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ABSTRACT

= This study contains a detailed study of the formal
and informal structures for public relations of five agencies
of the City of Albuquerque: the Fire Department, the Envir-
onmental Health Department, the Refuse Removal Division of
the Services Department, the Model Cities agency, and the
Police Department, Data for the study were obtained by the
author from each of the agencies by personal correspondence
and personal interview,

Four stages of the public relations process are
identified and described in this study: research, planning,
communicating, and evaluation, The hypothesis of this study
is that if any of the four stages identified in the public
relations process is missing, the public relations program
will lack a reasonable chance for success,

This study contains a brief historical review of
the concept of public opinion in political theory,

The results of a survey made by the Albuquerque
Urban Observatory which indicated statistically where the
citizens of Albuquerque get most of their information about
the city government are examined in this study, A compari-
son of the methods of communication on which the five

agencies spend most of their public relations energies with

iii




the results of that survey indicate a disproportionate

amount of energies is spent on personal presentations and

speeches, The survey indicated that citizens get most of

their information about the city from television and news-
papers.

The data obtained from the five agencies revealed
that those agencies employ a variety of combinations of
formal and informal structures in their public relations
programs, The more structured the public relations program
was; the more able a department was to identify its public
relations needs, Identification of specific public relations
needs is necessary for an agency to direct the public rela-
tions program in a meaningful way, By discovering those
specific needs, planning how best to meet those needs,
communicating with the public, and evaluating the results of
the public relations efforts, an agency can foster the good

will of the public for the agency.
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Chapter 1
INTRODUCTION

A tradition of laissez faire where government is
concerned has contributed to a general distrust of govern-
ment and a specific fear of Ybig government”--bureaucratic
government, The colonial experience made the Americans
believe the maxim, "That government is best which governs
least,” To prevent a government from governing too much,
an elaborate system of division of powers between state and
federal governments and of separation of powers between the
executive, legislative, and judicial branches of the federal
government was written into the national Constitution, To
prevent hasty and thoughtless change, the founding fathers
made revision of the Constitution a slow process requiring

assent of three fourths of the states,
THE SOCIOLOGICAL PROBLEM

Although government has been growing from the time
the Constitution was first ratified, mushrooming of the
bureaucracy is a post 1929 development, The change in the
size of the bureaucracy has not changed the tradition of
distrust of government, Government is now a vast imper-

sonal bureaucracy to the citizen,
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For the public administrator the result has been a

generally suspicious attitude from the public toward govern-
ment agencies and programs, The task of the administrator
has now come to include winuning approval from the public

for agency programs, as well as the actual administration

of those programs, If an agency genuinely has a benefit to
offer, it can do so only if the program is able to survive
the tremendous competition among agencies for resources, As
Pfiffner and Presthus write, the bureaucrat must devote some
portion of his time to solidifying his agency's base of

support:

It must be remembered also that the federal
bureaucracy exists in a highly competitive milieu,
There is a constant struggle for power, prestige,
and survival, More action programs mean a large
share of public funds and the means of solidifying
an agency's position with groups that benefit from
such programs, Under our political system, with
its lack of party cohesion, the bureaucracy not
-only has a large share in policy formation, but
it must also organize the political strength
necessary to implement policy. Agencies such as
the Agency for International Development or the
United States Information Service, which lack dis-
ciplined support in important interest groups,
have little chance of satisfactory operation,
Administrators must either have a firm base of
public support or they must go out and develop
such support,

Given the level of suspicion of government, why do
some agencies appear to have the confidence of the public

to a greater extent than other agencies? The answer is

1john M., Pfiffner and Robert Presthus, Public

Administration (New York: Ronald Press Co,, 1967), p. 53.




multidimensional, As Pfiffner and Presthus note, some

agencies have built-in interest groups while others do not.

Some agency heads recognize the need for seeking public

support while others do not, Some agencies d=vote more

resources to the task than others,

The problem to be discussed in this paper, stated
in question form, is: How does an agency organize to get
its message to the public? For purposes of this discussion
an agency may be any unit of government identifiably sepa-
rate from other units by function, The term "organize"
shall mean both formal and informal structures, "To get its
message" shall mean to arrange the timing and method of
release of general information while presenting the agency
and its programs in a manner designed to convince the public
of its worthiness of support. The public shall include both
those persons directly affected by the programs and acti-
vities of the agency as well as the non-participant,

