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. In the last d~de or so th.!llehas be~n u. increasing int~r.est in ~b~ s tu~y o~ ~

tatt0r:' which influence t~e decision-making proeesSof "etreet-lesel" burJau~ro.t.s,

defined as tb~e: ·wli.o . delizer polici~ or se'rY ic~ to a elient population (examples

of whom 'include ~eachers, social workers end police); Th~ , majority ~{ thb

research has been confined to policy impleine~tors working ,in either urban or
. " . ' -. " ' '. .

- colon~~l enviroD~~D~where a defiDh~k eheraeterisrie at ,the ,bure~ucri.tic rol¢ .

separat ion. ~ geOgraph~~rtuI~~ral or !oei&l '- (rom the .client , popu l~~}on wblch

ne'gates c1ien't 'input ~ a taet~r in th'e 'deeislon.maklng proc~s.' Tb~~e havel;een .

r~w, if any, 's t~di~ thai have tocused 'o[i~e roles and ~~cision-maki~g p:oeesses
. ' , ' :. '..:. ';::' ' ':"!', ' ',' .. ,:. .

'available to bureaucrats work ing . in . rural.. env!tondlent:' .wbere simultaneous.ly

they are seen ~ the r~le ot bureaucrat and .re9id.ent member ot th~- clieni com-
• ' . '. '. f

In ' this th eela I review the literatu re on the d~~~~;:;';ki;;;-;;:;::;:-:;;;;-Y-:;
roles available to those bureaucrats who work in, u~ban and colonial.situations. .'1'

I . ' . I

then explore the role alternatives available' to b'~reaucray who work and live in 'a!
' . . . . . .

co~temporari rural .com~unity ' in Newtound land. My' interest in ru~a.1 .Dur~au~ ·

crab necessitat ed ~ 'r~~inination ,or' th: tltrariger{outsi~~~/in8ider .~ i ncept·

which has been the-~traditional model used lo ··classify rufal p~ulatloDs Ill.
~ - .. _.. ..-- _. . . -. !

Newfoundland etbnograpbi~.. I ctrcovered ~bat the actiob and re&Ctins or rural .

. burea.ucrats are" in large measure, .. ·functiog. of their degree ,or community. . . . ~

'//





an ~ni.oyabl~ end enlighten~g experience, .
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CHAPTER I

THE IMPLEMENTORS OF PUBLIC POLICY :
COMPARING URBAN, COLONIAL AND RURAL SETTINGS

~, INTR~DUC~ION . ' L ,. .'<,
Th~s th.esb, like so many other ~eseareh p.roj ed~. ~'v:'~ b~rn (rom ~ !nteres,t .

in ~ne ' ;1 or concerns 'which ,grew a.nd developed more luUy into the explo_rati~~

0(0.0 alt~rnatel ye~ complemen'taryl.'set.of questioDs.. T he init.,ial~u~je~t Iocuaed

on r~ctbrs affecting , th~ im plementation ~r social poliei~ (p'olicies . whicb' . are
. . ' .' " .. ". . ( .

' . 'designed to ~espo~d to specific-social .prcbleme) ~D~ ~.~. the prod~c.t ' o~ ·'ll.n

~nte~est ~n -Blemer 'e (1071) . theo ret ical pap er _"Social P roblems ll.! Collecti ve

Beh~vior" . T he finiLtsubjeet focuses on imple~eDtorl!l of s~ial polie tes butIimits. ' ', . , . . .

the discussl;;- to those who wor~.in thE(eriv i~onmental1 Y· sPccifl.c regi'~J' orr Ular

Newfoundland. I have made extensive use or the implementatio n literature and. . . .

show that it . is ae6cient when considering the spe~i8J circumstances ·of rural

bureaucrats .



.»2·

2. MICRO' POLICY - POLICY INTERPRETATION ANn IMPLE­

. MENTATION, THE URBAN SETTING

: specifics of policy implementation as separate Ircm poli cy t~rmation followed.

