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Abstract 

TOW ARDS OUTCOME EVALUATION: A STUDY OF PUBLIC 

RELATIONS EVALUATION IN 1HE COMMONWEAL1H OF 

AUSTRALIA, 1994-1996 

by Andrea Charlton 

The Australian Federal government has well-defined guidelines for undertaking 

program evaluations. Advertising and Public Relations campaigns support 

program aims, and are subject to the same guidelines. However, an examination 

of actual practice in the Australian Federal government, as observed by the Office 

of Government Information and Advertising in Canberra, suggests that there are 

significant differences in the extent to which Public Relations campaigns, as 

opposed to advertising campaigns, are systematically evaluated. 

Evaluation theory, Public Relations theory, strategic planning theory, and public 

administration theory provide insights into methods of managing and reporting 

on communication campaigns designed to forward government objectives. A 

literature review and an assessment of existing models of Public Relations 

evaluation were undertaken, and a synthesis of several theoretical and practical 

approaches led to the construction of a model of Public Relations evaluation 

which could be applied to Australian government communication campaigns. 
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Chapter One 

THE CASE FOR 
PUBLIC RELATIONS EVALUATION 

PUBUC RELATIONS AND EVALUATION: THE QUEST FOR 
PROFESSIONAL STATUS 

Public Relations evaluation has received considerable attention over the past 

forty years, but evaluation is still more widely praised than practiced, even in 

programs accountable to the public. As Norman Stone put it "of all the facets 

of managing Public Relations, measuring results is possibly the least 

understood, probably the worst documented and certainly the most 

contentious" .1 

Recent research into Public Relations evaluation suggests that it continues to 

be poorly understood and underutilised.2 Progress has been disappointingly 

slow - practitioners point to a lack of funding, program managers to the lack 

of a coherent model of evaluation of Public Relations campaigns, and 

increased investment in technology focuses evaluation attention increasingly 

on the contents of the message and its treatment by the media. 

In 1984, David Dozier identified three types of evaluation which were 

undertaken by practitioners: instinctive assessments, formal research, and a 

mixture of the two. Dozier noted that most formal research was undertaken 

by practitioners in the role of communication managers rather than by the 

technicians who implement communication campaigns. 3 According to a study 

1 Norman Stone. How to M111111f,e Public Relations: Practical Guidelines for E.ffactive Public Relations Management, 
(London,. McGraw-Hill 1991) P 154. 

2 International Public Relations Association, Public Relations Eiriluation: Professional Acrountabilitf, Gold Paper 
number 11, November 1994. (Future references cite IPRA Gold Paper) David Dozier. "Program 
evaluation and the role of practitioners" Public Relations Review, Summer 1984. Quoted in Quarles and 
Rowlings; Jim Macnamara. Ewlttation of Public Relations: The Kg, to Acrountabilitf & Professionalism, (Macro 
Communications, Crows Nest NSW, 1994) 

1 David Dozier and William P Ehling, "Evaluation of Public Relations Programs: What the Literature Tells us 
about their Effects", In Grunig, Dozier et al., E-.:cellence in public relations and rommunication management, 
(Lawrence Erlbaum & Associates, USA 1992)., p 51. (Hereafter, references to Exce!knce in Public Relations) 
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undertaken by Richard Amos in 1993, practitioners do not generally have 

specialist training in research to allow them to evaluate. 4 

For Grunig and White 

many communications professionals look to the scientific method to produce a 
body of theoretical knowledge that will instil order on the chaos that seems to 
exist in Public Relations. Communication professionals often seem to flounder 
without direction in their work. In actual practice, Public Relations has no 
consistent definition ... the work of Public Relations people varies tremendously 
from one organisation to another or from one practitioner to another. To many 
critics, that work seems unprincipled, unethical, and a-theoretical.s 

Combating this criticism are practitioners, managers and academics promoting 

the use ofevaluatiori to demonstrate the effectiveness and accountability of 

Public Relations activities. 

WHAT JS EV ALUA110N? 

Evaluation is_ the discipline involved in placing a value on a good, a service or a 

program. The discipline is often most challenging when it is applied to the 

process of valuing an intangible item like a social benefit - setting the value of 

the bus service in a major city involves more than simply adding up the 

number of tickets sold, minus the costs of buses and staff. Benefits may often 

be slow to be realised, or unexpected, or accrue to organisations or people not 

originally consider~d. Evaluation in the Australian government context refers 

to a complex series of related research projects which are undertaken before, 

during, and after a major government program is implemented, to ascertain its 

efficiency, effectiveness and equity. 

Evaluation has often been mooted as a solution to the problem of determining 

the value of Public Relations activities. Many leading practitioners and 

theoreticians espouse the widespread adoption of evaluation for Public 

Relations campaigns (Dozier and Ehling6 the IPRA Gold Paper, etc) but note 

that few formal evaluations are, in fact, undertaken. 

~ Richard Amos, unpublished research towards a PHD. 

5James E Grunig, and Jon White, "The Effect of Worldviews on Public Relations Theory and Practice" in 
Grunig, Dozier et al, fo,a!kna in Public &lations p 32. 

6Dozier and Ehling, up dt, 
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There are many definitions of evaluation. 

Harry Hatry sees evaluation as part of the management equation, providing 

feedback to enable program performance to be improved. 7 

For Jan Quarles and Bill Rowlings, evaluation means "using quantitative or 

qualitative research techniques to measure the success or failure of a concept, 

program or campaign ... measuring what actually happened against objectives 

developed in the plan." 8 

Charles T Salmon, more cynically, quotes William James as saying that "success 

is calculated by dividing one's achievements by one's expectations" .9 

For Patricia Newlin, "measurement and evaluation programs have become the 

industry equivalent of the weather. As Mark Twain said 'everybody talks a lot 

about it, but nobody does anything"' .10 

For Jim Macnamara of Macro Communications, evaluation is a means to "earn 

credibility and respect for public relations, which it so desperately seeks" .11 

For Wendy Hamilton, of the Office of Government Information and 

Advertising (OGIA) "evaluation can provide information important in 

accounting for the expenditure of taxpayers' money" .12 

For Stephen Sedgwick of the Department of Finance, it is "an attitude of 

mind", which provides "an invaluable means of satisfying ourselves whether 

we are achieving our desired results, and, if not, how we can change the way 

7Hany P Hatty, "Performance measurement: a major management tool" Australasian Evaluation Society, 

Proceedings of National Evaluation Conference 1990, Vol I, pp 17-22. 

8Jan Quarles, and Bill Rowlings, Practising Public Rt!ations: a Case St114Y Approach, (Longman Cheshire, 
Melbourne, 1993), p 49. 

'Charles T Salmon, Ed, leformation Campaigns: Balancing Social Vt1Uiu and Sodal Change, (Sage, California 1989), 
p41. 

ropatricia Newlin, "A Public Relations Measurement and Evaluation Model That Finds the Movement of the 

Needle", Public Relations Quarterly. Vol 36, Spring 1991, pp 40-41. 

1 'Jim Macnamara, Ewluation of Public &!ations: The Kg to Awuntabili!J & Profusionalism, (Macro 
Communications, Crows Nest NSW, 1994), p 5. 

11\Vendy Hamilton, "Market Research and How to Evaluate the Effectiveness of your Communication 
Campaign", Unpublished paper, (Office of Government Information and Advertising, Canberra., 1994). 
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that we are working and the things that we are doing so that we can have a 

better chance of success". 11 

The formal definition presented by the Department of Finance is that 

"evaluation is a periodic, objective review and assessment of a program, or part 

of it, in order to aid judgements about its appropriateness, efficiency and 

effectiveness". 14 The kinds of evaluations undertaken within the Australian 

government include policy and program reviews, impact evaluations, post

implementation reviews, efficiency reviews, major inquiries and some audits. 

Evaluation, then, is a means of assessing achievement against expectation, 

analysing factors which contributed to the perceived success or failure of a 

campaign and, by improving planning information and increasing collective 

experience and knowledge, contributing to more effective campaigns, more 

efficient expenditure of public funds and a more respected profession. 

Despite its importance, however, evaluation has been implemented only slowly 

for Public Relations activities, compared to other types of communication. 

Advertisers are able to account for every appearance of a paid advertisement. 15 

The Public Relations industry should be doing basic checks as a matter of 

course. Many practitioners do indeed keep clippings of the appearances of 

stories they have placed with the media. Technological advances have 

increased the capability of even small agencies to undertake analysis of media 

coverage for tone, placement, status of channel, journalist/ editor attitudes and 

other factors, but even basic analysis is still far too rare. According to media 

commentator Neville Shoe bridge in the Australian Business Review Weekb, 

Public Relations evaluation is still too often limited to "pointing to a pile of 

press clippings" .16 Formal research supports his contention as far as Public 

Relations practitioners are concerned. Research conducted for the IPRA Gold 

UStephen Sedgwick, "The Role of Evaluation in the Budget", in Ewluatz'on: Improting Program Pef=ana and 
Decision Making, (Department of Finance, December 1993). 

14 Definition provided at a DoF seminar on program evaluation, "Doing Evaluations" given in 1992. 

15 As each advertisement is paid for, the newspaper bills the advertising agency or the client for each 
appearance and advertising appearances are checked against bookings before accounts are approved for 
payment. In the Commonwealth, invoices are checked by the Office of Government Information and 
Advertising, which also audits campaign expenditure. For some campaigns a specialist agency, e.xtemal to 
the Commonwealth's master advertising agencies may be engaged to check each advertisement's 
appearances against media invoices. 

16Business Review Weekly columnist Neville Shoebndge quoted in Macnamara, op cit, p5. 
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Paper found that while 90% of Australian Public Relations practitioners 

surveyed agreed that evaluation was necessary, 95% agreed that it was more 

talked about than done. Only 14% frequently undertook evaluation research. 17 

The result of this paucity of information is a certain lack of respect for Public 

Relations communication. Managers of the MBO (Management by Objectives) 

school expect timed, quantifiable, costed objectives, and timed, quantifiable, 

costed results. 

Providing all Public Relations practitioners with the skills and budgets to 

evaluate their own campaigns may not be the most appropriate solution to this 

problem. The objectivity required for such scientific research may well be 

compromised through a practitioner's personal involvement in the design or 

delivery of the program. While practitioners will be required to keep careful 

watch on the quality, timeliness and outputs of themselves and their 

organisations, rigorous evaluation will almost always require the assistance of 

an uninvolved third party. Rossi and Freeman liken the role of the evaluator 

to that of a detective "trying to unearth and mal{e sense out of the original 

reasons for the program", and leading the development of impact and 

efficiency studies. 18 

RELUCTANCE TO EV ALUA1B - FEAR OF FAILURE 

Evaluation is of particular value when communications programs are under 

consideration. The difficulties of causing behavioural change by 

communication are well known and discussed in the literature. 19 Changing 

attitudes, or increasing access to information may be important to a 

government agency but such change is difficult to isolate and measure. In the 

meantime, government communication is often criticised. In some quarters, 

expenditure on government communication is confused with political 

communication, in others it is seen as ineffectual. As Noble and Noble 

pointed out: 

17IPRA Gold Paper, op cit. 

11 Peter H Rossi and Harold E Freeman, Ewluation: a ry;tematic approach, (Sage, California, 5th edition 1993), p 
106. 

,. The limited effects theory of communication is explored in Shearon A Lowery, and Melvin L De Fleur, 
i'vfik;tonu in MaII Comn111nication Rmarrh, (Longman, NY 1988), 
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Our concern in writing, and re-writing, this paper has been the host of 
government messages which seem all pervasive on the 1V screen - such as 
NSW Health services, Federal fringe benefit taxes, NSW Transcover, Federal 
Government Drug Offensive, and of course AIDS messages. 20 

Noble and Noble's criticism of these messages is that they seem to be not only 

pervasive, but ineffective compared to overseas examples cited by them - "we 

suggest most recent Australian Government campaigns are more akin to the 

classic campaign which failed". 21. 

As long as accurate information on the effectiveness of Australian government 

communication programs is not available, such criticism is likely to remain 

widespread, and critics are more likely to perceive communication as arising 

solely from cynical or political motives. Also, while the expenditure on the 

programs is a matter of public record (not the case for private sector 

communicators) the objectives and results are not. Public relations research as 

a whole would benefit if successful case histories were to be more widely 

circulated. 

The most effective answer to such criticism, and to criticism arising in 

Parliament and from taxpayers, is effective evaluation, demonstrating clearly 

the value of public relations communication in effective and accountable 

government. While evaluation can make valuable contributions to improving 

on-going programs or campaigns, initial work on Public Relations evaluation 

concentrated on practical reasons why Public Relations campaigns might fail. 

The initial tende~cy in many cases when a campaign has failed to reach its 

objectives is to identify who is to blame. In some ways, Public Relations 

practitioners have been like those test pilots, who maintained when a friend's 

plane crashed that the pilot had 'lost it', and that their own flights were 

successful because they had 'the right stuff1.11 

20Grant Noble and Elizabeth Noble, "On the use and misuse of mass media by governments", Australian 

Journal of Communication, no 13, 1988, p 2. 

21 Noble and Noble. Op cit, p 4. 

22 1\s author, Tom Wolfe put it "No single factor ever killed a pilot; there was always a chain of mistakes. 
But what about Ted Whelan, who fell like a rock from 8,100 feet when his parachute failed? ... even after ... 
two mistakes, Whelan had fifteen or twenty seconds, as he fell, to disengage himself from the seat and open 
the parachute manually. Why just stare at the scenery coming up to smack you in the face! And everyone 
nodded .... Once the theorem and the corollary were understood, the Navy's statistics about one in every 
four Navy aviators dying meant nothing. The figures were averages, and averages applied to those with 
average stuff. Tom Wolfe. The Right S!H/f, (Farrer, Strauss, GirotLx. NY. 1979) pp 34-36. 

7 



Noel Turnbull, National Chairman of Turnbull Fox Phillips, and a highly 

experienced practitioner suggests four main reasons for Public Relations 

failure: 

First, because the PR practitioner approaches the communication task by 
thinking about the communication tools rather than the communication 
strategy .... The second reason PR often doesn't work is because the PR person 
starts with the strategy and then chooses the wrong tools .... A third reason for 
failure is the failure to recognise the sociological and demographic realities of 
the society in which you are operating .... A fourth reason for failure is the 
broader failure to keep yourself informed .. .If you think everyone thinks like you, 
then you are arrogant, ill-informed and pre-disposed to failure.23 

The process of identifying reasons for failure (and assigning blame) may begin 

with strategy, but tends to ·finish with the individual. In a process akin to the 

'post mortem' on a Public Relations campaign, aviators seek reasons for 

crashes and death, and often finish with 'pilot' failure. Such approaches to 

campaign analysis both identify the need for objective evaluation and suggest 

one key reason why it is currently under-utilised. 

Evaluation may be underutilised because a lot of practitioners are working 

hard but are never certain of their own effectiveness, and therefore unwilling 

to test it. Amos' research suggests that as many as one third of practitioners 

fear evaluation research because it can reveal unsatisfactory results or challenge 

the logic of their own decisions.24 

Effective Public Relations requires that the organisation recognises that the 

environment (the organisation's audiences and stakeholders) and the Public 

Relations function are an integral part of the whole, not just a transmission 

machine that can be turned on and off at will to broadcast whatever the 

organisation wishes.25 This will require considerable effort by the Public 

Relations profession as well as some accommodation from organisations. For 

Jerry Bryan: 

Practitioners can increase the role they play and the value that is accorded to 
them: At a minimum, [they should] provide the technical and specialty skills 
that are expected. Be the eyes and ears of the corporation. See every threat and 

11 Noel.Turnbull, "How Public Relations Works", Speech for OGIA "Skills Development in Public 
Communication" Workshop, 28-31 March 1994. 

1' Amos Richard, unpublished dissertation quoted in Quarles and Rowlings, p SO. 

15 James E Grunig and Jon White. Op cit. 
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opportunity, and accept complete responsibility for losing and winning, and deal 
with the consequences. 

For Bryan, accepting responsibility is "where public relations people have 

wimped out. If practitioners wish to be at the table where decisions are made, 

they must earn a place at that table".26 To earn that place, Public Relations 

practitioners must be able to accurately value their contribution to the 

organisation's effectiveness. 

Communication is a function of the organisation, not just of one group or 

individual. Success or failure for communication should be identified in terms 

of the function of the organisation, and its objectives. The Public Relations 

function should be seen in terms of the whole, not as an easily separable add

on. Communication, therefore, should not be solely the responsibility of the 

Public Relations function of an organisation. It must be consistent with the 

requirements of the whole organisation, and answer the needs of a wide range 

of stakeholders and publics both within and outside the organisation. 

Evaluation of communication activities should measure communication 

against its own objectives, and in context with the objectives of the whole 

organisation. One of the most serious underlying difficulties for researchers 

attempting to evaluate the success or failure of communication activities lies in 

the lack of available, objective data on Public Relations effectiveness generally. 

What information there is tends to be in the form of case histories, leading to 

a lack of comparability between campaigns, which are reported in reference to 

individual rather than collective objectives and outcomes. 

THE AUSTRAUAN GOVERNMENT ENVIRONMENT 

The Australian government is a large organisation with well-established 

evaluation procedures and a vital interest and involvement in communication. 

Like other government programs, Australian government communication 

programs are subject to parliamentary scrutiny, and following the introduction 

of the Financial Management Improvement Program in 1983 to the 

requirement for formal evaluation. Well-established mechanisms allow 

16 Jerry Bryan, interview with Rayna Skolnik, "Portraits of the "most admired" companies: how public 
relations helps build corporate reputations". Public Relations Journal Vol. 50 No 5, May 1994, p 14. 
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communication programs which use advertising to be audited/' and marketing 

programs which are used by government agencies to increase sales of 

products, or increase takeup of benefits can be evaluated with relative ease, 

simply by comparing sales records and program records over time. 

Advertising expenditure on media placements can be planned using audience 

demographics and research on advertising frequency and effectiveness to 

maximise value for money.28 

However, Public Relations programs often aim to affect people's attitudes or 

knowledge or awareness of an issue, where such change may take place over 

time, or have a high 'cost' to the audience member. These 'social marketing' 

· effects are difficult to observe accurately. Many campaigns also aim to affect 

behaviour, for example, health promotion campaigns. 29 The limited effects 

theory of communication, and practical experience, suggests that 

communication is unlikely to achieve these objectives in isolation - repeated, 

varied, targeted efforts supported by legitimate coercion (legislation, police 

action, systematic change) appear to be required over a long period to achieve 

any measurable change in behaviour.10 In such an integrated approach, the 

contribution of communication, and of Public Relations within that discipline, 

will always be problematic to assess. 

Because it undertakes a wide range of communication activities and has a 

strong culture of accountability for decision-making, the Australian 

government environment may be ideal for the development of a 'universal' 

model for public relations evaluation in the public sector. While it may not 

always be possible to ascertain the reasoning behind a particular 

communication program requirements for accountability mean that objectives, 

target audiences, budgets and expenditure must be reported in an open forum. 

Moreover, the Australian government has since 1983 had a stated commitment 

to the evaluation of programs to determine their efficiency and effectiveness, 

27 See note 15, above. 

21 Jack Edmonston, "Reach and Frequency: What the Numbers Mean", Business Marketing April 1993, p 24. 

11 Garry Egger, Ross Spark and Jim Lawson, Health Promotion Strateies and Methods, (McGraw-Hill Book 
Company, Sydney. 1990). 

10 A case in point is the continuous effort made by the Commonwealth and State governments to improve 
'road safety' - communication campaigns particularly on drink-driving, speed and fatigue, legislation, 
enforcement 'blitzes', improvements to road construction, compulsory seat-belt and safety-helmet wearing, 
have all contributed to a proportional reduction in injury and death. 
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and to decide whether or not they should be continued. 11 While this 

requirement is most stringently applied at the program level, and for levels of 

expenditure far larger than those for the average Public Relations campaign, it 

may be possible to develop an approach to Public Relations evaluation which 

will enable a body of studies to be undertaken on a sufficiently large scale to 

allow some firm conclusions to be drawn about Public Relations' effectiveness 

as a communication strategy. 

THE RESEARCH PROBLEM 

The research problem is to identify and analyse the patterns and objectives of 

Australian government communication campaigns, to determine whether any 

patterns emerge which would contribute to the development of a theoretical 

model for the evaluation of such campaigns. The development of a model 

would be part of the process in order to provide a common framework against 

which to assess current practice. It is also important to establish as far as 

possible the extent to which evaluation is already undertaken in the Australian 

government, against what objectives, at what cost and with what 

methodologies. 

This study will examine some of the more common models of Public 

Relations evaluation available to Australian government officers, and attempt 

to describe a model for Public Relations evaluation which both meets 

Australian government requirements for measurement and accountability, and 

recognises the special opportunities and challenges facing the Australian 

government communicator. The scope of this study, in consequence, includes 

the search for a model of evaluation of Public Relations which could be tested 

and used in the Australian government context. A new model will be outlined. 

"Colin Campbell and John Halligan, Political Ltadmhip In An Age Of Constraint B1maucrntic Politics Undu Hawke 
And Keating, (Allen & Unwin Sydney 1992) p 158. 
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THE RESEARCH SUBJECT 

The subject of the research will be those communication campaigns 

undertaken by Australian government Departments and agencies, and which 

have been submitted to the Ministerial Committee on Government 

Information and Advertising (MCGIA) for approval, or about which the 

advice of the Office of Government Information and Advertising (OGIA) has 

been sought, during the period 1 January to 31 December 1995. 

The MCGIA is a parliamentary committee, headed by the Minister responsible 

for the Office of Government Information and Advertising. During the 

period under consideration - January to December 1995, OGIA was part of 

the Department of Administrative Services (DAS), which reported to the 

Minister for Administrative Services, Frank Walker. 

The MCG IA issues Guidelines for government departments which set out the 

types of campaigns which will require MCGIA approval before being 

permitted to proceed. The Guidelines for Australian Government Information 

Activities Pnnciples and Procedures are reproduced at Appendix 3. These 

Guidelines, which were current from February 1995, required the MCGIA to 

consider: 

• Departmental Annual Information Plans (AIPs).12 

• major campaigns and advertising agencies, direct marketing companies, 

Public Relations or marketing companies proposed for such campaigns 

• market research projects that cost over $75,000 and are associated with an 

information campaign, and the proposed research companies 

• sensitive projects, whatever the budget. (Sensitive projects are those which 

may required sensitive handling because of community attitudes to the 

subject matter or which reflect lifestyles/ attitudes not widely accepted in 

the community) 

11 These are annual reports by departments to OGIA about p)anns:ii activities. The Australian National Audit 

Office noted that only a proportion of the activities outlined in these reports is actually undertaken. 

The Auditor-General, Audit Report No.30 1994-95, Ejficien~ Audit, Commonwea/Jh Government l'!fomtah'on and 
Advertising, (AGPS, 1995), p xiv. 

12 



The campaigns considered in this project, while they do not include all 

Australian government information activity for the period, represent the larger, 

more sensitive, more expensive and more complex campaigns. Further details 

on the strengths and weaknesses of the data used for this research are to be 

found in Chapter Four. 

In 1995, OGIA was structured in four sections: a Ministerial and Corporate 

section which provided secretariat support for the MCGIA and for OGIA as a · 

whole; the Advertising service which appointed and managed advertising 

agencies for Australian government campaigns; the Research and Evaluation 

section which advised on the selection of research consultants for Australian 

government projects; and Communication Strategies Section which advised on 

strategy and consultant selection for all non-Advertising and non-Research 

projects. 

Further details on the MCGIA and OGIA are to be found in Appendix 1 and 

2 respectively. 

THE RESEARCHQUEillONS 

Consideration of the above led to the development of the following research 

questions and corresponding sub-problems: 

A. What was the relative importance of one-way compared to two-way 

communication strategies in the Australian government in 1995? 

Al. How many Public Relations and advertising campaigns, 

and evaluations of those campaigns, took place or were 

planned during 1995? 

A2. What was the nature of campaigns carried out by the 

Australian government between 1990 and 1995 in terms of 

their level of symmetry and asymmetry,JJ as demonstrated 

by their objectives? 

JJ James E Grunig & Todd Hunt, Manaing Public &lotions, (Harcourt Brace Jovanovich, USA, 1984). 
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B Were advertising campaigns undertaken by the Australian government more 

likely to be linked to evaluation research than Public Relations campaigns were 

in 1995-1996? 

B1 To assess the importance of evaluation to the process of 

campaign development by counting the number of 

campaigns of all types which are associated with 

'benchmark' or situational research at the Information 

Planning stage, compared to other types of research. 

C What kind of Public Relations evaluation model would be most appropriate 

for public sector agencies? 

Ct Explore some of the differences between public sector 

communication activities and other activities for which 

evaluation models have been developed, and to use these 

differences to determine what the criteria for an 

appropriate model of evaluation for public sector Public 

Relations evaluation might be. 

These research questions and sub-problems are addressed in greater detail in 

Chapter Four. 

The Delimitations 

1nis study is concerned only with the communication activities of the 

Australian government. The study thus does not consider in any detail the 

activities of State and local governments within Australia, or the activities of 

the governments of other countries. Geographically, the campaigns 

considered are those whose primary focus is within Australia. (The 

Department of Foreign Affairs and Trade, which has responsibility for 

communicating with Australia's overseas audiences is exempt from the 

MCGIA process). The MCGIA must be consulted in all Australian 

government campaigns which are large, sensitive, or complex. Accordingly the 

research sample includes primarily large, sensitive and complex campaigns. 

Less sensitive or complex campaigns, or those which for any reason have not 
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been brought to the attention of the MCGIA will not be included. 

Departments and agencies also have on-going Public Relations and public 

affairs activities which will include image management, crisis management, on

going media relations, and response to public inquiries. These activities are 

not considered to be 'campaigns' unless additional funding is sought for them 

through the MCGIA. 

The literature which addresses the question of the effectiveness of government 

communications has tended to concentrate heavily on the effectiveness of 

political communication, and in particular, on the effectiveness of political 

campaigning. While there is some debate about the distinction between 

· government communication and political communication, it must be 

emphasised that the subject of this study is not the communication of political 

parties, but of government departments. While the aims of one may be served 

by the aims of the other, it is in the context of bureaucratic authority, and not 

of political power, that this essay is placed. 

Further research may be necessary to determine whether the findings may be 

applicable outside Australia, to State or local government campaigns, or in 

relation to smaller, simpler, less sensitive campaigns. 

The Importance of the Stut!J 

Public Relations does not appear to be well-regarded as a profession. Media 

stories sensationalising the activities of so-called "PR Flaks" or "spin 

doctors 11 14, sensationalist books such as Toxic Sludge is Good For You35 and 

criticism from respected sources such as Edward Herman and Noam 

ChomsJ....736 paint a picture of a cynical, manipulative group, controlling public 

awareness and attitudes through structural control of the media and 

institutional interdependence. Although Public Relations activities are 

;u Maggie Drummond, "1be Power of PR". Options Magazine November 1989, pp 216-217. 

15 John Stauber and Sheldon Rampton, Toxic Sllldge is Good/or You! -- Lies DamT1 Lies aTld the Public RelatioTls 
lTldustry. (Common Courage Press, Box 702, Monroe, Maine). 
http://www.envirolink.ocg/issues/sludge/sludge.html, 11 December 1996. 

16 Edward S. Herman and Noam Chomsky, ManufacturiT1g CoT1smt: The Political Ecrmomy of the Mass Media, 
(Pantheon Books NY 1988). 
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widespread and pervasive, it is difficult to e:iq,ress, and particularly to quantify, 

their effect on audiences and other members of the community, and thus to 

defend the profession against such sensational claims. 

