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CHAPTER I
INTRODUCTION

- The main task of this diséertation research is the>study’of thg
impact publicity activities of bufeaus and social groups in géneral_
have on policy. I am specifically’cdﬁcerned with newspépér publicity
beéausé this mediuﬁ handles a continuous flow of informatioh whiéh in—.
f%uénces‘politigally significant groups.

The cehtral_argumen; is the fact thaﬁ thevnewspaper ié perceived
by'éertain.groups as a'medium that has the pbtential_of altering pﬁblic
' opiﬁién.r We would then anticipate these groups to try to push. informa-
 tion through newspapers for thé purpose‘of influencing policy oupcomes;'
It is true that different groups have access to a‘variety of means with:
which they can influénce policy. At all_times théy would be expected
to use the least expensive and most effective means available and néws-:"
paper publicity isﬁone_of them. However, the perceived éosts‘ahd‘beneQ_
fits Qf newspéper publicity are not the same for all groups which cre=
»ates differential access to that medium and thus limits or enhances
their.ébility to affect the allocation of reséurces.
In Brief, the narroﬁ objective of thé‘study is to examiﬁe the be-
.havioral characteristics of the publicity activities of cgrtain groups,

‘mainly bureaus, and find out how they affect policy.

-1-



‘The study was based on documentary research. The major~source of

data has been the Los Angeles Times, one of the most prestlglous and

largest mnewspapers in California. Every env1ronmental article that ap-
peared in the L.A. Times between the years 1971»and'1974 has been

cobied and placed on file. The basis of the’surhey was the simple pres-
ence of a news item or mention.  This included photograﬁhs, editorials‘
‘and letters to the editor. It may be noted that each separate’pieCe was.
eoonted-even if it dealt with a topic already”mehtioned elSewhere_ih h

the paper.

Structore of the‘StudX

The Study'is_organized in fivebchapters} Chapter II prdvidesba
thebretical overview of certain coﬁmuhication‘theories Which desctibe
the 51gn1f1cance of newspaper 1nformat10n in the polltltal system. One
of the findings is that the newspaper appears to be a maJor form of
communication for the following~influential groups: a)»high income,
highly edueated, b)Aenvironmentalisté, and c) public officials;

In the‘same chapter theetheoretical'backgrouhd'is developed andv
" the main hypothesis is statedehich‘contende that bureaus will try to
h maximize their policy objectivesrpartially,through newspaper publicity.

Chapter III is a case.stody which‘traces'the publicity development’
of a central envixonmentel issue in Southern Caiiforhia. The issue is
what I call the NQX case which pertains to two programs'—vrequiring ih—
stallation of antismog devices-that the State of.Caiifofnie wasnin—i'
'volved in an effort to reduce smog. .The NOX case constitutes e case

where the press-government relationship and its policy implications



~unfold in’the pages of the L.A. Timés. The case reveals how when an
aéency develops éécesé tb publicity takes advantage of it to puréue spe~
" cific policy goals.'.

Chépter IV supports the hypotheses developedfin Chapfer IT withr
 some statistical analysis using &até on water and air pollﬁtion.  In
essence, it carries ouﬁ the research .on a larger scale.i»The.NOX-case
was Limited in a particularvaspect of air péllution, hqwever, addi-
tional evidence-was‘neededvto strengthen the oriéinal;hypothesis.

The conclusions of Chapter IV are consistent with the findings
in the NOX chaﬁter. Mainly that bureaus appear to have greater access
to‘ppblicity than other social groups have and that they ﬁtilizenit to
their advantagé to influence policy. kIt was alsb found that other .
-agents_obﬁaiﬁed substéntially less publicity tﬁan the bureaus did on

both air and water pollution.



.. CHAPTER II
THE ROLE OF INFORMATION IN A POLIIICAi_SYSTEM

Poiitical decisions,‘likeﬂétﬁer decisions, are méde by people
»who employ available‘informatidn aﬁd réact to goals and constraints;
The information flow between the-gqverndrs and_the govefned is vitalb"
tQ_the.outcome of the political process. It is practially‘impoésible
to compfehend the workings of our pbiitical'systémvwithout an unde#é
standiﬁg.of how this flow of information takés place.

Politigal communication takes:place,at maﬁy levels aﬁd'in dif—
fereﬁt forms. The process of issue emergenée involves an intérplay ﬁf.i
groups and indiViduéls at various levels, their perceptions,{disposi—
tioﬁs, resources,.thevrelatiVe‘costsiof acﬁions, and the constitu-
tional frahework as wéil as the power relationship wifhin which they
~operate. |

We have identified several social grdups'that influence the‘alld;
éation of_resources Vié thefpolitiqalvmechanisﬁ and hence have an in-
terest in the production and transfer of informéﬁion. Afhése.groups
vinclude»bufeaus, interest groups,‘industriés,;énd individual citizens;
‘Each of these groups héé certain gqéls and reSoﬁrces and face cértaiﬁ
constrgints. It would not be surprising, then, to find thaé some

groups employ one method of communicating their views or demands to



some groups'ﬁore thén other groups dé. Oﬁe of -the principle ﬁethods of
communication is through the media and in particular through news-
papers.

Newspapers are treated‘in-this study as two—wayvinformatioh con-
#eyors which through their messages create, confirm or alter taétes,
»prefefences, deﬁands.énd cognizance. Hence,:a-newépaper_isxa'Place
where céntraiized trading activity takes place'betﬁeen.bufeaus, inter-
eét groups,.individuals_and others. * In other words; not‘only,ﬁeﬁs—,
paéers are uSed‘fqr inforﬁation colleétion purpoées,'by poiiticél’sig—
nificant groups, but they also éerve as a method of transmitting i&eas
or messages that these grdups want to convey'to the readeréhip} This
ﬁérticuiariview of the two—way‘informétion flow ié nét common in the
literatﬁre.lv 6n the contrary, there is Widespread belief that news-
papefs-carry méSSages outward to the population'but never transmit re-
turn messages iﬁ.the opposite direction. One purpose of'thié chapﬁér
is to shqw that newspapefs do function to. transmit inforﬁatioﬁ in both -
directions bétweén'various politically releVant grbﬁps.

A second purpose of this chapter'is to show ﬁhat tﬁe’goals and
constraints of each gféup influenceé the éxtentaof théir use of news-
papers to trénsmit information. - I hypotﬁeSize ;hat biases in access to
vthis medium and constraints on therﬁéé of other methods bfktransmittiﬁg
desired informétioﬁ cause bureaué to employ this medium more heavily

than other groups do.

lBen'H. Bagdikian, The Information Machines: ‘Their Impact on
Media, (Harper and Row, Publishers 1971), p. 108.



Acceptance of media exposure as a significant factof converting
social problems into policy issues leads to the question of how sigf
‘niﬁicant‘newspaper information is as anvinput into the policy makingA
process. information, in this paper, nonsisté'of.eventsltending to
change the individual's subjgctive probability or belief distributions
nver pbssible states of the world.2 In other words, informntionAtends_i
to change the uncertainty of various outcomesvﬁhns offering a posni—
bility for: | |

. .’a)_improved'soiutions to problems impiying the reallocations

~of resources via the political process, andv

b) emergence of issueS~and nheir consequent status as political
'problems. | |

Newspapéré,-and the infonmation they contain, possess several,dié—
tinct characteristics that giveithem_the-ﬁoténtial to: a)iinfldence '
public opinion in a desired'directiongxb) instigate some desired ac-
tinn; and'c) generate reaétinn to the cbntent because individuals and
.groups reéctnto propositions in terms of their preVious educational, so—v
ciél,_and réligious training and conditioning,‘as well as tneir general
attitude toward the Easic underlying ntoposition.
| The distincp'characteriétics of‘néwspaper information are:

a) The reader controls the»expdSufe in the sense that he may read

when he pleases and stop when he pleases. He may:scan,'skip,'or plod

zJack Hirshleifer, 'Where are we in the Theory of»information,”

Journal of Political Economy, June 1961, pp. 213-225.

‘This section draws heavily upon Joseph T. Klapper's, "The Com-
parative Effects of the Various Media as it appears' in the Process
and Effects of Mass Communication, ed.,by-Wilbur‘Schram’(Urbana:»
University of Illinois Press, 1965). .




as he pleaées. Finally, he.may expose himéelf to print at the time hé
is most amenabie to such exposuré. |

b) Exposure may be and often is réﬁéatéd. Unliké_electxbni¢ me4.
.Idia; news@épers remain availablé, and readers comﬁonly return to mater—.
ial already read to confirm their memory or rétrieve information.  Cumu-
lativé effécts andvaﬁailébility for references are thus more pdssiblé
in ne&sbapers than in other media. |

c) NEWSpapefs pfovide fulier-treatﬁent than radio or tglevisiqn;
which présent pfedefermined sequences of ideaé and have relaﬁively brief
.dufatibhs. Theréforé,‘complex discussions‘are‘more tractable for news—
papersithan for other média.

| In' this étudy_Wevdevelop-tﬁe view that newspaper space is a

' scarée resource for wﬁich several sociéﬁal groups have incentives to
éompete for. ‘This‘re50urcebis a1located'by the price mgchanismlonly
in the case of paid advertisemehts. Howéver; paid advertisement first_
ly lacks the aﬁthentiéity and presfige that the same infofmation ﬁos-
sesses when appearing in thekform of a ﬁews article, secondly, it is
too cbstly to be used frequently, and thirdly, some’gfoups, e.g.,'likg
Eureaus'are constrained By law from using it. - | |

We would then expect to see different groups competing to tranSmit >
their views through the newspaper in the form of news articles-éince the
perceived benefits are gréater from this typé of advertising thaﬁ the
léther‘alternative available to them. It‘may be noted that'fhe coﬁpéti—
tive-behaviqr'of.groups ié partly éttributable to»theffacf that neWs-
‘papers are considered prestigious and authenic sources of informatién

* by their readers.



We expect to find that some groups have greater success at getting
their policy goals published in the print media. This is because each
gfoup will face different opportunity costs and constraints from that
process.

The narrow hypothesis I wish to focus upon is that bureaus will
have less relative costs than other groups have and that they are con-.
strained from employing other methods of'influéncing.policy which are

available to other groups. This makesvthe net benefits of publicity
through media higher'for bureaus than for other grbups. Therefqré,>we
expect to find bureaus disproportionately represented in newspaper ar-—
ticles and publication views. One would expect bureaus to do so more
than other groups because::

a) The cost of transmitting their views is relatively lower than
other groups which renders "sale" of information cheaper to bureaus.
This has already been demonstrated by W. J. Small who observes:

In a critique of the American press, Tom Wicker,

of the New York Times told a Columbia University
Audience that the press suffers from its orienta-~
tion towards establishmentarianism. Said Wicker,
"if I had been in Mr. Agnew's place and been try-
ing to make an intelligent useful criticism of

the American press, I think I would have said that
its biggest weakness is its reliance on and its ac-
ceptance of official sources; indeed, its objec-
tivity in presenting the news.. That is, that the
fundamental reliance of the American news media in
my experience has been, with rare and honorable ex-

ceptions, on the statement of the official source,
be it government or business, or whatever.'

" b) The perceived benefits are greater since it -is not only news-
papers that consider government information authoritative but the pub- .

lic too. 1In fact, it can be argued‘that an article.which contains



information about government activity will be more easily'"sold"-in_the
 sense of having the potential to alter belief distributions than a par-
ticular article which deais with ﬁhe activities of an'envirOnﬁenﬁal'6t+
ganization.
| c) The‘cost of reaching a large number of people isylow.
&) Bureaus can reachbthfough that(medium—Specialized apbeal—ﬁo—
.1iticdily significant groups which are part of the hewépaper réadership;_
" e) Their alternative ways that can influenée_policy-are rather
liﬁited, e.g., they cénnot:lobby while other groups cén, they cannot
advertize, and they cannot engage iﬁ mass mailings. Thét particular
limitatioﬁ warrants the heavier usejof newspapers by bureaus:

"The'sécond gbél.of this study is the analysis of thg role ofvnews;.
’_ﬁaper.publicity as a féctor contributing to the,emergence of issues.
The data collected for.thié research consist of enviroﬁmental‘articles
COvering ali'typés of'pollutiqn. Among them the most numefous anduthek:
most prominent were the ones on air and water pﬁllution which were se-
lected for thevpurpase of testing which’was'ddnducted in the followihg
'_‘manner:'. |

1) The publiciff significance of water and air poilUtion will
be tested'according fo: a) the amount of media exposure. That is sim-
ply the total amount of articles in ékparticulgr category of pollution,
and b) the promineh‘ce4 of articlesAfalling in a particular category of

pollution.

4

See Appendix A for definition of prominence.
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The analysis of the above variables will allow: ‘a) ranking of

: newspaper attentidﬁ paid to the différeﬁt.forms of(polluﬁion, and b)
éi?e‘us an understénding of the relative changes of pubiiciﬁy signifi~~
cancevof differént forms of pollution ovér time. |

2) The overall publici;y effectiﬁéneés ofbinterest gfbﬁps,‘bu?éaus
and concerned individuals willibe analyzed. For that pdfpoée,'the fol-
lowing variabieé will be considered: :

a) Direct'publicitySIObtaine& in terms of numbers (quantity of ar-
- ticles,;-.v |
| b) Prdﬁinence of direct publicity,

.c) Respbnse cfeated by dirett publiqity.' Requnse_in thelpfesent
véontéxt'is coﬁsidered as thé total nuﬁber of articlesvthat followed in
subséquent iﬁsues for which initial direct publiéity was_respensiblé,

d) Evaluate the po1i¢y impact of_suéh publi@ity; fhis c;n‘be ac-
‘complishéd Ey traéing the development of leading issues and their im-
pact on policy attributabie to publicity. More specifically, oné or
: mofé leading environmental stories wil1 be examined from the ﬁoint pub-.
licity originated'until it subsided.- Ihis period of‘active_publicity
for an issue is criticai for policy'purpOSes.v It is then that éécietal
problemslbecome politicél issues. Thereforé, a careful'analyéis of the
overall development of an issﬁe in the press will yield véluabie'insighf
to-thé fesearch question in terms of the policy.process,.and.

e) Breakdown overall pubiicity>effectiveness.of agents acco;ding‘l

to different categories of pollution.

] Favorable direct quotations of individuals who managed to get
their viewpoints across.
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3) Evaluate the publicity strategies of different groups by:

a) Cldsély'monitoring methods of release and/achieving publicity.

Socioeconomic Chafacteristiés of Newspaper Readership"

A review of‘the existing literéture on the soCioeqoﬁomicrcharacf
teristiéé of newspéper réadership confirms the significanee of news-
papers as a major soﬁrce of infqrmétion fo_politicélly-influentiél
' groups. " Several prominent writers have reached the conclusion ﬁhat
'print media are are a relatively'mdré iﬁportant source of information
'to’higher income and more educaﬁéd groups.6 V. 0. Key7.arngs that
those more attentiVevto print mgdia as an information source are mostly'
higher'in socioeconomic'status, political knowle&ge, and political ac-
tivity, than are'ponsumers:of ggz_othér.ﬁass»medium, Similar cdnciu—
Sions wefé reédhed by W. Schram and D. White,8 who found that>"reading.
of pﬁblic affairs and editorials increase with.agé, education and with
higher economic staﬁus." Furthermore, Samuelson9 and gE_gl;;indicate
.that ﬁewspapers and’magazines'prbﬁide information more likeiy to be

suited for business and professional people than for craftsmen and

» 6Leo Bogart, "No Opinion, Don't Know and May be no Answer, it Pub~
lic Opinion QuarterlzJ XXXI (Fall 1967), p. 336.

