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ABSTRACT OF THE DISSERTATION

REPRESENTATIVE BUREAUCRACY IN GERMAN PUBLIC SCHOOLS: AN
ASSESSMENT OF THE MECHANISMS OF PASSIVE REPRESENTATION
by
Gretha K. Burchard
Florida International University, 2017
Miami, Florida
Professor Mohamad Alkadry, Major Professor

According to representative bureaucracy theory, a bureaucracy that mirrors the
population it serves—in terms of demographic composition—is more responsive to the
interests of all groups in the population. Most research in this area has examined the link
between passive representation (i.e., occurrences in which minority bureaucrats mirror the
population) and active representation (i.e., occurrences in which minority bureaucrats
actively pursue the interests of those they represent). Less attention has been directed
toward the notion that different mechanisms can make representative bureaucracy have an
effect.

Focusing on the German public school sector, the aim of this study is to understand
through which mechanisms teachers with migration backgrounds can have an impact on
their students and how they become representatives. The German government has recently
begun to support intensified recruitment of people with migration background into the
teacher workforce. Assessing the mechanisms of representation is, thus, not only crucial
for a better theoretical understanding of representative bureaucracy, but it can also provide

policy guidance for future government efforts.
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The mechanisms include demand inducement, coproduction inducement,
advocacy, shared values and empathic understanding, and peer influence. Substantive
effects are operationalized as students’ grades, career expectations, and perceived
classroom climate. Applying a sequential mixed-methods approach, OLS regressions
based on data from 194 surveys collected at six German high schools measure the
mediating effect of the mechanisms on the relationship between the representation of
students and the three substantive effects. Furthermore, a comprehensive qualitative
analysis of 26 in-depth interviews provides insight into teachers’ perceptions on their role
as representatives.

Overall, the findings indicate that for the occurrence of most mechanisms, a
teacher’s personality is at least as crucial as a common migration background. A mediating
effect of demand and coproduction inducement on the relationship between passive
representation and substantive effects was found in the quantitative analysis. The
qualitative analysis reveals the importance of empathic understanding and advocacy as
mechanisms of representation and points to the potential of peer influence as influential
mechanism of representation. Furthermore, the findings highlight the importance of
matching backgrounds and a critical mass of teachers with migration background in the

workforce to overcome racism.
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I. INTRODUCTION TO THE STUDY
1.1 Introduction

According to representative bureaucracy theory, a bureaucracy that mirrors the
population it serves—in terms of demographic composition—is more responsive to the
interests of all groups in the population. Donald J. Kingsley (1944) is commonly credited
with coining the term “Representative Bureaucracy” in his work on the British Civil
Service and sparking other scholars’ interest in exploring the theory. Research in this area
mainly focused on passive representation; scholars measured the degree to which an
organization’s bureaucracy was representative of the population it served—mostly in terms
of gender and race (e.g., Dometrius & Sigelman, 1984).

Mosher (1968) introduced the notions passive and active representation. Passive
representation refers to the mere presence of minority bureaucrats in a bureaucracy, so that
the demographic composition of a society is mirrored by the demographic composition of
the bureaucracy. Active representation refers to the efforts of minority bureaucrats to
pursue the interests of the individuals they represent. Following Mosher’s (1968) work,
scholars began focusing on the link between passive and active representation (e.g.,
Bradbury & Kellough, 2008; Keiser, Wilkins, Meier, & Holland, 2002; Meier, Wrinkle, &
Polinard, 1999). Most of these studies explored the factors that influence the attitude,
values, and behavior of minority bureaucrats and eventually drive them to become active
representatives of their minority group. These factors include demographic variables such
as sex, race, ethnicity, sexual orientation, veteran status, language, and political affiliation
(Gade & Wilkins, 2003; Kelly, 1998; Kiibler, Kobelt, & Andrey, 2012; Selden, Brudney,

& Kellough, 1998; Slack, 2001). Researchers have also explored how minority bureaucrats



are influenced by organizational factors, such as length of time working in the public
sector, perceived work obligations, the organizational environment, the issue to be
considered, organized employee groups, the bureaucrat’s position in the organizational
hierarchy and the physical location of the bureaucrat’s office in the entity (Selden et al.,
1998; Thompson, 1976). The outcomes of active representation tend to be measured as
positive effects for minorities, such as improved academic performance among minority
students in schools with more minority teachers or improved policy outcomes for
minorities.

Recently, the research focus has slightly shifted, away from strong emphasis on the
link between passive and active representation and toward a more comprehensive
understanding of representative bureaucracy, its impacts, and the processes involved in
such a bureaucracy. While several studies have focused on how passive representation may
affect the population (e.g., Gade & Wilkins, 2013; Meier & Nicholson-Crotty, 2006;

Theobald & Haider-Markel, 2009, research in this area remains scarce.

1.2 Statement of the Research Problem

Passive representation leads to active representation. This process has been
extensively examined over the past decades and several studies have indicated that a causal
relationship exists between the two forms of representation (e.g., Selden et al., 1998; Sowa
& Selden, 2003; Wilkins & Keiser, 2004). Lim (2006) contended that the strong research
focus on the link between passive and active representation shifted attention away from
investigating the different drivers of representation. He claimed that minority bureaucrats

advocating for their minority group are not the sole source of presumed positive impacts



of a representative bureaucracy. He suggested that there are different ways—namely, direct
and indirect sources—in which a bureaucracy that passively represents the population it
serves can impact the population. However, few studies have examined these indirect and
direct sources.

Regarding methodological approaches, most studies on representative bureaucracy
have applied quantitative methods with aggregate-level data. Studies with individual level

data using qualitative research methods are rare in representative bureaucracy scholarship.

1.3 Significance of the Study

The purpose of the present study is to contribute to representative bureaucracy
scholarship by exploring the mechanisms through which a representative bureaucracy can
have substantive effects on the population it serves. Scholars have only recently begun to
investigate the mechanisms behind representative bureaucracy. First, studies on the effects
of passive representation have underlined the impact that passive representation alone—
without minority bureaucrats actively advocating for their minority groups—can have on
the public (e.g., Atkins, Fertig, & Wilkins, 2014; Gade & Wilkins, 2013). This present
study, which is a comprehensive examination of the relationship between representative
bureaucracy and effects on the public—and considers the mechanisms behind this
relationship—has the potential to substantively add to the representative bureaucracy
literature. Furthermore, a better, more complete understanding of representative
bureaucracy processes can also serve practitioners, equipping them with strategies (e.g.,
enhancing their services), which they can apply to more successfully serve the community,

including minorities, or to become more responsive to the needs of the population.



The present study focuses on teachers with migration background! in German
public schools. Germany has become a country of immigrants; the country must develop
ways to successfully serve the needs of all, including its immigrant population. Along with
this upsurge in immigrants, Germany has simultaneously experienced increases in
immigrant representation in the public sector workforce, which will likely strengthen
efforts to serve the entire population’s needs. The German Federal Government and
scholarly literature in this area have suggested that when the public sector workforce
mirrors society, several positive outcomes result: more trust in the organization by the
people, higher efficiency (due to increased trust), and increased responsiveness to the needs
and wishes of the public (Bundesregierung, 2012; Kennedy, 2014; Kim, 1994; Mosher,
1968). Thus, the government has begun promoting and supporting intensified recruitment
of people with migration background into the teacher workforce and the police force.
Findings from the present study are of specific interest and great value to schools and state-
level school authorities; the findings provide novel insight into the effects of a
representative teacher workforce and can help evaluate federal government efforts to
increase representation of persons with migration background in the teacher workforce and
in the entire public sector. Also, my findings elucidate which mechanisms are specifically
useful in the school context to improve the situation in schools.

Data collection methods for this study include conducting questionnaires with
students and interviews with teachers. Quantitative as well as qualitative analyses were

conducted in a sequential mixed-methods approach. This enables triangulation of the

! The term is defined in Chapter 3.3.2.



research findings and provides valuable insight into bureaucratic and community
perspectives on specific issues. Additionally, as a mixed-methods study on representative
bureaucracy, the present study contributes to the research literature—and is particularly
important because it employs qualitative data analyses. This can provide deep insight that

cannot be obtained when applying exclusively quantitative methods.

1.4 Theoretical Framework

The theoretical framework of this dissertation mainly draws from the work of Lim
(2006) and Atkins et al. (2014). Lim (2006) closely examined how representative
bureaucracy can have substantive effects on the people it serves. Instead of categorizing
representative bureaucracy as passive and active, Lim claimed that there are direct and
indirect sources of substantive effects of passive representation. Direct sources are those
that influence the population directly through the bureaucrat’s behavior. Indirect sources
are produced through the behavior of other bureaucrats or of minority clients who are
influenced by the minority bureaucrat’s presence. Direct sources include advocacy, shared
values and beliefs, and empathic understanding. Indirect sources that produce benefits
through the behavior of non-minority bureaucrats include: minority bureaucrats expressing
disapproval of discriminatory behavior by non-minority bureaucrats; prior restraint felt by
non-minority bureaucrats if they are about to act on their bias due to the presence of a
minority bureaucrat; and resocialization (i.e., the change in values and beliefs that a
minority bureaucrat can provoke in a non-minority bureaucrat over time). Indirect sources
that produce benefits through the behavior of minority clients include demand inducement

(i.e., the minority bureaucrat’s presence can be a stimulator for more applications or service



demands from minorities) and coproduction inducement [i.e., a minority bureaucrat can
stimulate clients from the same social group to work to enhance outputs and, thus, client
outcomes] (Lim, 2006).

Atkins et al. (2014) investigated how passive representation among school teachers
influences school connectedness and future expectations among students. They found that
both connectedness and expectations increase for minority students with higher minority
teacher rates. Atkins et al. (2014) provided a list of causal mechanisms—similar to Lim’s
(2006) direct/indirect sources:

1. Passive representation of minority bureaucrats affects the behaviour of minority clients
by making the agencies’ services more attractive to these clients.

2. The bureaucrat serves as a role model for the client.

3. Minority bureaucrats are more likely to assume a ‘minority advocacy’ or representative
role for minority clients.

4. The presence of minority and female bureaucrats may lead to changes in the behavior of
majority bureaucrats.

5. The increases in representation may shift the policies and/or priorities of the organization
(Atkins et al., 2014, p. 506-507)

The present study examines the effects of passive representative bureaucracy by
considering Lim’s (2006) indirect and direct sources [i.e., Atkins et al.’s (2014) first four
mechanisms]. When minority bureaucrats are present in a specific agency, they passively
represent people in society who belong to the same minority group. Different demographic
and organizational factors and the perceived role expectations of the minority bureaucrat

impact the possibility of passive representation leading to substantive effects on the



population. These factors include, among others: sex, race, ethnicity, education, length of
time working in the public sector, perceived work obligations, and organizational rules and
structures (e.g., Bradbury & Kellough, 2008 Keiser et al., 2002; Krislov, 1974; Selden et
al., 1998; Meier et al., 1999).

While most prior studies focused on the link between passive and active
representative bureaucracy, my study follows Lim’s (2006) view that passive
representation can have effects on the population with the help of the direct and indirect
sources. The findings indicate that Lim’s suggested sources play an important role in the

school setting.

1.5  Research Questions and Hypotheses
Building on the review of the representative bureaucracy literature, the present
study focuses on the mechanisms behind a representative bureaucracy. The factors that turn
a bureaucrat into a minority representative have been researched extensively; less attention
has been focused on the different ways that passive representation can benefit the people.
Mainly drawing from Lim (2006) and Atkins et al. (2014), the different sources, or causal
mechanisms, that may enable a representative bureaucracy to have substantive effects are
at the center of this dissertation; the present study examines these mechanisms by applying
quantitative and qualitative methods. The objectives of this study are to:
1. Examine the mechanisms that make passive representative bureaucracy have
substantive effects on the population without any direct influence of the

minority bureaucrat on the people. The mechanisms that are investigated for



this purpose are Lim’s (2006) indirect sources “demand inducement,”
“coproduction inducement,” and “peer influence.”