The significance of the problem lies in its relation
to a practical problem, If an agency offers some benefit
to the public, it can do so only if it is able to survive
the competition for resources, If the body which approves
its funding and/or policies feels that the public is unhappy
with the agency, it will tend to withhold resources, But
if, as in the "Reorganizing the Massachusetts Department of
Conservation" case, the public has been deliberately misled

by groups outside the agency, a worthwhile and needed
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rogram may be discontinued for the wrong reasons.2 In the
prog

competition for resources an administrator recognizes he
must present his case favorably to the members of the
appropriate legislative boly, If he recognizns the role
public opinion plays upon legislation, he will also seek
public support before going to the legislature, In a study
of Franklin D, Roosevelt's proposal to reorganize the
Supreme Court in the 1930's, Frank V, Cantwell concludes
that legislators display an inclination to "wait on" public
opinion to shape itself before dealing formally with ques-
tions, He also says that "public opinion in a democracy
responds to leadership in order to crystallize one way or
the other on specific proposals."3

This problem affects agencies on all levels of gov-
ernment, Whether the agency is a product of the federal,
state, or local government, or of any special district

government, it is affected by public support or lack of it,
THE HYPOTHESIS

The theoretical framework, to be discussed fully in

Chapter 2, identifies four stages in the public relations

2Thomas H, Eliot, Reorganizing the Massachusetts
Department of Conservation (Indianapolis: Bobbs-lNerrill
Co,, Inc,, 1952), pp., 19-46,

3Frank V. Cantwell, "Public Opinion and the
Legislative Process," Public Opinion and Communication,
eds, Bernard Berelson and Morris Janowitz (Glencoe,
I1linois: The Free Press, 1950), pp. 129-131,




process: research, planning, production, and evaluation,

The hypothesis selected for testing is as follows:

If any of the four stages of the public rela-
tions process identified in the theoretical frame-
work is missing, the agency's program for takiry;
jts case to the people will lack a reasonable chance
for success,

Before proceeding further, some definitions must be
made, The term "reasonable" means rational and programmable
and excludes the possibility of accidentally achieving the
desired end? The term "success" means achieving the desired
end in a measureable way, Implicit in this definition is
that an unrecognized success is no success at all.

The significance of this hypothesis lies in its
potential contribution in providing a practical, however
simplified, framework for the public administrator to use

in developing a continuing program for building public

support for his agency.
DESIGN OF THE INQUIRY

Treatment of the problem involved a survey of five
agencies of the City of Albuquerque, Those agencies were
the Fire Department, the Refuse Removal Division of the
Services Department, the Environmental Health Department,
the Model Cities agency, and the Police Department, A
preliminary questionnaire was sent to each agency, Except
in the case of the Environmental Health Department, this

questionnaire was used by the agency to collect information
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and materials for a personal interview to follow, The

Environmental Health Department formally answered the ques~

tionnaire in such depth that a personal interview was deemed

unnecessary,

The survey looked for formal and informal structures
created for the public information and public relations
functions, as well as the procedures used in planning,
research, communication, and evaluation of public relations
programs, In order to discover the extent of satisfaction
or dissatisfaction of an agency with its own public relations
efforts, the person in each agency who directs the public
information/public relations function was asked to criti-
cally appraise his agency's program,

When the survey was completed, the data were examined
for patterns in structure and methodology. The methods used
by the agencies were compared with the results of a survey
made by the Albuquerque Urban Observatory in the summer of
1970 which indicated where the residents of Albuquerque

get most of their information about city government,
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Chapter 2

A THFORETICALL FRAMEWORK FOR TH&W

PUBLIC REIATIONS PROGRAM

Public relations is the management function which
evaluates public attitudes, identifies the policies and
procedures of an organization with the public interest, and
executes a program of action to earn public understanding
and acceptance, While public relations activities are
considered appropriate activities for businesses in the
private sector, such activities in the public sector are
generally referred to in terms such as community relations,
Since the objectives are the same whether the organization
be located in the public or private sector, the distinction
will be dropped throughout this chapter and hereafter,

By examining the writings of professionals in the
public relations field, one can identify a theoretical
framework for the content of a public relations program,
This framework can then be used to compare and examine the
public relations efforts of the agencies chosen for this
study.