7V 0. Key, Jr., Public Opinion and Amerlcan Democracy (New York
Alfred Knopf, 1961), Chapter 14.

8W} Schram and D. Whlte, "Age, Education and Economic Status as
Factors in Newspaper Readings," in Process and Effects of Mass Communl—"
cation, ed. by Wilbur Schram (Urbana: University of Illinois, 1965).

9Mer11 Samuelson, Richard F. Carter and Leé'Ruggels,'”Education '
Available Time and Use of Mass Media," Journallsm Quarterly, XL
(Autumn 1963), pp. 491- 496
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‘laborefs.v_Moreover, people With‘college'level educations are prepared
‘for rqlés that Will invoive more oppdrtﬁniﬁies for ekposure to pfinted
media,

These stuaies point out that.high income and highiy edﬁcaﬁed'
groups‘use newsﬁaperskas‘é major fbrm onCOMmqnication in the political
environment. Thérefore, it isbnatural that newspaperAreaders would be
m0ré qttentive.to issues and héve‘ﬁoré policy influence.than consumers
.oﬁ‘any other maés ﬁedium. Furthermore, éno£her group of studies indi-
cates that interest groups and:aSsociétions, in general, cdnsist of ﬁe:;
sons with higher income and educational leQels. For examplé,uE. E.
Schattsneider10 has concluded tha; a class bias-exists in the universe
of.prganized.interesf>groups. He'obserﬁed that middle and Uppervincome
groups are much more organiZed than . are other grdﬁps. |

" The empirical work of V. 0. Key, Jr; poinfs‘in a similar direc-
tion. His results can be summarized as follows;ll |
| a) Survey reséércﬁ data have cbnsistently disclosed that ffequenf
cy of group membership tends to vary with statUS'indicéslof educatioﬁ,
>occupati§n, and income, |

b) Data on farm group membership reveal that wealthier farmers

were better represented than less well~to=-do farmefs.

10
E. E. Schattsnelder, The Seml—Soverelgn People (Holt Rinehart

E and Wlnston, Inc., New York 1960), pp. 30-36.

11 » ,
V. 0. Key, Jr., op cit., pp. 502-503.



~ 13 -

| Siﬁilar-results were obtéined by C. R. Wright and H. H. Hyne-
man;l2 whb disclosed that a substantially higher percenfage of ﬁersons
in higher status-pqsitions Belong to voluhtary associations than do
persons of lower status. They also found that increases in soqial
status are'aSSOciatéd With an in?rease in the percentagé’of persons who
'.belong.to several organizations. |
Finally, the most convincing evidence,;which_applies_directly to
envirénmental groups, comes from the ﬁork 6f“ﬁﬂnlap.13 His findings‘
v éré threefold:
1) Environmentalists are‘an.extremely well-educated group. -
.2).They are predominantly white collar workers, and most of them
hold high status pdsitiohs, and |
3) fheyvhave higher-than-average family'incomes.
The tablés‘tﬁat foliow in thexnext.tWO ﬁages pérmit-comparisonsb’
of educational, occupation, and_incoﬁe characteriéticsVOf éﬁvironmen—

talists compared with general population, by EPA region.

12Charles-R.'Wright and Herbert Hyneman, "Vbluntary Association

Memberships of American Adults: Evidence from National Sample Sur-
veys,'" American Sociological Review, Vol. 23 (1958) reprinted in
American Political Interest Groups: Readings in Theory and Research,
ed. by Betty Zisk (Wadsworth Publishing Co., Inc., Belmont Calif.,
1969), PP- 304-307.

13Dunlap, "The Socioeconomic Basis for the Environmental Move=
ment: O0ld Data, New Data, and Implications for the Movement's Fu-
ture," Washlngton State University College of Agriculture Research Cen-
ter, Scientific Paper No 4350 (1974). Region III includes Pennsyl-
vania, Virginia, West Virginia, Maryland, Delaware, and the District
of Columbia. Region VIII includes Colorado, Utah, North Dakota, Wy-
‘oming and Montana. As quoted in Gordon Brady's, "The InStitutionaliw
zation of Citizen Participation in the Clean Air Act," (Doctoral Dis-
~sertation, VPI, 1975)

Y1pid.
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The area of greatest divergence betweenvthe general public,aﬁd
the environméntaliéts.is in graduate school attendance. In Regions
IIIAaﬁd VIII, the comparisons are indeed Starfling; in Region III;
39.6 percent of ;he‘environmeﬁtalists have,dqne graduaté work, aé:
‘contrasted to 4.6 percent of the general pubiicg the cbrfesponding
figures for Region VIII'ére 40.8—percént versué 5.3 per¢ent;f

Mofeover, it seems thatlﬁolicy makers and bﬁreaucfats tend a) to
-devote more time in‘readingbnewspape;s,;and b) rééd a gfeater ﬁumﬁer
of;newspapers'thah the_averagé citizen does. |

“The findings are summarized as follows:

a) There is a high,positive correiatidn betweén reliance on
newspapers and with levels ofvboth income. and educatiqn.

b)kMémbepshif in intereét groups and associations increases with
income. -

¢) The educated’and higher income‘groups ﬁot'oniy beiongfto more
associations and rely on print-medié<as é major source 6f_communica-
tion, but also engage in a larger number of poiitical activities. ,inb
‘addition, it was foﬂnd‘thatrenvironmentalists belong to the educated
and'higher income groﬁps.. |

d) Burequsland poliéy makers‘cdnéiderlnewspapers a major source
“of informatién.

Nature of Political Environment, Information
Produc;ion and Grqup Dynamics
The political environment can be,said to encompass-a vatiet& of'_

events. These events vary in magnitude and prominence through time
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énd &éry;pften attragt attention of groups and»individuals,thatvshape
vpubiic-policy.

Publié interest varieslacéording to the prominence of tﬁe
 events theﬁselves. Such eﬁenﬁs may include oil spills, air disasters,'
minority:group rebeliions, ete. o

EQénts and/dr occurrences can be classified into thelﬁplIOWing
tﬁree broad catégories;

.(a)~Evehts or unplanned occurrences that make the news because
the media considers them ﬁewsworthy. .This catégory of evgntsisimply
-  includes all issues for which news agents perceive aireadership de-
méﬁd. | .

(b) Events that’aré;indirectly newsworthy Because they relate to
newsworthy events; e;g.; complaints from citizens in the fofﬁ, say, of
letters to fhe editor or press releases by'éitizén grdups concerning
‘thé X amount of crude oil that was spilled in the sea.

»(d) Events or actioné that anybodyvcan make hewsworthy by Beiﬁg
their sole ?#oduéer; e.g.;'if I blow.up the public library, I can be
absolutely céftain that such an’ac:ion will generate'substantiél pub—.
..licity.

Categoriés (b).and (¢) are critical tovthis_study becaﬁse they
allbw citizenskinterest‘groups and poiicy makers to”vary ﬁithin limits
thé salience of certain issues. .It can be.saidvtﬁat these two plas-

:  ses of events are sometimes conscious'attempﬁs to create or further

~magnify an issue on the public agenda.
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'It is true as’Anthoﬁy Downs argﬁes that ﬁAll reporting is bi-
ased because the seporter must select only some of the extant facts.to
pass on to his audlence ul> However, classes (b) apd (c) of the
events can change the direction of the bias by‘"leadingﬁ the‘teporter
as tolwhat must be published. Cﬁapter ©  treats this point more
enalytically by exeminingvthe.policy strategies>of certein groups, as o
reVealed‘thfough newspaper publicity. i

‘Once the events are in print, they separete themselves. from a
mass of unneWswofthy and thus iprelevant infofmaﬁion and they become
relevant and aecessible informafion. Therefore, information is pro-
duced and events that reach the production stage potentially relate
to the emergence of issues. Information not reported is ﬁnlikely to
generate any-impaetvor response; hence, ene would expeep the issue
 area phat-the event relates to‘be uﬁaffected. On the other hand, not
all produced informetios necessarily affects opinion, but at least it
has»the potential to_do so. | |

Produced informetion reaches the publie throﬁgh the media.‘ The
"public consists of’bureaus, interest groups,'and plain cipizeps.
These . three groupsvcan be further eategorized‘eccording to the degree
‘of involvement, In what can be called the "high involvement" model,

which approximates Ninmo's model,;6 bureaus, interest . groups and

15Anthony Downs ,. Economic Theory of Democracy, p. 204, 1954
(New York: Harper & Row).

16Dan Ninmo, The Polltlcal Persuaders The Techniques of Modern.
Election Campaigns (Englewood Cliffs, N.J. Prentice-Hall, 1970), p.
192 :
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;undéx‘certain:éircumstances citizens,‘afe inciuded. Fof.such groups
print media iS’largely preferred to electroﬁic media as one informa?
tioﬁ sourCe. It woﬁld also be'expected that the highly involved
groups would be more attentlve to the tOplCS that- medla will produce,
‘and thatAcan be classified as potential issues., Groups with hlgh in~
volvement must bé considered more importént to issue emergence'than

‘ tﬁose with low involvement because they afe those with "opiﬁions~the
government-1ikes to‘head.”17 'On:the other hand,:in the low involve-
ment category one could.place most citizéns who are less interested
in political issues, and there the'dnly ﬁarﬁicipation, if any at,éll,
is.iro-ting° Insensitivity to‘environmental stimuli and almost non-
'existent parficipation in poliﬁical 1ife;aré two additioﬁa1 éﬁarac-'
teristics of that grouﬁ;

Whén infbrmation reachés the highbinvolvement group, é series
of interpretations and actions take place. Intéréctions of demand
»and'responsé’often convert events inEO'politiEal issues which reduire
solution and hence alter resource allocations. It is these respon-
»sés, such as the nature of pafticipatory activity‘and its frequency,
that can be_cqnéideréd‘as indicators of the relétivevimpﬁftanceiof_the
problem: as a,politicél-issue; Therefore, .it can be said'that politi-
’cal isSues émergeAin response to certain'factofs in thé politi¢a1 en-
Qironment and that the media, apart from the fact that it constitutes._
oné of the main sources of politicalbreality,.can contribute to:the |

setting of issue emergence.

v 17V. 0. Key, Jr., Public Opinion and Amerlcan Democracy, p. 14,
(New York: Alfred Knopf 1961)



Once.tﬁe political issues are established and their solution
demanded,'the role of information and its différentiél interpretatién,f
‘:by the highly invélved group’beCOmeé‘critical.

Decision making feéuires knowledgg wﬁich can be treated as'iﬁ_
_formation."Before a decision is being made or action ié being takén,
information collection relaﬁive to the issues is important.

One of the goals of the program study is tb examine the impof-'
tance that newspaper coverage of a certain iésue-plays in decision
'<making and policy formulation for the three grbﬁpé that belong to"
high1y invo1ved category. All three groups interpret ihformation
differéntly and react differehtly. Their reactions vary in séope
~and are limited.by,theif'resources. The nature of the participatory
activity and their time dimension are instrumental for explaining the
behavior of the above mentioned gréups. Analysis of news?aper‘acti-
Qism may generate some fresh views on both hoﬁ these groups behave

-~ and what their contribution to policy formation is.

Costs of Information and Participation

Information collection for intelligenéé éufpoées; and partici¥
patory actiVity‘on a political issue for the pﬁrpose of'exertiﬁg'iﬁ-
 f1uénce upon policy‘formation béth‘éﬁtail costs similar to those thé
>deciSion making voters face. Information coiiection'and transmission
is costly in terms of alternaﬁiVes.foregone. ‘Theée césts can.be ana;
lyzed as fdilows: -

a. Procurement cOSts: mainly costs of gathering and selecting

data. Imagine the costs involved in gathering information from

¥
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govermment sources alone where the government produces a horrendous

deluge of information,

. b. AnalySis costs: costs of factual analysis of data.

c. Evaluative costs: those of.relating data to specific

.goals and weighing altermatives.

d. Participatory orvresponSe costs: those which the indi-
vidual mﬁst incur.either to éctiveiy participéte or respond with some 
form of behavior with the_intention'of'exertihg influence,upoh policy
formation or to affect the salience of an issue.l k

It becomes clear that costs of undertaking the above discrete -
four steps: in inforﬁation>evaluatioh;ahd action will inc:easé accord-
ing to both a) the intensity'of informatioﬁ intelligencé agfivity, and
b) the extent and form.of parﬁicipafion. |

Parficipatory aﬁd intelligence éostS”vary among different so-:
cial groups and usually depénd on a) the nature éf their resource
cohstraints, and b) their capability to process and'transmit infprma?’
fion.,

The newspaper appeals to ali‘groups for intelligence pufposes,
because a) it con;éins capéule'informatioh,‘b)-it is a_low cost éOurce
of infqrmation about specific.iésués for which ofherwise separate in-
" formation is necessary, and c) it can reduce the previously mentione& :

step-wise cost increase,

181bid. The cost distinction is basically identical to that of

‘A, Downs with the exception of the fourth category which I have added.
See p., 210. - S ' : o
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Bureaucracies as Préssure Groups and Their Publicity
Efforts in Shaping Policy :

Bureaucracies influence social policies and thus iﬁfluenée the
‘allocation of reSourcés. Policy decisions‘are made'ﬁheq they’exér}
cise choice and judgment in trying tovshape stéted‘policies;

Buréaucracies are usuélly gbncerned with special 1iﬁitéd_types'
,éf public policy and therefore ohe.coﬂld'éay, that they aré iﬁdeed
similar to’preséure.groups in.the sense:tﬁat gfoups of pédplé pursue
the same interests. Moreover, bureaucraéies promote special solu-
tions to péliéy’problems in their respéctive aréas. |

One could thén identify two common characteristicé‘of interesf
groups and buréauéracies: |

.a) the bureaucracy pursues-ad.hqg‘soldtions:to its épecigl
areas of concern, e.g.,vedﬁcation,'aif quélity, etc., and

b) bureaucratic dbjectives aré in line with the interests of -
the bureaucrats-themselves, €aBos maximization of the total budget>>
- where public reputation, power, énd ease of managingrthe bureau_con-
vstitute.motives‘which are a positiVe fﬁnctibn of the ﬁotal 5udget.19
A HBureaucraciés,,Being part of the govermment, arevsubjéct to
"constréints with respect to the publicity activities in which they
cén engage, An act passed in 1913 forbids the use of pﬁblic fhnds
to "compensate.aﬁy quliéity_exﬁert unless explicitly'appropriated

for that pufpose.20 A similar act which was passed in 1919 forbids

19

William A. Niskanen, "Bureaucracy: Servant or Master?'" (In-.
stitute of-Economic Affairs, 1973), p. 22. ' '

205 e, 1. 212.
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"direectly or indirectly to paj for any'pérsongl.service, adveftise_
ment, telegram, telephone, ietter; or other deVice, intended 6r de-
signed to influenée in ény mannér'a member of Congress, to favor or
oppose, by vote or otherwise,.any legislation:or appropriation by
Congress, whether before of after the introduction of any billror“‘
resolution'proposiﬁg sﬁch 1egislation or appropriationéu21

Being rathef,broad in their content; the laws were designed for
deterence rather. than as basis for actual casés. 'And; even thougﬁ
”publicity expertsh have not been reportéd as being_hirea,‘finforma;
" tion" and '"publication' officers have been eméloYed.22

As already mentioned, different agéﬁts canﬁot directly bid for
‘scarce newspaper space, however, payiﬁg'for the allocgtion of.specifi¢'
newspéper space is‘nbf unknown’to‘buréaucracies. Iﬁ 1958 the Brooklyn -
Post Office émployees paid for a full page advertisement in The New
York Times to‘réprint anvarticlé by Senator Olin D. Joﬁnston, Chair-
man ofvthekSenate Committee on Post Office.ahd_Civil'Service, which
in general, favored increasingbthe postage'rates-and,modernization
of thebservice. It may be noted that readers were urged to clip.the_

article and mail it to their senators.

