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The Treatment of Bureaucracy in Texas Government Textbooks 

Mario Mdina and Patricia Shields 

INTRODUCTION 

Bureaucratic agencies are responsible for the day to day operations of the government's 
many functions and services that often require expertise, t-ical skills, or varying degrees of 
professional skills. Both the National Association of Schools of Public Affairs and 

Administration and the National Commission on Public Service are concerned with the 
improvement of the publids petreptian of bureaucracy. This project serves as a follow-up to 

the study conducted by Beverly Cigler and Heidi Neiswender (1991 1. Their findings were 
published in Public Administration Mew. The purpose of the Cigler and Neiswender (1 991) 

study was to survey the image of public administration at the fderaJ level as presented to 

undergraduate students in introductory American Government textbooks. CigIer and 
Neiswendeis focused on the federal bureaucracy and the presidential models that stressed 
bureaucratic control. Their findings indicate that the government textbooks fail to cite reputable 
contributors to the field of public administration and also do not mention the critical issues 

facing the public servlce profession. 
Although thme is considerable literature on the topic of bureaucracy, there is relatively 

limited scholarship about the treatment of bureaucracy in collegiate textbooks. Based on 
general observations of public opinion, an observer might note that fhe bureaumncy is not held in 

high esteem. The popular media often reports government waste and ineffidency but seldom 
reports the positive, professional sewices provided by government employees. 

At a midmum, as adult citizens, students should have a sense of the roles and functions 
of public bureaucrades. Their view of the pubUc work force should go beyond the stereotype of 
the popular media. Students enroll& in the introductory Texas Government courses may still 
be looking for a career path. Information the students receive in the introductory courses, like 

the image presented in the popular media, influences their view of public service. Is public 
administration present& to students in a positive way that encoumges a career in public 
senice? Or, js public administration, often referred to as "the bureaucracy'', presented in such a 

negative Ugh t that students from are discouraged from public service? 
The intent of thfs project is to examine the Image of public administration in the State of 

Texas as presented to undergraduate students through Texas Government textbooks. 

Specifically, the purpose of this project is to describe the treatment of the Texas government 
bureaucracy and bureaucrat by Texas Government undergraduate textbooks. The project uses 
a descriptive framework to identify and organize the characteristics used to define and identify 



the bureauaacy and the bureaucrat. The results of the study are also intended to serve as a 

gauge to determine whether the textbook literature about bureaucracy needs to be more 
sensitive. 

LITERATURE REVIEW 

In recent years, American citizens have expressed the opinion that the bureaucrat is 
unresponsive, incompetent, and imperious and that the American government bureaucracy is a 

"sinister fourth branch of government - unelected, unresponsive and difficult to unseat" 
Hubbell, 1991: 240). The purpose of this section is to review the literature pertaining to 

governmental bureaucracy that includes the definition, the origin, the purpose and myths about 

bureaucracy. The literature review also acquaints the reader with some s p d c s  of Texas State 

government that includes a discussion of the Texas politiml culture and its role in a citizen's 

understanding of bureaamcy. 

Bureaucracy Defined 
Richard S t i l h n  defies bureaucracy as "the structure and personnel of organiza tiom, 

rooted in law, that colktively function as the core system of U. S government and that both 

determine and carry out public poIicies using a high degree of specialized expertise" (Stillman, 

1987: 2). Barry Bozeman (1 996) defines a formalized bureaucracy as "a system of rules covering 

rights and duties of incumbents and a system of procedures for dealing with work situations." 
Bureaucracy indudes the parameters around which a job is defined and the ex tent to which 

rules, procedures, instructions, and communications are written (Bozeman, 1996:5). The 
bureaucracy - comprisd of dozens of departments, agencies, boards, bureaus, commissions, 
and all of the men and women employed in those agencies - is responsible for administering the 

laws of the state. The bureaucracy implements public policy while administrators and line 
employes do the work involvd in administering the policies (Cole, 1987 p. 141). 

Historical Perspective 
The modern American bureaucracy has two major eras of devetopment. The first was 

the Progressive Period that lasted from the 1890's until the election of Warren Harding in 1920 
and the second, the Post-Progressive era, was the period following 1920 until the present. The 

progressive period of bureaucratization emphasized such value as effiaency, 
professionaliza tion, merit appointment, discre tion, and hierarchical accountability (Yarwood, 

1996: 612). The post-progressive period added other values, values which were at times 
hconsistent with progresive values, including equity, access, and rules to assure procedural 

due process narwood, 1996: 612). 



Robert Stillman (1987) points out that "few things are more disliked in our modem 
society than bureaucracy; hardly an occupation is held in lower =teem than that of a 

bureaucrat." The beginnings of bureaucrat bashing can be traced to the administration of 
President Andrew Jackson. Jackson was the fist president to artidate and thoroughIy 
implement a spoils system for the federal service. By vaIuing loyalty to party over character, 
educational attainment and class standing, President Jackson democratized the federal 
bureaucracy. But, at least in the minds of many members of the aristocracy , Jackson also 

lowered its quality, and made federal bureaucrats more vuherabfe to criticism (Hubbell, 1991 : 

238). 

The criticism of bureaucracy reached its peak in the early 1880's when government jobs 

were sold and traded like a commodity. As a result, members of the middle class were so 

outraged by the patronage politics characterizing the federal government of the 1880's that they 
launchd a civil senice refonn movement to make the fderaI dvil service more profesional. 
The movement resulted h the passage of the Pendleton Act of 1883 that applied merit 
phciples, instead of the spoils system, to approximately 30% of all federal employees. Later, 

the Ramspeck Act of 1940 and the Classification Act of 1949 created more uniform position 
desrriptiom. These reform movements served to improve pubk perceptions of the 

bureaucracy (Hubbell, 1991 : 238). 

