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Abstract

The research examines the nature of political communication and assesses how
marketing strategies are used by transport policy practitioners, and their perceptions of
the role played by communications and marketing methods in the policy making
process. The research also evaluates the phenomena of the increased use of ‘political
marketing and communications strategies’ within national and local transport policy
frameworks, and evaluates whether these have become more widespread and
sophisticated in order to better signal policy intentions, as well as to market and promote

controversial policies to both the media and public.

An area that remains under-researched is the extent to which public relations
mechanisms are being developed within local government. And how these mechanisms
are being used in order to strategically influence the media in order to shape or
manipulate public opinion in pursuit of their policy goals. It is therefore necessary, to
analyse media and transport planning discourse, in particular the increasing use of
public relations strategies by transport policy practitioners as a system for
communicating messages and symbols to a wider public through more sophisticated
mechanisms in order to contest transport issues within the media. The Manchester
Transport Innovation Fund (TIF) was used as the main case study because it provided

an opportunity to look at a high profile and highly contested transport policy initiative.

Transport geography, fiscal transport policies, traffic congestion, media, political actors, political
communications.
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CHAPTER ]

Political Communication Strategies: A case study of transport policy making and
implementation.

“The government’s policies are like cornflakes, if they are not

marketed they will not sell’

Lord Young (1988)

1.0 Introduction

This chapter examines the growing interest in the role of political communications within
the public policy making process and, in particular, the increased use of political
marketing and communications strategies within national and local transport policy
frameworks. It also provides an introduction to the current transport policy debates and
in particular the challenges facing policy makers in their attempts to implement
controversial sustainable transport policies, in the face of increasing travel demand and

rising congestion in urban areas.

This thesis explores how political communications and marketing in public policy have
developed over recent decades and explains the growing interest in this area of study
particularly in urban planning and geography. The work is located within the wider
literature on urban policy and the representation of planning and environment in the
media, and questions why the study of media representation and ultimately political
communications and marketing should be an important point of inquiry for geographers
and planners. It goes on to look at the sustainable transport agenda and the need for
transport policy makers to build legitimacy for radical transport policies, such as
congestion charging, and as such provides some background to the difficulties faced in
the political marketing and communication of controversial transport policies. A central

issue is the impact of managerialist and market ideology on transport policy making, in



particular the view that transport users are consumers and thus, the need to develop
political marketing strategies in order to ‘sell’ transport policies to them. This thesis
contributes to these debates by exploring the perceptions of transport policy makers of

the value of political communications strategies in communicating with the public.

Gelders et al. (2007) point to a growing interest in the role of communication in the
public policy making process in general, but more specifically in communication at the
developmental stage of policy making. They argue that through all stages of the policy
development process the analysis and management of communications should be
present and not just in the period when new policies are being announced. In other
words communication needs to be carefully managed in the preparation stage of the
policy making process. By this they mean that it ought to be steered towards particular
ends and out-comes. However, they point out that the theoretical framework regarding
communication management is still very much in its infancy. Therefore, existing
approaches still work within the concept of communication as information transfer or as
a sender who attempts to persuade the receiver, Van Ruler & Vercic (2005). Current
theoretical understanding of the role of political communication strategies is an
underdeveloped area with a relatively weak empirical base, and so this research seeks
to strengthen and develop a more sophisticated understanding. Vigar et al. (2011) argue
that a key barrier to implementing the sustainable mobility paradigm lies in the shaping
of public opinion and travel behaviour. Transport policy-makers themselves identify
public attitudes as the single biggest challenge to implementing policies and schemes,
and note its increasing significance (e.g. Hull, 2009). Vigar et al. suggest that despite
this emphasis there is comparatively little focus on the importance of dialogue and
deliberation in transport policymaking and very little empirical work on the reporting of
transport issues in the media, a crucial arena for shaping attitudes. However, they point
out that in recent years work has begun to mention the likely importance of the press in
influencing public opinion, especially in debates on pricing (Schlag & Teubel,1997). As
such a number of studies have examined the ways that congestion charging has been
presented in the media. These studies are important as they consider the provision of

information and the perceived effectiveness and efficiency of the scheme in dealing with



transport problems that they argue, partly reflects media reporting, Schlag & Teubel
(1997); Thorpe et al., (2000); Ryley & Gjersoe (2006). Vigar et al. (2011) state the
importance of the provision of information as a ‘cornerstone’ of acceptability for pricing
proposals and transport demand measures more widely, suggesting that a lack of public
understanding leads to a lack of acceptance (Schlag & Teubel, 1997). They suggest that
it is therefore vital that transport policy makers seek to understand how the media

operate.

Vigar et al. (2011) suggest that transport policy makers have become increasingly
concerned with ways of shaping travel demand. They cite Banister's (2002) use of the
term “the sustainable travel paradigm” which requires that successful cities and
successful transport policies address travel demand through both technological and
behavioural change. Vigar et al. argue that reference to behavioural change highlights
the need to shape public opinion through specific ‘soft measures’, public participation
processes or through more general information-giving campaigns. They point out that
the media plays a key role within such efforts in terms of communicating the possibilities
for policy makers, as well as through selecting what to publish and how it is presented,
which can be highly significant in shaping public opinion. They suggest that public
opinion in turn influences public discourse and determines what is possible in political

arenas, providing a feedback loop in determining future policy.

Studies carried out on media relations and political communications within transport
policy and implementation have suggested that policy makers need to understand the
political nature of media coverage and the likely split of arguments presented by the
media to the general public. Such studies also point out that there should be an
emphasis on the ‘carrots’ rather than the ‘sticks’ associated with such projects (Ryley &
Gjersoe, 2006). Others have argued that much work relating to transport and the media
has focused on congestion charging applications and communications messages and
have suggested that further research should address the audience for transport

communications messages, and their impact (Katz & Lazarsfield, 1995).



There is considerable evidence to suggest that many policy makers within local and
national government organisations are now aware of the merits of using marketing
techniques to convey their messages to a wider public, for example, ‘The Greater
Nottingham Transport Partnership’ (GNTP 2011) in outlining their key aspirations and
objectives for promoting sustainable transport with the region highlighted communication
and marketing strategies as key functions within the development of the local transport
plan. As such they developed a major marketing strategy aimed at promoting
sustainable transport policies called the ‘Big Wheel'. Policy makers clearly promote this
marketing strategy as a key part of the transport policy-making framework within the
Local Transport Plan Strategy (LTPS).

“The Big Wheel is an award winning transport marketing campaign for
Greater Nottingham. Since 2001 the Big Wheel team has delivered an
extensive programme of engagement and marketing for sustainable
transport with business, partners and the public on behalf of the City
Council and Nottinghamshire County Council aimed at promoting the
integrated and sustainable transport system. This has been achieved
through making people aware of the benefits of using sustainable
transport and the choices they have available and understanding how
to use those services effectively through the use of tools such as
media campaigns”, GNTP LTP (2011-2026:53)

As such the use of marketing and communications methods, appears to now play a

central role in the transport policy-making process.

1.1 Criticism of Media Reporting of Transport Policy

Cairns et al. (2001) conducted research into the media’s coverage of plans to reallocate
road space from general traffic to improve conditions for pedestrians, cyclists, or public
transport. The media predicted major traffic problems on neighbouring streets, but
Cairns et al. suggested that the media’s predictions of traffic problems were often
unnecessarily alarmist and that given appropriate local circumstances significant

reductions in overall traffic levels could occur with people making a far wider range of



behavioural responses than has traditionally been assumed. Their report highlighted that
follow-up work should focus on assessing how schemes are perceived by the public and
reported in the media, with various lessons for avoiding future problems. The key point
made was that media coverage of any proposal that seeks to change the status quo
(with its reliance on private vehicles) often proves to be very controversial and

contested.

Further criticism of the media’s reporting of transport policy, was highlighted by Gaber
(2004:172), who reviewed coverage of the London congestion charge: “in the matter of
reporting of the introduction of congestion charging in London, the majority of the British
media failed in their duty to their audiences. This analysis indicates the varying
shortcomings of the coverage and, in particular, has identified the failing, particularly of
much of the tabloid press to give anything like a balanced view”. Gaber notes that when
he first considered carrying out a study of media coverage of the introduction of the
congestion charge, he found it hard to believe that it might be of general or academic
interest. This he concluded had been the wrong assumption and that a valuable
contribution had been made to the national debate on the media, confirming the
suspicions of many consumers, and the evidence of a small number of scholars, that
much of the media is cavalier in its obligation to report matters of public importance in a

fair and responsible matter.

However, it is important to note that the Office of the Mayor of London commissioned
the latter report into media coverage of the congestion charge, in the summer of 2002.
Gaber suggests that this was at a time when hostility to the charge by sections of the
press, such as the Evening Standard, appeared to be gaining pace. There was concern

within the Mayor’s Office that the coverage might adversely affect public acceptance of
the charge when it came into force in February 2003. This highlights the importance that
politicians place on positive media visibility in ensuring that political or environmental
problems make the transition from general issues to serious policy concerns within the

policymaking arena, but, more importantly, it also shows the concern held amongst



policy makers and other key actors with regard to negative media visibility and it's

potential to influence public acceptance of specific policy initiatives (Hannigan, 1995).

It is clear that there is growing awareness amongst politicians responsible for the
transport portfolio in local or national government that media scrutiny is part of the job.
The transport brief has been viewed as a poisoned chalice over recent years, and this is
perhaps evidenced in terms of the number of Ministerial changes within the Department
for Transport over recent years. As reported by the BBC in 2002 when Transport

Secretary Alastair Darling took office:

"It's easy to imagine this morning's conversation with the Prime
Minister at 10 Downing Street. (Morning, Darling, I'd like you to do
transport. Good luck, you're going to need it)

A grimacing Alistair Darling: (Thanks, Tony.... thanks a LOT)

The new transport secretary has inherited the most poisoned chalice in

government. The in tray on his desk is piled high with issues requiring

difficult decisions. And all of them are marked urgent ".
Of more specific importance and interest to this thesis is the need to understand the
strategies employed by politicians to manipulate public opinion towards a specific policy
direction or objective. Given that most transport policy makers are only too aware of the
media’s power and importance when bringing important policy issues into the public
domain particularly for the first time, it could be argued that policy makers are dependant
on the media in setting the agenda and they strategically pre-empt the process and in
fact find ways of using the media to influence or shape public opinion in pursuit of their

own policy agendas (McCombs, 2005).

Thrift (2000) highlights a lack of direct work on the media within geography. While the
work linking environment and the media e.g. Burgess (1990) and work linking urban
areas, place and fear of crime e.g. Lees & Demeritt (1998) may be of interest to
planners and even related to planning discourse, there is still a dearth of research

directly addressing how planning and planners are represented in the media.



1.2 The Political Role of Planners

Forester (1989) points out that if planners ignore those in power, they assure their own
powerlessness. Alternatively, if planners understand how relations of power shape the
planning process, they can improve the quality of their analyses and empower citizen
and community action. Forester argues that whether or not power corrupts, the lack of
power frustrates. He argues that planners are well aware of this notion and often feel

overwhelmed by the exercise of private economic power, or by politics, or by both.

A key objective of this thesis is to examine the impact of media reporting on decision-
making processes within planning, it is important to examine not just the planning
context but also the political context of the decision-making process in order to
understand how press reporting affects the political choices of planners and politicians
and the role of political decision-makers in the process. This acknowledges that politics
plays a major role within planning and that planners themselves have a highly political
role and as such their political decisions can often be mediated in the press in ways that

can often lead to changes in policy direction.

Albrechts (2003b) observes that the structure of the planning process illustrates that
planners are an active force in enabling change and that political decision-making is a
process of its own with its own actors. Albrechts (2003b) argues that in planning
literature there many examples of well-documented cases of ‘plan-making’ and formal
decision-making (e.g. Altshuler, 1965; Benveniste, 1989; Flyvberg, 1998; Meyerson &
Banfield, 1955) and substantive literature on implementation also exists (Gualini, 2001;
Majone & Wildavsky, 1979; Mastop & Faludi, 1997; Pressman & Wildavsky, 1973;
Wildavsky, 1979). However, he also points out that there are hardly any examples of

cases analysed from the perspective of the political class.

Therefore political decision-making often seems like a black box to planners. He argues
that planning needs a fine-grained analysis of what actually takes place in formal
decision-making and implementation, in the transition from plan to formal adoption of the

plan and its actual implementation, as opposed to what they would normatively like to



see happen. Research by Flyvbjerg (1998) showed that critical analysis of cases is
needed to discover the ‘whys and wherefores’ of how elected members or preferential
actors change the plan and why and how executive officers depart from a formally

approved plan.

Albrechts (2003b) argues that planning has moved away from the concept of
government as the sole organiser of the public sector in providing solutions to problems.
Planning has now embraced the idea of governance as the capacity to substantiate the
search for creative and territorially differentiated solutions to problems/challenges and
for a more desirable future situation through the mobilisation of a plurality of actors with
different and even competing, interests, goals, and strategies. Albrecht points out, that
planners should be aware that systems of governance are closely intermingled with

power.

Albrechts (2003a) suggests that power is not an abstract analytical concept but a
concrete set of relations, that are inextricably part of social, cultural, economic and
political reality. As such, spatial planning practice is not just a contingent response to
wider forces, but is a force that is active in enabling change. He argues that planners
must be more than navigators keeping their ship on course but they are necessarily
involved with formulating that course. Albrechts suggests that in order to avoid planning
being more concerned with how to plan rather than with the content of planning,
substantive rationality (Mannheim, 1949) or value rationality (Webber, 1978) must
become an intrinsic part of the planning process (De Jouvenel, 1964; Ozbekhan, 1969).
Speaking of values is a way of describing the sort of environment in which we want to
live, or think we should live. The values and images of what a society wants to achieve
are defined in the planning process. Such values and images he argues are not
generated in isolation but are created, given meaning and validated by traditions of
belief and practice, they are reviewed, reconstructed and invented through collective
experience. Just as there are many traditions and collective practices, there are many
images of what communities want to achieve. The opportunities for implementing these

images are not equal as some individuals and groups have more resources and more



power, which allow them to pursue their images. To give power to the range of images
in a planning process requires the capacity to listen, not just for an expression of
material interest, but for what people care about, including the rage felt by many who
have grown up in a world of prejudice and exclusion, of being outside, being ‘the other’,
(Forester, 1989; Healey, 1997). Albrechts (2003b) argues that the core is a democratic
struggle for inclusiveness in democratic procedures, for transparency in government
transactions, for accountability of the state and planners to the citizens for whom they

work.

Forester (1989) argues that by choosing to address or ignore the exercise of political
power in the planning process, planners can make that process more democratic or
less, more technocratic or less, still more dominated by the established wielders of
power or less so. For example, planners shape not only documents but also
participation: who is contacted, who participates in informal design-review meetings,
who persuades whom of which options for project development. Forester suggests that
there is a dearth of substantive research within the area, linking planning with
communications or media research. What does exist relates to how planners are
represented within the media and literature that suggests that the public’s perception of
planning and planners are likely to be shaped and amplified by press representation.
However, we have to turn to the more extensive and comprehensive media studies
literature, (see Chapter 2) if we are to gain an understanding of the relationship between
the mass media’s coverage of the development and elaboration of environmental issues

and public opinion on such issues.

Castells (2000) theory of flows and in particular his discussion of media flows is also of
interest in that he emphasises the decisive role played by the media not as a source of
changes, but as a vehicle of transmission of ideas that connect to people. He argues
that people receive most of their information through the media and from that
perspective the media to a large extent had become the space of politics, the space of

social struggles, the space of political change. What doesn’t go through the media



usually becomes marginal, because it doesn’t reach people. Without media it becomes

difficult to make people aware of anything.

The use of political marketing techniques by policy makers in order to convey specific
messages to the public through the media is important. This is because as Hannigan
(1995) suggests, most citizens depend upon the media to help make sense of the
bewildering daily deluge of information about the role of transport within urban areas in
particular, the environmental problems and subsequent costs to the environment if
adequate solutions are not found. He points out that most citizens look to the media to
explain the new technologies and sustainable transport initiatives currently being

pursued in urban areas.

This thesis focuses on the complex relationships that exist between transport policy
makers the media, transport journalists and opinion formers and assesses the factors
that drive some stories and campaigns to the exclusion of others. The general context
lies within the area of sustainable transportation policies, and technologies that aims for

the efficient transit of goods and services, and sustainable freight and delivery systems.

As discussed further in Chapter 2, the implementation of innovative and controversial
initiatives throughout the UK has often proved difficult in the face of negative public and
media opinion, as in the debates surrounding the implementation of congestion charging
schemes for example. Therefore there is now some interest, which goes beyond how
transport is represented within the media but more specifically the role and influence of
policy makers in the contestation of such messages within the politics of transport. This
is an under-researched area within transport policy and draws very heavily on other
academic fields such as political communications and marketing, public opinion
research, and public relations. As such the thesis contributes to our understanding of
this area by applying concepts and theories more familiar to the fields of political

science, political communications research and geographies of transport.
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1.3 The Sustainable Transport Problem
The Royal Commission on Environmental Pollution (RCEP) has for over quarter of a

decade stated their concern that:

“The unrelenting growth of transport had become possibly the greatest
environmental threat facing the UK and one of the greatest obstacles to

achieving sustainable development” (RCEP, 1994:1).

Urban traffic levels continue to rise and there is a consensus at local and national levels
of government that a ‘do nothing’ approach to the situation is no longer an option,
(Cheese & Klein, 1999). Across the developed world transport systems face increasing
demand. Since the 1950s, nearly all developed countries have witnessed what has been
termed a ‘mobility explosion’ by transport policy makers. For example, between 1991
and 2001, car and taxi traffic levels increased by 12% in the United States, 44% in
Japan, 8% in Germany, and 14% in the UK. In Portugal usage almost doubled (85%)
and in Spain it more than doubled (107%) (DfT, 2003). This phenomenon was the result
of increases in road capacity but income and population growth are viewed as the main
drivers behind increasing vehicle ownership and use (Marshall et al., 1997; Marshall &
Banister, 2000). In the EU-15, there was a 34% increase in the number of vehicles
owned between 1985 and 1995, with the number of cars on EU-15 roads growing from
60.77 to 165.54 million, an average growth rate of approximately 4% per annum. Thus,
by 1996, there were 444 cars per 1000 EU-15 inhabitants (EC, 2002). In Great Britain
there has been a long-term trend in the volume of road traffic growth according to DfT
figures. Overall motor vehicle traffic volume in 2011 was 303.8 billion estimated to be
3.4% higher then 10 years ago, and over 10 times higher that in 1949 (28.9 billion

vehicle miles) see table 1.3.
A report by the Organisation for Economic Cooperation and Development (OECD, 1995)

predicted that this would increase by a further 50% by 2020, resulting in vehicle

ownership levels of more than 600 per 1000 people in many EU-15 countries.
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Table 1.3
Road traffic in Great Britain, 1949-2011

350 Cars and taxis E Other motor vehicles
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Billion vehicle miles

1949 1954 1959 1964 1969 1974 1$79 1984 1989 1994 1998 2004 2009
ear

Source: DfT 2012

Thus the scale of the problem that transport policy makers face is clear. Enoch et al.,
(2004) argue that while many plans and solutions to addressing the transport problems
of the 21% Century have been mooted, very few have led to significant advances in
improving the situation within Europe. They argue that many transport schemes face
problems at the project implementation stage due mainly to adverse public and/or

political reaction.

The issue is highlighted in a seminal study of urban transport policy formulation carried
out by the European Conference of Ministers of Transport (ECMT, 2002) that
concluded, while most of the 168 cities they surveyed knew how to specify a sustainable
urban transport strategy, implementing such strategies had often been proved difficult.
They identified as the principal barriers poor policy integration and coordination,
counterproductive institutional roles, unsupportive regulatory frameworks, weaknesses

in pricing, poor data, limited public support and lack of political resolve.
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1.4 Recent Developments In UK Transport Policy

An overview of recent UK transport policy developments indicates why radical policies
such as the congestion charge have gained political salience in contemporary transport
debates. Following their election victory in 1997 New Labour published the consultation
document ‘Developing An Integrated Transport Policy’ (2001) which commentators now
acknowledge to have had minor impact as it merely reiterated the policy aims of the

previous Conservative administration (Glaister, 2002).

In 1998 they produced the first transport White Paper for 20 years (DETR, 1998a). This
was a significant document as it not only emphasised the need for a more integrated
transport system within the UK but it significantly influenced policy and research to move
in that direction, particularly, with regards to the reduction in car use and the increased
use of alternative modes including public transport, walking and cycling, Hine & Preston
(2003). It proposed new powers for local authorities that would allow them to improve

public transport services and encourage more sustainable travel.

The Greater London Authority Act (HMG, 1999) and Transport Act (2000) enacted the
proposals of the White Paper, this included provision for road user charging and work
place levy initiatives. The view taken by policy makers was that road user charging could
play a major role in reducing travel demand if implemented by local authorities Glaister
(2001), a similar conclusion to that of the Royal Commission on Environmental Pollution
in 1994, that they later restated in 1997 (RCEP, 1994;1997).

The fundamental shift in transport policy pledged in the pre-election campaign of 1997
did not materialise. Several authors highlighted the propensity of the New Labour
government to renege on its promises (e.g. Docherty, 2003; Goodwin, 2003; Potter,
2001), and how it had fallen short of the integrated transport aspirations expressed in
the 1998 White Paper even by the time the 10 year Plan was issued in 2000. Then, after
the publication of the Transport Act 2000, fuel protests in September (substantially
highlighted in the media) caused the removal of the fuel duty escalator, an important

part of transport policy until then. “All attempts to rebalance the cost of car use and
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public transport - a policy of successive Conservative and Labour governments for ten

years - ceased from that point on” (Potter & Pankhurst, 2005:7).

The first installment of ‘Transport 2010: the 10-Year Plan for Transport’, started the shift
of the policy back to road construction, with around £60 billion allocated to roads over 10
years. In 2002 the government published a progress report on the 10 Year Transport
Plan, that admitted that the congestion cutting targets set out in the first plan were not
going to be reached. Unforeseen economic growth and an unwillingness of local
governments to implement congestion charging schemes were blamed for the failure to
stay on target. Furthermore, whilst many sustainable transport plans, policies and
solutions were debated over the years, few have yet succeeded in significantly
improving the transport situation within Europe including road user charging which has
been consistently put forward by academics and transport planners as the ideal policy

mechanism for traffic reduction since the early 1960s (Wolmar, 2004).

A particular focus of this thesis is the problems experienced by policy makers when
trying to introduce transport schemes and the difficulties faced due to public and/or
political opposition at the project implementation stage. A number of additional barriers —
most notably resource, institutional and policy barriers, social, cultural, legal, and

physical barriers - have also precluded such actions (Banister, 2002).

The most difficult barriers to overcome are the social and cultural barriers, which can
also be described as public and/or political opposition. This is a perception that was
supported by Gunn (1978) in a seminal paper on ‘perfect implementation’ that has
particular relevance in the transport sector (Ison & Rye, 2002). Gunn states that ‘the
circumstances external to the implementing agency should not impose crippling
constraints’. In other words, for implementation to occur, one needs to ensure that the
policy is acceptable to all parties that have the power to veto it (Enoch et al. 2004:34-
40).
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This thesis examines the communication of transport policy intentions specific the UK,
using the Greater Manchester Authorities bid for Transport Innovation Funding (TIF) in
2008, in order to understand the strategies used by policy makers to communicate their
policy messages. The primary purpose is to gain an understanding of their perceptions
of political marketing, public relations and communications strategies. This is done by
evaluating the political communications processes within Greater Manchester during the
time of the Greater Manchester Transport Innovation Fund (TIF) bid in order to highlight
the communications difficulties faced by those responsible for implementing transport

projects.

Transport policy-making is seen as a multi-faceted discipline, which encompasses a
number of fields, including economics, environmental sciences, engineering, traffic
modeling, town and country planning, geography and sociology (Begg & Gray, 2004).
However, in examining the recent history of transport policymaking in the UK
(particularly, progress since the publication of the Integrated Transport White Paper in
1998) it is perhaps more revealing to consider the political economy. All Government
policy is a trade-off between adhering to philosophical ideals and delivering policies that
do not alienate the electorate. Whereas the Labour Government of 1945 was able to
introduce several radical reforms in the UK, the electorate of the early 21%' Century is
arguably more cynical and less supportive of social reform (Macleavy, 2011). This is
particularly true of transport policy making, which is increasingly a compromise between

sustainability and political practicality.

In improving the UK’s transport infrastructure, policy makers at local and national level
must reconcile a number of influential lobbies. These include environmentalists, the
motoring lobby, transport operators, the media and other opinion formers (Begg & Gray,
2004). Leromonachou et al. (2004) point out that transport is a large component of our
economy and society. Historically, transport schemes were substantially focused on
developing basic infrastructure networks. The current emphasis is on the active
management and operation of transport systems to maximum advantage whilst we face

continued growth in travel demand and increasing capacity limitations. Major
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developments in technology and the world economy have accelerated social and

political change to unpredictable levels.

The development of new vehicle technologies, proposals for radical policies and of
course the relentless growth in demand for the use of private and commercial vehicles
has radically shaped the transport landscape. Leromonachou et al. suggest that one of
the main changes is in the form of sustainable transport management — managing the
demand of existing infrastructure networks, through radical policies such as road pricing.
However, they highlight the fact that such policies are often abandoned or delayed due
to controversy, disagreements, unanticipated problems and a need for cooperation

between networks, stakeholders and different authorities.

What is most useful to the study of the role of political communication within transport
policy is the suggestion made by Leromonachou et al. that single measures which focus
on ‘sustainable transport’ usually address a limited set of objectives and are not usually
combined with other policy measures. And that when combined, it is sometimes unclear
whether the multiple interactions between policy tools and implementation networks
have been considered. This is an important point, so this thesis examines the role of
political communications in developing and implementation networks in order to support

radical transport policies.

1.5  Structure of the Thesis
The main aim of this research is to determine the perception, by transport policy makers,
and other key actors, of the importance of political communication and marketing

techniques with regard to winning public approval for transport policies.

This is investigated by the following means:

e Case study methodology is used to evaluate the perceptions of transport policy
makers, and other key actors, of the role of political marketing and

communications strategies when communicating transport policy intentions;
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e Content analysis is used to examine the role of press releases, publicity and
campaign material, transport policy papers and other documentary evidence from

the Greater Manchester Transport Innovation Fund (TIF) bid;

e Evidence from the press, online media sources, archived local government
documentation, semi structured interviews and press releases from organizations
who were involved in the Manchester TIF campaign is examined to assess
whether transport policy practitioners make use of specific communications
strategies in policy development and implementation in order to influence public

opinion of transport issues.

The thesis examines the nature of political communication and assess how marketing
strategies are used by transport policy makers; and their perceptions of the role played
by communications and marketing methods in the policy making process. The thesis
also examines the use of ‘political marketing and communications strategies’ within
national and local transport policy frameworks, and evaluates whether these have
become more widespread and sophisticated in order to better signal policy intentions, as

well as to sell controversial policies to both the media and public.

The thesis is divided into a further four chapters. Chapter 2 provides a literature review
of the development of political communications and political marketing and its
importance as a growing area of research emerging from the disciplines of marketing
and political science. It examines definitions of political marketing and political marketing
strategies, as well as evaluating the link between marketing and politics, and also the
components of campaign communication. This chapter also discusses theories of public
opinion and agenda setting within media discourse, and also examines the links
between planning, environment and the media and in particular the representation of
planning in the media as well as discussing the relationship between planning and
politics. The chapter provides a contextual base from which to explore the key
developments within the political communication process and its impact on the transport

policy-making process within the UK.
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Chapter 3 discusses the methodology and epistemology adopted, and provides an
overview of the case study (the Greater Manchester TIF bid), and a review of the
methods of case study and triangulation and justificaties the choice of these methods.
The chapter discusses specific qualitative approaches and explains the research
methods used within the case study and explains the systematic process of data
collection and multiple techniques employed (triangulation). It demonstrates that the
strength of combining techniques for extracting data in case study research can actually

make the methodology more robust.

Chapter 4 analyses the fieldwork that was carried out with transport policy makers
journalists and politicians within Greater Manchester that had had some involvement
with the Transport Innovation Fund bid. It evaluates the perceptions of policy makers
gained from the interviews with regard to the use of political marketing communications
methods within the transport policymaking framework. It also examines the variety of
communications and marketing methods that were used by policy makers at the time of
the TIF bid and how such methods impacted on the TIF process, drawing on evidence

gained from secondary and primary data sources.
Chapter 5 concludes the thesis and brings together the key issues to emerge from it,

drawing on the findings from chapter 4 and relating these back to the literature

discussed in Chapter 2.
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CHAPTER II

Theories of Political Communication, Marketing & Politics

2.0 Introduction

This chapter provides a contextual framework for the thesis by exploring the issues
facing policy makers when seeking support for radical transport schemes, and also
examining the growth of political communications methods and their use by transport
policy makers to publicise or market their policies. The literature reviewed in this chapter
draws on theories of political communications and marketing but more specifically also
explores the marriage of marketing and politics, and examines the reasons why political
organizations have found it necessary to adopt business-marketing concepts in order to
achieve their goals. Other aspects of political communications considered important to
this study are also explored including communications theory, public relations theory
and the advent of marketing into the political sphere as well as theories of public
opinion, agenda setting and media influence. An examination of Habermas’s (2006)
work on the ‘Public Sphere’ is central to this thesis and helps in understanding the
changing conceptualizations of the ‘public’ and the question of the contemporary ‘public

sphere’.

The discussion in this chapter provides some understanding of the nature of adverse
reaction from the public to transport issues often highlighted in the national and local
press as well as the policy initiatives proposed by policy makers to address such issues.
It also explores why communications strategies within national and local government
have become more sophisticated in order to sell potentially unpopular policies to both

the media and public.

Franklin (2004) argues that politicians’ preoccupation with using the media to win
approval for their policies is not a new feature of the British political landscape: it is as

old as politicians’ love of kissing babies. Franklin points out that in the Labour Party, the
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first Press and Publicity Department was established in 1917, while debates within the
party about whether election campaigns should be ‘image’ or ‘issue’ driven, began in the
1920s. As part of that continuing debate, Tony Benn criticised Aneurin Bevan for what
Benn saw as his ‘absurd idea that all publicity is unimportant and that all you need is the
right policy’ (Benn, 1994:190). Throughout the 1960s, Harold Wilson, who exploited his
media image to great political effect, was said to remark with tongue-in-cheek, but a
growing accuracy, that ‘most politics is presentation and what isn't, is timing’ (quoted in
Mitchell, 1982:207). Franklin (2004) argues, however, that what is undoubtedly new in
contemporary political communications is the belief that the presentation of policy,
whether by government, political party or interest group, is at least as significant as any
substantive policy content. “What they can’t seem to grasp”, a Labour Spin Doctor
announced after the 1997 election, “is that communications is not an after thought to our

policy but it's central to the whole mission of New Labour” (Gaber, 1998:13).

Franklin (2004) points out that it was the election of the first Thatcher administration
during the late 1970s, which marked a radical shift in both the extent, and nature of
politicians’ enthusiasm for targeting media to present themselves and their policies to
the public. In fact he argues that during the 1980s and 1990s, enthusiasm became
obsession as politicians tried to influence and regulate the flow of political information
and messages via mass media to an unprecedented degree. In this process, politicians
and policies have become ‘packaged’ for media presentation and public consumption.
What follows is a discussion of the growth of public relations within the state and in
particular how and why public relations departments appeared to take on greater
importance within both the local and national state in the 1980s and 1990s as well as an
examination of the symbiotic relationship that developed between public relations
specialists and policy makers and how this related to the media in particular news

production.
The following review of the literature starts by exploring the move of the media from a

propaganda machine to that of crafting public opinion to promote policies. This is an

historical overview of the emergence of public relations within the state, discussing its
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evolution from the early stages as a crude instrument for disseminating political
propaganda to the professionalisation of public relations and the development and use
of political marketing techniques. It is followed by a discussion of what is meant by the
term ‘political communication’ and the growth of the phenomena within the state and
particularly within the public policy arena. The chapter goes on to discuss the impact of
political campaigns and later examines political marketing strategies used within such
campaigns showing that these have become increasingly sophisticated in trying to
influence public opinion. The concept of ‘new public sector managerialism’ is also
examined, as an understanding of this is fundamental in aiding our understanding of
how and why political marketing has taken a central role of 21% century policy making.
The chapter also discusses Habermas'’s (1989) thesis on the structural transformation of
the public sphere because it offers a useful a very useful narrative of the rise and fall of
democratic institutions across the industrialised west in the modern era. The press and
mass media are central to his account, suggesting key lines of inquiry for political
sociology, political geography and communication studies. The chapter concludes by
providing a discussion on the impact of the market on transport policy making and why
policy makers have had to adapt to new managerialist ideology, which treat ‘transport
users’ as consumers and to ideas which have demanded the subjection of transport
policy makers to new logics of appropriateness requiring them to reinvent themselves as

‘entrepreneurs’ competing for consumer’s business (Du Gay & Salman, 1992).