2lstat, L. 68,

22James L. MéCury,'”Government Publicity,'" (Chicago: - ﬁniver-
'sity of Chicago Press, 1967), p. 7. :
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The'Importance of Newspaper Information vs. Informatipn
from other Sources from the Bureau's Point of View

Tﬁe main édvantages of the mewspaper in providing inforﬁation

are: | |

a’) itsvbroad»éirculétions

b) ﬁhe broad scope of its information,

c) its condensatidn of information which reduﬁes’the time tﬁe

officiai must éxpendvto beéome infofmed, |

d) its sehse of use-éndravailabiliﬁy, and

e)‘its eliminatioﬁ of>Vertical distortion.

‘It is.true tﬁét all iﬁformation that flows in a bureau gets distort-
ed in a vertical level on its way to top officiéis.23 ihe’head of an
agency, for example, mﬁst‘either'be aware of the biaseé and use coﬁné
ter.biéses to eliminate'aistortion to festpre.informafion to its
ﬁriginal form,-thus eliminating the biases of his subordinatés.

In the case that the-offiéial does not know ﬁhat type of infor-.
‘métion distortiQn he is faced with, he:can either reduce reliance on
 such information, or hé can aéklto be the first to évaluate the in-
caﬁing info?mation.» ThiS'léttef wéy ofveliminating distoftion give§
newspaper informétion a}distinct'advantage over otﬁer soﬁrces of‘in-,:
formation and makeé;it at least interﬁaily'distortion freef. It is
most 1ike1yithat the top level official_will fead the newspaper him-

seif rather than have others readrit for him,

3Gordon Tullock, The Polltlcs of Bureaucracy (Washlngton. .
'Publlc Affairs Press, 1965), pp. 137-141.




Successful top-level officielsvinside bureaus,deVelop networks
of information sources outside theif.bufeaus to verify informatien
conveyed by,;heir subordinafes‘or just.fo get new information‘. These
information sources include"social_acquaintances, politiciens,‘friends
iniother bnreaus, gossip, and newspapef clippingréeryices within tne
bureau itself.24  The circulation'of'newspaper clipnings‘within bu-.
reaus enhances the significance of this type of inforﬁaﬁion fOr_mni-
ti-person organizations involved in the making_Of policy decisions.25

However, the extent to which bureeus rely on newspaperninforma-
“tion for decision~making and the relative.weight of that type of in--
formafion eompared to othef sources. are both points the nresent study
will attempt to examine eﬁpificaily and theoretically.

Officials devote scarce reeoureee,to'eXtract information from
the newspapers not because they believe that it is»inte?esting, but
because they want s

. a) collection of factual information,

b) evaluation of reactions and opiniene on poliey;

c) interpretatiens by_publie‘suggeetions and ideas‘nn policy
issues, | |

d) monitoringvof any comment or criticism of:the bureau itself> 
or its activities,

e) monitoring of the press attitudes of other bureaus, and

_ éAnthony Downs, '"'Inside Bureaucracy,' p. 119 (Boston: Little,
-Brown). ‘ : ' ’
25Inte’rviéw with Professor Paul Downing, member of the. fdculty

in the Economics Department at VPI&SU, who has worked as a systems
analyst at the Pentagon. :
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f)‘gauging specific reations from’politic311y important groupé
and individﬁalé.

All of the above described information intelligence'activity is
aimed at better e#aluation;of policy alternativés énd policy chaﬁges,
Furthermore, newspapers play the important folevqf infbrming_pe091e
~.about and interpfetingrgovernment activity; Siﬁcé people:become in-
terested in reading abou£ issues related to-théir work; one would'
EXpeét:boiicy makers and bureauérats in general toAa) devéte mofé
‘time in reading'newSpapers, and b) fo read a greatér number of news=-

papers ‘than does the average citizen,

Methods of Iﬁformétion Issuance Used]by Buréaus

Among-thé most important ways officials communicate théirbviewﬁ»
afe as‘messageS'which in turn become news., These mességes méy take
- the following forms: | |

a) Personal contacts with members of»the'press which caﬁ bé
either reporters or editorial boards. Officials éngage in‘ethange"
of information with’réporters’in their attempts‘to seCUrebpﬁblicity
on a certain issue; Personal contact helps ‘both pafties discovér |
their mutual interests and needs.  If'the‘stor? is indeed what tﬁe> 
»-newspaﬁerrreaders want, theﬁ ﬁot iny‘the public’official is better ‘
off, but the reporter as wéli fof his writing‘a successful stpry‘
which will increase his possiﬁility»of advancement.and stature among .
editors. Thé_ﬁﬁblic official has an edgé in the sense that he was .
the first and proﬁably the only one td‘get his story in the paper.

It must be remembered that substantial competition exists among
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bureaus, competition not only to publish a story first, but to pub-
* lish it at all, newspaper space be1ng a scarce resource,
b) Press :eleases and press conferences. These two methods of
communicating officials' views are considered the most common. To
the official, the press releases offer the advantages of being con-
_vciSe, they offer control over the content of the story,eand they pro--
vide opportunity for revision.
A brief comment about press releases and the reliance of mnews-
papers upon them will not be out of place here. Machlup observes
that:
"...that the selection of the news that is printed
is not so much from what could be obtained by a
corps of ubiquitus expert reporters than it is
from a mass of press releases distributed by in-
‘terested parties. For natiomnal and intermational
news, most papers rely on the large news agencies,
and these agencies in turn rely to a large extent
to handouts received from public relations offi-
cers of government departments, private corpora-
tions, and public and private organizations of
all sorts,"

In reletion‘to-the above, he goes on saying:
"..sbut T challenge the newspaper publishers or
editors to produce the evidence showing what per-
centage of the contents of their papers was origi-
nally written by their own reporters and staff wri-
ters, and how much came, directly or. 1nd1£gct1y,
from the handouts of .interested parties,"

Publicity activities of bureaus entail costs that I have previously

designated mainly as participatory costs which bureaus will incur in

the following cases:s

26prity Machluf,:”TherProduction and Distribution of Knowledge
in the United States,' (Princeton, New Jersey: Princeton University
Press, 1962), p. 229. ' o ‘ '
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a) When'they want to bolster ofiobtain support for their over-
’all function as a Bufeau;v Such objectives may coincide withnexpaﬁsiOn
of the Bureau itself, creation of a faverableipublie'image,~reaffirﬁe-
. tiqn of the\quality,ef the bureau's services, etc. -All these infor-
-mation trenemission.activities can'be labeled as institutional adver?
tising.

b) When they pursue new poiicy»objectives iﬁ.the-form of new
_programs, ‘These activities fall into twe categories: 1) activities
~ prior to the initiation of a program whicﬁ may overstress the nature
of‘the program and act as "trial ballooﬁs"eawaiting faﬁoreble eei-
torial coverage end prominentbdisplay.iﬁ general in the newspapef,
and 2)'activities-Undertaken after a new poiicy is initiated which
wiil be directed in finding out reaction through the press and through
fother'sourees.

¢) When agency heads wentipersonel pﬁblicit&} Public officials
often want to identify themselves with successful programs having a
pfofound impact on the political enviromment. ”Other fublicity seekj"
}ing'can be classified as image buiiding and'making himeelf known._‘

d) When routine iﬁformation isvtranemitted. Onevof the func-
tions of ell bureaus, that of keeping the citizens informed by‘making
routine information available, is in 1ine with the widespread nofion‘
tﬁet a well informed citizeﬁry strengthens demoeratic_government. ,B“?‘
careful control of the formrof this '"routine" informafion helps
strengthen the bufeau.

Press.conferences ellow.the official press’Controlvpvervthe coﬁj

tent of the message since the bureacrat is subjected to questions.
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On the other hand, he controls the timing of the press conference so
that it will offer maximum publicity and. the number of conferenCes;
too, . since an overwhelming number of cenferences may fail to generate - -

maximum publicity.

On the<Emergenee and Role of Interest'Gfoups

vOﬁe of the focal points of the'preseﬁt etudy'is'the analysis 
bf‘the publicity generating‘effectseof interestfgroups.' Interest
groups are considered to be armajor link between the citizen and the
,governmeht in the sense that they transmit the desires and demands of
iﬁdividuels to their repfesentative.. Furthermore, ehroughvﬁheirvee—."
tivities, they play a signifieant role in allocating material and
human resources, ”

A brief review of thé most'influential'political theories deal=-
ing with the formation and position of interest groups in:the politi—
cal milieu iseneceseary for a more complete understanding of their
behavior. |

"The existence of interest groups has occupied.ecientific.inter-
est as early as 1335 when AlexisvDe Tocqville made the‘folloWing com-
ment.during ene ef his trips in the U.S.: | |

In no eountrybin tﬁe worldehas the prineiple

association been more successfully used,Aore
- applied to a greater multitude of objects;

than in America, Besides the permanent. asso-

ciations, which are established by law, under
the names of townships, cities, and countries,
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a vast number ofbothers_are formed and main-27
tained by the agency of-private individuals,”™ " -

However, it has not been until recent years that pOlltlcal
vsc1entlsts have develeped a systematic 1nterest in the interest
group. |

'Thére e#ists substantial agreement amoﬁg_seholersvrhatrthe'in- :

terest group was given its first theoretical emphasisﬂin Arthur Bent-

_1ey's, TherProeess of deernment.28 The essence of his book.is that
f.poiitics is a System'in.which, through the institutions of government,
interest groupsecan achieve allecation ef social resoerces favdraﬁlek
to them. Beﬁtleylebcontributidn crearedkan evalenche of respenées
' and developmehte of similar theoriesksuch‘as the Proliferation Hypo-
tﬁesis.29 | |
This theory was developed by.several political scienrists who
' ergue.that various proeesses of social differentiation:have ag aﬁ
outcome thevemergeﬁce of increasihgly‘sﬁécialized sets of people Who
engage in'anvever-expahding range of.rolee. The'specielizedfdifferf
~entiation of role and7functioh generates an even larger diversity of
interest or functions as new sets of.people_desire different social

goals,

27Alexis De Tocqville, '"Democracy in Amerlca,' edited and abrid-
ged by Andrew Hacker, revised translation by Francis Bauer, (New York:
Washington Square Press, 1964); p. 71. '

’ 28Arthur Bentley, '""The Process of Government,'" (San Antonio
Texas: Principia Press of Trinity University, 1949)

29For further ana1y51s of the theory, see David Truman "The
Govermmental Process,”" (New York: Knopf, 1951), p. 66 and Robert Me~-
Iver, '"'The Web of Government " (New York' - The MacMillan Company,
1947), p. 52ff, '



The farmer in the U;S..is presented as a t§pica1 e#ample Qf‘tﬁe
theory éf Proliferaﬁioﬁ° In short, farﬁers Wefé led into specialized
groups with épecialized intérésts by the coﬁmeréialization énd.expan- 
sion through speqiéiizatipn that agriculture experieﬁced during and
aftér the CivilAWar.

Another theory is the Homéostatic MeChanism‘HypotheSis with em-
- phasis on disruptive factors such as wars, innovatiom, and other o
variébles ﬁhiéh primarily diéturﬁ a previous»equilibfium. The dis-
eQuiiiBrium:which will emerge will genérate response inithe form qf
an association which according to Truman'”...tendé to’ oceur in
waves,”BO One of thé mosf important implications éf.the thepry‘is"
‘that there is a cyclicallpattern‘of membership in the groups. Once:
the very cause of formation - séy_adversity - is not preseﬁt anymdre,
" membership would decline.

The third theory to be surveyed ié that of entrepreneurial.
group formétion.Bl In:brief? the theory states that groups may cdme.
iﬁto ekiétence as an outcome of entrepreneurial action. The entre-
prenéurs will combine scarce rgsoﬁrcés to provide a set of benefits
at a pri¢e in the_market.. The price is membership aﬁd whatever pe-
épniéry and nonpecuniary obligations go with it, -The perSons.inte—

rested .in buying the benefits constitute the market. Groups

301bid,, p. 59.
31 . - o o N o )
Robert H, Salisbury, "An Exchange Theory of Interest Groups,

Midwest Journal of Political Science, Vol. XIII, No. 1, February
1969, pp. 11-32, : .




organizéd through exchange wiilacease td exiﬁ whenvthe benefits ac-
vcrued by its-members>are perceived as inadequate,

'Croups are distinguished aS»a) material groups, i.e., groups.
organized SOiely arouﬁd material Benefits sqch as the Grange and
" other farmer organizations; and b) cell-based Organizations, where
together with thé posSible matérial benefité there are:expréssive
benefits, This latter category of benefits implies benefifs limited
to idealogies such as,thetmqintenange Of a‘clean environment, etc,

. SalisBury believes that cell-based groups are politiéally ir-
relévant which implies that they have no impact on policy. He spe-
cifically stétes that ”fringe.groups are unlikely to ﬁaVe much iﬁpact
on public decisions..'.32 This 1étter statement hasbalready_beén’in-'
validated'by recent fesearchlon the issue.,

Group formation is explained directly by exchangé. The gfoup
eﬁtrepreneuf.eXChanges benefits witﬁlconsumersﬂor ﬁEmbers in this
case, He~pfovides'benefits'offered at the price of the membership,
It may'be'noted that for the organization to survive a certain num-
bef of-membefs must be attracted an&’a certain flow-of‘benefité must
be provided to both directidns thfough exchange. A éompetitive rate
of return must prevail to enable the entrepreﬁeur stay aﬁa'not shift
his energies to some other enterprise,

Before the signifiéanée of publicity activity of interest groubé
can be undérstood,'their place in the politicallahd social structure

must .be considered,

BZQEL cit., p. 18.



