have significant independenee in job decision-making; and 3) potentially
have ~tensive impact on the lives of their clients.
The analysis focuses on Street-Ievel Bureaucrats
whose work experiences are relative1y strongly affected by three coadit1ons: 1) relative unavailabi1ity of resources, bath persoaa! and organizational; 2) existence of ciear physical and/or psychólogical threat; and 3) ambiguous, contradictory and
in some wsys unattainable role expectations. The
extent to which these defining characteristics and
these work conditions are applicabie to police,
teachers and lower court judges, are elaborated in
some detail.
The bulk of the paper describes and analyzes
strategies and mechanismS that Street-Ievel Bureaucrats develop in order to deal with the strains
imposed by these conditions, the impact of these
mechanisms on clients, and the implications of the
interaction betvleen Street-lellel Bureaucrats and
clients for proposals for change.
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BUREAUCP~\CY

SECTION I
Recent Ámerican urban conflict has focused attention on bureaucratie
structures providing services to the poor.

Police departments, school

systems, and welfare service organizations have increasingly been the
objects of public concern,

Social scientists, sensitive to the impor-

tance of citizen experiences with government, have urged that scholarly
efforts be addressed to these struetures,l
This paper is a first attempt to develop a theory of the political
behavior of Street-level Bureaucrats and their interaction with clients,2
Street-level Bureauerats, defined

belo~!,

are those men and women who,

in their face-to-face encounters with citizens;;o "representtl governrnent

to the people.

The discussion is concentrated on problems affecting

Street-level Bureaucrats that arise from lack of organizational and
personal resources, physical and psychological threat, and conflicting
and ambiguous role expectations,

Individuals in these bureaucratie roles

both deliberately and uneonseiously develop meehanisms to eope with
these problems.
funetions.

These mechanisms primarily serve proteetive bureaucratie

Analysis of the ways in "hieh they interseet client needs

and behavior suggests that in some ways street-level bureaucracies, as
eurrently structured, have inherent difficulties in serving elienteles
eonsisting predominantly of minority groups and other stigmatized
individuals.

Further, beeause of eertain eharaeteristie behavior patterns,

they may be ineapable of responding to pressures from client groups, and
may be structured in sueh "ays as to exaeerbate the very eonfliets whieh
they otherwise decIare interest in ameliorating.
For the sake of clarity and illustration, the diseussion will focus
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primarily, but not exclusively, on Street-Ievel Bureaucrats from three
organizational structures who significantly affect the lives of large
numbers of people:

policemen, teachers and lo;,rer court judges. 3

A Street-level Bureaucrat is defined as a public employee "hose
work is characterized by the following three conditions:
1. He is called upon to interact constantly with
citizens in the regular course of his job.
2. Although he works within a bureaucratie structure,

his independenee on the job is fairly extensive.
One component of this independenee is discretion in
making decisions; but independence in job performance
is not Iimited to discretion.

The attitude and

general approach of a Street-Ievel Bureaucrat toward
his client may affect his client significantly.

These

considerations are broader than the term discretion
suggests. 4

3. Tbe potential impact on citizens with whom he deals
is fairly extensive.
In this paper the clienteles of street-Ievel bureaucracies are said to
be the population on which Street-Ievel Bureaucrats act.
While not of primary importance, Street-level Bureaucrats share a
few other common job.conditions.
teles. 5

First, they have non-voluntary clien-

Second, and no doubt related, the clienteles for the most part,

do not serve as primary reference groups for these bureaucrats.

The

clientele of police departments to a significant degree consists of
offenders and suspects;6 the clients of teachers are pupils; and the

3

clients of lower eriminal court judges are persons brought before them
in court,

In these cases they are not voluntary, and are not primary

referenee groups for Street-Ievel Bureaucrats. 7
Another condition eonunonly characterizing the bureaucracies discussed here is that they have limited control--although extensive in-

I

I
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fluence-..-over·clientele. performance, accompani.ed in part by high expeeti1.tions end demands eoncerning that performance.

Police and lower court

judges are charged with cant rolling behaviar which has profound social
roots; teachers are asked to compensate for aspects of children's upbringing for which they are not responsible. 8
Although the theoretical aspects of th is paper are intended-to
apply to all clients of street-Ievel bureaueracies to some degree, they
are most applicable to low-income group clients, and to minority groups.
This is because pOOl' people, and minority group members, command fewer
personal resources than more favored

individuals~

and thus are more

dependent upon governmental bureaucratie structures for fair treatment
or provision of basic services.

In this brief paper I will not be able to provide a eomprehensive
analysis of these three professional groups.9

Nor ean the roles of

policemen, teachers, and judges be described in monolithic fashion.
These jobs or professions encompass a wide range of variation.

In

attempting to develop a parsimonious theory of governmental organizational behavior and client interaction, I am interested rather in making
more understandable certain problems of these bureaucratie struetures,
and in initiating critical analysis of certain aspects of governmental
organizational behavior at the point

of consumption.

4

The discus sion will apply to aspects of street-Ievel bureaucracy
when the following conditions are relatively salient in the job environment:

/

1. Avai1able resources are inadequate.
2. Work proceeds in circumstances where there exists
c1ear physica1 and/or psycho1ogical threat, and/or
the bureaucrat's authority is regularly challenged.
3. Expectations about job performance are ambiguous and/or
contradictory, and inc1ude unattainable idea1ized
dimensions ~

Although to sorne extent these conditions prevail in most bureaucratie
contexts to sorne degree, they are reZativeZy saZient in street-1evel
bureaucracies in the contemporary American urban setting,as I will show.
They are the resu1ts of (and I «ill suggest they are in some ways the
causes of) what is knoliJn as the urban ucrisis .. 11

Evidence of the exist-

ence of these conditions can be found in contemporary discussions of
these professions ~ and to some degree ,tn s.-:n(;!rnl analyses of oreanizational

behaviorq

They do not invariably obtain s and are 1ess salient in some

bureaucratie contexts than in others.

In some settings teachers, police-

men and judges are relatively free from these conditions.

Judges, for

example, are relatively free from concern over physical threat.
considerations do not invalidate the

argument~

These

Yhey only suggest that

at times the inferenees dra,m here may not be applicable, and that it
would be useful to specify those conditions under whieh they are applicable.
Although the analysis is concentrated on poliee, teachers, and lower
court judges, it is intended to be relevant in other bureaucratie
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contexts when the characterLstics and qualifications discllssed above
obtaino

Inadequate Resources
Resources necessary to function adequately as Street-Ievel Bureaucrats may be classified as organizational resources, and personal resources.

Dne particularly salient organizational resource in this re-

gard is the manpo"er/client ratio.

There must be sufficient numbers of

other people working at the same job to provide service to the client
with a relatively 10" degree of stress, consistent with expectations of
service provision.

Typical personal resources necessary for adequate

job performance are sufficient time to make decisions (and act upon them),
access to information, and information itself. IO
For the policeman in manyencounters with citizens, scarce personal
resources frequently consist of condLtions making it diffLcult to collect
relevant information, or to process information adequatelyo

When break-

ing up a fight in a bar, a policeman may not have time to determine
the initiating party, and so must make a double arrest. II

The need to

mobilize information quickly in an uncertain bureaucratic environment
may account for police practices of collecting or hoarding as much information as possible on individuals and situations in which policemen
may be called to intervene, even ifthis infonnation is inadmissible in
court. 12

It is not only that guidelines governing police behavior are

inadequate l3 but thqt inadequacy of personal and organizational resources
contribute to the Himprovisational lf ways in which law enforcement is

carried out. 14
In big cities, lower court judges who process tens of thousands of
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cases each year, do not have time to obtain a comprehensive picture of
every case on "hich they sit. 15

One might call th is lack of manpower ,

since more judges "ould permit each case to be heard more fully.
"het her one attributes the pressure to lack of time or to

But

inadequate

staffing, lower court judges lack the resources to do their job adequately.

!1any big city teachers must perform in overcrowded classrooms "ith

inadequate materials and with clients requiring intense personal attention.1,6

Threat and ChaUenges to AuthoY'itlJ
The conditions under "hich Street-level Bureaucrats are asked to do
their jobs of ten include distinct physical and psychological threats.
This component is most clearly relevant to the police role.

Police

constantly work under the threat of violence that may come from any
direction at any time. 17

Threat may exist independent of the actual

incidence of threat materialization. " Because policemen spend most of
their time in non-threatening taskJS,. does not reduce the threat affecting
their job orientations. 19
Teachers in inner city schools under same circumstances also appear
to ,"ark under threat of physical harm. 20

But more common may be the

threat that chaos poses for a teacher attempting to perfarm his job.
The potential for

chaos~

or a chaotic classroom 9 implies the elimination

of the conditions under "hieh teaching eau take place.

The threat of

chaos is present \vhether or not teachers commonly experience chaos and
whether or not chaotic student-classroom conduct can be said to be

caused by the students or inspired by the teacher.
Although the institutional setting in "hich lovrer court judges

7

conduct cases reduces the potential fot threat, judges are harried by
tne enormous backlags of cases which confront tnem.

They are under

constant pressure from administrative judicial superiors to reduce this
backlog. 21

The imperative to "keep tne calender moving," reinforeed by

judges' desires to serve a clientele speedily, is distinctly dissonant
with the component of the ideal judicial image whieh stresses hearing
each case on its

merits~

The reciprocal of threat for Street-level Bureaucrats is personal
or role authority.