The m ajor ~sue became "...why ·authori tatiye d edll i~ns (p olicies, pl ans,' laws, and

the lik e) [didl "~ot iea~ to "expect ed resUlts," (Ber man 1078:160), ..~d ail a~c.eptaDc~ ,

that 'wh ile ~~poliCY" unifies, " iin~e~tat ionl i eeper etes [Sel veeee 108?:48): •

Respon~ibili~y {qr th e implementation' of socia l po"liey is .rell:dilY;, div'i d~d~fntc\":' •

two broad c,atego'tj~: ,first, t he various ~Ubl iC service ~rgani24t1onll .that'"a:~ ~ven " •

·a. rn.anda,te trom govern~ent to ' put int~ practi~er~_: ~01ici;s wb~ch , ~.~rormu,~ .

lated a t the macro-level;and second, th e lower-level empto~ee5 or ~hese mandated

public , service ' organizat ioDB who ·> ..i~plieitly me diate eepeete

. Po licy implementa.~~oD ~. the, translation within a COftl'!al orga.niz~tion Crom Do

set of ideas (po licy) to what adu'ally h appens [implemea te tion] -- B.'!I n. top ic tor

scholar.!y research, spans little more than-J.he last decade and a hal r. Prev iously,

\ lormal organization 01; bureaucracy researc h te nded toweed a Ioeu s 00 th e iD t~r.
/ ' . . -

• rel~tionships between levels or burea.u~r&tic hierarchy, pa rall!l pror~sional . lWo~i.

ations, or unique concern: in te rnal to a specific , organisation . Comparative

analysis, drawn .Crom this broad ~ata bas~, precipitated th e recogn ition 'of certa in

beh~viora:l pet te rus which proved to be predictably present with in a ·8 p-e~i.ll ed seg-
. . " ' . ,-" , ~ . .

'rI!ent ' or.employeftS Cor th e varie d orgJiniZl1tioD.s i~cludcd bel)" at b the ' rubri c or
, , , . . . ' "

, "p ublic service ? ureaucraeies" . Th e res ult or. th is patt ern ' ide'nti flcatio~ was th~

axioina ,t,ic belief that ... ..po.l~ey-in~,praetice turn~ out to bevery d,llIeren t ' rrcm "

policy-in-theory" (Rosent hal and Levine HI80 :~12) . An ews kea ing interest in t he .- ., -



constitutional r~la t~on!hip of citizens to the lltate. in short ,. [those w~ol bold t~e

keys to a dimension of citizenship" (Lipsky '1980:4). The distinction, therefore, is

between maero-im; lementa tion 8.nd - ··rcicro- implemen.t~~ion. Th e" iriI.p~~t'ince -oC_

this disti~ctlon is a central tenet or implem~ntation tboo},.. ."
Esllentill.l differences between the processes of micro-tinpiementat ion and

'; macro-Implementation 'lU'is.e ,from theirdistinct ~ inlltitu,tionlll llettin gs.
wbereee the insti tu t ional se tt ing for miero-lmplenrentsuon is a loeal ,
delivery or-ganii ation , 'the institu tional lletting lor macro-implementati on
is an eatire- policy sector•. spanning federal , to local levels (Berman
1078:164).. _ . . .