If the real results of public relations campaigns were more widely understood, 

public distrust and fear of the 'spin doctors' might be allayed, and Public 

Relations professionals might gain increased trust, influence and effectiveness 

as a result. Overall, the profession would benefit through the development of 

a body of knowledge about the success or failure of Public Relations activities 

which would enable different campaigns to be compared with one another in 

terms of their outcomes, effectiveness, and cost. The objective of this study is 

therefore to examine the existing pattern of evaluation of Public Relations 

activities within an organisation which places a high value on evaluation 

activity, the Commonwealth, in order to assess the practicality of developing 

and implementing a common model for Public Relations evaluation within 

that organisation. 

The heuristic value of such a study is its contribution to the development of a 

body of knowledge which will assist in the process of professionalisation of 

the Public Relations function. The practical value of the study is that it should 

encourage Public Relations practitioners and communication managers to 

anticipate the requirement for evaluation at the commencement of Public 

Relations planning, to budget for evaluation, and to compare the results of one 

Australian government campaign with those of any other Australian 

government campaign, providing that their objectives are sufficiently similar. 

The Data Set 

In order to address these research problems, some quantitative data has been 

used, part of which is available in archival form held by OGIA. Some of the 

material used in this study is not available to the general public. The advice of 

the Assistant General Manager of OGIA has been sought on the subject of 

the sensitivity of the data concerned, and the distribution of this thesis may be 

restricted. Primary data will include the original documents and background 

materials supplied to OGIA to support applications to the MCGIA for 

approval of communication campaigns. However, the Minutes of the MCGIA 
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and Departments' Annual Information Plans (AIPs) are the key documents 

used in the preparation of the data. 

The methodologies used will include reporting on available data (an 

historical/ descriptive approach), and analysis of that data in terms of 

communication, administrative, evaluation and public relations theory. In 

particular, the stated objectives of Public Relations campaigns have been 

compared with Grunig's Four-Type model of Public Relations practice;1' 

project costs were considered when reports were available; the number 

formally evaluated, and by what methodologies was ascertained; and trends or 

groupings were sought that might suggest the pattern of evaluation for public 

sector communication campaigns. 

The paper is divided into six chapters. This first chapter outlines the 

justification for the study and its proposed value. The second chapter looks at 

the way in which government programs have come to rely on evaluation data 

to assist in resource-allocation decisions, and the development of interest in 

evaluation within the public relations profession. The third chapter looks at 

the role of communication in a government environment, and the constraints 

and challenges of marketing social changes. Chapter Four outlines the 

research approach and methodology, and looks at the available data sets' 

strengths and weaknesses. Chapter Five outlines the research findings in terms 

of current practice in the Australian government. Chapter Six presents the 

conclusions supported by the research, and suggests opportunities for further 

research in the future. 

i 7 James E Grunig and Todd Hunt, Managing Public Relations (Harcourt Brace Jovanovich, Florida, 1984) 
page 22. 
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Chapter Two 

GOVERNMENT GROWTH AND GOVERNMENT REFORM: THE 
DEVELOPMENT OF EVALUATION IN GOVERNMENT 

PROGRAMS AND ITS APPLICATION TO PUBLIC RELATIONS 

This chapter reviews the background and justification for the increase of 

evaluation research in government. This increase is due to the implementation 

of a series of 'managerialist' reforms in the public sector, and to contractionary 

pressures on economic resources available to governments. The response has 

been increasing competition for resources, in which expenditure has required 

justification and accountability in terms of stated objectives for government 

programs. Evaluation as a strategy came to prominence in America as a means 

of measuring the success of an unprecedented investment in welfare and social 

change programs by the Kennedy and Johnson administrations. Evaluation 

research has subsequently been called upon to provide justification for 

resource allocation in the public sector internationally. In the Australian public 

sector, such justification is provided in terms of program objectives, set in 

accordance with the principles of Management by Objectives (MBO). 

Western nations in the twentieth century have experienced enormous growth 

in the public sector, both in terms of its functions and in terms of its 

involvement with ordinary citizens. As Peters points out, 'government has 

become the method of addressing problems of social change'.38 Pressure to 

reduce government spending increases when resources become scarce.39 

Along with pressure to reduce spending come calls to 'reform' the public 

sector, which, Peters notes 'tend to appear in contradictory pairs'.40 Among 

the eight contradictory dichotomies Peters identifies is "budget driven change" 

JS B Guy Peters, The Politics of B11na11irwy, (Longman, "-cw York, Third Edition, 1989), p 26. 

J9 John Quiggin, Gm,1f Expectations: Mi,TOeronon,ic &fo,m and Am-rru!ia, (Allen & L'nwin, St Leonards NSW, 

1996). 

,o B Guy Peters, "Contradictions in Public Service Reform: Reflections on Current Practice", paper delivered 

at the Ai'\JU 50th Anniversary Public Lecture Series, :\ustr.tlian Nation,tl University, Canberra, Austr.tlia, 31 

July 1996. 
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which presents the opposition between managerialism and budget-driven 

accountability. This dichotomy has been central to the reform debate in 

Australia, and has contributed significantly to the importance of strategic 

management and management by objectives in current Australian government 

practices. 

In response to a 'managerialist' series of reform recommendations arising in 

many cases from the Coombs Royal Commission into the Australian Public 

Administration (1976), in 1983 the Department of Finance introduced the 

Financial Management Improvement Program, which included program 

evaluation as one of the key strategies for improving Australian public sector 

management. That strategy, ·based on setting clear objectives and reporting to 

Parliament on their achievement, still guides Australian government program 

development, approval and accountability activities. This approach should be 

equally applicable to government communication programs as to other 

government activities. 

REFORMING IBE PUBUC SECTOR: CAI.llNGA HALT TO EXPANSION. 

Over the past 95 years, the Australian government, like its overseas 

counterparts in Britain and Europe, has taken on a considerable portion of the 

growth arising from twentieth century electors' requirements for a more active 

government. Among other activities, it has become involved in areas which 

were previously the province of Church and charity organisations and private 

philanthropy, such as poor relief, health provision, education and training and 

industrial relations. 

For Peter Wilenski this growth, and its accompanying shift of power relations 

resulted from disenfranchised groups - Trades Unions, small householders, 

women, Aboriginal and Torres Strait Islander people - using legislative change 

rather than personal action to improve their situations. 

Women did not begin to force their way into elite structures directly by gaining 
entry into, say, male establishment institutions, but campaigned for government
enforced anti-discrimination legislation; Aboriginals did not take over land by 
force but used government institutions and legislation to begin to change their 
status. Each slowly and painfully came to understand how the formal 
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democratic system could in some cases be worked to their advantage, and used 
government to achieve their ends.41 

As the House of Representatives Standing Committee on Finance and Public 

Administration noted : 

The industry of public administration ... has moved well beyond its original role 
of policy advice, defence of the realm, enforcement, tax collection, regulation. 
The government is prepared to intervene in a variety of ways to modify the 
workings of and manage the economy. There are agencies involved in major 
trading activities, in operations, provision of welfare and non-commercial 
services to the community, and supply of services to other government agencies. 
The result is a vast and complex apparatus. 42 

The followu:ig figures indicate the growth in government expenditure as a 

proportion of Gross Domestic Product (GDP) in Australia compared to other 

countries: 

F" 1gure u C ,xpen 21 P bli E di ture as a proportion o fGDP 
Country 1950 1955-57 1960 1967- 1970 1974- 1985 Change 

69 76 1950-85 
USA (Peters) 20% 27.5% 30.3% 36.5% +16% 
UK (Peters) 35.3% 33.1% 33.2% 47.3% +12% 
OECDAve 28.5% 34.5% 41.4% +12.9% 
Australia 21.7% 26.4% 32.8% +11.1% 

Sources: Wilenski, 41 Peterso 

Government expenditure, therefore, grew at least ten percent in relation to 

overall economic growth during the period 1950 to 1985. At the same time, 

public employment grew markedly as a proportion of total employment. For 

example the New Zealand Public Service grew from 4,918 permanent staff in 

1913, to 66,102 permanent staff at its largest in 1983.44 The increase in staff 

also related to increased functions. The New Zealand public service added ten 

new agencies to its portfolios during this period. 

41 \Vtlenski, Peter, Public Power illld Public Administmtiorr, (Hale & Ironmonger with Royal Australian Institute of 
Public Administration, 1986) p 18. 

41 'Not Do/Jarr Alorre' Report of the House of Representatives Standing Committee on Finance and Public 
Administration, 1990, para 2.4,p 5. (Future references to 'Not Do/Jarr Alorre) '. 

0 B Guy Peters, The Politics ofBureauml9', p 18. 

44 Boston, Martin, Pallot & Walsh, Public MC111agement: The New Ztaland Motki, (Oxford University Press 1996), 
p 55. 
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Australia's growth in public expenditure closely resembles that of the United 

States, while public sector employment grew slightly faster in Australia. 
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F 1gure _:_ u C ? ? P bli S ector E ➔ mp oyment G rowt h 
Country 1950 1960 1978 1985 1994/5 
OECD 11.6% 18% 
avge 
USA 16.4% 18.1% 17.7% 16.9% 
UK 26.4 30.2% 
Sweden 21% 32.3% 
Australia 19.1% 21.6% 25.9%45 

Sources include Wilenski46, US Bureau of Labor Statistics,47 Department of Finance and 
Australian Bureau of Statistics. 41 

Of the expansion in government programs and expenditure, growth in health, 

welfare and education employment is again strongest, with UK employment in 

these sectors growing from 5.6% to 12.4% over the thirty year period under 

review, USA from 3% to 8.9% and Sweden from 9.6% to 15%.49 

The change in government functions is therefore not unique to Australia, but a 

consequence of an international shift in the way government, politics and 

administration are viewed. 

The growth in the public sector is a matter of concern to many administrations 

and commentators. Trends in public administration calling for reductions in 

public sector costs have been noted not only in Australia, but in New Zealand, 

Canada, the UK (under Thatcher), the USA (under Reagan), Sweden, 

Denmark and Norway. However, as Peters notes, calls for smaller 

government tend not to be accompanied by agreement on exactly which 

programs should be cut. Indeed "in many instances majorities could be found 

45 The Department of Finance Australian Public Smia Statistical Bulletin 1994-95 noted that the Commonwealth 
employed 9.1% of all public sector employees. This was up from 8.7% in 1990/91. The public sector 
includes over 1 million State Government employees, and a further 300,000 in local government 
employment, with 143,305 public servants in the Commonwealth. Commonwealth employment accounts 
for 24% of all employed wage and salary earners. 

The Australian Bureau of Statistics Emplf!yment • Labour statistics in brief puts Commonwealth employment 
(361,100) at six percent of wage and salary earners. 

Source http:/ /www.statistics.gov.au/D3110124/225a2.htm 13 December 1996. 

46 Source OECD figures quoted in Wtlenski, op at, pp18-24. 

47 US Bureau of Labor Sta.tistics, http://sta.ts.bls.gov/news.release/ecopro.toc.htm 13 December 1996. 

46 Australian Bureau of Statistics; http://www.sta.tistics.gov.au/D3110124/225a2.htm 13 December 1996. 

49 Figures from OECD Public Expenditure Trends Paris, June 1978, OECD Emplf!yment in the Public Sector Paris 
1982, quoted in Wilenski, op cit, p 18. 
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for increasing expenditures for services, especially health, education, and services 

for the elderly." 50 Nor, according to Peter Wilenski, have the various moves to 

reduce the size of the public sector succeeded in their apparent objective. For 

Wilenski, the small government debate merely reflects a power struggle within 

society, turning government attention inwards to its own functioning rather 

than outwards to the society it serves: 

Many of the arguments offered in favour of small government ... cannot be 
supported empirically. Furthermore, the evidence ... demonstrates that the small 
government movement has not resulted in a reduction of governmental size, 
but (at this stage at least) a regressive redistribution of government activity.51 

For Quiggin, the calls for reforms to the public sector are only part of what he 

terms a 'microeconomic response to macroeconomic problems', triggered by 

the recession of 1979. This has led to a return to 'pre-Keynsian' views of the 

preferability of the free market or laisseZ:faire economy over bureaucratic 

regulation, protectionism and extensive government involvement in service 

provision. In Quiggin's view: 

In large measure the economic policy program of the past twenty years has been 
to dismantle the policies introduced in the previous thirty years, and to restore 
the situation prevailing fifty or even a hundred years ago when the guiding 
principle of economic policy was laisseZ:faire ... much criticism of current 
economic policy is based on nostalgia for the 'good old days' of full 
employment and rapid growth.52 

The so-called 'growth' of government is therefore occurring as part of an on

going debate on free-market versus protectionist econof!lic policy. However, 

for many theorists, the 'self interest' of bureaucrats is the cause of the 

continuing increase. Critics of administration in the media and elsewhere 

appear to assume that the chief motivation for bureaucratic decision-makers is 

self-interest and dislike of effort. Agency theory, for example, ascribes the 

momentum of existing programs to 'resistance' to incoming political agency 

heads seeking immediate change51 These assumptions have been challenged in 

50 Peters The Politia of B11m,111,WtY, p 32 

51\X'ilenski op dt, p 15. 

52 John Quiggin, op dt, p S. 

5-'Peters op cit, p 18-l. 
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the academic literature, although they are still influential in public commentary 

on public service matters.54 

As Rossi and Freeman note, there were grave disadvantages to this rapid 

expansion of government intervention programs: 

... Because of the unwieldiness that accompanied this accelerated growth, there 
was strong pressure to apply the concepts and techniques of so-called scientific 
management, which were well thought of in industry, to government programs 
and activities ... Concepts and procedures for planning, budgeting, quality 
control, and accountability, as well as later, more sophisticated notions of cost
benefit analysis and system modelling, became the order of the day in the 
human resource area.55 

Evaluation of public programs experienced a rapid expansion as a result of this 

demand for scientific management of social interventions. Evaluation became 

the 'application of scientific procedures to social problems'.56 1bis scientific 

approach became increasingly important as government, like private enterprise, 

felt the resource constraints resulting from the post-1979 economic recession. 

Evaluation became the means of justifying decisions to maintain or cut 

programs on the grounds of their effectiveness or lack of it. 

Accountabiliry: the Role of Evaluation &search. 

Evaluating government programs is complex and controversial. For the 

Senate Standing Committee on Finance and Public Administration, 'regular 

monitoring, reporting and evaluation' and the availability of information about 

the efficiency and effectiveness of programs, was a vital element of any 

reform. However, they noted some difficulty of defining a 'result' which was 

meaningful for a public sector program (compared to private sector programs). 

The difficulties in arriving at this definition included: 

• the fact that government programs have broader, more complex and more 

diverse purposes (than private sector programs); 

54 Theories and debate reviewed by Boston et al, op cit., pp 28-39. 

55 Rossi & Freeman, op cit, Chapter Ip 17. 

56 Rossi & Freeman, op cit, Chapter I, p 4. 
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• expectation of attention to legality, probity, equity, fairness, responsibility, 

openness and accountability; 

• continuing input to change purposes, strategies and outcomes; 

• very long-term activities; 

• need for an unusual degree of contingency planning, as with Defence; and 

• differing focus from stakeholder groups on the end-product.57 

It is not possible, therefore, to lift private sector theory and apply it without 

adaptation to the Commonwealth environment. Evaluation is not, in any case, 

a straightforward formula, which can be applied in all situations. If success is, 

as Salmon points out, calculated by dividing your outcomes by your 

expectations58 defining those expectations (or objectives, or 'results') is 

necessarily important to the eventual view of the success or failure of a 

program or campaign.59 For the Australian government, evaluation is used to 

describe the 'results' of Australian government programs as objectively as 

possible, and so to allow policy-makers to determine how valuable those 

results are, and therefore whether to continue funding them in an environment 

of fierce competition for funding. 

Criticisms of dependence on evaluation 

The prominence of evaluation as opposed to other forms of performance 

appraisal or review has not been without its critics. The introduction of the 

reforms to the Australian Public Service has often seen evaluation used by 

economists and others who favour 'smaller government' (the economic 'dry' 

51 'Not Doi/arr Ahne' p 14. 

51 William James, quoted in Salmon, ed, l".farmation Campaigns: Ba/anting S odal V aa,es and Soda/ Change, p 41. 

59 To paraphrase Charles Dickens' Mr Micawber "annual income twenty pounds, annual expenditure nineteen, 
six, result, bliss. Annual income twenty pounds, annual expenditure, twenty, six, result, penury" - penury or 

bliss depends on the level of objective (income) compared to the actual results (expenditure). 
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school)6° to justify cuts in programs and expenditure. Not unnaturally, as DC 

Corbett points out: 

One ought not to be surprised if program evaluation inspired by economists of 
the same dry school encounters spirited resistance by a variety of 
stakeholders .... 61 

Not all resistance to strategic planning and evaluation is due to fear of being 

seen to fail, or becoming tied down too early to a strategy which has not been 

worked out in practice, although this is one explanation provided by evaluators 

for program managers' behaviour. One key reason why less evaluation is 

undertaken in the communication field than is perhaps ideal is due to a lack of 

available funding. According to Corbett: 

Both managers and politicians have increasingly called for realistic, regular 
evaluation of public sector programs. This demand is endlessly repeated in the 
rhetoric of 'managerialist' public sector management, but more is said than done 
about it. At the Commonwealth level, the Department of Finance, through its 
Financial Management Improvement Program, has campaigned energetically for 
more and better program evaluations ... [but] evaluation is one of the activities 
that is sometimes skimped on when resources are scarce.62 

It is also fair to state that sometimes excessive planning may be 

counterproductive. Mintz berg outlines some of the dangers of excessive 

reliance on rigid plans when the environment is one of rapid change: 

[There are) a number of problematic characteristics of planning. These include 
an 'objective' detachment that often undermines commitment and evokes 
politics, and a tendency towards conservatism as well as an obsession with 
control that can breed a climate of conformity and inflexibility that favours 
incremental, generic change focused on the short run. These may be the real 
pitfalls of planning.61 

Corbett outlines the ideological differences between program managers "who 

insist that the complex, vague, multiple and long-term nature of program 

objectives make it necessary to evaluate program outcomes by sensitive, multi

faceted qualitative criteria" and "hard-nosed economists" who insist on 

6IJ The influence of the economic dry school in Canberra and in the Commonwealth of Australia is discussed 

at length by Michael Pusey in his book Economic Rationalism in Canbem1: a Nation-building State Changes Its Mind, 
(Cambridge University Press, Cambridge 1991). 

61 David Corbett. Australian Public Sector Management. (Allen & Unwin 1992), p 186. 

62 Corbett, op lit. P 186. 

61 Mintzberg, Henry, The Rise and Fall of Stnitegic Planning, (Prentice Hall, Hertfordshire, UK 1994) p 160. 
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quantitative data.64 Reconciliation of these two disparate approaches, for 

Corbett, rests on a 'stakeholder' approach to evaluation - the recognition that 

program outcomes, and the public interest, will be different for different 

audiences and participants, both active and passive. He calls this 'the political 

scientist's way' of 'pluralism'. For Corbett: 

The 'economic man' assumption ... rears its head again. One needs to remember 
that people, individually and in groups, are moved to act by love, hate, revenge, 
anger, altruism, pride, fear, loyalty, hope for salvation, pity, ideological 
conviction or whatever. We are a curious, complicated breed, bureaucrats 
included, and thank goodness for thatP 

Promoting evaluation 

However, promoters of evaluation are plentiful. "Evaluation - you can't 

manage without it" was the theme of the 1990 Evaluation Conference 

organised by the Australasian Evaluation Society. Keynote speaker Harry P 

Hatry described the increase in popularity of 'performance measurement 

processes' as developing from a 'renewed focus on clients' originating from the 

work of management consultants like Peter Drucker, Peters and Waterman 

and Edward Deming. These commentators noticed the relative success of 

Japanese over American manufacturers, and ascribed this success to quality 

control and to the development of close relationships with consumers. 66 

Government agencies in America and Australia have followed manufacturing 

and service industry managers in emphasising improved quality, less functional 

and more responsible job design, and increased accountability and control for 

"line managers" (Ibeory Y management) as opposed to centralised 

prescription and enforcement (Ibeory X management). 

This greater autonomy and responsibility is maintained through a structure 

based on "managing by objectives" (MBO). The move towards management 

64 Corbett, foe cit. 

65 DC Corbett, "Contours since Coombs: the Changing Landscape in Program Evaluation", In Uhr, John, 
Ed, Decision-Making in Alistralian Government: Program Etrm,ation, (Federalism Research Centre, Canberra 1991) 
pp 3-18. 

66Harry P, Hatry, "Performance Management a major management tool", Proceedings of the National 
Evaluation Conference 1990, Australasian Evaluation Society, pp 17-22. 
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by objectives followed a period of rapid global expansion in the amount of 

research carried out by government agencies - an expansion which has 

continued well into the 1990s. Bernhardt describes the formative stages of the 

American Federal Government research program, which established the 

Impact Evaluation Program in 1978 with a budget of $700,000. 

Thousands of evaluators were funded and/ or employed to test the efficiency 
and effectiveness of the implementation of these social programs. Findings of 
inefficiency or lack of effectiveness in some instances increased the perceived 
value of evaluation as a tool for the development of interventions, not simply a 
mechanism for review. 67 

The availability of a large body of research on the effectiveness and efficiency 

of public program delivery has made considerable impact on the way in which 

public moneys are now assigned and accounted for. 

In the late 1980s and 1990s, in response to increasing pressure from private 

industry and to the electorate seeking more responsive service from Australian 

governments, government agencies were required to report on the 

effectiveness and equity of their program delivery against agreed performance 

objectives, as well as on the traditional criteria of efficiency of operations. For 

Senator John Coates the reforms of the Australian Public Service are about 

"greater accountability ... and better ways of making it happen".68 

The term 'evaluation' in the Australian government context is meant to 
encapsulate an objective and considered assessment of the efficiency, 
effectiveness and appropriateness of a program ... the purpose of program 
evaluation is to produce credible, timely and objective findings, conclusions and 
recommendations for resource allocation, program improvement and program 
accountability.69 

For Mackay evaluation is: 

all about achieving "value for money" ... by ensuring that Commonwealth 
programs are managed efficiently and that they are effective in achieving desired 
outcomes ... our evaluation activities must, and do, focus not only on economic 

67 Kenneth L Bernhardt. "Consumer Research in the Federal Government", in Mokwa and Perrnut 
Government Marketi11g: Theory 1111d Practice, (Praeger, New York, 1981), Pp 252-263. 

68Senator John Coates, "Parliamentary Use of Evaluation Data in Program Performance Statements" 
A11rtro!ia11 ]011mal of P11b!ic Admillirl.rrJtio11, Vol 51 No 4, December 1992, pp 450-454. 

69Barrett, Pat, "Evaluation as a Strategic Element of Reform in the Commonwealth Public Sector", in 
O'Faircheallaigh and Ryan, eds, Program Evaluation 1111d Performa11ce Mollitori,zg, (Macmillan Education Australia, 
1992), p 5. 
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issues and on the quantifiable dimensions of government programs, but also on 
the non-quantifiable, including considerations of equity and social justice.70 

The more common form of evaluation, the efficiency audit, is here taken 

several steps further. While "efficiency audits should concentrate on issues of 

efficient and effective managements. Policies should not be the direct focus 

of efficiency audits."71 the stated intention of bureacrats implementing 

evaluation in the Australian government is not only to look at whether 

activities are taking place as promised, but also whether they achieve what they 

set out to do. 

Evaluation, then, is a mechanism which the Australian government applies to 

· the programs it funds, with the intention of deciding whether existing or 

proposed budget expenditure is likely to achieve, or has achieved, the intended 

benefit. 

This suggests that evaluation of communication programs also needs to be 

designed to look at the outcomes of activities, and not simply whether 

messages have been delivered as per contract. Whether or not it is 

scientifically possible to prove a linkage between various states of mind and 

subsequent action, public relations programs in particular need to be measured 

increasingly in terms of their effect. 

MANAGERIAUSM APPUED TO PUBUCADMINISTRA1ION 

As Peters points out, reforms to the public sector are governed by 'dualisms 

that appear necessary to understand organisations, and especially organisational 

change'. Peters identifies eight dichotomies, broadly based on 'the conflict 

between Weberian ideals of public management' and the 'business model' for 

govemment.72 The Hawke/Keating Labor administration which held power in 

Australia from 1983 to 1996 fostered reforms based on the 'business model', 

including changes to accountability which increased Ministerial control over 

7°Keith Mackay, "The Use of Evaluation in the Budget Process", Australian Tournal of Public Administration, 
Vol 51 No 4, December 1992, pp 436-439. 

71 Parliamentary Joint Committee of Public Accounts (PAC). The A11ditor-General:Alfy of the Peuplt and 
Parliament, March 1989. Quoted in Corbett "Contours since Coombs", pp 4-5. 

71 Peters, "Contradictions in Public Service Reform: Reflections on Current Practice", p 4 of typescript. 
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public sector appointments, and changes to reporting requirements for 

government programs which linked program budgets with program outcomes, 

rather than reporting on allocations and expenditure as had previously been 

the case.71 As managerialist approaches were increasingly adopted in the public 

sector, trends in management theory and practice in the private sector also 

became apparent in the public sector. These included movements such as 

Quality Assurance (and Total Quality Management, TQM), strategic 

management, and management by objectives (MBO). 

Quality Assurance 

For OGIA, as for a number of consultancies which deal regularly with large 

corporate or government clients, Quality Assurance (QA) has become a 

desirable attribute for consultancies seeking government appointments. The 

government's stated aim is to "provide an incentive [for Australian and New 

Zealand businesses] to improve their quality procedures".74 QA, which was 

developed in the manufacturing sector, is a set of procedures for ensuring that 

activities are carried out as agreed, according to written instructions and is 

intended to ensure that activities are consistent, efficient, and that records are 

kept accurately. 

QA essentially relates to input, activity and output objectives, and deals with 

activities rather than with planning. A QA procedure will tell you whether you 

are doing something correctly, rather than whether or not it is the right thing 

to do, or whether it has the desired effect. Quality Assurance is a technique 

applied to ensure the efficiency and to some extent the equity of activities. 

Efficiency because all processes are carried out logically, equity because each 

similar case is treated exactly the same way. 

Quality Assurance can be used to manage input, and output of public relations 

activities. It is not appropriate as a tool for measuring effectiveness. 

However, a quality assurance procedure could be used to ensure that 

71 Campbell and Halligan, op dt. 

74 Quality Assurance Policy for Suppliers to the Commonwealth, DAS brochure 1996 
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evaluation was included in program planning and implementation procedures, 

and that adequate data collection took place. 

The increased importance of QA is part of an overall increase in accountability 

planning and reporting, which relates to the move towards 'core business'. This 

strategy is commonly interpreted as meaning 'concentrating on the essentials' -

looking for the twenty percent of your activities, which, according to common 

wisdom, has eighty percent of the effect. Under this management theory, the 

government (like many large firms), refocuses on its essential role. Specialist 

services which are regarded as 'non-core' such as cleaning, catering, Public 

Relations, information technology and others are provided by managing 

outsourced specialist services rather than providing services in-house. In 

response to pressure from staff associations, government departments also 

seek 'bids' from existing in-house suppliers. In the Australian government, this 

is known as Competitive Tendering and Contracting (CTC). 

The communications function for departments has not been one of the· 

earliest targets for financial management improvement, nor have calls for its 

evaluation been very loud. As evaluation becomes matter of course for 

Australian government departments, however, pressure to account for 

communication budgets increases. This increased pressure has led to public 

affairs areas, and the government in general, devoting additional resources to 

the management of communication rather than its implementation. 

The combination of government downsizing and CTC means that a steadily 

increasing number of communications campaigns which might formerly have 

been handled in-house by staff specialists will now be handled by external 

consultants. Formal evaluations of these consultants will be required, and 

stated performance indicators will have to be carefully monitored so that the 

managing department can in tum report to Parliament. These evaluations will 

include the 'efficiency' audit (which will no longer be covered by in-house QA 

procedures) and also reporting on the effectiveness of activities. 

