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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.
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| 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



















































































































