Lipsky (1971;108O) int roduced the ter~ 8treet.lev~1 bureauerat to ~e'fer , to

the' lower-l~v~i employ~~ or public 8~iee_' bureaucracies (examples ~t, whom are.
V

~~~~.~,' p~~ice officers,' social worke~ ~d ~a~trates) tt~ug~WhO~ citizens ,as

clients . or-. consumers .ot "public services encounter gov-ern~ent.l Whereas
, ---.-- ' . , - ' .

" ,- . . . ' ,, "

. - 'I'::~,eli~~,ry '. ~;curs "at ,the.10Cal.. , ~ .~el. \al~hougb it ' is ' ~Ub~e.ct _ to Fedej.a~ , policy

~!~e~es" '(R;ntha1,and Le~ine 19~~:~6)i~most lmplemeetatlon a~a1~ts ~nd

those ~ftbe 'base or the '"lItructule, t-he ~;~tleet-h;;el 'bureaucrais'~ ,' ,hold , ~h'e

' eD'~i ive , power J!ee ror ' ~x~Ple Lipsky Ig";.ljHIS'O; Dclbeere a~d Han:mand Ulll j

B~~~ 1978i.. and Salve:~p~1985) .; '~t ,is -';gued, t~at,' while ide~Uy reeogniz~~ as '
: • . ~ ... · ·L . .. . . . .

c- ~plem~ntor8 01 rovemmentpolicy, st re~t-lev~1 bureaucrats are:in lact makers or

·3·

.' I Llp"' Y'. (i071il ll80) IDDoya~ive theol'1, ud bbIUb8equeU lotrodued<!D ~r tile term
"Ilfte t-In el bureallerat", is:the moultor reaeatch,eolldueted10m_ulti~e examplesof pub­
lic ""lee bureauer~dCl 10. var ioul U.S, ·urbao Ht tio.j l, Hil wort b IUpponed ia pv tleu·

·Iat bl000cbeU (1Q81) aDdProU.. (l910), lOmeof whose oWlll"Clearcb was d01)1! ill con...
botUlOliwith Llpd.y. . .

tLlkeUptb, ROlelltbal.ud Lel'irae (11180) eoo.ductl!d thl!ir reaeuc b 10 a nriety or ' .
. , operatloall MUia,1 wblcb Illcludtl lodal, medicalaDd'leaal llerTk l!dl!livel'1 bureaucrac:lf!I

III the U.S. DollMan! &lid HamlnlAd (1071) nd Bermn -(11l78) eDter the dl!bate OD ,a
, tbtote&lcll lenl, I1I1&htlillDI 'lnueh of the aftll abll Implemeat.atio.l literature: moet or
. ,.,h[e~ ... IIll 'lrbaa. Am'rkaa. bl... Alte rDltil'eb',Sal fenll (lqSS)P~lltl COrrohontlDI
.,.5dfD.~~ ~arcb cOo.ducted hi Norwl1. •



. . \ .
Street-level bureaucrats' discret~o~ in de~i,ion.~nking is ~ eepeet ~l . their

proCesSional or , qu~i~proless ionaht8.nding: "C~e ' w~rkol'5 'must hev e acme -e pe-'

police officer" and magistrates.

public policy by virtue or their structural position which damuda
r~lativ8ty high de grees ~r discretion ui d relative autonomy from.ora:~I.
zational authority..; 1~lowingJ ...street-level bureeuereta (tol meke pol-
icy in two related-respects, ';t~ey exerctse'wtde discretion In deelelcae .
'about citizens with whom they interact. "Then, when taken In concert;
t~eir individual actions add up ~ agency beha~.ior (Lipsky .1980:13).

Medi~ti~D,- according to Lipsky, is • p,roduct ..of, the daily face-to- fac e Inter ne-

tion or the street-level bu;e auerats with their clients: Citizens encounter the.
Sfate through interaCti~ns with these grass-root workers. .~o~erDmen t p~ii cy en

educ: n.ti~ delivered thro~gb teae"bersj and hea lthand we~r~re p~licfes th~~gb

doctors, nurses and social workers, while the criminolcode ~ dapeneed through

\

.' ....... . ' . " " , ' , " , . .
~.zed k~owledge. and be capa.~~ .~f making jUd.'gem~Dts. They wiD.u~ually .,;~ e

.' eoneidered prolessionals" (Rosenthal and Levine 1980:384) and ~ 'suc~ "...are

;~~.".d to",~,;'. di"ro'ion. q j~~.~t in tb,,{;fi .l~ ' ; (Lipsky ~~8O;141. ,i ie

also, however, a. necessary ' result of thflir position ",:itbin t.be pubhe eervlcc'

.bureaucraer wherein consid~rableoll!discr'et'ion i! delegated ", ..to lu~.ctionti.r~~ '~t

the lowest hiererchieallevels" (Diver IOBO:2~J , ~ample9 of which' include ~~ice

(at the 'point of arrest - as demone treted by Davis 1975.; and 'Wilson niBS) and, -
. ~ublic prosecutors (at the plea-bargaining ~tnge -- as demonstrated ~y Heu~~rn ._

. HI78 j'and Alschuler 197Q).3 . .

' D:i~1~5)O;;:'J~=)Q~)~:::;c~:::~ie:tl::~~~~h~o~l~:::;f~~:~~:
.:::e':n~1~8~t~t~A:t~q~::~~~:):~::~~~~r~:II~IA~~·~DIDl .t.i~ or~. llt dl~~ .· ·