99 ¢

2. Examine the role that Lim’s (2006) direct sources “advocacy,” “shared values
and beliefs,” and “empathic understanding,” which involve direct influence of
the bureaucrat on the population, play in the process of passive representation
having substantive effects.

3. Explore the relationships between the factors that motivate bureaucrats to
become representatives, with a special focus on Atkins et al.’s (2014)
mechanisms and Lim’s (2006) sources.

In this study, “passive representation” follows Mosher’s (1968) description of the
term (i.e., shared demographic characteristics between administrators and the public). The
term “substantive effects” is adopted from Lim (2006), meaning a measurable or otherwise
noticeable impact on people’s lives. The different mechanisms are adopted from Lim
(2006) and Atkins et al. (2014). Substantive effects are captured with three variables, which
are further explained in Chapter 3.6: Research Design.

Research Question 1

Which mechanisms make a passive representative bureaucracy have substantive

effects on the population it serves?

Hypothesis 1.1

Demand inducement plays a role in the relationship between passive representation

and substantive effects on the population.



Hypothesis 1.2

Coproduction inducement plays a role in the relationship between passive

representation and substantive effects on the population.

Hypothesis 1.3

Advocacy plays a role in the relationship between passive representation and

substantive effects on the population.

Hypothesis 1.4

Shared values and beliefs and empathic understanding play a role in the relationship

between passive representation and substantive effects on the population.

Research Question 2

How do bureaucrats become representatives?

Direct and indirect sources (Lim, 2006) have the potential to influence a
bureaucrat’s representative function. Furthermore, additional factors and mechanisms may
play a role and are explored to find an answer to Research Question 2.

Research Question 1 serves to address Objectives 1 and 2 and is tested with a
quantitative analysis based on the student survey. Research Question 2 is more exploratory
in nature and aims to respond to Objective 3 using qualitative methods, i.e., the analysis of
26 semi-structured interviews.

The findings of the quantitative analysis partially confirm hypotheses 1.1 and 1.2—
a mediating effect of demand inducement and coproduction inducement on the relationship
between passive representation and the three tested outcome variables, i.e., the substantive

effects grades, career expectations, and classroom climate was found. Furthermore,



hypothesis 1.4 was partially confirmed, as values and empathy mediate the relationship
between representation and the classroom climate.

The findings of the qualitative analysis point to the important role of most investigated
mechanisms. They also indicate that a teacher’s personality is crucial for the mechanisms
to occur, possibly more so than a common migration background. Empathic understanding
is a particularly important mechanism and may lead to advocacy and peer influence.
Furthermore, the findings highlight the importance of matching backgrounds and a critical

mass of teachers with migration background in the workforce to overcome racism..

1.6  Study Design

This study focuses on German public schools. Public schools are an appropriate
research setting for multiple reasons. First, they have similar regulations and objectives,
teachers perform similar tasks and have comparable amounts of discretion (Keiser et al.,
2002),. Second, their work occurs at the street-level, where bureaucrats interact most with
citizens (Lipsky, 1980). Third, teachers often serve as role models (Cole, 1986), and
students with migration background (MB) may identify more closely with teachers who
also have an MB (Meier & Bohte, 2001).

Furthermore, the location of the data collection, Germany, is particularly pertinent.
The German government is currently supporting intensified recruitment of teachers with
MB due to the following reasons. It assumes that increasing the number of school teachers
with MB will increase motivation—and enhance the performance—of students who belong
to the same minority group (Bundesregierung, 2012). Furthermore, teachers with MB are

expected to be more empathic to students with MB and their parents; these parents will
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likely regard these teachers as especially trustworthy; these teachers will reflect cultural
and ethnic diversity in classrooms and bring intercultural perspectives to the school and to
teaching; and these teachers will represent equal opportunity, in terms of access, to the
teaching workforce (Bundeskongress, 2010, p. 19).

The present study uses a sequential mixed-methods design with individual level
data. The research questions are of such nature that a mixed-methods design is appropriate
and necessary. An analytical survey, which collects a large amount of data for quantitative
analyses, is an effective method for the first research question. Furthermore, data from in-
depth interviews has the potential to triangulate findings; for this study, qualitative data
provides deep insight into the phenomenon under study, which would be difficult to obtain
from exclusively quantitative methods. Moreover, Research Question 2 is exclusively
addressed via qualitative methods since it assesses the motivation, viewpoints and feelings
of the teachers.

First, the student questionnaire was designed and discussed in ten semi-structured
interviews with German school teachers before implementation. In addition to discussing
the survey, the interviews also provided the first set of qualitative data. Subsequently, a
pilot study of the questionnaire with 45 students was carried out at Florida International
University. Following this, 194 German public school students were surveyed. After the
analysis of the survey data, 16 additional semi-structured interviews with teachers were
conducted and analyzed. This was done with the purpose of also addressing any

inconsistencies of the quantitative analysis.
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1.7 Organization of Chapters

Chapter 2 of this study includes a review of the representative bureaucracy
literature. It first addresses traditional bureaucracy theories and their role in representative
bureaucracy. Subsequently, the nature and historical development of representative
bureaucracy theory are discussed, followed by an investigation of the extensive work on
the link between passive and active representative bureaucracy. My criticism of the
research literature’s excessive focus on this link serves as the developmental starting point
of'this study’s conceptual model. Normative considerations are also included in this chapter
because discussions on whether bureaucrats should specifically serve certain groups and,
thus, possibly disadvantage others are frequent and legitimate. Furthermore, I discuss
different views on representation, as well as the most recent studies on representative
bureaucracy. Finally, findings of previous studies that examined representative
bureaucracy in schools are summarized.

Chapter 3 addresses the research methods applied in this study. First, theoretical
support for the choice of methods is provided. Subsequently, the conceptual model, the
research questions, and the hypotheses are discussed. After providing background
information on immigration in Germany and the German school system, I describe the
research design, including: designing the questionnaire, sampling, operationalization of
variables, qualitative and quantitative data collection, and the quantitative analysis design.
Finally, validity and reliability are addressed, followed by the conclusion of the chapter.

Chapter 4 describes the findings of the qualitative and quantitative analyses. The
research design of this study is a sequential mixed-methods approach, first applying

quantitative analyses, followed by a comprehensive qualitative analysis. The findings of
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both analyses are presented in the same chronological order. Finally, the conclusion
summarizes the most important findings.

Chapter 5 contains the discussion and conclusions of this dissertation. First, I
synthesize qualitative and quantitative findings for each of the hypotheses. Subsequently,
I present the contributions to representative bureaucracy literature and I discuss findings of
the quantitative and qualitative analyses and their implications for schools, school
authorities, and governments. Finally, the study’s limitations and its recommendations for

future research on the mechanisms of representative bureaucracy are presented.
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Il. REPRESENTATIVE BUREAUCRACY - A LITERATURE REVIEW
2.1 Introduction

This study draws from the theoretical concept of representative bureaucracy. The
theory of representative bureaucracy is based on the idea that a bureaucracy that mirrors
the population it serves—in terms of demographic composition—is more responsive to the
interests of all groups in the population. Research on representative bureaucracy is
extensive; however, there is no unanimous definition or interpretation of the term
representative bureaucracy (Kennedy, 2014). Likewise, researchers and practitioners
continue to debate the legitimacy, potential advantages and disadvantages, and
consequences of representative bureaucracy. Additionally, there is no universal, common
approach for testing and measuring representative bureaucracy, and the results of existing
studies have been partially inconsistent.

Over time, research focus in the representative bureaucracy literature has shifted.
Earlier studies concentrated on passive representation inside the organization (Kingsley,
1944; Levitan, 1946; Long, 1952; Van Riper, 1958); however, more recent studies have
emphasized the link between passive and active representation (e.g., Bradbury & Kellough,
2008; Gade & Wilkins, 2013; Keiser et al., 2002; Meier & Nicholson-Crotty, 2006; Selden,
et al., 1998) and accounted for the effects of organizational culture and socialization (e.g.,
Meier, 1993; Meier & Nigro, 1976; Saidel & Loscocco, 2005; Selden, 2006; Sowa &
Selden, 2003). Different views on representation have been discussed (Pitkin, 1967) along
with the sizable variety of characteristics in a society that can or should be represented by

a representative bureaucracy. Recently, researchers have begun to investigate the effects
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of passive representation, which are also examined in the present study (Gade & Wilkins,
2013; Meier & Nicholson-Crotty, 2006; Theobald & Haider-Markel, 2008).

This chapter focuses on addressing the public administration and organizational
theory literature pertaining to representative bureaucracy—examining the complexities and
inconsistencies within the entire body of literature on representative bureaucracy is beyond
the scope of the present study. I first provide an overview of traditional bureaucracy
theories and their role in representative bureaucracy. Then, I describe the nature and
historical development of representative bureaucracy theory. Subsequently, the extensive
work on the link between passive and active representative bureaucracy is examined. My
criticism of the research literature’s excessive focus on this link serves as the
developmental starting point of this study’s conceptual model. Normative considerations
are also addressed, because discussions among scholars on whether bureaucrats should
specifically serve certain groups and, thus, possibly disadvantage others are frequent and
legitimate. Furthermore, I discuss different views on representation, as well as the most
recent studies on representative bureaucracy and studies that examined representative
bureaucracy in schools. Finally, the conceptual framework for this dissertation, developed
based on the literature, is presented.

Most literature reviews on representative bureaucracy begin with Kingsley’s (1944)
foundational work. However, to understand how and why the concept of representative
bureaucracy emerged, it is crucial to first examine the historical development of traditional

bureaucracy and its flaws.
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2.2 Traditional Bureaucracy and its Criticism

Max Weber (1922, 1947) and his writings play a central role in the development of
public administration theory—particularly in relation to the theory of traditional
bureaucracy. He describes strictly hierarchical institutions as the most rational form of
bureaucracy. Ideal public administrators perform their work on a value-neutral basis,
treating every individual the same way. For Weber (1947), bureaucracy is a child of the
democratization and rationalization of society, providing for equal treatment of all citizens.
For a democracy to function well, the public must view the bureaucracy as a rational-legal
authority. This authority obtains its legitimacy from legal order and laws. In simplified
terms, in a representative democracy, the voting public elects officials, and those elected
officials command and control the bureaucrats; the bureaucrats follow orders from the
elected officials, and, thus, each bureaucrat is “a single cog in an ever-moving mechanism
which prescribes to him an essentially fixed route of march” (Weber, 1947, p. 228),

involving hierarchy, impersonality, professionalism, and value-neutrality.

Figure 1: Simplified Model of Representative Democracy
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Weber (1947) recognized the problems that arise in the bureaucratic model

presented in Figure 1; he acknowledged the negative impact of impersonality, as an
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instrument for dehumanization and depersonalization, and he also acknowledged that
human beings are not entirely free of values. Humans have personal values, and they must
be cognizant of this to establish value neutrality, which enables them to act impartially—
without judging and without being biased. Furthermore, Weber (1947) expressed his
concern about the representativeness of a representative democracy in the following way:

The demos itself, in the sense of an inarticulate mass, never governs large

associations, rather, it is governed, and its existence only changes the way

in which the executive leaders are selected and the measure of influence

which the demos, or better, which social circles from its midst are able to

exert upon the content and the direction of administrative activities by

supplementing what is called public opinion. (p. 225)

Yet, of Weber’s (1947) three types of authority (i.e., charismatic, traditional, and
legal-rational), he viewed legal-rational authority as singularly and technically superior to
any other form of organization.

The model displayed in Figure 1 has received various criticisms. For the purposes
of this study, two dimensions of this overall criticism are specifically important: (a)
criticism of the control of bureaucracy and (b) criticism of the representativeness of
democracy.