Greater job security was a way to insulate the "professional" public service From politics. 

The Classification Act, however, created a host of new problems. The Civil Service Reform Act 

of 1978 clearly conlributed to many Amerimns' negative perceptions of federal bureaucrats. 
Playing upon and contributing to this negative perception, Carter administration officials 

marketed the Act to the US. Congress and the general public primarily as an easier way to fire 
federal bureaucrats (Hubbell, 1991: 239). 

The d i i i n  for the bureaucracy by the general public has also been promulgated by 
other polit id figures. During the 1980 presidential campaign, Ronald Reagan espoused 
American values such as family, work, neighborhood, peace and freedom. He contrastd these 

positive with big govement. Reagan won public support by attacking big government and 
the people who managed government programs - the bureaucrats. His strategy contributed to 

the continuing the erosion of public confidence in the bureaucracy Wubbell, 1991: 240). 

Bureaucratic Myths 

The dislike of the bureaucracy and the bureaucrat by the American public has 
manifest& itseIf in several ways. One manifestation is a deeply roo ttrd and often repeated set 

of myths used to describe the bureaucracy, its functions, processes, and the people who work 
within it. Richard Stillman (19871, in The American Burerrucracy, outlines bureaucratic myths and 



provides documented data to refute the myths. These myths are important because CigIer and 

Neiswender used them to examine the myths in the American Government texts. Although 
Stillman wrote this in 1980, the myths have current applicability. The myths and the associated 

facts are as follows: 

Myth 1 - Bureaucracy is the problem with the U.S. government. The presidency, the 
courts, and Congress are seen by the public as institutions that conduct the business of our 
government. Fact: The bureaucracy is made up of approximately 16 million employees at the 
federal, state, and local level. The bureaucracy is not only f he problem with government; it 
makes government possible. 

Myth 2 - Government bureaucracy is overwhelmingly large and monolithic. Fact: The 
feded government Js one bureaumcy; there are 50 state bureaucrades and approximately 
82,290 local public bureaucracies, The federal bureaucracy employs approximately 4 million 
employees including military personnel. The 4 million employees are scattered across 45,431 
units. Of these, 57.2% employ less than 4 people. Only .06% employ more than 10,000 peopIe. 

Myth 3 - Bureaucrats are aU alike; that afl are a mass of under-achievers or non- 
achievers. Fact: 45% of full-time federal employees work at professional or tezhnical 
occupations as cornpard with onIy 10% of private sector workers who are classifid as 
professional. 

Myth 4 - Bureaucrats stay on forever. Popular image of a bureaumat is someone tenured 
for life in a comfortable job. Fact: While rates of separation vary from jurisdiction to 
jurisdi~ion, in 1980 almost I miIlion federa1 employees left the civil service and most left 
voluntarily. Among those who stay within an agency, the average length of service is 2.3 years 
before moving laterally or upward into new positions. 

Myth 5 - Bureaucrats live In Washington, D.C. Fact The bulk of civil servants are loml 
workers. There are about 10.8 million employed by states or Iocal government agencies. 

Myth 6 - Bureaucrats are found everywhere. Fact Bureaucrats are found across diverse 
occupationaI categories but most are concentrated in just a few fields of government. At the 
federal Ievel, 70% of the work force is employed by three departments - Department of Defense, 
the Veterans Administration, and the Postal Service. 

Myth 7 - Bureaucracy grows relentlessly. Fact: the bureaucratic growth rate has been 
highly uneven In 1930 there were over a half million fderal employees and there were about 
2.5 million in 1950, Between 1930 and 1950, three wars caused the creation of new 
bureaucracies; the Department of Defense, the Veterans Administration, the Central Intelligence 
Agency, and the National Security Council among others. Since 1950, the work force has 
remained relatively stable at about 2 million civilian and 2.5 million military personnel. During 
the 1980's the work force dropped because of President Reagan's budget cuts. At the local level, 
public employment has grown from 6 million in 1960 to 10.8 million in 1981. 

Myth 8 - Bureaucracy produces only red tape. Fact nrles and regdations are part of 
any organization, public or private. There is no evidence that government has more or less red 
tape than private industry. 



Myth 9 - Bureaucracy is all-powerful and out of control. Fact: every public agency 
operates within the olitical context of numerous external checks placed upon it by the 
legislature, the chie f executive, the courts, and outside pressure groups. 

Myth 10 - Governmental bureaucracy is inefficient and wastes resources. Fact: 
efficiency must be measurable. In private enterprise, efficiency is measured with a profit and 
loss statement. With government agencies, the task of measuring efficiency is not as clear cut as 
a profit and loss statement. A government bureaucracy must also take into account fairness, 
equity, and democracy. 

Myth I1 - Bureaucrats are unrepresentative of the U.S. population. Fact: the overall 
composition of U.S. bureaucracy is perhaps more representative of the population than any 
other US. institution, but particular bureaus and agencies often reflect the peculiar 
characteristics, traditions, and demands of the clientele they service. 

It is the myths or exclusion of factual information that is of interest to this study. As in 

the CigIer and Neiswender (1991) study, the content of the sample textbooks is compared to the 

myths outlined in the Stillman (1987) text. 

Political Culture in ~ e x a s l  

The Unitd States politicai cdlure is made up of three major subcult~lres: individualistic, 

moralistic and traditionalistic. According to Elazar (1994,: 284) the political culture of Texas falls 
into the category of the third subculture, specifically the traditionalistic dominant, strong 

individualistic strain. The traditionalistic political culture is rooted in an ambivalent attitude 

toward the marketplace coupled with a paternalistic and elitist conception of the 
commonwealth. The traditionalis tic political culture accepts government as an actor with a 

positive role in the community, but in a very limited sphere - mainly that of securing the 

continued maintenance of the existing social order. To do so, it functions to confine real 

political power to a relatively small and self-perpetuating group drawn from an atablished 
elite who often inherit the position to govern through family ties or social position (Elazar, 1994: 

235). 