\

\



...
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Lipsky (1080:15) holds tha! the complexity oCth e or~anizatiol1sl with their

intricate structure of rules and . regulatio 'ns, compels selective applicatioD ; deei-

. siena wh'ieh' affte:t-c1ient~' access to pubiic 8e rV i C~~deman_d sensitivity;in interpre­

ta tioD; situations which involve r~on~e .to the' human dime~ion canDot always .

be ' ~edu ~;d" to preprcgremmed :Cormats . Situations orte~ arise which demand

iD~tJt reaction. (~ar.~~CUI~.i'y j~ police ~~r.k), th~j.ebY necessitating th~ ex....e of

di",.,!o.(lwb'D ' tim. do!" Dol ~ermii 'b~'kiDg tbe rut" and regulettone

\ (1080::30).

_Autonom y' ~rom organizat ional authori~y. Ljp9~r con~i~ues , Collows ~atural~ ..· · . .

' rr~~ the e~e,J!leDt or-d~cretion;- ,?~a~ , -th\e is t~'~ ~stanc~ oC th e-pra tes-.: .', .

s io~~las employee !lobou~ .whi.eh LiP~kr s"ta.~, , ' " .
Street-level bureauereta heve some chums. to professionu status, but
they also have 'a bureaucratic s;tat us that ,requires coinpl,iance with ~p"e­

. rlors' directives. It does mean; however, that street-level bureaucrats
will perceive their in.rests ·as separat e from meaeg ers' interests, and'
they will seek to secure these 'interests (Ul80:1Q). ~

In ' orde~ . to'r organizational go~Is to be ~et it , is ~ee~ary to cseeure the

" ...cooperati on of players i~ the, im.plementatioD.game whom managers . d~ .DO~

c,?ntrol, and who have "d iffer~nt . i.n t e~ests and agendas" (Chase"1979:386) (see also

Diver , iQ80:26,lan~ Luloff 1~7~12) .4 .: I

Be~~use tli~ deiegati~n ' 0;author ity and operational ·discretion creates " ;;.a
' . ' ~, ' . ' . ' .. ,. " . , ", . ':'- ' .'.

great 'organizational . distance' frcrn .policy' to implementation.:.there is a

" correspo~ding need fo~ detai-Ied mo~tOririgi' an~ co'ntrol '~f case processing ~ii~i~, . . .
__,_· _i_ . \ . .

i ,WbOe Chan (IWQ) ruearcbed hea lth and ptlaoll bureauctacies ill New Yoik, Lalo!'.
(lWa) cOlltribull:Oll lI11ot.hued llPOll dat a ~ollt<: Led from .. urball celltre but rathet from
"nul .~alI i.owDIlll Pelllll)' I'I'IlllIa. . . . . ' . • . .

\
\
\
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ties" (Rose nt hal and Levine 1~80:38B) (5.ee, also Obese 1979; and Peseo 1078).&

However, it is difficu~t_ tc meeaur e the SllCC;esSof an orr;aniution, or the work

done by ~n individual employee, when service is the co~modity in question.
l .

Usual market criteria, such as yearly pro8ts: .a re simply not -applicable (see tor

example Lipsky 1980:48; and Weimer 1080":10]) .6 In addit ion; "T he procedures

us~ed [by the micro-levei lmplementore]...are highly inCorrna.J and only' partly

ree~ded" . (~iver 1080:(8). W'en performance m~~ures are £nt roduced (arrest
. ,.. :

records, number of job placements, etc.) th ey tend t? ~orce a speci~~ work locus

· whi~h' causes otb er aspects of th~ _~~::~level bureaucrat's j ob to be d~~n-pl~;ed

in _or~er tosatisCy t~e measurement crite;ia . There is e "...general rule i~at th e

- ,,' " b eha,:,ior _in .org~n ization! tends td drift" toward c~mp~tibiliiy , wlth w~y, th e

orgaD,izatioD , is "ev~~~ted ; ' [Lipsky. 1980:51) (;e e also ChASe , 1979': ~98) . , .,~ a

· res~lt; 't~e adoption'of ," .:.moie readily calibrated perlormaii:e _stO:nd~rds lL.!Iprox~

ies for It~e, st reet-level burenucrnt' s] ultimat e object ive...over time...tend[s] to dis­

. _lace th~ u,i~ate obje~~ive as i~~ '~rg;_niZatiOn9 ' t ruSgo~I" ~D i:cr ~{l80:2~~) (see'

a~o Mert:on' 1957:1.99)]. , .
. Goal displae~~ents ·'are prevalent in the service -bureeuereelee -not ' only

'hr.ou~h d.",ti o""y declslcna mede by: the " r; ' , lm i bU"'U"'1' bUI ~~O. _ :.f