Opponents of politics-administration dichotomy theory criticize the one-way
relationship between elected officials and bureaucrats: do elected officials simply
command and control bureaucrats? Dwight Waldo is generally recognized as hastening the
end of the politics-administration dichotomy era and starting the administration-as-politics

approach (Fry & Raadschelders, 2008). He claimed that political control of bureaucracy is
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not only impossible due to the size and increasing complexity of government, but also
undesirable, because it would deprive society of the knowledge of those who know best:
the bureaucrats (Waldo, 1948). Bureaucrats, in many cases, make decisions on their own
and sidestep the democratic process. This can happen due to information asymmetry,
because, typically, the bureaucrat who is carrying out certain tasks every day is more
experienced and knowledgeable than the elected official giving orders (Waldo, 1980, pp.
95-96).

At the street level, the control of bureaucracy is particularly difficult and sometimes
undesirable; here, bureaucrats must sometimes act quickly—without asking supervisors
how to proceed when there is no clear rule—Ileaving the bureaucrats to use their own
judgement (Waldo, 1980, pp. 95,96). Lipsky (1980) argued that street-level bureaucrats
can only perform their duties by circumventing and bending rules. Bureaucrats must often
use their discretion to deliver certain public services.

The ethical, subjective responsibility of the bureaucrat was emphasized by Carl
Friedrich (1940). According to Friedrich (1940), bureaucrats interpret each policy
differently, depending on factors such as geographical, social, and cultural background.
The relationship between elected officials and bureaucrats is a reciprocal, rather than a one-
way, relationship. Friedrich proposed that bureaucrats be responsible to themselves and to
public opinion rather than to elected officials and their bosses. Denhardt and Denhardt
(2000) had a similar view: the public interest, the engaged community, and the ethical spirit

of duty of the bureaucrat should be sufficient to hold him or her accountable.
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Weber himself had doubts about the representativeness of a representative
democracy as the quote above shows. The people does not govern and is not represented,
but merely certain social groups, oftentimes the more influential ones. In American history,
events in the second half of the 20th century highlighted the distrust in government and the
dissatisfaction of the people. The Civil Rights Movement signaled that representative
democracy was not working effectively (i.e., neither the society in its diversity nor the
interests of certain groups within the society were represented appropriately by elected
officials). As a result of the increasing pressure from citizens, government became more
responsive and more equitable.

To address the flaws of representative democracy, various approaches have
emerged: The Minnowbrook Conference of 1968 brought about the New Public
Administration era—with a focus on social equity. The Civil Rights Movement, women’s
rights movements, and gay rights movements were indicators of the distrust in government,
the need for change, and the strong emphasis on social equity as the new ideal. The
paradigm that then emerged—the New Public Management—focused on lean government,
outsourcing, treating citizens as clients, and adopting business values. Subsequently, the
New Pubic Service, which can be regarded as a post-New Public Management paradigm,
placed emphasis on serving people, valuing public opinion, and assigning the bureaucrat
the role of ethical servant of citizens. Recently, the term Neo-Weberian State was
introduced by Pollitt and Bouckaert (2004). For their model, they used Weber’s description
of bureaucracy and modernized it. Emphasis was shifted from focusing only on internal
rules to focusing on meeting citizen needs with professionalism. They supplemented the

role of representative democracy with consultation devices, which allowed for the direct
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representation of citizens’ views. Furthermore, the bureaucrat is not only an expert of
certain laws, but a manager who focuses on the needs of the citizens (Drechsler, 2009, p.
13). Notwithstanding the many differences between the abovementioned paradigms, there
is one crucial commonality: They all strongly focused on more sensitivity and greater
responsiveness toward citizens in which values and value-based treatment play an
important role.

Various theoretical approaches have emerged to address modernization of
traditional bureaucracy and adjusting it to the modern world; however, none has become
widely recognized as the optimal solution for serving most or all people in a society. The
present study suggests that representative bureaucracy can serve as a response to the
criticisms of the representative democracy model described above. Democracy is desirable
and vital. However, no politics-administration dichotomy exists, and it is indispensable in
everyday life that bureaucrats make decisions on their own. Thus, a bureaucracy that
represents society in terms of its demographic composition may represent citizens’ needs
better than a traditional one. Figure 2 presents, in simplified terms, how a representative

bureaucracy can add to representative democracy.

Figure 2: Simplified Model of a Representative Bureaucracy
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2.3 The Nature and Development of Representative Bureaucracy Theory

In the broadest sense, a bureaucracy is representative when its composition mirrors
that of the society it serves. Kingsley’s (1944) book “Representative Bureaucracy” is
commonly regarded as the starting point of studies on representative bureaucracy. Kingsley
coined the term representative bureaucracy while writing about the bureaucratic structures
of the British Civil Service: “For bureaucracies to be democratic must be representative of
the groups they serve” (p. 305). He expressed the need for a democratization of the
administration, describing “the administrator [as], in fact, the representative figure of our
times” (p. 262). He was most concerned with the representation of the dominant economic
and social classes in a bureaucracy as a means to prevent irresponsible behavior, and he
regarded a bureaucracy that represented the ruling middle class as appropriate.

Kingsley’s study became the foundation of the research on representative
bureaucracy theory, and subsequent scholars expanded on it. The notion of higher
responsiveness in a representative bureaucracy played a role in the work by Levitan (1946)
and Long (1952). Levitan (1946) claimed that in order to truly represent society, U.S.
government had to become more representative of all members of society and of the values
the people hold. Such a representative bureaucracy could be perceived as more trustworthy
by citizens. Similarly, Long (1952) emphasized composition—in terms of different social
classes—and representation of different viewpoints and attitudes to achieve equality.

Early scholars promoted the importance of representation of values and Long
(1952) introduced the notion of representation in terms of different attitudes. Van Riper
(1958) then recognized that the behavior of bureaucrats, influenced by their attitudes and

values, plays a crucial role for representative bureaucracy theory:
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A representative bureaucracy is one in which there is a minimal distinction between
the bureaucrats as a group and their administrative behavior and practices on the
one hand, and the community or societal membership and its administrative

behavior, practices and expectations of government on the other. (Van Riper, 1958,

p. 552)

By linking bureaucrats’ attitudes with their behavior, Van Riper’s (1958) work
principally suggested a connection between passive representation and consequences of
this representation for the people. This link was investigated by Mosher (1968), who is
generally credited as the first person to differentiate between passive and active
representative bureaucracy. Mosher (1968) highlighted several prerequisites for
representative bureaucracy. He claimed that for passive representation to develop into
active representation, variables such as individual characteristics of the bureaucrat and their
socialization within the organization—as well as organizational variables—may play a
role. His work laid the foundation for a large portion of the research literature investigating

the link between passive and active representative bureaucracy.

2.4  Passive and Active Representative Bureaucracy

Mosher (1968) introduced the concepts of active and passive representation. A
passive representative bureaucracy reflects the demographic composition of the people it
serves. Active representation refers to the efforts of minority bureaucrats to pursue the
interests of the individuals they represent. Krislov (1974) described passive and active
representation as two different yet intertwined ways of regarding a bureaucracy as

representative: “(1) It is seen as such in composition and in the manner of its selection, (2)
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it is judged in terms of substantive product and the quality of its decisions is evaluated in
the light of their accord with what is assumed to be public opinion” (p. 37). Mosher (1968),
defining his ideas, highlighted the importance of bureaucratic behavior in the link between
passive and active representation: “the kinds of decisions and actions these officials take
depend on their capabilities, their orientations, and their values; [...] and these attributes
depend heavily upon their backgrounds, their training and education, and their current
associations” (p. 3).

Building on Mosher’s distinction between passive and active representation, the
question of whether passive representation leads to active representation, and under which
circumstances, became the major research focus in the field of representative bureaucracy
research (e.g., Bradbury & Kellough, 2008; Gibran, 2007; Keiser et al., 2002; Meier et al.,
1999). Active representation has typically been measured in policy outputs or other
substantive results favoring minorities.

Before addressing the different factors that were found to be conducive for passive
representation to lead to active representation, I must highlight the role of administrative
discretion in this process. Meier and Bohte (2001), summarizing Scott (1997), stated “that
discretion varies with organizational factors, characteristics of the decision maker, and
aspects of the decision (such as type of clientele)” (p. 457). Administrative discretion is
often regarded as a precondition for the linkage between passive and active representation
to occur. The bureaucrats must have a certain level of discretion so that their actions can
have a (measurable) impact on certain groups (e.g., Gibran, 2007; Meier & Bohte, 2001;
Sowa & Selden, 2003). However, this applies, foremost, to active representation in the

form of a bureaucrat actively advocating for a group of people in society. Because the
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present study suggests that representative bureaucracy can have effects in different ways—
not only through bureaucrats acting on behalf of certain groups—the necessity for
discretion among bureaucrats is not as crucial as it was in previous studies. Discretion is a
precondition for active representation in the form of advocacy, but does not play a major
role when passive representation exerts an influence.

Most studies on the link between passive and active representation have focused on
the factors that influence the attitude and values and, thus, the behavior of a bureaucrat.
Both individual factors and organizational factors have been found to have an impact on
bureaucrats’ decisions to actively assist their respective minority members of society.
When it comes to demographic factors, sex, race, and ethnicity are significant in explaining
the linkage between passive and active representation (Bradbury & Kellough, 2008; Keiser
et al., 2002; Krislov, 1974). These are also the variables most commonly investigated by
representative bureaucracy scholars. Recent studies have indicated that additional
individual characteristics (e.g., age, disability, sexual orientation, veteran status, and
language) should also be considered (Gade & Wilkins, 2013; Kelly, 1998; Kiibler et al.,
2012; Lewis & Ng, 2013; Slack, 2001; Thielemann & Stewart, 1996). Additionally, level
of education and party identification have been shown to affect bureaucrats’ self-
perceptions as minority representatives (Selden et al., 1998). Research on these individual
factors and their effects has assumed that bureaucrats and people with the same
demographic characteristics share the same values. Whether or not this is the case has been
debated in the representative bureaucracy research literature. Kranz (1974) stated that
minorities as “a group will more closely mirror the needs and wishes of their group,

whether overtly or subconsciously, than non-minorities do” (p. 435). Several scholars have
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found indications for the existence of such group values (e.g., Selden, 1997; Selden et al.,
1998; Thompson, 1976). Following this line of thought, passive representation seems to be
regarded as a precondition for active representation. However, more recent studies have
questioned this conclusion and asked if active representation can occur without passive
representation (Kennedy, 2013; Dolan & Rosenbloom, 2003).

Aside from demographic and other individual variables influencing the link
between passive and active representation, organizational factors have been found to play
a role. Significant organizational factors include length of time working in the public
sector, perceived work obligations (Selden et al., 1998), the organizational environment,
the issue under consideration, potential organized employee groups, the bureaucrat’s
position in the organizational hierarchy and the physical location of the bureaucrat’s office
in the entity (Thompson, 1976). The percentage of minority representatives can also be
important: Thompson (1976) stated that a critical mass is needed for minority bureaucrats
to become active representatives in an organization. Regarding the effects of serving in a
certain organization, Meier and Nigro (1976) found that “Apparently, agency socialization
tends to overcome any tendency for the supergrades to hold attitudes rooted in social
origins” (p. 467). However, these findings might reflect the fact that they had investigated
upper level officials (i.e., federal executives). To be promoted to senior positions or keep
one’s position, a bureaucrat must adapt to the organization’s values and norms. At the
street-level, where many bureaucrats are in steady and close contact with citizens,
organizational socialization did not occur to the same extent; rather, individual
characteristics seem to be the source of bureaucrats’ values (Hindera, 1993; Meier, 1993;

Thompson, 1976).
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In the context of organizational influence on representation, the organization’s type
and the policy area play a role. Considering Lowi’s (1985) classification, the four agency
types (i.e., regulatory, distributive, redistributive, and constituent) serve different
purposes—but also have different organizational and political cultures and group
relationships.