This theoretical framework is a composite view based

upon the works of three authors in the field of public rela-

tions, Bertrand R, Canfield, director of the distribution
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division of the Public Relations Department of Babson
Institute of Business Administration at Babson Park, Massa-

chusetts, has written Public Relations: Principles, Cases

and Problems1 based vpon c¢se studies and prchlems in the

public relations industry, Scott M, Cutlip and Allen H,

2

Center have co-authored Effective Public Relations® which

focuses on the role of the practitioner as a specialist in
communications, It is also based upon case studies, Cutlip
is associated with the School of Journalism at the University
of Wisconsin, Center is director of public relations for
Motorola, Inc,, and a lecturer in public relations at North-
western University.

Four stages in the public relations process have
been identified in these works., These stages are research,

planning, communication, and evaluation.
RESEARCH

The foundation of effective pﬁblic relations is
two-way communication from an agency to its public and from
the public to the agency, Outward communication has been
highly developed, but the inbound flow of public opinion to

managment has been far too frequently left to chance,

lgertrand R, Canfield, Public Belations: Principles,
Cases and Problems (Homewood, Illinois: Richard D, Irwin,
Tnc., 1960), pp. L7-86, 315-445,

2Scott 11, Cutlip and Allen H, Center, Effective
Public Relations (Englewood Cliffs, New Jersey: Prentice-
Hall, Inc., 1958), pp. 91-188,
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Seldom does the executive have a reliable source of infor-

mation concerning the attitudes of the public toward his

own agency., Only some form of research can correct this

deficiency.

Research provides much-needed emphasis on the
listening phase of public relations., One of the weaknesses
in most public relations programs has been too much emphasis
on publicity, Communication begins with listening, and
listening requires systematic effort, Besearch gives the
public an opportunity to state its sources of satisfaction
and dissatisfaction, It helps satisfy the desire of people
to express their own views, The willingness to listen to a
conflicting view stimulates cooperation by the public,

Research gives the public relations practitioner
the opportunity to look at his agency objectively. To
accurately interpret public opinion to the agency director,
he must look at the problem from the public viewpoint, It
provides the opportunity for self-correction,

Trouble spots can be revealed by research before
they influence large bodies of public opinion, Too often
problems escalate into crises before the agency becomes
aware they exist, Energy is spent on contending with
crises rather than on preventing crises, The earlier a
trouble spot is caught, the easier it is to handle, Con-
tinuous research will uncover many problems while they are

still small enough to permit quiet handling without a
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critical public looking on, BRumors can be dispelled before
they become widespread,

Effectiveness of outbound communication can be

increased by researcl:, By pinpointing the vaiious publies,

discovering their leaders, learning their values, view-
points, and language, the public relations practitioner can
direct his efforts at a particular group, By determining
what the public knows about an agency, he can see how well
he has been getting the ideas of the agency across to the
public, Opinion research is a guide for determining the
objectives, strategy, and effectiveness of a public rela-
tions program, It defines and makes managemeﬂt aware of
its public relations problems, It reduces the intangibles
and nebulous impressions of public opinion to specific
"likes" and dislikes," It reveals reasons for public
indifference and how to overcome it, It replaces guesswork
with facts in dealing with the public,

Research reflects public opinion to management for
its consideration in formulating basic policies, It pro-
vides useful intelligence for the executive who has no
other reliable source for evaluating public opinion, It
produces suggestions which can lead to greater efficiency
and increased output within the agency., It reveals ways to
improve the character and quality of an organization's
services to the public, The research effort of the public

relations division within an agency can collect and collate
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facts which are used in planning a course of action, Long-

range planning by an agency can be based upon research into

the basic attitudes and opinions of an agency's public,

A common starting point in the research process is

the building of a fact-file of reference materials, This
file should systematically arrange information which has
been printed in newspapers, government publications, trade
publications, industry reports, and multitudes of other
sources in such a way that it can be located within moments,
Daily requests for informafion will indicate what infor-
mation should be included in the file, From this file comes
jdeas and information for speeches, pamphlets, reports,
institutional advertising, exhibits, and special events,

The various publics of an agency must be defined,
This is a constant process because the composition of the
publics is constantly changing, New services will create
new publics while changing programs will increase or decrease
the size of current publics, The agency should recognize
the interrelatedness of these groups through research,
Defining the publics should provide information on how best
to communicate with them,

Setting up an organization to listen to the public
will have both formal and informal aspects. Informal
methods will include personal contacts with ordinary people
by mail or phone, intermediary contacts through advisory

committees or panels, and analysis of an organization's
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incoming mail, Reports from field offices, press clippings,

and monitoring of radio and television are also methods of

listening to the public, Conferences of those involved in

a particular field, study of national opinion polls, study

of election results and legislative voting, and speeches

and writings of recognized opinion leaders provide more
methods of listening to the public, Formal methods of listen-
ing will involve sample surveys representative of the group
whose opinion the agency is seeking, Variations of the

sample survey are the cross-section survey, the survey panel,
the depth interview, content analysis of the mass media,

and mail questionnaires,
PLANNING

Planning begins by studying the aims and objectives
of the total organization and determining the attitude of
the organization toward the public., The result is a public
relations policy which will guide the activities of those
persons performing public relations functions.