~. b"~U" '~' l"hn.i~~,.I, val~/.ity ,o,~ a~ imPleme.~..,P'Ogf., am is orl" d.P~l- .:~

, $ l' nIO (1078) explored welfareoffiC'etiaMlee' IIrblll AmerlcilllMtti ap. " . ' ' ,';?
e Weimer (1980) a110b~ bit CODchl!lolll upoa researeh or u.s.federal bureau .c1H. . ''<j'
1 Merklll (19fi7) predatel the recoiaitfOD or implemeatatloll tb~ ..... Ie. tlmate • '/

otllpflal or rormal or,IIII..t loll tbCOQ'. Hia cOlltrlbutloD '- 0.. . :o the 11lI1&bl.a ~
• whleb ult imalel7led to all hlcrellllDlly!lDe rOCIII otrueltllltloa IlIto ..pedl 0 bureau· "

Cll~Y. - ---'i-

" . ~1
. ,

..~
.: c.".'·'·:•.,·,·,.<:,·,·,,: " I"' .: " I.' .. ~~'U'~, .t> " ~~' (,.. ,·P' .... .,l~? ~"/ : "\..:I;, ,
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\ .
able '~d some,time5 a moot issue; policy evaluations or projeete typic aUyserve

I· .' . , .
polltleal and bureaucrat ic ends" (Berman 1978:175) ,(see also Cohen 1910 and

, M CLaJfbliD UI15).81t r01l0ws~ 'therer~r_e , th~t " .•.I)foj~d a1ap't~tion during i~pie­
menta~i\n trequently reflects not feedback lrom project outc omes, but. rather

bureauctl.tic and p~liueal adjust~_en~s to the process 'or, imple~entatioo itself"

(~er!p4n:: 1078:175) (~ee ~lso we lmer 19~:101) . . I / ~ ....
Not !~Dlyt....serVice ~e~urer ent ora.p~(iey diffie",lt, and ~ ~ome cases detri­

"menta l t~ tb~ or iginai int ent or~be policy, an additi onal imp,lementation problem. . .. . ,
Is-recognised in that

" .•.most Iederal Iegislefion is administered by an-existing bureaucracy or
some ccmbiu ation oCexisting bureeuersefes , peehape recrgan leed Cor the :
purpose oC administer ing , a- .particular policy. ,But th e 'bureaucracy ;
march es toJ ts bwn tune" '(Berm an IQ7S:168). . ,

. ' • ' • I
. Tbe "'dlscretioiiary aspeet ottbe'e treet-Ievel bureaucrat 's role Js shown as a
. "." , , -- ' ; . " '.' .. ',\

product ~C the co~di tions under which they ·must w~rk . ~P~man andWild~v.
l- " ' . " ;" ., ' .......... - " . , " , ', '... . ' , . ' ~

s~y (1973)° ~gree witb C~,ise , ( 1979 :§87)\rhO. bOldS ~hat "whi~e ,t~~ vi8'Y f.~m 'ie

to p is exbiln.raUng, the ~licy rormulato rs ...have ·t rouble .imagining the . sequence

of events that ~11 bring thei~ ideas to fru it ion" :. P olicy goal9 are u~ual1y va~,e

and ai!lbiguous (see for example Lipsky ,'Uiso:31j Rosenthal and Levine 1980:386)



' "
~

become iniportant deter"min.,ri.ts' of 'poli~y (Lipsky 1980:83). ..

_. -A ' street~level bureauerat-canuot compl,etelr ''fulfil h~ or her ob!igati6os

both policy and organizatitmal goals. .Llpsky sta tes tha\ .
.Wor~.process ing devices are·pa.rt of the informal agency st ructure t lia~
may be necessary to maintain ,the organization, ' even though the pro­
cedures may be contrary to agency , policy. This is a neat paradox.
Lower-level partidpanbdevelop coping mecbealema contrary to all.
agencY's,J1Olicy but actually basic to its survival (1980:1~).

Following intlih frame, Diver sta tes that .
Rather than adhering to the i~p~sible str idor es of the 'synopic' model
o( decision making, pcllcy-mekere in fad addpt·a atrategy of 'disjointed
Ineremenrelism' characterized by a series of in.cremental, ,re,medial
choices, .among a narrow range of options, reconciling only a Darrow
range of interests (lOSO:278-270). . " .

Co~promises mu~t; be iOug~t. ~he majo,r one inv.olving tbe.eoDVe,rB,ioD O~.eitiZ8n.

'~ r;(~~~,~;; ,' . '~"'~i " . ~ : ; ':_;':~~"7ZY~~:\'F.\./"->'r \'~'~~:: ~.' . ' .":' )'~:" ::~~.'''i'8.~'l.,.,., ; ,':~";P'~~i ~'~_:'~~?~.;'~:'-:f~..'. ~:'i'::;./:. -.\ '.. J c', ' ::.\. ~,

(;;j
,-J

ambi~ity' is reflected by multipl e goals, oft en oonllieting, and'in a'iack •
. of .specificity about means.•.U seems obvious that the more' ambiguous

the. inte nt of the policy, the more latitude the' r&iministrating a~ncy