In addition to these individual and organizational factors, other concepts acting as
mediating or intervening variables have been introduced and tested. Selden et al. (1998)
assessed the concept of a minority representative role, i.e., representing one’s minority
group as a bureaucrat, that must be adopted for passive representation to translate into
active representation. They tested whether adopting a minority representative role is
dependent on demographic factors as well as on the bureaucrats’ perceptions of the
expectations by others regarding their role. The results showed that, contrary to Meier and
Nigro’s (1976) conclusions, ethnicity and race have a strong impact on bureaucrats’
perceptions and their adoption of a minority representative role. Organizational factors did
not counterbalance this effect to a significant extent. Building on those results, Gibran
(2007) found that bureaucrats’ perceived role expectations were a mediating factor, along
with discretion. Furthermore, bureaucrats’ role expectations and uncertainty are important
to transform perceived discretion into active representation (Gibran, 2007).

The significance of all the variables, individual as well as organizational, is highly
dependent on the context of the study. The link from passive to active representation does
not only differ between organizations, it also varies among bureaucrats (Gibran, 2007,
Kennedy, 2014). And, as noted above, the issue under consideration also influences

bureaucrats’ behavior (Thompson, 1976).
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Before describing recent trends in representative bureaucracy research, which—
together with the abovementioned work on individual and organizational variables—are
the foundation for this study, I will address the normative discussions on the topic. Given
that bureaucrats should be value-neutral, the issue of whether a bureaucracy must be
demographically representative of the people it serves is highly debated. The following

section addresses this issue.

2.5  Normative Considerations

Many scholars have attempted to elaborate on the advantages of a representative
bureaucracy and, thus, on the need to make bureaucracies more representative of the people
they serve. Arguments in favor of a representative bureaucracy have ranged from simple
fairness to being (more) democratic (Dolan & Rosenbloom, 2003; Kingsley, 1944). A
representative bureaucracy is business-like: efficient and effective. Moreover, a
representative bureaucracy is responsive—embracing different perspectives based on
experience and socialization (Rosenbloom & Kravchuk, 2005). Through increased
responsiveness, a representative bureaucracy promotes administrative responsibility.
Representative bureaucracy is also regarded as more legitimate by minorities than one that
i1s not representative of minorities (Theobald & Haider-Markel, 2009). Kranz (1976),
strongly advocating representative bureaucracy, suggested that it could benefit
underrepresented groups as a whole (bureaucrats as well as citizens), racial/ethnic
minorities and women, and other groups who might rely on particular public services,

administrative organizations, and the government.
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Theorists who criticize representative bureaucracy mainly refer to active
representation. However, passive representation is mostly regarded as positive because it
is inherently open and “serves as an indicator of equality of opportunity and access”
(Riccucci & Saidel, 1997, p. 423). This openness, in turn, makes representative
bureaucracies more legitimate in the eyes of minorities and eventually more responsive to
the needs of all people. That is why passive representation plays a very important symbolic
role (Ricucci & Saidel, 1997). In his book, Mosher (1968) stated that:

1. governmental decisions and behavior have tremendous influence upon the nature

and development of our society; our economy and our policy, 2. the great bulk of

decisions and actions taken by governments are determined or heavily influenced

by administrative officials, most of whom are appointed, not elected. (p.3)

He described passive representation as positive: “While passive representativeness is no
guarantor of democratic decision-making, it carries some independent and symbolic values
that are significant for democratic society” (Mosher, 1968, p. 17). With the help of passive
representation, the range of norms and values in the society is represented. If passive
representative bureaucracy is criticized then the contention is usually that passive
representation does not necessarily lead to greater responsiveness (Kernaghan, 1991).
Andrews, Boyne, Meier, O’Toole, and Walker (2005) presented such a study. Examining
the connection between ethnic diversity and citizen satisfaction, they found that in
administrations with a higher level of ethnic representation of the diverse public, citizen
satisfaction declined. However, their investigation remains an exception among the studies

on passive representation.
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While the concept of passive representation has not been excessively debated,
active representation has been criticized in several ways. Mosher (1968), who established
the concepts of passive and active representation, rejected active representation:

It may be noted that active representativeness run rampant within a bureaucracy

would constitute a major threat to orderly democratic government. The summing

up of the multitude of special interest seeking effective representation does not
constitute the public interest. The strengths of different private interest groups
within administration are vastly unequal, and the establishment of anything

approaching equity would be nearly impossible. (p. 12)

Larson (1973) contended that it would be difficult to ensure that a representative
bureaucracy would serve the interests of all different groups equally. Krislov (1974), in
turn, highlighted the potential of active representative bureaucracy: “the human
potentialities brought by bureaucrats to their jobs are inevitable and advantageous” (p. 81).
Worthy of note: in their assessments of the links between passive and active representation,
most of the abovementioned scholars did not explicitly elaborate on the potential negative
connotation of active representation—when the actions of bureaucrats purposefully benefit
their social or demographic groups. It is unfair when the needs and interests of
disadvantaged minority groups in society are not represented in a bureaucracy; however, it
may also be unfair if bureaucrats favor certain individuals or groups at the cost of others.
Lim (2006) strongly rejected active representative bureaucracy in the form of bureaucratic
partiality: “bureaucratic partiality should be clearly denounced, prohibited in practice, and
curbed by appropriate measures if it is found to exist, regardless of which social group

bureaucrats are from or partial toward.” (p. 203) Lim (2006) suggested that in addition to
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partiality, other forms of representation can be considered active representative
bureaucracy. Because Lim’s work serves as the basis for this dissertation, his study and
viewpoints will be discussed in detail in Chapter 2.7.

Although several scholars have rejected bureaucratic partiality, the discussion on
whether or not it is fair is complicated—resembling the discussion on affirmative action.
Treating a certain group of people favorably because they have been disadvantaged in the
past has been and continues to be highly debated. However, the famous statement of
President Lyndon Johnson, in a speech at Howard University, rightfully points to the need
for measures that account for the discrimination of minorities in the past:

You do not take a person who, for years, has been hobbled by chains and liberate

him, bring him up to the starting line of a race and then say, “you are free to compete

with all the others,” and still justly believe that you have been completely fair. Thus
it is not enough just to open the gates of opportunity. All our citizens must have the
ability to walk through those gates. This is the next and the more profound stage of
the battle for civil rights. We seek not just freedom but opportunity. We seek not
just legal equity but human ability, not just equality as a right and a theory but

equality as a fact and equality as a result. (Lyndon Johnson, June 4, 1965)

Johnson’s view on equality may apply to active representation in the form of
partiality. How, without the help of such measures, will racial/ethnic minorities who were
discriminated against in the past reach and compete at the same level as the dominant group
in society? A discussion on the rightfulness of these forms of positive discrimination is not

the focus of the present study and would go beyond its scope. Nevertheless, findings from
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the present study should be considered in the context of the ongoing debate: should

historically disadvantaged groups receive preferential treatment?

2.6 Different Views on Representation

Noticeably, the development of representative bureaucracy research does not
follow a clear trajectory. A common definition of representative bureaucracy is lacking.
Moreover, empirical studies have focused on very different variables and partially
contradict each other. This section addresses the multiple views on representative
bureaucracy by elaborating on the term representation and its different classifications, and
examining if active representation requires passive representation.

As stated earlier, scholars have not reached consensus on a common definition of
representative bureaucracy; instead, they have chosen to define the term in each study—if
they define it at all. As a result, major differences have emerged between the various
definitions. Kranz (1974) defined passive representative bureaucracy as:

one in which the ratio of each minority in a particular government agency equals

that group's percentage in the population in the area served by that office. [...]

Moreover, it must include equitable distribution of minorities at all levels of

appointive positions, not just at the low entry levels. (p. 435)

Although this constitutes a “true” passive representation, it is unlikely that a
bureaucracy can be 100% representative of the citizens. The hiring process for such a
bureaucracy may be excessively complicated or even unfeasible. Decisions on which
variables should be considered when creating such a passive representative bureaucracy

(e.g., sex, race, ethnicity, religion, nationality) would be very difficult and could be
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regarded as incorrect or unfair by some. Furthermore, a normative objection could be: more
qualified applicants for certain positions might be rejected—weaker applicants would be
hired instead to meet the representation requirement. As mentioned in the prior remarks on
affirmative action, the rightfulness of such practices is prone to heated debate. An
additional contention for representation in this stringent interpretation is the question of
whether effective decision-making would still be possible in a bureaucracy that is as
diverse as society.

Kingsley (1944) had suggested that the dominant classes in society be represented
in bureaucracies. Today, this proposition would not be regarded as a suitable and fair
solution. Another, possibly more feasible approach would be that a bureaucracy should
resemble the people it serves to the greatest extent possible, but it does not have to be in
exact proportions. Moreover, depending on the study, sometimes only one variable is of
interest. In such a case (e.g., considering the descriptive representation of women or
African Americans in a certain organization), aiming for exact proportions of
representation is feasible and certainly desirable.

Thus, the way in which representation is defined and interpreted depends heavily
on the context of each study, and—departing from some scholars’ call for a common
definition—it seems problematic, unnecessary, and undesirable to aim for one common
definition.

Most of the abovementioned studies on the factors that link passive with active
representation do not consider the possibility that passive representation might also affect
the population with the help of mechanisms other than bureaucratic partiality. This

omission has recently been criticized. Scholars have increasingly shifted their focus (back)
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to passive representation. While most of the early studies on passive representative
bureaucracy measured the degree of representativeness of a certain bureaucracy without
addressing potential effects of representation (e.g., Dometrius & Sigelman, 1984), more
recent studies on passive representation focus on its potential effects (Gade & Wilkins,
2013; Meier & Nicholson-Crotty, 2006; Theobald & Haider-Markel, 2008). The
mechanisms behind the effects are the base for the present study, and recent research on
these mechanisms will be examined in the next section.

Regarding the development of research on representative bureaucracy theory, it is
worth noting that—aside from the classic passive-active assumption—other classifications
of representation were considered in the early stages of representative bureaucracy
research. Pitkin (1967), for instance, described three views of representation: descriptive,
symbolic, and substantive representation. Descriptive representation refers to the degree to
which an organization mirrors the characteristics of the population (such as gender, race
and ethnicity) as visible characteristics; more recent studies have also included
characteristics such as sexual orientation, veteran status, and language (Close, Mason,
Wilkins, & Williams, 2011; Gade & Wilkins, 2013; Kiibler et al., 2012; Lewis & Ng, 2013;
Turgeon & Gagnon, 2013). Symbolic representation refers to what a representative can
embody for the people being represented. Substantive representation, in turn, refers to
representatives’ activities on behalf of those represented (Pitkin, 1967).

Similarly, Birch (1971) introduced three types of representation: delegated
representation (a bureaucrat act on behalf of a group or person); microcosmic

representation (a bureaucrat is representative of a larger group in certain ways—mirroring
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passive representation or Pitkin’s descriptive representation); and, symbolic representation
(a bureaucrat represents others symbolically).

Pitkin’s (1967) substantive representation and Birch’s (1971) delegated
representation resemble Mosher’s (1968) active representative bureaucracy. However,
recent studies have suggested that substantive representation can have effects that mirror
the effects of passive representation, and that the mere presence of minorities in the public
sector can be influential—leading to substantive effects (Gade & Wilkins, 2013; Meier &
Nicholson-Crotty, 2006; Theobald & Haider-Markel, 2008). “With symbolic
representation, then, attitudes and outcomes can change without any purposeful actions
taken by the representatives other than holding a government office or position” (Theobald
& Haider-Markel, 2009, p. 410). In other words, symbolic representation as described by
Pitkin (1967) and Birch (1971) can have substantive effects. It is noteworthy that these
researchers investigated different types of representation 50 years ago, but empirical
research on the different effects of these types of representation only began approximately
ten years ago.