The greater the degree of authority that can be im-

posed, the less the threat.

One might also hypothesize that the greater

the threat, the less bureaucrats feel that authority is respected, and
the more they feel the need to invoke it.

These hypotheses tend to be

confirmed by invocations to teachers to establish classroom control as
a precondition to teaching. 22
of police behavior.

They also tend to be canfirmed by studies

Danger and authority have been identified as the

two principal variabies of the police role. 23

The authority vested in

the role of polieeman is seen by poli ce as an instrument of control,
witnout whieh they are endangered. 24

Hence eomes the aften reported

tendency to be lenient ",ith offenders whose attitude and demeanor are
penitent, but harsh and punitive to those offenders who show signs of
disrespect. 25

Indeed, polieemen of ten appear to "test" tne extent to

which an offender is respectful in order to determine whether he is a
""ise guy" and thus has an improper attitude. 26

Expectations about Job Performance
Street-level Bureaucrats of ten must perform tneir jobs in response
to ambiguous and contradictory expectations.

These expectations may

\
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include an unattainable goal dimension.

The unattainability of same

goal orientations in part is related to the lack of control over the
client's background and performance, as discussed above.

Street-level

Bureaucrats also are not free to determine who their clienteles will
beo

Indeed, in this sense Street-·level Bureaucrats may be said to be

non-voluntary servants in the same way that their clients are nonvoluntary.

To the extent that Street-level Bureaucrats consider them-

selves professionals (and they do to a significant and increasing degree),
they are likely ta develop frustrations with the institutional frame«ark inhibiting them from doing their jobs "professionally,"Z7 and with
clients "hose uncooperativeness or unmalleability may be used against
them.
Role theorists generally have attempted to locate the origin of
role expectations in three "places":

in peers and others who occupy

complementary role positions; in reference

groups~

in terms of whom

expectations are defined, although they are not literally present; and
in public expectations generally, «here consensus about role expectations can sometimes he found. 28

While we cannot specify here the location

of role expectation generation for these various Street-level Bureaucrats, we ean make a few points concerning conflict in urban areas over

these bureaucracies.
Conflicting and ambiguous role expectations stewBing from divided
community sentiments are the souree of considerable bureaucratie

strain~

As public officials, Street-level Bureaucrats are subject to expectations that they wil 1 treat individuals fairly and impartially.

To some

degree they are also subject, as public officials, to expectations that
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individuals and individual cases will be treated on their unique merits.
Providing services in terms of the ideals is constantly challenged by
"realists" who stress the legitimacy of adjustments to vJOrking conditions
and the unavailability of resources.

The expectation of impartiality

is particularly salient to judges, of course.
~re

But, additionally, judges

confronted with the case ideal, wherein citizens expect to "have

their day in court."
Apparently in direct conflict with expectations concerning equal
treatment are expectations from more parochial community interests, to
which Street-level Bureaucrats are also subject as public officials.

ln

a real sense, Street-Ievel Bureaucrats are expected by some reference
groups to recognize the desirability of providing unequat treatment.
Invocations to "clean up" certain sections of town, to harass undesirab1es through heavy sUr\'eillance (prostitutes, motorcycle

or juvenile

gangs, civil rights workers, hippies), to prosecute vigorously community
"parasites" (junkies, slumlords) , and even to practice reverse dis criminat ion (for min.ority groups)--all such instancBs represent calls for
unequal bureaucratie treatment.

They illustrate the efforts of some

community segments te use street-level bureaucracies to gain relative

advantages.
Conflicts stemming from divisive, parochial cowmunity expectations
will be exacerbated in circumstances of attitudinal polarization.

As

relative consensus or indifference concerning role expectations diminish,
Street-Ievel Bureaucrats are likely to choose among conflicting expectations rather than attempt to satisfy more than one of them.

In discussing

police administrative discretion, James Q. Wilson suggests that the
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prevailing political culture creates a "zone of indifference"
which administrators are free to act. 29

~iithin

In times of value polarization,

we may suggest that the zone becomes wider, but that indifference and,
as aresuit, discretion,is diminished as bureaucratie performance is
increasingly scrutinized and practices formerly ignored assume new meaning for aroused publics. 30
The poliee role is signifieantly affected by conflicting role expectations.

In part stemming from public ambivalence about the poliee,

polieemen must perform their duties somewhere between the demands for
strict law enforcement, the necessity of discretion in enforcement, and
various eommunity mores. 31

They must accomodate the constraints of

constitutional protection and demands for efficiency in maintenance of
order and erime contro!. 32

They must enforce la"8 they did not make in

eommunities ",here demands for law enforcement vary with the laws and
with the various strata of the population, and "here police perceive the
public as hostile yet dependent. 33

Poli ce role behavior may conflict

significantly with their.o,n, valne preferences as individuals,34 and
with the behavior and outlook of judges. 35

They are expected to be

scrupulously objective and impartial,36 proteetive of all segments of
society.

Speaking generally, we may expect lack of clarity in role

expectations in these cases to be no less dysfunctional than in other
circumstances where results of laek of role clarity have been observed
empirically.37
In discussing the development of role expectations in street-level
bureaucracies.the relative unimportance of clients should be noted.
The clients of these bureaucracies are not primary (nor even secondary)
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in ereating role expeetations for these jobs. 38

Contemporary politieal

movements that appear to be partieularly upsetting to some Street-level
Bureauerats, such as demands for community control and student power,
!

may be understood as client demands for inclusion in the constellation
of bureaucratie referenee groups.

It may not be that street-level

bureaueraeies are generally unresponsive, as is sometimes elaimed. 39
Rather, it is that they have been responsive in the past to eonstellations of referenee groups whieh have exeluded elient-eentered interests.
Publie bureaueraeies are somewhat vulnerable to the artieulated
demands of any organized segrr,ent of society beeause they partially share
the ethos of publie responsiveness and fairness.

But street-level

bureaucracies seem particularly ineapable of responding positively to
the new groups because of the ways in whieh their role expeetations are
eurrently framed.

Demands for bureaucratie changes are most likely to

be responded to when they are articulated by primary referenee groups.
When they are artieulated by eli ent groups outside the regular reference
group

arena~

probabilities of responsiveness in ways consistent with

client demands are likely to be significantly lower. 40

SECTION II

In

order to make decisions when confronted with a complex problem

and an uncertain·enviroru~ent$ individuals who play organizational roles

will develop mechanisms to make the tasks easier.

Confronted with per-

mutations of the three kinds of problems described in the first section,
they will develop psychological mechanisms specifically related to these
concerns.

Organizational mechanisms wil 1 also be developed relating to

these problems.

In this discussion we will focus on the ways in which

simplifications, routines, and other psychological and institutional

12
mec.hanisms or strategi.es for dealing with the bureauc.ratic problems
described earlier are integrated into the behavior of Street-level
Bureaucrats and their organizational lives.
By simplifications we refer to those symbolic constructs in terms
of which individu als order their perceptions sa as to make the perceived
environment easier to manage.

They may do this for reasans of instru-

mental efficiency, and/or reasans of anxiety reduction. 41

By routines

we mean the establishment of habitual or regularized patterns in tenns
of which tasks are performed.

For this paper we will concentrate on

routines developed for the purposes of, or with the effect of,alleviating
bureaucratie difficulties arising from resource inadequacy, threat
perception and unclear role expectations.
been

explo~ted

eff~ctiv21y

The notion of routines has
42

in ,1iscussio:t1$ ,of Ludgefary proc"é;sses . .

This paper may be said to focus on the trade-offs incurred in, and the
unintended consequences of, developing such mechanisms.
Having discussed three conditions under which Street-level Bureaucrats frequently must work, we now turn to examination of same of the
ways in ,;hieh they attempt ta accomodate or deal with these cqnditions
and of same of the implications of the mechanisms developed in the coping
processo

Inadequate Resources
The development of simplifications and routines permits Street-level
Bureaucrats to make quick decisions and thereby accomplish their jobs
with less difficu!ty (perhaps ::J.:2ei:;.g scarcc resources t~1rough ti:ne. s-sving),

while at the same time partIy reducing tensions with clients or personal
anxiety over the adequacy of decisions made.

The "shortcuts" developed

j
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by these bureaucracies are of ten made because of inadequate resources.
Police limit enforcement because of inability to enforce constantly all
laws 43 (even if the community wanted total enforcement).

Routinization

of judicial activities in the lower courts is pervasive.

Decisions on

bail and sentencing are made without knowledge of the defendant's background or an adequate hearing of the individual cases, as judges
••• become preoccupied simply ,vith moving the cases.
Clearing the dockets becomes a primary objective of
all concerned, and cases are dismissed, guilty pleas
are entered~ and bargains are struck with that end
as the dominant consideration. 44
The implications of simplifications and routinization will be discussed throughout the paper, but same are appropriately mentioned here.
Not only does performance on a case basis suffer with routinization, but
critical decisions may effectively be made by bureaucrats not ultimately
responsible for the decisions.