2.1 The Emergence of the Public Relations Profession within the State

L’Etang (1998) points out that during the early 20" Century, interest in public relations at
a political or diplomatic level came about as a result of several historical developments:
the rise of totalitarian regimes in Germany, the Soviet Union and Italy; increasing
tensions in international politics; reaction to the increased democratisation of society;
technological developments in communications which contributed to the massification of
society and methodological developments in understanding public opinion. She
highlights the fact that the success of totalitarian politics abroad, and the growing
interest in similar political movements in Britain, stimulated an ongoing policy debate

about the British response to such developments and the necessity for a propaganda

21



policy to respond to the perceived threat. Furthermore, L’Etang points out that workers
began to feel increasingly alienated due to economic depression and industrial
mechanization, and opportunities for political action clearly presented threats to the
established order. Whilst British war-time propaganda was deemed to have been a
success, there was a strong feeling that such activities were not entirely appropriate for
a democratic state. In fact as late as 1939 The Times argued that the creation of
opinion by a government was ‘one of the inescapable necessities of totalitarianism’.
Wilcox (1983:98) comments that,

“Such public reactions reflected an unease existing within the Civil Service that
an excessive attention to propaganda was questionable as a satisfactory
preparation for the war with Germany, Italy, Russia, or Japan. The fundamental
issue was whether the British government should build up a propaganda
machine with the purpose of competing with totalitarian states or whether this
activity should be organised in a way more appropriate to a ‘democratic’ state or

‘open society.”

L’Etang (1998) points out the opposing view which argued that propaganda was a
necessary appendage of diplomacy, or even economics, and thus it had a part to play in
assisting an effective democracy by facilitating feedback to civil servants from citizens;
educating and informing citizens about political and legislative developments as well as
winning their cooperation to ensure that services were properly and effectively utilised.
L’Etang also points out that, by the end of World War Two, the state had invested
substantially in a diverse range of propaganda activities to support its political, economic
and diplomatic priorities, and as such civil servants had placed increasing importance on
the benefits of propaganda. According to Wring (1996) however, prior to the Second
World War, commentators and political organisers regularly referred to the business of
political communications work as “propaganda”. He argues that even though the term is
now outdated in electoral terms, it usefully describes a one-directional communication
process in which passive audiences found themselves subjected to the sometimes

manipulative appeals of political elites. As such he suggests that as a tool of persuasion,
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propaganda can be compared with the production orientation stage in the development
of conventional marketing, both approaches being primarily concerned with
accommodating their own organizational needs rather than those of their public’s. This
lack of concern with voter's wants manifested itself in an electoral strategy (described as
“candidate orientation”) based around the principle that “...increased awareness would
increase voter preference. The inputs to the promotion campaign to achieve increased
awareness were designed on the basis of guess and intuition, (Shama, 1976) cited in
Wring (1996:94).

Pieczka & L’Etang (2006) point out that 1945 Labour government brought about
increased expenditure on social welfare, housing and health. They argue that this
created the opportunities for public relations to become an established part of the socio-
economic framework in that there was a large amount of new social legislation that
needed to be explained to the public. Furthermore, goods had to be promoted, initially to
export markets and consumer durables, to the home market. The new Labour
administration had the task therefore of explaining their interventionist economic policies
and this triggered opposition from business in rhetorical campaigns that often appealed
directly to the public. They also point out that the wartime experience forced local
government into a much closer relationship with the communities for which it was
responsible. Following the war the Labour government implemented the 1942 Beveridge
Report, which laid out the vision of the welfare state. As Pieczka & L’Etang (2006) point
out, this era produced a plethora of new legislation that had to be explained to citizens,
as did the reorganisation and repairs to the infrastructure of many urban areas
throughout the country which had been damaged by bombing. As a consequence, local
government began to appoint officials into newly created public relations posts, and from
1947 onwards public relations became defined as the deliberate, planned and sustained
effort to establish and maintain, by conveying information and by all other suitable
means, mutual understanding and good relations between a firm, statutory authority,
government, department, professional, or other body or group and the community at

large.
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The growth of the public relations profession in the United Kingdom had two clear
trends, which became discernable after 1979. The first was its sudden growth and the
second its wide scale adoption by various organisations. The Conservative Party
initiated a new era in which the main political parties increasingly prioritised political
communication. In 1978 the Conservatives opened their first full-time account with a
professional advertising agency — Saatchi and Saatchi, and they were advised by the
heads of several top ten Public Relations companies for the majority of their time in
office (Davis, 2002). As Kavanagh (1995:56) observed, ‘Mrs Thatcher supplied a set of
beliefs but used the latest public relations techniques to a greater degree than any of her
predecessors’. Kavanagh points out that throughout the 1980s other parties began to
adopt similar approaches. And 1981 witnessed the launch of the Social Democratic
Party (SDP) with massive public relations support from Dewe-Rogerson which was one
of the top ten PR companies at that time. However, Kavanagh points out that the Labour
Party had no PR industry support at the time but nevertheless, they started a revamp of

their internal communications operations following the 1983 defeat.

Davis (2002) highlights several studies of British politics that have documented how all-
main political parties have now increased their spending on promotional matters and
allocated greater control to their professional communicators. The influence of PR has
therefore become apparent in policy development, party and personality brand
management and, most of all, during election campaigns. One indication of this growth
of promotional work is the increasing levels of election campaign expenditure by the
main parties. According to Neill's (1998) report, in 1983 the Labour Party spent £4million
(at 1997 prices) and the Conservatives just over £6.2 million. By 1997 those figures had
risen to £26 and £28.3 million respectively. In effect, communications expenditure for the
two main parties had increased by roughly two-thirds with each general election.
Franklin (2004) points to the growing preoccupation with presentation and packaging of
politics in local government. The growth rate for public relations in local councils and
other state institutions appeared to match that in central government. By 1994,
according to Franklin (1994) 90% of metropolitan local authorities had established PR
departments. Alongside other institutions such as schools and universities (Wernick,
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1991) and health authorities (Miller & Williams, 1993), local authorities were encouraged
to adopt public relations for three obvious reason: (a) the need to communicate with the
public, (b) the introduction of ‘market reforms’ and business practices in the running of
public institutions, (c) rising competition for dwindling government resources as the state

attempted to decrease its public spending (Pollard, 1992; Lowe 1993).

Media campaigns have traditionally been a means by which pressure groups, charities
and trade unions raised interest and support. The main change during the 1990s was
the influx of PR professionals into these sectors. Deacon’s (1996) survey of the
voluntary sector found that 31% of all organisations had press and publicity officers,
43% used external PR agencies, and 56% monitored the media. These figures
increased to 57%, 81% and 78% for organisations with annual budgets above £250,000.
Deacon also found that two thirds of unions had at least one part-time press officer, 25%
used PR consultancies and 57.4% used other agencies to monitor the media and
provide other services which was significantly more than that observed in earlier studies
(Glasgow University Media Group, 1976; 1980; Manning, 1998).

2.2 Defining ‘Political Communication’

This thesis sets out to understand the role of political communications with transport
policy development and implementation. It is necessary therefore, to understand the
evolution and development of political communications systems within democratic
societies. Stanyer (2007) argues that political communication systems of mature
representative democracies are continually evolving and as such there has been a
paradigm within these systems over the last twenty years which, he suggests has been
well documented (e.g. Blumler & Gurevitch 2000; Dalgren, 2004). In Stanyer’s opinion,
this is due to the global process of modernisation that has impacted on each of the
components of national communications systems. He argues that although stable
systems characterized much of the twentieth century these are increasingly
experiencing a state of instability and are thus less predictable or less structured.
Stanyer (2007) suggests that as a result of this, the relationship between political

advocates and media professionals have been changed, as institutions and actors have
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sought to acclimatize to the new realities of political communications.

Killingsworth (2009) suggests that, despite an abundance of literature that focuses on
the nature of organisational communications and government communications at the
local level, investigating to what extent local government values and uses public
relations or political communications strategies to build relationships with their
constituents is important to the advancement and scholarship in the field. Norris et al.
(1999) discuss how the magnitude of the New Labour landslide victory in 1997 was
quickly attributed to the techniques of professional political communications. They argue
that conventional accounts of the election campaign seemed to stress that Tony Blair's
victory was a result of re-branding the image of the Labour party. Most of the credit for
the New Labour victory being attributed to Peter Mandelson who was the chief Labour
strategist and consisted of three major components: the modernization of the party
organization which bypassed activists enabling the internal power to flow upwards
towards the party’s central leadership and downwards towards ordinary party members;
the revision of traditional party policies with the abandonment of socialist nostrums and
the adoption of the ‘third way’ straddling the middle ground of British politics. But more
importantly for this study, Norris et al. (2009) point to the deployment of strategic
communications to convey the image of New Labour. They argue that the techniques of
professional political communications were used effectively to keep New Labour ‘on
message’ throughout the period of the long campaign in the year prior to the election
and the six-week official campaign. From this perspective they suggest that New
Labour’s tireless courting of the press was instrumental in reversing their historic

disadvantage and returning them to power.

Norris et al. (1999) argue that one of the most striking developments in recent years is
the widespread adoption of the techniques of strategic communications by political
parties. In this respect they suggest that strategic communications involves a
coordinated plan that sets out party objectives, identifies target voters, establishes the
battleground issues, orchestrates consistent key themes and images, prioritises

organisational and financial resources as well as laying out the framework within which
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the campaign communications can operate. They suggest that this development within
the state is part of the ‘professionalisation’ or ‘modernisation’ of campaigning, which
provides a greater role for technical experts in public relations, news management,
advertising, speech-writing and market research. They suggest that observers assume
that the use of such techniques has become a critical component of modern elections
and campaigns in many countries. Thus, in this thesis, the term “political
communications” is used as an umbrella term to summarise all these aspects of political

campaigning.

Crozier's (2007) summary of the transformation of the modes of political communication
in Western democracies over the last few decades, argues that post World War Two, it
is assumed that more or less homogenous and passive political information was
delivered to the publics. He contrasts this with contemporary society in which he
suggests that the streams of political communication continue to multiply and are
targeted at a multiplicity of audiences that are seen as diverse, active and complex. As

he states:

“The new modes and means of communication have hailed, among other
things, a rapid acceleration in the news cycle along with a corresponding
contraction of political and journalistic time frames In addition, the
developments in information and communication technologies have created
a global reach that recasts the character and dynamics of political and

Journalistic time frames” (Crozier, 2007:1)

For Crozier this is a fundamental shift in political communication and as such the
political impacts emanating from it are quite profound. The most important of these is
what he sees as the rearrangement of power relations amongst key message providers
and receivers, the transformation of the cultures of political journalism, the
problematisation of conventional understandings of democracy and citizenship, and
politics. Crozier goes on to make a very important point that concerns the growing
professionalisation of political advocacy and advice, which is a key part of the new

terrain, as governments, political parties, and political actors become more absorbed by
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the necessity of professional communication. Thus whilst informing and persuading the
public was the former focus, currently the prime emphasis is on media management, the

cultivation of media image, and the continuing monitoring of diverse audience opinion.

Blumler & Kavanagh (1999) frame their debate in similar terms in suggesting that
fundamental changes in society and the media are leading to a new structure of political
communication that they believe is qualitatively different from its forerunner. In their
view, society is in a process that is more diverse, fragmented and complex and as such
the avenues of political communication are multiplying, but at a deeper level they assert
that power relations amongst key message providers and receivers are being re-
arranged. In other words the culture of political journalism is being transformed and
conventional meanings of “democracy” and “citizenship” are being questioned and
rethought. In their opinion, such changes mean that the research community is
challenged to avoid over-commitment to outdated paradigms and to keep abreast of

evolving trends.

2.3 The Political Campaign

Coffman (2002:2) provides a useful definition of public campaigns:
“Public communication campaigns use the media, messaging, and an
organized set of communication activities to generate specific outcomes in
a large number of individuals and in a specified period of time. They are
an attempt to shape behaviour toward desirable social outcomes. To
maximise their chances of success, campaigns usually coordinate media
efforts with a mix of other interpersonal and community based

communication channels”

Coffman states that there are two main types of campaigns: a) individual behaviour
change campaigns — that attempt to change in individuals, the behaviours that lead to
social problems or promote behaviours that lead to improved individual or social well
being; b) public will campaigns — these attempt to mobilize public action for policy

change (see Table 2.1). She suggests that whilst this type of campaign is less
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understood, they are increasing in number. Coffman points out that public
communication campaigns are growing more sophisticated and strategic and that
campaign designers have begun to diversify their strategies and abandon the notion that
information alone is sufficient to cure the problems society faces. Coffman suggests that
as a result, campaigns are being run less on the flawed notion that people will improve
or change their behaviour if they just know better. Such campaigns are increasingly
paying attention to context and linking traditional media and behaviour change strategies
with community action to make social and policy environment more supportive of the

desired campaign results.

Choi et al. (2008) in discussing the impact of campaigns in political elections, point out
that, political campaigns can have important social and political consequences beyond
the selection of who is to govern. Political campaigns are seen as periods of high
intensity information flows that reach broad cross-sections of the public, including
individuals normally inattentive to politics. They suggest that this level of intensive
campaign communication has advantages in that it might encourage citizens to renew
their political interests, effects that might carry over to non-campaign periods, to less
political forms of engagement and to subsequent campaigns. Stanyer (2007) points out
how in Britain, in addition to the general election for the Westminster parliament, there
are elections for national assemblies in Wales, Scotland and Northern Ireland, elections
for the European parliament, local elections for councils and mayoral elections in certain
municipalities. He argues that all elections are accompanied by a campaign, which is a
finite period of intense candidate communication, after which citizens have an

opportunity to decide who should represent them.

Stanyer (2007) suggests that campaign communication is increasingly exclusive,
particularly, in first order national elections. He argues that this type of targeted
campaign communication had become reliant on expensive market research, which has

to be funded, and increasingly employs a growing number of campaign professionals.
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Table 2.1 Two Types of Media Campaign

driving, seat belt usage, parenting

Campaign Individual Behavior Change Public Will
Type/Goal
* Influence beliefs and knowledge I . .
about a behavior and its . :;lc;::n ZLSlblmy of an issue and its
consequences . -
s Affect attitudes in support of ) Qgg cl; z;eg :T;;gg;ﬁ;‘:l issues and
. ‘I;efl;:::or ::cqf:drssﬁ:] norms about | Increase knowledge about solutions
- percen . based on who is seen as responsible
Objectives the acceptability of a behavior  Affectcritera sed o judge policies and
among one s pecrs policymakers
' {)\eftf;::]li:;tennons to perform he * Help determine what is possible for
» Produce behaviorchange (i service introduction and public funding
. ° * Engage and mobilize constituencies to
accompanied by supportive program acton
components)
Target Segments of the population whose Segments of the general public to be
Audience behavior needs to change mobilized and policymakers
Strategics Social markelng Media aQ\{ocz{cy, community organizing,
and mobilization
Media Pu.bhc scrv‘lc‘c/affalr.s programming: News media: print, television, radio,
. print, television, radio, electronic . .
Vehicles . electronic advertising
advertising
Examples Anti-smoking, condom usage, drunk | Support for quality child care, after school

programming, health care policy

Source: Coffman (2002)

From this perspective, Stanyer
(2007) argues that campaign
communication is  increasingly
capital-intensive, often  costing

millions of pounds. As such only the
contestants who manage to raise
huge funds can sustain their
communication efforts. In Stanyer’s
(2007) opinion, the rise of exclusive

campaign communication has to be
the

transformation of the electorate that

taken in the context of
has taken place over the last fifty
years. He concedes that there are
differences in the extent to which
trends have developed but states
that it has been acknowledged on
both sides of the Atlantic that voters
have become less attached to

political parties than at any other

time previously. He also argues that there has been a decline in voter loyalty and as

such a rise in ‘floating’ voters or ‘independents’ which is part of a wider process of

‘mass- de-identification’ with common institutions, symbols and authorities. Citizens’

political identity is less likely to be expressed in party terms that in any previous

generation.

Young people, in particular, are less likely than older generations to identify themselves

as supporters of a political party.
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2.4 The Evolution of Communications & Media Policy in the State

Cuilenburg & McQuail (2003:189-197) discuss how communications policies originated
from interaction between the pursuit of national interests by states and the operations of
commercial and industrial enterprises. They argue that government and industry have
sought mutual advantage by way of privileges, restrictions and regulation. They point out
how policies in general refer to deliberate public projects aimed at accomplishing a
specific objective, together with the proposed method and timetable to attain them.
They suggest that the specific content of government policies reflect the deal made in a
particular place and time as well as the balance of power and advantage between
government and industry, and they highlight three phases of communications policy

making:

() A phase of emerging communications industry policy (pre WW2), in which
media policy is pursued in the public interest that is very narrowly defined as
efficient public service by way of the communication system, under state
control or close supervision, accompanied by technological and economic
development of the infrastructure and distribution networks. The main criteria
for media policy are the public interest as defined by the state and the
financial benefit of corporations as defined by themselves, such criteria are
therefore judged in terms of control and economic welfare on the one hand,
and by competition and profitability on the other. They suggest that these are

typically debated in public by the public or relevant interest groups.

(I From World War Two until about 1980 new media was developing on the -
basis of improved means of distribution and computerization. It is typically
characterised by normative and political rather than technological
deliberations, and by the search for national coherence and stability.
Irrespective of the climate of the Cold War, a spirit of democracy and the wish
for international solidarity were able to influence media policy. As such,
neither the lessons of misuse of mass media for propaganda or the dangers of

monopoly control of the mass press were forgotten. The post war phase of
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(1)

media policy was therefore dominated by sociopolitical rather than economic
or national strategic concerns. The focus being a more self-conscious kind of
media policy, which reflected a more collectivist spirit and the maturation of
the politics of full democracy. This ‘maturation’ process involved an evaluation
of the significance of mass media for political and social life in ‘mass

democracy’.

In Europe, the traditional political bias of newspapers whether left or right,
coupled with growing tendencies towards economic concentration in the
postwar period provided the incentive for scrutinizing the press, for example
the Royal Commission on the Press, 1947-9 in Britain or the Swedish Press
Commissions of the 1960s. In some countries pressure was brought to bear,
to promote diversity of ownership and content, limiting monopoly and dealing
more effectively with complaints against the press. In Britain and the US, the
press by mid century appeared less of a healthy component of democratic life
and more an instrument of political power unfairly balanced against labour
and progressive reform. For much of the post-WW2 period, this phase two
media policy was largely coexistent with policy for public broadcasting. The
character of this policy started to change from the mid-1970s and became
increasingly concerned with the financing and viability of public broadcasting,
with preserving or removing its monopoly status and with the problems of the
incorporation of new media developments into existing systems of broadcast

regulation post 1980.

The phase of a new communications policy paradigm that represented a
value change in communications policy. The philosophy of European
communications policy is attuned to the idea that a large and dynamic
market, with open frontiers, should, within a clear and agreed framework, be
able to provide for the current and expanding communications needs of
society. The implication here is that the field of communication is no longer

primarily viewed as an appropriate area for collective welfare policies. The
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predominant values guiding policy in most European countries during the
phase |l era, were derived from ideas of freedom, equality and solidarity, and
policy was expected to create institutional expression of these ideals.
However, they argue that since 1980 policy has increasingly followed the
logic of the marketplace and the technology as well as the wishes of
consumers and citizens, rather than impose its goals. Along with the
redirection of policy there are also changes in priorities attaching to
underlying values, and some older values are losing their force. The main
area where this is occurring is in respect of social responsibility requirements,
public service and altruism or no profit goals. The ‘public interest’ is being
redefined to encapsulate wider economic and consumerist values. There is
now, far less policy emphasis on equality despite the rhetoric from politicians.
Policy formation in this and other fields, is generally guided by a notion of the
‘public interest’, that democratic states are expected to pursue on behalf of
their respective societies. In general, a matter of public interest is defined as
one that impacts the whole of society or specific sections of it as opposed just
the individuals directly affected. Despite the liberalising and individualising
trends, which have become characteristic of capitalist societies, there are an
increasing number of issues where material development gives rise to wider
concerns and demands regulation. Such concerns can relate to threats on the
grounds of a number of things for example, health, environment, security and
economic welfare, but also potential shared benefits to be expected from

economic, social and technological developments.

Blumler & Kavanagh (1999) also divide the evolution of political communication systems

into three successive phases. The first phase (Age one) covers the first two decades

following World War One, a period in which the political system was regarded as a prime

source of initiatives and debates for social reform. The party system was articulated to

deep-rooted cleavages of social structure and many voters related to politics through

more or less firm and enduring party ideals. Consensus was accompanied by a high

degree of confidence in political institutions and much political communication was

secondary to relatively strong and stable political institutions and beliefs.
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The second phase (Age two) began in the 1960s a time when limited nationwide
television became the central source of political communication, at the same time the
control of party loyalty was beginning to be challenged. Out of this came four major
changes: Firstly a reduction in the frequency of selective patterns of exposure to party
propaganda, this was due to a medium of even-handed news, several-sided discussion,
and free slots for the majority of parties which afforded decreasing opportunities for
viewers consistently to tune into their own side of the argument. Secondly, there was a
decline in newspapers, clubs and other organizations affiliated to parties. Thirdly, the
audience of political communication was increased by the advent of television as it
reached more marginal sectors of the electorate who had previously been less heavily
exposed to message flows. The paradox was although this period hosted substantive
debate about alternative political directions and policies, few citizens appeared to sift the
arguments concerned, tending to vote instead on group based loyalties. The fourth
aspect is that television news became an important channel of short-term influence, with
its values and formats having an increasingly far-reaching impact on the scheduling of
political events, (coordinated with news bulletin timings) the language of politics (crafting
of sound-bites) and the personalisation of its presentations (sharper focus on top
leaders). They conclude that, as with the first phase, the second phase political
communication system also pivoted on a paradox: at a time when most citizens had
become more open-minded and flexible and were prepared to entertain varying
approaches to the problems of the day, they were served an emptier and less nourishing

communications diet.

The third phase (Age three), which is still emerging is marked by the explosion of the
main means of communication, media its profusion, its pervasiveness, scope and
speed. Television specifically is an entity that was once a concentrated communications
outlet of relatively few channels for politicians to use, but is now an elaborate journalistic
medium, hosting news flashes and inserts, formed bulletins, a wide range of public

affairs formats and twenty four hour news services.
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Communication abundance goes beyond embracing the multiplication of television
channels and radio stations facilitated by satellite technology, but also reflects the
expansion of communication equipment in people’s homes, such as multiple television
and radio sets, video records, and video games. Beyond mass media political news,
information and ideas can be circulated via computer. In summary, all this change in the
third age affects how people receive politics in ways that are yet to be observed through

research. They point out that:

“To politicians, the third age media system looms like a hydra headed
beast, the many mouths of which are continually clamouring to be fed.
When something happens, they are expecting to tell the media what
they are going to do about it well before they can be fully informed
themselves” (Blumler & Kavanagh, 1999:213).

Conversely for journalists, the news cycle has accelerated as a result of the increase in
outlets and increased competition bringing pressure on the whole profession, meaning
time for political and journalistic reflection and judgment is squeezed. This they argue is
the most complex age characterized more by conflicting crosscurrents than by a

dominant tendency towards a particular affiliation to a specific political party.

Since the mid-1990s the dominance of mass communications has been challenged by
three interrelated developments. First, the introduction of the permanent campaign
Blumenthal (1980), has blurred the difference between campaigning and governing,
Ornstein & Mann (2000), so that politicians seek to dominate the agenda every single
day (Heclo, 2000). Secondly there has been an increased professionalization of
communication, with public relations and marketing professionals transferring their skills
to the political arena, (Farrell, 1996; Plasser, 2002; Negrine et al. 2007). Thirdly, the
growing importance of new communications technology, especially the internet that
encourages political actors to use a much wider range of public relations tools. These
developments can be grouped together under the concept of post-modern

communications, whereby political communicators do not rely on one dominant channel
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to reach target audiences (Norris et al. 1999; Norris, 2000).

Blumler & Kavanagh (1999) in their examination of recent trends in the societal

environment for political communication argue that the relations of social change to

media change are complex and reciprocal. They suggest that over the post war period,

political communication has been responsive (as well as contributory) to a number of

socio-economic trends:

1.

“Modernisation”: increased social differentiation and specialization, fragmenting
social organization, interests, and identities; proliferating diverse lifestyles and
moral stances; and fueling identity politics. They argue that this complicates tasks
of political aggregation and communication, supports markets for minority media,
and may explain the appeal of talk-show explorations of divergent personal and

sexual behaviourrs, conflicts, and aberrations.

“Individualisation”: society embracing the elevation of personal aspirations,
consumerism, and reduced conformity to the traditions and demands of
established institutions, notably political parties, the nuclear family, mainstream
religion, the workplace, and neighbourhood and social-class groupings. In
approaches to politics, citizens have become more like consumers (instrumental,
oriented to immediate gratifications, and potentially fickle) than believers.

Politicians must work harder to retain their interest and support.

“Secularization”: the loss of institutional avenues to the sacred and the reduced
status of official politics, reflected initially in weaker party identifications but
spreading subsequently to most other facets of political authority. The diminished
parties face increased competition for media and public attention from the rise of
hard-lobbying interest and cause groups. Relations of elites to masses are
transformed by the evaporation of deference and increased skepticism about the
credentials, claims, and credibility of authority holders in many walks of life. This

they show supports political and media populism.
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4. “Economisation”: the increasing influence of economic factors and values on the
political agenda and other areas of society, including culture, arts, and sports.
The subordination of formerly more autonomous spheres (e.g., higher education,

publishing and journalism) to economic criteria of performance is encouraged.

5. “Aestheticisation”. the sense of people’s increased preoccupation with
stylishness, image, presentation, and appropriate tastes, especially in fashion
and music. They point out that this encourages closer associations of politics with
popular culture. They also point to “increasing rationalisation of all facets of
purposive organization and administration” (1999:210). This favours arguments
backed by systematically gathered evidence in forums of relatively sustained
policy debate (conferences, quality press, signed columns, specialist political
programs, analytical journalism, weekly magazines of news and comment).
Policymakers, think tanks, and pressure groups are encouraged to commission
pragmatically oriented research, strengthening the hands of experts whose
claims to be able to conduct and interpret it are widely accepted. But it also
supports the emergence of “the instrumental rationalization of persuasion,” based
on the techniques, values, and personnel of (a) advertising, (b) market research,

and (c) public relations (Mayhew, 1997).

6. “Mediatisation” in which they show the media moving toward the centre of the
social process. This promotes the concept and practices of a “media-constructed
public sphere” elevating the communication function and the role of
communication experts into a wide range of institutions. They suggest that
“Modernisation of these types of institutions is often equated with tooling them up
for sophisticated public relations (as latterly in Britain with the Monarchy and
even the Church of England!” (Blumler & Kavanagh, 1999:210)

Blumler & Kavanagh point out that problems faced by government have been intensified

by the trends highlighted, coupled with higher social expectations placed upon

authorities crippled with diminishing resources. Fragmenting societal consensus has
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also led to more disparate constituencies for politicians to operate within and thus the
political arena has become chaotic, less structured, less predictable and more difficult to

control.

Wring (1996) points out how analysts carefully observed the work of party strategists
during the 1992 general election. He highlights a particular ITN lunchtime news item in
which the presenter John Suchet and the Westminster-based journalists Julia Langdon
and Michael White ended a discussion on the imminent campaign alluding to the
supposed ability of the “marketing men” to dictate the possible direction of the
campaign. Wring (1996) argues that this was no isolated event, and that interchanges
such as these underline the way in which some of the most informed political
commentators have come to view the modern electoral process. However, he stresses
that this view is not necessarily shared by the candidates and cites work by Kavanagh
(1995) who noted that leading politicians are reluctant to admit the importance of
marketing and the strategic role it plays as this could undermine their own status as well
as upset influential elements in their own party. Thus he suggests that for these reasons
the history of political marketing in Britain cannot be found in official party sources.
Wring (1996) points out that, in looking at the study of election campaigning in Britain it
becomes clear that the major parties have, since the last century been actively involved
in marketing related activities, although he suggests that few of the officials involved,

would have specifically described their work in such a way.

According to Wring it was during the 1950s that party organizers developed greater
awareness of the techniques and methods of mass marketing being pioneered by the
commercial sector at the time. However, the term marketing became a more acceptable
organizational concept during the leaderships of Thatcher and Kinnock but mainly

among the narrow but powerful elites in the party hierarchies.
Wring (1994) suggests that the explicit use of techniques in politics currently described

as marketing in the British context, actually date back to the 1920s. Lock & Harris (1996)

point out that since the Saatchi poster “Labour isn’t working” the term political marketing
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has become commonplace and as such many marketers have developed the belief that
there exists a direct transference of their concepts to the political arena. They suggest
that to some extent this is correct, but point out a number of key differences between
conventional products, service marketing settings and the political choice process and
how it may be influenced. In their opinion, these had received little, if any, attention in
the literature. Additionally, while the subject is beginning to develop some taxonomic
frameworks, there is a dearth of published work measuring and predicting the effects of

political advertising and other communication tools.

2.5 Public Relations Strategies Within Political Communication

Another dimension that should be considered is the development of public relations as
an aspect of the development of political communications within the state apparatus.
Stromback et al. (2010) have asserted that the use of public relations strategies and
tactics are ubiquitous in many areas of political communication. However, they point out
that despite the growing influence of public relations, little application of public relations
theory and research has been integrated into the study of political campaigning and
marketing processes. This is particularly the case in debates of “political marketing,” an
area of study that forms a union between marketing and politics in that it is concerned
with the use of marketing strategies, methods and concepts to politics on a wide basis.
Stromback (2007a) argues that to see political marketing as an offshoot of the
professionalisation of campaigning is misleading but in order to develop a clearer or
more in-depth understanding of political marketing theories they need to be aligned to
public relations as well as political communication. As Xifra (2010) explains ‘public
relations’ as an idea originated in theories regarding American business. This is backed
up by Cutlip et al. (2000) who point out, that early works on American politics and
political campaigns paid scant attention to the role of political publicity. However, this
was to change in politics, as it did in business, at the turn of the twentieth century, when
political campaign commentaries noted the increasing number of journalists being

recruited as press agents to political candidates.
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This discussion reviewed the evolution of political communications within the state from
the early days of propaganda communications through to the professionalisation of
public relations within the state and the use of public relations strategies designed to
influence and direct public opinion towards specific state policies. The subsequent
section discusses how this evolution continued with the rise of ‘New Managerialist’
thinking as part of the broader neoliberal discourse during the 1980s and 1990s, and
how this eventually led to concept of political marketing communications ideas being

practiced within the state.

“Politics, as both elite-level activity and the dissemination of this to the public, has

predominantly become a process of marketing” (Savigny, 2008:1)

2.6 New Public Sector Managerialism

According to Walsh (1994) the public sector underwent a radical management revolution
involving total reorganization of its constituent parts during the Thatcherite period of the
1980s, based on the application of market principles. This involved the separation of
purchasers from providers, e.g. Compulsory Competitive Tendering (CCT) through the
introduction of contracts and development of internal trading accounts (Patterson &
Pinch, 1995). Business planning, commercialism and competition became key terms
used within the public sector domain, and as such it came as no surprise that in this
environment marketing, both as a concept and metaphor subsequently attracted
increasing attention from politicians and public sector managers. However, Walsh
suggests that limited elements of the marketing approach have always existed, even if
they were not thought of as in such terms, in the areas of local tourism or economic
development for example. He points out that in the public sector the increasing interest
in marketing, as it was considered in relation to core public services, such as education,
health and transport, came out of the growth of managerialism. He therefore argues that
the nature of public sector marketing should be considered in terms of three key
headings; the growth in consumerism; the adoption of strategic marketing and the use of
promotion. As such, in his view, consumerism has been at the centre of the

management changes that public services have faced in recent decades. The political
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right which saw the public sector as inefficient, unresponsive, unaccountable to those it
serves and favouring instead the interests of bureaucrats, argued that there was a need
- to recognize public sector users as customers who had rights to higher levels of services
which, in their minds, only private sector management strategies and principles could
provide. Walsh shows how the introduction of consumerism into the public sector took a
number of forms such as decentralization, customer-consciousness, improved
communication, notions of increased choice and systems of redress. Clarke & Newman
(1997) point out how the attack on the welfare state carried out by the new right
embodied a fundamentally hostile view to institutional forms in which social democratic
representations of the public were formulated and developed. Thus, the consequent
reforms that took place can be viewed in terms of an attempt to reconstruct the
relationship between the public and the state around the individualized and familiarized
figure of the consumer. They suggest that such neo-liberal concepts were embodied in
public choice critiques of producer monopolies, in the Thatcher claim that ‘there is no
such thing as society’, and in her governments’ efforts to make such a claim become a
reality. Clarke & Newman (1997:123) suggest that,

“Consumerism addressed the notion of private interests through the rhetoric of
choice, counter-posed individual freedoms to collectivist social provision, and
framed social differentiation within a language of the diversity of individual

needs and wants”.