"Good government" in the traditionalistic culture involves the maintenance and 
encouragement of traditional pat tern and, if necessary, their adjustment to changing conditions 

with the least possible upset. This culture also tends to be instinctively anti-bureaumatic. The 

reason is that bureaucracy by its very nature interferes with the fine web of infonnal 
interpersonal rela tionships that lie at the root of the political system and have been developed 
by foUowing traditional patterns over the years. Where bureaucracy is introducd, it is 

generally confined to ministerial function under the auspices of the established power-holders 
(Elazar, 1994: 236). 

 or an expanded discussion of political culture see Elazar 1994. 



The people who settled the southern states were seeking individual opportunity in ways 
similar to those of the settlers in the newly established northern states. Those who settled in the 

South sought opportunity, not in commercial business or commercially oriented agriculture, but 
on plantation-centered agricultural systems based on slavery and essentially anti-commercial 

attitudes. Ultimately, the Southern poilical culture spread through Texas where it was diluted 
on the state's western fringes by individualistic- type European immigrants (Elazar, 1994: 244). 

In Texas, the Democratic and Republican parties shared in the political power until late 
in the 19th century. After the bitter dispute over Republican-sponsored reconstruction and the 

African American's place in pvlitics and society, the political balance shifted heavily toward the 
Democratic side. The result was half century between 1900 and 1950 in which the Democratic 

Party was seldom challenged and almost never defeated in electoral contests. A one-party 
system emerged in which chaotic, factional politics took place. The issues of public service or 

the distribution of costs for these services were seldom the basis for contesting elections. The 
election process was influenced more by issues other than pubIic service and by personalities of 
candidates. Elected officials, without the support of a meaningful party, were vulnerable to 

pressures from established economic interests such as the state's oiI, gas, and insurance 
industries (Anderson, 7 979: 521. 

The era of fragmented, personalistic politics began to decline in the late 1930's when the 
economics of issues raised by President RooseveIt's New Deal policies. After the New Deal, the 
democratic party began to factualize between liberal (Yarborough) and conservative (Conoly). 

Subsequently, the republican party has been able to capture much of the conservative element 
of the democratic party (e.g., PhiI Gramm). Although the politics of Texas has changed, the 

political culture as it relates to the bureaucracy has not. 
In view of the traditionalistic and individualistic political culture, one might expect that 

the bureaucracy, as noted earlier, might threaten the politica1 order, If this were the case, one 

2 To u n d e m d  rhe poljtical culture of Texas, one must exanline thc subcultures thal make 
up the whale culture. African-Americans and Mexican- Americans make up about 32% of the 
population. ApproKimawly 13% of African-Americans live in the eastern portion of the state. 
Therefore, the cultural and political style of East Texas reseniblw the stylc of  thc Old South. 
Mexican-American make up about 19% of the Texas population and population is concentrated in 
the southern counties (Crain, 1980: 27). 

Represenlation of Blacks and Mexican-Amcricatu in the Tcxns lcgisluture has been slow to 
develop. Consequently, lack of pol irical represenia tion has conhi buted to problem zsocia:ed 
with minimal representation. (Crain, 1980) For the counties in question, median family income is 
the Iowest among the stale as well as educrrtiorid a~ainnlent. Howcvcr, ns the minority and 
political representation grows, the plight of the minority becomes more of a political issue. The 
political process has to address the problems asociated wih inequality that stems from the 
political drfference in political subcultures (Crain, 1980). 



In view of the traditionalistic and individualistic political culture, one might exp& that 
the bureauacy, as no t d  eartier, might threat en the political order. If this were the case, one 
might also expect to see the bureaucracy presented in a negative light in literature written for 

the professional reader and the college student. 

The Texas Political Structure 

The governor af Texas has fewer of the formal tools to control administration enjoyed by 

many other chief executives. The governor has limited power in budget appropriations and the 

govemois appointive powers are restricted because many department officials are elected not 

appointed. The legislature possesses considerably more formal powers but operates under 
considerable handicaps. The legislature possesses the ability to estabhh, reform, or abolish an 

agency and also controls the budget of most administrative boards. The legislative infiuence is 
handicapped by infrquen t sessions that restricts the ongoing supervision of state agencies 

(Bedichek, 1986238). Because of the part-time nature of the Texas legislature and the relatively 
few direc:t gubernatorial controls over the bureaucracy, the Texas bureaucracy is arguably more 

independent and s w c a n t  in the execution of public policy than the bureaucracies in many 
other states3 (Bedichek, 19861. 

An Analysis of Government Textbooks 

Beverly Cigler and Heidi Neiswender conducted a study to examine how the federal 
bureaucracy is portrayed in the introductory pos t-secondary American GOY ernment textbooks. 
Their research is valuable because scholarly information regarding exposuxe to bureaucracy by 
college students is limited. Because public administration is not a common undergraduate 

major, the information provided in the introductory government course may be the only formal 
academic exposure to a career in pubfic service. 

3~olitical scientist Steven Neue studied administrators of eight of the Iargest state 
agencies in Texas (about 72% of all employees). Neuse found that the "typical" employee is "a 
whie 42 year old male with an undergraduate degree granted by a Texas university. He has been 
employed by his present agency for almost 95 years and is likely to have a previous employment 
recard wbich i n d u b  other public services experimH(Cole, 1987: 144). The typid 
administrator usually possesses a high level of training and education Nearly three-fourths of 
the sample had earned an undergraduate degree and 32% had obtained a graduate degree. Almosi 
a fourth of these degrees were in the socia1 sciences, almost 20% in biological scienes and 
educalion, 16% in business. and 6% and 4% respcctivcl y in enginewing and physical sciences 
(Cote, 1987: 144). These characteristics are in stark cantrast with the description made by one 
state level employee of his mid-level managers as "helpless, hopeless, hapless, and useless 
bureaum-au" (Walttrs, 1991: 24). 