Thus, for example, judges in juvenile

courts have effectively transfer red decision making to the police or
probationary officers whose undigested reports form the basis of judicial
action. 45

Bath in schools and in the streets, the record of an indivi-

dual is likely to mark him for special notice by teachers and policemen
who, to avoid trouble or find guilty parties, look first among the pool
of known Htroublemakers ~ u46

Certain types of crimes 7 and certain types

of individuals 9 receive special attention from Street-level Bureaucrats

who develop categorical attitudes toward offenses and offenders. 47
Additionally, the routines may become ends in themselves.

Special

~rrath

is aften reserved for clients who rail to appreciate the bureaucratie
necessity of routine.

Cliants are denied rights as individuals beeause

to encourage exercise of individual rights would jeopardize processing
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of clients on a mass basis. 48

Threat Reduction
Routines and simplifi.cations are· developed 1oy. Street·-li'yel Dureaucrats who must confront physical and psychological threat.

Inner city

school teachers, for example, consider maintaining discipline one of
their primary problems.

It is a particularly critical problem in "slu.'ll"

schools, "here "keeping them in line" and avoiding physical confrontations consume a major portion of teachers' time, detracting from available educational opportunities. 49

Even under threatening circUIDstances,

elementary school teachers are urged to "routinize as much as possible"

in order to succeed. 50
"You gotta be tough kid, or you' 11 never last," appears to be the
greeting most frequently exchanged by veteran officers in socializing
rookies into the force. 51

Because a policeman's job continually exposes

him to potential for violence, he develops simplifications to identify
people who might pose danger.

Skolnick has called individuals so

identified "potential assailants."

Clues to the identity of a potential

assailant may be found, for police, in the way he I>Jalks, his clothing,
his race::; previous experiences with police~ or other Hnon-normalii

qualities. 52.

The morel worthiness of clients also appears to have an

impact on judicial judgement. 53

In this regard, the poliee experience

may be summed as the development of faculties for suspieion. 54
l1eehanisms may be developed to reduee threat potential by minimizing bureaucratic involvement.

Thus policemen are tutored in ho," to

distinguish cases whieh should be settled on the spot with minimal police
interventiono 55

Ploys are developed to disclaim personal involvement
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or ta disc.laim discretion within the

situation~

"It 7 s tha

law~n

or

"those are the rules" may be empirica11y accurate assertions, but the)'
are without substance when weighed with the re1ationship between discreti on and 1aw enforcement. 56

Street-1eve1 Bureaucrats may tota11y evade

involvement through avoidanee

strategies~

Thus~

according to Dne account

fai1ure to report incidents in ghetto neighborhoods are "rationalize(d)"
••• ,>lith theories that the victim ,.ou1d refuse to
prosecute because violence has become the accepted
way of life for his community, and that any other
course would result in a great 108s of time in
court, "hich would reduce the efficiency of other
police functions. 57
Routines also serve to provide more information about potential

difficulties, and project an image of authority.

"Potential assailant8"

are frequently approached by poliee in a brusque, imperious manner in
order to determine if the person respects poliee authority.58

Teachers

consider it imperative to establish authority on the first day of class. 59
Early teacher identifieation cf "treuble makers" and the sensitivity
of polieemen to sudden movements on the part of a suspect (anticipating
the reaching for a weapon) further illustrate the development of simplifications for the purposes of reducing the possibility of physical threat.
Street-level Bureaucrats attempt t6'provide an atmosphere in which
their authority ,dIl be unquestioned, and conformity to their syste.m
of operation will be enhanced.
robes~

as weIl as courtroom

environment. 60

The courtroom setting of bench, bar and

ritual~

all function to establish Bueh au

Uniforms also support tIle authoritative image, as do

institutional rules governing conduct and dress.

Imposition of symbols

of authority functioil to permit Street-level Bureaucrats to test tIle
general compliance cf the client to the system.

Thus the salute ta the

ló

uniform, not the man;61 thus the police concern that dis respect for
him is disresp~ct for the law. 62
Ive may suggest the following hypotheses about these mechanisms
"

focr threat reduction.

They will be employed more frequently than ob-

jective conditions might seem to warrant, rather than less.

This is

because for these mechanisms to be effective they must be employed in
every instanee of possible threat, which can never be known.

The

consequences of failure to guard against physical threat are sa severe
that the tendency will develop to employ safety mechanisms as of ten,
rather than as little as possible.

This contrasts significantly from

cases of routines invoked for efficiency.

Traffic law enforcement, for

example, may be insured by sporadic enforcement, ",here occasional intervent ion serves as a sufficient_deterrent.

But in threatening circum-

stances, the risks are too great to depend upon sporadic invocation. 63
Threat reduction mechanisms also are more likely to be invoked in

circumstances where the penalities for employing them are not severe,
rarely imposed, or non-existant.

One might suggest that penalities of

this kind are least likely to be directed against Street-level Bureaucrats who are most exposed to

threat~

because for these bureaucracies.9

freedom to reduce threat and thus reduG!C personal anxiety are organizational maintenance

requisites~

Additionally, Street-level Bureaucrats will have a stake in exaggerat:lng the potential for danger or job-'oriented difficulties.
reasoning is similaro

The

If the threat is exaggerated" then the threat .re-

duction mechanisms wi11 be employed more aften, presumably increasing

the likelihood that actual physical danger wil 1 be averted,64
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Exaggerating the threat publiely wi11 also reduce the likelihood of
imposition of official sanetions Cif they are ever imposed), since
bureaucrats' superiors tvill have greater confidence that knotvledge of
the dangers accompanying job performance tvill be widely disseminated.
Thus Street-level Bureaucrats paradoxically have a stake in continuing
to promote information about the difficulties of their jobs at the same
time that they seek to publieize their professional eompetence. 65

One

function of professional associations of polieemen and teachers has been
to publicize information about the la ck of adequate resources with which
they must work.
Bureaucrat

This public relations effort

permits the Street-level

to say (to himself and publicly) with greater confidence

that his position will be appreciated by others:
buted to me can be understood as

f~~lures

"any failures attri-

to give me the tools to do the

job. "
The psycholagical reality of the threat may bear little relationship ta the statistical probabilities.

One teacher, knifed in a hal1-

way, wi11 evoke concern among teachers for order, even though statistically the incident might be insignificant.

Polieemen may imagine an

incipient assault and shoot to kill, not because there is a probability
or even a good chance that the putative assailant wil 1 have a knife, but
perhaps because once, some years ago, a polieeman failed to draw a gun
on an assailant and ,,,as stabbed to death. 66

Such incidents mayalso be

affected by tendencies ta pereeive some sets of people as hostile and
potentially dangerous.

In sueh cireumstances the threat would be

heightened by the conjunction of ~oth threatening event and actor. 67
Problems of psychological threat will be discussed partially below.
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But we may conclude this seetion by noting some of the institutiona1
mechanisms deve10ped in street-1eve1 bureaucraeies whieh are eonducive
to greater bureaucratie control over the work

they are intentiona11y eoneeived.
system in

schools~

environmen,t~

whether or not

Prominent among these is the traeking

whereby, early in a pupili s career" schools institu-

tiona11y strueture teacher expeetations about him.

Teachers are thus

provided with institutiona1 mechanisms whieh permit them to make margina1
decisions about their students (in the ease of tracking, to deeide whether
a student should or should not 1eave a given track).

In addition to re-

dueing the decision making burden, the traeking system, as many have
argued, largely deternlÎnes its mm predicted stabi1ity. 68
Another institutional mechanism which results in reducing client-

re1ated difficu1ties in street-Ievel bureaucracies is the development
of procedures for effectively limiting elientele

d~~ands

by making the

systems irritating to use and financia11y or psychological1y costly.
For lower courts th is kind of development results in inducing people to
plead guilty in exchange for lighter sentences. 69

Welfare procedures

and eligibility requirements have been credited with 1imiting the number
of aetual recipients.

It has been suggested that destroying this ration-

ing system by enrolling as many eligible recipients as possible ,,,Duld
effectively overwhelm 'uelfare administrationES'and result in necessary

reforms. 70

Inability to solve burglary cases results in preemptory

investigations by police departments, resulting further in reduced
citizen burglary reports. 7l

The Gothic quality of civilian review board

procedures effectively limits complaints.72

The unfathomable procedures

tor filing housing violation complaints in Hew York City provides yet
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another illustration of effective limitation ofdemaud. 73
Still another institutional mechanism resulting in reduced pressures
on the general system is the "special unit" designed to respond to
particularly intense c.lient complaints.

Illustrations may be found in

the establisllffient of poliee review boards, hurnan relations units of
public. agencies, black studies departrnents or curricula, and public ageney
emergeney services.

!he establishment of such units, whether or not they

perform their manifest functions, a180 works to take bureaucracies "off
the hook" by making it appear that something is being done about problems.
Ho\"ever, usually in these cases the problems atout ,·,hieh clients want
something done (police brutality, equitable treatment for minority groups,
re-orientation of school curricula, housing inspections and repairs)
are related to general street-level bureaucratie behavior.

Thus they ean

only be ameliorated through generaZ attaeks on bureaucratie performance.
These units permit Street-level Bureaucrats to allege that problems are
being handled and provide a "place" in the bureaucracy where particularly vociferous and persistent eomplainants ean be referred.

At the same

time, the existence of the units defleets pressures for general reorientations. 74

Expectations of Role Performance
Role expectations that are ambiguouB, contradictory, and in same
,,,,ys unrealizable represent additional job difficulties with ",hieh St reetlevel Bureaucrats must cope.