They describe how reconstructions of the state structure towards more minimalist direct
provision and dispersal of welfare services to other agencies was undertaken as a result
of the concept of the public. Institutional representations of a social democratic public
were broken up by such processes of dispersal, the role of local government and other
elected bodies diminished whilst at the same time market relations in health, housing
and transport were promoted. Clarke & Newman (1997) point out that the extent of
these reforms was not just targeted at breaking up old institutional attachments but also
creating new forms of articulation between the citizen as consumer and the state itself.
According to Walsh (1994) one important aspect of the introduction of consumerism in

the public services was that of customer consciousness and improved communication.
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Customer consciousness and customer care training became widespread in many
public service organizations from the former British Rail to the Inland Revenue.
Communications, for example letters and forms were reviewed and more explicit
systems for public consultation were developed for example in the National Health
Service (NHS), alongside the development of purchasing and commissioning roles.
Attempts were made to increase the level of choice to users, for example, choice of
decoration of council houses, or choice of school or residential home or providing choice
between public transport services. Walsh points out that government also began to
make more extensive use of promotional techniques with central government becoming
a major purchaser of advertising. There was more direct promotion to citizens, as with
the Patient's and Parent’'s Charters and documents on the national curriculum. Major
advertising campaigns became increasingly common in the promotion of government
initiatives for example in the NHS reforms. The use of such promotional techniques also
became widespread in local government although under strict legal guidance in order to
prevent political bias in the information provided. Walsh argues, that the way policy was
presented was seen as central to effective implementation and as such politics itself had
become a focus of marketing alongside sophisticated use of opinion analysis, image

creation and management.

2.7 Communications & Information
Xifra (2010) points out that political communication can be described as a
comprehensive communication in the sense that it encompasses a variety of strategies,
techniques, tactics taken from a number of disciplines that constitute social
communication and marketing. Political marketing implies the use of marketing methods
and techniques within the political process. As an activity and method it represents and
reflects the penetration of the political space by marketing. Lees-Marshment (2004:10)
suggests:
“Political marketing is about political organizations adapting techniques and
concepts originally used in the business world to help them achieve their goals. It
studies the relationship between a political organization or individual and its

market, its use of marketing activities (market intelligence, product design,
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communication and delivery), its product, and its overall attitude (product, sales
or market — orientation) such political organizations include parliaments, political
parties, charities, bureaucracies and television channels; their product
legislation, policies or meetings; their market is the public, electorate, members,
financial donors, tax payers, benefit receivers or viewers, their goals are passing
legislation, winning elections, campaigning for better rights for a section of

society, and providing entertainment”.

Lees-Marshment (2004) points out that there is a conventional view held by the wider
population, and some academics, that political marketing is about ‘spin doctoring and
sound bites’. She argues that this is not political marketing, and suggests that a party or
any political organisation can engage in political marketing without the need to spin or
produce sound bites. Conversely, because a party adopts effective media management
does not mean it becomes market oriented. The central point for Lees-Marshment is
that, political marketing goes beyond spin-doctors or election campaigns and represents
the application of marketing to a wide range of political arenas. It's about political
organizations adapting techniques (such as market research) and concepts (such as
market orientation to satisfy user demands) originally used by business to help

organizations achieve their goals.

Political marketing has been conceptualised by Maarek (1995:2) as a “complex process,
the outcome of a more global effort implicating all the factors of the politician’s political
communication” and emphasizes that ‘political marketing’ is the general method of
‘political communication’, one of its means (1995:28). The introduction of marketing into
politics he argues is considered to be an outcome of “the elaboration of a policy of
political communication...a global strategy of design, rationalization and conveyance of
modern political communication” (1995:2). Figure 2.1 describes Maarek’s views and

shows the relationship between commercial and political marketing.
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Figure 2.1 Commercial and political marketing: two parallel strategies

Other commentators (e.g.
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consist of its political

communications but of:
Source: Kolovos and Harris 2005:28 (adapted from Maarek 1995)

a) its ideological platform and its set of policy proposals, b) the party, leader, the
candidates and party officials and c) party members in general. Nevertheless, in
Maarek’s (1995:28) opinion, political marketing has become an integral and vital
component of political communication: “Political communication...encompasses the
entire marketing process, from preliminary market study to testing and targeting”. For
Maarek the key areas for the application of political marketing are image-making

campaigns and election campaigns.

2.8 The Spread of Political Marketing into Other Policy Arenas

Lees-Marshment (2004) posits a view of political marketing that is useful in providing
some understanding of why it has become so popular within politics. She argues that
political marketing is about the relationship between the political elite and the people.
Marketing can be attached to politics due to the fact that they share common tenets: the
aim to understand how political organisations act in relation to their market and vice
versa. However, marketing is more prescriptive and, therefore, provides ideas regarding
how organisations could behave in relation to their market in order to achieve their
goals. Lees-Marshment (2004) cites the work of Jones & Moran (1994:17) who point out
that the idea of a political system that meets the needs and demands of people link back
to traditional politics, and argue that British democracy ‘means that the people can
decide the government and exercise influence over the decisions governments take.

Political marketing they argue is simply a way of doing this in the 21% century with a
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critical, well informed and consumerist mass franchise. Lees-Marshment (2004) argues
that political marketing encompasses a wide range of political organizations, including
political parties, the NHS, universities and schools, Parliaments — e.g. Westminster and
the Scottish Parliament, local governments/councils, newspapers and television, the

Monarchy, police, civil service and charities/interest-groups/pressure groups.

Lees-Marshment is careful to point out that this broader definition will no doubt reach a
few sceptical audiences and like her previous attempts to stretch the concept of political
marketing to include influence on the political party product, rather than just the sale,
she concedes that it may take some time to be accepted and in fact may never be
accepted by all. However, she points to one fundamental argument in its favour; and
that it's something that is happening in the real world. Political marketing is in practice
an increasingly exciting and integrated phenomenon that the majority of significant

public figures and political staff are vividly aware of.

However, Reid (1988) suggests that in western terms, although seldom recognized by
politicians, getting elected is essentially about marketing. Political parties must
determine the scope and nature of the product and then find the most effective way of
communicating its benefits to a target audience. Yet he argues that examination of
political campaigning practices suggest that political product, policy and promotion are
determined without reference to the existing body of knowledge on consumer behaviour.
He goes to on to suggest that although attempts have been made by academics and
other researchers to address aspects of the marketing problem, there appears to be a
dearth of published research, which treats it in a holistic way. He outlines how decision
making in many political systems was a process in which the only feasible changes were
those that altered socio-political or economic states by relatively small steps. The
implication for political marketers therefore would be that they ought to pitch their
communications to operate within fairly narrow latitude of acceptance. Reid (1988) goes
on to suggest that research could be concentrated on tracing the development of
important issues with a political framework. However, his conclusion is that past efforts

to analyse the forces which influence all kinds of marketing activities, have generally
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looked at the behaviour of isolated political actors such as consumer groups not the

activities of the political marketers.

2.9 The Public Sphere

An understanding of the debates concerning the public sphere is useful as it can help
explain widely used terms such as ‘public opinion’ or the ‘transport publics’. Goodnight
(1992) suggests that there are few terms in the vocabulary of political democracy that
are more important than the term ‘public’. Yet, a precise definition remains elusive. He
argues that controversy over how a public represents it own intentions and appraises
alternatives is long standing. This is a debate about whether civic communication should
be understood as a matter of timely and appropriate improvisation, as a rational
discourse of elites, or as a systematic practice among educated citizens. Goodnight
(1992) concludes that contemporary debates that attempt to conceptualise public
opinion and the practices of public communication are a reflection of the cultural legacy

of the classical public sphere.

Louw (2010) discusses the idea that liberal democracy has become ‘public relations-
ised’ and suggests that it provides an opportunity for a discussion on what democracy is,
what it should be, and also what the relationship between democracy and media is, and
should be. He points out, that over the past two decades those who were interested in
engaging in this type of debate have done so by using Jurgen Habermas’ (1989) notion
of the public sphere, a term that has its origins in the Frankfurt School’s critique of mass

society.

Louw (2010) explores Habermas’ argument that during the seventeenth and eighteenth
centuries the emergent West European middle classes (i.e. the bourgeoisie/burghers of
England, France, Germany and Holland) created a communicative ‘space’ where
rational critical debate could take place. Louw explains that for Habermas the creation of
such a space led to something unique in human history, in other words, for a brief
period, political action was driven by ‘authentic’ public opinion, Habermas (1989:1060),

as opposed to manufactured, steered and manipulated public opinion. In other words
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Habermas was positing the suggestion that a type of ‘ideal communication’ emerged, for

a short time, in the form of dialogue where the best argument could win.

Habermas (1989:247) asserts that ‘the communicative network of a public made up of
rationally debating private citizens has collapsed’ (Habermas, 1989:247). Habermas
explains how public opinion once originating from the public sphere, has partly collapsed
into the informal opinions of private citizens without a public, and partly become
concentrated into formal opinions of what Habermas called, ‘publistically’ effective

institutions.

“Caught in the vortex of publicity that is staged for show or manipulation, the
public of non-organized private people is laid claim to, not by public
communication, but by the communication of publicly manifested opinions”
(Habermas, 1989: 247-8).

Goodnight (1992) points out that the work of Habermas demonstrates how the
bourgeois public sphere emerged, issued a robust social and political discourse of rights
and interests, but then became weakened by virtue of its success, and now currently
survives in the form of a remaindered requirement for legitimating government policy in

times of crises and during the election of state officials.

In a more recent paper, Habermas (2006) discusses the structure of mass
communication and the formation of considered public opinions. He puts forward the
view that the centre of the political system consists of certain familiar institutions namely:
parliaments, courts, administrative agencies and government. Habermas (2006) argues
that each branch could be described as a specialized deliberative arena, where the
corresponding outputs (i.e. legislative decisions, political programmes, rulings,
administrative measures, guidelines and policies), come about as a result of varying
types of institutionalized deliberation and negotiation processes. At the extremities of the
political system, the ‘public sphere’ is embedded in networks for wild flows of messages,
these include news, reports, commentaries, talks, scenes and images, as well as shows

and movies with an informative, polemical, educational or entertaining content. For
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Habermas, the origins of published opinions of this type come from a variety of actors,
such as politicians, political parties, lobbyists, pressure groups and actors of civil
society. These published opinions are selected and shaped by mass media
professionals and received by broad and overlapping audiences. He argues that from
this spectrum of published political opinions, the measured aggregate of positive or
negative attitudes to controversial public issues can be distinguished as polled opinion
as they tacitly take shape within weak publics. Such attitudes are influenced by
everyday talk in the informal settings of civil society as long as they are paying much

attention to print or electronic media.

Habermas (2006) points out that two particular actors are important to his paradigm of
the public sphere. These are journalists, who edit news, reports and commentaries, and
politicians, who are at the centre of the political system and who are both the co-authors
and addressees of public opinions. He suggests that, mediated political communication
is therefore, conducted by an elite. He adds five more types of actors who contribute to

what he calls the ‘virtual stage of an established public sphere’:

e lobbyists that represent special interest groups;

o advocates, who either represent general interest groups or substitute for a lack of
representation of marginalized groups, unable to effectively voice their own
interests;

e experts credited with professional or scientific knowledge in specialised areas,
who are invited to give advice;

e moral entrepreneurs who generate public attention for supposedly neglected
issues, and

¢ intellectuals who have gained, a perceived personal reputation in some field and
who engage spontaneously in public discourse with declared intention of

promoting general interests (writers or academics).
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Habermas (2006: 416) suggests:
“Only across the system as a whole can deliberation be
expected to operate as a cleansing mechanism that filters out
the “muddy” elements from a discursively structured legitimation

process”

Deliberation fulfils three functions as an essential element of the democratic process:
e mobilize and pool relevant issues and required information, and specify
interpretations;
e process such contributions discursively in the way of proper arguments for and
against; and
e generate rationally motivated yes and no attitudes that are expected to determine

the outcome of procedurally correct decisions.

Looking at the legitimating process as a whole, the facilitating role played by the political
public sphere is concerned mainly with fulfilling the first of these functions, that of
preparing the agendas for political institutions. In other words the deliberative paradigm
expects the political public sphere to ensure the formation of a plurality of considered
public opinions. Habermas conceded that this remained a demanding expectation, but
argues that, in communications research, a realistic scheme of necessary conditions for
the generation of considered public opinions can yield non-arbitrary standards for the

identification of the causes of communication pathologies.

Habermas (2006) goes on to develop a communication model for democratic
legitimation, arguing that the state faces demands from two sides. It has to provide
public goods and services for civil society in addition to rules and regulations, as well as
subsidies and infrastructure for various functional systems, such as commerce or the
labour market, health, social security, transport, energy, research and development, and
education. Therefore he argues that, by using lobbies and neo-corporatist negotiations,
representatives of the functional systems confront the administrative with what they

present as ‘functional imperatives’. Such representatives of particular systems can
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threaten imminent failures, such as growing inflation, flight of capital, traffic collapse or a
shortage of housing or energy supplies. As such he suggests that the disturbing impact
of such strains or crises on citizens in their role as clients of the corresponding
subsystems gets filtered through the distributional patterns of class structures. Thus,
networks of civil society and special interest groups translate the strain of pending social
problems and conflicting demands for social justice into political issues. Actors of civil
society articulate political interests and confront the state with demands arising from the
life worlds of various groups. With the legal backing of voting rights, these demands, can
be strengthened by threatening to withdraw legitimation. Habermas (2006:417) provides
a particularly useful theoretical perspective when he suggests that voters do not
‘naturally grow out of the soil of civil society’. He explains that before they pass what he
terms the ‘formal threshold of campaigns and general elections, they are shaped by the
confused noise of voices rising from both everyday talk and mediated communication.
Depending on democratic legitimation, at its periphery, the political system possesses
an open flank in comparison with the public sphere. He describes how, organizations for
public opinion research continuously monitor and register the attitudes of private
citizens, whilst media professionals produce an elite discourse, which is fed by actors

struggling for access to and influence on the media.

Habermas suggests that such actors enter the stage from three points: politicians and
political parties start from the centre of the political system; lobbyists and special interest
groups come from the vantage point of the functional systems and status groups they
represent; advocates, public interest groups, churches, intellectuals, and moral
entrepreneurs come from backgrounds in civil society. Together with journalists, all of
these actors join in the construction of what is called ‘public opinion’ although he points
out that this singular phrase only refers to the prevailing one among several public
opinions. Habermas points out the difficulty of pinning down ‘public opinions’, arguing
that they are jointly constructed by political elites and diffuse audiences from the
perceived differences between published opinions and the statistical records of polled
opinions. He explains, that ‘public opinions’ can exert what he alludes to as a ‘kind of

soft pressure’ on the malleable shape of minds. He suggests that this kind of ‘political

50



influence’ must be distinguished from ‘political power,” which is attached to offices and
authorizes collectively binding decisions, and as such the influence of public opinion
spreads in opposite directions, turning equally toward a government busy watching it

and backward toward the reflecting audiences from where it first originated.

210 Understanding “Public Opinion”

An understanding of the debates on the link between public opinion and policy making
and implementation is important (see Chapter 4), policy makers as well as the press
and media continually make reference to ‘public opinion’ with regard to the TIF initiative
specifically but to transport policy more generally. Rounce (2004) points out that
understanding public opinion and its relationship with public policy has become central
to discussions regarding democracy in the current times. Rounce (2004) argues that
‘public opinion’ (whether it is understood as the results of polls and focus groups, letters
to editors of news outlets, letters to elected officials, interest group communications, or
media communications), has become part of the public policy making process in various
ways. Furthermore it has become difficult to open a newspaper or watch television news
without hearing about the results of the latest poll. She points out that technological
innovation has increased the ability to measure opinion and as such has led to the

increased visibility of the public opinion industry.

Althaus (2003:1) argues that there are only three questions of any lasting importance to

the study of what has, since the 18" century, been called public opinion:

o What is public opinion, or in what form ought the concept of public opinion be
recognised?

o What is the nature, or what characteristics should public opinion possess?

e What kind of political power does it have, or what kind of power should it be

given?

He concludes that it is a testimony to the knottiness of these questions that definitive

answers to them seem as elusive today as they were to the contemporaries of Socrates
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and Protagoras. For this research the first question remains important for strategic
decision-making in transport policy, but the second point is of greater interest in terms of
understanding the kind of power key political elites give to public opinion and how this

power is used strategically to determine the shape of transport policy.

Rounce (2004) found it necessary to break the term down by looking first at what is
meant by “public” and then to look at “opinion” separately. Rounce argues that the word
‘public’ is by its very nature heterogeneous and that although the term “public opinion” is
often used to imply a unanimous viewpoint, members of the public clearly hold very
different views on any one issue. She draws on a discussion by Splichal (1999:16) who
suggested that the “public” as a subject of research, is not always the same and that in
fact there are a number of different publics that could be discussed: ...there is a “voting
public” (i.e. a body of actual voters), an “attentative public” (characterised by the interest
in politics and at least occasional participation in debates on political issues), an “active
public” (representing the elite of the “attentative public’), and “sectoral” or “special
publics”, which merely by their size (the number of members) differ greatly from each

other.

Manza & Cook (2002) point out, that at the centre of scholarly interest in public opinion
is its impact on public policy. There are several debates regarding the opinion — policy
link in what is seen as a rapidly growing body of research on public opinion polls and
policy making in contemporary politics. Existing literature on the opinion policy link

focuses on three distinct approaches: Those that view the effects as:

e Large
e Small

e Or emphasise historical of institutional contingency

Analysts that argue that there are ‘large’ effects view the opinion-policy link in policy
making as strong, and possibly getting stronger over time. Historical studies have found
strong links between public opinion and public policy, using both quantitative and
qualitative methods (e.g. Miller & Stokes 1963; Achen, 1975, 1978; Gronke &
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Rosenberg, 1984). Other analysts have used case studies within specific policy
domains, which demonstrate that public opinion has shaped the perceptions of key
actors when making key decisions, (e.g. Ericson Wright, & Mclver 1989,1993). Analysts
point out that the effects are ‘small’, express skepticism regarding the capacity of public
opinion in impacting policy outcomes (e.g. Aldrich 1995; Cohen 1997; Jacobs & Shapiro
2000). For some the very concept of a coherent or consistent ‘public opinion’ capable of
influencing policy elites is doubtful. Nevertheless others argue that while ‘public opinion’
can be constructed through polls, such opinions are only weakly held by the public at
large, and are easily subject to manipulation by elites be they in government, the mass

media, business or lobby groups (Manza & Cook, 2002).

Jacobs & Shapiro (2000) argue that polls themselves may be used strategically by
politicians and policy makers not as devices to grasp popular opinion but rather as the
means to craft legislation or policy rhetoric that will better appeal to the public. A number
of analysts have proposed that a ‘contingent’ concept of responsiveness is most
appropriate, one which takes as a point of departure evidence of the variation in how

opinion impacts policy outcomes over time and space (Manza & Cook, 2002).

A few advocates of the contingency view have identified differences in how public
opinion operates in particular policy domains (Cook & Barrett, 1992). Different domains
have varying levels of responsiveness, either because of the nature of public opinion
within that domain, or because of institutional or political factors that mediate the opinion
policy link. For some analysts, the relationship between citizens’ opinions and the policy
outputs of governments is strong. Manza & Cook (2002) suggest that global studies of
the opinion-policy link, as well as case studies that have included public as an

explanatory variable, usually report significant effects.
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2.11 Influencing Public Opinion — Weapons of Mass Manipulation

Opinion polls, focus groups, opinion surveys and referendums are now ubiquitous
political tools that have increasingly been used by the policy elites and the media, to
justify or promote specific issues or policy initiatives. Traugott & Powers (2000) point out
that poll results are increasingly being used as the main topic of news stories, rather
than as supporting information, because the rise of media polling operations means that
news organisations often have direct control over content and have a direct financial
stake in the production of the information. Jacobs & Shapiro (2000) suggest that political
actors of all kinds from candidates in election contests to political parties and interest
groups invest millions into focus groups and polls and this wide-scale use of polls has
fuelled the nearly unquestioned assumption among some observers of politics that
elected officials “pander” to public opinion. They argue that politicians tailor their

significant policy decisions to polls and other indicators of public opinion.

Marlin (2002) observes that in modern times, sound policy making must often come to
grips with numbers. He argues that since the western world presupposes that
democracy is a superior system, arguments for a given policy or measure generally gain
strength if it can be shown that the proposals have the support of the people; hence the
importance in today’s world of opinion polls. However he does point out that it is easy to
be misled by opinion polls, arguing that even pollsters themselves or even those
commissioning the polls, can be misled. They may misjudge the latent strength of
feeling on an issue that has not been widely discussed. When something becomes an
issue and various interest groups speak out, the reaction may produce opinion different,
or more intensely felt, than what existed before the controversy. Other commentators
such as Schoenbach & Becker (1995) argue however that whilst there is some evidence
to suggest that politicians and key actors do pay attention to public opinion, and that
they do invest substantial time and resources in gaining access to assessments of that
opinion. A distinction can be made between polls used to guide strategic action and
those released for wider public consumption. Polls released through the press to the

public can force key actors to act where private polls might not.
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Jacobs & Shapiro (2000) examine the varying responsiveness of USA presidents and
legislators in the White House and examined the wider impacts of this responsiveness
on the strategies of politicians, the media’s coverage of politics and public opinion. The
research studies the behaviour and strategy of politicians and discusses the changing
institutional and political dynamics over the past two decades that have elevated the
perceived benefits of pursuing policy goals and the expected utility of changing public
opinion through carefully crafted presentations. They also discuss the impact of
politicians’ behaviour and strategies on media coverage and public opinion. Senior
officials studied polls to find the language, arguments, and symbols that would win
public support and unify Washington elites behind the President’s proposals for health

care reforms.

According to Jacobs & Shapiro (2000), the White House treated public opinion as a
political resource to pressure policymakers. Their motivation for monitoring public
opinion was neither to follow it in making decisions, nor to accept it as it existed, but the
administration tracked public opinion after already deciding on their preferred course of
action. Jacobs & Shapiro suggest politicians were attempting to exert leadership skills in
order to shape public opinion and educate voters. Thus, using public opinion research to
change (and not follow) public opinion was considered absolutely normal by the Clinton
administration. The suggestion was that public opinion should be led and not followed.
Polls and focus groups were an aid to leadership, identifying how best to sell a health
care reform plan. They conclude that, like Clinton and his aides, politicians attempt to

manipulate public opinion by continually monitoring it.

Jacobs & Shapiro (2000) also discuss the way that politicians can sometimes pursue a
strategy of “crafted talk” to change public opinion in order to offset the potential political
costs of not following the preferences of average voters. From this perspective public
opinion is not tracked by policy makers and politicians to make policy, as often
assumed, but to determine how to craft their public presentations and win public support
for the specific policies of most importance to them. Policy makers and politicians

attempt to change public opinion, not by directly persuading the public of the merits of
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their policy choices but by “priming” public opinion they “stay on message” to highlight

standards or considerations for the public to use in evaluating policy proposals.

Jacobs & Shapiro (2000) argue that policy makers also respond to public opinion
through the use of public opinion research to pinpoint the most alluring words, symbols,
and arguments in an attempt to move public opinion to support their desired policies.
Public opinion research is used to manipulate public opinion, that is, to move the
populace to hold opinions that they would not necessarily hold if they were aware of all
the available information and analysis. In this case the objective of policy makers is to
stimulate responsiveness and so their words and presentations are crafted to change
the appearance of responsiveness as they pursue their specific policy goals. They also
argue that politicians’ muted responsiveness to public opinion, and the crafting of their

words and actions, has a profound impact on the mass media and public opinion itself.

212 Influence & Power of Mass Media

Marlin (2002) suggests that the advancement and multiplication of media technologies
extends the world of images and sounds into every sphere of modern society. This
enhances the power of the media who are increasingly able to use this to influence
public opinion. If communicators use this power intentionally the resulting message can
be referred to as propaganda or persuasion. Marlin points out that this mediated
manufacture of public consent, usually regarding government or corporate agendas, has
emerged as the most powerful political force in the 21% Century. Such arguments are
supported by Newton (2001) who examines claims put forward by other commentators
suggesting that the mass media have in fact been instrumental in the transformation of
modern government. Newton (2001) suggests that the mass media have changed the
role and nature of government institutions, and thus they have undermined democracy
itself. From this viewpoint modern media can no longer be seen as the ‘fourth estate’
informing the public and playing the role of ‘watch dog for the constitution, but they are
now more of a fifth column with more political power and little or no accountability.
However, there are those that are more concerned with powers conferred by the mass

media on politicians and political elites. This view is one that argues that politicians use
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the technical capacities of the mass media for their own advantage; surrounding
themselves with public relations consultants, spin doctors, media managers, opinion

polisters, and publicity directors.

Politicians are now armed with the means to control the language of political discussion,
controlling the flow of news and information and manipulating political opinion.
Propaganda theory may help shed light on the way that political actors manipulate
statistics and polls to influence public opinion. Ellul (1982) goes beyond the purveyors
of propaganda, to the willingness of the general public to accept it. He views the
modern individual as hungry for a sense of meaning for his or her existence. These
theorists argue that the decline of church, village, and family influences has tended to
atomise human existence, cutting people off from the bonds that automatically provided
a sense of identity. Under such circumstances, with individuals thrown together in a
mass, there is a fertile field for propaganda. This is because, lacking the determination
and energy required to make sense of the world, the modern individual is all too willing

to have meanings supplied to him or her through the mass media.

213 The Media - Agenda Setting

It is important to explore debates and perceptions on how the political agenda within
Greater Manchester was set during the time of the TIF initiative and the key players
involved. As argued by Norris et al. (1999), the function of the campaign for agenda-
setting has been a long-standing concern in the literature on political communications.
They point out that theories of agenda setting suggest that the news drives the public’s
priorities, telling people not ‘what to think’ but ‘what to think about’. The theory of
agenda-setting therefore, implies that stories that get most attention in the news become

the problems that the public regards as the nation’s most important.

McCombs (2005) argues that there are few who would argue against the widely held
view that without media coverage many of the problems social, political or otherwise
would never have entered the political arena or be contested within the political process.

The media is also considered to be instrumental in bringing a basic level understanding
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and illumination to the public about issues that have traditionally been the preserve of
technical, scientific or political elites. Thus commentators have also suggested that the
news media plays a complex role as an agent of environmental education as well as in
agenda setting (e.g. Hannigan, 1995). Therefore the issue of how media organisations
decide which stories are of most importance, and how they should be covered, becomes
a matter of some importance. Parenti (1993) suggests that for many people an issue
does not exist until it appears in the news media. Indeed, what people even define as an
issue or event, and what they see and hear, are greatly determined by those who control
the communications world. Be it peace protesters, uprisings in Latin America, crime,
poverty, or defence spending, few of us know of things except as they are depicted in

the news.

Parenti’s (1993) argument is that even when people don’t believe what the media say,
they are still hearing or reading their viewpoints rather some other. In other words they
are still setting the agenda, and are therefore exerting a persistent influence in defining
the scope of respectable political discourse. Burgess & Gold (1985a) point out, that the
media “are an integral part of popular culture and, as such, are an essential element in
moulding individual and social experiences of the world and in shaping the relationship

between people and place”.

McCombs (2005) highlights the fact that newspapers are able to communicate a host of
clues about the relative salience of the topics on their daily agenda. He argues that the
lead story on page one, front page versus inside page, the size of the headline, and the
length of a story all communicate the salience of topics on the news agenda. Members
of the public use these salience cues to organise their own agendas and to
subsequently make decisions as to which issues are most important. In this way, to
some degree, the agenda of the news media becomes the agenda of the public.
McCombs adds that any discussion of public opinion usually centres on the distribution
of opinions, how many are for, the number of those against or undecided. This, in his
opinion, explains the reason that journalists in the news media and their audiences show

such interest in public opinion polls and this is particularly the case during political
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campaigns. However prior to considering the distribution of opinions, he argues that we
need to know which topics are at the centre of public opinion. In other words people
have opinions on a variety of things, but only a few are of real importance to them. Thus
the agenda-setting role of the news media is really the influence it has on the salience of
an issue, and the extent to which a significant amount of people really regard it as

worthwhile to hold an opinion about the issue.

The previous sections provide a review of current debates with regard to understanding
and influencing public opinion. However, McCombs (2005:xiv) points out that even
within the original domain of public opinion, there is much more to consider than just the
descriptions and explanations of how the mass media influence our views of public
affairs. He argues that the phenomenon known as the ‘agenda setting’ role of the news
media sets an overarching ethical question about what agenda the media are
advancing. The mass media’s agenda setting role, links journalism and its tradition of
storytelling to the arena of public opinion, and this he argues is a relationship that carries
considerable consequences for society. The following section explores various
definitions and theories of political communication and marketing further, in order to
develop an understanding of what these concepts mean, how they are applied within the

state, and their impact on democratic processes.

2.14 Political Motivation & Responsiveness

Although public opinion has been discussed in some detail previously, what also needs
to be considered is the ‘responsiveness’ of policy makers to public opinion and what
motivates transport policy makers to respond to public opinion as it is constructed in the
various parts of the public sphere. Rounce (2004) points out that in trying to understand
the links between public policy and public opinion, most researchers rely on democratic
responsiveness theories to claim that strong public opinion in a specific direction will be
reflected in the policies and procedures of a representative government. In other words
when public opinion shifts, or when it strongly supports or opposes particular policies,

public policy will also move.
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Rounce argues that such theories are often tested quantitatively by analyzing the
relationship between public opinion and public policies. However, she points out that
although come conclusions can be drawn about the links between public opinion and
public policy in this way, there is still a limited understanding of how policy makers are
affected by and utilise public opinion. Furthermore, it is unclear what factors affect
whether or not, when, and how public opinion becomes part of the policy making
process. The relevance of political motivation and responsiveness theories to the
Manchester TIF case study is that such theories may help to establish a framework for
attempting to understand policy makers perceptions of public opinion in the first
instance, and more importantly to examine the possible actions taken by transport policy
makers in relation to public opinion (for example the development of political
communication and marketing strategies) as well as the relationship between public

opinion and transport policy decisions that were taken during the TIF initiative.

Rounce (2004) suggests that there are many theoretical approaches that examine the
role of public opinion in the policy making process that can be placed on a continuum,
ranging from public policy as not responsive to public opinion (known as non
responsiveness theories) at one end of the spectrum, and public policy as responsive to
public opinion (responsiveness theories) at the other. Theoretical and empirical studies
that focus on political motivation are important as they attempt to explain why political
actors pursue specific policies or goals rather than others. Such theories underpin and
provide a contextual basis for better understanding why some analysts argue that
politicians’ pursuits of policy goals have created a reinforcing spiral or cycle that

encompasses media coverage and public opinion.

Theoretical and empirical research of the motivations of politicians carried out by
analysts in US studies led some commentators (e.g. Smith & Deering, 1990); Fenno
(1973) to conclude that politicians value two goals the most: enacting their desired
policies and securing their re-election (or that of their party) by responding to centrist
public opinion when making policy. Media analysts Jacobs & Shapiro (2000) argue that
most politicians prefer to deal with issues that allow them to improve their opportunities
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for re-election while also pursuing their policy goals, and in fact many find that their re-
election and policy goals overlap on some issues; their preferred policies are also
favoured by those who elect them. Furthermore, political leaders attempt to avoid public
decisions that force them into uncomfortable tradeoffs by attempting to control the
agenda of decision-making. The tactical adjustments that politicians make between
advancing their electoral ambitions and their desired policies reflect in large part their
perceptions of the costs and benefits associated with each goal, or what Jacobs &
Shapiro (2000:45-46) call the ‘mediated manufacture of public consent’ and view as
‘crafted talk’.

Marlin (2002) observes that as media technologies multiply, extending the world of
images and sounds into the nooks and crannies of our society, the power of the media
to attempt to engineer our behaviour expands correspondingly. When communicators
use this power intentionally the resulting message is seen as either persuasion or
propaganda. This ‘mediated manufacture of public consent’, usually regarding
government or corporate agendas, has emerged as the most powerful political force of
the 21 Century (Marlin, 2002). To better understand why the state saw the need for
increased and more effective means of political communication and marketing the next
section reviews early developments in public relations in Britain following the First World
War.

2.15 The Concept of Political Marketing & Communication

Buurma (2001) points out that the public sector in a number of European countries has
come to consider citizens as consumers (as discussed in Section 2.6). Managerialist
ideology meant that the consumer became a central reference point in the drive for
public sector reform throughout the 1980s (Clarke & Newman, 1997), and public sector
policy makers began to apply marketing tools and strategic marketing planning to ‘sell’
their policies to citizens. Buurma focuses on four types of marketing models particular to

public organizations:
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(1). he outlines the concept of ‘marketisation’, which is an attempt to explain
public sector activities in terms of private sector marketing by subjecting products
and services to the competitive forces of the commercial marketplace. This is with
a view to bringing down the price level and to bring the standard of quality in line

with customer demands.

(2). he argues that both public organizations and non-governmental organizations
(NGOs) may primarily use marketing for promoting their self-interest such as
making a living or securing a future. He cites an example from Burton (1999) who
suggests that public organizations use stakeholder marketing, to secure their

continued existence by support from the market and society.