Cigler and Neiswender (1991) analyzed 18 American Government textbooks that 

included 19 chapters dealing spdcaI ly  with the American government bureaucracy. The 

purpose of their study was to provide an overview of the generd emphases in the textbook 

treatment of the bureaucrat and the bureaucracy. Cigler and Neiswender note the topic areas 

that are inadequately discussed in the texts under analysis and make general suggestions about 

what should be covered in a bureaucracy chapter. 
Cigler and Neiswender found that none of the textbooks discussed public service as a 

profession and fail to include any information about public administration from the perspective 

of a practitioner or the academic. The textbooks did not adequately examine the origins and 

history of the bureaucracy. The chapters focused heavily on the fderal bureaucracy but 

negl~t~thegrowingimportanceofstateandlocaIb~ea~m&s~..Comp2aris~ofhe-~~ - - - - - - - -  - 

bureaucracy with those of other nations are also limited to a few of the more recent textbooks. 
The textbooks presented the bureaucracy using the model of a strong presidency and 

focus on control mechanisms to contain the bureaucracies and the bureaucrats. The texts lacked 

discussion on the recent arguments dealing with the possible negative effects of micromanaging 
bureaumcy. The textbooks a h  overlooked the nature of relationships among and between 
actors in a system of government in which actors and institutions have overlapping 
responsibilities as it pertains to control and reform. The analysis also revealed that no 

distinction is made between career and politically-appointed bureaucrats nor the tensions that 

exist between the two. The textbooks did not review the relationship between the policymaking 
role and the regulatory role of bureaucracies. 

The text authors perpetuatd the myths about the bureaucracy identifid by 
Slillman(1987) and provide no empirical evidence to support their claims. The authors relied on 
a small number of published works by distinguished commentators on bureauaacy for their 

chapter references and citations. Pictures, graphs, ilIus trations, and cartoons were used with 
frequency in the texts. However, these devices are often used to portray a negative view of 

bureaucracy and the bureaucrat with no differentiation between political appointees and career 
public servants. 

In general, the research indicated that bureaucrat-bashing has increased in the 
Government texts published after 1985. Although the narrative presented either neutral or 
unbiased treatment of bureaucracy, the graphics port ray negative images of bureaucracy. 
Undergraduate students deserve unbiased, accurate, and a challenging introduction to any field 

of study. Based on the analysis of the textbooks, Cigler and Neiswender suggat that text 
authors review and revise accordingly. Additionally, practitioners and academics in public 
administration should become more aware of how their work is interpreted and depicted by 



others. Appropriate measures should be taken to deliver useful and accurate information to 

students of public administration. 

MECHODOLOGY 
We used content analysis to examine Texas Government textbooks. The units of analy sb 

are 13 textbooks that are spwifically about the Government of Texas. The books are either 

currentiy in use or have been used in the past at Southwest Texas State University, the 

University of Texas at Austin, and Austin Community College. The textbooks are used to teach 

the legislatively mandatcd introductory undergraduate Government courses The Texas 

Iegish ture mandates that all Texas graduates rnus t complete two Govenunent courses. One 
course must cover American Govenunent and the other Texas Government. These courses are 

genedly taken in the sophmore year. 
Two textbooks make up approximately fifty percent of the market. The top sellers 

indude Prnrficing Texas Politics by Jones e t  al., and Texas Polii ics by Kraemer et. aI. Other top 
seUers include Terns Politics Today by Maxwell, and lnfroducfion to Texas Politics by Crain and 
Perkins. 

Further descripkion of the sample reveals that all but one is paperback The text by Dye, 

Gibson, and Robison containing 953 pages is the only hard cover book. All but two books have 
multiple authom. 1UI the textbooks included a chapter on the Texas legislature, judiciary, and 

the executive. Most often, however, the discussion of the bureaucracy is includd in the chapter 
on the executive and discussion of the executive focuses on the governois role. Discussions of 
the executive include the myriad of appointed and elec led officials that make up the numerous 

agencies. The texts used are presented Table I .  

For the coding procedure, 10 categories were developed and arranged as illustra t d  in 
Table 2 The 10 categodes were developed using the categories from the Cigler and Neiswender 
study on federal bureaucracy as a model but adapted to fit a content analysis of s tate 

government textbooks. 



Table I Texts Used 

Author 
Benson, 
Clinkscale, and 
Giardino 

Crain, Perkins 

Dickens 

Dye, Gibson jr., 
and Robison 

Elliott, Hofer, and 
Biles 

Gibson, Robison 

Haag, Peebles and 
Keith 

HiII, MIadenka 

Jones, Erhon, 
Tmtter* 

and Langenegger 
Kraemer, Newell, 
and Prindle 

Maxwell, Gain, 
Davis, Flores, 
Hinojosa, Ignagni, 
and Opheim 

Richardson, 
Andersoc and 
Wallace 

TannahiIl 

Title 

Lane Star Politia 

Introduction to 
Texas Politics 
Texas Politics 

Poli t ia in 
American:Texas 
Edition (znd ed) 
The World of Texas 
Politics 
G o v e m n t  and 
Politics in the Lone 
Star State: Theory 

and Practice (znd 
MI.) 
Texas Poli ti= and 
Government: Ideas, 
Institutions, and 
Policies 
Texas Politics and 
Government: A 
Concise Survey 
PracbIdng Texas 
Politia (loh ed) 

Essentials of Texas 

poli ticr (71h &.I 

Texas Politics 
Today (ath d.) 
Texas: The h n e  

Star state (7th d . 1  

Texas Government: 
Brief Edition 

Publisher 

Harcourt Brace College 
Publishers 

West/Wadsworth 
Houghton Mifflin 
Company 

Prentice Hall 

St. Martin's Press 

Rentice f i l l  

Addison Wesley Longman, 
Inc. 