It is essential to bring together at periodic
intervals the executive heads of various departments who
deal with specific publics to discuss public relations
policy, the attitude of the public toward the organization,
and the effect of contemplated changes in organization
policies or actions which may have an impact on the public

relationships of the organization, In large organizations



this group might be called the public relations policy

committee, Projects of the public relations staff are

usually presented to this committee for its approval, Pro-

grams involving several dejartments of an organization may
be coordinated more effectively at this level,

To secure more effective coordination between mem-
bers of the organization responsible for various aspects of
: the public relations function, it is essential that those
persons act as a planning committee for determining objec-
tives, techniques, research, and personnel assignment in
specific public relations programs, The time schedule is
set by this group, a budget is determined, and specific
assignments are made to produce the necessary materials
involved in the program,

Once long-range policies and short-term activities
have been determined, the public relations function should
be decentralized to the extent possible, For the federal
agency with regional and local offices this decentralization
results in local offices performing the public relations

5 activities, For agencies of local governments decentrali-
zation may not be possible,

I

i

I

COMMUNICATION

The most visible step in the public relations pro-

cess is that called production or communication--taking the

agency's message to the people, Before the message can be




14
taken to the public, those responsible for getting it there
must have some understanding of the communications process,

There are three basic elements in communication:

the source or sender, the message or symbols. and the desti-

nation or receiver, Effective communication requires effi-
ciency on the part of all three, The communicator must have
adequate information, He must be able to present it in
symbols the receiver will understand., He must use a channel
that will carry the message to the receiver., The message
must be within the receiver's capacity to comprehend, And
the message must motivate the receiver's self-interest.

There are a number of variables in this process,
Exposure of the message, access to the message, and atten-
tion given the message will affect reception of the message,
The character of the media of communication will have vary-
ing degrees of effectiveness., The content of the message,
including its form, presentation, and appeal, may vary from
one intended receiver to another, The receiver's predispo-
sitions may cause acceptance, modification, or rejection of
the message,

Communication is both vertical and horizontal in
character, Once new ideas and messages are handed down to
the people, individuals relay them on to other individuals
along with their analysis of the message. This analysis by
members of the community becomes a signal for other members

of the community on how they should look at these new ideas
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and messages. The local analysis puts those persons per-

forming the analysis service in the position of a "thought

leader." Thus thought leaders have had great effect upon

the acceptance of mer=sages, Special attentio:: needs to be

given these individuals who serve as thought leaders,

Barriers to understanding exist both in the sender
and receiver, Each person has his own symbols and stereo-
types. Access to the real facts is limited in any situation,
Pre judices and superstitions also are barriers to under-
standing., The constant competition for people's attention
may prevent the intended receiver from getting the message,

Communication starts with a climate of belief, This
is built by performance on the part of the source. The per-
formance reflects an earnest desire to serve the receiver,
The receiver must have confidence in the sender., He must
have a high regard for the source's compentence on the sub-
Jeect.,

A comﬁunications program must square with the
realities of its environment, Mechanical media are only
supplementary to the word and deed that take place in daily
living, The context must provide for participation and
playback,

The message must have meaning for the receiver, It
must have relevance to him, In general, people select those
items of information which promise them greatest rewards,

The content determines the audience,



The message must be put in simple terms, Words

must mean the same thing to the receiver as they do to the

sender, Complex issues must be compressed into theres, slo-

gans, and stereotypes which have simplicity and clarity.
The farther a message has to travel, the simpler it must be,
An institution must speak with one voice, not many.

Comnunication is an unending process, It requires
repetition to achieve penetration, Repetition, with vari-
ation, contributes to both factual and attitude learning.
The story must be consistent,

Established channels of communication should be
used--channels which the receiver uses and respects.
Creating new ones is difficult, Different channels have
different effects and serve in different stages of the dif-
fusion process,

Communication must take into account the capabi;ity
of the audience, Communications are most effective when
they require the least effort on the part of the recipient,
This includes factors of availability, habit, reading abil-
ity, and receiver's knowledge.