In addition to discussions on the effects of passive and symbolic representation,
scholars have recently posed another question: for active (or substantive) representation to
occur, is passive representation necessary? In one of the few studies that has investigated
this question, Selden et al. (1998) found the adoption of a minority representative role to
be crucial for active representation. As mentioned previously, ethnicity and race—as well
as organizational factors—can influence the adoption of this role. In a subsequent study on

attitude congruence, Bradbury and Kellough (2008) concluded that common attitudes
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among administrators and citizens is more influential on the adoption of a minority
representative role than race.

A study on administrative role concepts by Selden, Brewer, and Brudney (1999)
divided bureaucrats into five groups: stewards of the public interest, adapted realists,
business-like utilitarians, resigned custodians, and practical idealists. Only one group, the
resigned custodians, which includes the least satisfied bureaucrats, has a neutral
competence role. A proactive administrative role is adopted by stewards of the public
interest, who base their activities more on the public good than on efficiency and neutrality,
as well as practical idealists and business-like utilitarians. Only adapted realists and
resigned custodians consider themselves responsive to elected officials. The Selden et al.

(1999) study showed that the five types are not determined by demographic variables.

2.7 New Research Directions: Lim’s (2006) Substantive Effects and Atkins, Fertig,

and Wilkins’s (2014) Causal Mechanisms

Before examining empirical studies on the effects of passive representation, I will
summarize the theoretical approaches of Lim (2006) and Atkins et al. (2014), which
constitute the basis for this dissertation’s conceptual model. Lim (2006) addressed the
different ways through which representative bureaucracy can affect the population. Instead
of categorizing representative bureaucracy as passive or active, he claimed that there are
direct and indirect sources of substantive effects of passive representation. “Factors that
produce benefits directly (i.e., through minority bureaucrats' direct influence on people)
are called direct sources. Those that produce benefits indirectly (i.e., through the behavior

of other bureaucrats and minority clients) are called indirect sources” (Lim, 2006, p. 195).
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The direct sources introduced by Lim (2006) are advocacy, shared values and
beliefs, and empathic understanding. Advocacy includes bureaucratic partiality (i.e.,
pushing to secure advantages for a certain group). This partiality is rejected by Lim
(2006)—just as it was by Mosher (1968). However, advocacy can also mean that a
bureaucrat pushes to end discriminatory behavior against a certain group, thus promoting
equal treatment. The direct source “shared values and beliefs” refers to the assumption that
people from the same minority group share certain values and beliefs. Finally, empathic
understanding means that bureaucrats can better understand an individual or a group
because of a common cultural/ethnical/racial/professional background, even if there are no
shared values and beliefs.

Indirect sources that produce benefits through the behavior of non-minority
bureaucrats include: minority bureaucrats expressing disapproval of discriminatory
behavior by non-minority bureaucrats; prior restraint felt by non-minority bureaucrats if
they are about to act on their bias, due to the presence of a minority bureaucrat; and
resocialization (i.e., the change in values and beliefs that a minority bureaucrat can provoke
in a non-minority bureaucrat over time). Indirect sources that produce benefits through the
behavior of minority clients are demand inducement and coproduction inducement. The
former implies that the minority bureaucrat’s presence can stimulate more applications or
service demands from minorities, while the latter suggests that minority bureaucrats can
stimulate clients from the same social group to work to enhance client outcomes (Lim,
2006). This is, according to Keiser et al. (2002), often the case in school settings—where

students seek the approval of teachers.
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Most studies on the link between passive and active representation have attempted
to prove this link by connecting it only to direct sources (i.e., “advocacy’ and “partiality’).
Aside from advocacy, research on the effects of representation remains scarce; however,
the number of studies in this area is increasing. Most recent studies have focused on the
influence of passive representation on clients’ behavior [i.e., Lim’s (2006) demand and
coproduction inducement] (Atkins et al., 2014; Meier & Nicholson-Crotty, 2006; Theobald
& Haider-Markel, 2008; Thielemann & Stewart, 1996).

Atkins et al. (2014) investigated how passive representation among school teachers
influences school connectedness and future expectations among students. They found that
both connectedness and expectations increase for minority students with higher minority
teacher rates. Atkins et al. (2014) provided a list of causal mechanisms—similar to Lim’s
(2006) direct/indirect sources, which I used in the present study to develop my conceptual
framework:

1. Passive representation of minority bureaucrats affects the behaviour of minority

clients by making the agencies’ services more attractive to these clients

2. The bureaucrat serves as a role model for the client

3. Minority bureaucrats are more likely to assume a ‘minority advocacy’ or

representative role for minority clients

4. The presence of minority and female bureaucrats may lead to changes in the

behavior of majority bureaucrats.

5. The increases in representation may shift the policies and/or priorities of the

organization

(Atkins et al., 2014, pp. 506-507)
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The Atkins et al. (2014) mechanisms listed above partly parallel Lim’s (2006) work
in the following ways: Mechanism 1 is demand inducement; Mechanism 2 is a form of
coproduction inducement; Mechanism 3 can be compared to Lim’s direct sources as a
whole; Mechanism 4 refers to the indirect sources that influence outcomes through non-
minority bureaucrats’ behavior, and Mechanism 5 connects representation with
organizational change. Both Atkins et al. (2014) and Lim (2006) have stated that one or
several of these mechanisms can occur simultaneously.

Atkins et al. (2014) found support for the first and second mechanisms—demand
and coproduction inducement—in the form of increased perceived connectedness to the
school and higher career expectations on the part of minority students in schools with more
minority teachers. Demand inducement was also an outcome of a Meier and Nicholson-
Crotty (2006) study, which found a direct correlation between an increase in the number
of reported sexual assaults and arrests and an increase in the number of female police offers.
Addressing representative bureaucracy in high schools, Meier and Bohte (2001) and Meier
et al. (1999) stated that students often regarded their teachers as role models. Focusing on
the attitude of clients toward representative bureaucracy, Theobald and Haider-Markel
(2009) found that African-Americans regard police stops and car searches as more
legitimate when the officer is African-American, and found that Whites perceive them as
more legitimate when the officer is White. This is an example of coproduction inducement.
Similarly, Gade and Wilkins (2013) found evidence of demand and coproduction
inducement when interviewing counselors of vocational rehabilitation services for veterans
and surveying the clients. Veteran clients were more likely to succeed (coproduction

inducement) and more likely to participate (demand inducement) when their counselors
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were veterans. Also, clients stated that communication was better and their satisfaction was
higher when their counselor was a veteran. The perceptions and feelings of these clients
can be the result of shared values and beliefs as well as empathic understanding.

In summary, these studies have attempted to show that the mere presence of
minority bureaucrats can lead to substantive benefits for those being represented. However,
active representation in the form of advocacy or partiality cannot always be excluded and
may have played a role. While several researchers have criticized that earlier work on the
link between passive and active representation did not control for sources other than
advocacy, these researchers now admit that they cannot fully control for active
representation, which might have also benefited the community, or fully control for
mechanisms other than those being measured (Gade & Wilkins, 2013; Theobald & Haider-
Markel, 2009; Atkins et al., 2014).

Figure 3 below captures the propositions of Lim (2006) (i.e., the direct and indirect
sources of passive representation) and includes factors that appeared to be significant in

many studies on the link between passive and active representation.
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Figure 3: Depiction of Factors and Indirect and Direct Sources
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A bureaucrat in an organization is influenced by personal and organizational factors
as well as by perceived role expectations. These factors may or may not turn the bureaucrat
into an active representative of the people by advocating for them [Lim’s (2006) direct

source advocacy]. Furthermore, direct sources other than advocacy, as well as indirect
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sources, can lead to substantive effects for a person or a group of people. The conceptual

model presented in Chapter 2.9 addresses these mechanisms in more detail.

2.8 Representative Bureaucracy in Public Schools

This dissertation focuses on representative bureaucracy in schools. Teacher-student
relationships have been used in previous studies to measure the impact of representative
bureaucracy. These studies used ‘representative bureaucracy’ as the independent
variable—measured, for example, as the proportion of minority teachers a student has or
whether or not they have minority or female teachers for certain subjects. The dependent
variables included test scores, dropout rates, career expectations, and connectedness to the
school; one study used a dependent variable that, at first glance, does not seem to be
connected to the school setting: teenage pregnancy (Atkins & Wilkins, 2013; Atkins et al.,
2014; Keiser et al., 2002; Meier & Bohte, 2001; Meier & Stewart, 1992; Meier et al., 1999;
Pederson, 2013; Pitts, 2005). Higher test scores for minority students as well as for White
students were the outcome of an increased proportion of minority teachers (Meier et al.,
1999). The increase in minority school-principals, however, did not have any significant
effect on the students (Meier & Stewart, 1992). This may be due to socialization by the
organization, which caused the principals to identify more with the schools’ values than
with socio-cultural or ethnic values. It is also an indicator of the importance of direct client-
customer contact for representative bureaucracy to work. Another effect of higher minority
teacher rate was lower student dropout rate (Pitts, 2005). Meier and England (1984) studied

the effects of African American school board members on policies in the educational arena
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that specifically affect African American students. They found higher rate of African
American board members to be connected with more equitable educational policies.

Studies on the impact of gender found gender to be significant. Female math
teachers and female teachers in general enhanced female students’ math scores in Texas
Schools (Keiser et al., 2002). Similarly, a study of Danish schools found that students with
teachers of the same gender perform better in math and language arts (Pedersen, 2013).
Another recent study focusing on African American teen pregnancy found that the presence
of African American teachers lowered teen pregnancy rates among African American
teenagers (Atkins & Wilkins, 2013).

These studies all found that the presence of minority or female teachers had a
significant impact on the different outcome variables. To date, only one study has
investigated the mechanisms behind the outcomes (i.e., the question regarding the
mechanisms via which passive representation led to substantive effects): Atkins et al.’s
(2014) study included two of the mechanisms that cause passive representation to exert a
substantive influence in the sphere of public schools. The dependent variables that they
used—school connectedness and expectations for the future—have been previously
researched in the educational setting. School connectedness leads to better results (Bond et
al., 2007) and improves students’ lives (Blum, 2005). Students with higher expectations
for their professional future drop out of school less often than those who have lower
expectations (Clark, Kim, Poulton, & Milne, 2006). Moreover, those who have higher
expectations have a healthier lifestyle (McDade et al., 2011). Atkins et al.’s (2014) study
was the first to connect the two variables (i.e., connectedness and future expectations) to

representative bureaucracy—finding positive results, including: higher minority
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representation rates among teachers enhanced connectedness and future expectations of
students.
The following chapter presents the conceptual framework which was developed

based on the foregoing review of the literature.

2.9. Conceptual Framework

This study focuses on the multiple ways that a representative bureaucracy can affect
society. The model presented in Figure 4 is based on Lim’s (2006) direct and indirect
sources, but it also includes demographic and organizational factors—and the bureaucrat’s
perceived role expectations—that have been found to be significant in prior studies on
representative bureaucracy. The model represents the conceptual framework for the entire
study. A simplified conceptual model for the study’s quantitative analysis is presented in

Chapter 3.4.
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Figure 4: Conceptual Model
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As depicted in Figure 4, various personal and organizational factors and perceived

role expectations influence the bureaucrat in an organization. The indirect and direct

sources are mechanisms through which passive representation can impact the population.
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Lim (2006) grouped three direct sources—advocacy/partiality, shared values and
beliefs, and empathic understanding—into the same category because bureaucrats’
behavior can directly lead to substantive effects for the people. He assumed that shared
values and empathic understanding “lead minority bureaucrats to articulate the interests of
their social groups as decision inputs and to take these interests into proper account in their
own decisions and action” (Lim, 2006, p. 196). He regarded shared values and beliefs and
empathic understanding as a “soft variation” of traditional active representation [as Mosher
(1968) had framed it] in the form of advocacy.