(3). marketing may be helpful in promoting the area under the responsibility of the

public organization, such as city marketing.

(4). the application of marketing instruments for a key political objective, i.e. the
realization of social effects, which the concept of public policy marketing likewise

seeks to realise.

However, he goes on to argue that for a marketing concept to be suitable for public
policy, it has to be based on an exchange between government and citizens, meeting
both the criteria for a marketing exchange and the features of political governance. In
this respect he argues that this deviates from the usual competition based commercial
marketing. He continues to argue that the exchange between government and citizens
makes sense if it contributes to the government’s organization objectives and the
individual objectives set by citizens. The government’s main objective is based around
realising social effects in particular policy domains, such as security and reducing traffic
jams. As such most effects are realized by concerted action with citizens. The
government supplies public facilities, rules of the game and other policy instruments that
help influence the social behaviour of citizens. An example in this respect in relation to

traffic would be the road system, all its corresponding services and the traffic rules. Here
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he points out that it is the social behaviour of citizens that actually causes the social

effects. Thus a key aspect is the social behaviour itself, in this respect a deviating social

behaviour will cause deviating social effects, traffic safety is one example cited which

requires a safe and disciplined road user behaviour.

2.16

Public Policy Marketing Tools

Buurma (2001) outlines a number of generic marketing tools and suggests that they are

useful when separated from their commercial characteristics, which arise from the

supplier's self interest, and adjusted to the administrative and political requirements of

government action in society. He suggests that the most important tools are:

1.

Clear differentiation of stakeholders involved in the marketing process, and their
interests, e.g. suppliers, co-producers, customers, third parties having an interest

in social effects, commissioners and other stakeholders;

The marketing mix as a means to match and manage the quality levels of supply

and reciprocation;

Need and demand patterns of citizens in their capacity of customers as basis for

the matching process;
Market segmentation as a way of anticipating different need patterns;

Market information systems including market surveys to determine the

characteristics of different market segments;
Relations between marketing and de-marketing methods;

Demanding citizens to display social behaviour in return for public services,
comparable to price collection in commercial marketing. (If commercial price
collection is flawed, the number of dubious debtors increases. This he points out
is no different to the public sector as insufficient enforcement of compliance

results in more offences);
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8. Finally, marketing organization and strategic marketing planning.

McNair (1999:2-4) proposes that we can define communication as ‘political’ when it is
apparent that the sender’s purpose is to ‘influence the political environment’ and that it is
a ‘purposeful communication about politics and overt political discourse’ conducted by
politicians and other political actors and those who seek to influence them. It therefore
includes ‘communication about these actors and their activities as contained in news
reports, editorials and other forms of media discussion politics’. McNair further suggests
the purpose of political communication, in what he terms ‘ideal type’ democracies, is to
inform and educate the public on various issues by interpreting facts and events,
thereby providing a meaningful two-way platform between the public and governments.
He points out that this firstly facilitates public participation in political discourse as well
as generating public opinion but secondly, it provides a platform for publicising the
activities of governmental and political institutions. The intent is to provide the means for
well-informed voting, or other public participation in democratic processes (McNair
1999:21-22).

Chalaby (1998) argues that the advent of political journalism in Westminster systems
began with the development of ‘critical expertise and followed a ‘pre-journalism’ phase
of publicists in the first half of the 19" Century, when a class-based press was
‘inseparable’ from political action itself and there was no expectation of an ‘active
understanding’ from the audience, and so news values were based on measuring the

contribution to party struggle.

This suggests that modern political journalism was born when newsworthiness became
‘the ability of the news to make sense to a large audience’ and ‘journalists were no
longer the messengers of a political party’ (Neveu, 2001:26-28). Ester (2007) argues
that the journalistic process of applying critical expertise is now described pejoratively as
‘gate keeping’ and in the politics news round it often reflects the love-hate relationship
between politicians and journalists and their eternal contest over control of the content
and style of information flows. For example politicians may rail at the journalistic practice

of putting information through a ‘series of discriminating filters or editorial gates’
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although this process is part and parcel of any news round, it has an added edge in the
political arena where political communication is inseparable from how governments

operate.

Henneberg (2002) argues that at the core of any attempt to understand the phenomena
of political marketing are definitional exercises. At the same time he suggests, herein
lies one of the main shortcomings in research in political marketing because definitions
of political marketing are still rare to find even in seminal texts on the subject.
Henneberg suggests that a definition of political marketing is bound to definitions of
marketing in general, due to its link with marketing theory. He argues that definitional
attempts can be distinguished broadly along two dimensions: first, on the exchange
concept underlying the political activity and second, on the political marketing activities
themselves. He therefore highlights the fact that differentiations along these two

dimensions allow for a classification of different definitions.

Henneberg (2002) points out that these two dimensions are used as illustrations of
different definitions of political marketing in four studies judged influential for the
development of the discipline. Even though definitions of political marketing appear to be
difficult to find Henneberg (2002) makes the point that political marketing is now a
ubiquitous part of political life. He suggests that this was shown to be evident when Tony
Blair created “New Labour” (i.e. repositioned the party), when Bill Clinton used new
information-dissemination channels (cable-TV shows) in order to communicate directly
with target voters, and when the German Neo-Communists used sarcasm as their main
political “ideology” in order to transform the political competition. Therefore Henneberg
(2002) suggests that all such activities can be understood as comprising political
marketing elements such as product/image management, channel and targeting
strategy, and communication strategy respectively). He argues that there is sufficient
scholarly consensus (e.g. Franklin 1994; Jamieson 1992a, 1992b; Kavanagh 1995b;
O’Shaughnessy 1990a; Scammell 1999), to suggest that political marketing has
changed the political sphere, without a clear understanding of the essence and

mechanism of that change.
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He points to several detailed studies that have highlighted the influence of the marketing
perspective on campaigning in different countries and times (e.g. Scammel 1991, 1994
for the British Tories, during the Thatcher era; Kavanagh 1995b; Rallings, 1995; Wring,
1994 for British Labour; Arnold, 1995 for the Liberals; Newman 1994, 1995; Popkin,
1995; Wattenberg, 1995 for the US Democrats under Bill Clinton). Synonyms like “media
democracy” (Franklin 1994) or Americanisation of politics” (Field 1994) were commonly
used in order to describe these phenomena. Henneberg suggests that further to this, it
has been equated with an expression of the postmodern characteristics of our times
(Axford & Higgins 2001; Axford et al. 1996). However Henneberg, also points out that,
others have argued that what is now called political marketing has always existed (e.g.
Lock & Harris 1996). Similar instruments to marketing have always been engaged in
every historic political struggle. Therefore, these scholars argue, political marketing is

merely a new name for an established way of political competition.

Henneberg points out how striking it is to notice many “modern” aspects of political
competition in descriptions of historic political campaigns (Jamieson 1992; Kavanagh
1995; O’ Shaughnessy 1990, 1996; Scammel 1999; Wring, 1996). Nevertheless, he
suggests that this view must be qualified and highlights that the overlap between the use
of propaganda or crude communication instruments on the one hand and the concept of
political marketing on the other is a superficial one (O’'Shaughnessy 1996; Scammell
1999). He further agues that even today, not every new communication gimmick
demonstrates the employment of political marketing instruments. He cites
O’Shaughnessy (1990:17) who stated that “for the term ‘political marketing’ to have any
descriptive value it must replicate most of the processes involved in consumer marketing
— research, advertising, personal selling, product management etc, and this would make
it an almost exclusively post-Second World War phenomena”. Commentators suggest
other elements that must be added to the list such as strategic management intent and
the use of the perspective of a consumer/voter-orientation as constituent elements of

political marketing (Scammell, 1999).
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The suggestion is that these are new elements that have been added to the tool kit of
political management and so as Harrop (1990:286) suggests “political marketing as a
concept, represents a qualitative change in the nature of the ‘state of the art’ campaigns”
thus the new methodology is not so much the introduction of marketing methods into

politics but an increased sophistication and acceleration of their use.

Henneberg (2002) cites the work of Farrel & Wortmann (1987:298) who in a

comparative study of party strategies defined political marketing as follows:

“The political market is a system of exchange in which two or more actors each
possess ‘“something of value” which can be traded. The ‘sellers’ offer
representation to their ‘customers’ in return for support. The exchange occurs at
election time when, to ensure maximum revenue, the sellers market themselves
through an application of directed promotional activities. They market their
particular styles of representation and specific intentions for government as a
‘product’, which comprises party image, leader image, and manifesto proposals

or selected issues”

“The marketing exercise consists of a strategy in which a product is designed
with close attention to market demands. Market research surveys the market,
allows it to be segmented into homogenous groupings of customers; and
indicates potential targets. The seller has four types of instruments at his
disposal with which to influence these targets: product policy, communication,
policies distribution, and pricing. The marketing strategy aims to apply, with aid

of marketing research, the optimum ‘mix’ of these instruments”

Figure 2.2 and 2.3 are models of the development of political campaigning as proposed
by Wring (1995); Newman (1994) respectively that mirrors commercial strategy
developments in consumer goods markets: Fig. 2.2 shows that in the first phase of

electioneering, what is termed a “mass propaganda” approach prevails.
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This involves the use of intensive promotion and publicity approaches as the main
instruments. The conception — orientation is towards the candidate. Availability of
opinion research and mass media in particular television and the web, introduces a
second phase, which Henneberg (2002) points out, is that of “media campaigns” with a
sales orientation. The emphasis is now on market segmentation and targeting via

sophisticated advertising, following a consumer orientation.

Figure 2.2 Phase Model of Political Marketing A

The final phase that of “political
marketing” is based on marketing
research to an even greater degree
and also a total management of the
whole political offer i.e. a strategic and

managerial understanding of the

Mass Propaganda

marketing of politics in a market
[P»:SSEECVT/ orientation (Wring 1995a, 1995b).
Henneberg (2002) points out that this
concept shows considerable overlap
with the phase model by Newman
(1994a) figure 2.3 that also shows the

development of marketing.

Source: Wring 1995a

Collins & Butler (2002) highlight a growing interest in political marketing, not least
because serious questions arise about the impact of the concept on democracy itself.
They point out that the triumph of Italian Prime Minister Silvio Berlusconi’s party Forza
Italia suggested to many that an elite-driven exercise in marketing could succeed in

capturing governmental power.
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However, they point out that the tendency in much of the discourse on such events is to

focus on what they term the tactical dimensions of marketing. In other words, most of

the coverage addresses issues at the level of political advertising, the impact of

television on politicians, parties standing for office and of course spin doctoring.

Figure 2.3 - Phase Model of Political Marketing B

Party Concept

[Internally driven;
Leadership/party
centered]

Source: Newman 1994a

They argue that this kind of
attention is often superficial,
anecdotal, and tends to focus
on tactics and techniques to
the exclusion of wider
campaign strategies. They
argue that making a
distinction between the
strategic and tactical is to
apply a broader strategic
analysis to the political
market, that draws attention to
the elements of preparation
and planning and  of

organization and control.

In other words they recognize that electoral marketing often starts well in advance of

campaign themes and images. Therefore they conclude that a market analysis of the

political/electoral competitive arena, employing a marketing technique, can prove

insightful in strategic development.
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217 Contesting the Relationship between Journalists, Sources & Public
Relations Practitioners

Xifra (2010) points out that when discussing developments in political communications a
public relations perspective is useful because the main tactics and processes used are
often those of public relations. Xifra suggests that this should not be surprising when we
consider that the current role and profession of the ‘political advisor was developed

within the public relations sector.

Davis (2002) argues that the expansion of professional public relations offers a number
of potential research questions. The first concerns the impact of public relations on news
production. The PR industry may have expanded considerably, but is there any
evidence that it is actually affecting the way news is produced, and if so, how? He
suggests two common approaches to answering this question appear to have emerged
in studies of sources (policy makers), public relations practitioners (PRPs) and
journalists. The first seeks to determine how much news content is primarily PR
information and how much is the result of proactive journalism. The second approach
puts the emphasis on ‘conscious control’ forcussing on: who is in charge and who is
setting the media agenda — journalists or sources and their PRPs. Davis points out that
both these approaches have tended to deliver inconclusive results, mainly because the
evidence collected was vague, subjective and confused with too many variables;
furthermore it was based on ad hoc collections of anecdotal evidence. Davis (2002)
highlights other problems facing researchers in this area in that journalists and Public
Relations Practitioners (PRPs) have attempted to determine what proportions of news
content is PR instigated and what is simply a result of straightforward journalism. He
points to polls and estimates produced to date, which in addition to being weak
methodologically show very little agreement. A Gallup (1991) surveyed 100 heads of in-
house PR departments and twenty-six editors of national media and found that PRPs
believed that 40% of output was based on PR. In direct contrast editors estimated it to
be an average of 25% with national newspapers the lowest at 10% and the trade press
the highest at 53%. Those in radio and television said it was 30%. He argues that the

reason for the variety of responses is that it is almost impossible to break down and
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determine empirically the difference between what is PR and what is journalism. One
particular problem is caused by the difficulty of distinguishing PRPs from their source
ties. Many practitioners avoid the PR label, preferring titles such as ‘communications
strategist’ ‘image consultant’ ‘information officer’ or ‘researcher’. Additionally, Davis
points out that it is now standard practice for politicians, chief executives and pressure
group leaders to be media trained and used to presenting material to journalists in press

releases and interviews regardless of who manufactured the statements.

218 Communicating Policy Intentions

Gelders et al. (2006) argue that public communication about policy intentions is
important but is also a delicate issue, because government officials are confronted with
four main constraints that are typical of the public sector when compared to the private
sector. These are (a) an increasingly unstable and complicated environment, (b)
additional formal and legislative restrictions, (c) more rigid procedures, and (d) more
diverse policy products and objectives. Such constraints mean that politicians
communicating about policy intentions face specific problems such as more
concentrated political and media interferences as well as the need for democratic

communication and more rigid timing and budgetary restrictions.

Although they concede that there is a dearth of empirical research to suggest a more
complicated environment, they suggest that there are indications from commentators
(e.g. Boyne, 2002) that suggest that this may be the case. They suggest that such
turbulent environments are made up of complicated networks of societal actors who
decide by means of political policymaking processes about the legitimacy of the
organisations and their objectives. Thus difficult and complex problems are passed to
the government and public organisations implement what they call ‘interactive policy

making’ in order to achieve their policy objectives.
Gelders et al. argue that both public and private organizations increasingly have to pass

what they term as the ‘societal test’. In other words in both spheres the public and media

have become more critical towards the organizational products, services and underlying
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processes. Although public as well as private organizations are held more accountable
on many policy aspects, despite the myth regarding the public fish bowl versus the
enterprise’s closed boardroom, the manner in which the accountability is institutionalized
and can be enforced widely differs. They suggest that whilst in the private sector there is
a detailed outline with regards to the dissemination of information (with respect to
financial-economic policy for example), the private sector is not constrained by the
Freedom of Information Act or any comparable accountability framework. They point out
that sellers in commercial markets do not discuss their plans for new products or future
discounts, as this would affect the price. However, whilst there may be more
transparency demanded of the public sector in this way, they concede that many
aspects are still discussed within the inner circles of government and political parties.
Added to this there are a number of statutory constraints and exceptions within the
public sector. The public sector is subject to more rigid procedures than the private
sector because, as studies by Boyne (2002) found, they are by their very nature more
bureaucratic. Aspects of management such as the timing and budgeting of public
information provisions many be one complicating factor that can influence the final

outcome in a marked way.

Gelders et al. (2006) suggest that communication studies have not sufficiently taken into
consideration the specific organizational context. The timing and budgeting of mass
communication of public information are located in a comparatively inflexible structure.
Policies are often subject to years of consideration and therefore when a government
eventually makes a decision it may be completely different to the original intention. As a
consequence of the necessary preparation regarding the production and distribution of
public information materials, the information provision must anticipate the probable
outcome of the political decision making process. However, this can often lead to
impossible situations, including the necessity to destroy already produced information
material as suggested by De Roon (1993). They suggest that unpredictability of
changes during the development and production stages can have an impact on

deadlines and costs, which can make the budgeting process much more precarious.
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Gelders et al. make a further point: that the ‘political product’, in clear contrast to
consumer markets, is more complicated and intangible in that customers have more
notable standardized perceptions of product characteristics. They state that the
objectives within the private sector are often developed internally with an expected
market in mind whilst, in the public sector objectives are often arrived at externally via
the political process. Thus public organizations strive for societal effects in an economic
context, compare to the private sector where companies tend to maximize profits taking
into account societal constraints. Thus the smaller range of objectives in the private
sector is often easier to communicate to stakeholders than the broader range of

objectives in the public sector.

2.19 Planning, Politics & the Media

The relationship between urban transport planning system and politics needs to be
examined in particular the acknowledgement that politics plays a major role within
planning and that planners themselves have a highly political role and as such their
political decisions may be mediated in the press in ways, which can lead to changes in

policy direction.

Clifford (2004) suggests that planning has a wide remit and a very real impact on
people’s lives and often involves mediation between conflicting interests. He points out
that the UK planning establishment over recent years has had to endure criticism and
calls for modernisation and reform from a number of sectors such as businesses
claiming the system stifles economic development, environmentalists claiming it is too
pro-development, and local communities who, faced with development proposals, claim
that their voices have not been adequately heard. Clifford explains that such wide-
ranging impact and pressure for reform means that there is currently a heightened level
of public interest in the planning system and planners are likely to be shaped and

amplified by press representation.

Clifford argues that an important consideration in the current environment must be how

planning and planners are represented in the press, and if there is a mismatch between
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these media conceptions and those of the profession itself. He suggests that
representation of planning and planners should be of interest to those keen to promote
more public participation in planning since useful participation relies to some extent on

the public knowing what planning is and what planners do. He cites Sutcliffe (1981:2):

“Town planning is now so firmly rooted in British public administration that it
has generated a myth of super-competence. ‘Planners’ are popularly
blamed for a range of urban shortcomings that extends far beyond their
actual sphere of activity. To arraign the town planner for un-emptied
dustbins or poor television reception is doubtless a disguised tribute, but
such misconceptions make it all the more important to clarify what town

planning really means”.

Over 20 years later Clifford (2004) argues that it is still important to clarify what planning
really means today. He suggests that at the root of this, there is a need to investigate
media representations of planning and planners simply because of the “undoubted
power of the media in the modern world”, (Thrift, 2000:493). Burgess (1985) suggests
that news does not exist, it is created. At its simplest therefore the power of the media
comes through its ability to shape public awareness through the selection of which news
and events to report. Furthermore, “through the selection, reproduction and
interpretation of ‘news’, the media construct preferred readings which give meanings to
events”, (Burgess, 1985:192). Arguably, this idea can be developed to suggest that the
media is intimately linked to the projection and production of ‘imagined worlds’, and that
the media are “critical and influential agents in the contemporary construction of
knowledge” (Hay & Israel, 2001:108). In other words:

“The mass media play a significant role in the appropriation and
interpretation of the meanings of social reality. They have the capability to
shape conceptions of our physical, economic, political and social

environments” (Burgess, 1985:194)
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Allen (1999) points out that critical researchers have long argued that news accounts
encourage us to accept as natural, obvious or commonsensical certain preferred ways
of classifying reality, and that these classifications have far-reaching implications for the
cultural reproduction of power relations across society. A newspaper account, far from
simply reflecting the reality of a news event, is actually working to construct a codified
definition of what should count as the reality of the event. Burgess (1990) suggests
therefore that media communications may be theorised as a circuit of cultural forms
through which meanings are encoded by specialist groups of producers and decoded in
many different ways by groups who constitute the audiences for those products. The
media is therefore seen as an integral part of a complex cultural process through which
environmental meanings are produced and consumed. Clifford (2004) suggests that
even if we do not accept this argument about the role of the media in shaping our
conception of the world, the media should still be of interest with relation to planning

simply because of the number of people consuming media products everyday.

Clifford (2004) suggests that it may be easy to dismiss negative coverage as
misrepresentative but he points out that such representation is important. It extends
beyond merely how planning is framed in the public mind, because the policy process is
increasingly driven by what is perceived to be important to the public. Politicians read
newspapers so therefore media coverage of planning reform for example, may not just
be about reporting it, but may also be driving it. He argues that of course, planners may
have good reason to be wary of the press as relations between journalists and planning
departments can sometimes fraught with difficulty. Kitchen (1997:164) provides an
interesting story of a difficult situation involving the Manchester planning department, the
council leader and the local press over the handling of a planning application in which he
stated:
“What the press coverage undoubtedly did do...was to make what would in

any event have been very difficult, several times more so”
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Hay & Israel (2001:118) also point out that:
“....urban planners and geographers need to find out how journalists and
the media actually operate. Not only might that deepen our understandings
of the ways in which the media fabricate or constitute the worlds in which
we live, but application of that knowledge should also help embed

geographical understanding within the media worlds”

However, whilst it is necessary to understand the role of the media and its impact on
planning it should be remembered that this view is media centred and focuses mainly on
the independent impact of the media on politics. This perspective fails to give full weight
to the original political impetus for media coverage that is, the actual political and policy
developments that drive press reporting (Jacobs & Shapiro, 2000). This view
acknowledges that planners and other key actors within the policy process are an active
force in enabling change and that they are able to use a variety of strategies in order to
manipulate the media with a view to influencing public opinion. Central to planning
today is the concept of sustainable development and the preservation of environment.
The next section examines how people receive environmental messages from the media
and subsequently relate to the environment. It further looks at how such issues are

contested within the news media.

2.20 Media, Public Opinion & Environmental Issues

Aidoo (2001) points out that media studies literature is replete with studies on the
relationship between the mass media’s coverage of the development and elaboration of
environmental issues and public opinion on these issues. He argues that the bulk of the
literature deals mainly with media coverage of the environment and possible agenda
setting effects that coverage creates. Agenda setting provides one of the foremost
theoretical frameworks for studying the relationship between the media, public opinion

and the environment.

Gooch (1996:110) suggests that the mass media ‘can influence which issues people

think about, although they may not be able to instigate changes into how people think’.
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This view maintains that by focusing on certain issues the media can lead people to see
these issues as important. Hansen (1991:445) indicates that ‘several studies have found
agenda-setting effects in the relation between media coverage and public opinion on
environmental issues’. Atwater et al. (1985), for instance, found positive correlation
between the prominence given to six environmental issues by the media and the
salience assigned to those issues by the public. However, people may not necessarily
accept the media’s suggested or preferred way of looking at or thinking about those

issues.

After a study on the relationship between the Finnish press and public opinion about
environmental issues Suhonen (1993:106) concluded: “For most of the fifteen year
period under examination the proportion of those expressing concern for the
environment varied in keeping with the amount of press coverage devoted to it". Lowe &
Morrison (1984) also posited that the media have broadened environmental awareness
and transformed many discrete problems into major issues. On the other hand, some
commentators have raised questions as to whether it is possible and even credible to
make such inferences about the impact of media coverage on public opinion, based on

statistical correlations. Hansen (1991:445) for example, argues that:

...the match may simply be an indication that everybody engages in
indirect content analysis’, and that the ‘concern’ measured by opinion polls
is not more than an indication of people’s general awareness of what the

media define as issues for public concern

Hutchins & Lester (2006) in looking at the relationship between environmental protest
and news media representation argue that environmental issues are a key focus of
localised political experiences and action. Companies dumping toxic waste, airports
extending runways and developers encroaching on wilderness are resisted by people
and groups who cherish and demand environmental justice: ‘an all-encompassing notion
that affirms the use value of life, of all forms of life, against the interests of wealth,
power, and technology’ (Castells, 2004:190). They suggest that a contest between the
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valuing of life, environment and cosmological time, and the market, capital and
instrumental time takes place within the news media where large audiences are
exposed to battles over the right to determine the uses of public space and
environments. Hutchins & Lester (2004) refer to an observation by Manuel Castells
(2004) who argued that the constant presence of environmental issues and stories in the
media lends legitimacy to green values and politics. Through interaction with media
organisations, the environmental movement attempts to dig a trench of resistance
against a-historical and abstracted global ‘flows’, constructs alternative identities, and
insists that places and un-built environments are defined by more than their potential

economic use value.

Castells (2000, 2004) puts environmentalism at the centre of contemporary politics and
attempts to understand what happens when the market economy and capital meet
actual people, places and environmental experiences. He argues that the power and
influence of news outlets are in fact critically important in this meeting, because such
news outlets provide an avenue through which the majority of the public are made
aware of impending environmental threats and economic developments. Castells
suggests that the two groups are mutually related in that environmentalists attempt to
use the media to relay their message to a wider audience and thus promote green
issues. Journalists on the other hand acknowledge the saliency of environmental issues
to readers and audiences because of the threats posed to natural environments.
Castells (2004:186) describes the relationship between the media and environmentalists
as tap-dancing: the two groups caught in an ongoing dance that changes tempo quickly

and involves improvisation from both partners.

2.21 Space of Flows Theory

Castell's (2009) theory of the ‘ space of flows’ is of particular value in that it may provide
a way of looking at how the media can serve as a communicative interface in which
various agencies and actors compete for public awareness and approval of their
particular interests. The space of flows is a spatial logic, one that Castells asserts is

new and that determines the expression of society:
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The space of flows is the material organisation of time-sharing social
practices that work through flows [without geographical contiguity]. By flows
| understand purposeful, repetitive, programmable sequences of exchange
and interaction between physically disjointed positions held by social actors

in the economic, political, symbolic structures of society (Castell, 2009: 442)

The space of flows is a privileged formation where most socially and culturally dominant
activities occur and global elites exist. Castells (2000) emphasises, however, that no
single entity within the space of flows is able to determine the outcome of power
relations, although highly resourced parties are less likely to be disadvantaged by these
relations. The point here is that the power of flows takes precedence over any flow of
power. The outcomes of social, cultural and economic processes are the result of
complex interaction across time and space, and these outcomes can differ from
whatever News Corporation or Greenpeace want because of multiple chains of linkages
and power valences operating within the network. He suggests that environmentalists
attempt to circumvent the space of flows by assigning value to place. The historically
rooted and spatially grounded 'space of places' is where people live, share experiences

and construct their identities:

...most people live, work, and construct their meaning around places. |
define a place as the locale whose form, function, and meaning are self-
contained within the boundaries of territorial contiguity. People tend to
construct their life in reference to places, such as their home,

neighbourhood, city, region, or country (Castells, 1999:296).

Castells suggests that environmentalism represents a unique conception of place in the
network society, valuing the physical environment for its symbolic and physical qualities,
not for its potential economic use of value. Organisations such as green political parties,
the Sierra Club and Friends of the Earth are evidence that the ‘grassroots of societies’,
Castells (1991:297) — those people and organisations with their feet, hands, minds and

hearts firmly in and on the ground, continue to exist and announce themselves openly in
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the information age. Castells (2004:181-2) specifies the challenge posed by

environmentalists to the space of flows:

What is distinctive of the new social structure, the network society, is that
most dominant processes, concentrating power, wealth, and information, are
organised in the space of flows. Most human experience and meaning are
still locally based. The disjunction between the two spatial logics is a
fundamental mechanism of domination in our societies, because it shifts the
core economic, symbolic, and political processes away from the realm where
social meaning can be constructed and political control can be exercised.
Thus, the emphasis of ecologists on locality, and on the control by people of

their living spaces, is a challenge to a basic lever of the new power system.

The significance here is that, in seeking to protect place, many environmental
organisations operate and organise themselves in networked formations, helping to
create widespread awareness of issues, disseminate information and coordinate
actions. In other words, to generate knowledge of grassroots politics, a concerted effort
has to be made to engage with and move within the space of flows and, more
specifically, what can be termed the space of media flows. The environmental
movement has little choice but to engage with major news outlets. Castells (2004)
suggests that democratic politics is framed by the inherent logic of the media system.
The news media is the key structuring intermediary in the conduct of public affairs, and
political communication and information are transmitted in the space of media flows. The
choice to stay out outside this space may offer the comfort of ideological purity, but the
companion of this condition is marginality. Without widespread awareness generated by
news coverage, environmental action and values lose both legitimacy and effect, failing
to appear on mainstream political and cultural agendas and register in the collective
mind (Castells, 2000). Therefore, to achieve their aims environmentalists must deal with
media outlets and their workers whose interests are more closely aligned with dominant

powers existing with the space of flows — media conglomerates, managerial elites,
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ideological affinity groups — than they are with grassroots social movements concerned

with the preservation and/or conservation of place.

Several commentators argue that in understanding the expression of power in the
information age, the critical issue is not what happens in either the space of flows or the
space of places, but what happens when they meet (e.g. Castells & Ince 2003;
(Hutchins 2004). It is the media that serves as the primary and hotly contested
communicative interface — the structuring intermediary — between environmentalists and
developers as they compete for public awareness and approval. But the media is more
than a site for environmental action: it plays a significant role in shaping debate and
influencing outcomes; it is here that representatives are determined; images softened or

distorted, and power granted or denied (Hutchins & Leicester, 2006).

2.22 Transport Policy and the Market — Return of Ideology

Bayliss-Smith & Owens (1990) point out that in much of the early to mid 20™ century in
Britain, transport policy issues were relatively uncontroversial within the political arena. It
remained a technical exercise carried out by engineers according to a set of standards
that had been evolved with experience. The growth in car ownership brought with it
problems of congestion and initially it was thought that the solution to the transport
problem was to build more roads; the maxim was ‘predict and provide’. In 1963 the
Buchanan Report changed the way the transport planning profession thought about
traffic, and a realization dawned that a choice had to be made in that either the city
would have to adapt to the car or the car would have to adapt to the city. If the first
alternative was chosen, wholesale redevelopment would have to take place similar to
those taken in the ‘auto-cities’ of the USA. Alternatively, the car would have to be

restrained in urban areas so that many of the historical centres could be preserved.

Bayliss-Smith & Owens (1990) suggest that having accepted the second alternative,
other non-engineering issues became important. Evaluation of transport schemes
became essential as increasingly public concern grew over social and environmental

issues. Thinking became crystallized in the 1968 Transport Act that made a strong
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commitment to public transport with the return to deficit financing for the railways, and a
new system of planning and financing bus services in the metropolitan and non-
metropolitan counties. They argue, that it was during the 1970s that the effects of the
rise in energy costs were felt, alongside the impacts of the recession and increased
unemployment. Inflation rose to double figures and thus public expenditure was cut
back. The concern in transport was to make the best use of available resources; which
was interpreted through extensive traffic management schemes and priority for public
transport. In many cities planners introduced one-way systems, pedestrianisation, urban
traffic control systems and bus lanes. The 1978 Transport Act had a requirement to
meet the transport needs of the people who did not have access to the private car.
Bayliss-Smith & Owens point out that the change of government in 1979 led to a higher
political profile for transport, they argue that whatever else might be written about the ten
years of Conservative Government there is little doubt that it revolutionized many
traditional views within transport policy during the 20th century. They point out that whilst
previous governments had been content to introduce one major piece of transport
legislation each decade. In the first half of the 1980s, the Conservative Government
introduced six major pieces of transport legislation, one for each year from 1980 to
1985. They state that, “this unprecedented activity is almost biblical in its proportions,
particularly as the Government took a rest in 1986, the seventh year’. They point out

that at the centre of this revolution were three primary aims:

e To transfer industries from the public sector to the private sector — privatization or
denationalisation
e To introduce competition into public sector transport services and reduce levels of
public expenditure — deregulation
e To encourage more private capital in major transport investment projects,
BaylissSmith & Owens (1990:170).

Headicar (2009) summarises changes from 1979 to 1997 when the Conservative

government undertook the task of transforming transport industries and public transport
services. Headicar points out that the motivation for these reforms had little to do with
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transport itself, but was part of a larger political agenda that was driven through with
ideological enthusiasm similar to the programme of the post-1945 Labour Government
in establishing the Welfare State but this time it went in the opposite political direction.
Headicar argues that between 1952 and 1979 a stable consensus had existed between
the two main political parties with regard to transport, and apart from occasional
disagreement over the road haulage industry there had been notable continuity between
administrations regardless of political colour. The parties had long been in agreement
over quite key issues such as the development of the inter-urban roads programme,
establishment of arrangements for integrated urban land use - transport planning and
the gradual relaxation of controls to permit competition between the main transport

industries.

Headicar (2009) suggests that the economic upheaval of the mid 1970s created the
conditions for radical political change. This was due to the failure of the Labour
Governments of 1974-79 to implement the necessary changes which the changing
economic conditions of the time required, mainly because the policies necessary ran
against the ethos on which the party’s ideology was founded: that efficient and equitable
development of the utilities and other socially important industries depended
fundamentally on planned action by the State. Headicar (2009:98) points out how this
was soon to be contradicted by advocates of liberalism but ‘in a new and more extreme
form; as they believed that excessive interference from the State was the real barrier to
progress. Further to this the level of taxation needed to fund State activities was seen as
a drag on the economy fuelling ever-higher inflation, and therefore the answer was to do
away with regulatory controls and introduce transport as well as other industries to the
free market. State owned monopolies were to be broken up, sold or restructured to

operate commercially.