Increasingly, then, it appears that the role of the government communication 

specialist will be as a manager of contractors rather than a direct service 

provider. This change in emphasis calls for new skills, and in particular for an 

understanding of evaluation and the ability to implement it. As Dozier 
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pointed out, evaluation of performance is most often a management task, 

rather than a task for a technician or implementer. 75 

Strategic or '.rystems' management 

Strategic management is a discipline of decision making which seeks results 

towards established objectives, and which chooses where to apply particular 

resources for the organisation's benefit, only to those areas where they are 

likely to gain the organisation the most. This is a measured, rational approach, 

based on a factual analysis of the situation. Such 'rational' approaches have 

gained in popularity as government communicators, along with their private 

sector colleagues, metamorphose from tacticians (writing, organising events, 

handling media interest, managing issues) to managers (planning, supervising 

and evaluating communication strategies which are implemented by others). 

In the Public Relations context, this means beginning by developing objectives 

- not leaping to write the jingle or take advantage of a communication 

opportunity (which Robert Simmons calls the 'creative process''~ without 

being quite sure that this is the best, most cost-effective way those resources 

can be used. The strategic management approach begins with an analysis of 

the problem, identification of the target audiences and controlling variables for 

each, which are verified by research. Then the objectives are set, messages are 

developed, media ~d channels selected, a work plan prepared, a budget is 

finalised, and a strategy for evaluation is developed. This strategic approach 

has been adapted by OGIA and is promoted through its publications and 

education program. 

Strategic management has its critics. Mintz berg outlines some of the major 

difficulties of applying a planning structure to management activities, which 

also apply to public relations activities. 77 The presentation of a planning 

structure can be directly contrary to the requirements and experience of 

75 Dozier 1984 op a't. 

76 Robert E Simmons, Communication Campaign Management: A Systems Approach, (Longman, NY and London, 
1990), p 2. 

77 Mintzberg, op a't, p 324. 
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campaign managers. As Mintz berg points out, the nature of managerial work 

'favours action over reflection, the short run over the long run, soft data over 

hard, the oral over the written, getting information rapidly rather than getting 

it right.' At first sight, a rigid model for evaluating Public Relations campaigns 

might seem like a straight jacket for PR campaign managers - an attempt to 

force them to 'analyse what should go on', as opposed to 'adapting to what 

does go on'. 

OG IA has had a key role in promulgating objective setting and strategic 

communication management within the Australian government. Several policy 

documents and guidelines are published by OG IA to assist Australian 

government agencies ·with the planning processes which are expected of 

government public relations agencies.78 These are firmly based in the rational 

approach to communication management. Although OG IA recognises the 

experience of long-serving practitioners, and the excitement of a creative 

solution, in terms of public accountability and the expenditure of public funds 

it is deemed preferable to seek rational justifications for campaign expenditure. 

Developing objectives, then is a key part of developing excellent programs or 

campaigns of any type, and is a first step in evaluation.79 

Management by objectives 

Management by objectives (MBO) was outlined in the early fifties by Peter 

Drucker. In The Practice of Management, Drucker wrote: 

What the business enterprise needs is a principle of management that will give 
full scope to individual strength and responsibility and at the same time give 
common direction of vision and effort, establish teamwork and harmonise the 
goals of the individual with the common weal. The only principle that can do 
this is Management by Objectives and self-control.80 

(For a diagram representing a management by objectives approach to planning, 

see Figure 2:J') 

78 OGIA's publications include "How to write a Communication Strategy", "How to Write a Brief", "Policy 
on the Non-Discriminatory Use of Language" and others. 

79 Since 1989, expenditure on market research associated with campaigns with which OGIA is involved has 
increased markedly, from approximately $2M in 1990 to close to $SM in 1995. 

80 Peter F Drucker, The Practi~ of Management, (Heinemann, London, 1967, (1st edition, 1955)), pp 441-442. 
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Drucker envisioned MBO as a means of harnessing the 'workmanship' of 

specialised operational areas to serve the needs of the organisation as a whole. 

The system does this by 'operationalising' goals set for programs (or 

bus~esses) - which are often idealistic and vague, in order to produce 

objectives which: 

• Can be conveyed to interested parties in writing 

• State observable or measurable outcomes which must be accomplished 

• Ensure that activities are related to overall strategic goals 

• Make work delegation less problematic 

• Allow outcomes to be measured in terms of stated objectives 

• Allow outcomes to be related to activities, rather than to other forces in the 

environment. 81 

Evaluation is unavoidably dependent on the existence of clear and measurable 

objectives, and these are very difficult to determine, particularly in a 

government environment, as the Department of Finance (DoF) directions on 

program evaluation demonstrate: 

Programs are difficult to evaluate when their objectives have never been spelled 
out in specific terms, or when multiple, vague and even contradictory aims have 
been set for them. For the public sector manager however, there is not much 
that can be done about this. It is in the nature of political parties when seeking 
re-election to promise program improvements in the most general, all
embracing terms so as to attract as many supporters as possible. Even when 
legislation is being proposed in parliament, the Minister's second reading 
speech, which is usually the most explicit statement of program objectives and 
which the department(s) will normally have had a hand in preparing, will often 
state the government's aims in a form which allows leeway for change as the 
program progresses, or sets out a number of possible objectives so that success 
can be claimed on some of them even if some of the others have been 
abandoned or underfulfilled ... Besides it is not always the case that those in 
charge of implementing a program insist on clearly defined objectives: they, too, 
may feel safer ifleeway is left for change or underachievement.82 

11 Simmons, op cit, p 116. 

11 Corbett, op cit, p 179-180. 
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Management by objectives has its critics, among them Harry Levinson who 

points out that MBO is a mechanistic approach to a human problem, based on 

behaviourist assumptions about human responses to reward and punishment, 

differing only 'in that it permits the man himself to determine his own bait 

from a limited range of choices'. BJ B Guy Peters criticises its 'centralising 

tendencies' and the 'philosophers' stone' search for operational indicators 

which are suitable for an environment in which the activity objectives of an 

agency (social security payments made) may be directly contrary to the 

objectives of the agency (to make beneficiaries self-supporting). 84 

However, there is considerable support and organisational investment in the 

concept of Management by Objectives within the public sector. A recent 

survey of the views of very senior public sector managers shows commitment 

at that level to continuing with, and improving, the performance reporting 

system which is based on MBO: 

There had been a strengthening in accountability in a rather different way of 
accounting: instead of being by means of tight rules, it was trying to shift 
towards managing by results ... But I also think that we are benchmarking 
ourselves - not in a classical way, yet we've moved in that direction ... things like 
quality standards for clients.85 

Rossi and Freeman quote Nay et al on the importance of setting excellent 

objectives: 

Although every federal program has a number of objectives, the objectives are 
generally not defined by those in charge ... in such a way that progress toward 
objectives can be measured or important... assumptions tested. . .. In such 
programs, whatever activities are carried out tend to become synonymous with 
objectives ... the intended effect is achieved when the program activities are 
carried out, regardless of program outcome or subsequent impact on the 
problem addressed by the program. 86 

81 Harry Levinson, Article in the Harvard Business Review, quoted in John. Humble, M(J11agement l{;i Oijectives, 
(Gower Press UK 1972), p 3. 

84 Peters, The Politics of Bzmaucrag, pp 231-232 

BJ John Halligan, Ian Mackintosh, Hugh Watson,, The Australimr Public Smice: the ziew from the top, (Coopers & 
Lybrand and University of Canberra, 1996). The quote is from one of the Departmental Secretaries 
interviewed, who has not been identified. Page 58. 

86 Nay et al, "If you don't care where you get to, then it doesn't matter which way you go!", Quoted in Rossi 
and Freeman, op cit, p 114. 
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Clearly defined objectives have other advantages. As Sun Tzu pointed out 

"inducing the people to have the same aim as the leadership [means] they will 

share death and share life, without fear of danger. "87 In other words, 

commitment from stakeholders is likely to be greater if a common goal is 

shared. No matter how difficult it may be to decide upon objectives, the 

requirement is likely to remain in place for the foreseeable future. Setting 

measurable, appropriate objectives for communication programs is likely to 

lead not only to accountable management of activities, including 

communication activities, but also to their evaluation. 

Political and citizen accountability of the public sector 

A major re(orm of the Public Sector was put in place in 1983 with the 

implementation of the Financial Management Improvement Program (FMIP), 

and one of the key principles of that reform was 'increased accountability' -

Australian government Departments were to place "greater emphasis on 

accountability to Ministers, Parliament and the public for program 

performance while ensuring that due process and probity are maintained".88 

As Wilensky pointed out, this was in part the result of a power struggle 

between the political and bureaucratic institutions of the Australian 

government, following similar initiatives in the USA and Canada, and part of a 

reformist movement which has affected many Western governments since the 

1960s.89 

As Campbell and Halligan point out, this reformism came to a head in 1983, as 

the Department of Finance responded to the report of the Reid Committee on 

public sector reform.90 The reforms recommended by that Committee 

focused to an unusual degree on the effectiveness of government programs, 

rather than their efficiency, which had been the objective of previous reform 

efforts in Australia, and remain the key factor in many other countries. The 

17 Sun Tzu, The ArtefWar; tr. Thomas Cleary, (Boston, Shambala, 1991), p 2. 

u 'Toe Government's Reform Strategy", in Doing Eu:zmations, participants' notes from a DoF Workshop 
March 1992. 

19 \Vt!enski, foe cit. 

90 Campbell & Halligan, ap cit, p 145. 
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DoF response included the development of the FMIP. The objectives of the 

FMIP were to focus Departments on strategic outcomes, cost-effectiveness, 

managing for results and public accountability. To do this, a means of 

assessing outcomes against intentions was necessary. Tbis was evaluation. 

Evaluation enhancement was the fourth strategy in the FMIP. 

Figure 2:4 indicates the relationship of the requirement to evaluate programs to 

the other reforms instituted in 1983. 91 The implementation of evaluation as a 

tool for reforming the public sector was initially slower than desired. The 

House of Representatives Standing Committee on Finance and Public 

Administration noted that "evaluation processes within Departments are still 

· ·· at the developmental stage·and will require consistent and significant effort in 

bedding these into departmental corporate and program management planning 

and practices" .92 

91 'Not Dollarr Alone', p 9 

92 'Not Dollarr Alo11e'7.54 
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Figure 2:4. The Government's Reform Strategy 1983-90 
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As part of a 1990 report on Australian Public Service financial management, 

the Standing Committee acknowledged that "a systematic and comprehensive 

evaluation approach by departments and agencies was critical to sustained 

improvement in public sector performance and accountability".91 To this end, 

the Committee asked for closer links between evaluation outcomes and 

budgetary decisions - the effect of this requirement is manifest in the link 

between Cabinet decisions in the Budget process, and the existence of 

evaluation data. 

The Australian government's strategy for enhancing evaluation within 

portfolios required that each portfolio develop plans covering all 

departmental/ agency evaluations for the purpose of integrating evaluation 

within the corporate and program management process; integrate evaluation 

activities into the life cycle management of programs; and allocate adequate 

resources to meet evaluation requirements. In practical terms, this has meant a 

change in focus for Departments reporting to the Parliament. In particular, 

new requirements for Annual Reports were developed, and Departments were 

asked to report on the expenditure of their Budgets against agreed program 

objectives - each program therefore having to articulate its objectives anew, in 

some cases for the first time. 

In addition, the Australian government now requires that each new policy 

proposal put forward to Cabinet by a government agency seeking funding 

must include an evaluation plan. Most new program proposals are supported 

by some ex ante evaluation and all existing programs are subject to a program 

of rolling evaluation, within a five-year period in most cases.94 

However, in a report commissioned by the Department of Finance in 1994, 

(ten years after the initial decision to incorporate evaluation as a key part of the 

decision-making process) DGR Consulting found that there was a shortfall in 

performance reporting in the Australian government: 

Annual Reports should focus on outcomes, including social justice outcomes; 
provide clear links between strategies, outcomes and program objectives; and be 
concise, readily understandable and balanced. However, the study found that 

•J 'Not Dollars Alonl , page X.~ (summary). 

• 4 Department of Finance, Doing Ewlttaliont: A Practical Guide, p2. 



generally the quality of performance information provided in Commonwealth 
Annual Reports was poor. The majority focused on descriptions of the 
activities and initiatives undertaken by agencies, without analysing their 
effectiveness. 95 

DGR Consulting also noted a trend for an agency to report the existence of an 

evaluation project, without providing adequate information about its findings 

or recommendations. 

The requirements for performance reports to focus on outcomes, provide 

links between intentions and achievements and provide honest and balanced 

assessments are consistent throughout the FMIP literature issued by DoF, as is 

th(: observation that reporting on outcomes is something government 

departments appear unable or unwilling to do. In all fairness, it seems likely 

that other large organisations also find it difficult to report on outcomes which 

are not measured in terms of sales or profits. However, it seems clear that 

reporting on the outcomes of programs is the measure of excellence in 

performance reporting applied equally by DoF and by independent evaluators, 

such as DGR Consulting. The program evaluation model proposed by DoF 

for the Australian government is dependent on setting objectives (at several 

different levels, including efficiency, effectiveness and outcomes), and 

measuring the extent to which the program meets them. 

As the Senate Standing Committee noted in 'Not Dollars Alone', the underlying 

trend of the reforms considered for the Australian public sector was with the 

aim of a smaller and more effective public sector, increased efficiency and 

effectiveness in program delivery, and a more accountable and responsive 

public service, but without any reduction in service levels. During the late 

1970s and early 1980s, a significant part of the strategy for achieving this 

reform rested on increased autonomy and responsibility for public sector 

managers, and on responsiveness to the needs of clients and customers -

strategies suggested by the Management by Objectives theory on one hand, 

and by marketing (including social marketing) theory on the other. 

Increasing public pressure and the reforms to the public sector led to a series 

of reforms in legislation and administration, designed to render the public 

service more accountable to the public, and to make its decision-making 

95 DGR Consulting Pty Ltd, Performance Reporting in Commo11u,ea/Jh Annual Reports, 1995, p 1. 
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processes increasingly transparent to public scrutiny. Public accountability was 

markedly increased following the introduction of a series of parliamentary Acts 

governing the relationship between public sector agencies and their clients. 

These included: 

• The Administrative Decisions (J udicia/ Review) Act 1977 and the Administrative 

Appeals T ribuna/ Act 197 5 provide citizens with a right to appeal most 

government decisions which affect them; 

• The Ombudsman Act 1976 offers an advocate and a forum to have Australian 

government decisions independently reviewed. 

• The Freedom ef Information Act 1982 allows citizens to have access to 

Australian government files about them or their activities. 

• The Privary Act 1988 restricts the ability of the Australian government and 

other large organisations to collect and use information about individuals. 

As Corbett points out the reforms to the Australian Public Service (including 

FMIP) were not isolated, but part of a wider trend in Australia to increase and 

institutionalise what he calls 'external' review, including the administrative law 

reforms discussed above, parliamentary committees, judicial review, efficiency 

audits, and the growth of investigative reporting, corruption enquiries and 

"scrutiny by consultants, accountants, lawyers, business people, scholars and 

others. "96 As the House of Representatives Standing Committee on Finance 

and Public Administration noted in 1990, "the 1980s has been-marked by 

major reforms of the public sector ... a crucial agent of government, of 

community trust and of management in the community interest" .97 

According to Campbell and Halligan, Australia has produced a unique and 

lasting contribution to the method of coping with accountability, using the 

external review bodies set up by the Acts mentioned above to complement 

internal reforms such as customer satisfaction efforts, public consultation and 

scrutiny of decisions. Australia may have gone further than overseas public 

96 Corbett,, "Contours since Coombs: The Changing Landscape in Program Evaluation", p 3. 

97 Not DoUarr Alone (para 2.2). 
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sector systems with the Administrative Law movement, according to one 

comparative study. 98 

Evaluation has not been universally supported, or applied across the APS. 

Campbell and Halligan note that 'although FMIP had existed since 1983, only 

in 1988 was the matter of evaluation seriously addressed'.99 They attribute this 

reluctance partly to distrust of the evaluation process, partly to the pace of 

change in the public sector as FMIP was introduced, and partly to the 

Commonwealth's ability to take a long-term view of change.100 

By 1994, Marion Amies of DoF was able to say confidently that "there have 

been significant achievements in planning and implementing evaluations and in 

the use of evaluation information". She reported that "the OECD regards our 

evaluation of public sector reforms as a benchmark for European countries" .101 

Thus a formal model of management, which includes evaluation, has been 

promulgated and publicly accepted in the APS since 1983. That model is the 

agreed approach to strategic planning in the Australian government, and as 

such is supposed to guide the development and implementation of all 

Commonwealth programs, including communication campaigns. 

THE AUSTRAUAN DEPARTMENT OF FINANCE MODEL OF EVALUATION 

The Department of Finance promotes evaluation as part of an ongoing cycle 

of program planning, implementation and reporting. Like the MBO diagram, 

(See Figure 2:3) the DoF Corporate/Program Management Cycle is often 

depicted as a wheel, with various levels of complexity in the inputs and 

outputs. (This cycle is illustrated at Figure 2:5). 

98 Donald C Rowatt, Compari,ollS 1111d Trends in Public Admini,tration in Developed Democmciu: A Comparati~ Stutjy, 
1988, Quoted in Campbell and Halligan, Political Leadmhip in 1111 Age of Con,trr.int; Bure(JJ(cratic Politic; under 
Hawke 1111d Keating,, p 209. 

99 Campbell and Halligan, ap cit, page 8. 

100 Campbell & Halligan point out that their research occurred primarily between 1988 and 1990, They 

suggested that further trends should be observable in Commonwealth government commitment to, and 
use of, evaluation research since 1990. 

ro, Marion Amies, "Program Evaluation: A Commonwealth Perspective. Where are we Now?", in James 

Guthrie, ed., Making the Au,trali1111 Public Sector Count in the 1990,, (IIR Group of Companies, Sydney, 1995), 
pp 130-134. 
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Figure 2:5. The Corporate/Program Management Cycle 
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In the APS, the duration of the tum of the wheel relates to the funding cycle. 

This will vary from program to program, but most items of expenditure will be 

reviewed on an annual basis when Departmental budgets are developed, 

discussed with DoF, and finally approved through the Parliamentary Budget 

process. In the context of competition for funds - and 'fiscal restraint' has 

been a characteristic requirement of departments since the early 1980s -

evaluation reports which demonstrate the value of programs, or their lack of 

effectiveness, provide vital information for decision-makers. 

As evaluation has become more common, and better understood among 

decision-makers and program managers, program objectives are more likely to 

be framed with evaluation in mind and with related performance indicators 

and data collection strategies in place. There are benefits to program managers 

in providing clear evidence of the effectiveness of their programs. Campbell 

and Halligan interviewed many senior public servants, including one 'key 

official' in the Department of Health, who noted: 

We have a number of areas ... where you can't draw an immediate linkage 
between cost and benefit ... We've been successful with [proper cost benefit] in 
some areas, particularly ... [with] Medicare. On the other hand ... for something 
like a health promotion program - where the linkage is a hell of a long way into 
the future and more difficult to demonstrate - they might tend to view it simply 
as a media campaign.102 

The linkage between cost and benefit is the program or campaign's objective. 

The Department of Finance explains the process of evaluation as a process of 

comparison. Evaluation is essentially the art of comparing outcomes with 

intentions. 103 For the Department of Finance, there are several levels at which 

comparisons are useful. An evaluation of the appropriateness of a program 

would compare needs with outcomes, or objectives with available resources, or 

actual outcomes with intentions. An efficiency evaluation compares inputs 

with outputs, budgets with actual costs, or activity compared to benchmarks. 

An effectiveness evaluation would compare intended outcomes (objectives) 

with actual outcomes. The types of comparisons which are used will depend 

on the focus of the evaluation. 

102 Campbell and Halligan, up at. P 150. (Reference LD28:9) 

toJ Department of Finance, Doing Evaluations, course notes from 1995 seminar. 
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SETIING EV ALUA110N OBJECTIVES 

The literal meaning of the term objective is "the point to which the advance of 

troops is directed, the point aimed at." 104 Like 'campaign' it is originally a 

military term. 

Peter Drucker described objectives as: 

the instrument panel necessary to pilot the business enterprise. Without them 
management flies by the 'seat of its pants' - without landmarks to steer by, 
without maps, and without having flown the route before.105 

Rossi and Freeman distinguish between goals and objectives thus: 

Goals are generally abstract, idealised statements of desired outcomes. For 
evaluation purposes, goal setting must lead to the operationalisation of the 
desired outcome, that is, the condition to be dealt with must be specified in 
detail, together with one or more criteria of success. Evaluation researchers 
refer to these operationalised statements as objectives. 106 

In evaluating a program, the evaluator will first consider (and evaluate) the 

objectives of the campaign. In performing this 'meta' evaluation, the evaluator 

will consider whether those objectives were in fact realistic, achievable, and 

measurable. A test for realism of objectives is to ask what are the chances of 

success - is the objective absolute (eliminate drunken driving), or relative 

(reduce the number of drink-related road deaths by XX%). The relative 

objective is the more realistic and more likely to be achieved. The costs, 

resources and time frame of the objective should also be assessed. The biggest 

question, though, is how will the organisation know if it has succeeded? 

Objectives are developed at several levels, and for different stages of a 

program or a campaign. Setting objectives for communication programs poses 

some particular problems not shared by programs in which the effects are 

directly related to the input. Objectives may be of several types. Broadly 

speaking, these include activity-based objectives (for example, full employment 

104 The Shorter O>ford Dictionary on Historical Princip!.es. 

roJ Drucker, Op cit, p 84. 

106 Rossi & Freeman,, op cit, p 112 
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for a number of staff); input objectives (consumption of raw materials, time, 

money etc); output objectives (number of press releases faxed, number of 

brochures printed and distributed); and outcome objectives (responses 

received). 

For Public Relations programs using mass media, the relationship between 

activities and outcomes is not always a direct one. In order to deliver 

messages through Public Relations, a practitioner needs to affect 'gatekeepers' 

first - these are the people or organisations which determine the content and 

angles of news stories, and the content of the media generally. For this reason, 

activity indicators for communicators do not easily translate to outcomes for 

the program - there are too many intervening variables to make prediction 

accurate in this respect. However, performance indicators can be developed 

which take this peculiarity of indirect communication into account. 

For Public Relations programs, therefore, outcome objectives can be further 

divided into impact objectives (number of people who receive (read, hear or 

see) your message); and outcome objectives (measurable change in attitudes, 

intentions, knowledge or behaviour). 707 Setting targets for this type of activity 

remains problematic due to the poor state of knowledge of what effect public 

relations communication can expect to have, and what is required in order to 

trigger that effect. It will often be necessary to undertake preliminary 

'benchmark' research on attitudes to a particular problem and to repeat the 

same research at the conclusion of the program to establish whether any 

· change (in attitudes for instance) has taken place. 

There is an underlying assumption that outcome objectives represent 

excellence in the evaluation field, and that outcomes will be harder to measure 

in many cases than the other levels. Activities, inputs and outputs are generally 

grouped together in program evaluations and considered under criteria of 

'efficiency'. 

Objectives exist at several levels of detail: 

101 Several Public Relations evaluation models make this division, including Quarles & Rawlings, the IPRA 
Gold Paper and others. 
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Global objectives, which are the general outcomes which must be 

produced by a campaign - ideally, this states in a few words the broad 

outcomes which must be realised in order to attain the ideal state, 

specifying audience segments, the topic or focus, and a specific time 

period. These are also referred to as 'goals'. 

Intermediate objectives, which are the task outcomes or end points of 

activities that must be completed by workers in order to execute a 

campaign - these would often be covered by quality assurance 

approaches. 

Teqninal objectives, which are specific, measurable, or observable end 

results that a campaign must attain. These are usually expressed in 

terms of the target audience being able to demonstrate either a 

behaviour (buying, attending, using) or a cognitive effect (remembering 

a message). Some changes in attitudes and beliefs can also be tested 

through benchmarking and tracking specific attitude statements 

(agreement or disagreement with statements of position) 108 

These objectives form the basis for performance evaluation for all those 

involved in a campaign, and to some extent for the campaign itself. The 

objectives of the campaign will be broken down into performance indicators -

measurements or factual information which together will form evidence, or 

proof, that the objective has been achieved, and to what extent. In the 

absence of existing studies quantifying public relations effectiveness, any 

objectives, and particularly performance measures, which are developed for a 

Public Relations campaign's outcomes can be tentative at best. However, 

building a body of studies will provide a basis for further development in this 

area. 

SUMMARY 

The Australian government has introduced Management by Objectives, and 

has promoted the use of evaluation research in program development, 

101 Simmons,.op cit, p 117-126. 
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management and review as part of a continuum of management reforms 

which have affected private and public sector organisations, both in Australia 

and overseas, throughout the twentieth century, but particularly in response to 

the overall slowing of growth in Western economies since the early 1970s and 

the 1979 recession. In Australia, the public sector management reforms were 

implemented under the Hawke/Keating Labor administration which took 

power in 1983 and retained government until 1996. 

Increasing concern with public sector growth and accountability has seen a 

marked increase in requirements for Australian government programs to 

provide evidence of the value they provide in return for the resources devoted 

· to them. Such evidence is gathered using evaluation research to provide 

relatively objective assessments of program success, in terms of efficiency, 

equity and effectiveness. Increasingly, public sector workers are required to 

manage communication activities rather than carrying them out as technicians 

in the communication field. Along with this management responsibility comes 

the necessity to develop and monitor performance against objectives. 

Successful evaluation depends on the establishment of achievable, measurable 

objectives. Setting objectives is a difficult process, and requires negotiation 

with all the parties involved, in particular with stakeholders in the process. 

The basis for decision-making under the new approach to public sector 

management is setting objectives. Objective setting is always difficult. It is 

complicated in the government context by the nature of government 

programs, which are often vaguely defined and imprecise in implementation. 

However, objectives may be developed at different levels of operationality, and 

this facility may make it possible to evaluate government communication 

activities, at least to some extent. 
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Chapter Three 

PUBLIC RELATIONS EVALUATION - STANDARDS, ISSUES AND 

PRACTICE 

Establishing objectives against which to evaluate a government program of any 

type is no simple matter, as the experience of the Australian Public Service 

during the implementation of the Financial Management Improvement 

Program has proved. It can also prove very difficult for communicators to 

describe exactly what their objectives are, in terms which are measurable and 

meaningful. Communication campaign activities contribute to the 

achievement of program objectives, but their contribution may be difficult to 

separate from the effects of other activities. 

However, some standards exist against which communication programs can be 

evaluated. It is also possible to evaluate Public Relations campaigns using a 

staged approach to the achievement of outcomes, recognising that while the 

pinnacle of communication achievement, changing behaviour, will occur only 

rarely if at all, that some effects of communication are demonstrable. Current 

thinking on Public Relations communication excellence centres round issues 

of ethical communication, the establishment of dialogue, and providing 

accountability for activities and outcomes.109 

This chapter examines some discussions about the standards which represent 

excellence in Public Relations communication, explores the particular uses and 

requirements of communication in a government environment, looks at the 

Four Type model of Public Relations communication, considers the campaign 

life-cycle and the evaluation process, and provides a brief critical review of 

existing models of Public Relations evaluation against the requirements which 

emerge from the review of the environment and requirements of a 

government communication program. 

109 Grunig et al, Excellence in Public &lotions. Salmon, op at. Craig S. Fleisher, Public A.ffairr Benchmarking, Public 
Affairs Council, (Washington DC, 1995). 
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NARRO If/INC THE FOCUS: TE-IE SEARCH FOR EVIDENCE OF CAUSE AND EFFECf. 