In the conceptual model (Figure 4), the direct source advocacy is separated from
shared values and beliefs and empathic understanding. Advocacy is an active and rather
overt behavior of the bureaucrat, whereas shared values and beliefs and empathic
understanding—even if they entail an active behavior of the bureaucrat—appear to be more
covert mechanisms. Shared values and beliefs and empathic understanding, as covert direct
sources that are both based on values and beliefs (either sharing them or understanding
them), are grouped together as one mechanism for the quantitative part of this study.

The indirect sources in the conceptual model, as described by Lim (2006), are
assumed to make representative bureaucracy have an impact without considering perceived
role expectations because they do not involve the minority bureaucrat directly; but the
behavior of majority bureaucrats (peer influence) and the public (demand and coproduction
inducement). When interacting with a bureaucrat who has the same demographic
characteristics, a client is motivated to engage in demand and coproduction inducement;
thus, demand and coproduction inducement are likely to be connected to demographic

variables and organizational settings. The indirect sources grouped under peer influence
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(check/disapproval, prior restraint, and resocialization), are produced by the presence of a
minority bureaucrat in an organization and by their influence on non-minority colleagues—
without direct influence of the minority bureaucrat on the population.

The model depicts peer influence as distinct from the other sources. This
emphasizes that peer influence is assumed to not interfere with the other sources. For the
other three boxes (i.e., the two boxes depicting direct sources and the box depicting the
other indirect sources), I assume that the boundaries dividing them can blur. One source
may lead to another, and different sources can overlap. Demand inducement, for instance,
may lead to shared values and beliefs or empathic understanding, when minority
bureaucrats serve enough clients from their minority group. Also, empathic understanding
and shared values and beliefs might lead to advocacy.

Lim (2006) argued that all indirect and direct sources can entail substantive effects.
This can either occur with the help of one source, or several sources, which can affect
outcomes for the people simultaneously. To understand these processes and make use of
them, I investigate which sources, or mechanisms, are relevant to particular environments
or settings, determine which sources are prevalent, and determine their effectiveness

This study examines how the abovementioned mechanisms influence the
relationship between representation and substantive effects using quantitative methods; the
relationships between the different mechanisms are explored with qualitative methods. The

different approaches are explained in detail in Chapter 3.4.
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2.10 Conclusion

Over the past hundred years, researchers and practitioners have examined and
discussed the role of bureaucracy in a society. Although Max Weber’s (1922) essays were
written nearly a century ago, his depiction of the value-neutral bureaucrat—who is bound
to decisions made by politicians and serves to implement those decisions—is still prevalent
today. Weber (1922) described the situation of his time: bureaucracy, based on legal-
rational authority, was the dominant form of organization in society, which was part of the
unstoppable process of universal rationalization. However, the value neutrality of
bureaucrats, and the assertion that they do not have any discretion regarding decisions they
must make every day, was soon contested. Waldo (1948) claimed that political control of
bureaucracy is not only impossible due to the size and increasing complexity of
government, but also undesirable, because society would be deprived of the comprehensive
knowledge of bureaucrats.

The theory of representative bureaucracy should not be regarded as a threat to
traditional bureaucracy. Instead, it should be considered as a tool—a mechanism to
improve and modernize the Weberian model of bureaucracy. The theory of representative
bureaucracy may be used in combination with different theoretical approaches (e.g., New
Public Management or the Neo-Weberian State). A representative bureaucracy strengthens
the relationship between citizens and bureaucrats by being sensitive and responsive to
public opinion.

Absolute value neutrality on the part of the bureaucrat, as described by Weber, is
extremely difficult, if not impossible, to achieve. Throughout the lifespan, family, society

and culture instill humans with values; our lives are heavily influenced and driven by those
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values, and excluding them entirely from our actions is impossible, if not undesirable. In a
representative bureaucracy, different values are represented in the bureaucracy and can
address a range of values in society.

Representative bureaucracy can complement Weberian bureaucracy by addressing
some of the flaws of representative democracy. A representative bureaucracy establishes a
stronger connection between bureaucracy and citizens. How does this work? Lim (2006)
described several mechanisms that are helpful in making bureaucrats more responsive to
their citizens. First, diversity within a bureaucracy increases the receptiveness for the
diversity of public opinions. If bureaucrats are part of a diverse work atmosphere, they
must clarify, discuss, and find compromises due to differences in values and opinions
originating in different social, ethnical, regional, and national backgrounds. They, thus,
communicate much more and are more aware of difficulties, but also of the advantages of
a diverse environment. Aside from the changes that diversity can provoke inside the
bureaucracy, which in turn have a positive impact on the bureaucrats that deal with citizens,
a representative bureaucracy can also enhance citizens’ perceptions of bureaucrats. When
citizens see an individual who belongs to their (minority) group in a position of authority,
they may be more likely to view the state as legitimate. Finally, minority bureaucrats can
substantially influence other bureaucrats. When other bureaucrats are exposed to the
viewpoints and actions of the minority bureaucrat, they are more likely to adopt their
values, beliefs, and viewpoints and, thus, become more open-minded. By being more
representative, the bureaucracy automatically becomes more receptive to its citizens’ needs

and wishes.
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In addition to the opportunities presented by representative bureaucracy theory,
there are several aspects of representative bureaucracy theory that remain unclear and need
to be addressed further. First, it seems difficult to make generalizations about the factors
that help a minority bureaucrat become an active representative, as they can substantially
vary in their significance depending on the situation, the persons involved, and the
organization. It is crucial to keep this in mind, because research on the factors that make a
bureaucrat a representative must account for the situational conditions in the given context.

Second, the option that active representation may occur without passive
representation (i.e., that a bureaucrat becomes a representative for underprivileged people
without matching those people in terms of race, ethnicity, sex, or other individual variables)
should be taken into consideration. The drivers that turn a bureaucrat into an active
representative can be difficult to detect and to measure. Even the bureaucrats themselves
may not be aware of the feelings, values, and stimuli that make them defend or support
certain people, as this may occur at a subconscious level. The inclusion of qualitative
methods to research these drivers (e.g., in the form of interviews, story-telling, or
observation) is likely to lead to more nuanced results in comparison to the exclusive use of
quantitative methods.

Third, although the narrow view focusing only on the link between passive and
active representation has been overcome and the recent research includes passive
representation as well as its effects, one crucial question deserves more attention: how, and
with the help of which mechanisms, does passive representation have effects on the
population? Previous studies focusing on the effects of passive representation have found

that effects do indeed exist, but most either completely omit the question of “how” or
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address it only marginally, with the exception of Atkins et al. (2014). Lim (2006) and
Atkins et al. (2014) highlighted mechanisms involved in representative bureaucracy and
the dearth of research on them. Representative bureaucracy researchers must investigate
these mechanisms to uncover potentially valuable results for the public sector.

Referring to the methods applied in representative bureaucracy research, the vast
majority has relied on quantitative methods—most often using data at the aggregate level
(Kennedy, 2013). Data at the individual level is difficult to obtain. Another challenge is
matching data from citizens’ and bureaucrats’ perspectives, which would allow for a
valuable triangulation of findings. To date, this has not been accomplished, although
scholars have acknowledged that it would be an interesting research topic (e.g., Atkins et
al., 2014). In addition to the triangulation, individual level data can help isolate the effect
of each different mechanism better than data at the organizational level. The next chapter

discusses the methodological approach that is used in this dissertation.
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1. CONTEXT AND RESEARCH METHODS

3.1  Introduction

Chapter 3 describes the research methods used in this dissertation and provides
sociodemographic and historical background information on the context of the study (i.e.,
research location Germany). First, theoretical support for the choice of methods is
provided, followed by information on immigration in Germany and the German school
system. Subsequently, I describe the research design, including: designing the
questionnaire, sampling, operationalization of variables, qualitative and quantitative data
collection, and the quantitative analysis design. Finally, validity and reliability are

addressed, followed by the conclusion of the chapter.

3.2  Ontological and Epistemological Considerations

The principal objective of this dissertation is to examine how a representative
bureaucracy can impact the people it serves. As mentioned in Chapter 2, most scholars
have used quantitative research methods to examine the effects of representation. In
previous research, the impact of representative bureaucracy has mostly been measured as
policy outputs on the aggregate level. These studies have contributed significantly to
representative bureaucracy research. However, individual level data may be more
appropriate for comprehensive examination of the many impacts of representative
bureaucracy. Thus, the present study uses individual level data for quantitative analysis.
Some of the recent studies examined in the literature review (Chapter 2) also used

individual level data (e.g., Atkins et al., 2014; Meier & Stewart, 1992; Meier et al., 1999;
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Selden et al., 1998; Theobald & Haider-Markel, 2009)—providing more nuanced details
on the factors that lead to substantive effects of a representative bureaucracy.

In addition to the frequent use of aggregate level data, quantitative methods are
more prevalent than qualitative methods in representative bureaucracy research (Kennedy,
2014; Lim, 2006). However, a research model that is exclusively based on quantitative
methods may be less likely to capture factors that are not easily measurable. In the context
of representative bureaucracy in schools, a crucial factor that is likely to influence the
student-teacher relationship and may impact the (perceived) representative role of the
teacher is the personality of the teacher—the teacher’s willingness to help, to work extra
hours, to help students with problems, etc. Although extensive teacher surveys may be able
to capture such phenomena, personal interviews are invaluable in efforts to gain a deeper,
more detailed understanding of the issue. Using qualitative methods, I can more
comprehensively examine the factors that make a teacher become—or be perceived as—a
representative for students compared to investigations using purely quantitative methods.
Hence, the present study uses both qualitative and quantitative methods. Guba and Lincoln
(1994) stated that

[p]recise quantitative approaches that focus on selected subsets of variables
necessarily "strip" from consideration [...] other variables that exist in the context
that might, if allowed to exert their effects, greatly alter findings. Further, such
exclusionary designs, while increasing the theoretical rigor of a study, detract from
its relevance, that is, its applicability or generalizability, because their outcomes

can be properly applied only in other similarly truncated or contextually stripped

52



situations (another laboratory, for example). Qualitative data, it is argued, can

redress that imbalance by providing contextual information. (p. 106)

For the reasoning of the chosen research methods, it is important to include
epistemological considerations. The validity of combining quantitative and qualitative
research methods has long been contested; opponents have argued that the two approaches
are linked to different epistemological backgrounds. Quantitative research methods have
been traditionally linked to the positivist paradigm. “Hard data” in the form of numbers—
quantifiable and objective—can produce explanatory and generalizable results. Common
research approaches in the positivist paradigm, such as rational choice theory,
behavorialism, and institutional analysis, are all based on the assumption of causality and
an objective, value-free reality that is measurable (McNabb, 2013).

Post-positivists, in turn, contend that objective reality exists, but cannot be fully
known, because researchers’ experience, knowledge, and values always influence their
observations. Human rationality is limited; therefore, objective measurement of reality is
not possible (McNabb, 2013). Bevir and Rhodes (2002) introduced the term “interpretive
theory” for the different post-positivist approaches that have emerged and the use of
“subjective narrative” (i.e., the researcher is part of the research process—not an objective
observer who does not influence occurrences in the research). Robson (2002), in turn,
divided non-positivist approaches into three types: post-positivist, constructivist, and
interpretive research, also named critical or emancipatory research. While post-positivists
agree with positivists that an objective truth exists, they contend that it is impossible to

know it due to human limitations. Constructivists claim that reality is a social construct
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established by the researcher rather than an objective fact. Interpretive research has
included other types, including feminist and Marxist research approaches (McNabb, 2013).