2.23 The Role of the State
Headicar (2009:146) argues that in a democratic society, the upholding of the rule of law
and the protection of its citizens is the fundamental justification for State activity, and

suggests that:
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“More extensive involvement in economic and social matters derives from
arguments that the conditions which would otherwise result from the
workings of civil society the interactions of households, businesses and
other organizations which would come about spontaneously are insufficient

in some way”.

Headicar (2009:146) points out that State involvement in transport in the UK has been
on a scale sufficient to warrant a separate Government department for the greater part
of a century, and argues that, given that tradition, it requires a degree of intellectual
detachment to pose the question, ‘why is the State involved in transport at all?’ He
suggests that the answer to such a question determines the areas of activity the
Government and its agencies are engaged in and sets the parameters for discussion of
policy in each of these areas. He points out that the fact the question can be posed in
the first place comes from our liberal political tradition, in that it upholds the freedom of
the individual citizen to the extent that actions by agencies of the State are only
legitimate to the extent that they use powers granted by Parliament. Headicar suggests
that, to speak of ‘State action’ backed by ‘coercive force’ bring into play, images of third
world dictators, and civil riots, which is anomalous to something as comparatively
ordinary as transport. But in fact one of the defining characteristics of a free society is
the ability of people to move as and when they please, and as such he argues that
because it is so fundamental to our way of life it is not in the forefront of our minds on a
day-to-day basis. Nevertheless, he suggests that any attempt to change the status quo

would quickly bring the issue to the surface. He points out that:

“the sense of basic freedoms being threatened gives some explanation why
seemingly minor transport proposals such as the introduction of parking
restrictions on a particular road or a traffic management scheme which
restricts movements in a specific area, often brings into play vociferous
opposition apparently out of all proportion to the actual inconvenience which
people will incur’ (Headicar, 2009:146).
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He suggests that in broader discussion about transport the rhetoric of 'freedom’ is also
frequently used, especially from those on the right of the political spectrum. He suggests
that debates about the scale and nature of State involvement in transport invoke the
same principles as in other policy areas, and the dominant principle, consistent with our
liberal political tradition is that individuals are the best judges of their own welfare. As
such he suggests that this underpins our general use of markets to determine allocation
of investment and consumption of goods and services. However, Headicar notes that
although reference to market principles has become the dominant paradigm in
contemporary public policy making, it is not universally accepted. The economic concept
of welfare is based on the idea that individuals are essentially self-seeking and as such
in competition with one another. This view he points out, conflicts with notions of
‘community’ or ‘mutuality’, which they should have a much greater effect in the
mechanisms of society. He points out that much of the campaigning by social or
environmental groups cannot be explained in terms of the benefits which the individuals
involved can ever expect to gain for themselves. As such the ‘co-operative’ spirit also
finds expression in community transport organizations and social enterprises more

generally.

2.24 Building Consent for Radical Transport Policies

According to Clarke & Newman (1997:34):
“The reconstruction of the state has been shaped by the intersection of two
ideologies: those of the New Right and of managerialism. Both have
constructed definitions of problems of the old regime and provided visions

of the new”,

Clarke & Newman point out that the articulation of these two ideologies created a
discourse about change that announced its necessity and its direction with regard to
ideas of ‘transformation’ ‘revolution’, ‘reinvention’ and ‘cultural change’. They suggest
that these themes have become commonplace in the political rhetoric of successive
governments since Thatcherism signaled the displacement of the political left by the

political right as the source of radicalism. As such they point out that from that period
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onwards, old assumptions were to be challenged; old alliances dissolved; old power
bases weakened. Its accomplishment would necessitate enforced change driven
forward by government and by winning consent to the idea that change itself was critical
if Britain was to survive in an emerging global economy. For transport policy, this
ideology was interpreted in the ways described by Headicar above with the wholesale
deregulation and privatization of major transport infrastructure mainly affecting the
provinces outside of London. Clarke & Newman (1997:51) point out that where new
managerialism has been successful is in ‘winning consent’ to one kind of change
agenda and in silencing others. This involved the development of a discourse favouring
the private sector led provision of transport services over the public sector alongside
notions about providing the transport consumer with greater choice. Clarke & Newman
suggest that new managerialism introduced a whole new set of ideas not just about how
change was to be implemented, but about the appropriate targets of change
(organisations, services and employees) as well as issues of what are appropriate
(community power, responsiveness to feminist and other perspectives). Clarke &
Newman (1997) argue the ‘radicall came from the New Right's transformational
discourse of change and is aligned with concepts of cultural change, business process
re-engineering as well as other strands of the managerial toolkit of change. In other
words they suggest that alternative views of what could or should be changed, has been
excluded by this managerial conception of change. Thus the discursive space within
which change is conceived was filled and the terrain and direction of change defined.
The limits of the possible, the imaginable and say-able were established. Thus, others
wishing to engage in the debate needed to find ways of accommodating themselves to

the discursive terms of reference or they risked being left out on the margins.

As |saksson & Richardson (2009) point out the controversial nature of congestion
charging policies makes them politically risky. Urban planners, policy makers and
politicians are forced to consider how they can legitimately introduce a policy that the
public may not want. Thus implementation in London, and failure in Edinburgh and
Manchester raise questions regarding whether decision makers should seek full citizen

support, or work strategically towards implementation in the face of adverse or negative

86



public opinion. Isaksson & Richardson (2009) argue that one of the central challenges in
urban planning is the place of the car. They suggest that there is now enough evidence
to show that congestion charging can immediately transform urban traffic levels as well
as bring about changes in attitudes and behaviour. However, they concede that it is an
unpopular policy that a significant proportion of the public do not want, and therefore
transport policy makers find themselves in the difficult position of deciding whether they
should seek to introduce such unpopular policies, and if so how should they
communicate this to the public. They also point out that congestion charging policies are
subject to international scrutiny. Policy makers and politicians in many cities are
therefore evaluating each experience in order to assess whether this is something they
should attempt. Isaksson & Richardson attempt to draw attention to the strategies
through which radical policies such as the congestion charge are being introduced to

reluctant citizens.

Ryley & Gjersoe (2006) study the rejection of the Edinburgh congestion-charging
scheme and note that, of those voting in 2005 referendum, 74% voted against the
proposals. The turn out was particularly high given that 69% of residents registered on
the Electoral Register voted. They show that many other urban road-pricing proposals
have stalled at the implementation stage, and argue that there is an increasing need to
overcome low public and political acceptability of road pricing strategies. They point out
that motorists tend to perceive congestion charging as a tax, both unfair that they have
to pay for something that previously they had for free and coercive as they have few, if

any, practical alternatives.

They suggest that the acceptability of road pricing varies over time from the initial
proposals through to the introduction of a scheme. It is acknowledged that acceptability
falls before scheme introduction (usually when the public realise that they have to pay
and do not like the design) but then rises after introduction as in London when the public
can see the benefits scheme. Ryley & Gjersoe highlight the fact that public acceptability
towards the congestion charging proposals declined in Edinburgh over the four public

consultation phases. In 1999, there was approximately 60% support and 30% opposition
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for the charging scheme that had been identified in Consultation Phase | ‘Edinburgh’s
transport choices’. However, by 2002, the level of support had fallen, at the time of
Consultation Phase IV ‘Have Your Say’. Thus the option for a single, central cordon had
marginal opposition amongst Edinburgh residents (43% in favour, 47% against),
whereas the option for two cordons (the option presented to the public in the
referendum) had stronger opposition amongst residents (34% in favour, 56% against).

As was shown by the referendum result, support for congestion charging in the City
declined further after Consultation Phase IV. Ryley & Gjersoe (2006) suggest that media
(they highlight mainly newspapers, TV and radio) influences acceptability and is a key
player in the development of larger transport planning projects such as congestion
charging schemes. They highlight the increasing perception of transport policy makers
with regard to the increasing importance of political communications and in particular the
use of political marketing techniques in order to overcome the more negative press that
often surrounds transport schemes. This is because key stakeholders can be proactively
engaged at all stages of the scheme design and implementation process. It also
encourages a culture change within the initiating organization and can clarify and agree
the role of elected members (local politicians) in the process of scheme design,
selection and implementation. Ryley & Gjersoe highlight three approaches for decision-
makers as advocated by Lyons (2003) which suggested that decision makers and
politicians can change the focus from the ‘pain’ to the ‘gain’ associated with transport
project representations within the media. One such approach is to educate the public so
that they can see through the media hype, to work with the media and to ride the media
storm. However, they point out that riding the media storm has proved particularly
difficult, but the example of the London congestion charging scheme shows that in
certain circumstances what appears to be a controversial transport project can be

successfully implemented despite hostile press coverage.
As Isaksson & Richardson (2009) point out the political riskiness of a fiscal intervention

such as congestion charging means that as a policy issue it has to be taken very

seriously. They suggest that transport policy makers are required to think about how to
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legitimately introduce a policy that the public may not want. They have to consider
whether to seek the full support of the public or work strategically with key stakeholders
towards implementation despite public opposition to the policy. They point out that the
analytical question then, becomes one of how to design and apply particular strategies
for building legitimacy in specific settings. How engagement with citizens and
stakeholders is conceived and justified and whether such engagement is an attempt to
create a wave of citizen support. It is to create strategic agreements with stakeholders or
an attempt to persuade them things will be all right in the long run, or basically to plough
ahead despite public opposition. They argue that they see attempts to introduce
congestion charging as critical cases for reflection on how policy makers are seeking to

create legitimacy for controversial policies in diverse urban settings.

2.25 Conclusions

This literature review tracks the development of political marketing and shows that its
emergence is linked to evolution of the relationship between citizens and their political
institutions in advanced postindustrial democracies. Lazarsfeld (1965:94) concluded
“The first thing to say is that some people were converted by campaign propaganda but
they were few indeed.” Stromback et al. (2010) emphasise that this was at a time, when
stronger party identification, electoral volatility and distrust was much less than current
times, and a time when media coverage was characterized by compliance rather than
sceptical questioning. There are a number of key themes to emerge from the literature,
these include the assertion that conditions have changed and the body politic now have
to work much harder than their forebears in order to win the support and confidence of
the public. As Stromback et al. (2010) suggest much more is at stake and as such
political institutions need to develop strategies in order to respond to a political
environment which is in a constant state flux, particularly if they are to build and maintain

sustainable relationship with target groups and stakeholders.
Stromback et al. further suggest, that one strategy is to become market oriented,

focusing on the importance of market intelligence and the needs of target groups and

stakeholders internally and externally. These, they suggest, can be found within the
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internal, media, electoral and parliamentary arenas. The theme of the use of market
intelligence and the targeting of specific groups and stakeholders is also examined

within the analysis of the Greater Manchester case study.

The debates over the opinion—policy link (See Sect. 2.10), particularly in the growing
body of research on polls, public opinion and policymaking are of particular relevance to
this research. This is because they provide distinct images or paradigms of the opinion-
policy link which attempt to categorise the varying effects of public opinion on policy that
is the extent to which policy moves or changes directions when faced with changes in
public opinion or in other words the degree of policy responsiveness. A particularly
relevant aspect of this being a set of arguments which highlight the importance of the
polls and other sources of information in influencing the behaviour of policy makers,
politicians and the output of the political system. This is linked to the discussion of
responsiveness and motivation theories that examines the responsiveness of politicians,
policy makers or political system as a whole to public opinion which ultimately rests on
the argument that political or policy elites derive benefit from pursuing policies that are in
agreement with the wishes of citizens. The issue of the responsiveness of policy makers
to public opinion within the Greater Manchester TIF campaign is explored further in
Chapter 4.

Section 2.14 highlights media coverage of public opinion polls, which is also an
important component of the process through which public policies are determined. It is
argued that news media play an important role in the formulation of public policy
agendas that often goes unacknowledged (Leff et al.,1986). In turn the Government is
politically in a very strong position to affect the supply of politically sensitive information.
In some circumstances it can impose legal controls over who may be interviewed on
television, or what information in its own right can or cannot be released. It is the key
source for data on major issues such as the economy, unemployment, public spending
and health. In current times each Whitehall department has its own press and public

relations personnel and these collectively form the Government Information Service.
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Government leaders also supply information to the media through the lobby system.
This is a system of un-attributable briefings given to selected correspondents in the
House of Commons. This has been criticised exactly because the source of this type of
information often cannot be disclosed (Leff et al.,1986). This is relevant to this research
because an understanding of the use of public opinion data in the hands of the press is
as important as the use of such data by politicians and other key policy makers. More
significant however, is the idea that previous analysis of the effects of media coverage
and its emphasis on political conflict and strategy has had a tendency to focus mainly on
the media and their impact on politics. A few commentators (e.g. Jacobs & Shapiro,
2000) have rightly argued that this media centred analysis is incomplete in that it fails to
give full weight to the original political impetus for media coverage. That is, the actual
political and policy developments that drive press reporting. It is within the parameters
of the latter point that the links to this research become clearer in that within the broad
parameters established within public opinion, media and policy research, politicians and
policy makers often have substantial room to manoeuvre policy in detailed and strategic

ways that are not visible to the public (and this is pursued further in Chapt.4).

Whilst public opinion clearly sets important parameters on policy making, the
combination of contradictory public views on key policy issues and the capacity of the
political elites to shape or direct citizens’ views, significantly reduce the independent
causal impact of public opinion. A view that is particularly important to this research
argues that critical approaches in media studies must begin by looking beyond the mass
media paradigm, as the concept of mass media is no longer adequate enough to explain

the utility of communications in sustaining unequal power relations in society.

The review has also highlighted a number of limitations in media research. Firstly, most
commentators appear to suggest that there is a tendency to exaggerate the propensity
of public opinion to change in the wake of political developments and media coverage
despite a history of research that until recently emphasised the limited effects of the
media. Secondly there are limitations that stem from gaps in the investigations of

political and institutional developments. In other words there is a gap in media research
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with regard to how much politicians and their advisers design policy reform proposals by
following public opinion or by discounting public opinion in order to follow their own
goals. As discussed earlier, Jacobs & Shapiro’s (2000) case study of the Clinton
administration’s health reforms for example showed that whilst the next presidential or
congressional elections were some distance away the President and his advisers could
discount centrist opinion in full knowledge of the fact that their favoured approach for
health reforms had little public support. In this case they chose to pursue policy goals
preferred by party activists, interest groups as well as the President’'s personal policy
preferences. More importantly, Jacobs & Shapiro (2000) demonstrated that the actions
of politicians and political activists sparked a cycle of actions and counteractions which
subsequently fuelled media coverage and public debate and stimulated more
determined and strategic policy efforts by policy advocates to craft their presentations

more effectively.

Jacobs & Shapiro (2000) point out that it remains unclear whether the political content of
the media originates from journalists, politicians, or a combination of both. Therefore
they argue that accounting for politicians’ motivations and strategies is essential to
connecting political and institutional dynamics to changes in public opinion and thus to
pinpoint certain public considerations. They argue that the specific content of the
information reaching the public today is at least partly the result of a calculation by policy
oriented politicians to use public opinion research to change public opinion. Therefore
studying how variations in elite discourse affect both the direction and organisation of
mass opinion is important but remains one important step removed from political and
institutional dynamics. They therefore suggest that what is needed is an understanding
of the political source and content of this influence. It is precisely the dynamics and
processes involved which will be the focus of this research through the use of case

studies from the transport policy domain.

The review makes clear that the application of ‘marketing tools’ and methods in politics

is not a new phenomena. Nevertheless, there is an argument that political marketing
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management has increased significantly over recent decades. As suggested by Lees-
Marshment (2004:1):

“Political marketing is sweeping through the British political system. Not
only is it influencing how the political parties behave, but the parties
themselves in government are then applying pressure to the health service,
education, parliament and even local councils to become more responsive
to citizens these political institutions were created to serve. No longer
deferential, the British people have demanded these changes, with
increasing critical voices ready to offer opinions of their own.... Political
organisations are therefore responding with political marketing.... Every
organization needs to understand the people it is trying to serve, to design a
service they will want, if it wishes to succeed, even if it is not in the business

of making a profit”.

Political marketing applications have changed from a communication instrument to a
coherent way of managing politics, whether it is policy making, canvassing for elections
or policy implementation. It is not clear the extent to which the majority of political actors
(particularly in the arena of transport policy making) have an integrated and
sophisticated understanding of marketing applications for their political exchange
situations. Nevertheless, political marketing manifests itself in such diverse activities as
focusing a campaign on the salient political issues of swing voters, through the
application of sophisticated segmentation techniques a consequent voter-‘customer’
orientation, and the application of celebrity endorsement strategies as part of an
integrated marketing communication of powerful directors of communication
(Henneberg, 2004). These occurrences of marketing practice in politics means that the

use of marketing theory as a mean of explaining these phenomena should be helpful.
Finally, the chapter examined the notion that the main gaps within planning research

with respect to media revolve around finding the origins of significant and large changes

to planning policy (Forester, 1989). Trying to gain an understanding of whether such
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changes come from democratic processes such as political parties, interest groups or
emerge from inside political bureaucracies or arise in the media. From this other factors
emerge such as the role of politics within planning as well as the political role of the
planner in strategically shaping political decisions and the way that such policy decisions
are mediated in the press. Agenda and policy change through the emergence of new
ideas is another area. Other debates are explored about how policy entrepreneurs are
able to sell an idea to political leaders, experts and communicators as well as how
propagators of specific policy persuasions may gain the attention of executives, which
then seek to influence the media and public opinion, depending on the policy issue at
stake. The alternative is where policy entrepreneurs promote the idea to the media,
where it takes hold and in turn influences the policy agenda, on the one hand, and public
opinion, on the other. Here the media is seen to act as gatekeeper between mass public
and executive leaders, which may reflect the selective pressures of particular interest
groups. The latter is a central theme of this research and is explored through the

analysis of the Greater Manchester TIF case study.

This review explains why it is of great importance to understand the perceptions of, and
roles played by, those tasked with marketing sustainable transport policy products. The
research therefore attempts to take account of the role of political marketing and
communications within the politics of transport. In particular, it provides more specific
research approaches in the light of technologically driven structural changes within the
local media in the United Kingdom that have significantly altered the game plan in the
highly contested arena of the politics of transport. The perspectives of transport
practitioners with regard to their understanding of political communications and the
marketing of transport policies would add value to the discourse and the body of
knowledge within the area of political communications and the marketing of policies and
its interface with transport policy and implementation. These considerations influence
the choice of methods used to pursue the research and this is taken up in the next

chapter.
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CHAPTER III

A Philosophical & Methodological Approach to Political Communication &

Marketing

3.0 Introduction

This chapter explains and justifies the research methodology, epistemology and
ontology used and sets out the systematic process of data collection and multiple
techniques employed. The research evaluates case study material about Manchester’s

Transport Innovation Fund bid in 2008.

The research draws upon secondary sources such as archived press releases and
articles from local papers reporting on the Manchester Transport Innovation Fund (TIF)
debate. Qualitative primary research has also been collected in the form of nine semi-
structured interviews from senior politicians, officers and journalists from Greater
Manchester Town Councils and Press newspapers; and individuals who were key actors
in the TIF debate at the time. This was purposefully designed to better understand the
communications strategies used by decision makers in the development and

implementation of the bid.

This chapter discusses the use of primary and secondary data used within the thesis, as
well as justifying the use of the case study method and more specifically unstructured
interviews as the main source of data collection. It also discusses the use of data
triangulation to coroborate the interview data, and concludes with a section on the
ethical issues that informed the research. The research (Section 3.2) draws on
constructivism and constructionism as a theory of knowledge that is useful in
understanding the process of mediatised communication. Particularly in developing an
understanding of how professional communicators are now used regularly within party
politics, for the purpose of constructing and personalising messages by attaching them

to policy makers and politicians. The use of case study research (Section 3.3) to
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examine the rapidly evolving role of political communication in the state is discussed. In
particular the strengths of the case study approach in examining a phenomenon in its
natural setting, employing multiple methods of data collection to gather information from
one or a few entities (people, groups, or organisations) (Benbasat et al., 1987). Section
3.4 - 3.6 discuss, specific methods of data collection such as the use of ‘unstructured
interviews’ to ‘interview preparation’ to how the data was triangulated and the various
forms of evidence collected. Section 3.7 - 3.12 discusses the data analysis process
used to make sense of the data collected, how the research gained access to
participants, and the ethical issues that had to be considered throughout the research,

and finally Section 3.13 provides a summary of the chapter.

3.1 Purpose of the study

This research examines the nature of political communication and assesses how
marketing strategies are used by transport policy practitioners, and their perceptions of
the role played by communications and marketing methods in the policy making
process. The research also evaluates the phenomena of the increased use of ‘political
marketing and communications strategies’ within national and local transport policy
frameworks, and evaluates whether these have become more widespread and
sophisticated in order to better signal policy intentions, as well as to market and promote

controversial policies to both the media and public.

An area that remains under-researched is the extent to which public relations
mechanisms are being developed within local government and how these mechanisms
are being used in order to strategically influence the media in order to shape or
manipulate public opinion in pursuit of their policy goals. It is therefore necessary to
analyse media and transport planning discourse, in particular the increasing use of
public relations strategies by transport policy practitioners as a system for
communicating messages and symbols to a wider public through more sophisticated
mechanisms in order to contest transport issues within the media. It was decided to use
the Manchester Transport Innovation Fund (TIF) as the main case study was because it
provided an opportunity to look at a high profile and highly contested transport policy

96



initiative. There were other pragmatic issues such as the fact that Manchester was
relatively easy to travel to, and more importantly | had access to several former
colleagues and key stakeholders within key organisations such as Manchester City
Council and Transport for Greater Manchester (formerly Greater Manchester Passenger
Executive). The TIF involved a wide range of practitioners and politicians and the issues
were widely debated and contested in a number of arenas throughout Greater
Manchester. It therefore provided an opportunity to highlight the key actors’ perceptions
of the importance of political communication methods to advance their specific

messages with the specific intent of influencing public opinion.

3.2 A Critical Constructivist Approach To Political Communication
A constructivist approach has been adopted within this research to examine the impact
of communications and marketing techniques on the political process. As Louw (2010:6)
points out:
“The media and political process proposes that we increasingly inhabit a
world of second hand tele-visual images that increasingly naturalise the

way things are”.

This can be extended to other images increasingly being created and used by a number
of institutions both from political as well as commercial sphere, in marketing their policies
and products. An understanding of the constructivism as a theory of knowledge is
important in examining the increasing role of communications professionals and political
marketing within policy making in the 21" Century. As Louw suggests, managing
political communication involves more that building ‘faces’, scripting individual political
performances or constructing celebrities. It also invblves scripting and disseminating
principles, ideas, sentiments and beliefs; and encouraging the emergence of supporters
or followers for the mythologies and political identities thereby constructed. Such
identities and mythologies serve as lighthouses or touchstones for the masses, Louw
(2010:20) - refers to these as political outsiders, helping them to navigate and orientate
themselves in relation to the various political players. He suggests that skilful impression
managers then personalise messages, by attaching them to politicians. He goes on to

further suggest, that professional communicators also construct the followers, because
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followers effectively build ‘political identities’ from meanings supplied by the texts,
images and performances crafted by impression managers. He points out that this
process is known as ‘political socialisation’. The consequence of this is that the act of
‘making political followers’ is an exercise in second hand construction, in which, the
beliefs and identities of political outsiders are acquired by internalisation of media

messages produced by impression managers (insiders) and journalists (semi insiders).

This research examines how the political reporting of transport issues has been
influenced by policy makers, who have become increasingly media savvy, in that they
are able to employ professional communicators to steer the portrayal of issues in the
mainstream media. It examines the extent to which a symbiotic relationship has
developed between transport policy-making elites (politicians, policy advisers and
journalists) and how these key actors have learned to use the practices of political
communication and marketing strategies to help them construct the view of the world
they are trying to portray to the transport publics through the media. The methodology is
therefore designed to examine the messages and images produced and the people and
organisations that made them, and to ask critical questions with regard to who
constructed particular messages and images, as well as to examine the interests,
biases, worldviews and agendas of those behind their creation also to ask whether the
work practices of all those involved in making these images in anyway skews the

pictures we receive.

Louw (2010) discusses the importance of examining the processes of political
communication with a sceptical eye. Particularly when focusing on media practices
within liberal democratic political systems. He points out that this focus should not be
taken to mean that liberal democracy is viewed as a form of governance especially
deserving of criticism. The critical approach of the media and political process can just
as easily be applied to other forms of governance. Nevertheless, liberal democracy is
focused on because it has arguably become the most important form of contemporary
governance. Louw argues that scepticism demands that we pay serious attention to how

images are constructed so that we ‘de-naturalise’ them. This research adopts a critical
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approach, not one that attempts to construct ‘a truth’, but the methodology used
attempts to provoke discussion through an exposition on transport policy making and
implementation grounded in critical theory and constructivist thinking. Howell (2013:30)

suggests that:

“Philosophy, grand, meso (or middle range theory) and substantive theory are
closely interrelated because reality, truth/knowledge and theory develop
through interactions between historical environments, institutions and

individuals (practical situtations)”

As a consequence he suggests that social actors in a changing historical and social
context construct reality truth/knowledge and theory. According to Howell, researchers
are therefore not objective impassive analysts; they themselves become part of the
construction process and as social values change theory is re-assessed in relation to
these changes. Howell (2013:30) argues that prediction in the social sciences is difficult
if not impossible to formulate, consequently grand theory should be seen as a means of
‘organising concepts’, ‘selecting relevant facts’ and determining how the narrative
should be constructed. However, she concedes that social research is about a mix of
ontological and epistemological positions through a synthesis of methodological
approaches and methods of data collection. She further suggests that such
deliberations have had some resonance for philosophers during the 20" century and
researchers today identify these distinctions in terms of paradigms of inquiry in relation
to different methodological approaches used on diverse research programmes (See
Table 3.1).

Louw (2010) argues that although constructivism is a theory of knowledge, and its
usefulness to understanding the processes of media-ised communication is clear to
(see Table 3.2). He argues that constructivism provides a way of seeing and
understanding the world based on the premise that as human beings we experience the

world mentally, in other words: we relate to the world through our minds.
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Thus, ‘knowing’ becomes an ‘internal’ (cognitive) process, therefore to the constructivist,
it is our minds that structure the world for us by actively engaging in a process of

‘construction’ (Louw, 2010:6-7).

Table 3.2 A constructivist view of the World

e Humans cannot passively receive inputs from the world ‘out there’ in the way
the cameras record images, because all incoming sense-data is processed by
humans as thinking beings;

e All observation of the world is subjectively guided. Existing ideas (e.g. theory)
knowledge and experience (coded in our language-systems) structure the way
we receive and interpret incoming data-inputs;

e Paradigms already in our head guide how we look at the world (e.g. the
questions we ask and what we focus our senses upon) and how we process
and interpret incoming sensory inputs. Hence people using different paradigms
are effectively living in different worlds;

e Knowledge is the result of an internal (subjective) cognitive process- i.e. what
we choose to think about; and how we choose to think about it; (i.e. knowledge
is guided by theories, ideas and experience already in our heads);

e So knowledge comes from where we choose to point the camera rather than a
mechanical process of recording and it is our existing thoughts that guide what
we choose to focus on. A significant determinant of our ‘existing thinking’ is how
we have been socialised, and what we have already been exposed to via

education and previously received media images.
Sourcer touw (2010:3-4)

Howell (2013:88) argues that constructivism understands reality as being locally
constructed and based on shared experiences and, because groups and individuals are
changeable, identifies it as ‘relativist realism’ or ‘relative ontology’. She points out that
epistemologically, constructivism is similar to critical theory, however research results
are created through consensus and individual constructions, including the constructions
of the investigator. Theory in this paradigm is relative and changeable, reliability and
prediction almost impossible and cause and effect difficult to identify. Howell cites Navon
(2001:624) who argues that “for a rationalist, the mind unveils the reality; for post-

modernists, the mind invents reality, whereas for the constructivist the mind creates
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reality and claims that facts are produced by human consciousness”. Howell points out
that a general assumption for constructivism is that knowledge is based in politics and
interests; it is ideological and culture is based upon and determined through value. Here
Howell makes a distinction between weak and strong constructivism, suggesting that
both involve the idea that knowledge is not abstract but socially bound and value laden,
and attempt to understand how the real world can constrain knowledge construction.
Observations and experiential data are based on notions relating to hypothesis testing

and validation and incorporate difficult elements to be challenged and dismissed.

Howell points out that weak constructivism has links with critical theory in that it attempt
to unveil the ideological perspectives of knowledge discovery, generation and
accumulation. She cites Longino (1993a) who argues that methods used to organize
and analyse data and identify cause and effect are not epistemologically free from
interference; they are ‘contextual’ and inter-subjective in terms of assumptions, beliefs
and culture. Longino (1993a:263) suggests that these are ‘the vehicles by which social
values and ideology are expressed in inquiry and become subtly inscribed in theories
hypotheses and models defining research programmes’. As a result, as long as we think
that knowledge is produced through individual cognition, it will not be possible to take
these variables into consideration. If research programmes accept contextual and inter-
subjectivity they can begin to deal with and critique background assumptions. Longino
(1993b) outlines a set of criteria that would allow a transformation of critical discourse.

These include:

e Shared standards of evaluation;
e Community response criticism;

¢ Equality of intellectual authority.

Longino also considered that experimentation and observation were not totally under the
control of the autonomous objective researcher; all is contextual, inter-subjective and
incorporates background assumptions. Longino suggests that background assumptions

require criticism that requires an understanding that objectivity involves social interaction
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and knowledge construction is a social activity. Only when these premises are activated
and numerous alternative points of view deployed can background assumptions be
critically evaluated. Such an approach enables the researcher to identify and challenge
values and interests that can otherwise seem the norm and seen as necessary aspects
of research programmes and processes. In terms of critical theory, Longino (1993b)
argued that situations should be organized and structured that facilitated critique, and

that this critique should concentrate on the following issues:

e How communities react to criticism;
e The extent communities tolerate criticism;
e Levels of shared evaluative standards;

¢ Who has intellectual authority.

Longino points out that for weak constructivism, practical issues are interwoven with
naturalistic scientific inquiry; that is, science is part of the process and objectivity an
element with knowledge production. When certain scientific procedures are accepted
and objectivity endorsed, any explanation or interpretation can be challenged and

negated.

On the other hand strong constructivism developed through the recognition that
language is part of social existence and that evaluation of beliefs depend on the
language games from which said beliefs emanate. In this context Howell (2013:93)
argues that the “meanings of different language games or different forms of life are
incommensurable”. When this is linked with the idea of many continually changing
realities we are led to epistemological relativism: all knowledge is produced through
social structures, and the different communities of interpreters that inhabit them form
truth or reality. So as a result, all statements relating to values are community based so
should be treated with suspicion and continually doubted. Longino points out that for
certain thinkers this does not curtail knowledge development but leads towards greater
democracy in thought and discussion and the enhancement of critique and reflection of
the human condition (Gergen, 1994). Longino states that, in a similar way,

commentators such as Denzin (1997) reject epistemological relativism when they argue
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that through experience the world can be accurately depicted. Through the individual's
socio-historical position the world of experience may be studied and experienced.
However, Denzin also agrees that “ethnographic practices given to writing moral and
allegorical tales are a method of empowerment for readers and a means to discover
moral truths about themselves” (Schwandt, 2000:200).

Noor (2008) points out that making a choice with regard to the correct research method
to employ is dependent upon the nature of the research problem. He argues that the
method’s appropriateness draws from the character of the social phenomena to be
studied. He focuses on two basic methodological traditions of research in social science,
positivism and post-positivism (phenomenology). Noor (2008) explains that positivism is
a method that focuses on the creation of knowledge through research that places
emphasis on the model of natural science. That is to say the scientist takes on the
position of objective researcher, collecting facts about the social world and arranging
them into a chain of causality in order to develop an explanation of social life. He goes
on to explain that post-positivism deals with a socially constructed reality as opposed to
an objectively determined reality. The social scientist’'s mission therefore is not merely
about collecting facts and measuring frequency of occurrences, but more about
discovering the diverse constructions and meanings that people place on their

experience. In this study the researcher clearly identifies with his post-positivist stance.

Lee (2012:405) argues that constructivism is a confusing term and often used
interchangeably, with ‘constructionism’ and that it is important to make a distinction
between the two. Lee points out that social constructionism differs from radical
constructivism in that the former focuses on collective generation of meaning while the
latter suggests that the individual mind is active exclusively in the mean making activity.
In addition Lee argues that constructionism is still a generic term and consists of more
nuanced subsets. For example there are social and psychological forms of
constructionism (Gergen, 1994; Philips, 1995). Even within social constructionism a
weak version is further distinguished from as strong one, depending on the stance they

take on ‘the role that social factors play in what constitutes legitimate knowledge’
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(Schwandt, 2003:308). Specifically, both the weak and strong form of constructionism
share the assumption that knowledge is not disinterested and apolitical. However, the
weak form attempts to preserve some way of distinguishing better or worse
interpretations while the strong form tilts toward a more radically skeptical and even

nihilistic stance on interpretations.