If the basis of evaluation is comparisons - comparisons between intentions and 

outcomes, inputs and outputs, cost and value - the goals of the activity being 

evaluated gain central importance. Patten notes the extreme difficulty of 

defining goals as described by sociologists studying organisations: 

Social scientists who study goals are not quite sure what they are studying. 
Goals analysis as a field of study is complex, chaotic, controversial, and 
confusing. There can be no consensus about the goal of goals because there is 
not even consensus about the existence of goals.1 10 

However, as he goes on to note, 'the language of goals will continue to 

dominate evaluation' for pragmatic reasons. In the Australian government, 

goals and program objectives are written in to the corporate management 

cycle, and are required for regular reporting to Parliament and senior 

management. Each Department is responsible for managing a set of 

programs, each program has objectives, and these objectives are met through 

multiple activities. The activities may include communication campaigns. 

Communication campaigns also have objectives. 

Although the program, the campaign and the organisation presumably have 

sets of objectives, it may become difficult to articulate them. Patton describes 

the process of clarifying program goals in humorous terms as a game of twenty 

questions, where conflict arises between evaluators' wish for clearly-stated 

goals, and staff disenchantment with a process which leaves them feeling 

'fuzzy-minded and inept'. 111 Poor articulation of objectives may lead to 

unrealistic expectations, such as that a campaign to increase people's 

willingness to wear seat belts would by itself reduce the road toll. To get to 

measurable, achievable objectives, planners and implementers often find it 

helpful to map the 'program logic' of the proposed intervention in terms of 

outcomes hierarchies, as described by the Department of Finance, after 

Funnell and Lenne. 112 The example given in that document (reproduced at 

110 Michael Quinn Patton, Uti!iz.ationfoC11sed Eu:1/J1alion, (Sage, Newbury Park, USA 1986), p 119. 

111 Patton, op cit, pp 83-85. 

Ill Department of Finance. Doing EUUJ1alions: A practical guide. 1994, p 22. Note: this 'outcomes hierarchy' 
approach is ascribed to the NSW Office of Public Management, which "developed generic outcomes 
hierarchies for a range of program types" in Funnell and Lenne Clarifying Program objectives far pmg,wn 
ettil11alion, 1990. 
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Figure 3: 1) is the AIDS education campaign, and the objectives there are 

separated into lowest-level outcome, middle level outcomes and highest level 

outcomes. 



Figure 3:1 AIDS Program - outcomes hierarchy 

Overall Program Strategy Education Strategy 2 Education Strategy 1 

Highest Level Outcome 

AIDS eradicated in Australia "' Middle Level 
Outcome 

ou!mts 
·~ 

Appropriate education, Changed behaviour in 
~/Outcome research etc target groups 

t 0uJurs 
Inputs Appropriate campaigns Reduced incidence of 

It- run for various target unsafe sex in 'at risk' group 
groups 

t 
Oud,ut 

I 
Inputs H Education campaigns run 

I for 'at risk' group 

Source - Department of Finance, Doing Evaluations: A practical guide, p22. 
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At the highest level is the global statement 'eradicate AIDS in Australia', at the 

lowest level is reducing the incidence of unsafe sex in 'at risk' groups, and at 

the middle level is changing the behaviour of all target groups. While this 

representation is simplistic, it does demonstrate that one program goal will 

only be achieved through the achievement of subsidiary goals - called 'project 

goals'. Where the project is a communication campaign, these project goals 

become communication objectives. 

The objectives which are to be measured in any evaluation will therefore be 

separated into the objectives of the organisation (which will run multiple 

programs), the program (which will be achieved through several activities) and 

of the campaign. Each element should be evaluated against objectives it has 

some hope of achieving. Public relations campaigns should not be judged 

against organisational objectives (reducing the road toll), as they are only part 

of the means by which organisations seek to meet their goals (increasing 

positive attitudes to seat-belt wearing). 

This is of particular importance in determining realistic objectives for a 

communication campaign, taking into account the minimal effects model of 

communication effectiveness - a communication campaign is unlikely of itself 

to solve major social problems, such as crime, drug abuse, road deaths, child 

abuse or the breakdown of family life. Making real inroads on any such 

problem will require a massive coordinated effort which may involve 

legislation, educational programs, re-location, structural work and many other 

tactics over a period of some years. The diagram (See Figure 3:Z) "Deterrence 

Model Applied to the Introduction of RBT" demonstrates graphically the 

complexity of interrelationships between program activities (such as the 

introduction of Random Breath Testing (RBT)) and communication activity -

in this case publicity. 
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F.igure 3:2 "Deterrence Model Applied to the Introduction· of 

RBT" 

Objective: Reduction in incidence of injuries or death in road accidents where alcohol 
is involved. 

Police Enforcement 
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Audience 

Socio
demographic 

variables. 

I I 
I 
. I 

Communication 
Strategy- Media, 

· Pu~licity 

Publicity about tests. Random Breath 
Tests 

Actuality I I 

*/--
Perceptions '/ 

Arrests of sanctions 
J.,.1,====t .._ ___ __ Pub~city about 

arrests.• 

L------------ ,V "' 
·"' 

R e as on s to 
drink- peer 

pressure etc. 

Peer pressure not 
to drink, to avoid 

being caught 

Attempts to avoid" -
drink/driving 
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Long term change in 
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Adapted from an illustration provided by DoF in "Doing Evaluations Workshop 1992. 
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Egger, Donovan and Spark recommend undertaking some form of evaluation 

throughout a campaign implementation. In their view: 

One reason many mass media campaigns are deemed 'failures', or appear to 
have limited impact is that they have been evaluated at the behavioural level 
rather than at preceding levels in the hierarchy of effects ... Mass media are most 
effective in the early stages (ie message delivery, awareness, knowledge and 
tentative attitude formation) whereas other elements of a campaign mix and 
environmental factors are far more influential at the later behavioural stages.1 13 

These authors suggest that objectives for communication campaigns should be 

restricted to what they term 'middle range' goals - aiming to affect knowledge 

or attitudes, rather than behaviour. This is akin to separating the goals of the 

communication program from the goals of a whole program, which aims to 

change behaviour by a combination of activities of which communication is 

only part. In evaluating only a Public Relations campaign, the term 'middle 

range' objectives may refer to performance, to outputs, and to message 

appearance, rather than to communication effects such as changes in 

knowledge or behaviour. 

DIFFERENTIATION BETWEEN 'PERFORMANCE' AND 'OUTCOMES' 

Clarifying the difference between performance measurement and outcomes is 

also an important factor in evaluation, and of particular importance to the 

Public Relations practitioner, where effort and care in preparation will not 

necessarily guarantee a commensurate level of success. Furthermore, the 

Public Relations practitioner is often trying to influence perceptions, feelings 

and attitudes, which are difficult to observe and measure. 

In addition, Public Relations, more than advertising, is dependent on the state 

of the environment for its initial effectiveness. The prominence of media 

coverage of issues important to the Public Relations effort is dependant on the 

vagaries of news availability - the most carefully crafted media release will not 

make the 'front page' if an unplanned disaster occurs the same day, although a 

paid advertisement will almost certainly run as planned. 

11 J Garry Egger, Rob Donovan and Ross Spark, Health and the Media: Principle; and Practice; for Health Promotion, 
(McGraw-Hill Australia, 1993), p 26. 
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This difficulty is further complicated by the nature of government campaigns 

which are conceived in a social marketing context. The desired outcomes are 

often long-term, and the causes of any observed changes are very complex and 

difficult to isolate and measure. Like brand building exercises undertaken by 

private sector companies, of which Coca Cola is the classic example, the 

government is likely to invest heavily and for a long time in issues of cultural 

change such as drug and alcohol use, disease prevention, nutrition, and road 

safety. 

It may not be possible to prove the effectiveness of Public Relations on 

human behaviour beyond reasonable doubt in all cases - as Salmon points out 

"the search for a definitive answer to the question 'are campaigns effective?' is 

a search for a minotaur, as the functions, durations, potentials, and levels of 

creativity and resources are exceptionally heterogenous." 114 In any case, 

different parties may hold conflicting views of what an effective outcome 

would be - a private consultant may need to win an important award to gain 

further business, where the program manager may wish to keep the public 

profile of the campaign itself as low as possible, in order to avoid adverse 

comment. The objectives of a communication campaign will have to measure 

success from the point of view of the alliance of interests promoting a 

particular message. Objectives therefore should be negotiated and agreed 

prior to campaign commencement, not simply before the post facto evaluation is 

begun. 

Objectives, like messages, may need to be tailored for different segments of 

the target audience - a campaign which aims to reduce the number of smokers 

in Australia will have several quite distinct target audiences, including long

term smokers who wish they could give up, and young people who have not 

yet started to smoke, but may be considering it due to peer pressure. The 

"Quit" campaign, which provided support for existing smokers, and made re

training courses available at a low cost, is one example of a campaign targeted 

at existing smokers - one objective may have been increasing the number of 

smokers who gave up smoking, either permanently or for a specified time 

"' Salmon, "Campaigns for Social Improvement" in lnformtJ!ion Can,paign,: Ba!andng Soaal Vi1/J1u and Socia! 
Ch1111ge. p 40. 
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period, or who reduced their daily intake. 115 The "Smoking, Who Needs It?" 

campaign, which sponsored women's surfing competitions, targeted teenage 

girls, with the objective that they would not take up smoking, and provided a 

handy 'no thanks' line for girls to use if they were offered a smoke but didn't 

want to seem prudish in refusing. 116 

Evaluation of a communication campaign should not measure communication 

activities against program objectives, but against achievable communication 

objectives. An example would be measuring the success of a campaign to 

change attitudes to seeking University education by measuring the increase in 

University acceptance of students - other factors, such as the quality of 

education received by high school students will also affect University 

acceptance rates. A fairer test might be a measurable increase in applications 

by students to attend University compared to other educational choices. 

In a management context, perhaps the most important function of evaluation 

is 'comparison'. For the Department of Finance, different comparisons of 

elements within a program are suitable for different types of evaluation. These 

include comparing 'outcomes compared with objectives; outcomes compared 

with needs; outcomes compared with standards [or benchmarks]; present 

outcomes compared with past outcomes; and comparisons between target 

groups'. 117 (See Figure 3:3) 

115 The 'Quit' campaign referred to was run in Australian Public Service offices in 1987 /88. It combined 
banning smoking in the workplace with employer-funded access to behaviour-modification workshops. 
Egger, Spark and Liwson give many examples of quit smoking campaigns. Egger, Spark and Lawson, op cit. 

116 Tom Carroll. "The Drug Offensive - Examples of Successful Government Marketing Sponsorships". 

Paper given at OG IA seminar on Sponsorship and Government Campaigns. May 1994. 

117 Department of Finance, Doing Et!Wlationr Workshop, May 1996. 
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For public relations activities, there is no known ratio between effort and 

outcome as the relationship between activity and effect is dependent on 

institutions beyond the practitioner's control, and on environmental fa~tors, as 

previously discussed. For most communication activities, the relationship 

between readership (or viewership) and attitude or behaviour change is also 

difficult to predict. To some extent, the effectiveness of any communication 

will depend on the creativity of the approach taken. Again, Public Relations 

practitioners will often have less control over the appearance of their messages 

than advertisers. 

( 
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Figure 3:4 Evaluating Communication Campaigns compared to other activities 
d . d hi b. . es1gne to ac eve pro2tam o ,1ect1ves. 

Objective Setting Program objective ( cg reduce the 
cost to the corrummity of alcohol-
related road injucy and death) 

~ Canm1u:licatiao Umpaigo Other activities 

Inputs Inputs - Budget, resources, time, Measurable fur all. Legislation, service dclivccy, budget, 
infuonation about audiencc(s), resources, time. 
desired change. 

Output No. hours, brochures, press releases Effort to output ratio is measurable No. of clients. No. of payments/ 
prepared etc. (Quality Assur.ancc) convictions etc. 

Outcome (Effort to Outcome ratio Wlknown) (Effort to Outcome ratio is known) 
U (Rcscarch on takcup of different U (Management infuonation tracks 
types of media release, most effective activities against targets) 
presentations/ channels etc) 

' McdiaTakcupof Message appear.ance Measurable (Media monitoring. n/a 
message press clippin~) However, cannot 

be directly controlled by operator. 

Strength of Message strength (tone placement) Measurable (Media analysis) n/a 
message 

Audience Message seen by Measurable (Media audience Oients compared with target 
surveys) compared to target population. 
population 

(Readership to Impact ratio Intervention impact may be known 
unknown). U Research on media or unknown, depending on the 
effects, media use & gratifications etc. intervention. 
inconclusive. 

Impact Compla and difficult to measure, Difficult to separate the impacts of Equally complex and difficult to 
may require spccialiscd methodology. different strategics. measure. 

Oiange May be compla and difficult to May be observable. May be complex and difficult to 
measure. measure. 

V aluc fur Money Contnbution to program goals De facto assessment of cost to Other activities' 
difficult to quantify, particularly in outcome a.tic. Progress towards contnbution easier to isolate, 
tenns of prevention. Difficult to program goals measure and observe. 
isolate commwucation contribution 
from others. 

Sources include Department of Finance "Selecting the Focus for your Evaluation"; Quarles and 
Rowlings "Levels of Criteria for Evaluating Public Relations"; course materials for Department 
of Finance "Doing Evaluations" Workshop. 

There are significant differences between the ability of program managers to 

evaluate their communication campaigns, and their other activities. A 

legislative program will be able to set absolute compliance objectives (no-one 

to be in a moving vehicle without a properly fitted seat belt, for example). In 

attempting to quantify objectives in this fashion, communicators run up 

against their own lack of scientific evidence of communication effectiveness. 

Without quantifiable benchmarks, developing objectives for communication 

campaigns will remain problematic. 
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STANDARDS FOR PUBLJC RELATIONS COMMUNICATION 

If we accept that the standard of excellence for Public Relations 

communication per se is the two-way communication posited as necessary for 

changes in behaviour to be encouraged in target audiences as discussed by 

Morehead and Penman, Egger Spark and Lawson, and Kotler and Roberto 118, 

then it is logical to use this standard as part of the evaluation of the success of 

the design and implementation of Public Relations campaigns as carried out by 

the Australian government. 

However, it must be acknowledged that for governments, as for other 

institutions, two-way communication is not always the most appropriate 

response to a communication brief. The level and type of response desired 

from target audiences may be governed by a scarcity of resources. A 

government may need to give orders, in which case compliance, rather than 

dialogue, is what is required. Two-way communication may be preferable in 

most instances, but sometimes it is not the most appropriate standard of 

excellence for a given activity or series of activities. Evaluation standards must 

be developed which are sufficiently flexible to match assessment to intent as 

well as to overall standards of professional practice. One possible approach to 

include this flexibility is the 'heirarchy of effects' model. 

Much of the discussion of Public Relations evaluation is based on the 

'hierarchy of effects' model of the communication process. Effects are not 

assumed to flow on from one another but to form platforms from which the 

next level of effect can be attempted - like a staircase, as it is often pictured. 

This model is reproduced at Figure 3:5. 

111 Morehead and Penman, "Federal Government Information Campaigns; A Critical Review", CRIA 
Occasional Paper No 11, December 1989: Egger, Spark and Lawson, Health Promotion Strateies and Methods, 
McGraw Hill Book Company, Sydney 1990: and Kotler and Roberto, Social Marketing: Strateies far Changing 
Public Behatiour~ew York, Free Press, 1989) 
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Figure 3:5 Levels of criteria for evaluating Public Relations 

objectives 

Source: Quarles and Rowlings, op cit, p 51. 
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Many of the models of Public Relations evaluation examined for this research 

project are based on this hierarchical approach to communication. 

However, there are other views of the communication process as it applies, or 

should apply, to the Australian government. Ruth Shrensky of the 

Communications Research Institute of Australia (CRIA) identifies three 

approaches to the communication process by which government agencies 

attempt to change client behaviour: the transmission approach, social 

interaction and transaction. 119 

Some negative assessment of government information campaigns is based on 

the assumption that government communication is invariably based on the 

'hypodermic needle' model of communication, "a mechanistic and 

unsophisticated model of the media-audience relationship, which sees the 

media as 'injecting' values, ideas and information directly into each individual 

in a passive and atomized audience, thereby producing a direct and 

unmediated effect." 120 

In the 'transmission' view, communication is seen as a relatively 

unproblematical process of transferring the sender's message to the receiver. 

"If the transmission fails, ... then all that is needed is a bit of.tinkering". For 

Shrensky, an information campaign (telling you something') differs only 

marginally from 'telling you not to do something', an approach which she 

suggests is ineffective. In the 'social interaction' and 'transaction' views, on the 

other hand, Shrensky suggests there would be "more discussion with the 

members of the public whose behaviour and attitudes are meant to be 

changing" and that this communication approach would allow "all parties to 

the communication [to] participate in the discovery of how the unwanted 

behaviours actually fit into society, and [negotiate] workable alternatives". 

This approach could be likened to the negotiation/ counselling model, as used 

by psychologists, psychiatrists, social workers and other practitioners to assist 

clients to change unwanted behaviours through intensive therapy. In this 

model, the subject's behaviours are changed by the subject with the assistance 

111Ruth Shrensky, "Public Communication Campaigns", Communication News Vol7 (2) 1994, pp 7-10. 

11o0'Sullivan, Fiske et al, Kq Concpts in Comm1111icatio11. (Routledge, London & NY 1983), p 105. 
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of the counsellor. Shrensky's model appears to unite aspects of this 

'counselling' model with a mass communication model, to recommend closely 

negotiated communication between government and individuals. Indeed, 

subsequent work by CRIA affiliates, including Shrensky, indicates that closer 

relationships with clients are indeed beneficial when designing such rarities as 

insurance claim forms and instructions for the use of medicines which the 

claimant can actually understand and use. 121 

The difficulties with a negotiation approach to the issue of cultural behaviour 

change are partly pragmatic. The resource and monetary costs of 

implementing negotiated communication between the Australian government 

and seventeen million Australians are likely to be prohibitive. As an indication, 

Barry Richards notes the reasons for the 'very small scale of psychoanalytic 

practice': 

Psychoanalytic therapy is an intensive and expensive affair which cannot be 
available to more than a small minority of those who might be able to benefit 
from it ... The delivery of therapeutic help is a major problem for service 
planners. 122 

Completely symmetrical, close personal communication by government 

agencies intending to change behaviour in isolation from other behaviour

modification techniques (such as legislation) is therefore likely to remain 

limited to rare cases for the foreseeable future. In this absolute sense, 

government communication, along with most communication originating 

from large organisations or intended for large audiences, must be termed 

'asymmetrical'. If symmetrical communication is the standard of excellence, 

and government agencies cannot meet it, is all government communication 

doomed to be less-than-excellent? Or is the standard flawed, because it can 

never be met by any organisation the size of a government agency? 

Grunig, like Shrensky, considers asymmetrical communication less than 

excellent. Grunig argues that, although many practitioners and 

communicators with an 'asymmetrical worldview' may 'convince themselves 

that they are manipulating publics for the benefit of those publics', for Grunig 

m CRIA publications include "Comprehensible insurance documents: Plain English is not enough"; "New 
NR.MA Documents" in Communication News 21 March/ April 1991, "Designing Product Information for 
People"1994, "From Tax Form to Tax Pack" 1990. 

122 Barry Richards, Images ofFreud·Cu/t,mu Ruponses to Prychoana!Jsis, OM Dent & Sons, London. 1989), p8. 
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the mutual benefits of asymmetrical communication are self-deceiving. For 

him, organisations often expect publics to accept strange things as a result of 

'co-operation' .. .'higher prices, poor product quality, even warfare ... few of the 

organisations advocating these positions believe the practices are detrimental 

to the publics they ask to adopt the behaviours.' 121 

Government messages encouraging tolerance, suggesting changes in health

risk behaviour or alternatives to domestic violence are debated and modified 

by many groups. While the benefit to the government may in the long run be 

substantial (such as a reduction in the cost of health care) this flows from a 

benefit to the person who stops smoking, and to their families and businesses, 

and returns ta those individuals as a result of the net benefit to society of the 

reduction in costs. How symmetrical must communication be in order to 

reach standards of excellence, when the source of communication aims to 

change a person's behaviour for that person's good, and when the relationship 

between individual and group benefits is so complex? 

For a government, the inherent relationship with target audiences is 

asymmetrical. This is demonstrated by the relative consequences of a request 

from the government or from an individual. If the government requests an 

action or response of a citizen, the consequences of refusal may vary from 

minimal (where the request is minor) to imprisonment for serious refusal. If 

the individual citizen requests an action or response from government, the 

consequences to the government in not complying vary from minimal (where 

the request is minor or isolated) to political embarrassment where the 

individual is noteworthy. John Austen, in discussing positive law and 

jurisprudence explains the relationship as follows: "Every law or rule ... is a 

command. If you express or intimate a wish that I shall do or forbear from 

some act, and if you will visit me with an evil in case I comply not with your 

wish, the expression or intimation of your wish is a command. A command is 

distinguished from other significations of desire ... by the power and the 

purpose of the party commanding to inflict an evil or pain in the case the 

desire be disregarded.'' 124 

12JJames E Grunig,, "Symmetrical presuppositions as a framework for public relations theory" in CH Botan 
and V Hazleton Jr (eds) Public &/ations theory, (Hillsdale NJ, Lawrence Erlbaum Associates. 1989). Quoted 
in Grunig & White. Page 34. 

mJohn Austen, "Lectures on Jurisprudence, 1885", in Frederick A Olafsen, Soaery, Lzw and Moraliry, 
(Prentice Hall NJ 1961). 
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This imbalance is structural, that is to say, inherent in the institution of 

government. However, it does not necessarily follow that communications 

between a government and its publics is always one-way. The level of 

communication symmetry is based on the existing and desired relationships 

between the parties, and on their ability to influence or affect one another. 

However, an alternative description of two-way communication is discussed 

by Robyn Penman, also of CRIA - 'dialogue', which is described as 

'productive', 'honest', and 'being' 125• This is contrasted with formal or symbolic 

communication such as television interviews with politicians, or public 

meetings at which a stated position is defended rather than developed. 

Lowery and deFleur also describe a model of communication in which both 

the originator and receiver of communication participate in the creation of its 

meaning, and are changed by it. Lowery and de Fleur describe three important 

changes to those assumptions during the history of communication research. 

Early assumptions about communication likened the process to radio 

transmission, where a clear signal could be received over a channel by a 

properly tuned receiver. This model assumed the existence of a mass audience 

which would react more or less uniformly to communication. Explanations of 

communication failure blamed either the message, the channel, or the receiver 

for "communication interference". 

The cognitive paradigm which replaced the hypodermic needle and 

transmission paradigms sought evidence of 'the components of personality 

that determined how people would be influenced by the media ... if its message 

content formed or altered individual opinions and attitudes which in tum were 

the keys to the psychodynamics of overt behaviour'. While research found 

only minimal media effects, the continued investment in advertising, and 

Public Relations to a lesser extent, argued that minimal effects or no _minimal 

effects, something was happening out there. The third shift is to the meaning

making model of communication, in which the audience is assumed to have at 

least an equal role in the communication process with the communicator. 126 

115 Based on a concept of Buber, that people engaging in dialogue are 'being' rather than 'seeming' to be 
involved, involved without concern for how the other person is seeing them, concerned only to share 
information or experience. From Robyn Penman, "Participating in public life: the need for dialogue" 
Communjcarion News, Volume 8(3) May/June 1995 

126Shearon A Lowery, and Melvin L De Fleur, Milestones in Mass Communication &searrh, (Longman, NY 1988), 
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Livingstone describes this process as follows: 

The meaning paradigm assumes that participation in both interpersonal and 
mediated communication processes brings an audience and a communicator 
information that shapes mutual understanding of our environment. .. perhaps 
more important, meanings derived from exposure to communications provide 
us with definitions of how we can cope with and how we should behave in the 
complex and often perplexing social environment in which we live. The derived 
meanings may or may not be the same as those intended by the 
communicator. 127 

The implication of this model is that even when communication is designed as 

a one-way process, the process is always to some extent mutual - the act of 

communicating changes the communicator as well as the environment. 

Formal or informal feedback, intended or unintended effects from 

communication, unexpected community reactions all become part of the 

communication process. In the case of government communication, policy or 

legislative changes may result. However, the intention of most government 

communication (at least that issuing from the bureaucratic rather than the 

political arm) is to affect the environment more than it is itself affected. 

Government communication is not symmetrical, although it is not strictly one 

way. 

SURVEILLANCE AND SURROGACY.· GOVERNMENT USES OF PUBUC RELATIONS 

Government communication may be more symmetrical in some cases than is 

generally accepted. For example, to quote Gronbeck, political communication 

is highly interactive: 

'in all of these sorts of poli.tical rituals, we are squarely in the middle of 
interactions among popular culture, media and political 
communication ... political communication is here understood as intertextual and 
evocative ... In such a view, mass media serve two important functions. (1) 
Suroeillance; ... mass media interconnect the political institutions and the 
citizenry ... (2) Smrogary; ... mass media allow the whole population to share in 
unifying rites that reinforce the political culture and legitimate the leadership'. 128 

p 454. 

m Sonia M Livingstone, "Audience Reception: The Role of the Viewer in Retelling Romantic Drama", In 
Curran and Gurevitch eds. Mass Media and Soa"e!J, (Edward Arnold, London 1991), pp 285-306. 

m JE Grunig and FC Repper, "Strategic Management, Publics and Issues". In Exa~nce in Public &lotions, pp 
206-207. 
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Michel Foucault in Discipline and Punish: The Birth of the Prison discusses the 

philosophical background to the concept of surveillance within government as 

part of the response of government to the threat of Plague, afterwards 

transmuted in the concept of the individual prison, and solitary confinement as 

a substitution for public execution in reprisal for crime. 129 

For Foucault control of the population is maintained through continuous 

observation, hierarchy, surveillance, observation, writing. 'Surveillance' is 

based on a system of 'permanent registration: reports from the syndics to the 

indendants, from the intendants to the magistrates or mayor' - control is 

predicated on perfect information. In modem, Western government, 

bureaucratic records-keeping, while still vital to administration, is augmented 

by information received through media channels, which are able to take 

account of non-factual input such as opinion and emotion, in a way which is 

not open to official records-keepers. Media is therefore essential to 

'surveillance' in the sense of information-gathering and the identification of 

'hot' issues, a function which is often assigned to Public Relations 

practitioners. 

Public relations also has a 'story-making' function, and its ability to orchestrate 

public rituals and dramatic presentation is a key part of its effectiveness as a 

tool for government. Part of the function of Public Relations is to assist in 

developing and communicating powerful paradigmatic images of persons or 

organisations which contribute to the prosperity or success of those persons or 

organisations: 

At the political center of any complexly organised society ... there is both a 
governing elite and a set of symbolic forms expressing the fact that it is in truth 
governing. No matter how democratically the members of the elite are 
chosen .... they justify their existence and order their actions in terms of a 
collection of stories, ceremonies, insignia, formalities and appurtenances ... it is 
these that mark the center as center and give what goes on there its aura of 
being not merely important but in some odd fashion connected with the way 
the world is built.lJO 

129 Michel Foucault, Discipline and Punish: The Birth of the Prison, tr Alan Sheridan, (Penguin Books Middlesex, 
1977). 

11° C Geertz, Centers, kings and charisma: &factions on the rymbolics of power, cited in Gronbeck, Bruce E. "Culture, 
Media and Political Communication", in Swanson and Nimmo eds, New Directions in Political Comm11nication:a 
resource book., (Sage, Newbury Park 1990), p 195. 
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The ultimate effects of Public Relations activity of this type are potentially 

more likely to be found in cultural and social contexts than in purely cognitive 

or intellectual feedback. For example, the relationship of government to other 

institutions v~es in the level of asymmetry. Several large organisations and 

influential groups have considerable influence on the government in tum. 