For an interest group to establish itself in the political en-

vironment, it must be cohesive, have leadership, wealth end numbers,{
access to decision making centers and be aeceptable to‘dECision
vﬁakers with whom they register theirvcl'aims.33

Acceptibility to decision'ﬁakers depends on two things:

a) on the 1egitimasy of interest groups accorded to them by
those in a pqéition'to make authoritative decisions,Baﬂand' |

b) by the importance of interest groups not‘in society general-
1y.bﬁt in that part of it wﬁich is-most'relevaﬁt‘tokthe legislatbr;‘

Groqs ermation is.explained directly‘by exchange. = The group
entrepreneur exchanges benefits with consumers or members'in this‘
case, - He provides benefits offered et'thefprice inthe membership.
It may bevnoted‘that for the organization t0'sur§ive a certain number
sf'members must be attracted and a certain flOﬁ of benefits must Be
provided to both directions‘thsough'exchange.. A competitive'rete of ;
return mﬁSt prevail to‘enable the entrepreneur stay eﬁd not shift
“his energies to some ofher enterprise,
It would be a serioﬁs omissioﬁ to.negiect a discussion of the
' pubiic choice view of pfessure groups‘as-formulsted.by_Mancur Olson, .

' Richard Wagner and David O?Brien.35

33Joseph Monsen, Jr. and Mark W. Cannon, "The Makers of Public
'Policy," (New York: McGraw Hill Book Co., 1965), pp. 48-56.

4Harmon Ziegler, "Interest Groups in American Soc1ety,
(Englewood Cliffs: Prentlce Hall, Inc. ), pP. Vi.

5 : o ' '
David J. O' Brlen, "Nelghborhood Organlzatlon and Interest

Group Process,” (Prlnceton Unlver81ty Press, N.J., 1975, Ch, 1),

- pp. 7-42. :
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In'brief, this>ty§é of approach is concerned with large groups,
which have as theif'priﬁary goal the maximiza;ion of the real income
of their members., Its essence cqnsisté of the,ﬁay they solve the
public good dilemma; The formulation of such gfouPS‘is-eiplained by
‘thé modern‘theory of public goods supply in the sense that they prd-
vide their members witﬁ a éublic géodg Préssure groﬁps face the |
~ typical pﬁblic gdbds dilemma.where_the individual ﬁas no incentive to
contribute for-the'provision of the gbod and has to be cberced by the
govermment to c'lo‘so-° jin thé.casé of pfessure éroﬁps, the role of the
government is assumed by some legal mechanism which allows members of
the pressure group to coerce themselves into paying for the benéfit‘:
that the group provided, L

Befére thelsignificancé oflpublicityvactivity of interest
groups can be upderstood, their.placé'in fhe political and social
strupﬁure must be cohsideredf | |

~For an interest group to establish itselfvin_the-politiqalien- 
viromment, it mﬁst bé coﬁesive?'haVe 1eédership, wealth and numbefé;
access to decision.ﬁaking centers and:be acceptible to décision ma=
kérs with,wh0m:thgy register their claims.36 |

Acceptibility to decisiéh,makefs depends.on-two things:.

v»a) on the legitimacy of interesf groupé accorded tpvthem Ey

; . ‘s : s T 37
those in a position to make authoritative decisions, and

36Joseph Monsen, Jr. and Mark W. Cannon, '"The Makers of Public
 Policy," (New York: McGraw Hill Book Co., 1965), pp. 48-56.
37Harmon Ziegler, "Interest Groups in American}Sociéty,”
(Englewood Cliffs: Prentice Hall, Inc,), p. Vi,



b)'by the importance of interest groups.not in society general-
ly, but in that part of it which is most relevant t§ the 1egislétor f "
the constituency.

| Obviously, intérest groups aid the democratié processes by let-

tiﬁg the’legislatér'know what the people want. The legislator fiﬁﬁs
it impossible to contact each one of his cénstiﬁugnts and find out
vtheir,Opinioﬁs.‘ Therefore, it is cheaper for him to utiiize the in-
ekpensive’infbrmafion that grbups are willing.tb p?ovide, On the.
other hand,-it'can be said that reiiance.on.iﬁférmatioh providgdvby
iﬁtefest_groups ﬁay be biésed in the sense fhat:tﬁese groups provide
fhe-legislators with'information that will maximize the Beﬁefitsyof
that.particular~gr0up. One, qftcOurse,;migh£ argue that 1egiéiative
.candidates who are more insecure in their'personal and pdlitical.po;
sitions will be‘mOre receptive towards interest'groups thaﬁ those who
‘are more secure, thus limiting the significancé of the effective com-~ -
‘munication of thé interest groupfs,preferenees to certain legislators,

However, the findings of H. Teyﬂe's?s study point to;a differ;
ent difection° It is the Candidates who arébusually backed byba"
—strong'party of organiiétion tﬁat are also favorably inglinéd toward
what the intereét‘groupé have to say. |

Haﬁing already discussed different theories déaling with the

emergence of interest groups as well as their position in the

‘ 38Henry Teyne, "Legislative Attitudes Toward Interest Groups,ﬁ
Midwest Journal of Political Science, Vol. II, p. 489, November:
1967, No. 4. o ‘ :
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political enviroﬁment,’l feel that T must try to explain the impor;
ﬁéncé of the ﬁewspaper as a éourcé of information for interestAgroués.
The Importance of the Newspaper as a Source
Information for Interest Groups '

Interest groups will be expeéted to have varying neéds for in-
fdfmation, depending on theirvsize and ﬁheir activity in politicél
‘life, | o

Newspapers will be primérily used by intérest groups for‘phé"
following purposes: | | |

a) as a primary,sourcé of informatioﬁ.andvliﬁk with the politi{
cal eﬁvironment, | |

b) for collection of_faétual infermation relevant to théirf
goals,

c) to mbnitor theipolicies of bﬁ%eaué on issues they are in—
.terested”in,

d) to moﬂitof the interprétation% and suggestions made bynfhe
public on policy issues in which bureaﬁs are.directly'iﬁvolved, |

e) to ''gauge" the‘proper climate for the timing of their ac-
tions, | | |

f) to meas;fe the extent of public inﬁerest on a'particulgr.v
issue, aﬁd»

g) to:evaluate the publicity success §f the‘group itself which. .

is very critical for future membership and support.
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Interest groups devote a major part of their resources to. find

out what the public government isdoitlg.-3

Collected Data and Methodology

Thé major source of data will be the Los Angeles Times which is

*

. the most prestigious and the largest of the daily newspapers in the'ﬂ
.Los Angeles metropolitan area. Prestige here is treated in the sense
" Milton Friedman treats 'reputation as economizing on search.'" The

Los Angeles Times will be treated as an iﬁstitution which. searches:

_fdr superior quality of information. It may also be noted that thef' 

involvement of the Los'Angeles Times in the enVironmentél pollution

field has started as early as in the 1940's. Furthefmore,.a Rand
field study concluded that out of 46 chief editors, the New York

Times was read regularly by 16 followed by the Wall Street Journal by

10, the Los Angeles Times by 6 and the Washington Post by 5. The

Louisville Courrier'Journal, St. Louis Post—Dispatch, Kansas City

Star and the London Times and London Mirror were regularly read by

two of them."

Every enVironmental article thét appeared in the Los'Angeles
Times between the years 1971.and 1974 has been c0pied énd-placed on.
file, Thekbasié’of the survey was the simple presencé of a news item, :

or mention. This included photographs, editorials and letters to the

39

David B, Truman, "The Governmental Process,"-(Alfred A. Knopf,
Inc., New York, 1951), pp. 26-44, Chapter 3, '"Groups and Government:
Introduction,'" and Chapter 4, "Group Origins and Political Orienta-
tions," ' ' '
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editor., It may>be nofed that eaéh separate pieée was'countéd even if
aealt with a‘topic already_mentioﬁed eléewhere:iﬁ the paper,
The‘significance oﬁ newspapér iﬁformation has‘bgen stféSsed 

‘earlier in thé study along wifh the fwo-way gbnvgyor notion, NeVer-_
theless,‘I ﬁavevnot yet described how ﬁhe transmitted information:‘
reaches its‘destination that is the newspaper.‘ Societallgfoups wilii
'iﬁg-to‘traﬁsmit their views thrOughbnéwépapefs-cannot bid fér scérée
space for that purpose. vThereere; the scarce space is éllocated by' 
criteria othér than‘price.,'Thé fact that a price mechanism does not
“exist does not iﬁply absence of competitive behavior by diffefént;‘>
‘groups. In fact,bthe very idea of publicify activisﬁ cahnoﬁ be ex-
plained along theseblines;. | |

" The main fécus ofithe'paper is fo showithat buréausrﬁill &evofér
resources to seil information through'newspépers for thé purpose of
Achieving policybgoals that they favor. Moreover, tﬁé bufeaug.being
jéossessors of information will not only give awéy that valuable com;b
modity without.compeﬁsation,'but théy will'incur'costsuas_to gratuis-

ly "push" information to potential:recipients.'



. CHAPTER IIT

THE NOX CASE.

Introduction .
it is the taék of this chapter tovtraCE'the publiéity develoﬁmeﬁt
of,the NOXl issue in California and its impadt oﬁ policy as preseﬁted inv
the.Los AngeiesrTimes.
VThis~will be accomplished by Sepafating ﬁewspaper information from -
a mass of newsworthy events pertaining to the NOX case for the pUtﬁOse
of reconstructing‘the past. ISolatiOn 6f print media attentién 6n a
séecific issue 1ends'it3e1f>to~systematié dbservatidn of the behavior of
‘different’ngupé who try to influence‘public’obinion'towardva particular
direction, geﬁerate reaction tpvthe’conﬁent and in generéi, reach goalé_
that they putéﬁe. Thus, the iﬁentification analysis and interpretation -
of ﬁrends ahd‘iééue‘strategies of certaiﬁ‘groups will coﬁtribute #0 the
Better understanding of: | |
a) the formulation of political_issues, and’
. b) the policy influence gréups tan exert through ﬁewspéper bubli—
city and their limitations. |
* I must point‘out that the issue is extremely complicatéd andiiden—

tification of the exact roles of the main participants has created

Lyox stands for oxides of nitrogen a major component of photo-
chemical smog. However, in the study the NOX issue has a broader.
meaning, mainly applying to the two programs-requiring installation
of antismog devices-that the State of California was involved in an
effort to reduce smog.

=39 -
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SQVefal‘analysis problems. I ﬁas however, able to isoléte a few cases
where institutional supporﬁ of the pfegé provided meaningful éblicy in-
"sights, | | | | ”
The,chaéter is.divided in the foliowing parts:
a) Chroﬁﬁlogy.of important events reléting to the development of
| Nox;
b) Institutional publicity andkits impaét on policy: Thé:case of
ARB and the Los'AngeleS<Timeé,’
‘c)‘The_significance of the NOX issue as compared ﬁo‘air and water
‘pollution: A statistical and graphical analysis, and.

d) Conclusions.

“'vThe Nox Issue: A Cronology of Events
The whole NOX'iS§ue revolved around two programs designed to reduce
smog -through reductioﬁ.éf’oxides‘of nitrogen. These.programs were:
a) the per—l96é car prégram and | |
'b) the 1966-70 one. |
Both programé implied mandatory installation‘of NOX’control devices
which according to several studies were sﬁpposed to have a éonsiderablé
effect on smog. | |
‘The NOX issue was brought to the éurface 6f publicity'at a ﬁérti—
cularlyyoﬁportune ﬁime. It was when ARB scored-a‘Victory over EPA with
‘respect to the Clean-Air Acﬁ wai&er it obtainedzfor assembly line iﬁ;

.speétion of all 1973 cars.
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Here is why ARB's victory aws significant:
On the 29th qf April 1971, Wiliiam Ruékelshaus (Administratof of
EPA) rejected the‘Stéte's requesf for the waivér. The déci;ion was mef
with severe criticiéﬁ in the Stéte of California. Governor Reagan and
.Seﬁatof'Alan Granston submittea statements to an ﬁPA'hearing'for inépéc—
fi@n of al; 1973 cars. Sevéral assemblymen as well as the-aptOmobile
glub_of Southern California aﬁd the S;Udent Eﬁvironmeﬁtal Confederation ‘
advdcatéd.the tests. Also, John Maga, ARB officer; and State-aSsembly—'L
man Petef-Schabarum (Republican of CoViné), prime moyer_offthe assembly
line legislation, expressed theif Surprisé and dismay'aboﬁtAEPA's deci—
- sion. | |
‘The final result of all tﬁese déﬁelopménts was'thétlon the 28th of
n AUgust 1971, itvwas announcedbon the first page stofy (No.‘0221) that EPA
pefmitted California tb require-éssembly line tésfing:ofveverylﬁew car
destinea for the California Market.

EPA'S latest deéision was interpreted asffavofable for thé whole
motor vehiéie contrbl program that AREfwas in charge and not just‘
assembly line testing (No. 0221). | |

It‘was then in'aﬁ enﬁironmént of victorious énthusiasm, Where'
public reaction‘woqld be at a minimuﬁ,‘that.ARB decided tofgo.ahead

with its mandatory pre-1966 NOX control program.

The Pre-1966 Car Program

Only a month after the State of California scored its first victory
over EPA, John Maga, of the ARB announced his decisiOn.to‘provisiOQally

certify an exhaust control device. More specifically, he said, "I expect
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further tesfing to lead to full ce:tificatienﬁ (No. 0237). It may.be
noted that that was the first mention in tﬁe ﬁreSS about the installation
of‘exﬁauét‘controls and that it %es prebab1y going to be.mendafory. The.s
exhaust controlskconcerned,older'cars mainly 1955f66:

At tﬁat time there wefe five million cars fallihg in' this category
end an.estimated oﬁe—sixth of them were changinéVOWhershipveech jear;‘>

- The expeeted‘feduCtion of smog'ﬁould be aroend 6.5% in a_peridd of
- five years aecording'to Robert Brattain, eheirman of ARB's technical
advisory committee; ARB iﬁitially'wanted redﬁctions ef carbon monoXide;
bﬁyd#ocarbons and oxides of nitrogeﬁ; bHowever, when it decided fo'approve
the Swansonvand GM. device it droﬁbed carbon moﬁoxide frdm‘ifs list of:
pollutaets that had to be feducedvsince fhat pollutaet is not»an‘element."
ef phdtochemical SmMOg.

The role of the mandatofy installation of emog devices pre—1966
cars as related to fhe_NOX issue is a minor one and can be considered
sort of a "efial balloen" in_thevsense that ARB's deCiSiop concerning
1960—70'cars would rest partially on the success of the pre-1966 pfe-
gram, It was believed that, from an engineering standpoint, eseful in-
formation could be gathered about the performance of cars with NOX which.
could be used on the larger scale program concerning_1966—70 cars.

The older car program is confained in the following stories ac-
cording tO'Chfonological order.

(No. 0237) It was on the 16th of Sepeember 1971 that it was-first‘

announced that mandatory devices on pre-1966 cars could be required and:
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that one of them,xmade by Emission.Control Teehnology Inc. of Crange,
had already been tentatlvely approved

In the editorial (No. 0230), whlch followed the next day, the pre-
1966 program gained considerable'support and optimism was“expressed in
the fight againet atmospheric pollutants.