Lee (2012) cites Lincoln & Guba (2003:227) who argue that “realities are social
constructions, selected, built and embellished by social actors (individuals) ...”. In that
sense, constructions are intensely personal and idiosyncratic and, consequently, as
plentiful and diverse as the people who hold them. Lee argues that from this perspective
their paradigm seems to slide between radical constructivism and social
constructionism, or it is intended to be blend of both. He argues that whichever case it
is, clarification is necessary because radical constructivism and social constructionism
each have a distinct epistemological agenda, which in turn has an impact on their

respective methodological practices.

Young & Collins (2004) argue that constructivism and social constructionism separately,
and subsumed under an apparently generic or undifferentiated “constructivism”, have
gained a substantial presence in social science. Young & Collins explain, that
constructivism is a perspective that arose in developmental and cognitive psychology,
and its central figures include (Bruner, 1990; Kelly, 1955; Piaget, 1969; Von Glaserfeld,
1993; Vygotsky, 1978). Constructivism puts forward the view that individuals mentally
construct their world of experience through cognitive processes. This differs from the
scientific orthodoxy of logical positivism in its argument that the world cannot be known
directly, but rather by the construction imposed on it by the mind. However, Young &
Collins point out that, logical possitivism is generally considered to share positivism’s
commitment to a dualist epistemology and ontology. Consequently, logical positivism
represents an epistemological perspective, concerned with how we know, and by
implication how we develop meaning. They argue that these processes are internal to
the individual, integrating knowledge (or meaning) into pre-existing schemes

(assimilation) or changing the schemes to fit the environment (accommodation). They
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cite Mahoney (2002:747-749) who states that the self is “a complex system of active and
interactive self organizing processes” directed towards self organisation and order,
‘embedded in social and symbolic contexts” and seeking to achieve “balance between
ordering and dis-ordering processes”. Young & Collins (2004) suggest that within the
overall constructivist family, there are several differing positions, but three are frequently
mentioned. Radical constructivists such as Von Glaserfeld (1993) argue that it is the
individual mind that constructs reality. More moderate constructivists, such as Kelly
(1955) and Piaget (1969) acknowledge that individual constructions take place within
systematic relationship to the external world. Finally, social constructivists, such as
Bruner (1990) and Vygotsky (1978), recognise that influences on individual construction
are derived from and preceded by social relationships. Young & Collins, point out that
although this last position has some similarity to that of social constructionism, it differs
because of its dualist assumptions. However these dualist assumptions are not as
central to scientists in other disciplines who take on constructivism’s mantle. They quote
commentators such as Damasio (1999) who argued against the traditional separation of

mind and body, which reflected an increasingly common case against dualism.

They point to commentators such as Martin & Sugarman (1999:9) who contend that the
failure of constructivism lay in its reliance on an “individually sovereign process of
cognitive construction to explain how human beings are able to share so much socially,
to interpret, understand, influence, and coordinate their activities with one another”.
Fundamentally, they take the stance that constructivism posits an extremely
individualistic approach without reference to social interaction, contexts, and discourses
that make self-reflection, mean-making possible. However, Young & Collins, suggest
that to some extent, this failure is being addressed as social constructivists, Bruner
(1990); Vygotsky (1978) move to more social explanations and the dualist assumptions
of constructivism are challenged. Young & Collins, explain that social constructionism is
like the constructivist family in recognizing Kant (1781/1998) as its intellectual
progenitor, but the contrast is that constructionism has a social rather than an individual
focus. The view it takes is that “knowledge in some area is the product of our social

practices and institutions, or of the interactions and negotiations between relevant social
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groups” (Gasper, 1999:855). In more general terms their view of social constructionism
is that social processes sustain knowledge, and that knowledge and social action go
together. As such it is less interested in the cognitive processes that accompany

knowledge.

It is clear from the arguments above that apart from a consensus that constructivism and
social constructionism differ on whether construction is an individual or a social process,
there appears to be less agreement on what else defines and distinguishes them. Young
& Collins (2004) point to continuing debates on their relative epistemologies and
ontologies, arguing that some use ‘constructivism’ in a generic, or undifferentiated
sense, apparently ignoring ontological and epistemological issues. Whilst others
generate new sub-varieties of the perspective, such as social constructivism, yet others
have used the two terms interchangeably (Burr, 1995; Gergen, 1994). Young & Collins
(2004) argue that this leads to considerable vagueness, and point out that such
ambiguities exist because both perspectives have emerged relatively recently and are
still evolving. They argue that this appears to be specifically the case with social
constructionism, or it may be as a result of theorists bending conceptual frameworks to
their own ends, just as practioners struggle to apply theory, nevertheless they suggest
that it should not be assumed that greater clarity could necessarily be achieved in the
longer term. Young & Collins (2004:378) argue that just as there is a ‘family
resemblance’ or ‘fuzzy sets’ between the differing views within social constructionism, so
also there may be to some extent between the two perspectives. In effect, the two
families of constructivism and social constructionism may yet prove to belong to the
same extended family. Nevertheless, some features of constructivism can be identified
as particularly salient in contributing to the construction of transport policy messages, as
a construct in theory, research, and practice and policy making. These features are that
meaning is constructed in a social, historical, and cultural context, through action and
discourse in which policy practitioners and other actors form relationships and policy

communities.

107



3.3 Case Study Research

Case study research examines a phenomenon in its natural setting, employing multiple
methods of data collection to gather information from one of a number of entities
(people, groups or organizations, Benbasat et al., (1987) - see table 3.3. The quality of
the case study is dependent on the sensitivity and integrity of the researcher. The case
study researcher’s primary data collection method is said to be interviews, according to
Winegardner (1999). Yin (1994) points to typically three methods in the case study
process, namely interpretational, structural, and reflective analysis. A case study can be
either a single or multiple and a typical case study would typically generate three types
of data: interview transcripts, observer notes, and field documents, Winegardner (1999).
For this research the case study method is employed as it enables a comprehensive
and in-depth examination of the Greater Manchester TIF scheme and, as pointed out by
Burns (2000), in this way the case study is used to gain in-depth understanding replete
with meaning for the subject, focusing on the processes rather than outcome and on
discovery rather than confirmation. Marshall & Rossman (1989) highlighted the power
of case study research in that it can be used to render, depict or characterise, to instruct
and chronicle events. Case studies will therefore reveal things that are not obvious on a
wider scale. Additionally, they will produce evidence, which, while, not unequivocal, will
tend to refute or support a set of hypotheses. Therefore Marshall & Rossman argue that
the case study allows an investigation to retain the holistic and meaningful characteristic
of real life events. As indicated above a case study was undertaken of the 2008 Greater
Manchester TIF initiative as this was seen as a highly controversial and contested issue

both locally and nationally during the period.

The case study method has been criticized as lacking scientific rigour, and, as Yin
(1994) suggests, all too often, case study researchers have been sloppy by allowing
equivocal evidence and biased views to influence the direction of their findings and
conclusions (see Table 3.4). He points out further concerns about case studies such as
the fact that they provide little basis for scientific generalizations, or the problem of
generalizing from a single case. Yin admits that the answer to the problem is not an

easy one, but points out that case studies like experiments are generalisable to
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theoretical propositions, and not to populations or universes. In this interpretation, the
case study, like the experiment, does not represent a “sample,” and as such the
researcher's goal is to expand and generalise theories as opposed to enumerating
frequencies (statistical generalisation). A further complaint is that case studies take up a
lot of time and can generate very large and unreadable documentation. Yin (1994)
argues that often this complaint relates to incorrectly confusing the case study strategy
to a specific method of data collection, such as ethnography or participant observation.
But Yin argues that case studies are a form of inquiry that do not depend entirely on
such methods, and a researcher could do a valid case study without leaving the library,
depending on the topic under investigation. Yin suggests that despite the fact that many
of these common concerns regarding case studies can be allayed, a major lesson is that

good case studies are difficult to do.

Table 3.3 A Summary of the Key Characteristics of Case Study Process

Phenomenon is examined in a natural setting

Data are collected by multiple means

One or few entities (person, group or organisation) are examined

The complexity of the unit is studied intensively

Case studies are more suitable for exploration, classification and hypothesis development stages of the
knowledge building process; the investigator should have receptive attitude towards exploration.

No experimental controls or manipulation

The investigator may not specify the set of independent and dependent Variable in advance

The results derived depend heavily on the integrate powers of the investigator

Changes in the site selection and data collection methods could take place as the investigator develops new
hypotheses

Case research is useful in the study of ‘why’ and ‘how’ questions because these deal with operational links to
be traced over time rather than with frequency or incidence

The focus on contemporary events

Source: Benbasat et al. (1987:371)
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Table 3.4 Elements of a Comprehensive Case Study

Elvani
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1) The study’s question,

Which of the questions ‘who’, ‘what’, ‘where’, ‘how’ and
‘why’ are to be answered? The ‘how’ and ‘why’ questions are
most appropriate for the case study strategy.

2) its propositions, if any,

What are the possible outcomes of the research? Which out-
comes does the investigator expect?

3) its unit(s) of analysis, Which is the object/phenomenon under investigation?
4) the logic linking the data to | Which techniques will be employed to analyze collected evi-
the propositions, and dence and compare it to the study’s propositions?

5) criteria for interpreting the
findings.

Which measures help considering if the findings support the
propositions made?

Source: Yin (1994:20)

The case study can enable the researcher to gain a more holistic view of a specific

phenomena or a chain of events. Yin suggests that case studies have a distinctive place

in research and as such as there are at least five different applications:

e The first, and most important, is to explain the causal links in real life

interventions that are too complex for survey or experimental strategies.

e A second application is to describe an intervention and the real life context in

which it occurred,

e ~ A third is where case studies are used to illustrate certain topics within an

evaluation, again in a descriptive mode even from a journalistic perspective.

e A fourth application is where a case study is used to explore those situations in

which the intervention being evaluated has no clear, single set of outcomes.

e A fifth is where a case study is used as a “meta-evaluation” or a study of an

evaluation study.

34 Methods

The range of data collection methods employed in this research include unstructured

interviews using topic sheets, where questions were not specified in advance but the

interviewer was free to probe around and beyond the responses. The interviewer

110




recorded each interview seeking clarification and elaboration on the answers given
where necessary (May, 1997). Documentary evidence from the 2008 Greater
Manchester TIF period was used from a wide variety sources such as national and local
government policy documents; articles from the press and wider media including posters
and billboard images were analyzed. May (1997) argues that, documents as the
sedimentations of social practices, have the potential to inform and structure the
decisions that people make on a daily and longer-term basis, but they also constitute
particular readings of social events. Documents can tell us much about the aspirations
and intentions of the period to which they refer and describe place and social
relationships at a time when we were not present. The methods of data collection are

discussed more comprehensively in the following sections below.

3.4.1 Collecting the Primary Evidence

The primary evidence for this case study came from three main sources (see table 3.5
below). The key focus of this thesis is to understand how and to what extent transport
policy makers and other key actors value and use political communications methods.
Face to face interviews were conducted with three groups of Policy Practitioners; local
Politicians, Senior Local Authority officers/policy Advisors and local Journalists involved
in the GM TIF bid in 2008. Based on the information gained from reviewing archived
press material, a number of individuals were identified, who were intimately involved in
the Manchester TIF debate and therefore stood out as good sources for qualitative data.
These were from organizations such as Transport for Greater Manchester (TfGM)
formerly GMPTE, The Chamber of Commerce, and Manchester Evening News (MEN).
According to Yin (1994:92), “interviews are an essential source of case study evidence
because most case studies are about human affairs.” Interpreting how and to what
extent the municipality values and practices excellent public relations is a sociological
exercise that entails gathering data on the role and function of public relations within the
organization. Open-ended unstructured interviews are considered an effective way of

eliciting key facts, opinions, and insights from individuals during a case study.
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Table 3.5 Respondents Interviewed

Respondent Role Organisation Interview Date

Pilot Transport Policy Advisor Sheffield City Council 15/07/10

Interview 1

Pilot Senior Corporate Communications Sheffield City Council 16/12/10

Interview 2 Officer

il Senior Politician - Conservative Trafford Council 05/07/11

2 Policy Officer -Transport, Chamber of Commerce | 07/07/11
Environment & Planning

3 Senior Journalist Salford Advertiser 05/08/11

4 Senior Politician (Labour) Leader of GMPTA/GMPTE 24/05/11
the GMPTE

5 Senior Journalist Manchester Evening 01/08/11

News

6 Politician (Labour) Leader of the Manchester City 01/08/11
Council Council

7 Politician (Labour MP) Denton & Reddish 29/09/11

8 Chair of the Yes Campaign GMPTA 30/06/11

9 Transport Policy Officer GMPTE 20/05/11

10 Senior Transport Policy Officer GMPTE 07/11/11

3.4.2 Secondary Research

The secondary data used in this study draws upon papers and studies conducted by
others that are relevant to this research. These data sets provided background to the
subject being investigated as well as providing a starting point for the formulation of
questions for the primary research. Veal (1992) points out that in undertaking research
an important aspect is how to use existing information prior to embarking on expensive
and time-consuming new information collection exercises. He argues that in searching
the literature researchers may come across references to statistical or other data that

may not have been fully analysed or exploited by the original collectors of the data,
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because of their particular interests, or limitations on time and money. Or data may be
available which are open to alternative analyses and interpretations. Secondary data
can play a variety of roles in a research project, from being the whole basis of the
research to being a vital or incidental point of comparison. Secondary data provided
evidence through press articles, central and local government policy papers that dated
back to the Greater Manchester TIF bid in 2008 and as such provided a rich source of
information about the key issues and debates of the period. It also provided the
researcher with specific figures on TIF funding and in particular, details with regard to
budgets that were allocated to the communications strategy and the spending decisions

of both central and local government officials.

3.4.3 Sampling

The main sampling strategy used was based on the combination of two sampling
methods, convenience sampling and snowball sampling. Convenience sampling as the
name suggests builds a sample on the basis of finding convenient and available
individuals (Ruane, 2005). The selected individuals are those who are close at hand,
obviously the shortcomings to this approach are that some key individuals may not be
close at hand and as Ruane argues the omission of all but the most conveniently
accessed elements in a population greatly undermines the representativeness of a
convenience sample. This method allowed the use of individual judgment as to the
selection of participants, and meant that those who were chosen were felt to be in the
best position or have the right experiences to be able to answer the research questions
It was also found to be useful when working with small samples or when it is necessary
to select participants who are particularly informative. The sampling process was
initiated by contacting key individuals from various political organizations within Greater
Manchester who had been identified as playing a significant role in the TIF bid in 2008.
A snowball sampling strategy was also used which is essentially built around referrals.
Each individual interviewed was asked for names of additional people who might be
willing to participate in the research project. This process was then repeated until a
satisfactory sample size was achieved. Ruane points out that the weakness of this

approach is that individual who are “loners,” or not “networked” with others in the
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research population, are most likely to be excluded from the snowball samples.

Secondary data was also used to identify possible interviewers.

3.4.4 Interviews

A total of ten unstructured interviews (see Table 3.5) were conducted with policy
advisers, politicians and journalists from Greater Manchester who had been involved
with the TIF Bid during the period. A clear research agenda was established based upon
background reading of secondary data (archived press releases, articles, policy
documents and publicity). This material provided a clear outline of the key issues to be
included in the topic sheet and covered during the interview process and a checklist was
drawn up to steer the conversation. This helped to ensure that the research objectives
were met within each interview and that there was some balance and consistency
across them, as well as to ensure that interviewees were given the chance to raise their
own issues within the conversation (Crang & Cook, 2007). Anonymity was also

discussed and agreed where necessary with the interviewees.

3.4.5 Unstructured Topic Guides & Interviews

A topic guide for each unstructured interview was designed (see Appendix |), as it was
seen as the best way to get to grips with the political, social and economic contexts and
contents of the lives of the different actors during the period. A semi-structured format
was chosen to maintain consistency, facilitate cross-case analysis, permit subsequent
comparative analyses, provide latitude for further probing, and thus enter into a dialogue
with the interviewee. Major questions were developed accompanied by a sequence of
sub-questions in order to facilitate further probing where necessary. The topic guide was
then piloted in Sheffield City Council, using two respondents, one from transport policy
and the other from the central communication department in order to identify any
ambiguities or obvious weaknesses in the design and to help with clarification of the way
questions were worded in order to discover and remedy and errors necessary. Ruane
(2005) suggests that the researcher pre-tests the questionnaire by administering it to a
small group of people who closely resemble the research population. However she

points out that those involved in a pre-test are then no longer eligible for inclusion in the

114



final sample. She suggests that an effective pre-test technique is to ask respondents to
talk about their reactions to each item on the survey, how they understand the questions
and the response options. Ruane argues that this is the most effective way of seeing
whether both respondents and the researcher understand each other. This “think aloud”
technique provides feedback for assessing the validity and reliability of a question. Pre-
testing allows the researcher to evaluate the impact of word selection, question
sequencing, and various formatting and layout issues. In the case of this research, for
example, pre-testing enabled respondents to suggest that the researcher should be
investigating wider issues regarding Greater Manchester's Transport Innovation Fund

bid rather than focusing narrowly on the congestion charge debate.

In-depth unstructured interviews with key stakeholders from transport policy makers,
local government communications officers and local newspapers (transport
correspondents from the local press) were conducted in an attempt to understand the
communications strategies used by transport decision makers and communications
practitioners in order to contest transport issues and convey their messages to the
public and the media. Interviews were conducted and case study notes written around
the areas explored in the topic guide. The same topic guide was used to maintain a
degree of objectivity and produce a larger range and breadth of perspectives on each of
the issues surrounding both the schemes under investigation and political
communication and marketing in general. In total 10 individuals were interviewed from a
range of organizations including the local press and further interviews were carried out
with individuals who were linked to the documentation used in the final analysis.
Documentary evidence was derived from a review of the communications strategies,
print and electronic communications products, press releases and communications
policies and procedures. This was useful in corroborating the information gathered

during the interviews.
3.4.6 Interview Preparation

Schoenberger (1991) emphasizes the need for careful preparation when interviewing

busy executives with limited time to speak to researchers. She points to corporate
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interviews, where it is necessary to know about a firm's business strategies,
relationships to its markets, production technologies and methods as well as labour
relations and the behaviour of its competitors. She argues that in the earlier stages of a
research project, it is not unusual to for researchers to have picked up an issue that has
gained salience in the financial press or national or local media and which is directly
related to their academic interests. She suggests that such issues can be further traced
through annual reports, market surveys, various types of corporate literature and articles
in the trade press. This approach was used in this research and aspects of the TIF
campaign were traced back through archived material such as press articles, market
surveys and reports and other literature produced by the Greater Manchester Authorities
and corporate organisations such as Peel Holdings. Such background preparation gives
the researcher the potential to ask knowledgeable questions and to have an

understanding of the technical terms used by the specific organisation.

In this way researchers can reassure their interviewees that they understand the issues
and thus encourage more open and detailed answers. It also allows them to invite
responses as they would usually be worded in the office, rather than asking questions in
such a way that interviewees have to translate their responses to approximate the
researcher’s language and frame of reference. Furthermore, it allows the interviewer to
spot and question any issues that the interviewees may either have glossed over or
contradicted themselves over. And to build the kind of detailed problem-solving
questions into the interview which executives may be accustomed to dealing with in their
daily work and use this form of power to address, at least partially, the usual imbalance
which favours an interviewee who either is, or likes to appear, accustomed to being in
control and exerting power over others. She also argues that in some other scenarios,
(particularly when interviewees may feel inferior when faced with a middle class,
university educated, researcher) this background knowledge needs to be used in a
much more subtle manner in order to redress power balances which could be slanted in

the other direction.
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An unstructured interview style was chosen because it is an effective strategy for
countering memory failure or respondent resistance. Shoenberger (1991) argues that
giving the respondent greater control over the pace and direction of the interview can
also allow them to arrive at the topics on their own terms, pace and comfort levels.
Following their own pace also helped respondents to recall memories that may
otherwise have been difficult to retrieve under a more direct questioning approach. This
was an advantage given that the researcher was asking respondents to refer back to
events that took place in 2008. Crang & Cook (2007) point out that the interviewer
should first ask questions of a non-threatening kind, and to employ what they call ‘grand
tour’ question, which ask the interviewee to outline the general characteristics of the
place and social networks they are involved with, and in which the interviewer wishes to
focus their study. They suggest that, by asking very simple ‘what’, ‘who’, ‘where’ and
‘how’ questions about the area of study, the basic grounds for the conversation can be
established. They argue that the main aim of the interview in ethnographic research is to
allow people to reveal a version of events in their own words, and as such the focus is to
get respondents to recall what they know of events and activities. Follow up questions
can then be asked in a way which then encourages, as well as critically questions, these
recollections, in order to get at the ‘whys’ and ‘wherefores’. Crang & Cook (2007) point
out that the aim with most interviewing is to get at the ‘long stories’ of events, decisions
and to bypass the short, snappy conventional, rehearsed versions that may normally be

given when interviewees are asked about events.

In other words when interviewees are answering questions, it has to be remembered
that the stories they are telling are often not simply made up on the spur of the moment.
Many of these stories may have been told and retold in a number of places to a number
of different audiences and as such refined over time. This was certainly the case in
getting people to recall events and tell stories going back to the time of the Manchester
TIF bid, and therefore the questions were designed to encourage further elaboration
instead of taking each story at face value. For example, in order to establish how an
interviewee had become involved in a particular situation under discussion, the

questions were phrased to refer to something the interviewee had previously stated
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such as, ‘What do you mean when refer to...?" ‘Why did you take that approach and not
the other...?” ‘What did you think about the critical coverage of..’ ‘Do you recall the
article about...?" In order to get beyond blanket statements interviewees were asked for
examples particularly where such examples directly related to the interviewee. Even
when the respondent offered elaborate explanations it was still necessary to check for
clarity within their answers, so as part of the conversation the interviewer would try to
put what they had just said into his own words and ask if his understanding of their
answer was correct. If they said ‘yes’ then the researcher knew that he could cross the
particular issue of his list. Crang & Cook (2007) suggest that interviewing involves
moving back and forth constantly between carrying out a conversation and note taking
on a list. However, interviews also have to allow for unexpected issues and elaborations
to come into the conversations. This requires great concentration on the part of the
interviewer and there were moments when interviewees within the Manchester case
study, tended to stray from the original question and the researcher found some difficulty
in trying to pull them back to the issue. However, Crang & Cook (2007) point out that,
when interviewees go off at an apparent tangent, it might not always be a good idea to
attempt to stop them, as it is in these moments that unexpected perspectives and
insights can become part of the conversation. Equally pauses, if allowed to continue for
a short while, provide thinking time when respondents are reflecting on what they have

just been asked, perhaps after a first attempt to answer it.

Ruane (2005) suggests that the interview refers to a personal exchange of information
between an interviewer and an interviewee. Good interviews strive to make the
exchange a comfortable, conversational one. She points out that as in everyday
conversations, participants should experience the interview as a pleasant social
encounter, but she stresses that to a large extent this depends on the researcher’s
ability to establish “social harmony” or a good rapport with the respondent. The
interviewer needs to be an “active listener”. Ruane argues that the idea may appear to
be an oxymoron as listening seems to suggest a silent, passive role for the researcher.
However, good listening requires the researcher to actively engage with what the

respondent is saying, providing a verbal mirror, para-phrasing in a clear, concise and
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non-evaluative way exactly what the interviewee has communicated. The verbal mirror
provides a respondent with an opening to say more and continue the dialogue delving
deeper into the topic. She suggests that the interviewer must have the ability to put
respondents at ease, express interest in and be able to listen actively to respondents
and assure them that they will be supported throughout the entire process. For this to
happen then the interviewer must have sharp social skills and this suggests that not all
social researchers are good at the interview process. However, whilst the interview
strives to achieve a conversational exchange of information, Ruane cautions against
equating interviews with everyday conversations, as ordinary conversations can be a
series of meandering “talking points” that are meant to entertain more than inform. The
interview is a purposeful conversation wherein the interviewer has a set research
agenda with key points or questions that must be addressed. In order to accomplish this
research goal, interviewers employ either an interview guide or interview schedule. For
this research guides were used, as relatively unstructured tools that listed the general
topics or issues to be covered during the interview. Ruane (2005) argues that guides
can give respondents considerable latitude in determining the actual content. She
suggests that whilst the unstructured guide may seem like an easy tool to develop, it
requires careful thought and work. In the first instance a researcher carries out what
Ruane (2005) calls the puzzlement phase. To design the interview guide for the
research, as many things as could be regarded as puzzling were articulated. For
example: “the function of the media in local political campaigns” “How local politicians
view the press,” “the function of the press in local transport policy making”. The issues
were also discussed with colleagues and others with knowledge of some of the topics,
as well as looking at relevant articles or literature sources on the subject. This process

took some time but led to a fairly comprehensive list of ideas and questions.

3.5 Data Triangulation

Sands & Strier (2006) point out that the term triangulation has been used by surveyors,
radio broadcasters, military strategists, and navigators to describe a trigonometric
operation through which one can determine an object’s location or position by computing

its bearings from two or three known points. They argue that this term as been adopted
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by qualitative researchers metaphorically to describe the use of multiple strategies in
order to study the same phenomenon, the idea being that looking at something from a
variety of different points provides a more accurate view of it, or that combining research
approaches produces a ‘many sided kaleidoscope and a picture of the subject being
studied. Denzin (1989) describes four kinds of triangulation — methodological
triangulation, which encompasses the use of a variety of qualitative methods to collect
data such as in-depth interviews, participant observation and focus groups, but can also
contain a combination of qualitative and quantitative methods. Data triangulation can
use different data sources, within the above or other methods. For example,
triangulation of transcriptions of different interviewees about the same topics, as in this
study, or field-notes on observations of the same site during different time periods or
from different locations, or a newspaper report and participant observation notes on the
same event. Investigator triangulation involves two or more researchers observing
and/or analyse the same phenomenon. Finally theoretical triangulation refers to the use
of different theoretical perspectives. Denzin (1989) argues that in qualitative research,
triangulation provides a means of using the strengths of one method to offset the
weaknesses of another. Yin (2003:92) validates this but makes the argument that using
multiple sources of evidence in case studies allows the researcher to address a wider
range of historical, attitudinal and behavioural issues. However, he also makes the point
that the key advantage to using multiple sources of evidence is the development of what
he terms “converging lines of enquiry," or the process of triangulation as previously
discussed above. With triangulation, the potential problems of ‘construct validity’ (the
establishment of correct operational measures for the concepts being studied) can be
addressed, because the multiple sources of evidence essentially provide multiple
measures of the same phenomenon (Yin, 2003:33). Nevertheless, Yin (2003) points to
the fact that the use of multiple sources of evidence can impose a burden on
researchers. Firstly, collection of data from multiple sources can be expensive compared
to collection from a single source. Secondly, a researcher needs to know how to carry
out a wide variety of data collection methods. Yin suggests that the data collection

process for case studies can be complex. The researcher must therefore be
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methodologically versatile and must clearly follow certain formal procedures if quality is

to be ensured.

Yin (2003) argues that the way that a researcher collects and documents data collected
is also of some importance although he suggests that this has been made much easier
since the arrival of computer files. Yin argues that case study strategy has had much to
learn from methods used in other strategies where documentation mostly consists of two
separate collections; (a) the data or evidentiary base, (b) the report of the investigator,
whether article, report, or book form. For this study a separate data base was used to
collect archive data, such as web based media articles, press releases and bulletins as
well as relevant policy documents which related to the Manchester Innovation Fund and
congestion charge debate. Unstructured interviews were also stored as anonymised
electronic voice files along with the transcripts. Case study notes resulting from the
interviews were also collected although these were mainly handwritten. Yin (1994)
suggests that regardless of their form or content, case study notes should be stored in a
manner that allows other investigators as well as the original researcher to be able to
retrieve them at a later date. However, Veal (1997) suggests that when data are
confidential, measures must be taken to protect that confidentiality through ensuring the

security of raw data, such as interview tapes, transcripts or questionnaires.

3.6 The Chain of Evidence

Yin (1994) points out the importance of maintaining a chain of evidence in order to
increase validity of the case study information. This is to allow an external observer to
follow the derivation of any evidence from the initial research questions to the final
conclusions of the case study. He suggests that the external observer should be able to
trace the steps in both directions: from conclusions back to the earlier questions, and
from questions to conclusions. He suggests that this could be compared to evidence
that is being collected for court. He suggested that on achieving these objectives then
the methodological problem of addressing construct validity should have been achieved

ensuring the overall quality of the case study.
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3.7 Data Analysis

Yin (1994) argues that one of the least developed areas and often the most difficult in
the case study process is the analysis of case study data, suggesting that researchers
often start case studies giving little thought to how evidence collected is to be analysed.
Darke et al. (1998) state that, having collected a great amount and variety of data,
researchers sometimes get stuck not knowing how to proceed with the analysis because
adequate strategies and techniques are missing. As a result, investigations often

become stalled at the analytic stage.

Yin (1994:103) noted that there are few determined formulas to guide the inexperienced
researcher, and thus much depends on the researchers’ personal style. Therefore he
suggests that a possible approach would be to combine various analytical methods such
as:

e Providing a matrix of categories and placing the evidence within these
categories

e Creating data displays, such as flowcharts in order to examine the data

e Putting information in chronological order or using some other temporal
scheme

e Tabulating the frequency of different events

e Examining the complexity of the tabulations and their relationships by
calculating second order numbers as means and variances

However, Yin (1994) argues that, whilst these methods are useful, a more important
factor is to develop a general analytical approach in the first instance, the idea being to
treat the evidence fairly with the goal of producing compelling analytic conclusions ruling
out alternative interpretations. He maps out two general approaches for conducting case
study analysis. The first one relies on following a theoretical proposition that led to the
case study. Yin argues that the original objectives and design of the case study were
presumably based on propositions, which in turn reflected a set of research questions,
reviews of the literature, and subsequently new in-sights. These propositions he
suggests would therefore shape the data collection methods and thus give rise to

priorities to the relevant analytical strategies. Another general analytical strategy is
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developing a descriptive framework in which to organize the case study. The descriptive
framework may not only organize the case, but also help to identify an overall pattern of
complexity and mark out the causal links to be analyzed. The structure of the case study
is then an implicit clue to the analytic approach. Applying the pattern-matching technique
enabled the researcher to show links between the data collected and the principles of
political communication strategies. Pattern-matching strengthens a case study’s internal
viability when the results coincide with the expected patterns (Yin, 2003). The
dependent variable being investigated in this case study is the degree to which political
communications are valued and the independent variable is the extent to which the
principles for political communications methods were applied during the Transport
Innovation Fund Campaign in Greater Manchester. Data gathered from the review

documentation and archival material was used to corroborate the interview evidence.

3.8 Checklist &Topic Guide Questions

The questions were designed to be mainly open-ended questions although there were a
few basic closed questions at the start mainly designed to establish the current status of
individuals and how this differed to their previous roles at the time of the Manchester TIF
debate in 2008. Ruane (2005) argues that the clearest advantage of open-ended
questions is that they don’t put words in respondents’ mouths. Open-ended questions
also allow researchers to find out something unanticipated. The freedom offered with
open ended questions means that respondents may report something the interviewer
would never have thought of including in a closed ended set of responses. Sequencing
of questions was another issue that had to be considered carefully as it was soon
apparent that earlier questions could influence the respondent’s answers to later

questions.

3.9 Recording data

The interviews were recorded on a digital recorder and voice files were then labelled
and downloaded straight to computer, but notes were taken as back up. A blank
template containing the questions was made so that note taking would be made easier

during the interview. This made it a lot easier to refer back to a specific question when
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analysing the data. Once data was presented, the results were then used to produce a
summary of findings for each question. This was then used as a basis for discussion by

relating back to the relevant sections of the literature.

3.10 Initiating Access

Gaining access to respondents in Greater Manchester was a slow process because
some of them were also Parliamentary Members and obviously shared their time
between Westminster and their constituencies. Transport for Greater Manchester
(formerly Greater Manchester Passenger Transport Authority) was also undertaking a
restructure due to local government cuts and this was clearly affecting staff morale
which in itself created difficulties in gaining access to some areas as staff were either
waiting to be made redundant or had recently left. Many who had previously been
involved in the TIF debate had moved to take up new roles within the restructured

organisation.

Rossman & Rallis (1998) point out that negotiating access is a process that seldom
happens quickly and smoothly. They suggest that the process is one of allocating time
for negotiating the terms of the introduction or invitation and for securing written
permission. Qualitative researchers learn to anticipate the time involved in gaining
access. They suggest that the process of negotiating access is often as insightful
regarding the people or settings as subsequent observations and interviews themselves.
Crang & Cook (2007) point out the importance of thinking about issues of access to
interviewees early on in the research process. They argue that the stereotype of
research is that it had to be ‘all new’ or an area that has not been done before. The
reality for many researchers, they suggest, is that projects can often develop out pre-

existing memberships of social groups and access to particular spaces.