The highest level of asymmetry applies to the government as a whole. When 

the institution (the Australian government) is separated into operational units 

within a local community (such as the Department of Social Security office) 

relationships within that community may enjoy additional reciprocity and 

therefore increased symmetry. As Penman points out, dialogic 

communication empowers citizens, and allows "polarised public conversations 

to be dissolved and new possibilities opened up." 111 

FOUR TYPES OF PUBUC RELATIONS 

As Grunig and Hunt point out, Public Relations practice is also contingent on 

the existing and desired relationships between the communicator and the 

audience. For Grunig, there are essentially four models of Public Relations: 

press agentry (where publicity of any type is sought); public information 

(where only positive publicity is sought); two-way asymmetrical (where 

research is used to identify particular messages which are most likely to 

persuade publics to behave as the organisation wants); and two-way 

symmetrical where research and dialogue is used to manage conflict, improve 

understanding and build relationships with publics, and in which the 

organisation itself is open to change. 112 (See Figure 3:6) for a diagram of the 

model) 

111 Robyn Penman, "Participating in public life: the need for dialogue", Communication News, Volume 8(3) 
May/June 1995, pp 1-3. 

IJ2 Grunig and White, ap cit, pp 31-64. 
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Figure 3:6 Characteristics of Four Models of Public Relations 

Model 

Press Agentry/ 
Publicity Public Information 

Propaganda Dissemination of 
information 

One-way; complete One-way; truth 
truth not important 
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Source - Rec. Source - Rec. 

Little; "counting 
house" 

P. T. Barnum 

Sports. theatre. 
product 
promotion 
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Little; readability. 
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business 

50% 

Source: Grunig & Hunt, op cit, p 22. 

Two-Way 
Asymmetric 

Scientific persuasion 

Two-way; 
imbalanced 
effects 

Source - Rec. -
Feedback 

Formative; evaluative 
of attitudes 

Edward L. Bernays 

Competitive 
business; 
agencies 

20% 

Two-Way 
Symmetric 

Mutual understanding 

Two-way; balanced 
effects 

Group - Grou~ -
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For Grunig, two-way symmetrical communication represents excellence in 

Public Relations, while government agencies in his opinion practice mostly 

press agent.ry and public information communication. Morehead and Shrensky 

also consider two-way communication the most desirable approach. Morehead 

and Shrensky claim that "the pervasiveness of this inappropriate view of 

communication in the public arena" (by which is meant the 'transmission' view 

of communication) has led to "a groundswell of uncertainty about whether the 

popular ways of informing the public with broadsweep mass media campaigns 

are really working". The central argument of Shrensky's article "Public 

Communication Campaigns" is that 'telling' people, or 'wagging fingers' is not 

effective in changing behaviour. m 

If 'telling' is used in Austen's sense of 'command', sometimes it can be 

effective in changing behaviour. Legislation is the government's 'biggest gun' -

and it has proved effective at changing some concrete behaviours. 114 In 

Australia, it is now required by law to wear seatbelts in the car, for example, 

and some jurisdictions have made compulsory the wearing of helmets on 

bicycles. Thus, many more people wear helmets and seatbelts - behaviour has 

changed - and certain types of injuries have been reduced. 

However, many aspects of personal and social life are not amenable to 

legislation. Some areas are specifically excluded from consideration - the 

American constitution has the clearest examples, with the rights to freedom of 

speech, and to bear arms, enshrined in the constitution. In such cases, 

governments, like other large organisations, tum to persuasion rather than 

command. Such persuasion varies in effectiveness. Kotler and Roberto, like 

Egger, Spark and Donovan, note that 'unfortunately, many social change 

campaigns accomplish little'·. 115 

tJJ Alison Morehead and Ruth Shrensky, Federul Govmrment i,formation campaig11I: A critical retiew, 
(Communication Research Institute of Australia Inc, December 1989). 

tJ4 Egger, Spark and Lawson quote the example of the "How will you go when you sit for the test?" campaign 
in NSW in 1982 as 'an effective health promotion strategy combining legislation and social marketing.' 
Research suggested the greatest influence on drivers was not social responsibility or fear of injury but 
concern about the social embarrassment of being arrested. The first year of the campaign's operation saw a 
40% reduction in traffic accidents in NSW. 

Garry Egger, Ross Spark and Jim Lawson, Health Promotion Stmtetfes and Alethods, p 101. 

IJJ Phillip Kotler, and Eduardo L Roberto, Social marketing: Stmtegjes for Chantfng Public Behaziour, (New York 
Free Press, 1989, page 5. 
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For example, there was considerable criticism of the "International Year of the 

Family" . One Australian journalist described it as a 'fizzer': 

It didn't fire the imagination because families and their problems are too 
diverse, they defy definition; we all want different things from them and you 
can't legislate to fix them .... People are also tired of public meddling in their 
private affairs. There are patronising overtones in a campaign which preaches 
to us about how to be good family members. A radio commercial that tells me 
not to shake my baby makes me what to shake the radio and throw it through 
the window. And producing a catchy song about loving our kids will not make 
us sit down and hug them in the middle of an alcoholic fight or when they make 
unreasonable demands on a budget that is already stretched.116 

Shrensky would prefer that 'all parties to the communication could equally 

participate in the discovery of how the unwanted behaviours actually fit into 

society, and workable alternatives could be negotiated'. 117 As resources are 

limited, true symmetrical communication of the type recommended by 

Shrensky, and considered as excellent by Grunig, is unlikely to be practicable 

for more than a small sample of Australia's population of seventeen million. 

However, ongoing research to determine the needs, attitudes and interests of 

people affected by government programs, and to determine the extent to 

which those programs are effective in meeting their objectives, is a 

demonstration of the 'listening' attitude required for dialogue. Several other 

techniques are also used by Australian government agencies to maximise 

communication dialogue. 

Equity - a government standard 

The Australian National Audit Office (ANAO), in reporting on an audit of 

Australian government communication activities, noted the importance of 

communication to the business of government: "In ANAO's view, informing 

the public of Government programs is integral to the management of those 

programs." 118 As Morehead and Penman noted, the Guidelines for Australian 

Government Information Activities - Principles and Procedures published by OGIA 

116 Beatrice Gallo, "Little to show for year of hollow fanfare", Canberra Times Wednesday January 11 1995. 

117 Shrensky op cit. 

111 The Auditor-General, Audit &port no JO 1994-1995 EJ!icien9 Audit, Common/llttZUh Gotmzment Information fZ11d 
Adwtising, (AGPS Canberra 1995). 
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require 'all departments ... to employ the highest standards of communication 

knowledge and techniques' and to conduct these activities 'based on the 

principles which guide all the Government's relations with the community -

fairness and equity'. 119 The commitment to communication was only part of a 

wider government/ political agenda, the 'Social Justice' initiative, which 

involved Australian government departments in delivering programs and 

services more equitably to all Australians - a commitment which led to the 

increase of small government offices in small towns, to outreach services in 

the outback, where government officers met their clients instead of expecting 

them to travel to a centralised office. 140 

• Morehead and·Penman, however, criticised Australian government mass

media based public information campaigns for reducing the audience 'to a set 

of social, demographic characteristics'. Like Sless, Morehead and Penman 

recommend increased use of 'interpersonal communication' to promote social 

and behavioural change. For them, the target audience is not necessarily all 

those affected by an issue: 

The right people are, of course, those who need to be informed of the particular 
government decision or policy. But the right people are not necessarily all of 
those people. The right people are that particular sub-group who are the easiest 
to get information to, the most likely to be interested and to listen, and the most 
likely to tell others in the broader group. 141 

Morehead and Penman concerned themselves primarily with advertising 

campaigns conducted by the Australian government. The broader 

consideration of government communication as a whole includes initiatives 

like Social Justice, Public Relations campaigns such as the Disability Reform 

Program which established cross-disability employment assistance groups and 

the AIDS Education Campaigns which relied heavily on interest group 

networking. 142 

u9 Alison Morehead and Ruth Shrensky. Fedemf Goiemment information campaigns: A critical reuew, 
(Communication Research Institute of Australia Inc, December 1989) pp 4-5. 

140 Soaal]usticeStatement 1995-96. 1995-96 Budget Related Paper no. 1. (AGPS, Canberra 1995). 

141 Morehead and Penman, up at., p 16. 

141 Andrea Charlton. 'The Disability Reform Package and Newstart: Traditional and alternative approaches to 
attitude change in government information campaigns." Unpublished research paper. January 1994. 

74 



As Pusey pointed out, the expansive social intervention programs of Labor 

governments (created under the Whitlam administration (1972-1975) and 

maintained by the Hawke/Keating administration (1983-1996)) were based on 

'variously successful attempts to elicit better articulated statements of social 

needs from weakly-organised and under-represented social groups'. 141 In other 

words, due to its social justice imperative, the Labor administration not only 

engaged in dialogue with citizens, but supported and empowered the 

organisation of interest groups which could articulate their needs. While this 

effort was 'variously successful', it appears to have been a real attempt to 

increase the symmetry of government communication. 

AN APPROACT-l TO IBE EV ALUAIION OF PUBUC RELATIONS ACIIVITIES 

One of the common functions of government is the function of 

communication, both declamatory and negotiated, between those who govern 

( or wish to govern) and those who are governed. Public Relations, which 

includes many of the ritual powers of government (surveillance, surrogacy and 

ceremony), its relationships with key influencers, (particularly interest groups 

and the media), and which incorporates many elements of two-way, negotiated 

communication, is an important part of that communications function. 

An existing model of evaluation practice has been developed by DoF and 

accepted for use within the Australian government. Given its widespread 

acceptance by administrators and parliamentarians, it would seem appropriate 

to use this model as the basis for an appropriate model of public relations 

evaluation. However, there will need to be some modifications due to the 

complexity of achieving results through a Public Relations function. (See 

Objectives above). 

There are some basic requirements for any program which is to be evaluated. 

A review of the cases cited by Rossi and Freeman, the papers given in 

Evaluation: Making Performance Count and of DoF Guidelines indicates the 

importance of the following factors: 

w Michael Pusey. Economic Raiionali,m in Canberra: A Nation-Building State Changes its Mind (Cambridge 
University Press. Cambridge 1991) p 165. 
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• Clearly identify, quantify and target the problem; 

• Clearly identify, study and target the audiences and/ or publics; 

• Develop a realistic plan of action and organise and administer it; 

• Set appropriate performance indicators for the outputs achieved by 

campaign implementers; 

• Decide what type of evaluation is to be undertaken, 

• Plan the evaluation in consultation with stakeholders; 

• Decide who is to undertake the evaluation, and allocate responsibility to 

program staff and external reviewers as appropriate; 

• Design a methodology which is appropriate for the type of evaluation to be 

conducted, and which is likely to be useful to the organisation; and 

• Critically examine the process of evaluation itself. 144 

Several additional factors need to be considered for communication activities. 

For instance, the evaluation objectives of the communication program should 

be clearly differentiated from the objectives of the program and of the 

organisation - where they overlap, the contribution that the communication 

program is expected to make to those goals needs to be ascertained. Several 

. levels of objectives should be specified, rather than measuring effectiveness 

only against the (minimal) likelihood of large-scale behaviour change. 145 

Further, the stakeholders must agree to evaluate objectives which are 

measurable, with due regard· for what communication by itself may be able to 

achieve in isolation from other measures, and with some understanding of the 

difficulty of such measurement. As there is considerable theoretical diversity 

in the communication field, there is limited agreement on how the process of 

communication works, and therefore no commonly accepted set of indicators 

144 Steps adapted from Rossi & Freeman, Hamilton, Patton, and Department of Finance "Doing Evaluations: 
A practical guide". 

145 Egger, Donovan and Spark. Loe cit. 
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for communication effectiveness. This makes it more challenging to develop 

performance indicators for communication. 

As Mintzberg recommends, a planning model should allow managers to use 

their intuition as well as providing an analytical framework. In this context, 

that means 'the decisions so quickly available from intuition must sometimes 

be checked for accuracy by formal analysis, while those produced by careful 

analysis must generally be confirmed intuitively for face validity (" eyeballing" 

the figures being the popular expression). For Mintzberg, the answer lies 

somewhere in between no analysis and no instinct, in a synthesis of the human 

and the scientific. Gut feelings must be backed up with research; research 

results must be reality-tested. 146 

For Dozier and Ehling, an 'instinctive' evaluation is the most prevalent form 

of ineffective PR evaluation. Tbis arises from the 'individualistic stage of the 

practice': PR is regarded as a creative art, 'subjective, intuitive, and personal, 

with little use for social or behavioural research' - the 'no research' approach 

where activity is regarded as achievement. 147 At the other end of the 

continuum Dozier & Ehling have adapted is the 'rigorously scientific 

approach' where decisions are based on the 'best available evidence'. 148 As 

Henry Mintzberg points out, the 'rigorously scientific' approach to planning 

also has its weaknesses. Not least among these disadvantages is the preference 

of managers for 'soft information' which is able to generate solutions to 

problems more swiftly than waiting for analysis and statistics. 149 The very 

human problems government campaigns aim to affect are difficult to express· 

in numerical form. 150 It also remains intractably difficult to isolate the 

contribution of a single public relations campaign to any change in attitude, 

belief or value among a target audience from other influences in a real-world 

(as opposed to experimental) environment. 

1~ Mintzberg up cit, p 328. 

in Dozier, and Ehling, up cit, p 162. 

1~8 Dozier and Ehling's continuum was adapted from an original proposed by E J Robinson in Communication 
and Public &laiions, 1966. 

1~9 Mintzberg up cit, Chapter Five: Fundamental Fallacies of Strategic Planning, pp 221-321. This reference p 
266. 

iso Mintzberg, up dt, p 257-258. 
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EVALUATION AND THE CAMPAIGN UFE-CYCT.E 

Evaluation is commonly undertaken at three stages of a program's life - before 

it is implemented (perhaps in order to decide how best to tackle a perceived 

problem) while a program is being implemented, and once it is finished, or has 

finished a defined period. Figure 3:7 the 'Evaluation as Continuum' model 

names these three stages and notes the position in the program lifecycle at 

which they occur: 
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Figure 3:7 the 'Evaluation as Continuum' model 

EVALUATION AS A CONTINUUM 

I Impact 

' Process evaluation -

evaluation - - f+ effectiveness 
Ex ante - i-

efficiency and short tenn focus 
evaluation of 

effectiveness focus ' options ·~ 
dr ~ 

....- EVALUATION PLANNING AND MANAGEMENT ~ 

MONITORING OF 
EXISTING PROGRAMS 

'" This modelis reprodx::ed from the Canberra Bulletin of Public Administration no 63, December 
1990, page 112. 



This can be related to the stages of Public Relations campaign development 

and implementation as follows in Figure 3:8. 

F' uzure 3 8 Eal v uat:ion an e e-cyc e o a campaign or program. d th lifi 1 f 

Evaluation Stage What is Examined Application to Public 
Relations 

Ex ante or formative Situation/ problem Audience/ publics 
evaluation segmentation & stakeholders 

Implementation Efficiency of the Effectiveness of activities -
1 implementation process placement, coverage, 

(quality assurance) message delivered 

Post implementation Outcomes - Readership, Meta evaluation of 
awareness, attitudes, objectives, processes and 
intentions, behaviour outcomes. 

Source: Adapted from Department of Finance, Doing El,l(;UJJ(J/Wns: A PTIJ&tical Guitk. 

Evaluation, then, can describe research undertaken at different stages of the 

campaign. Lindenman found in 1990 that seventy percent of the research 

which was being done by Public Relations practitioners was done in the 

planning s·tage of campaigns, rather than to establish their effectiveness when 

they were finished. 752 This stage of evaluation is known as ex ante evaluation, 

environmental scanning, or situation analysis. 

Ex ante evaluation 

One important function of an 'ex ante' or 'formative' evaluation is the 

appropriate segmentation of the potential audience. By determining audience 

size, existing attitudes or knowledge and information channel preferences, the 

campaign planner can determine the appropriate level of resources, and a 

priority order for the audiences to be approached. The ex ante evaluation 

152 Walter K Lindenman. "Hunches No Longer Suffice" PR Journal June 1990, quoted in Quarles and 
Rowlings op cit, p 36. 
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should also enable the 'problem' or goal of the campaign to be described very 

accurately - the location, extent, associated costs, long-term impacts and 

disadvantages of the current situation must be accurately described, and, if 

possible quantified. The process of description is sometimes called 

'benchmarking'. If this is carried out rigorously, the effectiveness of the 

program will be relatively easy to ascertain. 

Process or Performance evaluation 

The performance or process evaluation essentially studies the efficiency of 

program implementation: the output of involved staff, for example; the cost 

per press release; the number of media articles on a given topic. Quality 

Assurance standards typically concentrate on efficiency of process. For 

performance management, data collection becomes a significant issue. 

Objectives must be designed so that the process of collecting the data to prove 

they have been achieved does not over-balance the process of delivering the 

service. Performance indicators must be developed or discovered which will 

tell evaluators how closely implementers come to achieving their stated 

objectives. Developing performance indicators is an art in itself. For Public 

Relations campaigns, the performance indicators, like the objectives, will be 

developed in consideration of the circumstances of the campaign. 

One of the most effective uses for performance evaluation which continues 

throughout the life of the campaign, often called 'tracking' research, is to 

provide continuous feedback to program managers and implementers, and 

allow for quick response when problems, blocks, or opportunities are 

identified. This continuous feedback loop is derived from Social Marketing 

theory as explained by Kotler and Roberto, and enables key messages to be 

continually re-worked until they achieve their objectives. 151 

1H Richard Amos e.xplained the uses of the feedback loop during an interview with the author in 1993. 
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Outcome Evaluation 

The purpose of outcome evaluation is to assess how well these objectives have 

been met. Post implementation evaluation should look at outcomes and also 

at the whole process of planning, implementing and outcomes in a meta 

evaluation. An impact assessment "gauges the extent to which a program 

causes change in the desired direction": It must "demonstrate persuasively 

that observed changes are a function of the intervention and cannot be 

accounted for in other ways". 154 At a basic level, follow-up evaluation will 

check the program manager's prediction of how effective a communication 

strategy is against its intended effect. In seeking information about a 

campaign's effectiveness, outcome evaluation would be necessary to establish 

formally what the campaign had actually achieved. One straightforward 

approach recommended by OGIA is to re-visit research undertaken in the 

campaign development stage, to determine to what extent the same target 

audience's level of awareness, knowledge or attitude to an issue has changed in 

the desired direction. 

Evaluation, then, should occur throughout the campaign's life-cycle, and be 

used to continually 'reality test' activities and expenditure for their 

effectiveness and efficiency. 

EXPECTATIONS OF EV ALUAIION MEIBODS FOR PUBUC R.EI.AIIONS IN TIIE 

AUSTRALIAN GOVERNMENT CONIEXT 

To summarise a desirable evaluation approach for Australian government 

Public Relations campaigns: 

1. The evaluation should fit easily with established evaluation requirements 

and methodologies, as set out by the Department of Finance. 

2. An evaluation should balance the requirement for good environmental 

analysis on which to base a campaign, with the need to determine how 

effective the campaign has been. 

'54Jlossi & freeman op tit, Chapter I pp 36-37. 
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3. The evaluation should incorporate measures which determine the content 

of the actual message sent. Unlike an advertising campaign, this element 

cannot always be controlled in Public Relations. 

4. The evaluation should separate outcomes from outputs, but report on both. 

5. Campaign objectives must be consciously set with due regard to the 

objectives of the underlying program, but objectives which are used for 

evaluation purposes should not overlap. 

6. The evaluation data should be used to adjust and improve the campaign or 

program. Collection should be as far as possible continuous through the 

life of the campaign, and allow for fine tuning of strategy and tactics as 

feedback suggests. 

7. The evaluation methodology should be practical - data required for the 

evaluation should not be an intolerable burden to the practitioner, 

outrageously expensive to collect, or wasteful of time and effort. 155 

An 'ideal' evaluation model for public relations, even in the relatively coherent 

environment of the Australian government, will be very difficult to define. 

Each evaluation needs to be designed specifically for the circumstances of the 

campaign, and take into account the pressures and advantages of that time and 

place. However, without losing sight of this need for flexibility, the program 

evaluation model proposed by DoF for the Australian government context 

provides a fairly sound basis for beginning the long process of collecting 

information which will enable practitioners to predict and assess the 

effectiveness of their activities. The next question then becomes whether or 

not a formal model for evaluating Public Relations as such has been 

developed, and if so, how compatible that model might be with that proposed 

byDoF. 

w These points adapted from Patton, Mintzberg, Kotler & Roberto, Amos, Quarles & Rowlings, the IPRA 
Gold Paper, Macnamara and the Department of Finance Doing Ewlllatio11,. 
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EXISTING MODELS OF PUBUC RELATIONS EVALUATION 

Many writers have bent their efforts over the previous decade to the vexed 

question of evaluating Public Relations. Much progress has been made, 

including refinement of the objective-setting function, improved 

understanding of audience processing of information, and technological 

advances allowing sophisticated analysis of press coverage to be undertaken by 

quite small organisations. A number of Australian practitioners are currently 

working in this area, including Richard Amos of Royce Public Relations 156, Jan 

Quarles 157 and Bill Rawlings of the Public Relations Institute of Australia, Jim 

Pritchitt of the International Public Relations Association,'58 Wendy Hamilton 

of the Office of Gbvemment Information and Advertising159 and Jim 

Macnamara of Macro Communications.160 Added to these is the work of 

scholars Atkin and Freimuth, 161 Grant and Elizabeth Noble, 162 and Flay and 

Cook, 161 and the work of overseas practitioners like Walter Lindenrnan,164 

Thomas Harris,'65 Deborah Hauss 166 and Patricia Newlin, 167 and the difficulty 

becomes not so much one of finding convincing models, as of synthesising the 

various approaches and developing an approach which matches the 

requirements of communication in a public service context. 

I¼ Richard Amos, unpublished research for PhD thesis. 

m Quarles and Rowlings op cit. 

m IPRA Gold Paper, op lit. 

m Wendy Hamilton, Government Commu'1ication Campaigns, manuscript version, 1994. 

160 Macnamara, op lit .. 

161 Charles K Atkin and Vicki Freimuth. "Formative Evaluation Research in Campaign Design" in Rice and 
Atkin eds, Public Commu'1ication Campaigns. (Sage California 1989) pp 131-150. 

161 Grant Noble and Elizabeth Noble. "On the use and misuse of mass media by governments" Australian 
Journal of Communication. no 13, 1988. 

161 Brian F1ay and Thomas D Cook. '"Three models for Summative Evaluation of Prevention Campaigns with 
a Mass Media Component'', in Rice & Atkin, eds, Public Commu'1ication Campaigns. (Sage California 1989) pp 
175-195. 

164 Lndenman. "Hunches No Longer Suffice" PR !ournal June 1990, quoted in Quarles and Rowlings op cit, 
p 36. 

16J Thomas L Harris. The Marketer's Guide fQ Public Rt!ations: How wdq's top cr1111pa'1ies are using the new PR fQ gain a 
competitive edge. Qohn Wiley & Sons, NY, 1991). 

166 Deborah Hauss. "Measuring the Impact of Public Relations", Public Relations Journal, Vol 49, no 2, 
February 1993. 

167 Patricia Newlin, op lit. 
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One of the key elements of any model of Public Relations effectiveness 

evaluation is its assumptions about the way in which communication works. 

While it is not possible here to provide a detailed examination of the various 

approaches to communication, two of the simplest models of communication 

are relevant to further discussion. One early explanation of the effects of 

communication is often described as the 'domino' model of communication 

effects in which a message affects knowledge, then attitudes, then behaviour, 

in a logical sequence (Grunig & Hunt) (see figure 3:9). 
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Figure 3:9. The Domino Model of Communication 

Message 
Domino 

Knowledge 
Domino 

Source, Grunig & Hunt op cit, p 124. 

Attitude 
Domino 

Behavior 
Domino 
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However, the domino model has limited use, because the logical progression 

cannot be demonstrated in many cases. A change in attitude does not 

necessarily mean that behaviour will change - there are too many variables 

operating in an individual's personality and environment to allow this simple 

assumption to operate. 

A more recent model is called the 'hierarchy of effects' or 'six-step' model. 

Like the domino model, messages are delivered with the intention and 

expectation of affecting attitudes or behaviour, but with the understanding 

that each level will be more difficult to reach, and affect fewer people (Egger, 

Donovan and Spark) (This figure is reproduced as Figure 3:10). 1bis hierarchy 

is based on work by Cutlip, Center and Broom, and published in 1985.168 

Rather than assuming that the effect will follow the action, however, the 

hierarchy model simply notes that in order to get to the effect you want, you 

must first reach each prior level in turn. 1bis model recognises that the 

likelihood of achieving a change is smaller as the model moves from 'attention' 

to 'action' effects. The visual representations of these models also suggest the 

diminishing level of effects, with structures such as pyramids, staircases, etc. 

As Morehead and Penman point out, however, the order of achieving change 

is still the subject of considerable debate, and is often not observed in the 

order suggested by these models. 169 

161 Scott Cuthp, Allan Center and Glen Broom, Ejfedil'I: Public Relations Prentice Hall International, 
London 1985, quoted in Rawlings and Quarles op dt 1993. Cutlip Centre and Broom's hierarchy of 
effects model is used by five of the evaluation models. 

169 Morehead and Penman, foe cit. 
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Figure 3:10. Potential effectiveness of a campaign given 50% 
success at each level. 

Target audience 100% 

Exposed 50% 

Attended 25% 

Understood 12.5% 

Accepted 6.25% 

Intended to try 3.12% 

Tried 1.56% 

Succeeded . 78% 

1 _______ _ 
I 

Source: Egger, Spark and Donovan, Health and the Media, p 28. 



Public relations objectives which are set with the hierarchy of effects model in 

mind will attempt to deliver messages which will increase awareness and/ or 

knowledge with the intention (although not the expectation) of changing 

attitudes and behaviour in as many audience members as possible. 

The delivery of messages or output objective is a complex issue for Public 

Relations, because the practitioner or program manager is able to exert only 

leverage, not direct control, of media coverage and message appearance. Public 

Relations also differs significantly from other communication methods in 

terms of the relationship between outputs and outcomes. Outcomes are very 

difficult for the PR practitioner to control, as content and tone are determined 

by media 'gatekeepers' with their own agendas for newsworthiness. The 

impact of the messages delivered by the media (whether or not these comply 

with the PR practitioners intentions) is also affected by many factors which 

determine what, if any, effect they might have on audiences. Chomsky and 

Herman (and Olien, Tichenor and Donohue) suggest that media and 

institutions collude to manipulate media coverage and content with the aim of 

maintaining the power of large institutions, including the government. Others, 

includingJameison and Campbell, explain the media as an additional public or 

audience for the Public Relations campaigner. 170 

From either point of view, in order to present a message to the public, a Public 

Relations practitioner must first make a case for the particular medium or 

channel to carry that message. Although as Herman and Chomsky point out, 

there is a certain pre-disposition of media outlets to carry government 

messages, since they are mutually dependant institutions. 171 Olien et al also 

note the possibility that media are pre-disposed to carry some social value 

messages. 172 

110 Kathleen Hall Jamieson, and Karlyn Kors Campbell. The lnterplqy of lnflnence: News, Advertising, 
Politics and the Mass Media. Wadsworth Publishing Co, Belmont California. 1992 

171 Herman and Chomsky, op cit. 

172 Clarice N Olien, Phillip J Tichenor and George A Donohue. "Media Coverage and Social Movements", in 
Salmon, ed.Iefomration Campaigns: Balancing S oaai V al11es and S ociai Change. (Sage, Newbury Park, 1989) PP 139-
163. 
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The simplest model is that proposed by Walter Lindenman (1990, 1993) who 

developed a 'yardstick' model of PR effectiveness apparently based on the 

'hierarchy' model of Public Relations effects 171. (See Figure 3:11) 

171Lindenrnan. "Hunches No Longer Suffice" PR Journal June 1990, quoted in Quarles and Rowlings op cit, p 
36. 
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Figure 3:11. The Yardstick Model of Public Relations 
Evaluation, developed by Walter Lindenman. 