Allyn and Bacon 

Houghton Mifflin 
an 

West/ Wadsworth 

West/Wadsworth 

Rent ice Hall 

Harper Collins 

Year of 
Publication 

1997 

1997 

1997 

1997 

1998 

1995 

1997 

1997 

1993 

1998 

1998 

1997 

1996 

Total Number of 
Pages in Text 

384 

174 

150 

953 

372 

458 

632 

113 

570 

277 

388 

433 

252 



Table 2 

Conceptual Framework and Coding PI 
Descriptive Categories 

Subject Areas Other Than Bureaucracy 

Most Frequent Lislings Under Bureaucracy 

I 

I , Most Often Repeated Bureaucratic Myths 

cedure 
Elements 

- 

1. The Governor 
2. National Affairs 
3. State Constihztion/Political 

Development of state 
4. Congrm/Legislators 
5. Domes tic/Social Welfare Policies 
6. General Introduction to study of 

Government 
t 

Public ercep tionfattitudes of 
public 7 citizen satisfaction 
Red tape/papenuork 
Power 
Size 
Accountability/ discretion 
Definition of 
Problems of/comphints against 
Permanence/survival power 
Bureaucracy versus democracy 
Responsiveness 
Pa tronae;e 

~ovenuneik 
2. Government bureaucracy is 

overwhelmingly large and monolithic 
3. Bureauaats stay on forever 
4. Bureaucracy grows relentlessly 
5. Bureaucracy is all-powerful and out of 

control 
6. Governmental bureaumcy is 

inefficient and wastes resources 
7. Bureaucrats are unrepresentative of the 

Texas population * ** 
Most Cited Works of Most Cited Authors list work 



Table 2 (Cont.) 
Descriptive Categories 

Fighting Words, Phrases, and Topics 

All Chapter Illustration 

Cartoon Themes 

Subjects of Pictures 

Subjects of Graphs and Charts 

Elements 

1. Citizen corn laints/lack of satisfaction 
2. Papenvork 7 red tape 
3. Cormption/whistle blower 
4. Negative comparisons of bureaucracy 

vs. democracy 
5. Ineffiaent/wasteful 
6.  Too large 
7. Difficult to fire bureaucrats 
8. Patronage 
9. Incompetent 
1. Pictures 
2. Graphs/charts 
3. Illustrations, highlights, etc. 
4. Cartoons 
1. General bureaucrat bashing 
2. Generally negative toward government 
3. Governor bashing 
4. Bashing of poIitical appointees 
5. Congress-bashing 
1. Political appointees 
2 Civif service workers 
3. Paperwork 
4. Postal service 
5. Governor 
6.  Regulatory functions of government 

agency 
7. Space program 
8. Persons waiting for service 
9. Striking public employees 
10. Governor with staff or cabinet 
I I. Whistle-blower 
12 Elected officials 
1. Organizational charts 
2. Number of civilian state empIoyees 
3. Growth in government 
4, Full-time civilian white-collar workers 

by occupation 
5. Minority representation in state 

em loyment 
6.  Ca g inet departments and number of 

employees 



Findings 
Overall, the texts gave sparse treatment to the bureaucracy or bureaucracy d a t e d  topics 

(see Table 3).0f the thirteen textbooks, only 4 contain a chapter on bureaumacy. Seven other 
boks include only a brief discussion about bureaucracy that is found most often in the chapter 

on the Executive branch. Two others do not contain any discussion on the bureaucracy. 
Additionally, the average number of pages per chapter under analysis is 232 while the average 
number of pages devoted to the discussion of bureaucracy is 5.8. Note: Averages include only 

the 11 books that contain information on bureaucracy.) 

Number of 
Pages Devoted 
to Discussion of 

Tabfe 3 Overview of Textbook Content (N=13) 

The information on bureaucracy is limited and usually confind to a subsection of a 

Number of 
Textbooks 
that Discuss 
Bureaucracy 

chapter. Table 4 through 13 illustrate the results of the content analysis. A brief summary of the 

results is provided for each table. 

Bureaucracy Chapter 
1 

Number of 
Textbooks 
with Chapter 
on 

Subject Areas 0 ther Than Bureaucracy 

Number of 
Textbooks with 
Bureaucracy as 
Main Subject of 

The index Iistings austra te a thorough coverage of major subject m a s  in reference to 

state government (see Table 4). The subjw t area of national affairs is lirni ted but 
understandably so because the books focus on state government. The strongest emphasis is on 
the state constitution/political development and Con pss/legisla tors. 
Table 4, 
Subject Areas Other Than Bureaucracy Referenced in Index Listing of 
~ntroductor~ Texas G ovemment ~ e x t s  (N=13) 

- 

Subject Area 1 Number of Texts I Percent of Texts 

National Affairs 5 38 
State constitution/ political 

development of state 13 100 

0 13 
Domestic/ social welfare poli des I1 85 
General introduction to study of I1 85 

I eovemment I I 



Mast Frequent Index Listings Under Bureaucracy 

Table 5 illustrates the most frequently listed index topic under the title '%bureaucracy'' 

are (1) "public perceptions/attitudes/citizen satisfaction" and (21 "definition of" bureaucracy. 
Each of these categories is found in 38% of the books. The second most frequently listed topics 

are "powef', "size", and "acmuntability" (31 % for each category). 
The power of the bureaucracy is most often associated with what the texts refer to as the 

"iron triangle." The iron triangle refers to the relationship among the legislature that mandates 
law, the bureaucracy that administers the law, and private interests who influence the 

bureaucracy through lobbying efforts. The legislature attempts to control the size and power of 
the bureaucracy through "sunset Iaws" that abolish an agency if its services are no longer 
neded or reducing the budget or staff of an agency. The accountability factor is discuss4 in a 

negative light. According to the analysis, the bureaucracy is not accountable to the executive or 

the legislature but rather to private interests. Overall, there are limited listings within the 
indices under the tern '%bureaucracy." 