On.Mafch 16th; 1972 (No. 0471), ARB approve&'the Generaleotorsu
device which would cost $20Afor the older cars. .Io thevsame'artiole
John Maga, executive_officer of ARB, said, "I expect the board will move
by June to make the device manadatory ln July or Auéust”. He also added
.that the unitsvwou1d.be'fequired before a pre-1966 auto.eould be sold |
and thatlthe installation schedule would be seﬁ byvthe board.

On' the 30th of May, an interesting article, by Fisher,z'appeared A
"in the L.A. Tlmes_in whieh the_technical aepects ofAthe two-deviees ao—
proved By ARB were dlscussed;. More specifically, the two devices were
,the,GM-and the’Air Qualitf Products respectively. The GM device would
sell at $20>while the ofher ohe would go for $39. However, Caleb'
Swanson,’President_of Air Quality Products, argued that the GM device‘.l
would lead to valve damage. Here is why:

While bothAdeVices disconnect the car's spafk advance they do it
at differeot times and/or under different'circumstances; The GM device
diéeonnectsAthe spark advance when coolant temperetores exceed a oeftaiﬁ
' level while the Air Quallterroducts device eleetronically phases‘fhe-

spark advance back into operation at speeds above forty miles per hour,

2Dan Fisher has written 24/ of all NOX stories and 46% of all
stories authored by members of the L.A. Times Staff.
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thus.protecting'valves. ‘The GMvdeyicé on the othéer hand causés_exhaust
gas tempefature to become hot‘eﬁough to ruin valves even at ffeeway
driving‘épeeds ﬁhen the coolant itself‘is.at safejtémperatufe limits.

Thevfﬁterésting aspect of the story is that GM acknowlédged the
féct:that exhaust gas temperéturejrisesvbut deniéd any possible,vélve'
damage, while ARB‘officially.coﬁtradicted that the GM.device causes 7
‘valve damage. However, according to Fisher, oné ARB pfficiai (no. name-
mentioﬁed) wés qudted; "I'm avlittle'QOrfied ébout valve problemé and
that ARB is checking the GM's system further."

(No. 0694) On the 10th of August in an unathored article, the
>Board voted unanimously to requife all 1955-66 cars sold>in the Los-
Angelestregioh after the 1lst of September to be fitted with a control
device. | | | |

On the lsﬁ‘df Séptember’l972, the progrém went into efféct_(No.
0712) and aé mentioned eérlier, it required iﬁstallation exhausf COﬁtrol
devices when transfer of anershipvoccurred in-theboldérk¢ars; Further—.
more, the CHP (California Highway Patrol) announced oﬁ the 9th of Sep-
tember that it‘would start enfércing standards for passenger vehicle ex-
haust emissions in eight areas of the State. Written warningslwere to
be issued at‘first reduiring the'ﬁiolators:to obtain ceftifications of
compliance from authorized inépection statioﬁs.v

- Two months later iﬁ an articlé_by Fisher, (No. 0822) it was found
‘that the GMvdévice‘had already run intbbproblems. vThere were'twb_repdrts
inbé meeting ofVARB indicatiﬁg that most auto repair Shops.could,not

properly install the GM devices in at least 75% and possibly more'than
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90% of the autos. It‘was alsp_mentioneﬂ-that‘out of.the 24 cars that
'ARB checked only~ 2 had properly installedbdevices. .By that time an
estimated‘SO;OOO cars ha& already been ‘equipped with dévicéé‘and the
majority ofitheﬁ with the GM version.

The issues discussed in this section can be conéidered as theJﬁést
' significaﬂt events in the prefl966>cér program which took place between 

1971-74, the:four year period that my study covers.

"The 1966-70 Car Program

This SeCondvand most important program in the NOX issue.gaiﬁed
ﬁomentum when on the 12th bf_October 1971, it was reported‘in an afticle .
by Fisher, that the Senate Finance Commiﬁtee killed the.bill intréduced
by Siefoty thét would require smog deﬁices on all cars.betwgen 1966-70 ‘ 
(No."0260); ' | |

| Méanwhile, aﬁ identical measﬁre, as aﬁ amenament to a bill; spoﬁ—

sored‘by Senator Gordoﬁ Cologne was beféré tﬁe assembly. On the'lSthv"
of October a-front page artiéle revealed a widespread feeling of con-
fidnecevabout the alternate bill's legislative péssége. ‘As expected,on-
the 2nd of NdVémber the Cologhe bill passed the aSSembiy_by a vote of‘
: 57 to O.and on the iSth of»NovemEer_the bill was signed,intqliaw by
' Reagan. - The measure fequiréd installation ofvexhaust control devices
which would'significantly‘elimiﬁate the oxides of nitrogen emitted from
| v_1966—70 cafs. .Inuaddition, itvrequirgd iniﬁially that ARB would havé to. -

z‘set standards for such éntismog equipmeﬁt; ‘There was a limif of $35 set
on the cost'ofvthe NOX device ipclusive.of installation and that mainten-

ance should be performed every 12,000 miles at a maximum cost of $15. . -
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On fhegZﬁth of‘August 1972, ARB approved two'exhaust emission
vcontrol deVices. However, a‘moﬁth later the Board voted for a délay
and on the 30th of October‘it’stoppéd,formal adoption altogéther;‘

On the 19th‘of:April 1973; in’an_articlé by Fishef, it‘Was feported
that hearings were scheduled to be held in front of the Sénate Transpor-k
‘tation Committee to revieQ,ARB's administration of the problem while
: Reagan‘announced his decision to investigate the issue.

ARB in another controﬁersial,meeting, accdfding fd Fisher, which
took place on June 21st decided to begin proceedings to disapprove five-
smbg,kips for causing damage to the engiﬁé and valves. These devices
Qere the ones manufactured by: .Echlin Corp; Air Quality Prdduété, ST?
'Corp, Cafter Carburetor Divisién of 'ACF Industries and Contignitron_:‘
Motors,‘Inc} Excludedvfrom the Ehréat”ofvbeing discredited was only a
device méde bvaana, Which waé‘utilizing abdifferent teéhnology (No.‘
1057). HoWever, ARB énnqunced aﬁ thersamé time that if manufaqturers
will take steps to modify existiﬁg‘designs it would drdp thekﬁroéeeaings.
' Furﬁhermore, Fisher quotédian unidentified_ARBlmémbérvas4saying: "1
 expect thét.most,-if not all the.éffected manufacture#s will méke the
necessary changes in timé to be certified by the;Board‘ih July."

A month later ARB chéngéd its‘mind égain, which was interpreted‘
by Fishér as a "éomﬁrémise move", ‘and drdpped prdceédings ordered
earlier to withdraw approval.of the devices except in two cases. .Thesé 
devices were Echlin aﬁd'Kar—Kit, Apparently they ﬁhought that the latter
devices Would qausé the greatest péssiblevvalve damage‘as'compared to

the others . (No. 1076).
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On fhe 20th of September; according torFishef'again, ARB appeared
to have finaily dgcided on the daté and implementation of thatvprogram.
Datésywere set January lst and October 31st, 1974.dépending on the last
k'digit in the Vehicie's license plate number. ARB's dgcision was chal-
lenged b&.seVeralvgroups (No. 1245). VA detailéd explanation is given
later in the chapter with respect to who these groups‘wéré and what thé_

: opposition were. Between December 13-18 several importanﬁ.eveﬁts tbok»
place wﬁich were very critical for the whole NOX issue. An anaiysis of
these events wouid be out of place in this section of the Study; and
whichvagain; are covefed latef in' the sﬁudy.v'Therefore, I shall restrict
myself to simply mentioning what those évents were;

a) pfemature retirement of ﬁéagen—Smit, |

b) resignation of Robert Brattain, ARB member,

¢) the firing of Clédys Meéde,.and

d) the filling of a‘four monﬁh old vacaﬁcy on the ARB.

bnbthe l9tﬁ of Dgcember, fi;ed member .Cladys Meade; appeared before
the ﬁanel of ARB which was to méké a decision bgséd on the staff's récom—
mendation. The Bbardivotédf

a) unanimously on oné year delay for the installatioh of the SSS '
 NOX device and

b) for a delay in tHe réquirémeﬁt ﬁertaining to the insfallation
in the case‘of chapge of ownership. This latter provision was supposed
to have gone into effect on Januafy lst, 1974 andeés-furthef postpoqéd-

until the lst of April.



- 48 =

‘The Board's deiay obviously upset the plans of the manufacturers
of the devices. There was already télk about Bringing the matter to
court in order to reverse the ARB,positidn and proceed with the origihal
plan. | |

. On thé 9th of Jaﬁuary; 1974 ARB's position’was cha11enged in a
,éivil suit filed in Superioe Cpurt, The_suit was brought by the Clean
“Air Constiﬁuéncy,.Dana Corp, Ehliﬁ Manufacturing and Claays Meade. Ac-

cording to Eisherkthe suit'waé,prepared by thé Center of.Law invthe
Public Interest.and it claimed thét "The ARB impermissibly.ﬁaiancéd ﬁhe‘
energy shortage against the need for Clean unpolluted air." Almost a
month later the Superioe Court upheid ARB's decision invfaée of the
energy crisis. Accqrding to M. Oliver (No. 1320) the judge implied that
the NOX devices were a victim of thevénérgy‘crisis. |
The case was later taken to.the California Supreme Court, which
“decided in the words of P. Hager'(No. 1416) "that ARB'must:reécind its
" order for.a one year delay in requiring exhaust control devices for

- 1966-70 modélbautomObiles". Furthermore‘"the court in a unanimous de-
éision,<heid tHat the board had exceeded its authqrity ARB_éomplied With
the Supreme Court's decision and the program went into effect on August.

But the oéposition to thé NOX coﬁtinued étrongf In early Auguét 
two bills were introduced siming af.repealing the ﬁOX échédule. But aé;
cording to infbrmation proVided in story (No. 1499) they»earned little

 chaﬁce of béing coﬁsidered in that séssion df the legislatﬁrg after thé
Senate'Transportatién Committee failed to achieve avquorum at a spéciaiiy

‘called hearing.™
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TheVdevelopments.covered in the previous pages extend over ‘a period
of four years (1971—74); the period this stqdy is conCerhed‘with,-ﬁot
only cdnstitute the heart of the NOX issue‘but thevmain input of the
analysis that follows invﬁhe.next section, focﬁses on“éases whefe newé—
paper publicity is believed to have a definite bearing on policy.

' Institufional Publitity and Tts Impact‘on 
. Policy: The Case of ARB and
the Los Angeles Times

The NOX issue,Constitutes'a cése where the press—goVernment rela-

tiﬁnéhip unfolds in the.pages of the L.A; Times. This study has argued
';n earlier Chapteré: | |

a) the significanée df publicity in é major newspaper ffom a
bureau's point of view and

b) that tﬁe newspaper servés as a majqr pointvof linkagéfbetween
the official and ﬁis larger political environment. Furthermofe, it can"
be argued that the linkage is a continuous one with othefAdecisidn
makers and the public.

The protagonists in the'NOX case can be said to be the following:
'ARB, State'Senate, Governor Reagan, Manufacturers of NOX devices, citi=
zens groupé,vcourts, Caitech, thé press, and the people:of Caiifofnia.
What remains to be seen is that in an issue of the magnifude of NOX how'

' effectively the main participants maﬁéged to get their point across
through the L.A. Times.

Since the greatest part of the stories on NOX was.deV¢ted to the'
kactivities of the Air Resources Board, I consider ébpropriate to'sttéss

sepafately the publicity of ARB as related to the NOX issue.
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The initial phése of ARst publicity can be charécﬁerizéd'as an
all outveffort to: | |

a) bﬁild program éupport and

b) test public reaction with "trial bailobns."' If should also be
menfioned that dUring that ﬁhase ARB‘enjoyed sﬁBstantial'editorial_sup—

. port. “ | | |

There isvnothing'surprising with‘such behaviqr;‘ Bureags are ex—
pected to create a'fa§orab1e public image in ofdér to increaée the
prdbability of,acceptange éf néW'programs by the publié. Such an acti§—
ity falls within the framework of the’agency's.main'resﬁonsibility to
the public as a provider of services essential to the Wéif§re of the
people. .

_ARB in:this case had cléérly establishéd cupefiqrity oflpublicitya
as compa£ed to other participants. In terms of aifferential access to
the press ARB's position caﬁ’be evaluated as follows:

a) by finding out in how many NOX stories,ARB members were qubted
directly bybthe authors of the stories. The'fésults-will be indicative_v'
of how well they could communicateVtheir‘opinioné through the press. -

b) by comparing ARB's publiciti aécess to that of the other partié'
'cipénts and | |

cj whether‘ARB has maintained that access to puElicity oVertiﬁe.

In the NOX cése, ARB has maintained a superficial felationship'
with the press thch can be regafaed as part of its overall strategy to :

 achievé ité-éoals. This can be verified if one takes a look at:
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a) in how ﬁany NOX stories ARB @embers were.directly'quoted.and b) in
how many ARB was mentioned. - Both can be considered as indicatqrs ofv
differential accéss to newspaper publicity. | |
The NOX issue is comprised of 150 newspaper'storiés‘ovér.a period ‘
. of four years. Out of the 150.stofies ARBVmembers were éuoted in 23
étories slightly,ové: 15% of all;stories;'while ARB was méntibnéd.in‘
25.5% of the stories. Let'é_now compare therfiﬁdings that pertainrto’
ARB with the ones of the other main participants. Mémbefs of the'Sénate'
were quoted in 5.3% of the stories, while NOX mahﬁfécturers in 4.6%,
vwhile the rest of tﬁe participants do not even score 1%v6f5the stotiés;'
If_we how,examine thebpercéntages of stories where the partici-
pants were simply mentioned ARB's superiority rémaiﬁs‘25.5% but' the
- results for the other participants afe different. NOdeeQice maﬁufac—
turers were>men;ioned in 16.2% of the stories,’Govérﬁor Reagén i5%,
members of the Sénaté in 4%;'courts in 3.3%, and citizens groups'in
" 2.6%.
It has beeﬁ'mentioned earlier that during thevearly phase of the
: NOX iséue ARB ﬁés been enjoyiné direct publicity and editofial éupport'
that no otherbpartiéipant in -the NOXvissue enjoyed.v However, avSeriés
of events has brouhgt aboutba‘gradual losé of access to‘publicit§ to
that agency. - A simple look at some data is convincing. In 1971, 21
pro;NOX and certainly.pro—ARB articles appeared, in 1972 the number in-
creased to 28, in 1973 it cropped to 11 and in 1974 it was down to 7

(SeefTablé 1).



- 52 -

Table III-1. Pro-NOX Neutral and Anti-NOX Articles.