Source: Public Relations Quarterly 
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His first level is measuring audience reach, the second level is cognitive affect 

and the third level is measuring change in opinion, attitude or behaviour. 

Many of the later models use this basic approach, with increased sophistication 

but little real change. These include Macnamara, 174 Quarles and Row lings, 175 

Hamilton,176 and Pritchitt & Sherman for the IPRA. 177 The last three named 

are all Australian practitioners of Public Relations, while Jim Macnamara 

combines a media research business (CARMA International) with a Public 

Relations practice based in Sydney, NSW. The emphasis of all these models, 

and those proposed by Newlin,178 Hauss 179 and Owen180 is on making Public 

Relations evaluation attractive to the Public Relations practitioner, and 

therefore the emphasis is rather on field research and practical implementation 

than on scientific methodology and defensibility. 

The academic commentators on the other hand have a commitment to broad 

applicability, using evaluation research to answer questions about 

communication effectiveness, and challenging assumptions about the 

communication process. Flay and Cook181 concentrate on outcome evaluation, 

while Atkin and Freimuth182 examine methodologies for ex ante evaluation -

both papers appear in the same book, and the division of subject matter 

appears to have been considered. As their approach was theoretical rather 

than practical, the methodologies proposed are those suitable for a large-scale 

formal academic evaluation rather than a single campaign. Performance 

evaluation is not considered in either paper. The highest standards for 

research are described. 

174 Macnamara, op tit. 

m Quarles and Rowlings, op tit. 

176 Hamilton, op cit. 

177 IPRA Gold Paper 

171 Newlin, op tit. 

179 Hauss, op tit. 

rao Owen, op at. 

181 Flay and Cook, op tit. 

182 Atkin and Freimuth, op tit. 
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Noble and Noble181 also have high standards for communication excellence. 

They criticise government communication for an excessive reliance on mass 

media approaches to communication, and for a lack of interpersonal 

communication. Their view of government communication is that it is a 

mechanism for inducing desired behavioural change, and should be assessed in 

terms of its success in encouraging behavioural change. It is unclear whether 

their critique of government communication extends to Public Relations 

activities or is restricted to advertising activities. 

Egger, Donovan and Spark,184 and Egger, Spark and Lawson,185 on the other 

hand, consider that communication activities of any one type are only part of a 

spectrum of activities which can be undertaken to induce desired behaviour 

change in promoting better health. In their view, communication campaigns 

should be assessed against a variety of intermediate objectives, given the 

extreme difficulty of demonstrating a causal link between communication and 

behaviour change. 

David Dozier 186 echoes the Department of Finance structure for evaluation, 

including ex ante, implementation and outcome evaluation. He also combines 

instinctive with scientific approaches to evaluation for a broad-based 

approach, which relies on objective setting to guide evaluation methodology 

choices. The underlying model of communication this methodology is based 

on is the two-way symmetrical communication model recommended by 

Grunig as the standard for excellence, but which Dozier's own research leads 

him to conclude is a 'normative' rather than a widely-practiced approach. He 

recommends comparing attitudes between various publics with desired and 

other attitudes to an issue and using this research to pinpoint communication 

approaches and to assess their effectiveness. Tbis approach supports the 

Australian Department of Finance Guidelines and is consistent with the 

approach recommended by OG IA. 

,a1 Noble and Noble ap cit. 

184 Egger, Donovan & Spark, ap cit. 

m Egger, Spark and L'lwson, ap cit. 

186 Dozier, ap cit. 
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The IPR.A Gold Paper mo1el of communication published in 1994 also 

supports a management by objectives approach, and incorporates the planning 

cycle element of management by objectives which is so important to the 

Department of Finance approach. (See Figure 2:3 for the Management by 

Objectives Cycle. The IPR.A Public Relations evaluation approach is 

reproduced at Figure 3:12) This approach separates objectives for input, 

output and outcomes, and examines the performance not only of consultants, 

but also of the clients who employ them. 

94 



OUTCOME 
("Impact'') 

The phase where the success or the 
program is assessed against 

objectives 
These objec1ivcs arc usually sci in one 
or more or 1hc following areas which 

demons1ra1c 1hc results of implementing 
the program: 

Ac1ion is taken by key 1argc1 groups. 
Behavioural change is achieved. 

Opinions and a11i1udcs arc changed. 
Knowledge is ,1cquircd ,ind 

applied. 
Problems arc solved· 
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The planning and production 
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hc:iw much will it cost 10 produce a panicular 
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These models do not constitute a theory of Public Relations evaluation as 

such, but rather develop from the systems theory of management and apply 

that to the field of Public Relations communication. The underlying models 

of Public Relations effects are common to the Public Relations literature, and 

the evaluation methodologies proposed do not appear (with the exception of 

academic commentators like Noble & Noble, and Shrensky) to challenge 

widely-held assumptions about the nature of communication. 

Both American and Australian commentators agree on the importance of 

evaluation to the Public Relations industry. 187 Appendix 4 contains brief 

summaries of each model, and an assessment against a series of criteria in 

terms of their compatibility with the Australian government reporting 

requirements and their completeness in terms of evaluating Public Relations. 

Several of those examined are very close to addressing all the relevant issues, 

while others concentrate on single aspects of the evaluation process, but none 

of those discussed entirely integrates Australian government requirements with 

the needs of practitioners. Some are based on overly simplistic views of the 

communication process, others suggest research methods which are not 

appropriate for public programs, or possible in the Australian environment. 

With the aim of establishing whether or not Australian government 

communication activities are delivering what they set out to achieve, and to 

what extent they incorporate symmetrical communication techniques, it would 

be necessary to incorporate elements of several of the models discussed, and 

also some elements of guidelines prepared for program managers by DoF, 

before suggesting what an 'ideal' model of the process might resemble, against 

which campaign plans could be measured. An 'ideal' evaluation model for 

public relations will be very difficult to define, since each evaluation will need 

to be designed specifically for the circumstances of the campaign, and take 

into account the pressures and advantages of that time and place.188 

Evaluation is contextual and contingent. If success equals achievements 

divided by expectations, then if any pretence at scientific objectivity is to be 

117 Dozier, op cit. Amos, op cit. Quarles and Rowlings, op cit. Macnamara op cit. Morehead and Penman op cit. 

119 W R Shadish, T D Cook and L C Leviton. Fo11ndalionr of Prognun El)(JUla/ion :Theorier of Pmctice, 1991. 

Quoted in Rossi & Freeman, p 33. 
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made, the objectives for the campaign must be developed before the campaign 

is, and the evaluation objectives before the evaluation. 

However, some limited consensus did emerge from the comparison of 

different models of evaluation for public relations. All of the models 

considered were developed between 1988 and 1994. For clarity, some key 

elements of the various models are set out in a table at Figure 3: 13. 
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F 1gure 313 S ome b . as1c compansons b etween th e mo es o V ua on d 1 f PRE al ti 
Model Date Source Objective Communica Author 

(highest level) tion model 
Noble & 1988 Aust Journal of Behaviour change 2-way. Academic 
Noble C'tion personal. 

Bolland 1989 PR Quarterly Sales One-way Marketer 

Flay& 1989 Rice &Atkin Behaviour change Not stated. Academic 
Cook 

Atkin & 1989 Rice &Atkin Behaviour change A- Academic 
Freimuth symmetrical 

& research 

Newlin 1991 PR Quarterly Sales 1 way plus Practitioner 
research. 

Hauss 1993 PRJoumal Response to No single Practitioner 
communication. model. I 

Owen 1993 Book Behaviour 1-way Practitioner 
change 

Harris 1993 PR Quarterly Sales 1-way plus Practitioner 
incentive 

Linden- 1993 PR Quarterly Behaviour or 1-way. Practitioner 
man Attitude change Hierarchy 
Quarles & 1993 Book A variety of Variety Practitioner 
Rawlings outputs and 

outcomes, 
culminating in 
behaviour change 

Macnamar 1994 Conference Behaviour change Asymmetric Researcher 
a paper (compliance) al 
Pritchitt & 1994 IPRAGold Outputs, Variety, Practitioner 
Sherman Paper appearance, mostly a-

effects, highest symmetrical 
level is behaviour 
change. 

Hamilton 1994/5 Unpublished Behaviour change A- OGIA- co-
symmetrical ordinator 
emphasising and planner. 
the 
importance 
of research 

The models can be ordered in terms of their complexity - beginning with the 

'yardstick' model first proposed by Walter Lindenman (at Figure 3:11), through 

to the most complex approaches recommended by Flay & Cook and Atkin & 
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Theory 

Social 
marketing, 
Kotler 
Starch/ 
Ogilvy, 
Kotler. 
Scientific 
theory. 
Many 
sources. 
Palmer 
1981. Many 
additional 
sources. 
Not stated. 

Not stated. 

Hierarchy-
Grunig& 
Hunt 
Kotler 

Hierarchy of 
effect 
Grunig& 
Hunt, Cutlip 
Center & 
Broom, 

Grunig& 
Hunt 
Cutlip 
Center & 
Broom, 
Simmons, 
McElreath 
Quarles & 
Rawlings, 
Grunig& 
Hunt 



Freimuth. The increase in complexity relates more strongly to the writer's 

status - whether a practitioner or an academic - than to the passage of time. 

On the whole, practitioners propose simple models (Newlin, Hauss) where 

academics propose complex ones. Practitioner models also tend to be less 

detailed in terms of the effect of communication (attitudes, awareness), 

concentrating on observable behaviour where that is the objective of the 

campaign (Newlin). Others concentrate on the message delivery level of 

outcome (Macnamara). 

Environmental issues are addressed in detail by Harris and Owen, who note 

the requirement to have adequate research before beginning to communicate, 

as do Hamilton, Pritchitt & Sherman, and Atkin & Freimuth. Marketing 

communication is considered in detail by Harris, who bases his evaluation 

model and his theories of communication on the marketing school of 

government communication developed and promoted by Kot1er189 who also 

influenced Noble & Noble. 

The question of who is to undertake the evaluation is not considered in any 

great detail by any of the commentators noted above. However, it warrants 

considerable discussion. If, as Amos' research suggests, public relations 

practitioners in general lack the specialist skills needed to undertake research, it 

appears likely that practitioners are not the most appropriate group to 

undertake such research. 190 Questions of objectivity and self-evaluation also 

arise when the question of who is to make the assessment comes up - it may 

not be possible for a practitioner to judge his or her own work with any degree 

of objectivity, some element of self-justification being most likely to emerge. 

The most common communication model chosen as the basis for evaluation 

models is the hierarchy model (Figure 3:S). In terms of Public Relations type, 

the emphasis is almost entirely on one-way type communication, relying to 

differing degrees on research or personal contact with audiences to improve 

communication effectiveness. 

189 Kotler and Roberto, ap dt. 

190 Richard Amos, unpublished dissertation, quoted in Quarles and Rawlings Practising Public Rehtions : A Case 
S trtd·; Approach. Longman Cheshire, Melbourne 1993, p 50. 
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Comparison with Department of Finance evaluation modeL 

Many of the evaluation models proposed for public relations fit very well with 

the outline proposed by the Department of Finance. DoF distinguishes four 

basic foci for evaluation - appropriateness, efficiency, cost-effectiveness and 

effectiveness. Efficiency compares inputs with outputs, cost effectiveness 

compares inputs with outcomes, and effectiveness evaluations compare 

objectives with outcomes. Appropriateness compares community needs with 

the program objectives. This is explained in the diagram at Figure 3:3. 

Apply this to public relations and you would compare, for example, hours 

worked by number of press releases written for a test of efficiency; hours 

worked by number of enquiries generated for a test of cost effectiveness; 

number of enquiries desired by number of enquiries received for effectiveness. 

The DoF model does not break down the type of outcomes as the Public 

Relations models do, in terms of coverage received and the hierarchy of 

effects. What the DoF model has that the Public Relations models lack is the 

public sector question of appropriateness. This relates community needs to 

government priorities and then to the development of program objectives. 

For a more accurate picture of Australian government Public Relations 

activities, then, it would be necessary to incorporate elements of several of the 

models explored. OGIA is currently revising and updating its official 

publication on research methodologies for government communication 

campaigns, and this publication is due out in 1996. It is expected that this 

guideline will include elements of both DoF requirements and also accepted 

models of Public Relations communication. However, the relationship 

between the models is clear enough - DoF places emphasis at the beginning of 

the process, in determining whether or not a program activity should be 

funded to continue. Public Relations evaluation, being a program 

implementation strategy should concentrate at the results/ outcomes end. 

Thus models of Public Relations evaluation separate activities, outputs and 

outcomes into a hierarchy of achievable aims which can be measured and 

reported on. 

Sufficient development has taken place to provide the outline of a 

methodology for evaluation of public relations activities in the commonwealth, 
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through the combination of two separate streams of research - the public 

administration, manageriahst stream culminating in DoF guidelines, and the 

Public Relations practitioner/ academic stream, likewise informed by strategic 

management and management by objectives, culminating in the model 

proposed by the International Public Relations Association in its 1994 Gold 

Paper, which unites the hierarchical model of Public Relations effects with a 

management model. (See Figure 3: 12) 

The IPRA model is based on the continuous development cycle, as the MBO 

cycle is also(see Figure 2:J). To this is added the hierarchy of objectives, input 

relating to the second phase of program development in which the problem is 

accurately defined and activities are planned. Outputs are related to the 

implementation phase, and outcomes to the fourth phase, where results are 

evaluated and further action is decided. IPRA does not link any particular 

evaluation activity with setting general goals. DoF would do so, and this 

would be where an 'appropriateness' evaluation was performed - asking what 

are community needs, and what are government priorities in relation to them. 

This is not strictly a public relations activity, however, input from evaluations 

of communication programs should be valuable in the decision-making 

process. What this model lacks, however, is an approach for determining the 

most suitable objectives and performance indicators for different types of 

campaign, given the wide range of communication activities included under 

the banner of public relations. 

Summary 

One of the difficulties in deciding how to evaluate Public Relations is 

describing accurately what Public Relations is expected to achieve. The variety 

of paradigms outlined by Grunig and Hunt would appear to indicate that the 

definition of Public Relations is contextual, that is, dependant on the 

circumstances of the organisation, or of the individual/ s or stakeholder/ s who 

define their objectives or measure their success. 

This implies that the objectives of Public Relations campaigns will also be 

contextual, and often negotiated compromises rather than the result of a single 

person's inspiration. In many instances, Public Relations campaigns will use 
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several different strategic approaches, and combine the talents of people with a 

variety of ideological standpoints as writers, focuses for media attention, event 

organisers and so on. Assessment of government communications against one 

single model of communication is therefore likely to be problematic. 

In addition, for Public Relations communication, several key factors used for 

basic comparisons in evaluation cannot be controlled by the implementer. 

Considerable work has been done both by public relations practitioners and in 

the academic community to establish appropriate models of the way in which 

Public Relations and mass communication generally affect an audience, and 

how this might be measured. 

While no existing model of evaluation exactly meets the needs of public 

relations evaluators dealing with government campaigns, several come close: 

the IPRA combines management with the PR hierarchy of objectives, DoF 

states government requirements, Hamilton combines the Public Relations 

hierarchy with government project management and DoF requirements, Amos 

includes the need for continual feedback. The IPRA model works well with 

the DoF management cycle, the DoF process would appear to be compatible 

with the hierarchy of effects models most frequently used for Public Relations 

evaluation models. No single model incorporates all of this, and no model 

explores the variety of types of Public Relations activities. 

In particular, the complexity of public relations activities, and the different 

levels of importance, expenditure, and the different types of activities used 

under the general heading of Public Relations do not appear to be catered for 

by any of the existing models. Calls for an increase in evaluation across the 

board ignore the very different value and consequent risk to the organisation 

represented by major attitude change campaigns compared to simple publicity 

activities. 

The existing models are therefore not suitable for universal application within 

the commonwealth government. It is also doubtful whether the individual 

models, as presented, are suitable for evaluation across a variety of difference 

Public Relations activities. In particular, it seems unlikely that any of the 

models proposed would be able to assess Public Relations activities in terms of 

the standards for excellence required of them by critics such as Grunig, Noble 
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and Noble, and Shrensky. How can a model which does not allow for the 

varying degrees of symmetry in different Public Relations activities measure 

them in terms of that symmetry? 

Some further work in developing an appropriate model would seem to be 

called for, in particular to develop a model which incorporates the different 

types of public relations activities as outlined by Grunig with the practical 

requirements of evaluation in the Australian government context. It is 

possible that existing models might be adapted to suit the commonwealth 

communication environment. This would need to be accompanied by a 

change in focus - from the concentration on activities evidenced by research 

studies based on Grunig's Four Models approach191 - to a concentration on the 

intended outcomes of campaigns, comparing and analysing objectives against 

chosen activities, outputs and outcomes, both individual and cultural. 

191 Habbersett, 1983; E. Pollack, 1984; R Pollack, 1986; Turk, 1985. Cited in James E Grunig and Larissa 
Grunig, "Models of Public Relations and Communications", in E-.:alkna in Public &la/ions, pp 285-325. 
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Chapter Fo11r 

THE RESEARCH APPROACH 

The main focus of this study has been to establish current practice in 

evaluation of Australian government communication and to seek patterns of 

evaluation use across different types of communication projects. The research 

will examine the nature of Public Relations activities undertaken by the 

Australian government, the type of evaluation activities undertaken in relation 

to Public Relations and other communication campaigns, and contribute to 

the development of an approach to evaluation which might further the 

development of a body of knowledge for the Public Relations profession. As 

no existing model of Public Relations evaluation appeared quite to fit the 

requirements of the Australian government, as outlined by DoF, a hypothetical 

model of Public Relations evaluation for the Australian government has been 

developed, and is used as a de facto benchmark for existing practises. This 

model is outlined in Chapter Five. 

THE RESEARCH QUEffiONS 

The primary research questions have been formulated as follows: 

A. What was the relative importance of one-way compared to two

way communication strategies in the Australian government in 1995? 

This question about the relative importance of one-way compared to two-way 

communication strategies arose from significant debate about the effectiveness 

of government communication campaigns in the mass media, initiated by 

Noble and Noble,192 and by Morehead and Penman193 and reviewed by 

192 Noble and Noble, up cit. 

191 Morehead and Penman, up cit. 
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Mugford and Martin in 1994. 194 Recent research in Public Relations 

effectiveness suggests that two-way communication processes are superior in 

effectiveness to the one-way 'dissemination' model. 195 The question was 

formulated to explore the extent to which Australian government 

communications use one-way compared to two-way communication strategies. 

B. The second question is whether advertising campaigns undertaken 

by the Australian government were more likely to be linked to 

evaluation research than were Public Relations campaigns in 1995-

1996. 

This question arose from the observation that advertising agencies are able to 

advise potential clients on media reach and likely effectiveness based on a 

Total Audience Rating Point system, or TARP, while Public Relations 

consultants are not able to do so. 

C. What kind of Public Relations evaluation model would be most 

appropriate for public sector agencies? 

This question arose because of the observation that no single model of 

evaluation practice for Public Relations was promoted by the Office of 

Government Information and Advertising (OGIA), and the need to establish 

best practice in evaluation as the basis for policy development. 

Exploring the research questions led to the articulation of a series of sub

problems, which needed to be explored before the larger questions could be 

addressed. 

Al.In order to establish the relative importance of one-way 

compared to two-way communication strategies in the Australian 

government in 1995, it was first necessary to determine how many 

Public Relations and advertising campaigns, and evaluations of those 

campaigns, took place or were planned during 1995. 

194 John Martin and Stephen Mugford, &port on the Evaluation of Australian Government lnfomration Actiuties, 
Unpublished evaluation report held by OGIA, February 1994. 

195 James E Grunig and Jon White, "The Effect of Worldviews on Public Relations Theory and Practice", in 

Grunig & Dozier, eds, Excellence in Public Relations pages 31-64. 
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A2 It was also necessary to determine the nature of campaigns carried 

out by the Australian government between 1990 and 1995 in terms of 

their level of symmetry and asymmetry. 196 

If, as Grunig points out, different sets of strategies are adopted by 

organisations to reach different communication goals, then this should be 

demonstrated by the campaign objectives, where these are stated. Objectives 

could be categorised in terms of the type of Public Relations activity which 

best suited them, and therefore an assessment of their relative importance 

could be made. 

B 1 In addr~ssing the second research question, it was also possible 

to assess the importance of evaluation to the process of campaign 

development by counting the number of campaigns which are 

associated with 'benchmark' or situational research at the planning 

stage, compared to other types of research. 

Cl. In relation to the third research question, it was considered 

desirable to explore some of the differences between public sector 

communication activities and other activities for which evaluation 

models have been developed, and to use these differences to 

determine what the criteria for an appropriate model of evaluation 

for public sector Public Relations evaluation might be. 

The Research Design 

Several different approaches to the research questions were considered. 

Qualitative methodologies: 

1) Interoiews or suroeys: 

Staff and consultants who were involved with Australian government 

communication programs would have valuable information on the intentions 

t96 J. Grunig and J White, ap cit. 
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and outcomes of communication programs, and a solid grasp on the details, 

where written records were unavailable. However, staff turnover in 

communication areas of Australian government departments is significant, and 

it may prove difficult to determine exactly where decisions were made. Some 

brief interviews and consultations with OG IA staff were undertaken as part of 

the research, essentially to check the accuracy of the researcher's assumptions 

about the meanings of particular data sets. 

2) In depth studies of several campaigns: 

An in-depth analysis of campaigns is a common approach to theory 

development in Public Relations. There are many examples of case history 

available for study, including the archives of the Public Relations Institute of 

Australia, which include the entries for the Golden Target Awards. However, 

few of these campaigns are of the social marketing type primarily used by 

government. Moreover, if longtitudinal studies were to be undertaken, only a 

small number of campaigns could be studied in detail for a project of this type. 

The individual tailoring of evaluation methodologies to suit each program 

would also work against the applicability of any findings to the Australian 

government as a whole. 

Quantitative methodology 

1) S uroey methodology 

Several surveys have been conducted in recent years to establish practitioners' 

attitudes to Public Relations evaluation, notably the survey instigated by Walter 

Lindenman in the United States, and replicated in Australia by Gael Walker, 197 

and also the survey undertaken by Richard Amos and noted by Quarles and 

Rowlings. 198 

191 IPRA Gold Paper, pp 4-5. 

191 Richard Amos, unpublished research towards a PhD, quoted in Quarles and Rawlings, <,p cit, p 50. 
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Several research studies undertaken by the Grunigs' graduate students in the 

US could also be replicated in Australia, to determine the breakdown of Public 

Relations activities undertaken by Australian government communicators, or 

indeed, all types of government communicators, across the four models 

outlined by Grunig. However, this would not provide sufficient information 

to determine the level of evaluation activity taking place in the Australian 

government, which is not solely the responsibility of the Public Relations 

practitioner, but involves program management as well. 

2) Experimental methodolo!!J - longitudinal stucfy. 

Strict application of the experimental methodology to a Public Relations 

campaign would involve comparing the effects of a campaign in a targeted 

population with the same behaviour group in a control population not 

exposed to the campaign. Such an approach would require the researcher to 

be involved in the formulation of the campaign from its earliest stages. Very 

few experiments of this type have been undertaken. However, this approach 

was considered beyond the scope of a Masters thesis. 

A longitudinal study of one or more campaigns over a significant time period, 

perhaps in close observation of target audiences, might be effective in 

describing behavioural change effects from government communication. 

However, if the campaign is to be followed from o~jective-setting through to 

the achievement of cultural outcomes, the time-frame is likely to be too large 

to be managed within the framework of a Masters' Thesis. It could be 

valuable to undertake a number of such studies using an agreed model of 

evaluation as a basis, both to test the model and to gather information about 

Public Relations effectiveness. However, that is beyond the scope of this 

thesis. 

3) Statistical Ana/ysis 

In order to develop the most complete picture of current practice in the 

Australian government as the basis for further work in this area, a statistical 
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analysis methodology was adopted, using a variety of sources of information. 

Much of this data was already in existence, although little analysis, comparison 

or ordering of the data had been attempted. 

The Research Process 

In view of the relative strengths and weaknesses of the research approaches 

considered, and of the strengths and weaknesses of the available quantitative 

data (which are explored in more detail later in this chapter), a mixed approach 

to the research was adopted. This included an extensive literature review, 

theorising and model-building, plus analysis of qualitative information. 

Firstly, a literature review was conducted to analyse any recent publications on 

the subject of Public Relations evaluation practice or theory, and in particular 

if any guidance was available on evaluating Public Relations in a government 

context. The results of the literature search may be found in Chapter 3, and in 

Appendix 4. It was apparent from the sources available that no single model 

of evaluation had been agreed upon by practitioners or academics, although 

some broad parameters were common to most of the models developed. It 

was also apparent that little theoretical work had been done in this specific 

area, and that Public Relations evaluation could most properly be regarded as a 

sub-set of Public Relations management, and therefore as a subset of 

management theory, rather than an independent body of theoretical work. 

Further literature on management theory as it is applied to public sector 

organisations in general, and then specific guidelines on public sector 

accountability was examined for possible guidance. Specialist writers on 

evaluation were also consulted. Official Australian government documents 

outlining the expectations of all public servants in relation to the evaluation of 

programs were sourced from DoF (DoF), the Australian National Audit 

Office(ANAO) and OGIA. The results of this reading were explored in 

Chapter Two. 

In these documents, an agreed evaluation framework has been developed, and 

Australian government departments are provided with guidelines to assist 

them in designing and reporting on evaluations. These guidelines were 

intended specifically for program evaluation, but the linkages established 
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between the model promulgated by DoF and the management by objectives 

model also considered by some Public Relations model developers, in 

particular the International Public Relations Association as discussed in 

Chapter 1bree, it appeared possible to adapt them for Public Relations 

evaluation. An initial synthesis of these models and communication theory 

with Australian government requirements has been attempted, and an outline 

of an evaluation strategy which might be suitable for the Australian 

government environment proposed, as a type of benchmark against which to 

consider existing government evaluation activity has been described at the 

beginning of Chapter Five. 

In order· to determine what current practice in the Australian government 

might be, the records held by OGIA were examined. The intention was to 

discover the extent and nature of communication evaluation already being 

undertaken. The agenda papers and Minutes of the Ministerial Committee on 

Government Information and Advertising (MCGIA) were examined to 

determine the intended budgets and types of communication campaigns 

considered over the calendar year 1995. OGIA records were also used to 

develop a picture of total activities over the data collection period 1990-1995. 

Records of market research projects for 1995 were also examined to determine 

the patterns of research undertaken. In particular, it was hoped to discover 

which aspects of evaluation had received the most attention - campaign 

development, tracking or post implementation evaluation. Patterns of 

expenditure on research were also sought over a longer time period - from 

1991 to 1995 - to ascertain whether there had been any change in emphasis 

over this period. 

The formal objectives of communication campaigns are important as 

indicators of the intentions of a campaign's managers and stakeholders, and 

for the development of evaluation plans and methodologies. Some 

information about objectives is held by OGIA in Departments' Annual 

Information Plans(AIPs), and the AIPs for the Financial Year 1995-1996 were 

used as the basis for analysis of known communication projects to determine 

whether or not the pattern of government communication was as described by 

Grunig and Hunt, and whether there were any differences between projects 

considered by the MCGIA and those which were not considered or did not go 

forward. 
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Much of the research which has been done on Public Relations evaluation has 

concentrated on the development of models of practice and management. 