While positivism has been traditionally linked to quantitative methods, non-
positivist approaches have gravitated toward qualitative methods. A combination of
different methods has long been regarded as complicated, if not unfeasible, when different
paradigms are involved. The “paradigm wars” in the 1980s made proponents of
quantitative methods and proponents of qualitative methods become entrenched in their
positions (Reichhardt & Rallis, 1994). Guba and Lincoln (1994) considered the different
paradigms, their assumptions, and implications. They distinguished positivism, post-
positivism, critical theory, and constructivism and claimed that to resolve the paradigm
debate, supporters of the different viewpoints should have a constructive dialogue instead
of merely defending their “own” paradigm.

Research on representative bureaucracy mostly draws from the “traditional” post-
positivist paradigm: objective reality is not entirely comprehensible, but it exists;
researchers must continually strive to reach objectivity. In more recent studies, researchers
have not specifically designated a certain paradigm; they are open to more interpretive
approaches, acknowledging the central role of different perspectives. Feminist theory, for
instance, provides a valuable theoretical lens, as it takes into consideration different
perspectives on phenomena. People with different (ethnic, religious, economic, or social)
backgrounds have different versions of reality. In the case of bureaucrats, their subjective
views balance out the subjective views of the groups already entrenched in the bureaucracy.
Bureaucrats’ life experiences will shape their perspectives and finally influence their

behavior. This can occur subconsciously. To serve citizens fairly and effectively, a
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bureaucracy must involve the perspectives of people from different backgrounds, which
can be achieved with a diverse workforce.

Moving from theoretical considerations to methodological approaches, observing
and measuring the complex phenomena behind representative bureaucracy theory using
exclusively quantitative data may be, depending on the research questions, insufficient and
undesirable. This approach does not capture the meaning and impact of variables that are
not measurable with quantitative data. Recent studies have acknowledged these difficulties
by including different or additional methods or different types of data into the
representative bureaucracy research (Atkins et al., 2014).

The present study builds on current efforts to combine mixed methods to study
representative bureaucracy. The study aims to reveal the mechanisms behind the
representative bureaucracy phenomenon, thereby providing support for the importance of
different perspectives by conducting in-depth interviews. I utilize a mixed-methods
approach for two reasons. First, the nature of the research questions and hypotheses are
such that both quantitative and qualitative methods are not only appropriate but necessary.
A study design utilizing a single method would be less comprehensive and incomplete and
would not advance knowledge of the phenomenon under study. Second, the use of mixed
methods allows for the triangulation of findings—which results in more accurate findings
because different kinds of data are collected and analyzed (Jick, 1979). Olsen (2004) stated
that triangulation “is not aimed merely at validation but at deepening and widening one’s
understanding” (p.130). Due to the complexity of human attitudes and behavior, even the

most appropriate research method can often only capture a small portion of the phenomena
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of interest. Triangulation with the help of mixed methods is likely to enhance the overall
findings of the present study.

The analysis technique employed in this dissertation is a sequential mixed-methods
approach. It is described in detail in Chapter 3.4. Since the data for the present study were
collected in Germany, information on the sociodemographic and historic background of

the study location is necessary and provided in the following chapter, Chapter 3.3.

3.3 Location of the Study: Germany

This study focuses on German public schools and uses data collected in Germany.
Before describing the data collection process, the following two sections provide an
overview of the German public school system and immigration in Germany. This
background information provides insight into why I chose to focus on these research

subjects, and explains why the topic is important for Germany.

3.3.1 German Public School System

This study focuses on public schools as key point of interaction between citizens
and bureaucrats. Public schools serve as ideal places for studying representative
bureaucracies for several reasons. First, schools as organizations have similar if not the
identical rules, regulations, and objectives. Teachers in different schools perform similar
tasks and have similar amounts of discretion: “School systems vest a great deal of
autonomy in these street-level personnel who come to the organization as trained
professionals. Administrators only rarely visit individual classrooms and, thus, do not

closely monitor the interactions between teacher and student” (Keiser et al., 2002, p. 558).
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The work on the “street-level” is another important reason why examining student-teacher
relationships matters. It is at the street-level where bureaucrats interact most with citizens
(Lipsky, 1980); hence, street-level bureaucrats are likely to be more aware of the problems
and needs of the community they serve.

As this study uses data collected in Germany, it is important to briefly review the
school system in Germany—as it differs from systems in the US and other countries. In
Germany, education is administered at the state level. Germany has 16 states
(Bundeslidnder) and each state has an agency for school authority (Landeschulbehdrde),
which is the employer of the teachers at public schools.? The students attend elementary
school (Grundschule) for four years (grades 1-4), usually from six to ten years of age. After
those four years, they are divided into three groups, and each group will attend one of three
different secondary school forms. Teachers provide recommendations to parents on which
school form is appropriate for their children. The parents then decide which form the child
will attend (including a school form that differs from teachers’ recommendations). Students
with good grades attend “Gymnasium” for eight to nine years (grades 5-12 or 5-13;
depending on the state), usually from 10 to 18 or 19 years of age. Students whose grades
were not sufficient for a Gymnasium recommendation attend Realschule (grades 5-10)
or—with lower grades—to Hauptschule (grades 5-9). Students who finish Gymnasium can
then study at university; those who finish Realschule or Hauptschule can either attempt to
join Gymnasium to eventually receive admission to university (if their grades are good

enough) or begin an apprenticeship. An apprenticeship lasts three years and usually

2 Private schools function differently, but they are accredited and monitored by the school authority
agencies. They were not part of this study, though, and thus need not be explained further.
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consists of on-the-job-training paired with Berufsschule—a special school that focuses on
the different professions.’

This traditional three-tier system has frequently been criticized for its rigidity and
the difficulty for students to switch from a “lower” school form to Gymnasium.
Consequently, several “Oberschulen” and “Gesamtschulen” have been founded, which
combine the three secondary school forms. So-called “berufsbildende Schulen” are
similar—they combine the three-tier system into one. Students at these schools are
typically grouped into different tracks (depending on academic performance-level) in the
last two or three school years; in general, a transition from one track to another is easier to

achieve—and also less socially strenuous—for these students compared to students in the

traditional three-tier system.

3.3.2 Immigration in Germany

In the past 60 years, Germany has become a country of immigrants. Compared to
traditional immigrant countries such as the United States, Canada, or Australia, Germany’s
immigration history is young. Thus, there is a need to address new, emerging issues, which
may originate from socio-cultural, traditional, or religious differences, among the
inhabitants of Germany. This section provides: an overview of immigration in Germany,
including the most recent data; a summary of the country’s immigration history, which will

illustrate the urgent need for constructive dialogue between government and citizens; and

3 Apprenticeships are a common form of education for all kinds of skilled manual professions in Germany
(e.g., carpenters, hair-cutters, nurses, plumbers, car repairmen, salesmen, IT-system assistants, etc.)
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a description of the situation today and the assumed implications of diversity in the public
sector workforce—particularly in terms of workers with migration background.

Germany is home to over 17 million people with migration background. According
to the official definition of migration background, those meeting criteria for migration
background are “all who migrated to today’s territory of the Federal Republic of Germany
after 1949, as well as all foreigners born in Germany, and all born in Germany as Germans
with at least one parent who migrated to Germany or was born as a foreigner in Germany”**
(Statistisches Bundesamt, 2005, p. 6). In an effort to shorten the definition, the Federal
Statistical Office then introduced the following, slightly different definition: “A person has
a migration background if she or he or at least one parent was born without German
citizenship™ (Statistisches Bundesamt, 2016, p. 2).6

According to Germany’s 2015 Census, 17.1 million of the 81.4 million inhabitants
in Germany have a migration background—21% of the population (23.9% in former West
Germany; 5.3% in former East Germany). Of these individuals with migration background

(MB), 7.8 million (9.5%) are foreigners and 9.3 million (11.5%) are Germans. Two-thirds

4 German original: ,,alle nach 1949 auf das heutige Gebiet der Bundesrepublik Deutschland
Zugewanderten, sowie alle in Deutschland geborenen Auslidnder und alle in Deutschland als Deutsche
Geborenen mit zumindest einem zugewanderten oder als Ausldnder in Deutschland geborenen Elternteil.

5 German original: , Eine Person hat einen Migrationshintergrund, wenn sie selbst oder mindestens ein
Elternteil nicht mit deutscher Staatsangehorigkeit geboren wurde.*

® Due to limited data collection procedures in the German yearly sample census, the terms “migration
background in the narrower sense” and “migration background in the wider sense” were introduced. In the
yearly census, people are not asked questions about their parents. As all members of one household fill out
the census surveys, only those who live in one household with their parents can be identified as people with
migration background due to their parents’ attributes. Thus, those who are counted in the yearly census as
people with migration background are those with migration background in the narrower sense. Only in the
years 2005, 2009, and 2013 were people asked about their parents’ migration background. Hence, in those
years, individuals with migration background in the wider sense could be identified (Statistisches
Bundesamt, 2016).
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(11.5 million) of the people with MB personally experienced migration (6.4 million
foreigners, 5 million Germans), whereas one-third (5.7 million) were born in Germany (1.3
million foreigners, 4.3 million Germans).” Figure 5 provides an overview of the numbers
and percentages of people with and without migration background in Germany.

Figure 5: Inhabitants of Germany with migration background
(in absolute numbers and as percentage of total population)

6.430/7,9% foreigners with own |

Iwithout migration background I

64.286 / 79,0 %

f'lforeigners without own I
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total population 5.023/6,2%
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4.323/53% S
é_,«'“IGermanswilhuulown I
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People with MB are younger than those without MB (36 years compared to 47.7

Source: Adopted from Statistisches Bundesamt, 2016

years on average). Among all children in Germany under five years of age, 36.5% have a
migration background (Statistisches Bundesamt, 2016). The numbers have been increasing

steadily over the past years. The percentage of teachers with MB cannot be determined

" Due to Tus Sanguinis, citizenship is not acquired through birth in Germany. The many Germans with own
migration experience are mostly so-called Spétaussiedler, repatriates, who were born in the former Soviet
Union on soil that was historically German and who then moved to today’s German territory.
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exactly, as no data were collected on a large scale, but it is estimated to be approximately
two percent (Trenkamp, 2014).

The largest group of persons with MB originate from Turkey (16.7%), followed by
those of Polish origin (9.9%) and Russian origin (7.1%), and those who originate from
Kazakhstan (5.5%) (Statistisches Bundesamt, 2016, p. 8).

Germany is also home to an unknown number of asylum seekers and unregistered
immigrants. Due to the current situation in the Middle East, the number of those seeking
help in Germany is likely to have increased drastically in the last 1.5 years.

People with MB are disadvantaged in several ways. They perform worse in school
(9.9% of people with MB have not finished any form of secondary school, compared to
1.5% without MB) and are more likely to be unemployed; thus, people with MB are more
likely to receive long-term social security benefits (7.4% people with MB receive such
benefits compared to 2.7% without MB). Also, the average household income is
significantly lower if at least one family member in the household has a migration
background (Statistisches Bundesamt, 2016).

The reasons for these inequalities can be connected to the way that immigration
was handled in Germany historically; below, I summarize German immigration history to
help explain why this country was chosen for the present study. Although some
immigration to Germany occurred before World War II, mass immigration began after the
war. The shortage of manpower compelled the government to recruit workers from abroad
to meet the demands of a growing economy. The first treaty was signed in 1955 with Italy.
In the following years, agreements were established with Greece, Spain, Turkey, Morocco,

Portugal, Tunisia, and Yugoslavia (Fassmann, Miinz, & Seifert, 1999). The work
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contracts—and thus the guest workers’ stay in Germany—were designed to be for a limited
amount of time. The work consisted mostly of industrial jobs, often in the form of
assembly-line activities that did not require highly qualified labor. Social integration of the
foreigners was not considered to be important at that time (Herbert, 2001). When the
contracts of the workers neared expiration, many were extended—the need for manpower
remained high for more than another decade. The percentage of foreigners in Germany had
grown from 1.2% in 1960 to 4.9% in 1970 (Bade & Oltmer, 2004). In 1973, during the first
oil crisis, government imposed a ban on the recruitment of foreign workers. However, the
number of foreigners living in Germany continued to increase as those who had been living
in Germany (for more than a decade in many cases) did not have positive economic
opportunities in their home countries and, thus, they settled down. Many brought their
families to Germany (Bade & Oltmer, 2004).