Here general treatment will be given to

t"JO ways in which Street-level Bureauerats ean , in effect, reduee the
pressures generated by unelarity and unattainability of role expeetations.
Chang;ng Role -Expectations.

Street~level

Bureaucrats can attempt
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to alter expectations about job pe.rformp,nce..

They ean try to influence

the expectations of people who help give their roles definition.

They

may try to create a definition of their roles which includes an beroic
component recognizing the quality of jçb performance as a function of
the. difficulties encountered.

Teachers may see themselves and try to

get others to see them as the unsung heroes of the city.

They may seek

an image of themselves as people vlho work tdthout public recognition or
reward) under terrific tension, and who s wha.tever their shortcomingsl'l

are making the greatest contribution to the education of minority groups.
Similarly, polieemen appear interested in projecting an image of themselves as soldiers of

pacification~

keeping the streets safe despite

community hostility and general lack of recognition.

Judges, too,

rationalize their job performance by stressing the physical strain under
which they ",ark and the extraordinary case loads they must process.
One of the implications of role redefining may be the disclaiming
of responsibility over the results of their work.
this

is the ultimate rçmtinization.

In bureaucratie terms

It is surely difficult to demand

improvement in job performance if workers are not responsible for the
product.

Furthermore, this conclusion is not falsifiable in real cir-

cumstances unless illustrations are available of significantly more
successful performances under sindlar constraints 75
Q

Another facet of role redefinition may be efforts to perfarm jobs

in some zuay in accordance t<ith perceived role expectations.

This is

manifested in greater teacher interest in some children \,lno are consid-

ered bright ("if I ean't teacn them all, 1 ean at least try to teaeh
the fe"7 who have something on the balI"); in the extraordinary time some
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judges wi11 take ,,dth a "few cases while many people wait for their turn
for a hearing; and in the time polieemen spend investigating certain
crimes.

In these cases, Street-level Bureaucrats may be responding to

role expectations that emphasize individual attention and personal concern for community welfare. 76

The judge who takes the time to hear a

case fully is hardly blameworthy.

But these tendencies, which partially

fulfill role expectations, deflect pressures for adequate routine treatment of clienteles.

They also marginally divert resources from the large

bulk of cases and clients, although not so many resources as to ma):e a
perceptible dent in public impressions of agency performance.

Like the

public agency which creates a staff to insure a quick response to "crisis"
cases, these developments may be described as routines to deal ,nth
public expectations on a case-by-case basis, reducing pressures to develop
routines conforming to idealized role expectations on a generaZ basis. 77
Changing Definitions of the Clientele.

A second v/ay by "hich Street-

level Bureaucrats can attempt to alter expectations about job performance
is to alter asswnptions about the clientele to be served.
called "segmenting the population to be served. "

This may be

The Street-Ievel

Bureaucrats can conform to role expectations by redefining the clientele
in terms of which 6xpectations are framed.

If children are perceived

to be primitive, racially inferior or "culturally"deprived," a teacher
can hardly f~ult himself if his charges fail to progress. 78

Just as

policemen respond to calls in different ways depending on the victim's
"legitimacy," teachers of ten respond to children in terms of their "moral
acceptability.,,79
In police >lork the tendency to segment the population 80 may be
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manifested in justifications for differential rates of la" enforcement
bet"een "hite and black communities.

It is also noticeable in police

harassment of "hippies," motorcycle gangs, and more recently, college
students, "here long hair has come to symbolize the not-quite-human
quality that a black skin nas long played in some aspects of law enforcement. 81

The police riota during the Democratic National Convention

of 1968, and more recently in various university communities, may be
more explicable if one recognizes that 10:1g-haireè, wh:ite college
students are considered by police in some respects to be "outside" of
the community "hich can expect to be protected by norms of due process.
Segmenting the population to be served reinforces poliee and judicial
praetices "hien condone failure to investigate crimes involving blaek
against black,82 or encourage particular vigilance in attempting to
con trol Negro crime against whites. 83

In Ne.1 York City, landlord orien-

tations among public officials and judges concerned "ith landlord-tenant
disputes are reinforeed by diffuse but accepted assumptions that Negroes
and Puerto Ricans are insensitive to property end property damage.
The segmenting of populations to be served does not necessarily
begin with public employees who serve citizens in the ways mentioned
here.

But for Street-level Bureaucrats th is segmentation has certain

functions.

It permits bureaucracies to make same of their clienteles

even more remote in their hierarchies of reference groups while, at the
same time, it allow8 bureaueracies to perform without the need to confront tneir manifest failure.

They can think of themselves as having

performed adequately in situations where raw materials were weak, or
the resources necessary to deploy their technical skilIs were insufficient.

23
SEC2'ION III

Thus far I have trièd,to deseribe and analyze some of the behavioral
eontinuities in three disparate areas where public employees regularly
interaet with eitizens.

I have suggested that three conditions are

partieularly salient to these Street-level Bureauerats:

the laek of

personal and organizational resources; the sense of threat under whieh
they operate; and the ambiguous and eonflicting nature of their role
expectations.

I have furtner suggested same continuities in the strate-

gies, explicit and implicit, bath overt and psychologieal, whien are
employed to deal with pressures encountered.
Routinization and simplifieation, bath inherent parts of the bureaucratie process,9 have been significant in this analysiso

In this section

we are eoneerned ,?fth stating more sharply same of the ways in whieh the
bureaucratie processes described here affect elientele groups.

In the

real world the ways in whieh routines, simplifications, and other meehanisms invoked by Street-level Bureauerats are structured will be highly
significant.

Some simplifications will have a greater impact on a

person's life than others and the ways they are structured will affèct
some groups more than otherso

The simplifieations by whieh

par~

depart-

ment employees choose whieh trees to trim wi1l have mue:" 1esa impact
on people's lives than the simplifieations in terms of whieh policemen
make judgments about potential suspectso
Stereotyping and other forms of racial end class biases signifieantly inform the ways in whieh simplifications and routines are structured
in certain situationso

This simple conelusion cannot be eseaped by any-

one who reads intensively in the literature on police, courts, and judges,
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as scme of' the' illustrations "clready c:itecl ilave

sl--~otvn~·

Judges frequently

sentenee on the basis of what they perceive to be the moral aeceptability
of defendants, which of ten depends upon their race, or the cut of their
clothes.

Police are racially prejudiced to a significant degree, as

many empirical studies have suggested, and they form their simplifications
in terms of raeial stereotypes.

Teachers do the same.8~

It is useful to stress that stereotypes affect simplifications and
routines, but they are not equivalent.

In the absence of stereotypes,

simplifying and routinizing would go On anyhow.
necessary part of the bureaucratie process.

Categorization is a

But in American urban life,

easily available stereotypes affect bureaucratie deeision making in ways
which independently exacerbate llrban conflict.

First, in a society

which already stigmatizes certain raeial and ineome groups the bureaucratie needs to simplify and routinize become colored by the available
stereotypes, and result in institutionaZization of the stereotyping tendencies.

Second, as will be discussed below, street-level bureaucratie

behavior is perceived as bigoted and discriminatory, probably to a
greater degree than the sum of individual discriminatory actions.

Third,

and perhaps most interestingly, the results of the interaction between
simplifieations, routines, and biases are masked from both bureaucrats
and clients.

Clients primarily perceive bias, while Street-Ievel Bureau-

erats primarily pereeive their ovm r,esponses to bureaucratie necessities
as neutral, fair and rational (Le., based upon empirical probabilities) •
The bureaucratie mode becomes a defense against allegations of lack of
service.

By stressing the need for simplifying and routinizing, Street-

level Bureaucrats ean effectively deflect confrontations eonèerning
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inadequate client sarvicing by the mechanisms mentioned earlier.

But

when confrontations do occur, they may effectively diminish the claims
of organized client 'groups by their insistance that clients are unappreciative of service, ignorant of bureaucratie necessity, and unfair in
attributing racial motives to ordinary bureaucratie behavior.
This last point is weIl illustrated by the conflict over tracking
systems in Hashington,

D.e.

and ot.her cities.

Tha school bureaucracy

defended tracking as an inherently nentral mechanism for segregating
students into ability groupings for more effective teaching.

Rigidities

in the system were denied, reports that tracking deeisions were made on
raeial bases were ignored, and evidenee of abuse of the tracking system
was attributed to eorrectable malfunetioning of an otherwise useful
instrument.

llissing from the school bureaucraey' s side of debate, as

I have suggested in this discussion, was recognition of the ways in whith,
given the District school system, tracking would inevitably be permeated
by stereotypie and biased deeision making. BS '
In addition to the interaction between stereotyping and simplifications, four developments may be mentioned briefly which tend to reinforce
bureaucratie biases:

1) playing out of self-fulfilling prophecies;86

2) the acceptanee of partial empirical validation; 3) the acceptance of
illustrative validation; and 4) the avoidanee of responsibility for
clients' bshavior.
In categorizing students as low or high achievers, in a sense predicting their eapacity to achieve, teachers appear te create validity
for the very simplifications in which they engage.

Rosenthal has shown

that on the whole students will perferm better in class if teachers
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think pupils are bright, regardless of ';-Jhether or not they are. 87
men insure the validity of their suspicions in many ways.