Rossman & Rallis (1998) point out that phenomenological studies are open ended,
searching for themes of meaning in participants’ lives. In this study the researcher
developed broad themes that were then broken down into sub-themes in order to

negotiate through the meanings behind the thoughts and comments of the respondents.
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The researcher attempted to approach the text with an open mind, attempting to
decipher the meanings and structures hidden within the responses. The initial step in
reducing the text was to read the transcripts and the related observation and field notes,
marking the pages that stood out as most interesting. Ross & Rallis (1998) argue as a
researchers understanding of the phenomena grows they develop an intuitive sense of
what is ‘interesting’. They point out that a key part of the process is to examine those
passages to detect and identify what prompted this initial interest. The researcher could
then check with the participant if they agree with the emerging analytical theme, this
process was carried out with participants in the TIF study, and led to the incremental
adjustments to the topic sheet from time to time. Ross and Rallis argue that through this
process, each transcript becomes unique in that the meaning of the experience of
interest will emerge from the transcript. So, for example, one respondent (the Chair of
GMPTE during the TIF campaign) was able to relate how his experience differed from
that of other politicians due to the fact that he lost his seat over the congestion charge
issue. The identified important passages of interest were then assigned codes to
represent the themes. These words were then used to organise the data, from which the
researcher then generated a profile and narrative that depicted the meaning of the

phenomena for the respective respondents

3.11 Ethical Issues

Rossman & Rallis (1998) point out that, professional groups and social science
disciplines have established formal codes of ethics to guide their fields of research
activity. These codes serve as standards for the ethical practice of research and are
based on moral principles such as utilitarianism, theories of individual rights and theories
of justice. Ethical codes are intended to serve as guidelines for research practitioners
ensuring that participants in research projects are protected from harm and are not
deceived. They further argue that each researcher must develop their own standards for
ethical practice as they encounter novel situations that demand complex moral

reasoning.
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Ethical issues in relation to interviews relate to the privacy, confidentiality and secrecy of
respondents and data. Ruane (2005) argues that the principle of informed consent is
related to an individual's right to determine whether or not they want to be part of a
research project. Added to this, informed consent refers to the research participants
right to be comprehensively informed about the research project so that they can make
the decision as to whether they would like to participate. In this respect, it can be seen
that at the centre of the informed consent principle is freedom of choice and self-
determination. Ruane points out that no one should ever be tricked or forced into taking
part in a research project. He argues that the use of informed consent forms is a way of
reminding respondents that they have a right to withdraw consent at any point in a
study. For this study an information sheet was designed which provided all participants
with basic information about the nature of the research, the aims and objectives, and
requested permission from the participants to use the data collected for the research,
and also whether they wished to remain anonymous. None of the participants objected
to their identities being revealed, however the researcher has only published the roles of
the participants at the time of the TIF initiative and not named them. All participants
were notified of these ethical issues prior to the interviews taking place and were asked

to sign a consent form agreeing these terms (see Appendix I).

3.12 Researcher Positionality

The researcher had links to some of the key actors, which had been developed over a
long period of time and over many years, mainly from previous roles working within local
government. He also has first and second hand knowledge and experience of the issues
being covered both out there in the ‘real world’ and in the university as an academic
(e.g. congestion charging, the Transport Innovation Fund and political communication).
As such this provided the impetus for this particular study linking political

communications with transport policy-making processes.
Crang & Cook (2007) suggest that the processes through which specific people and/or

positions are found has a bearing on the quality of the data that will eventually be

collected, due to the fact that they are likely to involve ‘gatekeepers’ who will be
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assessing aspects of the researchers identity. They argue that much can depend on
how the researcher can be positioned by these early contacts, especially if they are
government officials who will assess the proposals of the study and have the power to
grant or deny access to the study area. They argue that it is therefore necessary for
researchers to consider how they represent both themselves and their research to these
and every other gatekeeper. Although initially | portrayed myself as a PhD student, My
supervisors later advised that identifying myself as a Senior Lecturer from Sheffield
Hallam University might prove more useful in gaining access to senior politicians. In
gaining access to policymaking communities with the study area of Greater Manchester,
it wasn’t just who was contacted that was of importance but also how the details of the
research project were explained. The various aspects of the research project and how it
was presented played a key role in gaining access to the right people. The TIF debate
was highly controversial and as such was still a sensitive subject to officers and

politicians even four years after it had taken place.

3.13 Reflections on Methodology & Methods

This final section provides some reflection on the strengths and weaknesses of key
aspects of the overall methodological approach highlighted within this chapter. A social
constructivist view of policy problems (see Section 3.2) has been taken with respect to
this research. This view suggests that our understanding of real situations is always
mediated by ideas, which are in turn changed and fought over in politics. In this case,
the idea that to tackle a perceived problem such as traffic congestion, an unpopular
fiscal policy such as ‘congestion charging’ could be packaged alongside more moderate
and popular transport schemes (the promise of funding to improve public transport) in
order for it to gain public acceptance. The social constructivist approach was useful in
trying to understand how transport policy practitioners and other actors within the
Greater Manchester case study, used political communication and marketing techniques
to construct and use narrative story lines and symbolic devices to manipulate so-called
issue characteristics, whilst at the same time giving the impression that they were simply
describing facts (Stone, 1989). The aim of the research is to demonstrate, with a variety

of examples and storylines taken from the period, that there was in fact a systematic
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process with fairly clear rules by which the key actors involved in the TIF initiative
struggled to control interpretations and images of difficulties. However, Louw (2010:7)
points out that, “...a particular problem inherent in constructivist thinking is that it can
lapse into pure relativism, and as such there is a need to correct for this by ensuring that
each paradigm develops a coherent set of criteria in terms of which it can ‘justify’ the
world view it constructs”. Each paradigm needs to be able to justify its approach. Louw
argues that this necessitates developing a self-reflexivity, an internal coherence, as well
as a consensus about the linguistic rules that apply within that paradigm. He suggests
that this provides some basis for selecting between different world views as
constructions, i.e. not all constructions are equally good, as some have more coherence

and explanatory value than others.

A case study approach is the preferred research method when the investigator has little
control over the events and when focusing on a contemporary phenomenon within a real
life context (Yin, 1994). This is precisely what this research has undertaken in exploring
the impact of political communications and marketing on transport policy decision-
making. The case study approach was chosen because it provided a way of asking
‘how’ and ‘why’ questions about a specific fiscal policy approach such as the ‘congestion
charge’. For example ‘how’ congestion charging came to be the most dominant issue on
Greater Manchester’'s local political agenda ‘why’ politicians took the political risk in
going ahead with the TIF proposal in the face of increasingly negative public opinion. Yin
(1994) argues that ‘how’ and ‘why’ questions are explanatory and likely to lead to the
use of case studies, histories, and experiments as the preferred research strategies.
This is because such questions deal with operational links needing to be traced over
time, as opposed to mere frequencies and incidence. Therefore, for the case study a
key issue was to know how protagonists of the Greater Manchester TIF bid failed to
gauge the mood of the public during the 2008 referendum or why the anti-congestion
charge lobby appeared to successfully thwart the progress of the TIF initiative. However,
Yin (1994) found examples of poor research results with case studies and that they can
take a long time to complete and can result in massive, unreadable case study reports.

In order to avoid this the researcher began to compose the report during the data
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collection and analysis process rather than leaving the task until the very end and this

allowed more time to think about the design and content of the case (Yin, 1994).

The study uses data triangulation of three groups of interviewees, journalists, politicians
and senior council officers about the TIF bid and observations of the congestion charge
debate. Secondly, archived policy papers, statistical data and other documents. And
thirdly, analysis of actual media coverage in the form of press and media articles, press
releases, billboard images as well as online news coverage of the period. Triangulation
was specifically chosen as one way in which the researcher could strengthen the
research for the thesis. As argued above (Section 3.5) triangulation, provides a way of
combining a variety of data sources in the study of the phenomena of political
communications and marketing strategies with transport policy making. Used within a
case study framework, multiple sources of evidence drawn from primary and secondary
sources (archival and media) the investigator was able to address a broad range of
historical, attitudinal and behavioural issues within the Greater Manchester (GM) TIF
case study. The clearest advantage being that using multiple sources of evidence
helped to develop converging lines of inquiry. This also helped to ensure that the
findings and conclusions drawn from the TIF case study are likely to be more accurate
as they are drawn from differing sources of information, following a corroboratory mode
(Yin, 1994).
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CHAPTER IV

The Publicity & Marketing of the Transport Innovation Fund in the Greater
Manchester Region

4.0 Introduction

This chapter provides a background to the case study and explains why Greater
Manchester was chosen. It first describes the Greater Manchester City Region and it's
contribution to the region in Gross Value Added (GVA). It then discusses the Greater
Manchester Integrated Strategy (GMIT) and explains how the various agencies including
the Greater Manchester Passenger Transport Authorities (GMPTA) and the Greater
Manchester Passenger Transport Executive (GMPTE) became involved in the bid for

Transport Innovation Funding (TIF).

4.1 Background to the Case Study — Greater Manchester TIF Bid

This study examines how key actors involved in major transport scheme viewed the
importance of political communications methods when communicating policy intentions
to the public. Various case studies were initially considered including congestion
charging proposals in Edinburgh and Greater Manchester, and the successfully
implemented scheme in London. It was possible to gain access to archive material and
to gain access to key politicians, policy makers and journalists and opposition
campaigners involved in the TIF initiative, even though a few had since moved into other

roles.

4.2 Greater Manchester City Region

Manchester City Region has a population of over three million people and covers the
wider travel to work area of Greater Manchester (GM) see Figure 4.1. The Association
of Greater Manchester Authorities (AGMA) is a partnership of the ten local authorities
within Greater Manchester and provides a way for all ten Authorities to speak with one
voice, particularly on issues such as the Region’s transport needs. According to a report
by the AGMA (2007), the City Region generated £47 billion of GVA in 2002,
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representing 50% of the regional total. Outside of London and the South East the City
Region is the largest single contributor in the UK equalling the combined outputs of
Leeds, Liverpool and Sheffield. Manchester was also one of only two cities outside
London and the South East to have achieved an economic growth rate of more that 10%
above the English average. This underlined the importance of the Region to the
fortunes of the North of England’s economy (AGMA, 2007). The Authorities therefore
saw the importance of an efficient and effective transport network as critical if the City
region was to achieve its economic vision. This vision included the delivery of 210,000
new jobs by 2021, tackling concentrations of deprivation, workless-ness, and poor-
health, low educational attainment. Improving transport networks across the City Region
would clearly be key in improving access to employment and addressing issues of social

exclusion, through connecting communities to services and jobs (AGMA, 2007).

The Association of Greater Manchester Authorities, published their Greater Manchester
Integrated Transport Strategy (GMITS) in 2003 which unveiled a long term fifteen to
twenty year view of the transport challenges the City Region faced in trying to achieve
its sustainable and inclusive growth agenda as highlighted in the City Regional
Development Plan. The GMITS was essentially a plan to develop an integrated policy
approach, integrating land use planning and economic development strategies, which it
was argued would provide the best means of using transport infrastructure to stimulate
economic growth whilst addressing social exclusion and tackling environmental
problems. A number of ‘Corridor Partnerships’ were developed bringing together the
local authorities, Greater Manchester Passenger Transport Authority (GMPTA), Greater
Manchester Passenger Transport Executive (GMPTE - now known as Transport for
Greater Manchester -TfGM), as well as regeneration agencies and other major public

and private sector stakeholders within the region.
These partnerships were responsible for developing a series of integrated corridor plans

which linked land use planning, economic development and transport objectives and

would provide the foundations for TIF investment (Manchester City Council, 2007).
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This underlined the view by a number of policy makers within the Greater Manchester
that perhaps the time had come for a harder edged demand management approach to
tackling congestion within the area (AGMA, 2007:4).

Figure 4.1 Greater Manchester City Region
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4.3 Background to the Transport Innovation Fund

In 2004 the Transport White Paper announced the introduction of the Transport
Innovation Fund (TIF), designed to target resources towards achieving two important
government goals: tackling congestion and improving productivity (DfT, 2004a). The
Department for Transport (DfT) saw this as a way of incentivising local and regional

transport bodies to “develop and deploy coherent, innovative, local and regional
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transport strategies” which would include road pricing, modal shift approaches and
improved public transport measures (DfT, 2004:18).

The Labour Government published a feasibility study in July 2004 that examined the
prospect of a future national road-pricing scheme. The study identified targeted local
congestion charging schemes as the first important steps towards making future
decisions regarding a national road pricing policy. This led to the announcement in the
middle of 2005 that a limited number of local authorities would be offered financial
assistance to be used for ‘pump priming’ for the development of schemes, in advance of
decisions on more substantive TIF funding (DfT, 2005). The process for allocation of
pump priming funding was a separate process to that of the allocation of substantive TIF
funding. The government was not, at the stage, looking for firm commitments from local
authorities to implement particular schemes. In its consideration of the authorities that
would be allocated funding, the DfT issued criteria, which set out what proposals should
demonstrate. For example: the potential to tackle congestion as well as increase
patronage on public transport, and eventually become self-financing were some of the

key areas.

In July 2005 the then Secretary of State for Transport, Alastair Darling announced
details of the fund:
“ Today, | am publishing further information on how we expect to deploy the
transport innovation fund, which will come on stream from 2008-09 and is
set to increase over time, reaching some £2.5 billion by 2014-15. We are
also today asking local authorities to bid for development funding, which will
be made available over the next three years to support planning for local
demand management schemes in which pricing is a major element” (HC
Deb, 2005).

The Secretary of the State announced that they had set aside £18 million between

2005-06 and 2007-08 to support preliminary scheme development by local transport
authorities. These schemes would ultimately be funded from the transport innovation
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fund. Within the fund, therefore, they were prepared to make that up to £200 million a
year available to support local pilots. The Government promised that should more good
schemes emerge, then further funding would be made available (HC Deb, 2005).

The Department for Transport was to publish further guidance in May 2006 that would
provide more detailed clarification of the process with regard to how the TIF resource
was to be managed. This set out criteria by which the Department would assess bids for
the second round of pump priming (HC Deb, 2006). In 2006 local authorities in England
were invited to bid for funds from the newly created TIF to support innovative solutions
for improving public transport and tackling congestion problems (AGMA Report, 2007).
The successful bids, sharing £7.5 million, were announced by the then Secretary of
State, Douglas Alexander, in November 2006. In November 2006 the government
published further guidance for those authorities wishing to secure full Congestion TIF
Partnership (DfT, 2006).

In December 2007 the Department published a further paper, which outlined additional
funds available for 2007/08 (DfT, 2007). In January 2008 the then Transport Minister
Rosie Winterton, announced that the Department had allotted £1million to
Cambridgeshire; up to £1.5 million to Greater Manchester; and up to £675,000 to the
West of England Partnership (which covered Bristol City Council, Bath and North East
Somerset Council, North Somerset Council and South Gloucestershire Council (HC
Deb, 2008). This was an optional stage of the overall TIF process and was designed to
facilitate a tighter partnership arrangement between the Department and local
authorities in order to develop demand management proposals with a view to applying

for Congestion TIF.

The Association of Greater Manchester Authorities (AGMA) and the Greater Manchester
Passenge Transport Authority (GMPTA) submitted a joint bid for TIF funding in July
2007, and were subsequently granted program entry status by the DfT in 2008. This
effectively gave the joint authorities the green light to begin development of detailed
proposals with the intention of obtaining conditional approval, from the DfT by March of
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2009 (AGMA, 2007). Local Authorities were encouraged to submit clearly developed
proposals that merged demand management measures (congestion charging - for

example), with modal shift interventions, such as initiative to improve public transport.

In June 2008 the Secretary of State announced that Greater Manchester's TIF bid had
been granted ‘programme entry’ (which essentially meant they had gained government
support and as such the DfT would work with applicant authorities in order to deliver the
proposals) and would be funded by almost £2.8 billion in order to support public
transport improvements but more critically provide the means to set up a congestion
charging scheme in central Manchester (DfT, 2008). Figure 4.2 shows the boundaries of

the proposed charging zone.

Figure 4.2  Charging Moves North
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“Showing the plan for two rings to be established around the city. At a cost of £2 to cross the
outer motorway ring-road, the M60, and then £1 to cross the inner ring road, between 7am and
9.30am. The evenings would have cost £1 each to cross the two roads between 4pm and
6.30pm. Charges were to be levied by electronic scanning of tags attached to windscreens”
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Greater Manchester’s TIF bid proposal amounted to £2.8 billion package of transport
improvements. This would have been funded by £1.5 billion of TIF grant funding, £1.2
billion borrowing which would be paid back over thirty years from congestion charge
revenues, and £0.1 billion of third party contributions. This funding would have been in
addition to £0.6 billion for the Metrolink Phase 3A extension and £0.2 billion of DfT
funding for additional railway rolling stock (Cheshire East Council, 2008b).

4.4 General Research Themes - The Controversial Nature of TIF Policy

Since its inception TIF policy has not only been controversial but has drawn substantial
criticisms from a wide range of areas, including prominent Conservatives such as
Stephen Hammond who during House of Common Debates on what was to become the
Local Transport Act 2008, indicated that he did not approve of the link between
Congestion TIF funds and road charging schemes. In a speech in the House of
Commons in March 2007 Hammond referred to the lack of accountability to TIF funding
(HC Deb, 2007). Equally the Transport Committee in an August 2007 report on the TIF
programme argued that it welcomed the extra funding available to local authorities but

was critical of what they saw as too much of a strong link to road charging schemes:

“Transport Innovation Fund money is entirely dependent on those authorities
being prepared to introduce charging schemes. Since the fund now
represents the only significant additional money that is available outside the
regional allocation process, the pressure on local government to bring
forward proposals for charging schemes is now very powerful. In the face of
severe funding pressure we do not accept that Congestion TIF guidance
should, in effect, restrict the availability of funds for much needed
improvements in transport infrastructure to only those authorities that will
consider local road pricing schemes. This risks blackmailing local authorities
to conduct road-pricing trials on behalf of Government in advance of a
possible national scheme” (Transport Committee, 2006-2007:162-168)
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In July 2009, the Committee published a report on taxes and charges, which concluded

that the whole approach to TIF needed to be revisited:

‘It seems unlikely that more than a handful of local authorities will pursue congestion
charge proposals in the near future. The Government therefore needs to reconsider its
approach to the Transport Innovation Fund. Monies that were earmarked by HM
Treasury for transport should not be lost to transport for want of a charging element in
otherwise sound proposals” (Transport Committee, 2008-2009, para 121).

There was also clear opposition to the way TIF was administered from other
organisations such as the Centre for Cities think tank who published a report urging the
government to:

... abandon its local road pricing push for now, if no cities opt for congestion charging
this year. Instead, the £1bn remaining funding should be safeguarded for other, more
badly needed public transport projects - like new commuter rail links, better city buses
and tram extensions (...) By the end of 2009, transport ministers should liberate the
£1bn funding earmarked for congestion charging and seek cross party consensus to

safeguard the money for city transport improvements (Centre for Cities, 2009:1)

To quote Dermot Finch, Director of the Centre for Cities:
"Cities like Manchester and Edinburgh have found congestion charging a
tough sell. Other cities considering a charge - like Cambridge, Reading and
Bristol - are undecided. If there are no takers by the end of the year, the

Government should call it a day on its current road user charging push.

"A tough post-recession fiscal climate means central government transport
grants are likely to dwindle post 2011. The next Government should use the
congestion charging pot to start up a new fund for transport projects,
together with councils and the private sector. This fund would keep UK
cities' moving and help shift the national economy towards recovery”,
Centre for Cities (2009:2).
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4.41 TIF Campaign Communications Strategy

The AGMA argued that due to the scale of change that was envisaged to achieve social
environmental and economic outcomes, the proposals outlined in TIF had to be
acceptable to both the business community and wider public. They therefore intended to
tackle this in through a “major awareness and acceptability exercise” (GMPTA,
2008:18).

A substantial public consultation exercise was agreed and proposals drawn up by the
GMPTA and the AGMA to publicise the TIF package in June 2008. The GMPTA
approved the necessary expenditure to be allocated to the consultation programme on
the recommendation of AGMA, as well as agreeing arrangements for delegation of its
implementation to transport policy officers in the GMPTE. In August 2008, the AGMA
Executive agreed the key principles and operational arrangements of the TIF
referendum. The legal context to the referendum was a local poll called under Section
116 of the Local Government Act 2003, Section 170 of the Transport Act 2000, and
Section 111 of the Local Government Act 1972 to ascertain the views of the public on

the TIF proposals.

This was not a statutory referendum, which the Local Authorities were obliged to carry
out, and there was, therefore, no special legal requirements placed on the need for
publicity prior to the referendum. Nevertheless, there were general rules which direct
that Local Authorities must not publish material which in whole or part appears to affect
public support for a political party (Section 2 of the Local Government Act 1986); and
must have regard to the provisions of the Code of Recommended Practice on Local
Authority Publicity (Section 4 of the Local Government Act 1986).

The AGMA and GMPTA understood this to mean that any additional information must
be factual and balanced with regard to the proposals to address levels of awareness
about TIF. Additional publicity should be designed in such a way as to communicate the
final proposals (including any changes made by the AGMA Executive and GMPTA to the

proposals in the light of the outcome of public consultation) in a balanced and factual
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manner. Most critically, publicity must be designed to inform, rather than to persuade the
public to hold a particular view on a policy question. The publicity must avoid
oversimplification of facts, issues or arguments (particular caution must be taken in this
respect in the use of advertisements) (GMPTA, 2008). The Government Code of
Practice on Consultation also required a minimum of 12 weeks for consultation, and
stipulated that, should consultation take place throughout the summer, members of the
public should not miss out on the opportunity to respond due to summer holidays etc,
therefore, it is considered good practice to extend this minimum time. The result was
that the TIF public consultation exercise started on the 7™ July and ran for 14 weeks to
the 10" October.

4.4.2 The Communications Budget and Methods used During the Campaign

The AGMA and GMPTA set out their initial strategy and plan for public consultation on
the TIF package in a report by the AGMA Chief Executives Group in June 2008. The
Greater Manchester Authorities used a wide variety of communications methods in the
public consultation exercise that had a number of elements. These were quite

comprehensive and ambitious and included:

e Providing information and opportunities for people to respond via a consultation
brochure, and information pack and a website, as well proving a telephone
helpline;

e Providing information and receiving direct responses from the public, businesses
and other stakeholders via exhibitions;

e Opinion research to inform the decision making process on TIF via polling and
deliberative events;

e Communications and publicity activity to promote awareness of the information

available as well as promoting participation in consultation.
The approximate budget required in order to deliver such as comprehensive publicity
campaign was estimated at approximately £3,000,000 as indicated in Table 4.1. The

most expensive element within the budget was advertising followed by the engagement
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of the specialist independent market research agency Ipsos MORI, to carry out opinion
research for the public consultation. It should be emphasised that the AGMA referred to
this as a ‘public consultation budget (AGMA 2008:9) as opposed to a ‘core
communications plan (see Fig 4.4) This was apparently done on the advice of
independent experts who argued that opinion research, conducted by a specialist
independent agency provides the most reliable gauge of business and public opinion
(GMPTA, 2008:8).

Table 4.1 Public Consultation Budget

Activity Cost
Public relations and media support £55,000
Advertising £810,000
Website ' £78,000
Design work for publications etc. £70,000
Opinion Research £675,000
Exhibitions £186,000
Consultation Brochure printing & distribution £627,000
Stakeholder Engagement £50,000
Additional Fixed term staffing £400,000
Total £2,951,000

Source: GMPTA (2008:9)

4.4.3 Analysis of the strategies employed by the pro and anti-congestion charge
campaigns

At the time of drawing up their proposals the AGMA and GMPTA pointed out that over
78,000 had already participated in the consultation exercise, but they expected the
figure to reach 100,000 by the conclusion of the programme. However, officers argued
that whilst the scale of participation was high and related to the volume of information
produced and the level of engagement with stakeholders that had been achieved, their

measures showed that key outcomes on the level of understanding of the proposals

details amongst participants needed to be addressed (AGMA, 2008).

This was also highlighted by a MORI survey that demonstrated that whilst 95% of the

5,000 respondents had been aware of the Congestion Charge; 80% were aware of the
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public transport package; 45% were aware of the directional charging regime; but only
35% were aware that no charge was proposed for driving on the M60; and, most
crucially for policy makers, only 45% had been aware that 80% of the total transport

investment would precede the introduction of the Congestion Charge (AGMA, 2008).

The MORI survey also highlighted clear differences in the terms of level of awareness
amongst different social groups. What officers drew from this was that the proposals
required additional explanation due to their complexity and as such consideration had to

be given to additional public awareness measures.

Transport officers from the GMPTE worked jointly with Greater Manchester’s retained
the communications agency to develop an additional public awareness programme. The
core components of this additional publicity drive are outlined in Figure 4.4 and at the
time estimated at a total maximum cost of £950,000, which was additional to the
£3,000,000 previously discussed. Officers had previously discussed the possibility of
this additional communications plan with the DfT arguing that at the time the initial
budget for the first public awareness and public consultation communications strategy
had been implemented a referendum had not been anticipated. The DfT recognized that
the late decision taken by the Greater Manchester Authorities to hold a referendum
constituted special circumstances in this case, and agreed to the additional
communications plan and budget. The funding agreement with the DfT allowed up to
£950,000 to be spent on the cost of providing additional information to the public.
However, the rules forbade the GM Authorities to use any funds from their own
departmental budgets for political campaigning of any nature in connection with
referendum. Nevertheless, a GMPTA report stated:

The Department does agree to Departmental funds being used to provide
neutral, factual information to the public to ensure that accurate, up to date
information is available to all stakeholders; to give feedback regarding
responses received during the consultation process; and to inform

stakeholders how the consultation process influenced the policy so that
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stakeholders are informed of any changes to the package as a result of the
consultation process (GMPTA, 2008: para. 18).

It was an extensive programme that included the cost of TV advertising including media,
production, staff support. The AGMA report pointed out that policy makers were
exploring the advantages of TV advertising on the advice provided by the
communications agency who saw it as the most effective means of achieving awareness
generation and reaching the majority of residents in Greater Manchester. They point out
that:

TV is the only platform guaranteed to reach people at their leisure when they

are most receptive and appeals to more senses both visual and audio

therefore is more capable of education and has high levels of penetration in

relation to C2 and D&E’s (See fig 4.3) Which have comparatively low levels

of awareness about detailed proposals. It is also a proven platform for

maximising cost effectiveness (GMPTA, 2008:6)

Figure 4.3  Socio-Economic Group Definitions (SEG)

SEG is broken down into 5 groups, A, B, C1, C2, D and E. Often the top two
and bottom two are grouped together - AB, C1, C2, DE in analysis.

Broadly, ABs cover managerial and professional occupations, C1 and C2 are
intermediate occupations, small employers, lower supervisory and technical,
and DEs are semi-routine, routine / manual work or those who have never

worked or are long-term unemployed.

Source: GMPTA (2008)

Although, transport planning officers were adamant that the communications strategy
was based purely on informing and consulting with the public it is clear that from the
size of the budget allocated to communications, and the sophistication of the methods
employed that policy makers were unconvinced that information provision alone would

suffice in getting their message across to the public.
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Fiqure 4.4

Proposed Core Communication Plan

Channel

Reach

Target Audience

Estimated Cost

Radio (8 Radio stations across GM)

Opportunity to reach 22
million adult listeners based
on the 8 radio stations
across Greater
Manchester. The amount
of adverts aired will have
an opportunity for people to
hear the advert on average
5 times.

Drivers C1, C2, DE

£50,000 - £70,000

As recommended by the
Code on Local Authority
Publicity section 28, ‘local
radio is the most cost-
effective means of
publicising activities’

Online Advertising

Expect to reach 10m

people via web activity.

Younger AB, C1, C2

£40,000 - £60,000

Helps engage a large and
more youthful audience with
factual information with low
media costs.

PR Reach of 10m people in | All media channels | £40,000 - £60,000
Greater Manchester with | & all demographics
an  editorial  equivalent PR support to provide
value of £1m factual and  balanced
information to the GM
media.
Wrap around advertisement | A Readership opportunity | A-E £135,000 - £200,000

around 12 newspaper

(4 pages) (plus 1 full page in titles
that don’t do wraps)

of 2.4m people with, 85%
coverage across Greater
Manchester and an
opportunity to see of 1.2
times

Newspaper wraps around
local papers providing
factual information about the
final package. This medium
is a cost effective way to
deliver local penetration at a
cost of 56p per person.

Leafleting and Posters
- Train stations

- 10 Shopping Centres across
GM

Posters sites available at
train stations in GM
Opportunity to reach 2.4m
shoppers

Train commuters AB
Female bias C2, DE

£70,000 - £90,000

Only opportunity for face-to-
face communication to take
factual information to people
as they commute and shop.
Based upon cost and
opportunity to reach this
medium is cost effective.

Direct Mail — brochure

- 10 district specific brochures -
Brochure tailored to businesses

All  Greater Manchester
adults (1.2m households)
and every business (130k)
with an expectation that at
least 65% will read the
brochure.

£360,000The only medium
that guarantees factual
information reaches every
household and business
with clarification of the final
package.

Fees- advertising account handling
& creative

£30,000

Based on negotiated fees.

Source: GMPTA (2008)
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In fact although the initial budget allocation was substantial, it was clear that on deciding
to call a referendum policy makers saw the necessity of increasing the budget even
more as well as setting up an arms length campaign strategy, employing

communications professionals.

Coffman (2002) suggests that public communication campaigns are becoming
increasingly sophisticated and strategic, and campaign designers have begun to
diversify their strategies, abandoning the notion that information on its own is a sufficient
cure all for the behavioural problems of society. She argues that as a result of this
campaigns are decreasingly based purely on the flawed notion that people will improve

if they know better.

As a result campaign managers are increasingly focusing more on the context and thus
linking traditional media and behaviour change strategies with grass roots community
action to make the social and policy environment more supportive of the desired
campaign results. However, Coffman (2002) points out that, there is a lack of evaluation

of campaign strategies.

Evaluators are still in the early stages of understanding the theories and strategies that
guide campaigns for example, the right outcomes to measure and appropriate
methodologies to use in an increasingly sophisticated media and information age.
Whilst at the same time campaign funders have become more focused on campaign

results.

4.4.4 The Opposition Campaign Strategy

In 2012 one the leading global public relations and communications firms Burson-
Marsteller posted a case study on their web site stating how their subsidiary public
relations company ‘Communiqué PR’ was hired by property developer Peel Holdings in
2007 to challenge charging proposals and explain how this would harm Manchester’s
long-term economy. They point out that Communiqué PR commissioned research into

public and business opinion, which they claim showed the strength of opposition to the
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congestion charge proposal. They also suggested that Media polls also highlighted that

residents felt they should be able to vote on proposals (Burson-Marsteller, 2012).

Communiqué PR proposed a three-step strategy:
|. create a business alliance - the Greater Manchester Momentum Group (GMMG) -

to demonstrate collective opposition and speak with one voice;

II. build local political support to demand a public referendum, whilst ensuring

Westminster audiences understood the nature of GMMG’s concerns;

lll. secure a “No” vote to embrace local politicians as campaign ambassadors to

engage with their constituents about local impacts of the scheme.

Burson-Marsteller (2012) outlined that the campaign involved the complete marketing
mix with political outreach playing a lead role in securing the referendum and ultimate
rejection of the scheme. The campaign included the launch of the public-facing Stop the
Charge brand, with a website and viral videos, enabling it to collect 9,000 signatures
petitioning for a referendum in three weeks. They also pointed out that initial political
outreach briefings ensured that councillors, MPs and the public understood charge
proposals and called for a referendum. They claimed that their campaign secured the
first public referendum in Greater Manchester in 30 years and that GMMG'’s referendum
petition helped council leaders who opposed charge proposals to argue for a public vote
and as such all ten local authorities eventually agreed to a referendum. This clearly
demonstrates the sophistication of the political communication strategy of the ‘No’ vote
campaigners, and how they had managed to create a unique cross party coalition -
GMMG brought politicians of all parties together with 210 local councillors (from 645 in
Greater Manchester), seven MPs and two MEPs, making powerful local, regional and

national argument for a “No” vote.

In this sense, it was clear that the press and media agencies were being fed large

volumes of information from both the ‘No’ and ‘Yes’ camps and as such they were
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involved in a sifting and selection process that set the agenda and enabled the
congestion charge element to become the main focus of the debate. Parenti (1993)
highlights how, in the United States, by the 1970s, for the first time since the Great
Depression, the legitimacy of big business was called into question by large sectors of
the public. The American people became increasingly sceptical regarding the benefits
of the corporate economy, due to unemployment, enduring inflation and a decline in real
wages. Parenti (1993:74) argues that as a result, corporations intensified their efforts at
what he termed ‘advocacy advertising’ which was designed to sell the entire capitalist
system rather than just its products. The spending on ‘non-product related’
advertisements increased from $230 to $474 million, which showed a far greater growth
rate than advertising expenditures as a whole. Parenti’'s point was that by the early
1990s one third of all corporate advertising had been directed at influencing the public
on political and ideological issues as opposed to pushing consumer goods. For
example, Parenti (1993) cites Mobil Oil, who was a forerunner in this respect, and who
ran advertising campaigns with an annual budget of $5 million, in order to inform readers
that Mobil provided employment for thousands of people, contributed to charities and
brought prosperity to local communities. Parenti (1993:74-75) notes that, more
significantly, some of the Mobil advertisements remind people that business firms across
the USA do their part to create prosperity for all. A particular Mobil ‘Observations’
column in the Washington Post stated that:

Business, generally, is a good neighbor, and most communities recognize

this fact. From time to time, out of political motivations or for reasons of

radical chic, individuals may try to chill the business climate. On such

occasions we try to set the record straight.... So when it comes to the

business climate we are glad that most people recognize there’s little need

to tinker with the American system (Parenti, 1993:74).