1974

Year Pro=NOX Neutral Anti-NOX
1971 21 1 1
1972 28 10 1

1973 11 11 2

25 2
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The data on stbries whefé ARB ﬁembérs were quofed exhibits similar
trendsvand reinforce‘ouriconclusions about the graduai'publicity loss..
In 1971 ARB members were qgoted directly in 8 articies, in 1972
. the ﬁumBer of articles remained tﬁersame at 8, but in years 1973 and
1974 ARB members were quofed only in'thrée articles per year. 'NéW,»let
us coﬁsider the case of Dan Fisher, the most importént environmental
writer on the NOX issue who wrote 46% ofbthe totai number of éUthbred
stories on’NOX~and 1/3 of all prominent‘étories;'.Fisher wrote. a totél '
of 14 pfo—NOX.out of his 37 étories. :However, in 1971 he wrote 4
articles -and all of them were pro-NOX, in 1972 he wrote 9 articles and -
7 of'thém.ﬁere pro-NOX, in 1973 he wrofe.l9 ana oﬁly 3 of them‘ﬁere pro-
rkNOX'and finélly, in 1974 he wrote five and none of them were pro;NOX.
The dbove information.ﬁccuments the fact that ARB has lost pro-
gressively its access to publicity, anAimportant variable that influen=
ces'policy>making;
Story (No. 0237j is a typical.example of the program support trial
- balloon ﬁypothésis. Johg Maga, ARB officer,.in an interview with
Dréyfuss annbunces-that pretty soon pre-1966 CArs wili have ta bé equip=-
ped with éxhaust confrbl devices. More specificaily, Maga said;."I ex-
pect fufthér testiﬁg to lead to full-certification"_he also séid, "I.also,
’expect an ARB reduiremenf that éome such antisﬁog'deVice be put on pre-
1966 cars sold in California's ten most populated.counfies.fs
| vThe whole articel dramatizes the existence of the emissions pro-

blem which is in desparate need of solution. There is no doubt that

3Fisher has written 247 of all NOX stories and 467 of all stories
authored by members of the L.A. Times staff.
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the»égency’obtained prominent display coverage in new columnS'in'that
story. 1t appeared 6n the'fifsfrpage of the first and on én'qutside
~column.

Another sign of publicityvsuccess dﬁring the initialvphase Of the
NOX issue is the development of'ediforial support. :Thé very next day
following fhe Dreyfuss article'the.pre51966 car exhaﬁst‘p#Ogram obtainedv
- favorable editorial éupport. The editoriél;concluded:""Tﬁié.is a.use-
ful step, certainly, and also a grim reminder of the thfeat'of our well
‘being that‘filthy air continués to pqse;" (No; 0238)

In my attéﬁpts to evéluate the weight of editoriéls Ivhaye dis-
cussedi the issue with some journalists; Almost every single one of
them éay that editorials are read by a very smali percentage of the
public-andvaré thué ﬁnimportant.: Somehow:I was' not convinéed';hat this
was the case with bureads. .Additional:researCh on the SUbject revealed '
that editorials are'important for buieaus:for the following reasons:

t a) officials recognize the fact that §£her.officials read_editdr—
ials as do.policy mékers. Therefore, drawing editorial support elevates
the "agency in the eyes. of other'governméﬁtvagencies,'and

~b) it is oftén asserted that editorial comments gccurately:reflect‘
the opiﬁion'of the publié to a.new'progfém. Therefore, if‘ah agency has
editorial‘support it in faét demonstrates tovothef bureausvﬁhatvit has

public support for the program.

.~4Bernard C.»then; The Press and Foreign Poliqy.(Pringeton,,N.J.:‘
Princeton University Press, 1963), pp. 196-198, 202-204,



‘The'initial phase of NOX in relatidnftb ARB can be-described as a‘v
' ﬁeriod during which the Air Resoqrces Boardrb |
a) earned considerable presﬁige over its case with EPA,

;b) was enjoying direct publicity, and

~.¢) had editorial éubport on both of its programs on the'NOXJde_
vices. | | | | | o

.The strength.of the agency and its imbact on policy making was.
revealed in the'"Death of the.Anﬁismog Bill" case which iﬁ that’respect
can be'considéred as unique,

‘ Oﬁ.thé 12th of October the Senate Finance Committee killed the:
 ,bill infroducedkby Sieroty that wo;ldvrequire smog_devicés on all caré
befween 1966f70. Thé‘bill would réquifé mandatory installation, by 1973,
of smog.devices_(NOX fbr‘okides df nitrogenrreduction)'fof the purpose
of»reduéing photochemical smog. In addition»the bill'provided that the
device éhoulé nét cost over $35.

The measure had already cieared the assembly and needed seven af-
- firmative ﬁotes,_in‘the,Senate Committee éonsisting‘of thirteen memberé,
to>advance t¢‘the floor. According to Fisher,bpnly eight mémberS'were'
: presént instead of thirteen. The negative vbtes came from Sen. Randolph
Coliier (D-Yreka), chairman of the QOmmittee and Sen. Lou Cusaﬁovitch
(R-Sherman Oaks). Accofding to the committee secretary there was nb
record kept indicating what members of-tﬁe éommittee were gbseﬁtvthat'”
night. _ |

- Immediately after the committéekkilled the bill, the chairmaﬁ of
thevAir Resourceé‘Bpard, who pérsonally supéorted the bill, in a care—.

fully staged press conference made an open attack on the committee with



statements such‘as that the action to kill the bill was "plain crazy"
also "I think its a.shame that somethiﬁg they give so much lip service
ﬁo the eﬁvironment that thére are ﬁhirteen people oﬁvﬁhe éomﬁittee and
- five were absent and'éouldn't bebreachéa." He also added "If i had to
..recommend,onevthing‘more thaﬁ inspectiqn (of cars on'the.road)_morer
than assembly'line testing (of new'cérs) - it would be tblcﬁt back oﬁ
oxides of nitrogen in 1966 through l970»cars" (No. 0260).

' -In the same iésue Tom Goff, thé Sacramento Bureau Chief; in a véry '
prominent front page article, polied each member of the committee to
find ouﬁ who were the five absent-members. Goff in his article says
that the members of the committee could not.remember'who Werévthe'absent
bones. Eacﬁ senator could remember some others who were present but |
tﬁeir.recollections.did,not agree. In phé Qérds‘of Goffv"no Senatof
could say -~ or was willing to say - thét any of his colleaguES‘wasr
wrong." |

For a formal roll call to:be-taken_in most committees the committee

bmeﬁbérs musf demand it. In this case there was né committee record. |
Needless to’sa§ that Goff;s‘article mentions thé names of~all commi ttee

members and even the reasons éf absence of the three membets who admit-
ted.ﬁhat they>were not present.

At this point the Times' suppoft‘of ARB and the new measuré Was
ob&ious; To étarf with, the Goff article isfan example of agressive
reporting aiming at embarraéing the Seﬁatofs by revealing their names
to the public foi beign'absent when such: an important bill was to be'dié—

cussed. An that is exactly what Goff intended to»do when he wrote "Each
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of the remaining seven committee members told the Times he was one of

" obviously feared by the elec-

the six who was present and voted "aye
torate."

The article wés»obviously tryingfto:

"‘ a)lunéover the names of thevSenators who claimed.they were there
and were not ‘thus pfoving that‘some Senatqrs weére lying and

b)bto mobilize public opinion. |

With respect to the latter part, the L.A.-Times‘bublishéd thrée
leﬁtérs by the public complaining about the C6mmittee's apathy on im-
portant legislétion (Né. 0263, 02645. |

e The very same day the leéding Qditorial (Nd. 0265) follows-a.liné o
of attack agaihst the_committeé’ deciéion whileiopenly suppo;tipt the
bill and the Ai;'Resources’Board. The féllowing excerpts of-thé edi—
torial make my,point.clear. | |

"he situatipn,'said Dr. Haégen—Smit; chairman éf‘the_Air Résources o
~Board, is "just plain crazy". It certainly is. "Also:

"Committee fecords don't show_the names of the Sghators who took
alﬁaik whenvthe.roll’was‘called; ‘Théy‘dén't_haveito.show them. The
Legislature makes it easy for its members to hide from public view;i
How easy. is shown'by_the értiéle‘today by Times Sacramento Bureéu Chief '
Tom Goff. Only eight Senators were present in that committee méeting;
ﬁﬁf nine claim they were'. |

In:the méantiﬁe an identical bill was before the assembly as an
amendment to a bill introducéd by Senatof’Gordon Cologny (R—indid). If

.pasSed the bill would.bypass‘the Finance Committee and go to the Senate
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Floor. Wheﬁ‘Haagen-Smit_was:aSked whether the Cologne bill would have
 €he same fate as the Sieroty one he said "I hope not".

After a short period of time the bill passed thevassémblyrby a’
vote of 57 to’0 and was signed into law by Reaéan. |

‘The "Death of Antismog Bill" case represents an example of how an
institutionvéan usevpublicity as a means of promoting poliobjectives it
pursues. Haagén—Smit was pefsonélly éupporting the bill that was pre-
viously killed. Thrqugh direct publicity;~editorial Support’aﬂd.a very
aggressive press the bill was.revived and éigﬁed iéto law. |

The aﬁalysis éf‘the followingvevents_aims at demonstrating how
ARB, due to internal problems related»to the futuré of the smog devices
- of the 1966-70 model cars, lost access to publicity a poliéy factor that
ha& wofked for its advéntagg in the bast. The féSt of the chapter de-
scribes the circumstances'asvwell as the facts that ha&e.brought about
the eventual change in the composition of ARB and its policy.

On’the'24th of August, 1972, ARB in anotherk"ControveSial and com- -
promise" move,.similaf to the one deécfibéd earlier in the Study, ap-
_ proved anéthér tw6 exhaust emission éontrol devicés whiéh it had earlier
refused_approval.. The épprdval decision‘waS'not_an easy one. According
to Dreyfuss Cladys Meade, and ARB member voted for the abproval of the
dévicesbcontrary to the récommendation.of some membérs who féared valve -
damage. The center of thé controversy was the’Echliﬁ dévice'which was
‘believed to cause overheating and consequent vélve damage a deficiency
that was.pointed out be some meﬁbers of the board and the eyaluétion '

committee. Mrs. Meade made the following comment: - "Based on the data
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presentedil disagreed with>the staff's judgment and the committée's
recommendation". e |

The Dana device was utiliéing‘different’technoiogy'than that used:
_’iﬁ the Echlin. The'ﬁain differenée being that the Dana déviéé was |
recirculating'the exhauét gases_through the motor thus'eliminating over—
'heatingkproblems and reducing NOX'emissioné by 50%. | |

fhe disagreement on‘the board can_Ee iﬁter?reted as'the”first{sign
of.the internal problems ARB was facgd with and the gvenﬁs that followed-
make thié point clear. |

Oﬁ September 28th the bo;rd_votes for a-delay and;a month 1ater‘itl
- stopped formal.adoﬁtibn altogether. At ﬁhis péintvthe'board'skinternai
politics problems and.secpnd thbughts about the uéed car smog device in
general can be summarizéd in a staﬁement by>Héagen—Smit who waS’quéted
.Ey Fisher as sayiﬁg at an ARB meeting: "I am very seriouély:thinking
Qe should rescind this whole bﬁsiness aﬁd start all over-agaiﬁ".~ The
most probable reasonSYOf‘ARB's ﬁessimism were that:

a) the manufacturers.céuld not produce a device that.could not
cost more than $35.in$talled before 1973 car plateé could be issued and

b),feafs that garagéskmay not be qualified for thé installation of
the devices énd that such ah installation would greatly exceed the $35.
set by law. o

By:November 3, 1972 ARB's confusion andVinébility to.reéch a dé—
cision was evideht. ‘Inétead of announcing their final decision the:

Board scheduled another meeting on November 2lst while it ordered another
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s;aff report‘on an alternate way:of cutting pollution ;haf would elimi-
nate the $35 devices (No; OSlQ)f
| A month later ARB approved another deviée_(STP) for'l966;70'carsf’

Dﬁring the month of December the technicél controversy_confinued unre- _:
solved while the number of voices expressing peésimism ébout the whole
 operation was growing. In technical éircles ﬁhe'iésue of whether a.car
-Qverheats if the spark advance is diéconnectéd_and what the'Valve'damage 
would be appeared to beifhe main topic of conversatioﬁf

From this point‘and on all the events that foilowedfdéﬁonstratedzy
ciearly»tﬁatbARB wés‘inconsiStent and spasmodic in its actions._'It
often reversed itself on policy decisions and its statﬁs was- rapidly
‘deteriorating, |

The period between the 19th of April and the 13th éf December,
' 1972.compriéesvof events that created,confusion:and drew criticism.
On the l9thkof April, 1973, the'fbrthcomihg change‘inthe'mood of‘
" the pfeSs was'évident'when_Fisher wrote fhat ARB.with its internal in-
consistency its inability to reach a decision and take a firm stand on
the iésﬁé hés'invited criticism of the overall:performance of‘the.board.
: Hearings were schedﬁled to be held in front of the_Senate Transportation
Committee to reView,ARB;s administration of theproblem‘while Reaganyan—' 
nounced his decision to investigate‘the issue. |

Almost a month later.theﬂéhairman-of the Tranqurtapion Committeé
asked ARB to consider a three month delay: of fhe'installation of fhe'NOX

devices. ARB had pressure from everywhere. 1In the meantime legislation

1
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: introduced'by Wéish, the Chair@an of the Trénsportatioﬁ:Committee,-to

s deiay installation was rejected.. |

However, ARB votgd on June 7, l9f3 to suspend instaliation-until
Octéber lst, but already aﬁ estimated 100y dOO.cars-in thé’State had-

been equipped with NOX de?icés dufing fhe earlier ﬁhases of the prégraﬁ,

whére cars had to have the controls beforé théy‘&ere-éold.- It muét.be

. remembered that‘the initial phase_began on the lst of.Februéfy'in River- .
side, April 1st in L.A. and Jﬁne'the 1st in the rest of the State.

OnitheVZOthbof Septgmbér, 1973 ARB finally decided on the date and"
implementation of the program. .Ité decision encountéfed‘éppoéitionrfrpm
the Automobile Club of Southern California and‘particularly fromgSenatOr 
‘Lawrence Walsh, Chairman of the Transportation Commiftee (No..1245) to -
postpone or‘abandén‘the program. Waléh even threatenéd.reintroduéing a
bill in ARB did nét act. As quoted by Fisher, he said "if that agency
does not act, I'll probably reintfoduce‘a bill to postpone it",

What can be coﬁsidered as a turn point in ARB's policy.came along
with ARB's shake up ordered by Governor Reagén. ihebmdve took place be;
fore the panel was supposed té convené‘and déCide once more what ﬁhe‘,
future of the NOX deficés was‘going to be. The shake up consisted of -
the'departﬁre of Haagen—Smit; ARB Chéirman, who retired, the firing of
Cladys Meade énd the fiiling of a_four month old vacancy.