The tools of communication are the printed word, the
spoken word, and the image., The public relations expert
must know how to use each of them,

Publicity for organizational programs and projects
is a major function of public relations, This includes the

planning, creating, and placing of pﬁblicity materials,



holding press functions, maintaining contact for press

inquiries and distribution of press releases, It also

includes contact with the people of the media,

There are many other activities in th- communication

process, Production and distribution of public relations
films for employees, public "consumers," and taxpayers are
part of this process, Agency publications including hand-
books, pamphlets, posters, speech reprints, annual and
interim reports, policy manuals, guidebooks, and internal
publications are the responsibility of the public relations
staff, Planning and providing information for institutional
advertisements utilizing radio, television, newspapers,
magazines, and special events advertising are integral parts
of the public relations function, Planning and conducting
special events such as open houses, tours, exhibits, dedi-
cations, and meetings are the responsibility of the public
relations staff, Research for speech material for execu-
tives, preparation of speech manuscripts, clearance of manu-
scripts, publication of speeches, writing special articles
and service reports, and providing speakers through a
speakers bureau for consumer, civic, fraternal, and social
organizations and schools are public relations functions,
Carrying on correspondence which is informational in nature
is often left to the public relations staff, Planning and
taking part in community service projects for charity,

health, cultural affairs, youth groups, and schools are



part of the public relations process, Advising agency

executives on public relations problems arising in their

departments, assisting in emergencies, and serving rational

organizations in whica the agency participates are recessary

activities of the public relations staff,
EVALUATION

One of the weaknesses of the practice of public
relations has been the lack of yardsticks to measure results.
Too many practitioners have been satisfied to forego evalu-
ation of their programs because the obstacles are too great,
Results are too fuzzy to be computed on a statistical basis,
The competition for resources within an agency has required
executives to take a long look at the results of public
relations programs,

Periodically the public relations manager should
answer four questions, (1) How much does this activity
contribute specifically to the attainment of goals? What
specific goals? (2) Are we getting our full money's wortﬁ
for each expenditure? (3) Is the over-all cost offset by
its accomplishments? Specifically, what accomplishments?
(4) All of our public relations expenditures--how much do
we really need them and why?

Although still in the experimental stages, there
are devises which can be used for evaluation by pre-testing

and by post-testing,



'S

A careful pre-check of materials to be used in a

project will pay off in detecting, beforehand, possible

backlash echoes, Using a sample audience to observe imme-
diate reaction to specific communication content allows
opportunity for sharpening the understandability of the
information for its intended audience, It also allows
observation of unintended undesireable results,

Post~-testing can measure after-effects of a specific
program, Evaluation of a specific program's effectiveness
can be measured in terms of four dimensions--audience
coverage, auvdience response, communications impact, and
process of influence,

To produce results the audience must first be
reached, How large an audience is actually reached? What
is it like? What proportion of the desired audience does
it represent?

The audience must respond, How does it respond?
Does the content of the message strike the audience favor-
ably or unfavorably? Does it arouse the audience's interest?
Does it bore them? Do they understand it?

After an appraisal of these immediate reactions,
the impact which the message has on its audience must be
considered, What are the lasting, discernible effects upon
people exposed to the message?

The process by which a communication operates to
influence its target audience may vary. Through what chan-

nels of influence and mechanisms of persuasion does the
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message finally affect the individual? How effective is
the program in setting into motion the social processes
necessary to influence the opinions and behavior of its
target audience?

There are several evaluation tools based on the
principle of the representative sample survey. BReader-
impact studies can determine exactly what portions of publi-
cations were actually read by the intended audience, Radio
and television audiences may be measured in several ways.
Program analyzer tests can determine an audience's reaction
to a program which is underway,

The real test of a communications program is its
results. Did it result in desired modification of a group's
attitudes? Did the program bring about the desired reaction
and action? Besides observing results apparently obtained,
there are other ways of getting at the impact, The focused
interview involves interviewing recipients of communication
and getting them to relate their experience to various parts
of a program, Impact analysis can determine short-term and
long-term effects of a given program in terms of time span
and individual and group reactions,

The research tools described above can measure only
specific public relations programs, The total effort must

also be evaluated by measuring results against the assigned

objectives,
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Chapter 3

THE CONCEPT COF PUBLIC OPINION
IN POLITICAL THEORY

The role which public opinion plays in the operation
of our governmental system is neither new nor unique to the
United States, As early as the Greek civilization there
have been governmental activities which rested upon the
expression of opinion, A thorough discussion of the concept
of public opinion in political theory can and has filled
volumes, It is appropriate, however, to take a brief look
at the role of opinion as expressed by some of the great
political philosophers,