With the second generation of immigrants, problems in school led to the first
integration debates involving foreign children. In 1979, the first official commissioner of
foreigner issues in the federal government, Heinz Kiihn, demanded the government’s
acknowledgement of Germany as an immigration country and urged for equal rights
regarding education, work, and housing, especially for the second generation of
immigrants.® However, the few changes that were implemented only targeted temporary
integration. Emphasis was put on maintaining the original culture and language of the
children with MB, “premised on the assumption that education in the mother tongue would

facilitate the eventual return of the foreigners to their home countries” (Joppke, 1996, p.

8 The first time that an individual with migration background (Aydan Ozoguz) was appointed to that post—
which was created to represent the interests of people with migration background—was four years ago, in
2013.
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469). All integration measures occurred at the local level and were generally uncoordinated
and unstructured.

The first progressive step toward addressing the immigration issue, which entailed
major changes, was the Naturalization Law enacted in 2000, which aimed to facilitate the
acquisition of German Citizenship. Minimum residency to apply for naturalization was
reduced, a modified version of Ius Soli was implemented,’ and the option of having dual
citizenship was facilitated (Storz & Wilmes, 2007). The subsequent Immigration Law,
2005, emphasized successful integration of immigrants (BAMF, 2011a). So-called
integration courses were introduced and made obligatory for those who did not have work
and did not participate in another language training (BAMF, 2011b). In 2008, more courses
were introduced, such as special courses for women, parents, and youth, as well as
intensive courses and alphabetization courses (BAMF, 2013). Further measures to support
integration were introduced with the National Integration Plan 2007, the Nationwide
Integration Program 2010, and the National Action Plan for Integration 2012. Similar in
content, these programs focus on individual support for—and increasing recognition of the
potential of—children, teenagers, and young adults; improving recognition of university
and technical diplomas received abroad; and increasing the number of immigrants in the
public sector workforce at the federal and state level. Measures with the aim of improving

integration, to be taken at all levels of government, were defined in the plans. Additionally,

% Instead of acquiring citizenship only through inheritance (Ius Sanguinis), a modified version of the Tus
Soli was implemented: Children born in Germany become Germans if at least one parent had a legal
residency permit for eight years or an unlimited residency permit for three years. However, the restrictions
listed under N°1 also apply here for the children’s parents. All in all, about 40% of foreign children
benefited from this change and obtained German citizenship.
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the programs suggested that: individuals with MB should be encouraged to join the public
sector workforce, human resources personnel should be trained to reduce barriers that
impede hiring people with MB, and public sector employees should be sensitive to
intercultural diversity (Bundesregierung, 2012).

The historical development of immigration to Germany shows that the country was
not prepared for mass immigration and all the repercussions it entailed (e.g., increases in
ethnic, religious, economic, and social diversity). The government was not successful in
its initial responses to tensions that arose due to outdated immigration laws at the
political/administrative level and closed-mindedness and rejection at the sociodemographic
level. Chancellor Angela Merkel (Spiegel, 2010, Oct. 16) stated in a speech in 2010 that

“multiculturalism has failed utterly”!

in Germany, in the sense that people of different
social, ethnic, or religious backgrounds had experienced difficulty next to each other in
peace. The above mentioned National Action Plan for Integration 2012 emphasized the
important role that people with MB in the public sector can play. By increasing the number
of people with MB in the public sector at all levels, specifically in the teacher workforce
and the police force, the government aimed to integrate people with MB more successfully
(Bundesregierung, 2012). Including migrants in the public sector can be specifically
valuable because these workers provide broader, multisided understanding of different
cultures and traditions.

Regarding the teacher workforce in Germany, public school teachers are civil

servants employed at the state level who obtain a stable and secure income that is equal for

10 German original: “Multikulti ist gescheitert, absolut gescheitert.”
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all teachers in each state and increases commensurately with increasing work experience.
The German government assumes that increasing the number of school teachers with MB
is likely to enhance the performance of students who belong to a certain minority
population by increasing their motivation in the classroom (Bundesregierung, 2012).
Teachers often serve as role models (Cole, 1986), and students with MB may identify with
teachers who also have a migration background (Meier & Bohte, 2001). Furthermore,
teachers with MB are expected to be more empathic to students with immigrant
backgrounds and their parents; these parents will likely regard these teachers as especially
trustworthy; these teachers will reflect cultural and ethnic diversity in classrooms and bring
intercultural perspectives to the school and to teaching; and these teachers will represent
equal opportunity, in terms of access, to the teaching workforce (Bundeskongress, 2010, p.
19). In addition to the assumed benefits for students with MB and their parents, the aspects
of equal opportunity, open access, and ethnic diversity should be emphasized. In a
country—and a world—whose population is increasingly splitting into opposing groups,
fueled by diverging political and social attitudes, it is critically important to engage in an
open dialogue and to clearly show that all humans are equal by providing equal access to
equal opportunities.

Thus, from a practical perspective, learning about the effects of a representative
teacher workforce will be of great value not only for schools, state governments, and the
federal government, but also for the all people. The results of the present study help
elucidate the significance of teachers with MB; the study aims to evaluate the impact and

meaning of these teachers.
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3.4 Research Design

The majority of research on representative bureaucracy uses quantitative
methods—with data aggregated at the organizational level in most cases. This approach is
appropriate when the goal is to determine whether representative bureaucracy has led to a
specific policy; however, to investigate the mechanisms that motivate individual
bureaucrats to become representatives, data at the individual level is necessary. With
individual level data, effects of individual as well as organizational level variables can be
examined (Atkins et al., 2014). Also, the scarcity of qualitative data in the representative
bureaucracy literature has often been criticized—indicating a need for more qualitative
research in this area (Lim, 2006; Kennedy, 2014).

The present study responds to both issues (i.e., need for qualitative data, lack of
qualitative data) by using a sequential mixed-methods design with individual level data.
Due to diversity in nature among the research questions, a mixed-methods design was
appropriate and necessary. An analytical survey was an effective method for Research
Question 1, and obtained a large amount of data from many respondents. Research
Question 2, which is more exploratory in nature, was effectively addressed with qualitative
data from in-depth interviews to gain deep insight into the phenomena; it is unlikely that
such insight would have been gained from exclusively quantitative methods. Furthermore,
by addressing issues that remained unclear after the quantitative analysis—using data
collected from the in-depth interviews—I was able to triangulate findings.

The data collection took place in three phases. First, the questionnaire design for
the student survey (designed to assess research question 1) was discussed in ten semi-

structured interviews with ten German school teachers. Simultaneously, those ten
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interviews were used to collect the first round of qualitative data to assess research question
2. Subsequently, a pilot study of the questionnaire, with 45 students, was carried out at
Florida International University, Miami, FL. Following this, 194 German public school
students were surveyed. After the analysis of the survey data that assessed research
question 1, 16 additional semi-structured interviews with teachers were conducted to
expand on the date gathered in the first round of interviews. The following sections explain

the order and choice of methods in more detail.

3.4.1 Questionnaire Design

To investigate the mechanisms behind a representative bureaucracy, primary data
from students was collected using a questionnaire. The questionnaire design was based on
the reviewed literature and the research questions; before starting the data collection, ten
semi-structured interviews with German school teachers (six with migration background;
four without migration background) were conducted to discuss the content and the
composition of the questionnaire. Because data collection occurred in Germany, verified
whether items in the questionnaire that were mainly based on U.S. (American) research
literature were suitable for the German public school context. Simultaneously, the
interviews also included questions to address Research Question 2 (further explained in
Chapter 3.6.2).

The questionnaire was purposely kept short (one Din A4 page, similar to US
American letter format) to prevent students from losing interest while completing it. The
time span needed to complete the questionnaire was estimated at ten minutes (maximum).

A short questionnaire was important to facilitate student participation, and as an obligation
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from the school authorities to take the least time possible away from students’ classwork.
It was designed in English and then translated to German.

A questionnaire for the teachers, asking the same questions but from their
perspective, was also developed. Initially, statistical analyses with the teacher
questionnaires were planned as well, but due to small sample size, the statistical analyses
were completed with data from the student surveys. However, the demographic section of
the teacher questionnaire was important in that it provided details about teachers’ migration
backgrounds. Also, to obtain descriptive data for the sample, the teacher questionnaire
included questions on (estimated) number of teachers with migration background at the
school and number of students with migration background per class.

The questionnaire contained 27 questions—all but three (i.e., those asking for the
student’s and student’s mother’s and father’s country of birth) were closed-ended. It started
with a set of demographic items (7), followed by six sets of items to address the criterion

variables and the mediators.

3.4.1.1 Sampling

The targeted respondents were public school students aged 15 years and older;
younger students might have had problems understanding the content of the questions
(regardless of the questions’ formulation). The sample did not have restrictions regarding
the geographical location within Germany, but a permit from German school authorities at
the state level for each state in which questionnaires would be completed was obligatory.
For obtaining the permit, the questionnaire had to be slightly adapted to the regulations of

the states (i.e., questions on political and religious viewpoints had be deleted). Upon
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permission from two states, Lower Saxony and Bremen, the survey was conducted. To
avoid systematic bias, it was important to keep the type of school (see Chapter 3.3.1)
constant. However, with Germany’s three-tier system, choosing one of those three types
would skew the results, because a disproportionate number of students with migration
background (MB) attend the two lower tier schools: Realschule and Hauptschule
(Statistisches Bundesamt, 2016). Thus, Gesamtschulen, Berufsbildende Schulen, and
Oberschulen were selected as the most suitable school forms—they combine the three-tier
system in one school form and attract a heterogeneous group of students. Also, because the
underlying concept of these school forms is comparatively new and the number of these
schools is increasing steadily, the results of the present study will be relevant for evaluating
the impacts of a representative bureaucracy overall, and be particularly valuable to the three
included new school forms.

As stated in Chapter 3.3.2, 21% of Germany’s inhabitants have a migration
background (MB). Among the children under five years of age, 36.5% have an MB. For
this study, 194 students in seven schools were surveyed. Although the sample is somewhat
smaller than originally planned, it is sufficiently large for statistical analyses and can thus
provide an insight into the role of the mechanisms of representative bureaucracy in the

school context.

3.4.1.2. Conceptualization and Operationalization of Variables
The first step in the questionnaire design was to conceptualize the variables,
followed by their operationalization. For the present study, the process of conceptualization

and operationalization is based on several studies (mainly Lim, 2006; Atkins et al., 2014;
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Tower, Bowen, Alkadry, 2011). Table 1 below presents the conceptualization of the main
variables.

Table 1: Conceptualization of variables

Assumption = Representative bureaucracy has substantive effects through various
mechanisms
Concepts Predictor:
- Representative bureaucracy (RB)
Criterion:
- Substantive effects
- -Grade (Grade)
- - Classroom Climate (CC)
- - Career Expectations (CE)
Mechanisms:
- Demand inducement (DI)
- Coproduction inducement (Cl)
- Advocacy (Adv)
- Values & Empathy (VE)

Predictor: Representation

Because the present study focuses on the difference that representation makes, the
main predictor variable is representation. [ assume that teachers with and without migration
background will have different effects on students.

Atkins et al. (2014) measured the outcome variable at the individual level, but th