” Surpfisingly enough . the only‘ﬁember who was available for comments
- was dismissed ﬁemberkcladys Meade. She éaid that she wask"diégusted",
' according to a répbrt by.Fishéf, by the action and charged that it was

~aimed at killing a controversial program to require new antismog devices
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- on 1966-70 cers in the State;‘vThe only other ceﬁment Mrs. Meede had was
that she was planning to aﬁpearvat nekt_week's ARB meeting as’a‘priveté“
citizen and to speak in favor.of the progfam. Indeed~on the 19th of |
December of 1972 Mrs. Meade, who had already been replaced, appeared be—
fore the panel of ARB and urged its new members to _exerc;se common
,.sense end coqrage . vThe panel byvthevway was supposedvto,ﬁake a decision
- based onrthe staff's reeommendatidn about the fuﬁure df'smogvdevices{
The board contrary to her recommendatioﬁs not oﬁly delayed the instal-
lation of NOX devices for a year buﬁ it‘voted fo? a delay iﬁ ﬁhe Case
change of ownership wpuld occuf a requirement:which was supposed to
have gone: into effect on Jaﬁuary ist, 1974.
From‘this point and on a series of legal deVelopments teok place
as a.reaction to the Reagan's shake ub andethe‘subsequent'changes in
policy. H
The manufactefefs of the NOX devices, a greup hard hit by the new
developments, were quoted in'an unauthored article saying thaﬁ:they "got
burned" and also that the "ARB has doﬁe‘a very poor job of selling the
smogeprogram to the,pedple and the legislature. |
On the ch of January, 1974 the Clean Air Constitueﬁcy brought.a.
suit together ﬁithrDana.Cerporation; Echlin Manufacturing andCladys Meade>
"to the .State Superior Court which upheld ARB's decision in face of the
energy crisis.. But when the case was taken to ﬁhe Supreme Ceuft it Wes‘
aecided that ARB exceeded its authority when it‘approved the‘ene‘yeer'de—
‘lay in requlringvexhaust controls for 1960-70 cars. ARB hed no alterna-
tlve but to comply with the court's decision and the program went into

effect as scheduled.
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It turned out later'thaﬁ the opposition'from,the Reagan adminis—'
tration was so strong that a bill_wés passed and signed into law by
GovernorvReagan repealing.mandatory'installation of tHeDNOX»devices in
all pérts of the State except the Six—county South Coast Air Basin.

Theée latest,developments éénclude the anaiysis since the end of
1974 happens to be the end:of thé timelperiod my_étudy4is conéerned.

The significance of fhe NOX.issue‘as compared-to air and water pol-
o lution: A satistical and gréphical analysis.

The major source of’data will be the Los.Angeles Times which is
:the;mostvﬁerstigious and the‘iafgest of the;dail& newsbapers in the Los
Angeles Metroﬁolitan‘Area; Prestige here iS'treafed in the sense Milton‘
Friedman-treats'"feputation as economizing on search,' " The L.A. Timgé
will‘be treated as an institutioﬁ which searches‘for and disseﬁinates
superior qualities of information. | |

If may also be noted that the involvement of the L.A. Times in thé
environmental pollution field»haé started aé éarly as infthe late 1940'5.

Of a total numberfof-l700 énvironmeﬁtal afticles thét'appeared'iﬁ‘
the L.A. Times during-197l-74,'244 were on water pollﬁtion and 375 were
oﬁ aif pollﬁtion. The 375 artiéles on air ppllution can,be distinguished'
in»two categories: a) general air pqllutioh énd b) NOX articles.. There f
are.255 articles in the general air pollutibn‘catégdry and 120 in the
NOX‘category, It‘should be ﬁoted that the NOX issug accounted fqr almost
50% of all éir pollutioniarticles that appeared in the L.Af Times, a fact

thatvclearly démohstfates the importance of the NOX issue in California.
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The increasing salience:of environmental pollﬁtion and specifically
.air pollution as an issue can bé_partially supported’By the féct that the‘
375 articles oﬁ4air pollution during the 1971-74 period represent 222 of
:all.énvironmental aritcles while the respective ones on ﬁater:pollufion' 
represent only 15% of the tqfél envifonmentél értiéles. Furthermore,
there has been an increase in air pollution aritcles between 1971-74 thé
sharpest one being between the years 19?1—73’Which represented a 19%
inérease. | |
| Let us.nqw consider the prominence aspeét of the:envirpnmeptél
~articles examined_whichilead to the following conclusioné;':é)vthg
‘Prominent category has been thefone containiﬁg the largest number of
articies in,éll.four years. 1973‘was-the yeér with the la;gest numbef
of,articlés (botﬁ‘with or without'thé NOX data); b) the‘Lesé Prominent '
category scores sécoﬁd'to the prominent one in termé of number of arti—j
cles, exhibité no:treﬁds iﬁ the four year period and is'fhe one the ad;
dition of'thé'NOX'data affects the.least; c) thé Véry Prpmineﬁt category.
contains the leéét_numﬁer-of articles shows practically no Chénge in
articies puciished each year with: the exceptionzéf‘l972_wﬁen tﬁg numﬁér
of articles dropped to three. |
v Howevér, with the addition of the NOX articles the picture-changes>
considerably; Firstly, the Very Prominent articles shbw an uﬁwardvtrend,
b-which they didn't before and secondly the NOX érticles‘then.7l-accoﬁnt |
for approximately i/&'qf the total Very Prominent articles of that yéar,

in l972 the articles without NOX accounted for 1/4 of the very prominent
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1972

Table III-2. Articles on Air and Water Pollution Appéaring in.Years
. - Indicated. : . ‘
Year Water Air (without NOX) | NOX Air (with NOX)
11971 72 61 23 84
b 50 39 89
1973 51 80 24 104
1974 77 64 34 98"
244 255 120 375
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‘NOi értiéles and in the yearé 1973 and i974ithe ﬁumber of NOX érticles
was equal to the ones wiﬁhout NOX. - N

The findings éé far can be summariied as‘fqllows::

a) fhat air poilution hgs been‘a.considerably‘mbré important fdrm
of pollution than water - at,least in the eyes of the fresé,

b).cohcern with wir pollution seemed to iﬁcrease with timevaslit‘ 
can: be seen from tﬁe‘table,‘and l

c) the NOX issue was givén considerable attention. it,should Be.
noted that'it‘répresents 50% éf.éll air'pollﬁtion articles éo?ered in
the 1971-74 four year period. | |
" The next step in the analfsis Wili be to break dOwﬁ thé prominencé of
the articles to air and water.pollutioﬁ. | |

Again, it beéomes evidenf that thekNOX issue affects the prominence‘_
of Air Pollution.»bEven though air pollution aritcies have Been éignifi-.
cantly more than that of ﬁater pollution duriﬁé the four year.period; the
 addition of‘the NOX issue rénders the résults even more dramatic. This
- can be easily seen in thé Very Prominent and Prominehtbcategory. There
were 39 more articles in the Very Prominent category, that dealt with
: Nox; and which.raised the total numBer of air pollutioh~articles from'19
to 58. In the Prominent category the figures look even more imﬁressive,
the increasé in air pollution articles attributable to NOX is fepresentéd

by 79 more air pollution afticles,

Conclusions
The main purpose of this research is the examination of the re-

lationship between newspaper publicity and policy decisions’.
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ITI-3. Prominence of Air and Water PollutidnvArticles Between

19

~ Table-
o 1971-74.
Air Air (with NOX) Water _ NOX
Year VP P LP Ve P Lp .VP- P LP VP P Lp =
1971 9 39 13 13 52 18 .3 45 13 4 13 5
1972 1 31 18 15 56 19 2 25 17 14 26 1
1973 6 61 25 22 8 28 3 32 10 15 25 3
1974 3 42 17 18 . 60 17 7 40 27 15 18 9
173 73 58 252 82 42 67 48 82 9
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it has been argued in‘earlief‘chaptérs that the‘messageSvtraﬁs—
mitted by theiPrESS place demands on the political systemkfor the solu- |
tion of sbcietailissues sﬁch‘as the NOX issue.

Issue emé%geﬁce involves‘an interplay of groups and indivi&uéls,
‘who make policy, at various levels. The case study of thé.NOX“issue
‘has clarified the following:

a) not all the participants involved in the NOX»issﬁe hadAthé same
acceés to publicity;‘

b) a Staﬁe agency,‘the Aif Resources BQara; nbt only obtained the
_greateét amount of direct publicity thaﬁ any otﬁer participant bﬁt the
pﬁblicity pér se was in line.with the goalé the’agenéy‘was pursuing,‘

c) the "Dééth'of the anti-smog Bill" case constituteé‘é solid:
éxample of‘the sigﬁificance of favorable publicity in thg péliéy making
prdcess, and

d) that ARB had lost aCcess‘to the fgvofabie puﬁlicity itbhad-én—
joyed for a certain length of>time which was insf?umental for the policy
influence itvhad excercised. | |

if one»conéiders the overall position of ARB as a publiéity usef_
“'we can éonclude that newspaper space Qas not:uéed by the égency,for
simple transmission of data but instead fhe evideﬁce boints out that
it wasbused’to present its viewpoiﬁts for the purpose of influencing
policy. After all, publicity efforts, as examined alréady in a‘contekf
of a pluralistic démocfacy whereby‘public opinion is not static, can:'}‘

| a) influence public opinion toward'a‘desired direétion and,

b) instigate some desired action.
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Since the primary role in thé NOX issue was played by ARB - the
main explanatiqn being that all participants ﬁere on the Samé,side,'
.hence they had no incentive to obtain ?ublicity - one could explain-
ARB's felationship with.the press using elements of intérest group
tﬁeory;

lBureaus and in.this céée AkB could be ideqtifiéd as an interest
.'group in the sense that it pursued common interests fof_its membefs.
An'example ofvsucﬁ’behavior is ‘the Antismég Eill cése where ARB tried
to influence the salience of the issﬁe through newspaper publiciﬁy.

The Qewspaper‘waé Chosen as a meéﬁs of influencing policy for the foi—'
lowing reasons: |

a) exbedient reaction to Ehe'killing of the bill waé neceséary
and tiﬁihg Waé crifical;' V |

b) mobilization of pﬁblic opinion and'suppdrt was needed a'coﬁ—l'
dition heceésary for its passage>the next time afoUnd,vand,

c) it a?peared that ARB had control, within limits, of what»the
Los Angeies Timésvwoﬁld print as evidenced by the overwhélming amount
of direct duota;ioﬁs,found iﬁ the értiéles and editorials of that.timew

Public interest vafies according t6~thevprominencevofrthe events
themselveé. -ARBﬁs concious attempt to magnify the issue on the public o
,v‘agenda was directed.toward public reaction which would influence the
decisions of the politiéians at the time the bill woﬁld,be consi&ered
vagain."Furthermore,.oné,can interpret -the Goffvagticle as an exérciseu
tuﬁning aloﬁg the goals of ARB maiﬁlf trying to influence-the senators

_ themselves and the people of California. In this particular case the
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~commonality of interest of»Tdm Goff and the ARB's’goalsbmade the latter's

publicity efforts more effective.



CHAPTER IV
ANALYSTS -

v'In Chaptér'il, it has been‘afghed thatkbureaus wiil,try to
maximize the aftainment of their policy objéctives,_giveﬁ their fi-
nancial and institutional éonsﬁrainfs, tﬁroﬁgh'newspapgr publicity.
We had reééons to believe SO:because: |

| a) the cost of transmitting their views is relatively lower
than othef groups which renders "sale".ofjinformétion cheapér to bu-
‘reaué,

b)'the‘perceived benefits are greater since-it is not. only ﬁeWé-
papers that consider government information authoritative but the puB-
lic too. 1In fact; it can be’argued'that an article ﬁﬁich'ébntainS‘in-
fotﬁatiqn about governmeht activity_will be more easily '"sold'" in the
sense of having the potential to alter belief distributiéné than a
pérticular article which deals with the activities of an environmen-
tai‘organization, o

| ‘¢) the cost of reaching a large number of péople.is low,

d) bureaus’cén‘reach thrqugh that medium-specializedvappeal, po-
litically Significant groups which afe'part of the newspéper reader- _> 
ship, and |

e) their alternative ways_that can influence policy are rather

limited, e.g., they cannot lobby while other groups can, they cannot
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‘advertise and they cannot engage in mass mailings. That particular
g 1imitation,wafrants the heavier use of newspapers by bureaus.
The NOX case although 1imitedAin its scope, presénted convinc-

ing evidence that ARB's involvement with the Los Angeles Times has

" promoted the égenqy!s specific poiicyHgoals. Invthis'chapter; we are
going to present fqrther evidehde that will supporf the‘original’hy-‘v
~pothesis, This will,be mainly'accomplished>by carrying 6n the re-
search on a 1érger scale while-comparing the publicity different
'agents; including bﬁreaus, obtéined in air and water pollutibn.:

The following prqcédures WerevuéedAfor testing purposes.

_ Firétly,bl tried td_find out which of the above mentioned
ageﬁts obtained thé4mqst.publicity by simply being ﬁentioned in thé'
article. The reéults; listed in'Téble.IV—l indicate:that bureaus ob-
tained almost three times the-pubiicity citizens grbups:did. By the
way, éitizens'groups scored the lowest number of.articlés’that were
 meﬁtioned in out of all fourlcategoriés. Even though the test itself
 is rather'simple, in the case‘pf citizens groups; thé’absolute numbert_
' éf articies they were mentioned in iﬁdicates that it ié highly un--
likely thaﬁ they would have any peréeptible impact on policykwith
such a small number of articles. |

Secondly, I decided to conduct some additional tés;ing,to.find
out (whenever possibie) in what methods of release the articles were
contained in where thé'agents were mentioned,

Five methods of rglease were seleéted and.thése‘are: 1) signed-
b'report-(SR),ié) éditorial (ED),'3) Aésﬁciated Press, (AP), 4).United

Press International (UPI0, and 5)other (0).
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' Table IV-1, Number of Articles Where Agents were Mentloned in all

Kinds. of Pollution.

Citizen

Year - - Bureaus o . Individuals Firmsf
: Groups ‘ s

1971 46 23 23 17

1972 11 ‘ o9 13

1973 36 7 19 2

1974 : 19 6 6 31
114 46 57 85
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Table IV-2., Percentage of Articles Falling in Each.Cétegory of Re-

lease. ‘
Bureaus - Citizen Groups
. Smmmmm— S ——————— - percent =-=--- A
~Year SR ED AP UPI. 0 SR ED AP UPI 0
1971 66 8 1 0 9 58 0 8 0 29
1972 54 9 3 0 . 0 40 10 2 0 3
1973 80 . 0 3. .0 . 16 42 0 14 0 42
1974 73 0 16 0 17 83 -0 0 0 16
-------------------------- peréent D atalalatea el
. Firms
1971 58 0 12 0 29
1972 54 31 7 .0 33
1973 - 38 0 12 0 37
0 35

1974 61 3 0




Here again bureaué managed to dominété the signed report_caté-
"gbry. ‘Bureaus have the edge over c¢itizens groups and firms, ‘The re-
sults afe inyline‘wiﬁh preyious argﬁments. We-find that a personai _V
interview often will résult in a signed report with a good chance of
3 direct publicatiqn of ﬁersonal'opiﬁions.of agency ﬂéads who pufsue
_programs with which theyvaré identified and which have an impact on
the political environment.