At the same time some of the institutions of public
opinion should be reviewed, An examination of those insti-
tutions will allow some consideration of the extent to
which public opinion is regarded as a proper basis for the
acticns and activities of government, If the public admin-
istrator recognizes the source of authority for governmental
activities is the people, he should be interested in winning
the approval of the people for his agency and its programs,

Any historical review of the concept of public
opinion cannot fail to note Plato's contempt for the masses

in his Republic, He described a government headed by wise

21
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philosopher-king benefactors who would make the decisions

for the thoughtless workers--for, after all, the workers

were not trained in thought and therefore could not do it

well.1

Aristotle had another view of the public's opinions,
asking who could be a better judge of the quality of the
government than those who were governed by it, In one

exerpt from The Politics of}Aristotle he compares the governed

to the user of other services:

Hence the many are better judges than a single
man of music and poetry; for some understand ons
part and some another; and among them they under-
stand the whole, ., ., . The knowledge of & house is

" not limited to the builder only; the user, or, in
other words, the master, of the house will even
be a better judge than the builder, just as the
pilot will judge bvetter of a rudder than a carpen-
ter, and the gEest will judge better of a feast
than the cook,

Machiavellil considered his writings to be merely a
handbook for the daily administration of government, His
writings were aimed at getting and maintaining the power of
government, Thus when he wrote in his Discorsi, "Not with-
out reason is the voice of the people compared to the voice

of God,"3 he meant that a practical ruler would not only

1Fprancis MacDonald Cornford (trans, ) The Republic
of Plato (New York: Oxford University Press 1965), pp.
62, 181,

2Paul A, Palmer, "The Concept of Public Opinion in
Political Theory," Public Opinion and Communication, eds,
Bernard Berelson and Morris Janowitz (Glencoe, Illlnois:
The Free Press, 1950), p., 3

31bid., p. 4
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listen to the opinions of the public but would in turn

respond to it.

In the seventeenth century the English philosopher

Thomas Hobbes acknowiedged, albeit begrudgingiy, the role
of public opinion: "They say truly and properly that say
the world is governed by opinion."u And later in the same
century another English philosopher, John Locke, wrote in

his Essay Concerning Human Understanding that there are

three classes of laws--the divine, the civil, and what he
called "the law of opinion or reputation."5

In the next century another English philosopher,
David Hume, argued brilliantly that all governments, how-
ever despotic, are based upon opinion, He wrote that the
masses must agree with the opinion of the rulers that they
are incapable of ruling themselves, The governed so out-
number the governing, he argued, that if they did not agree,
they could at any time overthrow the rulers.6

Hume's argument is followed in an essay by A, V,
Dicey, "The Relation Between Law and Public Opinion," in
which Dicey writes that the existence and alteration of
human institutions depend upon the opinions of the society
in which they flourish, The authority of a Southern planter

over his slaves rested upon the opinion of the black men

b1pid,
51bid,
61pid,
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(whom he flogged or killed at will) that in the long run

they would have the worst of a struggle between the two,
even though the black men far outnumbered the white men who
woitld stand up for trz planter, The whites rnled in virtue
of the opinion, entertained by their slaves no less than
themselves, that the slave-owner possessed qualities which
gave them the might, and even the right, to be masters.7

The American experience in government is based upon
a demand that the public opinion be heard and heeded, The .
Declaration of Independence was merely the culmination of
a long series of activities aimed at institutionalizing the
role of public opinion in the governance of the colonies.
As early as 1619 the House of Burgesses met in Virginia as
the elected representatives of the colonists to present
their views on the governmental issues of the day, While
not entirely democratic (only the upper class was repre-
sented), the Burgesses were the accepted voice of the
colonists in issues over which the colonists and colonial
governor disagreed,

In 1765 the Stamp Act Congress petitioned the King
of England and both houses of Parliament to hear their case
against the revenue-raising stamp tax, After 1770 the
slogan "no taxation without representation" spearheaded the

effort to make the colonial opinion heard, In 1774 the

7A. V., Dicey, "The Relation Between Law and Public
Opinion," Ibid,, pp. 117-118,
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First Continental Congress drew up a list of grievances to

be submitted to Parliament and petitioned the King,

When the final breax with England came, it was in

the name of the peopl.e.