Police

c
-

They provoke

"symbolic assailants" through baiting them or through over surveillance
tactics. 88

They also concentrate patrol among certain segments of the

populations, thereby insuring that there "1111 be more police eonfrontations with that group.89

In this context there is triple danger in being

young, blaek, and noticed by the law.

Not only may arrest be more fre-

quent, but employers ~ conc.erns for cleall arrest records, and the ways in

whieh American penal institutions funetion as schools for criminals rather
than rehabilitative institutions--all increase the probabilities that the
arrested alleged petty offender will become the hardened criminal that
he was assumed to be turning into.

Hospital staffs, to illustrate from

somewhat different sets of bureaucrats, appear to "teaeh" people how to
be mentally and physical1y il1 by subtly rewarding conforming behavior. 90
Value judgments may intrude into supposedly neutral contexts to insure
that the antipathies of same bureaucrats will be carried over in subsequent encounterso

This occurs in the creating of client Hrecords H

which follmv them throughout their dealings with bureaucracies. 91
Partial empirical validation may oecur through seleetive attention
to information, reinforcing the legitimacy of simplifications informed
by stereotypes.

Statistics can be marshalled to demonstrate that black

crime has increased.

A polieeman may screen out information whieh plaees

the statistical inerease in perspeetive, never reeognizing that his own
perceptions of the world have contributed to the very inereases he
deplores.

He also "thinks" he knows that Negro erime is worse than it

was, although there have been some studies suggesting thst he overestimates
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its extent. 92

Similarly, it is unquestionable thst children from minor-

ity groups with language difficulties do have greater problems in school
than those without difficulties.

Obviously there is something about

lack of faciliCy in EngHsh in an English-speaking school system that
will affect schievement, although it may not be related to potential.
Illustrative validation may confirm simplifications by illustration.

The common practiee of "proving" the legitimacy of stereotypes

and thus the legitimacy of biased simplifications by example, is not only
a logical horror but a significant socisl fact which influences the
behavior of street-level bureaucracies.

Illustrative validity not only

confirms the legitimacy of simplifications, but also affects the extent
to which simplifications are invoked.

The polieeman killed in the courS'é

of duty beeause he negleeted to shoot his assailant provides the basis
for illustrative validity not only about the group of which the assailant is a part, but also the importance of invoking simplifications in
the first plaee.
FinaIly, biased simplifications are reinforeed by the need of Streetlevel Bureaucrats to perceive their clients in such a way as to absolve
them from responsibility for their clients' fate.

This may either take

the farm of attributing responsibility for all actions to the client,
and/or perceiving the client as so vietimized by social farces that he
cannot really be helped by service.
are assumeé:

1;:0

h8'<e been

Sueh people, as Bob Dylan would say,

benl; out of shap," , 1;oy society' spliers."

explains \:e11 .. e!c function of tLe. firot LoC!.e of perception ~

Although there is a psychiatrie view of mental
disorder and an enviroPJnental view of crime and
counter-'revolutionary activity, bath freeing the
offender from moral responsibility and his offense,

Goffman
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total institutions can little afford this particular
k,:i.nd qf determinismo Inmates must be caused to BeZfdir~~t themselves in a managable way, and, for th is
-to be -promoted, both desired and undesired conduc t
must be defined as springing from the personal will
and character of the individual inmate himself, and
defined as something he himself can do something
about. 93
Police tendencies to attribute riots to the riffraff of the ghettos
(criminaIs, transients, and agitators) mayalso be explained in this
waYo9'+

Instanees of teachers beating children who clearly display signs

of mental disturbance, as described by Jonathan Kozol, provide particularly brut al illustrations of the apparent need to attribute self-direction
-JO

non-compliant clients in some cases 95
0

The second perpetual mode also functions to absolve Street-Ievel
Bureaucrats from responsibility by attributing clients' performance
difficulties to cultural or societal factorso

Low school performances

are explained by factors of cultural deprivation or environmental disruptions. 96

Undeniably there are cultural and social factors that affect

client performance.

Similarly, there is a sense in which most people are

responsible for their actions and activitieso

lihat is important to note,

houever, is that these explanations function as cognitive shields bet",een
the client and Street-Ievel Bureaucrat, reducing what little responsibility and accountability may exiGt ir, th", role expectations of Strett··level
Bureaucrats and perhaps contributing to hostility between clients and
bureaucratsD

SECTION IV

To better understand the interaction bet"een government and citizens
at the "place" ",here government meets people, I have attempted to
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demonstrate continuities in the behavior of Street-level Bureaucrats.
I have tried to suggest that there are patterns to this interaction,
that continuities may be observed which transcend individual bureaucracies, and that certain conditions in the work environment of these
bureaucracies appear to be relatively salient in structuring the bureaucrat-citizen interaction.

In conclusion it is appropriate to highlight

sOme aspects of this interaction for public policy analysis.
This analysis may help to explain some aspects of citizen antagonism.
Clients may conclude that service is prejudiced, dehumanizing and discriminatory in greater degree than is warranted by the incidence of sueh
behavior.

Just as I have.suggested that it takes only one example of

a polieeman killed by an assailant to reinforce police defensive simplifications, so it only takes a few examples of bigoted teachers or prejudiced policemen to reinforce widespread conviction on the part of
clients that the system is prejudiced.

As Herman Goldstein has put it

in discussing police/client relations:
A person who is unnecessar~l.y aggrieved is not
enly criticalof the procedure ",hich t,as particularly offensive te him. He tends to broaden
his interest and attack the whole range of police
procedures which suddenly a~pear to him to be
unusuallyoppressive. 97
\
To refer again to propositions concerning threat, client
ping

of

stereoty~

bureaucracies may be greater in direct relation to the extent of

control and impact that these bureaucracies have on their lives.

Thus

these tendencies will be relatively salient in schools, in courts, and
in policerelations, and will be relatively salient to low-income clients,
whose resource alternatives are minimalQ

Furthennore)l sueh clients may
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recognize that in a sensl'! the bureaucracies "create" them and the circumstances in which they live.
Just as Street-level Bureaucrats develop conceptions of clients
which deflect responsibility away from themselves, so clients mayalso
respond to bureaucracies by attributing to bureaucracies qualities that
deflect attention away from their own shortcomings.

This may result in

clients' developing conceptions of bureaucrats and bureaucracies as more
potent than they actually are.

On the other hand, because of predicted

neglect or negative experiences in the past, clients may withdraw from
bureaucratie interaction or act wfth hostility toward Street-level Bureaucrats, evoking the very reactions they have "predicted."

Minority groups

particularly may have negative experiences with these bureaucracies, since
they may be the clients most likely to be challenged by St reet-level
Bureaucrats, and most likely to be unable to accept gracefully such
challenges to their self-respect.

98

Clients also will concur to some extent in the role expectations of
Street-level Bureaucrats' performance, although they may have little to do
..lth shaping them.

This may be another souree of tension.

Clients may

expect personal, individualized consideration, or may demand it in spite
of bureaucratie needs to provide impersonal treatment in a routinized
fashion.

99

This analysis may help place in perspective the apparent paradox
that some community groups, in good faith, insist that street-level bureaucracies are biased and discriminatory, while at the same time members of
these bureaucraciesalsoinsist in good faith that their members do not
engage in discriminatory and biased practices.

Overlooking whatever

dissemblance may be involved here, we can partially explain the
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paradox by noting:

1) tha 1-1ay in t,hich relatively littla discriminatory

behavior ean result in eliant aseription of a great deal of bureaucratic
behavior to discriminatory attitudes; and 2) tha ways in which Straet-level Bureaucrats institutionaliza bias without necessarily recognizing
the implicatiöns of their aetions.
One is tempted in conclusion to comment on eu.rrent controversies
eoncerning straet-Ievel bureaucracies and the ways they may be informed
by this analysis.

This analysis suggasts (although by no means conclu-

sively) that it wouid be appropriate, in reform proposals, to concantrate attention on organizational structure and behavior in organizations at "lowest" hierarchical levels, rather than on recruitment and
training. IOO

It also suggests concentration on the ways in which Street-

level Bureaucrats are socialized i.nto roles, a process which of ten appears
to "wash out" the training and preparation providad by superiors in
response to raform demands.

Finally, consistent with the arguments of

community contral advocates, the paper suggests the desirability of concentrating attention on the reference groups which help define the roles
of Street-level Bureaucrats.

The ways in which Street-level Bureaucrats

are able to avoid responsiveness to clients has formed a critical part
of this analysis.
Hore generally, if at all successful, the paper suggests the desirability of continuing and expanding research on the interaction between
Street-level Bureaucrats and their clients.

In this enterprise, attention

should be concentrated on problems of bureaucratie organizational constraints, psychological factors affecting bureaucratie perceptions, and
clientele behavior.

As I have tried to show, integration-of these
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factors into the same analysis may be a necessary requisite to
formulation of an adequate theory of street-level bureaucracy.

FOOTNOTES
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lSee, e.g., James Q. Hilson, Var>ieties of PoUce BehcwioY'
(Cambridge :

Harvard University Press, 1968), pp. lff; Peter H. Blau

and H. Richard Seott, FomnaZ Organizations (San Francisco:

Chandler,

1962), p. 74; Peter Rossi, Richard Berk, David Boesel, Bettye Eidson,
and H. Eugene Groves, "Between I,Jhite and Black, The Faces of Ameriean
Institutions in the Ghetto," in SuppZementaZ St:udies foY' the NationaZ

Advisory Commission on CiviZ Disorders (Washington, D. C.:

U.S. Government, 1968) ;Hcrbcrt Jacob and Nic.'tael Lipsky, "Outpu.ts, Structure>
and Pmler:

Au Assessment of Changes in the Study of State and Local

Politie"." JouY'aal of Politics, 30 (1968), 538.
2The reader will reeognize the tentative nature of some of the
eonclusions and analyses which follow.