lias in dell.ning a governmentprogratn (Ber man 1078:168). •

T he imp ortance of this ~oint is furth'er emphas,ized when t~.ke; in eenlu ue-

tion with t he P?Ssibility o~ performance measure;; focused on only 50~;~\sPeclrs of "I:.;

tL.e job, while resources tend to be 'finit e and chronically inadequat; '~~th6 ~ame

time "t,hat ca::~' loads are heavy and demand expands ttl'meet a~d frequently t?

surpass supply (eee for example Lipsky ~{I80:29 ; R~sen'thal and ievine 1080:388).

Lipsky sta tes that " ...the ,ability of the street-Iev.elb~reau..crats to tieatpeople as

individJ.lals is~ signlficant ly compromised by the needs of the organization to pro- :" \

, cess work quickly using the res~urceS"at, its "disposal'.' (198~:44) . Thia,' conBict: .

. , b e t~e ilD policy goal and organii at ional >resources has to be mee eged .bY'· th'e

street-I~vel burelLucr~~ -t·~rougli" th~ '~xe;~e' of ~iscretion . 'Tliey ~uat tber efcee

devise routin es and cl~i.8.ca-tiona' in their dailYP~CeS~iDg of client! and thes~.



into eli'ents 'who will then be seen in terms of a set of bureaucratically -relevant

att ributes rather than as individutLls (Lipsky 1080:76), This conversion' of people' . . .
into , clients is asocial process which allows the' ~~reet:.level bureaucrat control

ove'r' resourc~ ..a.noeation; ' While ihna.y gener~~be believed that clients are

being ti'roted on an individual basis" to do so witho~t the aid 'of predetermined

categories would be too time-consuming.' In this ~ ituationr'-

The omnipresent condition of computatjj;lnal complexity explains the
: ': most common and ,mos,' eleme!!.tary si!Dplifica.tioRSj reducing ' the

number oCalternatives coasldered •••Tbe problem of value indeterminacy'
necessitates a second and more radical adjustmentj,displacement oCan ~-

unmeasurable ultimate' gosJ with, a more easily measured proximate
. ,obj,ect ive. ' where the decision maker (aces not 0llQgo&!, but multiple

:~~:c:: ~~:~;:~;Il~ ,~:O~~e:~:;:~~~~~l~:jU: lSm~:t~:~d :::~;:~
attempt ,~ resolve the confiict (Diver 10~0:272). ' . ' , ' '

10 order to process,' or help, the gr~!ltest number o~ clients, ~,op~g mecha.,o.

isms are ,de~eloped, In. s:o~t; ":~" P,~PIe-P~~eS;~g bure~~c,~acies have tw: : tllS'~: .

. tc develop an appropriat~ set of c.ategori~ in terms of .w~ich peopl.ewill be , p~
-' , .. I, ,

. c essed~, and to .ma~ .clien~ ,~ terJrul ' of their ~~&lifY.in~- ct::teristics" (Lipsky

c-~- '-_··c'----,n,n" n,.-- '1'''. reduction , of ~dividua~ into categories of client is, i;n part,

jlistified by the street-level bUf?aUcrats - ' many of w~om-choose their work for

", alt ruist ic reasons '- by accepting that " •..fairness in a limite.d 'sense ,~emands

equal treatment." (Lipsky 1080:101), Rosenthal and Levine state that

desire for equity and the complexity or-program response; combine to
create an espedallydiffit\lt management chaltenge...similar easesshould

~:,~r::::~ni:ga:~r:;i~a:n~t~o~h~~dd ::,t~~::e~ht~ ::~:nes::e~:tii:n~~~ .'
deelelcn eetterte they ueeend t'how they apply the criteria in stmilar ­
situations. Furthermore, different employe~ with the same case pro­
cessiog ,responsibilities ,should"be expected to treat any particular case
(o,r like eeeee] in th~ eeme manner (lgS0:386-387). ' · '

..
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E~ual t"a\m,nt - m th~ m.,defined", '"0'" to Umued reecureee - rnust

be routinized, which in turn lessens the clients' demands lor iadividuuliaed

responses Jdthus legltimlses~nDeXibi1itY (L;pskY 1980:100). Thus,"both "...the
I,' ,

ambiguity'o~ cases and the complexity'of governmentservicesotten work 4go.inst

this nolion0\equity" (R,,~~'tJi.I-and Lovin, 1080'387),

\