Academic sources tended to produce more complex models, while 

practitioners produced more simple approaches, suitable for use in the field, 

but with more pragmatic, less rigorous approaches to determining outcomes. 

Practitioner models tended to concentrate on activity and output measures, 

with some analysis of media take-up of materials and messages. Academic 

sources such as Grunig, Dozier and others were more concerned with 

outcomes. 199 Additionally, little academic work on Public Relations 

effectiveness had been done in the specifically governmental environment with 

which this study is concerned. The differences between American and 

Australian delivery of welfare services, for example, mean that much of the 

American social marketing literature deals with the welfare or not-for-profit 

organisations, rather than with government administration. 

Four studies mentioned by Grunig and Grunig20<>, (Habbersett 1983, E. Pollack 

1984, R. Pollack 1986 and Turk 1985) are concerned with a government 

environment. These studies sought to establish the extent to which Grunig's 

Four-Type Model described the activities of government organisations. The 

methodology here was to analyse activities undertaken in accordance with 

Grunig's theories. According to Grunig and Grunig, these studies show that 

"public information consistently was the most common model, although press 

agentry was not far behind". They also found that: 

although the two-way asymmetrical and two-way symmetrical models did not 
show up as the dominant form of public relations in any of the studies, the 
mean scores generally fell at about the middle of the scales used to measure 
them. This indicates that many organisations within the samples did indeed 
practice these models. When these models were practiced, the two-way 
symmetrical model was more common than the asymmetrical in government 
organisations.201 

For this thesis, it seemed appropriate to examine the existing records of the 

govern..-nent agency responsible for ensuring that Australian government 

199 James E. Grunig and Larissa Grunig, "Models of Public Relations and Communications", in Grunig and 
Dozier eds Excellence in Public Relations p 305. This paper is concerned with the development, accuracy and 
applicability of the Four-Type Model of Public Relations as described by J Grunig and Hunt in 1984. 

m Grunig and Grunig, op at, p 305. 

201 !occit. 
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communication standards are described and adhered to - the MCG IA with the 

secretarial assistance of OG IA. 

THE DATASET 

The available data was essentially working documents made available by special 

arrangement with OG IA. The data includes the original communication briefs 

and background materials prepared by OG IA to support applications to the . 

MCGIA for approval of communication campaigns. Secondary data includes 

committee papers and Minutes; limited and circumspect use was also made of 

briefs prepared by client departments for professional research consultants, 

which are placed before the MCGIA for consideration and approval. Annual 

Information Plans were also analysed for their information on proposed 

programs, including target audiences and budgets. 

1bree basic sets of information were available for the purposes of the research 

project. These included the Minutes and Agenda papers for the MCGIA; the 

Annual Information Plans (AIPs) prepared by Australian government 

departments for the 1995-1996 Financial Year; and data from the OGIA 

project Register, which is a relational data base used to manage the work of 

OGIA staff and to provide management information and reporting data for 

accountability. The organisation and content of these sources is outlined in 

the following section. 

a. The MCGIA papers. 

These included the Minutes and Agenda papers for the MCGIA for the 

Calendar year 1995. While the original documents are not permitted to be 

reproduced or circulated outside of those areas within the Australian 

government which need to use them, aggregated data from the documents is 

permitted to be used for the purposes of research and study, subject to 

approval from OGIA's Assistant General Manager. 
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The Minutes contain brief notes on matters considered by the Committee, and 

decisions taken. The Committee considers Departmental AIPs; major 

campaigns, including the appointment of advertising agencies, direct marketing 

companies, Public Relations or marketing companies proposed to undertake 

them; market research projects that cost over $75,000 and are associated with 

an information campaign, and the market research companies proposed to 

undertake them; and sensitive projects, whatever their budget. (Sensitive 

projects are those which may require sensitive handling because of community 

attitudes to the subject matter or which reflect lifestyles or attitudes not widely 

accepted in the community.)202 

The advantages of this data source are: 

1. It provides a formal record of the progress of various campaigns; 

2. Issues of concern are addressed directly (for example, the representation of 

Australians of different cultures and backgrounds in a fair and positive light 

in advertising materials); 

3. Over time, the MCGIA Minutes reflect the changing preferences of 

Australian government Departments for various approaches to 

communication; 

4. All major or sensitive campaigns are represented. These are the campaigns 

on which most public debate will be focussed; and 

5. The Minutes are carefully vetted for accuracy by all Committee members 

and OG IA before being accepted. 

The disadvantages of the data are: 

1. Minor campaigns are not considered by the MCGIA. The definition of 

minor varies from strategy to strategy, and according to accepted standards 

of sensitivity. However many Australian government communication 

activities are not brought before the Committee; 

202 Office of Government Information and Advertising, "Ministerial Committee on Government 
Information and Advertising", Information sheet prepared for clients 1995, Appendix 1. 
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2. Several agencies are exempt from the requirement to have their campaigns 

examined by the MCGIA. The Australian Ta.x Office, the Australian 

Electoral Office, and the Australian Bureau of Statistics are exempt from 

this requirement, although they may use OGIA's Advertising Service to 

access preferential rates, and may elect to seek advice and assistance from 

OGIA. These agencies may also be asked to report to the MCGIA on any 

major activities they undertake, but MCG IA approval is not required. The 

Australian Broadcasting Commission, the Commonwealth Scientific and 

Industrial Research Organisation, the Commonwealth Bank and other 

agencies have neither the requirement nor the entitlement. The MCGIA 

records do not therefore reflect all the activities of the Australian 

government; 

3. The information held in the Minutes, and provided in the Agenda papers is 

limited to an executive summary of the full campaign papers. These are 

always provided to Committee members but due to their bulk are not 

necessarily attached to the file in their entirety. This further information 

can be difficult to locate, as it is stored in several different places. 

Furthermore, this material remains the property of the submitting 

department, and that Department's permission would need to be sought in 

many cases; 

4. At the stage when they are presented to the MCGIA, campaigns may be 

flexible in terms of the strategies which will be used - the objectives should 

be firm, but there may be several alternative approaches to achieving them, 

such as advertising, Public Relations or a mixture. Classification can 

therefore sometimes be a problem; 

5. The MCGIA only approves the early stages of a campaign. While the 

Committee may ask for an update, there is no universal requirement for the 

Committee to oversee the effectiveness of campaigns, so there is no link 

between the Committee and the outcomes of the campaign. In fact, the 

responsibility for the campaign's conduct and outcomes rests with the 

employing Department and that Department's Minister, so final 

accountability for campaign effectiveness is not centralised. 
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6. MCGIA information for only one calendar year does not give a complete 

picture of activity, because many on-going campaigns, such as the road 

safety campaigns, or the AIDS campaign, may be approved in one year but 

will run for several. In addition, research may be conducted in one calendar 

year which is related to a project undertaken in a different year, or even, 

after changes in administrative arrangements, by a different Department. 

Background papers are provided to Committee members for each campaign 

under consideration.201 These are not stored electronically, but are available 

only on paper files maintained by OG IA. These were also consulted for 

additional detail about campaigns. In particular, these background papers 

provided information on the budgets, overall strategies and supporting 

strategies which were proposed by Departments. In some cases, consultants' 

proposals had been stored on the files, but a decision was made not to include 

the proposals in the materials for research for two reasons. Firstly, not all 

campaigns had consultants' proposals on file. Secondly, the materials in those 

proposals would normally be considered commercial-in-confidence and would 

not be available for publication without express permission from the copyright 

owners. 

b. The Annual Information Plans 

Each year, Australian government departments are required to advise the 

Minister responsible for government information and advertising of the 

projects and campaigns contemplated for the following year. The information 

departments provide includes the campaign title, target audiences, objectives, 

estimated budgets, dates, associated research, and proposed strategies and/ or 

tactics. These plans are collated by OGIA, which advises the Minister of any 

potentially sensitive or major campaigns or research projects which will require 

the consideration of the MCGIA, and in tum advises Client Departments of 

the processes that will have to be undergone in order to seek MCGIA 

approval for those campaigns. 

101 For a more detailed explanation of the MCGIA processes and guidelines, see Appendix l. 
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It should be noted that this is the only formal mechanism currently used by 

OGIA to track campaign objectives. 

The advantages of the AIPs as a source of information are: 

1. Many Departments are very thorough in seeking and reporting on this 

issue; 

2. Objectives must be stated; 

3. Target audiences must be clarified; 

4. Smaller, less. sensitive campaigns unlikely to attract the attention of the 

MCGIA are included, and are reported as fully as major campaigns. 

The disadvantages of the AIPs as a source of information are: 

1. Since the AIPs are prepared up to a full year in advance, the campaigns they 

describe do not always come to pass - a far smaller proportion of these 

campaigns will go ahead than is true for MCGIA campaigns; because the 

AIPs are not necessarily converted into campaigns or activities, they are less 

reliable as a source of factual information than the MCGIA Minutes, or the 

OG IA Register. 

2. Conversely, the need for a Public Relations campaign may arise during the 

course of the year whether or not it was foreseen at the time the AIPs were 

prepared; 

3. The budget information is, like other information in the AIPs, speculative 

rather than factual. 

The Auditor-General pointed out that nearly 60% of the campaigns 

foreshadowed in the AIPs never actually occur, and that of all the campaigns 

undertaken, nearly half had never been included in AIPs. 204 

20• The Auditor-General, Audit Report no 30 1994-95 E.fficien9 Aiidit, Commonwealth Government Information and 
Advertifing, AGPS, p xiv 
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c. The OGIA Register 

The OGIA Register of Expertise has been in existence for approximately 

seven years. During that time changes in work practices and advances in 

technology have led to three major upgrades to the Database, the third of 

which took place in late 1994. The Register now maintains records of 

consultants, clients, and projects, and is able to link all three. It does not keep 

. records of Annual Information Plans, or of MCGIA meetings, except to note 

which projects require MCG IA approval. 

The advantages of the OGIA Register as a source of information include: 

1. All incoming calls to OGIA are logged (including those which do not lead 

to MCGIA campaigns); 

2. The information relating to the earliest part of the campaign's development 

is collected by project managers in accordance with QA procedures, and 

should therefore be of an adequate standard; 

3. Campaigns which do not require MCG IA approval are also logged, since a 

limited brokerage and co-ordination service is provided by OGIA; 

4. The Register includes records of the Research projects conducted with 

OG IA's assistance, and is linked to research reports kept in a physical 

archive at OG IA. 

The disadvantages of the OGIA register as a source of information include: 

1. Some of the projects logged by OG IA do not go ahead; 

2. Budgets indicated to OGIA are not always accurate The budget recorded 

in the Register is only an estimate, and figures tend to be adjusted during 

campaign implementation, in response to unanticipated opportunities or 

feedback from audience groups. The mechanisms for following up 

campaigns which are no longer OG IA's responsibility have only recently 

been defined;205 

205 Quality Assurance was implemented in OGIA in mid-1996. During the period under consideration, 
January 1995 to December 1995, QA procedures were in use by OGIA officers, but informally. 
Procedures were changed as they were found to be inadequate or inappropriate. Therefore practice 
throughout the study period was not consistent. 
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3. Campaign titles are not formally agreed between OG IA and the client, so 

descriptions may not be entirely accurate; 

4. Objectives and target audiences are not formally recorded in the Register, 

so the method of determining the type of campaign for analysis can be 

challenging; 

5. The Register operating system was substantially upgraded in November 

1994. When information was transferred from the old to the new Register, 

some data, in particular regarding commencement dates for campaigns, was 

lost; 

6. The Register's records of research projects include only a brief description. 

No information is kept on the Register regarding the formal research 

hypotheses and methodologies which are used. Research reports are 

provided by clients at the conclusion of the project, but these are 

maintained in paper files, not electronically. 

AP PROA GI TO ANALYSIS OF THE QUANITTATIVE DATA 

As none of the data sources available completely provided the information 

needed to determine exactly what communication campaigns had been 

undertaken during the specified time frame, what effect they had, and what 

research was undertaken, it was decided to examine the data in the aggregate, 

seeking trends and patterns which could illuminate at least the developmental 

and initial implementation stages of communication campaigns. While the 

OGIA Register of Expertise is maintained on a relational data base, neither the 

minutes of the MCGIA or the AIPs had at the time of commencement of the 

research project any equivalent system of tracking and analysis. 

a. MCGIA Minutes 

The initial stage of the research involved entering the MCGIA minutes as a 

spreadsheet, then collecting the information provided as text into a single table 

which could be sorted in various ways. The original table lists: 
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• the date of the MCGIA meeting (there were twenty-six meetings in 1995); 

• the number of matters considered at each of those meetings (between one 

and thirteen at each meeting, a total of 144 agenda items were considered); 

• the Department or agency responsible for the campaign; 

• the category - categories included Advertising, Public Relations, Research, 

Direct Mail, Policy submission, integrated campaigns with several strategies, 

and Other, which included internet or multi-media,-video, and promotional 

campaigns etc; 

• the budget, where information had been provided to the Committee ( only 

ten projects listed their budgets in Minute papers, however, supporting 

materials often included the budgets); 

• status - this refers to the action taken by the Committee, including approval 

of the brief and shortlist of agencies, appointment of a consultant, approval 

of a strategy, approval of advertising materials or concepts, matters for 

information including campaign updates for campaigns in progress, policy 

papers, and extensions to consultant appointments; 

• consultant appointed - where the category of campaign is unclear, the type 

of consultant appointed to do the project is often a guideline; 

• associated research advised to the committee; and 

• space for comments. 

This table was then analysed according to the number of campaigns which 

were considered - several campaigns were considered by the committee on 

more than one occasion. 

b. The Annual Information Plans 

Like the MCGIA Minutes the contents of the Annual Information Plans are 
' 

maintained only as paper records. The first stage of analysis was therefore to 
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enter the information in a spreadsheet similar to that used for the MCG IA 

Minutes. 

The categories of information provided included: 

• the responsible Department and the organisation (branch or business) 

within that Portfolio; 

• a title for the activity; 

• the intended audience or audiences (most activities had multiple audiences); 

• the objective or objectives of the activity; 

• the proposed communication strategy or strategies; 

• the tactics to be used; 

• what kind of consultants, if any, would be required to assist; 

• the proposed budget for the activity; and 

• the proposed dates for the activity. 

Space was also left for collecting information about evaluation strategies 

proposed. However, very few of the proposals contained information about 

evaluation. Several listed market research as part of the tactical array for 

implementation. A number of projects were simply research projects intended 

to lead to communication activities at some later date. Although many of 

these activities have not been implemented, the AIPs nonetheless give a fairly 

complete picture of Departments' and agencies' intentions with regard to 

communication. The documents are also considered and cleared at a high 

level of the organisation (the approving officer differs according to 

Departmental structures, but may be a departmental Secretary, or First 

Assistant Secretary in most cases) and so have a certain amount of weight. 

The major contribution of the AIP data is in the areas of target audiences and 

objectives. Neither intended audience nor objectives for campaigns are 

currently included in briefing papers or the minutes of the MCGJA, although 

both sets of information are included in official briefs to potential consultants 

which may be provided to the committee. 
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c. The OGIA "Register of Expertise 

The OG IA Register of Expertise is a large and complex relational database 

developed specifically for OGIA using. It consists of multiple tables of 

information, in three major categories: client information, project information 

and consultant details. OG IA use the Register primarily to assist clients to 

select appropriately skilled consultants to assist them with communication 

work. The consultant information includes expertise, history of working for 

the Australian government, contact details, and records of interaction with 

. . OGIA staff. The Register also contains details about clients, particularly 

mailing lists, which assists in maintaining communication between OG IA and 

over 120 client organisations. 

Of most use in the current project, however, were the details which are kept 

about current and past projects with which OGIA has assisted. These records 

include all matters considered by the MCGIA, plus a significant number which 

do not require MCG IA involvement. These latter are essentially smaller 

projects, or not considered significant, or projects for agencies such as the 

Australian Electoral Commission or the Australian Taxation Office which did 

not in 1995 need MCGIA approval. 

Due to the size of the database, less detail is kept on the Register about each 

project than is available to the MCGIA,. However, the information is relatively 

easy to seek and to manipulate. 

The Register collects (among other information): 

• a short description of the project (usually one sentence); 

• the contact details for the project; 

• the consultants suggested for the project ( commercial-in-confidence); 

• the successful consultant (not for publication); 

• the budget and the final cost of the project; 
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• the OGIA staff members working on the project; 

• the date the project commenced, and when it finished; 

• the type of project; and 

• any associated projects. 

Where staff in more than one of OGIA's four sections were involved, separate 

project numbers were assigned for each element - for example, research, 

advertising and public relation - and the projects numbers were loosely linked 

using the Register to note any 'associated projects'. 

ANALYSIS 

The data will be analysed using simple count/ comparison methodologies to 

determine frequency of occurrence of certain sets of data, and correlations 

between numbers of projects, costs of projects, research undertaken, and 

stated objectives. 

A. Relative importance of one-way compared to two-way communication 

strategies in the Australian government in 1995. 

This question will be addressed using data about the number, 

objectives and associated research projects of communication 

campaigns planned or approved by the Committee and OG IA 

during 1995/96. 

Al. How many Public Relations and advertising campaigns, and 

evaluations of those campaigns, took place or were planned during 1995? 

This sub-problem will be explored using data from the OGIA 

Register, the AIPs and the MCGIA Minutes, to count the number 

of projects planned and approved by the committee, and to count 

the number which have associated research projects. 
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A2. What was the nature of campaigns carried out by the Australian 

government between 1990 and 1995 in terms of their level of symmetry and 

asymmetry,206 as demonstrated by their objectives? 

B 

The key to determining the communication approaches likeliest to 

be adopted is in the campaign objectives, which are reported to 

OGIA and the MCGIA in departments' Annual Information 

Plans. 

The sub-problems associated with this research question are to 

determine the objectives of campaigns from the AIP data, and 

secondly to assess the importance of evaluation to the process of 

campaign development by counting the number of campaigns 

which are associated with 'benchmark' or situational research at 

the information planning stage. 

Were advertising campaigns undertaken by the Australian 

government more likely to be linked to evaluation research than Public 

Relations campaigns in 1995-1996? 

Data on the number and types of campaigns conducted and 

comparisons between those with associated research projects and 

those which have no associated research will be used to explore 

this question. 

B 1 How important is evaluation to the process of campaign 

development? 

In order to address this question, information on the objectives of 

research conducted in relation to communication campaigns will 

be analysed to determine the relative importance of benchmark, 

tracking and campaign evaluation research in this context. 

C What kind of Public Relations evaluation model would be most 

appropriate for public sector agencies? 

206 Grunig & White, op cit. 
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This question will be addressed by examining existing models of 

evaluation for public sector agencies, existing models of Public 

Relations evaluation, to determine whether any existing model 

would meet Australian government needs, in relation to public 

sector requirements. The technique used will be a literature 

review. 

Cl. The fourth sub-problem is to explore some of the differences 

between public sector communication activities and other activities for which 

evaluation models have been developed, and to use these differences to 

determine what the criteria for an appropriate model of evaluation for public 

sector Public Relations evaluation might be. 

SUMMARY 

This question will be explored in relation to public administration 

theory, evaluation theory, government administrative guidelines 

and communication theory. 

The overall approach taken to two of the primary research questions, then, is 

quantitative in nature, using three flawed but substantial primary sources of 

data. This is complemented by a literature review, and by some hypothetical 

model building. 

The limitations of this method are inherent in the weaknesses of the data sets, 

meaning that broader questions such as the extent to which government 

communication meets its stated objectives cannot be addressed in this thesis. 

The unique nature of the operating environment is also a factor which reduces 

the potential applicability of this research in other environments. If further 

research is to be attempted on this subject, a way must be found to relate the 

objectives of campaigns more closely to the research methodologies used, and 

to integrate this information about research projects more appropriately into 

campaign records. 

The data will be examined with a view to determining to what extent 

government communications as practiced in the Australian government use 
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symmetrical and asymmetrical assumptions about communication, what use is 

made of evaluation, and what type of evaluation is used for different types of 

communication. Formal and informal discussions with staff of the Office of 

Government Information and Advertising will be used to check the accuracy 

of assumptions about the meaning of various data elements. The 

methodologies used will include presentation of quantitative data as tables and 

graphs, and analysis of that data as described above. In particular, the stated 

objectives of Public Relations campaigns will be sought, and compared with 

Grunig's description of the four types of Public Relations; formal evaluations 

methodologies and research questions will be collated; and trends or groupings 

sought that might describe the pattern of evaluation for public sector 

communication campaigns. 

The third research question, that about the suitability of a model of Public 

Relations evaluation for the Australian Public Service environment, was 

approached using a literature review, and by merging the three most likely 

approaches, DoF's evaluation model for public sector programs, the 

International Public Relations Association's model of Public Relations 

evaluation, and the Four Type Model of Public Relations activities. 
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Chapter Pive 

CURRENT PRACTICE IN AUSTRALIAN GOVERNMENT PUBLIC 
RELATIONS EVALUATION AS OBSERVED BY THE MCGIA AND 

OGIA FOR CAMPAIGNS PLANNED AND APPROVED IN 1995 

This chapter firstly suggests and explores a hypothetical model for Public 

Relations evaluation in the Australian government, and then examines the 

Public Relations evaluation practices of the Australian government, as they are 

viewed from the coordinating agencies for Australian government 

communication, the Ministerial Committee on Government Information and 

Advertising (MCGIA) and the Office of Government Information and 

Advertising (OGIA). 

The model was built using Department of Finance (DoF) guidelines for 

Australian government program evaluation, Public Relations theory as 

presented by Grunig's Four-Type model of Public Relations, with input from 

builders of other models, particularly the International Public Relations 

Association Gold Paper. 207 The intention has been to develop a model which 

was contingent, and which would allow the effectiveness of campaigns to be 

judged against appropriate criteria, as suggested by Egger, Donovan and 

Spark. 208 The Australian government's evaluation practices were examined 

using data collected from working papers of the MCGIA, the OGIA Register, 

and departments' Annual Information Plans (AIPs). 

BUIWING THE MODEL 

Having established that the Australian government model of evaluation, as 

promulgated by the Department of Finance (DoF), is based substantially upon 

management by objectives, and that current thinking in Public Relations 

207Pub!ic Relations Evalualion: Profissional Acco11ntabi!i!J International Public Relations Association Gold Paper no 
11, November 1994. (IPRA Gold Paper) 

708 Egger, Donovan and Spark, op dt, page 26-29. 
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evaluation is essentially based on a hierarchy of effects model of 

communication which can be related to objectives (see Chapter Two), how, 

then, can Public Relations be evaluated in an 'objectives-conscious' 

organisation? 

No currently published model seems to meet the Australian government's 

requirements entirely. In particular, evaluating Public Relations activities 

designed to achieve the government's wide range of objectives - from publicity 

to social change - would seem to require a contingency-based model which 

could be adapted to suit the objectives of each individual campaign. As 

discussed in Chapter Three, the Four-Type model of Public Relations 

proposed by James Grunig would appear to be an appropriate basis for model 

development, with the additional input of the strategic management approach 

recommended by DoF for Australian government activities. The IPRA model 

unites the strategic management approach with the Hierarchy of Effects 

model which forms the most common basis for assumptions about the 

effectiveness of communication activities. Finally, Donovan, Egger and Spark 

recommend an approach to evaluating the success of social marketing 

activities which relies on interim outcomes rather than 'observed behaviour 

change' as an indicator of success. 

Using the models outlined above as starting points, a Public Relations 

evaluation model can be constructed for the Australian government 

environment. It might look like Figure 5:1. 
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PUBLIC RELATIONS EVALUATION 
Activity Type Dependant Model 

I. Organisation Goal 
Environmental analysis leads to identification of a threat or opportunity 

Solutions canvassed and a communication or combined solution is accepted 

Publicity 

IV. 

Publicity 
b. 

II. Communication objectives are decided 
A communication discipline is selected - Public Relations 

Audience and publics are identified and segmented 

III. Public relations objectives are decided 
A type of ublic relations activity is selected 
Information Dissemination Persuasion Negotiation 

Evaluation criteria are selected based on the activity type and objectives 
a. Program evaluation 
b. Process evaluation 
c. Impact evaluation 

d. Outcome evaluation 
(See figures I,J,K & L for more detail) 
Information Dissemination Persuasion 

b. and c. c. and d. (b) 

V. Appropriate research methodolo&ies are determined. 
information is gathered 

Negotiation 
a.&d. 

continuously as part of the development, implementation and assessment process. 

VII. Feedback 
from continuous evaluation is incorporated as it becomes available. 

VIII. Review the evaluation process 

When the evaluation process is complete, it is reviewed, and the information used to develop further plans. 



The basic elements which were used to build this model included the 

Management by Objectives planning cycle (Figure 2:J); the IPRA Gold Paper 

model (Figure 3: 12), which unites the assumptions of the Hierarchy model (see 

Figure 3:5) and Grunig's four-fold model of Public Relations communication 

(see Figure 3:6). The major difference between the proposed model and 

existing models is the assumption that different types of Public Relations 

activities will require different evaluative processes - an assumption reinforced 

by Rossi and Freeman's description of the process of tailoring evaluations to 

different situations and stakeholders. 

Because it merges strategic planning, objective setting, implementation and 

post-implementation analysis, the model is meant to apply to the whole 

process of communication from initial development through to conclusion 

and reporting. As advised by DoF, the evaluation process should start well 

before the communication process starts, at the point where the program's 

goals are set. The decision-making process is a complex one, involving many 

players with occasionally conflicting desires. These are stakeholders, and 

evaluation planning will need to take their wishes into account. The process of 

evaluation planning is dealt with in detail by Rossi and Freeman. 209 

The first stage in a communication campaign begins well before the 

communication campaign itself begins - when a government agency or an 

interest group will identify and describe a problem. The second stage is 

identifying how the problem should be foced by canvassing a wide range of 

options210 (and what role communication will have, if any), the third is 

determining who should be involved in the solution and how it is to be 

implemented/1 1 (for communication campaigns, this means developing 

strategies and deciding what kind of communication solution best fits the 

problem),212 the next stage is the implementation of the solution, and the last is 

209 Rossi and Freeman, op cit, Chapter 1, Programs, Policies and Evaluations, p 35. 

2,0 Planning - objecttves and strategies - the first stage in the central "Public Service Management" circle of the 

DoF Corporate/Program Management Cycle Diagr.im, Figure 2:3 

211 Budgeting and Operational Planning as in the point above. 

212 OGii\ - "I-low to Write a Communication Strategy". 

129 



determining how well the solution worked.213 This is the 'strategic planning' 

backbone of the proposed model. 

One hypothetical government program, for example, may have as a goal 'to 

reduce the cost of alcohol-related illness and injury to the Australian 

community'. This goal will h~ve been debated before being adopted, both 

within the administration and probably in Parliament. This statement defines 

a problem - the cost of health care due to individuals' use of alcohol. For the 

program, the ultimate measurement of success would be a reduction in that 

cost. However, the cost could be incurred in a number of ways. The cost 

could result from a number of factors - loss of work productivity due to 

hangovers; road deaths from drink-driving; alcohol-related illnesses etc. It 

could or affect particular groups in the community - for example road deaths 

in rural areas may be increasing disproportionately to other road deaths. 