We hold these truths to be self-evident, that
all men are created equal; that they are endowed by
their Creator with certain unalienable rights; that
among these, are life, liberty, and the pursuit of
happiness, That, to secure these rights, govern-
ments are instituted among men, deriving their just
powers from the consent of the governed; that,
whenever any form of government becomes destructive
of these ends, it is the righg of the people to
alter or to abeolish it, . . .

This passage was a revolutionary philosophy, its
ramifications not to be understood for years, The latter
part was, in part, a justification for the Revolutionary
War, Declaring that governments derive their powers from
the consent of the governed, the document succeeded in
institutionalizing the role of public opinion in the new
nation called the United States,

The period from the end of the eighteenth century
until well into the twentieth century was & time of inven-~
tion which increased participation by ordinary citizens in
their government and the power of public opinion, Suffrage
was extended to include non-property owners, former slaves,

women, and lately even eighteen-year-olds, The organization

of politiczl propaganda groups bécame effective early in the

8Richard N, Current, T, Harry Williams, and Frank
Freidel, American History: A Survey (New York: Alfred A,
Knopf, 1966), p. 943.
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nineteenth century, and the pressure group and the political

party eventually became standard devices of democratic
politics, The argument that almost all public offirials
should be elected her led even to the election of t:chnical
state officials and of judges.9

Some of the institutions of public opinion are the
direct election of officials, the primary system for selec-
ting candidates, and citizen boards, Two institutions of
public opinion which involve the citizen directly in the
legislative process are the initiative, for proposing
legislation, and the referendum, for recording the voice
of the people on an issue already before the legislative
body. The recall of elected officials allows for the public
to express its opinion on the performance of an official
before his term has expired,

These devices allow for the expression of public
opinion through organized channels, Governmental activities
may gain the approval needed to be continued or the disap-
proval needed to be discontinued, Elected and appointed
officials may gain the public's approval to continue their
programs and policies or the disapproval needed to remove
them from office, Legislators may get direct expression of

the public's opinion concerning legislation being considered,

9Francis Graham Wilson, A Theory of Public
Opinion (Chicago: Henry Regnery Co., 1962), p. 66,
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Quite obviously public opinion is a recognized basis

for the operation of government, When so many institutions

have been founded for the direct expression of public
opinion, one can only conclide that the public administrator
must be aware of that opinion, Awareness, however, is not
enough, The public administrator must be involved in the
opinion forming process to insure that the expression of
public opinion is based upon the facts of the case and not

upon misunderstanding of an agency and its programs,



Chapter 4

SQUEAKING WHEEL GETS THE GREASE

The Albuquerque Fire Department has not often been

in the public's eye during the past decade, Neither sharp

criticism nor lavish praise have caused the citizenry to
take a long look at the department during the 13 years the
author has lived in the Albuquerque metropolitan region,
It has been during those years a rather quiet, non-contro-

versial, taken~for-granted department, As such the Fire

Department typifies any number of governmental agencies
with which the average citizen may never have any personal
contact.

Public relations activities of the Albuquerque Fire
Department are directed by the Fire Chief, In a personal

interview, Fire Chief Ray Kuhn described the public relations

efforts of his agency.

Chief Kuhn directs a semi-structured public rela-
tions program, The Fire Department has no public relations
staff as such, but there are 26 positions responsible for

1

some phase of the department's public relations, The

- AW eeeE—m——

lstatement by Ray Kuhn, personal interview, April 6,
1972,
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organization chart of the department (see Figure 1) indicates
24 P &

two types of public relations activity according to the

division by line-staff functions,

The city of Albuquerque has been divided into three
' districts for fire fighting purposes, Administering the

fire stations and -firemen in each district is a District

Fire Chief, Either the District Fire Chief or one of two
Assistant District Chiefs are on duty at any time, These
nine persons may release general information related to
specific fire-fighting incidents,
| Two rescue groups are maintained by the department,
each with three shifts, The man in charge on each of the
six shifts may release information related to specific
rescue incidents,

More general public relations activities, activities
which are much less structured, are handled by those posi-

tions in staff functions, The Assistant Chief in charge of

I training and a captain under him participate in public
relations activities at the request of the Fire Chief, as
do the Assistant Chief in charge of the fire prevention
bureau and five inspectors below him, These persons have
other duties but may be asked to make presentations to
! various organizations and groups which request them,