Rosenthal and Levine (UI80:383-384) list live attributes cteeee processing

activity : a cle is handled 9ingula~ly and its "path" through the processing sys­

tem is no~ au~omaticallY ~ete r~fDed at the 'teginning; Coreverycase n:9~cces;ion
or " choice pol~'ts" exist, each em~odYing an- aspe:t of poli~Y; d is c reti~n deter-I ' I, ,
mines the type '~nd Jevel of response tcf each ' c~e; the case wcrkere'ure proCession-

als; and; un~nI iL case is ,~plete its outeo~e is . ~nde.ar, ' ·Eaeh ease mu'9t be­

j~dg~d takin~ .\~eoun t or available res~uree9 :'in additio~· ·to ease eharae.tetisti ~l!J .
- I ' , ' ..: ., .

Ma~y.raet?t9 tu,st I}e. ~eig~,ed 'when deeidin:~ ne~ or 'potential e~e eUgi~ility:

"The more pr~eill~ the rormal definitionor cas~ eli}ibility "and'program obligaticn, ' ,

the,more meehJnieal and eon~i.sten~the screening prceeee wil.l be:' (Rosenthal and
, I' -

Levft'e 19SO:3g3) , however "•.•when ' ease scree~ing crit eria ere not ~umeiently

r~fined , when l!Jt~ training is \nadequ'~te, or when management isnot ell'~ve at., ' I " ' . I
monitoring tbefateke activity" Ineonsieteaeles will result" (lQSO:3Q6). Once a

"I
ease has been a~~epted, it is the role or the "9peeial~t;' " to , det ermiD~ the'time

:~,:a~:;:o:::r:;::;p::(,:::: j,::::.:h;~::iO'iiY end ,,~poolth. eeee '"
.·R08entl"a{ J d Levine 9tat~'th&t 1I • • , 9 ~ cees9ru l poliey imPleme~tati~n r~qUi:~

.': " 'a series of relat~d actions: goals must be traD1llat~ 'into desig~l, designs i~to

1.
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operations, cperajicne into evaluations and controls , which in turn may lead ,0'

. " . /
changes in goals, designs and operations" (1080:385). Alternlltively, Diver holds

- - . . /
tbd . / .

" A top-down enforcement policy i! a set of rules , increasingly speci},i'c as
ODe descends the hierarchicalladder.•.These ru les may take a V/12'etyof
forms '" regulations, sta ndards, bulletins, or ins tructions - and I oncern
a variety of subjects - eommunieetion , processing or,in!? etiou ,

::;n~~tu~~~::~~r~:~n~~:::~_trs~i~~~:r ~u~~:;e~~~~:Dtn::~
'official' policy, acknowledged at least tacitly as su'ch by th e
organizatioo'sleaders (1080:261). . / '.

Lipsky (1080:87.132) f1.~ds there are man y ways in whi~h roat ines and other

mechanisms ro;'~itioning resources ~ay serve the organizations' need (or l~~
processing :-",bl'e .circumventing t~e intend~J>Olicy goal. t he use or 'l elld in~ ~'es­
tlcns enebtes clients ~ be fit~ed .into already-existing case types. Becauseclients

o( .one- ,ocial'~serviee . are : ' o(~~n also clients of others, rubber-stamp ing a

~revici usiY·d~te~mlned staJ us .·s;~~s , processing, - but at .Jh~ risk of missing
f ", . ' _.' , - ~.

. ' ~elevll.nt information.~hicli may: prej~dice the. interc:s~ of the client. I~iormaiio~ '

~an be wi~h~eld from so~e clients' while others, tho ught '~&re d~erving, eaq. be
" -

told bow to'.'play 'the system" by !e questing aid from programs not commonly

used. L~t b~..n'efit c.osts.are,onlrone way a. client may p~y for service; time .is

. another• .Clients are 'expected to wait for service; 'in p~rlt set-up waiting rooms,
\. - . .

in queues or on waiting lists,all to eave the worker Irem w/L!Iting their valua ble

tim~ ~n missed appoint~ents, should ·they.~e allowed.

·~st. oCtb~ routi~es.(or proCessingclient" serve ~n additional purpos~, tb~t

~r ieachlng 'the peOple receiving 't~e servi~e th e elteat.rcle, which is necessary fo'r

t~'e smooth runni~~' or ~ bu;ea~~rlLCY. , Tb'e clients' tim~investment :how~ them
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that t heir time is worth Iit pe while th e bureaucrats' tim e is valuable.e Crowded

waiting rooms or queues promote cont rol by social pressure - et hers are waiting