This paper is an effort to

synthesize data and propositions derived from studies of individual
bureaucratie contexts in order to discover whether the interactions of
Street-level Bureaucrats and clients display eharacteristics that transcend these contexts.

No claim is made that bureaucratie behavior may

be fully explained by this "analysis. only that through this analysis
propositions may emerge which

illu~tnate

individual bureaucratic en-

counters with citizens and form the groundwork for the development of
more elaborate theory.
For many useful insights and vJarnings, I am grateful to colleagnes
Kenneth Dolbeare,
Ira Sharkansky.

~1urray

Edelman, Hèrman Goldstein, Joel RandIer and

Graduate students in politieal science at the University

of Wisconsin provided helpfnl eomments on a preliminary draft.

I am

particularly indebted to Martha Wagner for inspired and persevering
research assistance.
3The importance of stressing the role of organizational structure
in studying police has been noted by Jerome Skolnick, Justice without

TriaZ

(l.)e~,

York:

John Hiley, 1967), p. 6.

The priority of organiza-

tional over recruitment factors in studying poli ce behavior has been
stressed by John H. McHamara, "Uncertainties in Police j,ork:

The

Relevance of Poliee Recruits' Backgrounds and Training," in David Bordua (ed.),

35

The Potioe:

Six SooioZogioal Essays (ne" York:

John l'Jiley, 1967), p.

194; Ar-th\)r Niederhoffer,Behind the BZue ShieZd (New York:
1967), eh. 5 ..

Doub1eday,

Bee also Wils.on, Varieties of PoZice Behamor,

previ::-

ously cited, chs. 1, 5-7;
4 James Q. Hilson has suggested that the greater exereise of diseretion
at the 10"8r hierarchieal levels is a unique eharacteristic of poliee
and a fe" other organizations.

See \,i1son, Variet::ics.of PoUae Behamo1",

previously cited, p. 7.
S See Jerome Sko1nick and J. Richard Hoodworth, "Bureaucraey, Information, and Soeial Control:

A Study of a 110rals Detail," in Bordua (ed.),

pre'viously eited, p. 127; Peter 31au,
(Chicago:

T7~e

Dynamios .of Bureauoraoy

The University of Chicago Press, 1955), eh. 6.

~ttention in this paper is foeused on offenders and suspects
beeause these are the c1ients on whom polieemen primarily act.

Another

formulation might require extensive consideration of po1ice interaction
with people who initiate complaints.
here.

Ihis consideration hasbeen omitted

Defining elienteles in this way highlights the difference

be~een

conceiving clients as those acted upon, and conceiving them as those
served.

cf. Peter Blau and H. Riehard Scott, Formal Organizations,

previously cited, eh. 3; Amitai Etzioni, Modern Organizations (Engleï-TOoc!
C1iffs:

Prentice-Ha1l, 1964), pp. 95ff.

7 See belot] for discussion of Street-level Bureaucrats' reference
groups, PP. 7-11.

a See,
York:

for example, Jerome Skolniek, The Polities of P1'atest, (New

}lallantine Books, 1969), p. 255.

9 For examp1e, I wil1 not be able to discuss extensively the ro1e
of

recruitment in determining the qua1ity of bureaucratie performance.

For polie!':, see the President' s-Comir>.ission Dn Lat7 Eii.fDrcement and ·the
Administration of Justice, Task Foroe Report:
D. C.:

Report:

The PoZiee (Hashington,

U. S. Government, 1967) (hereafter referred to as Task Foroe

The Polioe) and MeNamara, previous1y cited.

Task Foroe Report:

The Courts, p. 32.

For judges, see

For teachers, see e.g., the

36
report of the National Advisory Commission on Civil Disorders, (NelV
York:

Bantam, 1968).

I lViII also neglect the role of community values.

For the police this is treated in lVilson, Varieties of PoZiae Behavior,
previous1y cited, and. in John Gardiner, praffie and the PoZiae:

ations in Law Enforeement poZiay
1969).
10

(Cambridge:

Vari-

Harvard University Press,

Less than sufficient time and information undoubted1y characterize

all decision-making contexts in the rea1 T,]orld.

Thus ,,,e must again stress

the reZative degree to which, in some circumstances, these conditions
prevail for Street-1evel Bureaucrats, and the consequences of these conditions for job performance.

See Anthony Dmms, InsidR Bu:reaueraay (Boston:

Little, Brm,'Il, 1967), pp. 2-3.
11"A 1"_aml·1y d·lspute might h ave b een

,
mere~y

.
nOlsy
prior to t h e

entrance of a police officer; af ter his entrance, personal vio1ence of ten
became more 1ike1y to occur in all possib1e combinations and permutations
of assaulter and assaultee .. 1'1

NcNamara in

Bordua~

previously

cited~

p. 168.

One of the critica1 factors in gaining vo1untary citizen comp1iance with
polieemen in face to face interaction revolves around "the gathering of
an adequate amount of relevant information about a situation and the

citizen prior to and during the inter act ion••• , ti ibid., p. 169.

See

generally pp. 168-177.
12Sko1nick and Ivoodworth, previous1y cited, p. 101.
l3See the critique of the National Advisory Commission on Civi1
Disorders in its

Repo~t.

previous1y cited, pp. 312-314.

14Accor d·lng to FBI
. . •

..

statlstlcs~

lation has remained statie in recent

in comp1aints.

h e ratlo
. 0 f po 1 lcemen
.
t 0 popu-

years~

See Taak Foroe Report:

15 See Taak Foree Report:

t

despite extraordinary increases

The PoZioe, previous1y cited, p. 15.

Phe Courts, previously cited, p. 31.

16For a discussion of stress in urban school ~ystems in general and
Washington, D. C. in particular, see Panl Lauter and Florence Howe, "The
School l1e8s," in Harilyn Gittell and A11an G. Hevesi (eds.), The Polities

of urban Edueation

(Ne..] York:

Praeger, 1969).

-,,-------,-,--

37

17See Wilson, previously eited, pp. 19-20.
18See , for example, Wilson, ibid., pp. 18ff., for a deseription
of "typieal" poliee aetivities.
19Polieerr.en have a "Hobbesian view [in whieh] the world beeomes
a jungle in whieh crime, corruption, and brutality are normal features
of the terrain

.n

Niederhoffer, previously eited, p. 9.

See also

Skolniek, The Politics of Protest, previously cited, p. 251,

Psychol-

ogieal threat may account in part for the high rate of suicide among
patrolmen.

For discussion of this point, see Wilson, previously cited,

p. 29, note 20.
20See, e.g., acequnts ofstabbingsc,,!nd other attacks on
teachers in the New York City schools in January and February, 1969.

Xhe New York Times, January 10, 1969, p. 43; January 21, 1969, p. 1;
January 28, 1969, p. 29; February 4, 1969, p. 28.
21 In this regerd, the pressures on judges may be said to emanate
from above, rather than below.

See Skolnick, Justiee without Trial,

previously cited, p. 190.
22

Lauter and Howe have pointed out that because of the pervasive-

ness of threat perception, control has become the main value held by
teachers and administrators in the schools end has been elevated to the
status of "educationa1 ido!." Leuter and Howe, previous1y cited, p. 254.
See also Robert Crain and David Street, "School Desegregation and School
Decision-making, n Gittell and Hevesi (eds.), previously cited, pp.l18-119.
23Skolnick, Justiee without Trial, previously cited, p. 44.
24See e.g., Niederhoffer, previously cited, pp. 52-54.
25Werthman and Piliavin, "Gang Members and the Police" in Bordua
(ed.), previously cited, p. 74; Skolnick, Justice on TriaZ, previously
eited, pp. 84ff; and Sko1nick, The Polities of Protest, previously cited,
pp. ·261ff.
268ee, e.g.•• ~lil1iam A. Westley, "Violenee and the Police, " Amencan

Jou:rn.aZ of SocioZogy, 59, (August, 1953), p. 39;Werthman ..lid Piliavilj,

.~~

-'-~

38

previously eited, p. 93; Richard Blum, "The Prc>blems of Being iJ..
Poliee Officer," PoUae (January, 1961), 12.

Poliae Powep
27

(NewYork:

Cited in Paul Chevigny,

"
Random Rouse,
1969),

p.

139.

As Erving Goffman suggests in Asylums (Chicago:

Aldine Pub-

lishing Company, 1961), pp. 91-92.
28This formulation

ts fd,ppted Eron Theodore Sabin and Vern.O!l.Allen,

"Role Theory,"in Gardner Lindzey and El1iot f,ronson (eds.), The Handhook

of SoaiaZ PsyahoZogy, 2nd ed.

(Reading, Hass.:

Addison-Wes1ey, 1968),

pp. 488-567,especially pp. 498-499 and.532.