4 Myths 'lhc myths iIlustrated in Table 6 are from an introductory public administration 

textbook by Stillman (1987) that discusses major myths associated with the federal bureaucracy. 
Cigler and Neiswender us& the myths as presented by Stillman to develop these components 
for their category. This content analysis assumes that similar myths apply to state 

bureaumcies. Stillman goes on to provide data and cxphnatory comments to correct the 

myths. More than 50% of the books contain the common myth that the "bureaucracy is all- 
powerful and out of control." About a third of the books repeat the myth that '%bureaucracy 

grows reIentIessIy." Text material discusses the administrator's control over how diligently an 
agency will implement policies mandated by the legislature and the legislature's attempt to 

control the bureaucracy by imposing budget restraints and sunset laws. 

Most Cited Authors and Their Works 

A key point of interest in Table 7 is the Iack of consistency across the texts in the use of 
references about the bureaucracy. Only two authors are cited more than once among the 13 

textbooks. Each of those authors is cited only twice and cited in two different books. Max 
Weber is cited twice and his writings are used only to present a broad definition of bureaucracy. 

Table 6 
Most Often Repeated Bureaucratic Myths in Bureauaacy Chapters in Introductory Tern 
Government Textbooks 

Based on Stillman 1987. The ~rnerican Bureaucracy. Chiwgd: Nelson-Hdl. 

M* 

Bureaucracy is the problem with Texas Government 

Guvernment bureaucracy is overwhelmingly large and monolithic 
h 

Bureaucrats stay on forever 
Bureauoacy g r o w s o - -  

Bureaucracy is all-powerful and out of control 
Governmental bureauaacy is inefficient and wastes resources 

p- 

Number of 
Texts 

2 

3 
I 
4 

- 

7 

3 

Percent 
of 

Texts 
15 

23 
8 

31 
54 

23 

3 23 



David Prindle is also cited twice and his writings are used to discuss the reIationship between 
private inter~ts and government agencies. 

Francis Rourke and Harold Seidman are two authors c i td  in the Texas books that are 
also cited in the study of the federa1 bureaucracy in the CigIer and Neiswender study. Unlike 

the aforementioned study in which the well-respected authors and their works are cited in 

numerous textbooks, the Texas books fail to cite similar authors. L. Tucker Gibson, whose book 
devotes a chapter to bureaucracy, cites 7 authors in the chapter on bureaucracy. 

Most Cited Works of Mast Cited Authors 

Table 8 also reveals an inconsistency in the references to bureaucracy in the texts. Only 
two works of two authors are c i t d  more than once. Ody one of those authors is cited in a 

chapter devoted to bureaucracy. The others are in texts that devote only a sub-heading to the 
discussion on bureaucracy. 

Table 7 
Most Cited Authors in Reviewed Textbooks CN=13) 

Primary Author 
Of Texas Textbook 
L. Tucker Gibson 

Stefan Haag 
L. Tucker Gibson 
L. Tucker Gibson 
L. Tucker Gibson 
L. Tucker Gibson 
L. Tucker Gibson 
L. Tucker Gibson 

Stefan Haag 
Neal T d l  

Richard H, Kraemer 
Stefan Haag 

Neal Tannahill 
Neal Tannahill 

Author of Cited Work 

Weber, Max 
Straussman, Jeffrey D. 
Dubnick, Melvin 
Lowi, Theodore 
Gerston, Larry 
Lineberry, Robert 
Jones, Eugene W. 
Prindle, David 

Rourke, Francis 
Berns tein, Mamer 
Saffell, David C. 
Seidman, Harold 

Number of Text 
Citing 

2 
1 
1 
1 
1 
1 
1 
2 

1 
1 
1 
1 



Fighting Words, Phrases, and Topics 

Table 8 
Most Cited Works of Most Cited Authors in Reviewed Textbooks (N=13) 

Thc topic discussed most often, as seen on Table 9, is patronage. There Is a strong 

Authormi t Ie 

Weber Esstqs in Sociology 

Straussman Public Administratiotr 
Dubnick American Public Adminisfration 
Lowi The End of Liberalism 

association according to the textbooks between the adrninistmtors of bureaucratic agencies and 
the private interests that the agencies often serve or regulate. Forty-six percent of the textbooks 

Number of 
Texts Citing 

2 

1 
1 
1 

discussed the relationship between the bureaucratic agencies and the private interests they 

Primary Author 
Of Texas Textbook 
L. Tucker Gibson 

Stefan Haag 
L. Tucker Gibson 
L. Tucker Gibson 
L Tucker Gibson 

Gerston Maki 1 L. Tucker Gibson 
Lineberry American Public Pol icy - 

serve or reguIa te. The rela tionship was portrayed as an illicit rela tionship be tween the two 

Jones Texas Politics 
Prindle Petroleum Politics 

Berstein Regulafing Business by Independent 
Commission 
Rourke Bureaucmcy, Politics and Pu bIic PoIiq 
Seidmaa Politics, Pusifion, and Power 
Well State and Local Government: Politics and 
Public PoEicy 

parties. The bureaucracy was often reported as being too large and corrupt. Whistle blowing 
was discussed to ilIus trate the need to control the corruption. 