too - And th e " first come first served" message advertises finite resources.

Clients sd er psychological costs as well: long waits show a lack or respect, as do

the someti mes degrading questicna w~ich clients are expected to';answ er. Oft en

interviews are held in open rooms which givethe client DO privacy: Clients are

taught the degree of deference required, and are subtly taught the penalties for

lack of deference. Th ey are 'taught what l ev~l of t rea tment they may expect to

receive, which will pr obably differ from tbe media' presentation 01 governm.:n~

policies (Lipsky l OSO:S4-70).

1t is a defining characte ristic of street-level burea ucracies that th eir clients

cannot usually choose their st atus. . Because of th~ ascribed st atus'or c1ie~ts there

is a basic difference between a customer.end a client.: ,
C ustomers ... select tb e cpticne they desire; t he organization . follows a
pr especified set or act ivities to sat isry .their dem ands. . Little flexibility .,
or discret ion in th e nat ure or the service delivered remelae.cnee th eeu e­
to\Jler appears and ..specifies what he wants (Rosenthal and Levine~
1080,383) . ' , ' ,

. An addit ional aspect or. the clients I~cf or contr ol over their situation Ls tha.t
. ~-"

any compla.in ts which they may have are " mana ged" thr ough II. variety or .et rue-

tura l mechan isms (pr essure specialists! emer~e.ncy routines, appeals, etc.) and do

not ~ead to policy cha nge (see for ex~mpl,e Lipsky 1980:133-139; and Salvesen

1985:49-51). Th e costs which a st reet-level bureeuer s t can impose on a mia­

. behav~g ' client (verb al a~use, neglectrul tr eatment or inccnveuieace) leav'~ the

wary client with re~ 8trategies ~P8S!iv ity, acquiescence or hU~ilitYl and the

.:.-:
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(showintD.ng~r or ma king demands) witb few options (Lipsky 198O:59)"

"Lipsky take! the position that the non-vo luntary nature of most

~ client/ bureaucratic inter~ions negates client inpl1t as a significant ' element of

th~treet...level bureaucrat's role. In agreem:nt with Serbin and Allen (HI68),

Lipsky states that :
Generally role t heorists locate tbe origin of role expecrericne in three
sources: in pe...ers and others who occupy comPlementary role posltlons:
in relereace groups, in terms of which expectatidns are defined altbough
they are o"ot lite rally p resent; and in public expecteeione where con­
sensus about role- expectations ean sometimes be found (Lipsky
1980'45). ' .

In support o( McNama.ra (l067), Lipsky also claimithat t5.esocial background. of

incumbents is not an issue in rcle menegement . He states that the process of

training and socialization counteracts -the effects of differences in the class back-

grou"nds 'of recruits.., .
."

Tha major premises of implementation theory can be summarized in t~ (01-
, ..

lowing manner . . It' is axiomatic .that prrlicy at the point of implementation is

:different Ircm .policy at the point of torm.u la~i_oD . T his difference is due to the ,

piv~ta{ role of th~ street-level bureaucr~t whose functi~D is to mediat! between

citizens and government ·and who does-eo from a struc tu ral posit ion which

The st reet -level bureaucrats are m.ediators because it is they-who delherpct-
- ' . ,

ides or services to cit izens in Ieee-to-face inte ractions . Discretionary r.ights are

eeeumed .by the street-leve l "bu rea~rats f~r several reasons. Bureaucratic ~aJs

.. are frequently worded ' in vague or ambiguous terms. whi~h nec"essitate practica l

interpretntioQ. Bureauc racies are ecmplex organizatio~~.!bat must respond to

demands both discretionary rights and relative autonomy.
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