4.4.5 Summary
The approach taken by the AGMA and GMPTA is indicative of the ‘professionalisation’
of campaign communications as previously discussed (see Sect. 2.1). The Greater

Manchester Authorities’ and DfT clearly saw the importance of campaign communication
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as demonstrated, not just by the comprehensiveness of the original consultation plan,
but by the willingness of the DfT to fund an even wider marketing and communications
strategy. Policy makers both at the national and local level were clear in their decision
about the need to promote the TIF scheme widely to the public following their decision to
go to referendum, and the strategy underlined the need to recruit technical experts from
the public relations and media advertising industries to assist with the campaign
publicity, advertising and opinion polling. A ‘Yes’ vote campaigner underlined this when
she was asked about the recruitment and involvement of communications professionals

at the time:

The yes campaign: yes we had a couple of secondments, so they were
free from local agencies, who worked in the office and obviously when you
are producing campaign materials you’ve got a design agency involved.
From the point of view of, (there were two parts to this campaign, the yes
campaign was not the transport organisation), they were putting out factual
material on it. The yes campaign was in fact the campaigning element. |
think that’s important actually because | don’t think anyone has explained
that to you, because the GMPTA and Executive, which is the (Transport
Authority of GM), they were responsible for submitting and publicising
(consulting on) the bid.

They did not campaign because it's a cross party organisation (AGMA),
although it was run by Labour at that time. A decision was made although
I'm not quite sure how, they would not do the aggressive campaigning,
that’s why the yes campaign was set up — at arms length. Although | was
on platforms (debating the issues) with Sir Richard Leese (Leader of
Manchester City Council) at events such as the MEN public debate so in
that sense they did campaign, but the people who did the bid did not run
the campaign...(reference to GMPTE)

Interview with the former Chair of the ‘Yes’ campaign (June, 2011)
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These quotes demonstrate that whilst politicians involved in the TIF bid were not
directly involved in the production and dissemination of publicity, there was cross
party consensus on the use of campaign experts and the recruitment of
professional communications experts to carry out the work on their behalf. This is
clearly a common feature in contemporary political campaigns both at the national
and local level. As Franklin (2004) points out, the packaging of politics is evident in
the operation of many political institutions and processes. He argues that parties
have recruited small armies of media advisers to develop strategies for promoting
electorally favourable media images of their leaders and key policies. Franklin
points out that this has also taken place at the constituency level, where local
parties have also adopted similar media based strategies as their national
counterparts. Franklin argues that this can be seen particularly in the run up to
local, European, but especially general, elections where local parties establish a
communications team with a brief to devise a media strategy combining both news
management and advertising elements. He points out that locally, parties target
the local and regional press, whilst nationally television is the preferred medium
for campaigning. Furthermore, at the constituency level, He suggests that parties
believe that packaging political messages for media dissemination is considerably
more effective in winning electoral support than direct ‘face to face’ meetings with
voters. Politicians can draw on the advertising, marketing and campaigning skills
of the specialist press and information officers working in communications
departments to promote their policies. As the former Chair of the ‘Yes’ campaign
put it:

My role literally was as the formal ‘Yes’ Campaign Chair, (this is

some while ago now so mostly from memory). A Campaign

Manager Dan Hodges staffed the campaign team and a full time

PR person and several other seconded members of staff. As

Chair, | was the public face, a non-political public face and

unpaid, which is very important. | was asked (if | wanted to be

paid) but | volunteered (Interview-June 2011)
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An ethos of professionalism was evident in the approach taken by the AGMA, and DfT in
that they clearly emphasised the need for coordination, orchestration and discipline in
their communications (see Sect 2.1). Blumler & Gurevitch (1995) point to another part
of the professional model that concerns the up-rating of publicity priorities in
campaigning, where political actors devote more of their resources and energy to media
strategy and tactics. For example, in a general election politicians may orchestrate
things such as the time of their walkabouts or focus on the leader the organisation at

press conferences and events suitable for soundbites, photo opportunities or film.

The GMPTE and AGMA developed a comprehensive and wide ranging consultation
strategy during the TIF campaign and this strategy was extended at a later date when
politicians decided to call a referendum on the TIF scheme. What transport policy
officers from GMPTE initially had designed as a standard consultation exercise to inform
the public was deemed insufficient as it became clear that a far more complex and
sophisticated political marketing exercise was needed in order to engage the public after
it had been decided to go to referendum. This was beyond the remit of the council’s
transport policy officers, and therefore decision makers handed this task over to
professional marketers and set up the ‘Yes’ vote campaign group who would develop
the overall campaign strategy. However, at the same time, similar tactics were clearly
being employed by the ‘No’ campaign. Lees-Marshment (2009:162) points out that

marketing communications are used for several reasons (see Figure 4.5).

The AGMA strategy quite clearly falls into the last seven categories somewhere
between persuading voters to a point of view to increasing support for referendum
proposition whilst, the opposing GMMG members appear to fall into five of these
categories. As already indicated (see Sect 4.3.1) a range of techniques were used
throughout the campaign and market intelligence was a key element that was used by
the Greater Manchester Authorities to inform communication. Authorities were
particularly keen to gauge the level of awareness of the public to the policy options
being debated, but crucially to assess what percentage of the public were aware that the

charging element of the package would not be implemented until 4-5 years after critical
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public transport improvements had been made, and so the Authorities employed

agencies such as MORI (see Sect 4.3.3).

Figure 4.5 Reasons for Marketing Communications

Reasons for marketing communications ‘Yes’ ‘No’
Improve a candidate’s or political leader’s image

Represent what the party or politician is about

Persuade voters to a point of view N N
Make something clearer N N
Counter negative attacks from/or attack the \/
opposition position

Educate and inform voters N N
Gain or increase support for/or against a particular N

piece of legislation

Place an issue on the agenda v N
Increase support for referendum proposition. \ N

Source: Lees Marshment (2009:162)

Maarek (2011) points out that designing a political communication campaign cannot be
done abstractly, and that information is needed on the state of the recipients, as well as
on the campaign ground. Maarek (2011:73) argues that the days are long gone where
information sources were readily and directly, available to politicians, who once could
take stock of the state ‘by going down the Greek agora or the Main Street bar’. He
suggests that the immense increase in the number of political communication recipients
had radically transformed its modes of information gathering and thus surveys, public

opinion polling and other such tools have become numerous.
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CHAPTER V

Political Communications, Marketing Strategies & the Politics of Transport

5.0 Introduction

This chapter analyses a variety of field data gathered from interviews with the key actors
mentioned and archive material from the period in order to shed light on the
communications methods and strategies used by campaigners on both sides of the

debate during the TIF campaign.

5.1  Why Greater Manchester Authorities pursued the Transport
Innovation Fund

In February 2007 a Manchester City Council report outlined work being undertaken by
officers within Greater Manchester supporting the development of the Transport
Innovation Fund (TIF) bid. The report highlighted the close relationship between the
quality and capacity of the City Region’s transport networks, economic growth and the
potentially adverse impact that traffic congestion could have on the growth of the region.
Officers concluded that an ‘in principle case’ had clearly been made for road user
charging to be included as a critical component of any further analysis (Manchester City
Council, 2007:3). This conclusion was based on the understanding that it was
necessary that the combined authorities develop the strongest possible bid for TIF

resources, whilst having regard to Government policy (Manchester City Council, 2007).

Furthermore there was the need to actively promote the economic, environmental and
social objectives of the City Region and so the need to secure access to substantial
further investment in order to develop Greater Manchester Transport infrastructure was
seen as critical (Manchester City Council, 2007). Greater Manchester Passenger
Transport Executive (GMPTE) officers also determined that an isolated congestion
charging scheme would not work and as such would be better integrated into a wider
package of measures. The report advocated an approach which was badged “Smart

approach” to transport policy and investment. The measures within this approach
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focused on the role of congestion charging in delivering sustained economic growth;
managing carbon footprint and air quality in Greater Manchester as well as supporting
regeneration, economic growth and social improvement objectives (Manchester City
Council, 2007).

The report outlined the rationale for ‘Smart Charging’, in particular the potential for this
type of policy intervention to address negative external costs that road users in
congested areas impose on other road users and subsequently the wider Greater
Manchester economy. They pointed out that the policy would address the issue in
several ways: it would ensure all road users were faced with the costs they imposed on
others, but, further to this, decision making by potential road users would be better
informed as a result. Smart Charging in Greater Manchester would therefore have to be
focused on delivering the best balance of economic, social and environmental
improvements. The report’s authors established a number of principles to ensure they
could achieve this balance. The key principle was that the London congestion-charging
scheme would not provide a suitable template on which to model the Manchester
scheme. This was because of work officers had undertaken that demonstrated that the
London approach lacked the sophistication needed when you take into account the

complex nature of congestion and the economy of Greater Manchester.

When asked why Greater Manchester pursued the congestion charge, a former
politician within the Greater Manchester Passenger Transport Executive (GMPTE) (now
Transport for Greater Manchester), pointed out that the decision was taken based on the
promise of a substantial financial windfall that would go to the funding of significant
transport improvements within the region, such as initial funding for the Manchester

Metro-link, some £1.5 billion.

...It was to bring in a congestion charge if the Government made it worth
our while. And of course when we got talking to the Government and the
Civil Servants they accepted it could be an unpopular move etc. But they
said that if you was successful, we would give you £1.5 billion pounds. But

when you are a Chairman of Transport and all you can see is pound notes
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before your eyes, we thought, or | thought at the time, oh well it's a gamble,
a gamble worth taking. If you can persuade the public to go along with it,
we will get £1.5 billion for public transport. And we will also on top get the
proceeds of the congestion charge because part of the deal with
Government is that, that money, take away the cost of setting it up, that

money would all come to local transport (May, 2011).

The former Chair of GMPTE emphasised the fact that over twenty years Greater
Manchester would have received around £3 billion pounds to spend, which would have
given Manchester a standard of public transport that equalled London and been twice as
good as any other major city in UK, as a result he pointed out that this was the real
carrot which enticed policy makers to go for the TIF scheme. As for his views on the

congestion charging policy element of the scheme he clearly points out:

...It wasn’t because any of us were in love with congestion charge, none of
us. We didn’t get up in the morning and say we must have a congestion
charge, it was a way of getting a load of money for Manchester for public
transport that was what it was about. But of course we all accepted
congestion was getting worse all over the show and we all felt that sooner or
later we had to tackle it. So this bribe or carrot or whatever you want to call it
from Government, we thought it was a risk worth taking. At the time, this is
couple of years before, going back to the 2004/5 period, so what do you do to
get more money for Manchester? You have to pick up the Government
policies and run with it, whatever that policy is. And in this case it was

dealing with congestion and our roads...(May, 2011)

This was a particularly important decision for local politicians as the previous Labour
administration, had reneged on an earlier promise to extend the Metro-Link when former
Transport Secretary Alastair Darling had announced the cancellation of the Manchester
scheme arguing that light rail schemes were too expensive. This decision was highly
contentious within Greater Manchester (Manchester Evening News, 2005) and as such
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the Greater Manchester authorities began a campaign supported by the media. The
former Chair of GMPTE, described the reaction of local politicians to the Ministers
decision to cancel the Metro-Link scheme and argued that this previously led to a
powerful consensus amongst the Greater Manchester Authorities as well as the media
and general public who it appears had been in favour of former plans for a Metro-Link
extension, but he also alluded to the way the subject of congestion charging was

subsequently introduced in the TIF bid which eventually destroyed the consensus.

We were very angry and so we set up a campaign, which was supported by
everybody including the press and TV. So every minister who came to
Manchester over this 12 month period got it in the neck, Tony Blair etc, it
didn’t matter who it was. We asked why have you cancelled the Manchester
Metro, when you know how very successful it was? And their answer each
time was, well it was not our wish to cancel it but we are not happy about the
escalating costs etc. But because every minister (who visited Greater
Manchester) got it in the neck for the next twelve months, what it showed you

was the power when you have got everybody behind you (May, 2011).

He went on to point out the level of anger and betrayal felt by politicians within the area
and the subsequent apparent nervousness of Transport Ministers visiting Greater
Manchester who appeared to have been caught out by the depth of public outrage at the

cancellation of the former Metro-link scheme:

Where the congestion charge showed you the futility when it’s divided, when
you have got a lot of people against you (public opinion), but when you have
got everybody with you, you can’t lose, because not Blair or anybody could
come into GM to have lunch without a minister being set upon, in fact they
must have all have been briefed by civil servants that, as soon as you get
into Manchester, you’d be asked, where’s this bloody tram? [Metro-Link
extension] cause you've cancelled and it's very popular and it needs
extending (May, 2011).
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The Government was to eventually reinstate the Metro-link extension and the former
Chair of GMPTE appeared keen to point out the role of the media in helping to achieve
this, not least by keeping the issue high on the political agenda and within the public
sphere, which clearly proved useful to local politicians. His perception was that the
media somehow helped to shape and give a powerful voice to public opinion and that
this had influenced the decision by the then Prime Minister, Tony Blair, and Transport
Secretary Alastair Darling to make a U-turn on their original decision, and admit that

they had made the wrong decision:

....we would have the most extensive light rail system in the country bar
none, by a mile, by many miles, and it's all because of that fight with the
Labour government, with Alistair Darling and Tony Blair, without saying
winners and losers they won by cancelling it and 12-18 months later we got it
reinstated. But we had everybody behind us, there were no dissenters, it
was 100%. | realised then, what happens when you’ve got the media behind
you, so every time the ministers came, not only did the public say to them,
where’s our bloody tram? But the media, it was the first question that got
asked by everybody, so during the general election...Blair knew very well
what was coming because he had been briefed and he said oh: ‘it's all in
hand you know we were a bit worried about the cost but | understand its very
popular and he just said to Darling: ‘get it sorted Alistair, we don’t want this
bloody row hanging over us’, and even Darling years later begrudgingly said
it was probably a mistake cancelling it, he should have consulted us first you
see, so that was the power thing...(Former Chair GMPTE, May 2011))

It is clear from the discussions with policy makers within GMPTE that the decision to bid
for TIF and as a consequence accept the necessity of the implementation of congestion
charging policy, was based on what policy makers perceived to be a one off opportunity
to gain substantial funding for the improvement of urban transport within the Greater
Manchester conurbation. They had decided that this was a clear priority, following a long

period of underinvestment in urban transport within the region, which, had led to a
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growing number of problems. Greater Manchester was, as one Senior GMPTE
Transport Policy Officer stated:
We were suffering from lack of transport accessibility in parts of the
conurbation and that was bringing with it year on year social exclusion

problems (November, 2011).

Such problems within parts of the conurbation were becoming starker even though at
the mid-point of the previous decade the Greater Manchester economy had been
vibrant, some parts of the conurbation were simply not benefiting to the degree that they
should have been, and therefore the officer concluded that the trickle down effect was
not happening. Policy makers perceived this problem as being just part of a wide range
of issues that needed to be addressed such as skills mismatch and the need for
employment training. However, far more importantly for transport policy makers it was
the importance of reducing the physical reach to areas of employment for deprived
communities that was the key issue. Many of these communities resided on Greater
Manchester’s old traditional housing estates that had been built in locations, which had
once served industries that had since declined. Locations such as Hattersley and
Partington on the East side of the conurbation, that were left isolated from where most
commercial activity was now situated. Whilst policy makers cited issues such as social
exclusion, they also emphasized concerns about growing traffic congestion problems, as
increased prosperity had brought about much higher levels of car ownership and the
realization that car use in the conurbation had grown significantly to the detriment of

public transport use. As a Senior GMPTE Transport Policy Officer pointed out:

That was basically bringing two problems: an economic problem, because
we had a network that was becoming inefficient, and an environmental

problem, a local environmental problem (November, 2011).
Policy makers also based their decision to pursue the TIF bid on a debate that had been

taking place at the time regarding the future direction of transport investment, led by the
Department for Transport (DfT). As with other Local Authorities at the time (see Sect
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4.2) Greater Manchester policy makers became involved with a national debate led by
the DfT, which was about the capacity of transport networks, the demand being placed
on these networks, and the best way to tackle this. The TIF was developed as a result of
that and announced in the 2005 Transport White Paper. As pointed out earlier (Sect
4.2) the intention of the TIF was to provide funding to areas such as Greater Manchester
with the expectation that they would at a later date, implement a congestion-charging
scheme. As seen in this section, it was clear that initially, Greater Manchester’s transport
policy makers saw this as an opportunity to get major investment into the transport
system that could not be missed despite the clear political dangers associated with the

congestion charging element.

5.1.1 The Political Risks of Pursuing TIF

Pursuing TIF meant that at some point policy makers would inevitably come up against
the prickly issue of congestion charging policy, which remains a highly contentious and
politically risky intervention for any government to take. Isaksson & Richardson (2009)
note the risk associated with the introduction and implementation of controversial urban
congestion charging policies. Politicians and policy makers are compelled to think
carefully before introducing policies that the public is fiercely resistant to. They argue
that implementation in London and failure in Edinburgh raised important questions
regarding whether policy makers should seek full citizen support, or work strategically
towards implementation in the face of public opposition. An exploration of the perceived
political risks for policy makers in Greater Manchester's TIF scheme and the need

therefore to gain public support for the scheme, are therefore of interest and importance.

A number of the officers and politicians interviewed perceived that the pursuance of the
TIF bid carried political risks. This was mainly to do with public acceptability of the
charging element of the bid, even though policy makers had attempted to assure the
public that the charge would not be introduced until at least four years later, and after
other transport alternatives had been put in place. As stated by the Leader of

Manchester City Council:
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... | think that ultimately there are political risks. For example do you lose
seats, | guess. In Manchester | was up for election that year as was the
Chair of the PTA who lost his seat but this was as much to do with local
factors in his ward as it was to do with the fact that in Manchester we were
actively supporting the ‘Yes’ vote but it had minimal impact on our local

election results (Interview, August 2011)

Officers argued that a way to minimize the political risk was to ensure that their
information provisions fully informed the public debate thereby steering a steady course
between the divergent political opinions and as one Senior GMPTE Officer emphasised
‘ensuring that their communications materials stay out of specific political camps’. In

other words, officers had to be seen to be neutral in whatever they communicated:

In terms of political risks, yes, we were all alive to the fact that there were,
political risks associated with it. Really it was our job to try and look to
ensure that there was an informed public debate-taking place in the middle
of what was inevitably going to be a charged political arena at any point. So
our efforts went very much info making sure that the materials that we
produced stay out of political camps and the material was very clearly
pitched to stay out of political camps and that our guys out in road shows or
giving presentations or getting involved in media interviews, wherever they
were, that the absolute watchword was always to stay in that neutral
territory to be public officials looking to provide information to explain what it
was we were putting forward and to stay out of those more subjective
elements of the debate. That just felt like the only logical way for us to deal

with it” (Interview, November 2011).

The then Chair of GMPTE, when asked about what he saw as the potential political risks
at the time, suggested that whilst there appeared to be some cross party consensus in
the very early stages of the negotiations with the Department of Transport, in the main
the Conservative members were against it from the start. However, he pointed out that

whilst there was some optimism amongst policy makers who supported the scheme that
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they could convince the public if they managed to get together enough of a consensus
within the ten boroughs, it was clear very early on that the congestion charge element
within the TIF policy would prove to be highly unpopular and difficult for a number of

policy makers to accept.

There was a few alternatives but the main one was the congestion charge
sort of thing. At the time it wasn’t whether we thought we could win but we
thought we had a fair chance of persuading the public if we got everybody
together. But of course, then failing number one was the political support
you was hoping for was fragmented, because when politicians local or
national are faced with something unpopular, they all run a mile and for
cover (Interview - Former Chair of GMPTE, May 2011)).

The unpopularity of the congestion charge component within the TIF bid was clearly
evidenced by the fact that even though some members had voted in favour of it, they
were subsequently unwilling to publicise the fact too widely. As such it appears that it
was always going to be a difficult task to gain the type of consensus amongst AGMA
members they had previously taken for granted when faced with the development and
implementation of previous transport policies. The congestion charge was clearly an
element that frightened many members and in particular it was seen as a clear threat to

their seats. As the then Chair of the GMPTE stated:

So the Tories were always against it right from day one, the Liberals were in
favour but wouldn’t tell anyone they were in favour because they did not want
to lose votes. And if locally quite a lot of them opposed it because they
wanted to be popular, if you are the third party you are entitled to jump about a
bit and they jumped quite a bit. And when it came to Labour, you had a kind
of, probably a 70% to 30% split, 70% in favour and 30% against. But of the
70% in favour the majority of those kept a low profile because they didn’t want
to get tarred with the unpopular. Although they accepted it was a good idea in
principal, there were lots of problems (May, 2011).
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As a number of respondents pointed out, the reasons for the unpopularity of the charge
was that whilst most policymakers understood the need to tackle congestion and thus
the usefulness of this type of fiscal intervention. Charging schemes are still viewed as
quite radical policies by members of the public and as such politicians had to weigh up
the costs and benefits of pursuing such a radical policy against that of the views of the
residents within their constituencies, and indeed the costs to them personally in terms of
their future electoral success. Added to this Greater Manchester's policy makers were
being asked to consider a controversial policy just as the economy was about to go into

a downturn.

Obviously people regarded it as an extra tax, people regarded it as the
economy was starting to go a bit downhill, it wasn’t that yet, but it was moving
that way. And of course, every motorist thinks they pay too much anyway. So
when you added all these negative bits, then it became obvious, what might
have happened, so the actual vote (the referendum result) wasn’t a surprise to
anyone within weeks of the vote taking place. But 2yrs before we were hopeful
that we could try and persuade 50% of those who voted, to vote for something
to grab all this money (Interview - Chair of GMPTE, May 2011).

But | think you have got to say that introducing any proposals of which one
element is a new tax, or charge is always going to be difficult thing to do
(Interview - Chair of the YES Campaign, June 2011).

To summarise the discussion so far, Greater Manchester’s transport policy makers were
clearly aware of the political risks associated with trying to implement charging policy
from the outset. GMPTE transport planning officers had studied the issues and
proposals for the introduction of other schemes namely in (London and Edinburgh). But
at the outset, policy officers had dismissed the idea of merely copying what had
happened in London or Edinburgh arguing that Greater Manchester presented a more
challenging and complex picture with regard to the implementation of a charging

scheme.
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GMPTE transport planning officers had to identify how such a scheme would fit with the
problems that were articulated in the region and particularly the Regional Economic
Strategy and the Greater Manchester Integrated Transport Strategy (GMITS). Several
officers interviewed pointed out that they would need a more sophisticated balance than
say London or Edinburgh. So, for example, it was not enough to look at congestion
charging in Greater Manchester simply because they did not have a good alternative,
and a debate took place between officers and members with regard to the scale of the
alternative options for improved public transport that would be needed if they were to go
ahead. In other words how could they best improve public transport infrastructure

effectively before imposing charging on the public?

Our scheme was very different because what Edinburgh was talking about
was, one of the big problems that a number of debates around charging had
faced and other potential TIF proposals from Government was potentially
going to face as well, was that people set up CC schemes and said down
the line, we would use this to invest, so we will use this and build up a war
chest and then we will invest People have to have a sense that we have
given them an alternative before we charge them to travel on what is their
current option (Interview - Senior GMPTE Transport Policy Officer,
November 2011).

Policy makers clearly believed that they could deliver this, but the debate had to be had
with the DfT about getting substantial investment upfront before they imposed charging.
They were convinced that this was the most secure way to be able to sell the concept of
charging to the Greater Manchester public. This was seen to be different from
Edinburgh’s plans to impose congestion charging first with the intention of using the
proceeds from the charge to improve public transport as Manchester intended to give
the public a clear alternative long before the charge was implemented. This was clearly
seen as a better way to persuade the public and reduce the unpopularity of the

congestion charge element within the TIF bid.
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5.1.2 Against the Bid

Key political players campaigning against the TIF bid ranged from the Liberal Democrats
in Stockport, Conservatives in Bury and Trafford, the BNP, and the Greater Manchester
Momentum Group (GMMG). The GMMG included companies such as Bestway, Hydes
and United Biscuits, but the key companies seem to have been Kelloggs and Trafford
Centre owners Peel Holdings who had paid for Manchester Against Road Tolls (MART)
advertising billboards. The ‘Trafford Centre’ had for some time been considered to be a
major contributor to the traffic congestion on the Greater Manchester road network, and
whose business model is based on easy and cheap car access and free parking in its

10,000 car parking spaces.

The ‘NO’ campaigners had been accused by their opponents, of running an advertising
campaign that had broadly ignored the issues of public transport investment benefits
and of frequent use of misleading figures and arguments. A Senior Transport Planning
Officer explained that the debate did not follow the traditional party political lines, in that
all parties were split over the issue with long standing members from the Labour Party

for example taking up positions on both sides of the issue.

We had commentators like Gregg Stringer MP who is not only a very long
standing and recognised political figure in Manchester, but also a very
experience transport commentator. He has been a member of the transport
select committee for a long time and very clearly positioning himself in the
group that was gathering in the ‘NO’ camp but then other very prominent
figures like Richard Leese as leader of MCC took a very prominent ‘YES’
position and also of course there was Roger Jones who at the time was the
Chair of Passenger Transport Authority who also stood for a very pro stance
and then suffered personally in the local election (Interview - Senior
Transport Policy Officer GMPTE, November 2011).

The then Leader of the City Council explained: there were key players in the business

community and they ranged from city property developers such as ‘Dandara’ (residential
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property developers) who were very much in favour, and saw the congestion charging
proposals as a boost and not a hindrance to the city centre. However, he also pointed
out the major opponents of the scheme at the time, such as Peel Holdings. Peel held
major investments in out of town retail centres such as the ‘Trafford Centre’ and were
against public transport as their business model was car based. When interviewed, the

then Leader of Manchester City Council stated:

...this is my interpretation, my belief is that their objections were that they
saw good public transport as a threat to their business. Their businesses
are car borne businesses... it’s a threat to their business. I'm convinced
that the opposition was motivated primarily by an anti-public transport

attitude...

What was also interesting was that there was some big business interest
that became political players, so we had a bunch of people on the ‘No’ [No
Campaign] side of the debate, particularly Peel Holdings who of course are
an enormous company in whole of the North West and also, | guess
probably some of the groups that you might naturally expect to corner the
haulage community tended to be quite vocal and active in the ‘No’ camp
(Interview - Senior Transport Policy Officer GMPTE, November 2011).

Peel have a lot of land holdings which are much more dependent on the
highway links, so you could see maybe they just weren’t so keen to see
those kind of policies coming into the broader highway debate as whole,
(Interview - Senior Transport Policy Officer GMPTE, November 2011).

A feature in the Manchester Evening News in November 2008, reported how visitors to
the Trafford Centre could hardly fail to see the huge billboard posters featuring giant
sharks and warning that ‘congestion charging will take a huge bite out of their wallets’. In
fact the ‘No’ campaign also used activists dressed in shark costumes to visit gymnasia,
shopping outlets and other venues in order to get their message across to the public -

see figure 5.1. The article pointed out that what was not clear to shoppers was, who the
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people behind the campaign to vote ‘No’ at the referendum were. However the article

stated that:

there were two groups campaigning against the charge and they're not the

kind of individuals who would normally swim together. One is the Greater

Manchester Momentum Group, representing the views of 250 companies

large and small, including the Trafford Centre's owners, Peel Holdings.

Then there's Manchester Against Road Tolls, led by Sean Corker, a guitar

teacher from Urmston, who started his "people power" campaign after

reading about congestion charging in the M.E.N. The Momentum Group's

steering committee comprises representatives from 10 businesses and

trade bodies, including Peel, Hydes brewery, Kellogg's, Makro and the
Federation of Small Businesses (Ottewell, 2008).

The article suggests that the ‘NO’ campaigners wanted a thorough investigation of

alternative schemes and were giving out the message that businesses and employees

would pay dearly for the Transport Innovation Fund

Figure 5.1 ‘No’ Campaign Activists dressed in Shark Costumes

Source: Meta Filter Community Weblog (2008)
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Their budget at the time was
undisclosed but members had been
asked to make a donation in line with
a percentage of the expense that
would be incurred if congestion
charging had been introduced. The
article also pointed out that members
of the group gave up their time to
lobby in their particular sphere of

influence.



They also appointed ‘Communique’, a public relations consultancy based in Manchester,
to carry out work for the Momentum Group and who were originally hired during their
campaign for a referendum (Ottewell, 2008). Figure 5.2 shows a press release produced
by the Trafford Labour Group in 2007 as a counter to the Peel Holdings campaign

against the congestion charge.

Figure 5.2 Press release from the Trafford Labour Group

TRAFFORD
LABOUR
GROUP Labour?@

Trafford Councillor attacks Peel’'s ‘“‘Toll Tax”

Trafford and Partington Councillor John Smith has hit out at the double standards of Peel
Holdings, owners of the Trafford Centre and Manchester Ship Canal.

Clir. Smith says:

“Over recent weeks Peel Holdings have been running a prominent public campaign against
the possibility of a Congestion Charge. People in Partington, whatever their own views
about the Congestion Charge, find this a bit hypocritical of Peel Holdings. Peel are already
operating their own toll tax on every driver who wants to enter or leave the Borough via their
Toll Bridge at Warburton. This charge hits the pockets of Partington people particularly hard
as this is one of the major access routes to the area. It's time Peel Holdings stood by their
own principles and stopped imposing their private Toll Tax on local people.”

Contact: Clir. John Smith Tel: 0161 777 9438 (Daytime)
Tel: 0161 777 6871 (Evening)
Tel: 0161 912 5407

27 July 2007

www.traffordlabour.org.uk

Source: Trafford Labour Group (2007)

5.1.3 Summary of the Political Risks and Complexity of the Political Landscape
The complicated nature of the political landscape within Greater Manchester at the time
of the TIF referendum can be seen by the plethora of different interests and stakeholders

involved during the TIF campaign. Policy makers were faced with trying to get their

165



message across to a multiplicity of different publics and constituents within a short period
of time and a constantly evolving, social, economic and political environment. In fact
even before the submission of the TIF bid a vociferous anti-congestion charge coalition
Manchester Against Road Tolls (MART) had started a campaign against the proposals.
M.A.R.T included major businesses such as Peel Holdings and were also part of the
Association of British Drivers (ABD), which were a small lobby of car drivers who were
particularly effective at using online media sources to get their message across. All
respondents made reference to the impact of the big businesses within the locality that
were specifically vocal on the issue of congestion charging. In particular very large and
powerful business interests such as Peel Holdings who have major investments in out of
town shopping centres and who were seen to be anti-public transport, which they saw as
a threat to their business. A senior politician emphasized the fact that most of the staff at
‘Trafford Park’ (owned by Peel Holdings) arrive by car and therefore public transport to
Trafford is very poor. He argued that Trafford have to pay a premium for their staff as the
lack of public transport makes it hard for staff to get to work and as such it has been
difficult for them to recruit. The TIF scheme would greatly enhance public transport to
Trafford which, he argued, would have reduced the company’s labour costs and
consequently its high staff turnover in the mid-to-long term, but they remained resistant
to the idea and proactively campaigned against it. However, it was also clear that Peel
also had a number of land holdings which were more dependent on highway links and
owned the Trafford Centre which had a business model based on easy and cheap car
access providing shoppers with parking space for up to 10,000 cars and as such did not

want to see these kinds of policies coming into the broader highway debate.

However, one politician pointed out that the development industry was generally in
favour of congestion charging, and viewed it as a boost to Manchester city centre. The
congestion charge issue also caused some division within Greater Manchester’s political
parties not least the ruling Labour Party, with some senior members in favour and others
not. Figures like Gregg Stringer MP who at the time was a long standing political figure in
Manchester, but also an experienced transport commentator who had been a member of

the Transport Select Committee, and who had clearly positioned himself with those
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opposing the congestion charge proposal. Whilst, very prominent figures like Sir Richard
Leese, Leader of Manchester City Council positioned himself in favour of the scheme.
The Chair of the Passenger Transport Authority at the time Roger Jones, took a pro-
stance and suffered personally in the local election and his defeat in the local election
was said to be directly attributable to his pro- stance on the congestion charge. This
underlines the main issue faced by policy makers at the time, which was one of how to
communicate a very contentious policy intention to the public given the lack of a
consensus amongst amongst members of the public and politicians and the level of
opposition to the congestion charge from big business interests and a highly vociferous

and organized lobby opposed to the TIF bid.

5.2 Moving From a Consultation to a Marketing Strategy

The initial consultation strategy was a very ambitious and comprehensive exercise. The
Association of Greater Manchester Authorities had already taken into account results
from a series of consultations before making a bid for programme entry as part of the
initial consultation strategy (Cheshire East Council, 2008). These elicited<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>