 Third1y, I went thrbugh all the environmen£a1 articles that
concerned water and air pollution, and distihguiéhed the oneS that
agents ébtained dire¢t pubiicity. ‘This was accbmplished'by finding
out the’numbér of articies where agents‘(bureaus, citizens’groups,
individuals, and firms) obtained faﬁdréble'direct publiéity;l Such
publicity enabled them to transmit their views, through the news-
paper, on issueé that they intended to influence their salience.

Thé fotal number of articles on water and air pollution where
agents’obtaiﬁed'direct‘publicity représents 9 percent of all articles
between 1971-1974. Once more, the superiority éf air pollution be-

:,comésfevident since the articles on air pbllﬁtion represent two and
half as many_as.there a:e‘in water pollution.,

The NOX issue is again heavily'represented iﬁ the dirgtt pub=-

 licity category., A quick léok at the data shows that during fﬁe_fourk
yéar period, there are as maﬁy-érticles on the NOX issue as there were

“in air pollution,

‘ 1W,hen agents are quoted favorably in newspapervarticles;_
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TABLEvIV?B. Total Number of Articles Where Agents Obtained Direct

Publicity.
fear . Articles : ‘Watef. | Air NOX Adr '
o : | , ' (with NOX)
1971 3% 17 19 11 30
972 . 19 & 5 13 18
1973 33 8 25 21 | 46

1974 19 9 10 7 17
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Table IV-4 shows thé direct publicity obtained by different.
agencieé aCCor&ing to the number of artiéles_and year. From the’
téble, Wé can con¢iude that the only group signifigantly represented
'is thé bureaus whiie allyothers héve obtainedlvery 1itt1e"pub1icity

'with the exceptioﬁ of individuai citizens whb did not obtaiﬁ ény at
all., It shouldvbé noted that.bureaus dbtéined direct publiéiﬁy'in’
slightly ovef,tﬁan thfee—foq:#hs of all articles, Furthérmqfe,-68v'
" out of the 77 articles where bureaus»qbtéined direct publicity were
prOminent - 4, 1es§ prominent, and ‘5 verj prominent.'_(Seé Appéndix
A for definition of.préminence.) : | |

' One of the goals of the study wasbthé»evaluation of publicity
strategies of different agents,- It waé-believed that each agent ac-
cordiﬁg to résoufcé.constraints and ability to influencg publicity
woqld develép avpublicity.strategy. In othér words, we would expéct
fhe'diffefent'ageﬁts to‘ufilize the mqst advantageous means, éf
transmittipg infofmétion and éersonal'views_thféugh the Los Angeles
iimgg, that werevavailable to them at the time.v

I‘have distinguished five wayé that can lead to publicity and
they afe:' press coﬁferences, preés_releases?.articles, personal in-
terviews, and letter to the editor., .Uﬁfortunately; the method 6f re-
1ease‘uSéd'in each individual article cannot be easily.determined
from the newspaper itéelf, which rendéred the analysis at that‘point
very'difficult. Fﬁrthermore, since‘the bureaus were the only‘égent
to.obﬁaiﬁ éignificant,direét publicity, théAother agents will_nét be

discussed.
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vTabie V-4, Diréct»Pubiicity Obtained by Different Agents According
to the Number of Articles and Year.

Citizen

.Year" . Bureaus Groups Firms Individuals
1971 20 | T T 0

| 1972 B 9 0 0 0

1973 . o 1 0
1974 17 1
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Ouf éf all the articles on pollution in bnly twelve of them was
it élear that the publicity was obtained through peréongl intgrview.'
In exact1y half of them, the’pﬁblicit& obtained involved bureaus.

. The next most popular method of release was the:pfess_cénferencé.
Again,:out_éf Ehirteeq articles’Wherg the press conference could be
identified as the ééurce, 49,2 percent of thé~;rticlés involved bu?'
reaﬁé.

1From thé genefaly analysis, it is clear‘that'oniy bureaus éppear
tokhave'systematically pursued. all lines of publicity to aéhievev'
fthéir.goals. The evidence of'publicity‘strategyg'we:admit is weak,
‘but chsiétent;if the NOX case will be téken into consideration.

The obvious question that remains. to be ans&efed is why the
other agents (firms,'citizené.groups,~ahd individualé) Obtained such
a small amount Qf_pubiicit&. |

| My initiéi impfeSSion has been #hat_firms and indusﬁry, in
geneféi,'did not perceive newspaper publicity as an effective»means'
of influencing poiicy»decisipns. After all, one could say thatvéther

‘élternativés'ﬁere o?en such as lobbying, bfibiﬁg, etc, which'could
produée moré'positive results thén trying to get their views trans-

‘”mitted through néwspaper pﬁblicity. However, afterialready been

thrqugﬁ'every page offthe L.FA.-Times for four years, my viéwg,on the

-Subjectvhave changed considerably. |

The féct that out of fhé‘1,700 envirommental articles that ap-
peafed,in“tﬁe L, A.'Times; only 183 of them could be classified as
neutrai aﬁd iBbaSTantienvironﬁental, while the rest of them were pro-

envirommental raises serious questions with respect to the objectivity
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of the newspapér. Even when the induétry.was allowed to voice its
épinion,.it'never took place through an editorial, seldomly in the "
fbrm of an‘authored érticle»and most of the times the articles ap-
‘peared in obécure corners of thevL._A} Times,

My explanation as to why interest groups‘have not gained much
publicity isvtwoféld:

é)'Their’primary activities would concentrate on influencing
eventsAfhat wou1d capture local news‘such_as ecoiogyvdrives,‘volun—
tary works and community involvement. Therefofe,vwe wouidvexpect.
their activities_télfoéus more on local newspapers réther than the
L. A.-Timeé.

| b) Secoﬁdly,_éécording to the:"esﬁablishgentarism" hypothesis

most interest‘gfoup3'do nbt'constitute authoritative sources of in-
formatidn'with press réleases readily available'and_computefized
indeces:on band.-' |

' Finally, fbr.ihdiyidual citiZens,»the‘pafticipatory costs of .
-engaging in pubiicity activities with the intention of exerting in-
‘fluence”upon poliéyvfbrmation are probably Substantially greéferfthan
‘the perceived benefits. Individuals usually Have in addition to re-
source constfaints a. very 10& level of‘efficiency in information
processing, and seldomly constituﬁe authoritativevsources of infor-
métion that a big newspaper would cénsider réliéble;

The.analysis.in this cﬁapter confirms-thé fact_that»air pollu;
'tioﬁ has attracted most newspaper éublicity and that the NOX issue
- gave air pollﬁtidn,a‘conéiderable edge over water and other forms of

‘pollution, both in terms of prominence and amount of exposure,
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The data indicate that among all the agents éxaminéd, bureaus
‘was the oﬁly category to generate'éubstantial publicity, a fact al-
.reéd?.confirmed byithe’involvement of ARB‘in the case study present-
ediin the previous chaptef.
The . two mostkpopular and.most evident means of qbtaining pub-
~diecity fof bureaus were persénalvinterﬁieWS and pfess.conferen¢es.
The most aﬁpropriate explanation for these two methods of publicityv'
is that:
aj Pefsonal_interviéws ﬁill sécufe publication,of personai
opinioﬁs of agency heads who pursue programs that identify with them-
 se1§es and which have a profound impact on thevpolitical envirénment;
Furthermore, an official can iﬁfluenge the decision of é reporter by
maintainiﬁg a goﬁd relationship, in the sense that both paftieé dis-
cover what thgir.iﬁtéfests and needs are and by permitting hiﬁ to
have hié story exclusivély.
’ b) Press conferencesjaliow the official to control the timing
-0f the information release which mayfbe'critiCal,for a policy issue,
The poor-repreéeﬁtation ofvﬁhevindustry caﬁ only be e#plainéd

by the apparent newspaper bias, a point that wasrdiscussed_earlier.'



CHAPTER V
SUMMARY AND CONCLUSIONS

The origiﬁal‘objéétives of this dissertatién étudy were 1) to
 find out:whether government.officials»obtéined’morevpubliéity than
other sociétal groups did in their efforts to shape policy, and 2) -
fo providé‘descriptive data along several dimensions'tﬁat dealt with
‘newspaper information attention oVer‘time in an attempt to explain
thé emergence of {ssues. |
The study gstablished first a conceptﬁai framework within which .

neﬁspéper publicity was analyzed. lSeveral theories of mass communi-
.cations'were considered., It was found that the newspaper plays a
dominant role in the political enyironment as a priméfy source of in-
formatioﬁ.'bThe ﬁeWspaper readershipbchafactgristics'imply thaﬁ the
high income, highly educated and fiﬁally, goVernment officials rely
on newSpapervinformation to fofm-théir'opinions. »Thergfore, one
would expecf_the pdlitically_influential groups, whichvfall iﬁ‘tﬁe
newsPapér‘readership, to have incentives to fransmit tﬁeir_oPinions
throﬁgh the newspaper invofaer to influence policy. This‘was found
- to be partiéﬁlariy'true with'bureéus. I traced the dévelopment of a
1eéding‘issue, the NOX case, where I focused on the publicity acti-
vism of the protagonists, vThe most politicaily influencial role -

from a newspaper publicity viewpoint - was played by the Air
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-~ ResouréesABoard dﬁring the‘critical étages of fhe-adoptibn of the NOX
retrof‘i_jt'd'evice° The NOX.caée study léaves-no doubt‘as tovwhat the
reiationship between the press and goyernment publicity wés_during
that period. |

Tﬁe ne#t step in the dnalysié was to seek additidnal evidénce
of sﬁcﬁ_influential behavior by bgreaﬁsvoﬁ a larger scale. ‘There-~
fore,vthg dété on water and air poiiution bver’the 1971—1974 fpur—
year period were analyzed. The findings-With respect to bpréaus:were
consistent with the'resﬁlts‘of the-NOX caéé. Bureaus obtained both
qure media exposuré and direét publidity than citiéens groups, firmé
and individual citizensgv

.The major theorétical imélications of thié'study relate to the -
,hypothesié developed in Chapter II; which stateé‘thatvbureaus will try
to maxiﬁizekthe attainmentvof their policy objeétiveé, given their
financiél.and institutional éonstraints, through newspaper pﬁbiicity.
Thébanalysis suggests that the policy implications of bureaucratic
quiicity can be assessed‘by analyzing.newspapér informatiOn and
tracing the:relétive’salience of an‘issue fhrough time, which‘in turn
reveals howjinfluential the governmeht can be on issues thatvalter
the allocation of resourceé via the‘political mechanism, Obviously,
"éale" ofiinformation through‘newspapers from bne,group to andtﬁef |
~has the potential of influencing poiicy oﬁtcomes.

One‘of the main conclﬁsions has béen that bureaus.affect the .
allocatibﬁ'of resources throﬁgh synthetic advertising via the ﬁews-

- papers. Even though the analysis ‘at times was rendered difficult,
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- due‘to»the nature of the data, I believe that I haVe obtained‘enough
evidénce to-demoﬂsﬁrate‘the_invoivemeﬁt df bureaus in the policy‘
?roceSs through newspaper publicity;

‘_Another.aspept the analysis brought about was the emergeﬁéé of.
éolitical iééueé throﬁgh newspaper attention. We knbw that Fhe
',envifonmeht eﬁcompasses a varigty of eVents. Tﬁese events.vary-in
.'ﬁégﬁitude and prominence through time and véry often attract the
 atteﬁti0n of public opinion. Public iﬁterest Varies-acéordingvtp thé
prominence of the eﬁents themselves.‘ Sﬁch events’may include oil
sbillé; aif‘disasters, minority group rebellions, etc., Tﬁerefofe,_
ranking newspapervattention and prominence provides an understanding
of issue salience tﬁrﬁﬁgh time and also tells us ﬁhich f6rms of pol-
Vlution were coﬁsidefed'thé;most éerious during that particular
périod.

Spcﬁ analysis éompiemgnts theAéonceptual framework within.which
the publicity activiém of different agents haévbeen analyzed,

| Fianily, this'diSSértation’has been an éxercise'Outside the

v‘fnérfow" aefinitipn of eéonomics;k>1 am fully aware that the analysis
.lécks at points the quantitative sophistication that‘other‘words'éx—'
" hibit, but I believe that, evén though sughbtreafment was not present,
I have uﬁveiled an afea.of éolidy»that has never been looked at from
an economic vieWpoint before. My conclusions.réise qﬁestions\such.as
whether such an influence of the press by govermment officials is de-

sirable and if not, how can we render such activities more expensive,
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-APPENDIX A

DEFINITION OF PROMINENCE

VERY PROMINENT (3 Pts) -- Articles that appear on Pagé-One of Part I,
IT and IIT and any articles appearing on Page One of any part of a
. Sunday édition, Articles must be located at the outside co1ﬁmns of

the paper. ..

| PROMINENT (2 Pts) =-- a) Articles that appear on Page One of Part I;‘II
‘and III and any articlesvabpearing on_Page‘One of any_paft of a Sunday"
edition,‘b).Articles written by influential authors, i.e.,-well knowﬁ
writers, sehators,'etc; regardless of location in the newspaper, c) -
editorials, d).Articles having at least 5% cmf’wide aﬁd more than 8
©cm, léngth éf-coiumn; e) Articles haviﬁg headliﬁes and column Iength
léss than category d),_but'inéluding picture, and f) Articles written

by envirommental authors.

LESS PROMINENT (1 Pt) -- a) Articles having headlines less than 5%

cm, wide and 8 cm. length, and b) All the rest,
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'THE BURFAUCRATIC THEORY OF SYNTHETIC ADVERTISING
by

. George Papadatos

- (ABSTRACT)

This paper ié concerned with the analysis bf the print media
'(specifically newspapers) impéct on public policy making. The study
examiﬁes'the cOmmunicatioﬁs function the newspaper performs for so-
bcietal groups that influence the'allqcation‘éf résoufces via the po-
1itica1.meChanisﬁ. It compares bpreaus, interest‘groups, industry
and plain citizens in their use of the préss and analyZes‘differences
ambng ﬁhem. It alsoxgenératés hypotheses which suggest how indi-
~ vidual groups strueﬁure'their relationships with newspapers. We ex-
 péct to find that some groups have greater success at getting their
ﬁolicy géals pubiiShed in thézprint media, This is because each.
"group will facevdifferent-opportuhity coéts aﬁd cdnstraiﬁtS’from fhét'
'prdcesso -

The narrow hypothesis>1 wish té focué upon 1is tﬁat.bureéus will
have lgssvrelative costs than other groups haﬁg and that they are
constrainted.frém employing other methods of“influencing pblicy which

‘are’aﬁailéble to other groups, Thisgmakeé the ﬁet benefits of pub-

1icity through media higher for bureaus than for other groups.



Therefore, we expect to find bureaus diSproportiqnately represented
in newspaper articles and publication views,

Thé_hypothesis was tested using data oBtained-from.the Los

“Angeles Times which'déalt with air and water pollution. The results

' are generally faVQrable and suggest that the approach-ié ffuitfulav '