1 
2 

1 
1 
1 

1 

Fighting Words, Phrases, and Topics in Reviewed Textbooks 
Words, Phrases 1 N m  ber of Texts 

L. Tucker Gibson 
Stefan b a g  

Neal Tannahill 

Stefan H a a ~  
Richard H. Kraemer 

Neal Tannahill 

Neal Tamah'il 

Citizen complaints/lack of satisfactio 
- 
Paperwork/ r d  tape 
Comrptienlwhistle6Iower 4 
Negative comparisons of bureaucracy vs. 2 

d-emwracy - 

Inefficient / was teful 

Patronage 6 - I 

3 
Too large 

Incompetent I 3 I 
Note: The Number of Texts column represents a count for each different lmok in which a category is 

4 

identified. 

Difficult to fire bureaucrats 1 2 



Chapter Illustrations 
Illustrations and highlights are the most often used methods of accenting information 

about the bureaumacy and bureaucrat. (see Table 10) The highlights, embedded within the text 

of the chapter, include text wrapped in borders and colored with striking background color. 
The illustrations include italicized text in the margin of the pages. Pictures are aIso a preferrd 

method of conveying a message. Relatively speaking, cartoons are not used to any noticeable 

extent as is the case in the Cigler and Neiswender study. 

Cartoon Themes 

The onIy three cartoons are depicting the governor in a negative perspective. (see Table 
11) Other than the governor, no other elected, appointed, or othewise bureaucratic figure is 

Illustrated by the use of cartoons. It is interesting to note that only two textbooks use cartoons 
in the chapter so the use of cartoons is not extensive. However, in both textbooks the governor 
and the governofs poli tial pIa tform are depicted as being unethical or doomed to failure. 

Table 10 
All Chapter IlIustrations in Reviewed Textbooks 

Subject of Piclures 

The overwheIming majority of the pictures illustrate eIwted officials but onIy 5 

textbooks include pictures in their discussion of the Executive Branch and the bureaumcy. (see 

Table 12) The other category of pictures involves photographs of the governor and the 

governor with staff. Only 1 photograph is of an appointed political official. Due to the heavy 
influence of the Executive Branch in the textbooks under review, photographic coverage is 

sparse of any aspect of the bureaucracy. 

Type 
Pictures 
Graphdcharts 
Illustrations, highlights, etc. 
Cartoons 

Total Number 
35 
26 
63 
3 

Number of Texts 
8 
7 
7 
2 



Subject of Graphs and Charts 

In the textbooks under review, graphs and charts are used most often to depict the 
growth in government followed by organizational charts as noted in Table 13. The growth in 

government is demonstrated by the increase in the number of civilian state employees. 
Organizational charts are used to illustrate the hierarchy of the Executive Branch of 

government. Because these chapters focus on the Executive Branch, there is no distinction made 

between growth in government and growth in the bureaucracy. Discussions of the graphs and 
charts are most often in reference to elmed officials of the Exem live and not of the bureaucratic 
agencie. 

Overview 

The 13 Texas Government textbooks analyzed in this study reveal that a comprehensive 
discussion of the bureaucracy is absent in the majority of the textbooks. Only four of the 

0 
5 

Whistle-blower 
Elected officials 

0 
18 



textbooks contained a chapter on bureaucracy. In 7 of the texls, the bureaucracy was included 
as a sub-heading of the chapter on the Executive Branch of government and ~ u b s q u e n t f ~  given 

limited coverage in the discussion. The discussions pertaining to the bureaucracy involved its 

increasing size and power and the need to exercise legislative control over the bureaucracy. 

An overview of the results of this analysis indimtes that there is limited coverage of the 
bureaucracy in the Texas government textbooks. The political culture of Texas, which is 
traditionalistic and individualistic, may have an influence over the politicd and policy-making 
efforts of the bureaucracy. The influence might also be evident in the lack of attention given the 

bureaucracy In the textbooks. As noted earlier in the discussion of the Texas Political Culture, 
bureaumcy by its very nature interferes with the fine web of informal interpersonal 

relationships that lie at the root of the politicaI system @lazar, 1994: 236). Authors of Texas 

government textbooks who are aware of this influence of poIiticd culture may be hesitant to 

provide a more extensive coverage of the bureaucracy. 

Research Summary 

A significant finding that weighed heavily on the raults of this study is the fact that a 
relatively low number of textbooks contained a chapter devotd excIusively to the discussion of 

the bureaucracy. Four books contained a bureaucracy chapter and two of those shared the 

chapter with the Executive Branch of government. Two other books did not contain any 
substantive discussion of the bureaucracy. The remaining 7 books discussed the bureaucracy as 
a sub-heading within the chapter on the Executive Branch. Notd on TabIe 14, the average 
number of p a p  devoted to the discussion of bureaucracy is 6 and the average number of pages 
in the textbooks is 386, Based on the average number of pages, only 1.5 percent of the textbook 

is devoted to the discussion of bureaucracy. 
For the purpose of this study, the descriptive categories are applid to an entire chapter 

of the textbooks under review even if a textbook devotd only a brief subheading to the 
bureaucracy. This approach was taken because the authors of the textbook did not always limit 

the information about the bureaucracy to that particular subheading. There was information 
about the bureaucracy sprinkled throughout the chapter when the bureaucracy was a sub- 

heading of that chapter. 

For a summary of textbook information in reference to the bureauuacy chapters, the 

identification of such chapters, and the number of pages relevant to this study, refer to Table 14 

below. 

The average number of pages attributed to the chapter in which the bureaucracy is 

discussed is 22. The average number of pages devoted to the discussion on bureaucracy is 6. 