29 This wel1-knmm phrase is from Chester Barnard ,The Funations of

the Exeautive (Cambridge: lia.rvard University Press, 1938), p. 167. See
also Wilson, Varieties of PoZiae Behavior, previously eited, p. 233. For
analogous behavior on the part of Congressmen, see Raymond Bauer, Ithiel
de Sola Pool and Leuis Dexter, Amenaan Business and PUb lia Poliay (Hew
York:

Atherton, 1967), pp. 413ff.
30For an extended discussion of this phenomenon, see Hurray Edelman,

"Publie Poliey and Political Violence, " DiscQssLon. Pa0er 19-6.1.
The Institute for Research on Poverty, }1adison,
31The theme of

role confliçt

pervades

~liseonsin.

the literature on police.

On these points, see, e.g., VJerthman and Piliavin, previously cited,
p. 66;

Herman . Goldstein ,

"Poliee Diseretion:

Thc Ideal Versus

tbe Reai," MUa Adminiatration Review, 23 (September, 1963), p. 142.
32

The PoUae, previously dted, p. 17;
Skolnick, Juatiae without Trial-. previously dted, p. 240.
33

See Taak FoZ'ae Report:

See Niederhoffer, previously cited. p. 49;

"Poli ce Horale, Reform, and Citizen Respect:
(ed.),

James Q. lvilson,

The Chicago Case," in Bordua

previously cited, p. 147.

34Skolniek, The Polities of Protest, previously eited, p. 2413.

35Ibid';

p.

1>6 andpp. 225ff.

See .a180 !l1bert Reiss

and David Bordua, "Environment and Organization:

A Perspective on the

Poliee,"in Bordua (ed.), previously eited, pp. 30ff.
36Goldstein, previously cited, p. 144.

39
37

Research findings in this area have been summarized by Sarbin

and Allen, previously cited, pp. 503-506.
38Th ~s
o

°
~s

not to say t h at c h i ld ren are unimportant to teachers,

or that litigants and defendents are unimportant to judges.
are not determinant of bureaucratic role expectations.

But they

Ttis may be

contrasted with de tercc;Luants, of rOl"'e'ó;oectations forhigh",r,StB!:US, public
o:ffici"l.s. See, e.g."HaUa'ce Sayre an" Herbert',Keufmsn, GoveminglJew York City
(New York:

RusselI Sage Foundation, 1960), pp. 253ff.

The aualysis

in this paper suggests the desirability of research on the specific
determinants of Street-level Bureaucrats' role expectatious, a neglected topic in empirical studies.

P~dom

39 see , e.g., David Rogers, ZZO Livingston Street (New York:
House, 1968), pp. 267ff.
40

I have attempted to demonstrate this point for protest demands

and target responsiveness in Hichael Lipsky, "Protest as a Political
Resource·

H

Ameriean PolitieaZ Scienee Review, LXII (December, 1968),

pp. 1144-1158.
410n the last, see Murray Edelman, The SymboZie Uses of Polities
(Urbana:

University of Illinois Press, 1964), pp. 69ff.

42See Aaron Wildavsky, The Polities of the Budgeta:ry Proeess (Boston:
Little; Brmm, 1964) ; Thol))as AnlOo".

The Polities of state ExpenditW"es

in Illinois (Urbana: University of Il1inois Press, 1966). See also Ira
Sharkansky, The Routines of Polities (New York: Van Nostrand, forthcoming,
1970) •

43 see , e.g., Task Force Report:

The Police, previously cited, p. 15;

Herman Goldstein, previou81y cited, pp. 142ff; and Vlayne LaFave,!!rrest:

The Decision toTake a Suspect into Custody (Little, Brown, 1965), pp. l02ff.
44Task Force Report:

The Police, previously cited, p. 31.

See also

'pp. 18, 30.
45 Joel HandIer, "The Juvenile Court end the Adversary System:
lems of Function and Form," Wisconsin Law Review, 17 (Winter), 1965.

Prob-

40

46

See, e.g., Jonathan Kozol, Death at een EOX'Zy Age etJeH York:

1967), pp. 56-60, and

~Jerthman

Bantam,

and Piliavin, previously cited, p. 72.

47" Some judgeshave particularly strong aversions to certain types
of crime and tend to be more severe "hen cónfronted Hith sueh a case."
DonaId Ne_an, Conviation:

out Trial (Boston:
judges, in

The Determination of GuiU or Innoce:nae with-

Little, Brown, 1966), p. 61.

c~tegorizing

Converse1y, some

offenders,do not rank same offenses as serious.

This is the case "hen 10wer court judges in Ne" York City fail to treat
1and10rd vi01ations of housing codes as serious offenses.

One re as on

may be thatthey consid.er narcotics vio1ations so mueh more serious that,
in eomparison, 1and1ord offenees are treated 1enient1y.
Lipsky, Protest in City PoUtias:

of -the

POOl'

(Chicago:

See Michae1

Rent 8trikes, Hous'Zng and the Power

Rand. HcNally, forthcoming, 1969), pp. 112-113.

For po1ice attitudes tOHard categories of offenses, see Da1lin Oaks and
Warren Le.hmen,A Crinr:nal Jus-t{ce 8ystem eend the Indigent (Chicago:
University of Chicago Press, 1968), pp. 21ff; Skolnick and VloodHorth,
previously cited, p. 130.
48See RandIer, previou,;ly
Politia8~

cit~d,

'1". ;3?; L:i.psky, 'Protest in:City.

previ01.ts1y dted, pp. 177-178.

4911ov7ard Becker, "Soeia1 Class and Teacher-Pupil Rela tionships', 11
in Blaine Hereer and EdtJin Carr (eds.), Eduaation eend the SomaZ OrdeJ'

(New York:

Rinehart, 1957), pp. 278-279.

50Bernard G. Kelner, How to Teach in EZementary 8choo?. (NeH York:
HcGratv-Rill, 1958), p. 19.
51According to 1'liederhoffer, previously cited, p. 53.
52Skolnick, Justice 117ithout Trial, previous1y cited, pp. 45-46.

53Taslc Force RepoJ't:

The Police, previously cited, p. 50.

54Ibid ., pp. 47-48.
55Niederhoffer, previously cited, p. 60.

Overlooking offenses rather

than confronting offenders is characteristic of prison guard behavior.
See Donald R. Cressey, "Prison Organizations," in James lIarch (ed.),

Handbook of Organizations (Chicago:

Rand McNally, 1965), p. 1064.

56::;kolnick describes the polieeman 's strategy of displacing hostility from himself by stressing his "instrumental status as societal
agent."

Skolnick, Justice without Trial, previously cited, p. 107.

57Niederhoffer, previously cited, p. 61.
58Skolnick, Justice on Trial, previously cited, p. 105; j;Terthman
and Piliavin, previously cited, p', 87..

That a policeman' sapproach to

a suspect is a strategy for dealing with an uncertain environment in
part may beinferred from the ways in <mich police attitudes reportedly
change af ter the confrontation has ended and the suspect is in custody.
See, e.g., ibid., p. 86.
59

Se'~

Beclwr, ffSocial Class and Teacher-Pupil Relationships,"

previously cited, p; 280.

·See also Herbert Kohl' s description of his

first day in tha classroom,

Thirty-Six Children (New York:

Signet, 1967),

especially pp. 30ff.
60 Por t h e importance

0

f ritual and- ceremony in estab 1 ishing an

environment of accepted authority, see Goffman, previously cited, pp. 93ff.
61

Goffman, previously cited, p. 115.

62"The poliee expect law-abiding citizens to express their respect
for tha lar" by addressing its representatives with various gestures of
deference ••• [t]he use of snch terms as "Sir" and "Officer" are expeeted
as indications that

h~e

humbie status cf the juvenile in the eyes of

adult and legal authority is properly understood."

Werthman and Piliavin,

previously cited, p. 87.
63áxbitrary or discriminatory factors of course mayalso affect
the traffic tieketing process.

But the

need to invoke "protective"

simplifications wi11 be significantly less.

The invocation of disci-

plinary routines in prisons to minimize the danger of attaek is noted
in Cressey, previously cited, p. 1064.
64Although increased invocations of threat-reducing routines may
evoke the very dangers that are feared.
sion of this point.

See beloliT for further discus-

42

65This is analagous to the paradox of po1i.ce administrators, who
thrive simultaneouslyon crime waves (and the budgets to fight them),
and on publicity concerning victories over crime.
66
.
The discrepancy between sctual threat and perceived threat may
be paralleled at the aggregate level by the police tendency to consider
public attitudes toward police as hostile (see, e.g., lVilson, in Bordua, ed ••
previous1y cited, p. 147) when there is some evidence that most peop1e
(particular1y whites) have a high regard for the po1ice (see, e.g.,

Task Force Report:

The PoZice. previously cited, pp. 146-147).

A1so

re1ated to the phenomenon of "overperceiving" hosti1ity may be the
tendency of po1ice to overestimate the rate of Negro crime.

See Wi11iam

lCephart,Racial Factors and Urban La0 Enforoement (Phi1ade1phia:

Univer-

sity of Pennsy1vania Press, 1957), pp. 88-91.
Racial biases interact with threat perception in these circumstances.
For the tendency of teachers to underestimate inte11ectual abi1ity and
to overestimate the degree of "disadventaged" and minority group misbehavior, see Robert Rosenthal and Lenore Jacobson, Pygmalion in the CZass-

room (New York:

Holt, Rinehart end Winston, 1968), pp. 54ff.