The Fire Chief, his Administrative Aide, and the
Deputy Chief are responsible for the department's public
relations, with the Fire Chief assuming most of the respon-

sibility.
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Public relations needs of the department are deter-

mined by the Fire Chief in several informal ways, A public

misunderstanding of an action of the Fire Department may

be reflected in the iz2ws media, Any person i a stzff

position may call it to the attention of the Fire Chief,
or the Fire Chief may notice it himself, The Fire Chief's
office takes telephone inquiries, An unusual number of
inquiries are brought to the attention of the Fire Chief,
These informal means are the Fire Chief's methods for lis-
tening to the public,

To demonstrate his methods, Chief Kuhn cited the
"Letters to the Editor" section of the local newspapers
during the June, 1971, riots, Several letters appeared
which indicated the citizens thought the Fire Department
had refused to answer fire calls during that period, His
staff called the letters to his attention although he had
previously read the letters,

Although some informal consultation may be held
between the Fire Chief and the Deputy Chief or Administra-
tive Aide, no formal planning is involved between the
determination of the need for public relations activity
and carrying out the activity itself, In the case of the
June riots situation, the Fire Chief decided he should
answer the letters in the media which carried them, namely,

the "Letters to the Editor" section of the local newspapers,

He has no standardized procedures for handling such situations



but decides how each situation should be handled as it
arises, His public relations policy is that except for

routine release of information to the news media concerning

sprcifiec fire fighting and rescue incidents, public rela-

tions activities by the department are on a request basis,

The Fire Chief may at times find he has additional
information which he wants the public to know, as during
the first week of April, 1972, Numerous small brush fires
broke out in the dry Rio Grande river bed, Although sev-
eral agencies, including the Bureau of BReclamation and the
Corps of Engineers, could claim jurisdiction, the Fire
Department was the only agency to respond, Because the
area is inside the physical city limits, the Fire Depart-
ment had some responsibility. Responding to the calls
caused damage to fire trucks because access was difficult,
Firemen were away from their fire stations, a development
which could cause delay in the event fire broke out in
other parts of the city. Chief Kuhn decided, without con-
sultation with his staff, that the public should be informed
of the situation, He chose to discuss the prablem on his
weekly radio program, a five minute spot carried by the
local radio stations,

Production of public relations materials and communi-
cating with the public fall into three main categories:

routine information, requested speakers, and special emphasis

activities,
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Routine information is released by the men in the

fire fighting and rescue districts, Another routine

activity performed by the men at the stations is showing

hoa the fire station operates to school children, scout
organizations, and other groups of children, Approximately
250 hours each year are spent in this way.

Most of the public relations energies of the Fire
Department are spent providing speakers to groups which
request them, Approximately two hours each week are spent .
making these presentations, with perhaps half that amount
of time used in preparation, When the Fire Chief assigns
someone in the training or fire prevention divisions to
make the presentations, the person making the presentation
may receive general helps from the Fire Chief's office but
no clearance is required of the presentation prior to its
being delivered, The Fire Chief's radio program requires
an average of half an hour each week in preparation and
recording,

Twice each year special emphasis activities are
planned, The annual report to the City Council is issued
about the time the budget proposal for the following year
is submitted, At this time the department releases
information related to the two documents to the news media,
Special efforts are undertaken to make the media aware of
the Fire Department's performance and needs, Each year

during Octover is National Fire Prevention Week, The
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department makes special efforts to have their activities

and needs discussed by the news media, Leaflets prepared

on a national level are distributed by the Albuquerque
department., Press reieases for these two special emphasis
periods are prepared and released by the Fire Chief., Several
slide shows have been developed to accompany personal pre-
sentations during these periods,

Evaluation of the Fire Department's public rela-
tions efforts is limited to monitoring the number of phone
calls and "Letters to the Editor" columns in the newspapers,
Chief Kuhn described this process:

Monday morning after the first riot last

June the phone calls were coming in one after
another, This continued Monday afternoon to
some extent, The Monday afternoon Tribune
carried my reply in the "Letters to the Editor"
section, as did Tuesday morning's Journal., By
Tuesday morging the phone calls had dwindled
to nothing,.

The Fire Chief readily admitted his public relations
program needed to be improved, He indicated he would like
to make fuller utilization of the public relations materials
he already has, He did not want a full-time public relations
man but more people doing staff functions, These persons
could then be released from their regularly assigned duties

to make presentations to schools and civic groups, His

slide shows could be used more if he had the personnel to

2statement by Ray Kuhn, personal interview, April 6,
1972,
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