Most of the books contain only a brief discussion similar to an overview. The increasing size of 



the bureaucracy in terms of employees and agencies is discussed. The political influence tthat 

the bureaucracy maintains over thelegislahue is a point of interest in the textbooks. The need 

to control the bureaucracy by means of the Sunset Commission and budget restraints is 

discussed. 

Comparative Studies 

T h e  Results chapter reviews the findings of the two Texas textbooks that contain a 

chapter sped fically devoted to the study of the bureaucracy. The findings of the Texas analysis 
are compared with the analysis of the American Government texts. The similarities between the 
Cigler and Neiswender study and the findings of this project are illustrated In Table IS under 

the heading Similar Textbook Content in American and Texas Bureaucracies. The 
components of the Topic column are derived from the Cigler article published in the 1991 issue 

of Public Administration Review. The Textbook Content refers to content that is similar in the 
American Government text and the Texas Government boks. Additionally, recommendations 

for revision or inclusion in Texas Government texts are offered. Differences between the two 

studies are outlined in Table 16 

Table I4 Summary of Results 

Textbooks 
(anonymous 

review) 

Sub-Heading 
Found in 

Chapter on 

Bweauaacy 
Chapter 
Present 

1 7 Yes Executive 23 8 252 
2 YB 
3 No 
4 Y e  No Exec/Bureaucrac 

only 
Sub-Heading 

Present 

# of Pages 
in 

chapter 
Containing 
Bureaucracy 

5 
6 
7 
8 
9 
10 
11 
12 
13 

# of Pages 
Devoted to 

Bureaucracy 
Discussion 

54% 46% Average 
Yes No Yes No 22 

No 
Yes 
No 
No 
No 
No 
No 
Yes 
No 

# of 
P a g s  in 
Textbook 

Yes 
No 
Yes 
Yes 
Non 
Yes 
Yes 
No 
Yes 

Executive 
Exec/Bureaumc 
Governor / Exec 
PoEcy/Admin 

none 
Executive 
Executive 

Bureaucracy 
Governor / Adrnin 

23 
12 
8 
76 
0 
21 
34 
12 
28 

3 
8 
2 
1 
0 
7 
8 
12 
6 

361 
319 
105 
555 
143 
167 
62 1 
37 1 
269 



Table 15 SimiIarities Between Textbook Studies 

American and Texas 

I ( Information about public 
Topic 

Pubk service as a 
~ r o f m i o n  

Bureaucracies I 

Origins and 
history of 
bureaucracy 

- 
Recommendation 

Control 
mechanisms 

The texts focus heavily on 
control mechanisms for 
containing bureaucracy and 

Do not discuss public service as 
a profession ss 
Do not examine the history and 
origins of bureaucracy 

Power of 
bureaucracy 

service as a career ihould be 
provided to students 

should be included in the text to 
add a chance for a deeper 
understanding of the subject. 
Provide a balanced discsussion 

Textbooks fail to provide 
empiriwl data to support 
statements that bureauaacy is 
too powerful and out of control 

Use of graphics Several textbooks use the 
narrative to present a neutral or 
unbiased treatment of 
bureaucracy but the graphics 
portray negative images of 
bureauaacv 

of control and freedom that 
includes positive effects of 
employee empowerment 

Increases in number of 
employees or agenda are not 
supportive statements. 
Empirical data should be 
provided jf such cIaims of too 
much power are to be made. 
Textbooks should eliminate or 
more closeIy monitor the use of 
certain graphics to prevent 
negative portrayals being 
presented to students 

Differences in Textbook Studies 

The differences in content between the American Government and Texas Govenunent 

textbook are ilIustrated in Table 15 The Topic components are derived from the same CigIer 

and Neiswender article as the Similarities. 

Research Weaknesses 
Although this study includes only 13 textbooks that are on the list of 23 textbooks 

available for the introductory colIege leveI Texas Govemment course , evidence indicates that 

information about the state bureaucracy is not presented in the most positive context. The 

selection of the units of anaiysis was also limited to textbooks that are currently in use or have 

been usd in the past at  Southwest Texas State University, the University of Texas at Austin, 
and Austin Community CoIlege. However, in all fairness, additional research could include 
more of the texts. AdditionaI research could unveil new information about the bureaucracy that 
was not discovered in this study. 



Table 15 Differences Between Textbook Studies 
Of Federal and State Bureaucracies 

Topic Federal Bureaucracy I State Bureaucracy I 
Focus by textbook on 
bureaucracy 

Textbooks focus on federal Textbooks include 
bureaucracv but fail to 1 information and I 
state and local level - I l&l Ievel bureaucracies 

Association made by 
Bureaucracy 

Comparative Bureaucracy 

RoIe and responsibility of 
bureaumcy 

Comparisons to ( n e r e  is no comparison 
bureaucracies of other made to other 
nations bureaucracies 

The bureaucracy is 
associated with a strong 
presidency 

Textbooks fail to explain 
bureaucracy as highly 
diverse, with roles and 
responsibilities across levels 
of organizations and 
politiial systems 

The bureaucracy is 
associated with a strong 

Textbooks explain 

fragment bureau-3 withrolesand as 
responsibilities across levels 
of organizations and 
polf tical system 

Whether or not the bureautrracy is expanding, there is  always a need for well-educated 
and well-prepared students to enter public service. Practitioners and academics should become 

aware of textbook material and communicate their desire to provide the encouraging 
information to book authors. Book authors, as weU, should attempt to provide the most 
a~ te in fomt ionposs ib l e .  Forthesakeof the futureofpublicservice, it is the hopeofthis 
researcher that students are given the best infonna tion possible. Continued research in this area 
of study could help accomplish these goals. 
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