On the

interaction of threat perception end racia1 stereotypes, see Hubert H.
B1alock, Toward a 1'heory of Minority-GrO"dP .ReZations (New York:

John

liTiley, 1967), p. 167.
67For furt.h.er discussion, see below, pp. 21-22.
68For sn extensive commentary on the tracking system as conducive
to the "se1f-fu1fi1ling prophecy" see the decision of Judge Skelly liright
in Bobson v. Banson, June 19, 1967, 269 F. Supp. 401 (1967).
Kenneth Clark, Dark Ghetto (New York:

See also

Harper and Row, 1965), p. 128,

I:-_osent:"1al ll previously cited, enpecially pp. 116-113. ..

69"If all the defendents shou1d combine to refuse to plead guilty,
and should dare to hold out, they could break down the administration of
criminal justice in any state in the Union.

But they dare not hold out,

for such as were tried and convicted could hope for no leniency.

The

prosecutor is like a man armed with a revolver ,;.!ho is cornered by a mob.
A concerted rush would overwhelm. •

. The truth is thet a criminal court

43
can operate only by inducing the great mass of actually
ants to plead qllilty, 11 Task Force Report:
p. 112.

The

Courts~

~~ilty

defend-

previously cited,

For some judges, asking for a jury trial, and then being found

gllilty, constitutes an ~;offense'" in itself (against judicial routine) and
is grounds for being particularly harsh in sentencing.

Ibid., p. 143.

70See Richard Cloward and Frances Fox Piven, "The Weight of the
A Strategy to End Poverty," The Nation. Nay 2, 1966, pp. 510-517.

Poor:

71This rationing effect is some,,,hat countermanded by citizen reparting

<0

f burglaries for insllrance purposes •

72

See Halter Gel1horn, w11en Americans Complain (Calllbridge:

Harvard

University Press, 1966), pp. 186ff.
73See Lipsky, Protest in City PoZities, previously cited, pp. 69, 105.
74For this ana1ysis regarding housing emergency repairs, see Lipsky,

ibid., pp. 177-178.

For a.o views on the experience with poli ce review

boards, see Skolnick, The Politias of Protest. previously cited, pp. 278ft;
Gel1horn, previously cited, pp. 179-195. Goffnan describes the tendency for professionals in mental hospitals to be used as "vJindow dressing"
for the purposes of enhancing the institution's imsge in the outside
W"orld.

See Goffman, previous1y cited, p. 92.

75Wide acceptance of the Vera Foundation bail experiments provides
a good il1ustration of breakthroughs in routines and simp1ifications
based upon demonstrabIe, qualitatively d:i.fferent resu1ts.

For infor-

mation about the Vera Foundation project and other bail projects, see
Tbe University of Illinois

Law Forum, 1965 (Spring), 42ff.

760n this tendency in teachers, see Koh1, previously cited, p. 193;
Kozol, previous1y cited, pp. 150-152.

In poliee work, see Leiss

and Bordua, previous1y cited, p. 34; lliederhoHer, previously cited,
p. 71. 1 have observed this tendency in judges on a nurnber of occasions
in New York City municipal courts.
7i See Lipsky,

Prote,gt in City PoZitias~ previous1y cited, pp. 177-178.

Tbe same kind of mechsn1sm is noted by Niederhoffer, previcl1s1y citê.i!, p. 13.

44
78
Kenneth C1ark has analyzed theories of racial inferiority and
cultural deprivation as functional equ:ivalents.

See Dark Ghetto, pre-

viously cited, pp. l25ff,
79 According to Howard Becker, children may be morally unacceptable
to teachers in terms of values centered around health and cleanliness,
sex and aggression, ambition and work, and age group relations.
Beeker, "Social Class and Teacher-pupil Relationships,"
eited, pp. 281-282.

See

previously

These considerations are particularly related to

class discrepaneies between teacher and pupil.
80

lbis has of ten been noted by students of poliee.

See, e.g.,

Wilson's discussion of relative "legitimacy" of different classes of
v:ictims in Varieties of Poliae Behavior. previously eited, p. 27.

See

also Skainiek's discusaion of poliee polarization of the world into
respeetables and criminals in Justiae without Trial. prev:ioualy eited,
p. 21B.

BI

See, e.g., Skolniek, ibid•• end p. 94; Chev:i3IlY, previously

cited, p. 210.
B2U·l
nt2

" .'.~. Amer i can po li ce ••• (have ass~~ed) intraraeial vio1enee among Negroes, thus implieitly defining the Negro poprecent~y~

ulation in a aense as a group 'without the law'."
and David J. Bordua, "Environment and Organization:

See Albert J. Reiss
A Perspeetive on

the Po1iee," in Bordua (ed.), previously eited, p. 31.

See also Wilson,

Varieties of PoZiae Behavior, previously eited, pp. 157ff; Joseph
Goldstein, "Poliee Discretion not to Invoke the Criminal Proeess:

Low

Visibility Decisions in the Administration of Justiee," 'la Ze Law JournaZ,
69. (1960), 547.
83See Wilson, Varieties of poliae Behavior, previously eited,
pp. 157ff.
84Supportive referenees eau be found throughout this paper.

But

see, e.g., for judges, Newman, previously eited, pp. 155ff," For po1iee,
see Task Force Report:

The PoZiae, previously cited, pp. 164ff.

45
85 For discussion of the various viewpoints, see Hobson v. Hansen,
previous1y cited.
86Genera11Y, seeRobert Merton, SociaZ Theory and SociaZ Structure
(G1encoe:
87

The Free Press, 1957), ch. 11.

Sae Rosenthal and Jacobson, previous1y cited.

See a1so C1ark,

praviously cited, PP. 127-129; T!ze Autob-iogrcrphy of NalcoZm X (llew
York: Grove Press, 1964), p. 36. Ho\~ard Becker describes how teachers
revise their expectations and the demands they make on themse1ves, in
"Socia1 Class and Teacher-Pupil Relationships," praviously cited, pp. 281ff.
88
See Chevigny, previously cited, p. 139; Lci':amare in Bordua,
(ed.), previous1y eited, p. 171.
89see, e.g., Herthman and Piliavin in Bordua (ed.), previously cited,
p. 76.

It should be remembered that oversurveillance, perceived as

harassment by the subjects of patrol, may be welcomed, and may have been
requested, by other groups.
90See David Mechanic, MedicaZ Sociology:
York:

A SeZeative View (New

!he Free Press, 1969), pp. 115ff.
9lThis ean be observed in school, po1ice and court records.

has made this point in the casè of mental hospitais.

Goffman

See Goffman,

previous1y cited, Pl'. 157-158.
92See Kephart, previously cited, pp. 88-91.
93Goffman, previous1y eited, pp. 86-87.
94For poli ce convictions along these 1ines, see Rossi, et aZ., previously cited.

That riots are not attributab1e to slich e1ements is demon-

strated in Robert 11. Fogelson end Robert B. HilI,

"~Jho

Riots?

A Study

of Partic!pation in the 1967 Riots," in SuppZemental Studies for the

National Advisory Commission on CiviZ DisoT'deT's, previous1y cited.

For

evidence that po1ice attitudes are not comp1ete1y homogeneous on this
subject, see the research of Thomás

"'.i.tch~

-University of Chicago Lar" Sc.'1oo1, 1969.

-unpublishedmanuscri:>1:, the

J,
!

46

95Kozo1, previous1y cited, pp. 10-19.
96

See Clark, pre'Tious1y cited" pp. 129ff; Kozo1, previously cited,

p. 113; Rossi, et aZ. > previously cited, p. 136.
97Herman Goldstein, previously cited, p. 147.
980n this last point and the police, see Chevigny, previous1y
cited, p. 138.
99See Robert Merton, "Bureaucratie Structure and Personality," in
Robert Merton, Ailsa p. Gray, Barbara Hockey, and H. Selvin (eds.J,Readel'

in Bureauaraay (Glencoe:

Tha Free Press, 1960), p. 368.

Joel Handier

suggests that in some circumstances, sueb as welfare investigations,
where personalized attention to clients may be undesirable, 1ack of
job resources and routinizatioll can be a blessing.

David Matza makes

the same point in approving routinization of juvenile court judicial
dec1sion-making, arguing that "making the punishment -fit the crime" by
routinizing sentencing is preferabie to individualized diagnoses.
David Matza, DeUnquenay and D-nft (New York:

See

John Hïley, 1964). pp. 129ff.

lOOSee, e.g., the recommendations of the National Advisory COl!llÎÛssion

ón Civi1

Disorders, previous1y citéd, pp. 305ft.; and of the President's

Commis sion on Law Enforcement and Administration of Justice,in The ChaZZenge

of Cnme in a Free Soaiet;y (vlashington, D.C.:
Office, 1967), pp. 101ff.

U.S. Government Printing

------------------------ end of text ------------------------

This publication is made available in the context of the history of social work project.
See www.historyofsocialwork.org
It is our aim to respect authors’ and publishers’ copyright. Should you feel we violated those,
please do get in touch with us.

Deze publicatie wordt beschikbaar gesteld in het kader van de canon sociaal werk.
Zie www.canonsociaalwerk.eu
Het is onze wens de rechten van auteurs en uitgevers te respecten. Mocht je denken dat we
daarin iets fout doen, gelieve ons dan te contacteren.
------------------------ einde van de tekst ------------------------