Furthermore, the cost of health care may be a separate matter for concern. As 

the program is developed, different solutions would be canvassed - perhaps 

roads can be rebuilt, drivers licences revoked, a curfew imposed so there 

would be less driving after dark, the cost of health care for alcohol-related 

illnesses reduced or re-distributed to those judged to be at fault, or perhaps 

drivers who also use alcohol would be safer if they behaved differently.214 

In a democratic society, curfews or licence cancelling - a use of 

institutionalised 'force' - would not be preferred options. Road building as a 

corrective strategy is slow and resource intensive, and might be best suited as a 

long-term strategy. The strength and influence of the medical lobby might 

reduce the effectiveness of measures designed to reduce the cost of health care 

to the government. On the other hand, the cost of a communication 

campaign is relatively low, and communication is quicker to organise than 

four-lane highways. So a communication approach might be adopted, at least 

in the short term, and probably in combination with a number of other actions 

designed to address the problem. 

2/J Department of Finance, Canberra I 994 - Doi'!?, Eva/11afions, a Pmdical Guide. Meta-evaluation is described on 

page-I. 

214 There is no formal source for this analysis, which is a distillation of discussions with many strategists and 
practitioners from OG IA, client departments, and Public Relations consultants, plus the author's own 
experience in the Department of Health, Housing, Local Government and Community Services from 1989 

to 1993. 
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The goal for a specific communication campaign within this hypothetical 

program might be 'to reduce the number of accidents in rural areas which are 

contributed to by driver fatigue, alcohol consumption, and excessive speed'. 

The next question becomes 'what type of communication would be most 

appropriate?' Where Public Relations is considered the most appropriate 

avenue (and this will often be a cost consideration), what type of Public 

Relations campaign is intended? Which of Grunig's models (at figure 3:4'), is 

the most appropriate model - pub!iciry, information dissemination, persuasion or 

mutual understanding? Perhaps parts of the Public Relations campaign will use 

all four approaches. The objectives, associated costs and appropriate 

evaluation techniques will be decided on that basis. 

For publiciry campaigns, process evaluation should suffice, as these campaigns 

are typically short-lived, and while they may seek action, long term behaviour 

change is not an appropriate objective. 

For information dissemination, process evaluation is necessary to ensure that the 

information provided is accurate, and such evaluation should be extended to 

the messages actually transmitted by media third parties. There would typically 

be two levels of audience to be affected by communication, the target 

audiences and the intermediate communicators in the media. Impact 

evaluation - readership, notice of message, remembering the message would all 

be assessed. The expected change might be at the level of knowledge or 

awareness. Some response, such as seeking further information, might be built 

in. Long-term behaviour change is difficult to achieve with information 

dissemination alone, even with well-constructed and attractive arguments, and 

this would not be an appropriate objective for an information campaign. 

More appropriate objectives would be increasing awareness, raising the level of 

debate, informing public discussion, or providing information on specific 

aspects of an issue - the risks of driving at dusk without lights, for example. 

The evaluation approach would use established methodologies to test 

awareness of issues or knowledge about them in target audiences, preferably 

before and after the campaign is run. 

The scientificpersuasion approach attempts to change opinion and attitude by 

argument - for example this approach is used where an organisation enters into 

public debate on an issue, using formal channels of communication such as 
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conferences, public consultations, parliamentary hearings and so on. The 

intention is for the organisation to affect its environment, rather than the 

converse. The process in this type of Public Relations is less under the 

organisation's control, since other interested parties will also have a role in 

developing discussion. Process evaluation, would therefore be less important 

than in the first two types, impact and outcome evaluation would be more 

important. In particular, as the objectives of this type of campaign relate to 

opinion or attitude, these variables should be tested within the target audience 

or audiences before and after communication activities. Given the difficulty 

of affecting attitudes and opinions, the testing process may need to be 

repeated a number of times in the course of a campaign. The campaign, or 

the program, may need to be altered to provide an increased chance of 

meeting program objectives in response to reactions from target audiences. 

Grunig's final type of Public Relations model, the 'mutual understanding' or 

negotiated model, allows the environment to act on the organisation, and aims 

to arrive at a mutually satisfactory situation. In this type of program, the 

program goals are evaluated in addition to the communication outcomes. The 

process of preparing the communication, and the impact of individual 

messages are of less importance. Outcomes are the focus of evaluation. 

Continual feedback from audiences is sought. Publics will be developed by 

the organisation, and may be supported by the organisation. Representatives 

of publics would be expected to be involved in policy development. 

Representatives of publics would be involved in any evaluation. 

A11 evaluation model for Australian government Public Relations, then, would 

be expected to invest heavily in the formative evaluation stage, with several 

stages of evaluation preceding the decision to communicate, and guiding the 

choice of the most appropriate communication approach depending on the 

relative flexibility of program goals and procedures. Different types of 

evaluation will be undertaken depending on the type of Public Relations 

communication, which in turn are dependent on the actual (as opposed to 

ideal) goals of the communication program. Having determined these factors, 

the choice of research methodologies and questions will become easier to 

resolve. Instead of one unified evaluation model, it might be more feasible, as 

suggested, to base evaluation on all four. These would be linked to a common 

formative evaluation model involving audience research - segmentation, 
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consultation, environment analysis, issues identification, audience message and 

media preferences. The choice of the most appropriate Public Relations 

approach would be made on the basis of the objectives for the campaign. 

Evaluation approaches, and reporting requirements would be dependent on 

these objectives. These are described for each of Grunig's four models. The 

descriptions are at Figures 5:2 to 5:5. 
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Figure 5:2 
r-----------------------------------------------------------------------------

Type of Public Relations Communication 

PUBUCTIY 

Objective - (examples) 

to increase awareness, to encourage product trial, to attract attendance, to 

distribute widely. 

Activities: 

press· releases, events management, stunts, infonnation products, infotainment, 
sponsorship. 

Performance indicators; 

PREPARATION 

Adequacy of background information 

Appropriateness of message content and organisation 

Quality of message presentation 

Timeliness, documentation, cost-effectiveness of activity 

IMPLEMENTATION 

Number of messages prepared 

Number of messages used (coverage) column inches, number of media 

Number of readers/ receivers 

OUTCOME 

Immediate feedback - Attendance, sales, enquiries, trial. 

Longer term - complaints, repeated use, upward sales trends 
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Figure 5:3 
~-----------------------------------------------------------------------------

Type of Public Relations Communication 

PUBUC INFORMATION 

Objectives- (examples) 

to increase knowledge, awareness, understanding 

Activities: 

press releases, press kits, article placement, recorded information hotline, 

brochures, announcements. 

Performance indicators: 

PREPARATION 

Adequacy of background information 

Appropriateness of message content and organisation 

Quality of message presentation 

Timeliness, documentation, cost-effectiveness of activity 

IMPLEMENTATION 

Number of messages prepared 

Number of messages used (coverage) 

Tone and source of coverage. Response from targeted media representatives 

Number of readers/receivers 

Number who process the information 

OUTCOME 

Change in amount/ content/ tone of media coverage, Change in 

knowledge/information 
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Figure 5:4 

,.. Type of Public Relations Communication-
PERSUASION 

Objectives- (examples) 

to persuade, to convince, to change attitudes, to change behaviour, to gain support, to introduce or 

block legisla.tion, 

Activities: 

conferences, debate, interviews, public consultation (formal), parliamentary 

debate, plus information activities. 

Performance indicators: 

PREPARATION 

Adequacy of background information 

Controlled flow of communication 

Adequacy of publicity and information activities 

IMPLEMENTATION 

Activity level in target audience 

Participation of targeted media representatives 

Tone and source of coverage from key media and interest groups 

Participation of key interest groups 

OUTCOME 

Change in opinion 

Change in environment 

Change in behaviour 
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Figure 5:5 
r-----------------------------------------------------------------------------~ 

Type of Public Relations Communication 
NEGOTIATION 

Objectives- (examples) 

- to develop mutuaf& sati.if actory solutions, to change behaviours, to challenge values, to defuse a 

situation, to resolve an issue, to develop relationships. 

Activities; 

meetings, discussions, correspondence, personal representation, service 

delivery, complaints mechanisms, service environment, corporate citizenship, 

sponsorship, issues management 

Performance indicators: 

PREPARATION 

Adequacy of background information. 

Free flow of information to and from the organisation. 

Timeliness of response, readiness of strategies, materials, personnel when 

required. 

IMPLEMENTATION 

Tone and source of coverage from key media and interest groups, 

Accuracy of information disseminated in the media, 

Level of complaints or client satisfaction. 

OUTCOME• 

Attitudes and opinions, environment about the organisation as desired, 

Changes within the organisation as desired; cultural and social changes 
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Where the proposed evaluation model for Public Relations evaluation differs 

from the management model proposed by DoF is that it replaces 'budgeting 

and operational planning' with specific Public Relations planning, identifies 

four major categories for Public Relations activities and appropriate 

methodologies for developing evaluatJon objectives related to each category, 

and incorporates a review of the evaluation process, a 'meta-evaluation'. This 

is based on the assumption that, unlike most Australian government programs, 

a communication campaign would usually be time limited - allowing for a 

retrospective analysis of activities completed in addition to on-going analysis 

and adjustment of continuing programs. 

Where this model differs from other evaluation models developed outside the 

Australian government context is that it incorporates the campaign 

development phase, from problem identification through to objective setting; 

it assumes that communications activities are part of the solution to social 

problems, although not the whole solution; and it incorporates of Grunig's 

specific insights into the diverse nature of Public Relations activities, with 

different objectives and goals, and therefore differential evaluation strategies. 

THE CURRENT SmJAIION 

Havu:ig suggested a possible approach to evaluating Public Relations based on 

the existing models of program evaluation for the Australian government and 

on Public Relations evaluation, this paper will examine existing materials which 

describe Australian government communication activities, and determine to 

what extent evaluation is already carried out on major campaigns. 

The records of the OGIA contain much information about Australian 

government communication programs. They also include information about 

major research projects related to communication, where those projects have a 
' 

budget exceeding $75,000 or are judged to be sensitive in nature, or where the 

project managers have requested OG IA assistance. A close examination of 

those records provides some insight into the nature and type of evaluation 

which has already occurred, the methodologies chosen, and the uses made of 

that information. 
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A. The first question is to what was the relative importance of one-way 

compared to two-way communication strategies in the Australian government 

in 1995. 

This question will be addressed using data about the number, [major strategies] 

and associated research projects of communication campaigns planned or 

approved by the Committee and OGIA during 1995/96. 

NUMBERAND IYPE OF COMMUNICATION CAMPAIGNS PLANNED ORAPPROVED 

BYTHEMCGIAANDOGIA DURING 1995 

The first sub-problem is to determine how many Public Relations and 

advertising campaigns, and evaluations of those campaigns, took place or were 

planned during 1995. This sub-problem will be explored using data from the 

OGIA Register, the AIPs and the MCGIA Minutes, to count the number of 

projects planned and approved by the committee, and to count the number 

which have associated research projects. 

Twenty four MCGIA meetings were held between 1 January 1995 and 13 

December 1995. 144 agenda items were considered. Ten of these were policy 

papers. Approximately 60 campaigns were considered by the Committee 

during 1995. Of these 25 are noted in OGIA records as advertising 

campaigns, 23 as Public Relations, 7 as other categories, while 8 projects were 

Market Research. These campaigns are spread over 18 of the then 20 

Departments of State. During the same period, OGIA registered 

approximately 200 new projects. Less than half the number of new projects 

noted by OGIA in this period were referred to the MCGIA. 

For the same period the OGIA Register records 164 major projects and thirty 

minor or tactical projects, 194 projects in total. Seventy-four were Research 

projects. 
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PRIMARY STRAIEGIES OF CAMPAIGNS CONSIDERED BY THE MCGIA AND 

OGIA DURING 1995 

The number of projects in the OGIA Register of Expertise is far larger than 

the number presented to the MCGIA, although smaller than the number 

foreshadowed in the AIPs. During the 1995 calendar year, the OG IA Register 

records 194 new projects, including 74 new research projects, compared to 60 

projects of all types on the MCGIA agenda. Only eight research projects were 

separately considered by the committee. 

In most cases, the type of campaign is clear from the MCGIA Minutes. 

,Where this,is-·unclear, sometimes the type of consultant appointed to the 

campaign will provide the answer. In a few cases, however, this was not the 

complete answer. The Working Nation campaign, for the Department of 

Employment, Education and Training, used a Public Relations consultant, 

Burson Marsteller, to develop an 'Integrated' campaign strategy. The 

campaign included advertising, research and Public Relations, as well as 

marketing efforts by local Commonwealth Employment Service offices. For 

the purpose of this study this campaign was classified as a 'marketing' 

campaign, but could also, arguably, be considered a Public Relations campaign. 

Where a campaign had a substantial advertising campaign element (as opposed 

to non-campaign, public notice or recruitment advertising) and also included a 

strong Public Relations component, the campaign is considered to be an 

advertising campaign, with Public Relations as a supporting strategy, unless it 

was clear from the Minutes that this was not an appropriate classification. In 

the case of Working Nation, the campaign has been classified as a Marketing 

campaign because of its high degree of integration Where advertising was 

restricted to a supporting role, the campaign was classified as Public Relations. 

The number of projects, and their primary strategies, are set out in Figure 5:1. 
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Figure 5:7 Numbers and primary strategies of projects recorded in MCGIA 

Min OGIA R . d AIP utes, e£l,ster, an s 
Project Type AIPs OG IA Register MCGIA 
Advertising 31 16215 25 
Public Relations 92 51 23 
Research 14 98 8 
Direct 13 3 4 
Marketing 4 20 2 
Promotion 4 n/a 0 
Other 14 28 1 
TOTAL 173 216 63 

Source: MCGIA Minutes, OGIA Register and AIPs. 

The proportion of advertising campaigns proposed in the AIPs which go on to 

receive the attention of the MCGIA is far higher than for Public Relations 

activities. One explanation is the relative level of skills available in-house for 

Public Relations activities and for advertising. Under a long-standing Finance 

Direction (Finance Direction 25D) all advertising expenditure is arranged by 

the OGIA Advertising section through master agency arrangements. 

Departments have not needed to develop in-house advertising management 

resources. Public Relations activities, however, are essentially the responsibility 

of Departments themselves, and most Departments have developed extensive 

in-house resources in this area. The only requirement to use OGIA's services 

arises when Departments wish to engage external consultants for part or all of 

a communication campaign. This would explain the large discrepancy between 

campaign numbers in AIPs and at the MCGIA level. 

OB JECIIVES OF CAMPAIGNS PL4NNED IN 199 5 / 96 

Campaign objectives would be the key to determining an appropriate method 

of evaluation, according to the hypothetical model proposed earlier in this 

m The number of advertising campaigns noted in the OGIA Register appears to be somewhat under
reported. A comparison with the audited accounts of the advertising e.xpenditure records suggests that far 
more advertising campaigns are conducted than are recorded in the Register each year. For the 1994-95 
financial year, the audited accounts noted that more than 150 campaigns were conducted at that time. 
While many of these campaigns would be ongoing campaigns from previous years, the OGIA Register 
would appear to be a less-than-accurate record of activity in the advertising field. 
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Chapter. Campaign objectives are reported to OGIA and the MCGIA only in 

the AIPs. It should be possible to determine the objectives of campaigns from 

the AIP data, and secondly to assess the importance of evaluation to the 

process of campaign development by counting the number of campaigns 

which are associated with 'benchmark' or situational research at the 

Information Planning stage. 

The four types of Public Relations activities identified by Grunig are used for 

different purposes, and so will typically have separate objectives. For clarity, 

these are set out as a table, below: 

Figure 5:8 Relationship of type of campaign to type of objectives 

Type of Campaign Related obiectives (examples) 
Publicity Sell tickets, encourage product trial, increase 

awareness. 
Public Information To increase awareness, provide information, increase 

understanding, increase knowledge. 
Scientific Persuasion Change attitudes, change behaviour, gain support, 

introduce or block reID.llation. 
Negotiation Develop mutually satisfactory solutions, encourage 

discussion & dialogue, resolve issues, develop 
relationships. 

According to information provided to OGIA by Australian government 

departments as part of their accountability obligations in the Annual 

Information Plans, government communication in Australia does indeed rely 

heavily on the public information model. 

142 



Figure 5:9 Prevalence of Public Relations approaches as indicated by stated 

b' ti o >Jee ves. 

AIEs 1225-122!2, Obje~tives for Campaigns Twe Qf Publi~ N Q Qf ~ampaigns 
RefatiQns with this 

.. ., int11r~tPl1 nhiective 
Knowledge - information; understanding; education; Public 
Create/Raise/maintain awareness; provide Information 
environmental data, eg targets. 
Behaviour change; affect attitudes; Achieve Persuasion 
government objectives; Gain suooort. 
Promote or market a program, organisation or policy; Publicity 
attract applicants or other response; financial return -
sales or profit; address design/image issues; Generate 
media coverage; co-ordinate activities. 
Assist interest groups by providing focus, support etc; Negotiation 
contribute to discussion or debate; develop policy; 
develop a plan; facilitate [two way] communication; 
improve services; balance interest of Australian 
government with other; identify and overcome 
barriers; address needs; manage public interest. 
Total 
Source: AIPs 

The figures above were derived from the 'objectives' responses in the Annual 

Information Plans. It should be noted, however, that most of the campaigns 

had multiple objectives. 167 of the objectives noted by departments in their 

AIPs were public information type objectives. 57 were persuasive in intent. 

48 were publicity objectives. Only 38 were negotiation objectives. Also of 

interest are the significant numbers of projects which appear to have 

symmetrical communication objectives, or objectives which lean towards 

asymmetrical communication of an unusual type. 

Given the assumption by many commentators, such as Morehead and Penman 

and Noble and Noble, that government communication is essentially one way, 

it was not an expected outcome to find a significant number of separate 

objectives indicating that government organisations actively support client and 

interest groups to communicate with them. One proposed campaign included 

the objective of 'providing a focus for anti-racist strategy' - others included 

'increasing community participation in debates and discussion', 'inform 

community discussion', 'inform target groups about their rights', 'involve key 
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stakeholders' and so on. Six projects also had policy development as an 

objective, although these were outnumbered by the 29 which intended to 

promote an existing program, organisation or policy. 

Overall, the number of participative objectives is far smaller than the number 

of directive objectives. Some government communication is not strictly one

sided, but is, at least in some cases, bending over backwards to support debate 

and discussion, even if this means funding 'activist' groups to represent publics 

affected by programs. However, the rest of the figures support accepted 

wisdom that government communication campaigns are primarily Public 

Relations informative in nature, with 156 of 313 objectives relating to 

awareness raising or information provision. 

The difficulty of establishing objectives for government communication 

campaigns is suggested by the fact that only eight of the proposed campaigns' 

objectives were easily measurable, by counting responses, such as applications 

for grants, which could be easily assessed. Only five of the objectives relate to 

monetary returns or sales, and only two of the stated objectives related directly 

to media coverage. The small number of AIP projects which have research 

objectives is worthy of note - only 11 stated objectives out of 313 have clearly 

research-type objectives, compared to the larger proportion of research 

projects which reach the Ministerial Committee. 1bis may reflect the activities 

of OGIA in emphasising the importance of accurate research to the 

communication process, or the fact that AIPs are prepared early in the 

development of a campaign, whereas research may be an issue which is 

identified later. 

NUMBER OF CAMPAIGNS WHICH ARE ASSOOATED WITH 'BENCHMARK' OR 

SITUATIONAL RESEARCH AT THE INFORMATION PLANNING STAGE, COMPARED 

TO OTHER TI"PES OF RESEARCH. 

In order to address this question, information on the objectives of research 

conducted in relation to communication campaigns will be analysed to 

determine the relative importance of benchmark, tracking and campaign 

evaluation research in this context. Records held by OGIA of research 
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projects which had involved OG IA staff during the period under 

consideration were examined for information about their objectives and 

relationship to other projects involving OGIA. The following table shows the 

relative importance of different types of research project for the Australian 

government during this period. 

Figure 5:10 Research projects by type of research. 

Research type Number 
Developmental research 23 
Environment analysis 7 
Product testing ( concept testing) 5 
Client/ customer satisfaction 5 
Campaign tracking 9 
Internal issues research 2 
Evaluation of publication or single activity 10 
Evaluation of a campaie:n 12 
Evaluation of a program 9 
Various, not specified 16 
Total 98 
Source: OGIA Register. 

The research projects described are strongly developmental in objectives, with 

thirty projects concentrating on the pre-campaign or early stages of a campaign 

(developmental research and environment analysis). Five research projects are 

set up simply to test advertising creative concepts with various target audiences 

- these would relate to the largest campaigns. For the smaller campaigns, 

concept testing research would be included as part of the overall project 

budget and not noted separately. In contrast, whole campaign evaluations 

represent only 12 of the 98 projects. 

One interpretation of these figures is that evaluation is most frequently used 

during the development of a campaign, and in the process of justifying the 

proposed expenditure, than in the continual process of program management 

outlined by DoF and supported by Public Relations evaluation models also. 

As many communication campaigns are one-off activities, it is possible that 

there is less perceived need to justify the activities of the past, compared with 

the future. It is equally possible that the records maintained by OGIA over

emphasise the importance of ex ante evaluation, as the major involvement of 
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OG IA with communication campaigns occurs during the development and 

approval process rather than the management process. 

Further research could determine whether the relative importance of ex ante 

evaluation in the MCGIA and OGIA processes was in fact carried over into 

practice where a campaign was conceived and managed over a longer period -

the Drug Offensive, for example, or the road safety campaigns undertaken by 

the Department of Transport. It is interesting to note the relatively high 

number of research projects to 'evaluate' single publications or activities. 

These are typically related to publications such as newsletters which are on

going rather than single date publications. 

146 



Figure 5:11 Value of OGIA Research Projects, 1989 to 1996. 

Source: OOIA Registr 
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INCREASING EXPENDITURE ON RESEARCH BY THE AUSTRAUAN 

GOVERNMENT 

Research has become increasingly important to the process of campaign 

development. As Figure 5: 11 demonstrates, expenditure on research increased 

four hundred percent between 1990 and 1995, although as a proportion of 

expenditure, research maintained a steady share of three percent. (See Figure 

5:12 and 5:13) 'Ibis three percent is particularly significant in view of 

Department of Finance advice that departments should consider budgeting 

approximately ten percent of program funds to be used in evaluation.216 The 

increased use of market research by the Australian government between 1991 

and 1995 can be seen as an indication of the Australian government's 

increasing recognition of the importance of consulting with end users about 

matters which concern them, including the design and approach used in 

providing information materials. 

2' 6 It should be noted that this advice from DoF is not used by them as a benchmark, simply as an assistance 
in planning. DoF recognises that the amount spent on evaluation should be realistic in terms of the overall 
program expenditure and the type of evaluation to be carried out. The Department of Health also uses a 
'ten-percent' indicator for evaluation funds, but emphasises that this is not absolute: "When pressed, the 
Evaluation Unit will suggest that up to 10 percent of program money could justifiably be spent on 
evaluations - as a very rough rule of thumb. But we much prefer people to do a 'bottom-up' costing of a 
suitable evaluation methodology and then estimate what that might cost. For programs outlaying a good 
deal of money ... the proportion ... might be less than 1 percent. For very small programs, it might be up 
around the 10 percent mark." 

Evaluation Unit, Department of Human Services and Health, (Almost) Ewythingyo11 ever wanted to know about 
Ea:1/11ation (but wm efraid to ask): a guide to planning and managing miluations in HSH, January 1995, page 5. 
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Figure 5:12 Proportion of 1995 budgets allocated for campaigns 
by strategy. 

PR 

Direct 
6% 

Source: OGIA Register 

Other Research 
7% 3% 

Advertisin_g 
74% 



Figure 5:13. Spending estimates for 1990-1991 by category of 

primary strategy. 
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ADVERTISING AND PUBUC RELATIONS CAMPAIGNS - RELATIVE USE OF 

EVALUATION. 

Data on the number and types of campaigns conducted and comparisons 

between those with associated research projects and those which have no 

associated research will be used to explore this question. While the relative 

importance of different types of projects is interesting, particularly the 

importance of research, with 74 out of 194 projects, it is even more 

enlightening to note the relationships between projects. In collecting the data, 

particular attention was paid to those projects which had both a leading 

strategy and a supporting strategy, especially where that supporting strategy 

was described as research. 1bis was noted in the papers provided to the 

MCGIA, and included both projects which included a budget for research, 

and those where the research component was sufficiently large to warrant 

treatment as a separate project (this would usually be where the research 

component had a budget exceeding $75,000 or was likely to be sensitive). Of 

the MCGIA projects for 1995, the following relationships were observed: 

Figure 5:14 Primary strategy by supporting strategies - approved 
campaigns. 

Primary Total Adv PR Direct Mktg Promo Res'ch 
Advertising 25 X 5 2 0 1 11 
Public 23 3 X 0 0 2 1 
Relations 
Direct 4 0 0 X 0 0 0 
Marketing 2 2 1 0 X 0 2 
Promotion 0 0 0 0 0 X 0 
Research 8 0 0 0 0 0 X 
Other 1 0 0 0 0 0 0 
Source: MCGIA Minutes. 

Other 
0 
0 

0 
0 
0 
0 
X 

The key finding from this table is the large discrepancy between Advertising 

projects which have associated research when they are presented to the 

MCGIA compared with Public Relations projects. Of a total of 25 advertising 

projects put forward, 11 had associated research; for Public Relations, of 23 

proposals put forward to the committee, only one clearly had an associated 

research project or a research component 1bis was a three year campaign 

intended to increase community acceptance of people with mental illnesses 

and also had a strong advertising component. 
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Figure 5:15 Supporting strategies for Advertising and Public 
Relations campaigns. 
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Research projects represent 13% of the number of individual projects 

considered, and were linked to 4.3% of the Public Relations and 44% of 

advertising projects considered. On several occasions, research projects were 

undertaken which were related to campaigns by subject area without 

necessarily being attached to a campaign, or presented to the MCGIA at the 

same time. Where these separate projects were undertaken by the Department 

responsible for the campaign, it was assumed that the research and the 

campaign were related. Where the research was undertaken by a different 

Department or agency, it was treated as a separate project. 

The AIPs show very similar patterns in terms of the relative importance of 

research to advertising and Public Relations campaigns. 

According to the 1995-96 AIPs received by OGIA, fourteen of 31 proposed 

advertising campaigns were to be supported by research, and only eleven of 92 

proposed Public Relations campaigns. (See Figure 5:16). 

Figure 5:16 Primary Strategy by Supporting Strategies - proposed 
Campaigns 

Primary Total Adv PR Direct Mktg Promo Res 
Advertising 31 X 16 6 0 2 14 
Public 92 16 X 6 2 8 11 
Relations 
Direct 13 9 4 X 0 1 2 
Marketing 4 2 1 1 X 3 1 
Promotion 4 1 1 1 0 X 0 
Research 14 3 2 0 0 0 X 
Other 14 0 2 0 0 1 0 
Source AIPs 

Other2t7 
4 
32 

2 
2 
1 
3 
X 

Advertising campaigns were more likely to use research as a supporting 

strategy, and also more likely to use. direct mail as a supporting strategy. Public 

Relations campaigns were more likely to use promotional activities or 'other' 

activities such as film, video, multimedia or print product development as 

supporting strategies. Public Relations campaigns were equally likely to use 

117 'Other' in this context includes audio-visual and multimedia materials, printing, pamphlets, schools kits, 
exhibitions, seminars etc. 
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advertising as a supporting strategy as advertising campaigns were to use 

Public Relations. 

Many more projects are listed in the AIPs than were presented to the MCGIA. 

In part the large discrepancy between the number of MCGIA projects and the 

number mentioned in the AIPs can be explained by the fact that departments 

may use the AIPs as a means of determining which of their projects will 

require MCG IA attention. Where a project is not sensitive or costly, the 

MCGIA may not require further input from the department. An examination 

of the relative budgets of AIP projects and those presented to the MCGIA 

reveals that the minimum budget for AIP campaigns is far smaller than that 

for MC GIA projects; indicating that due to the MCG IA's policy of primary 

concern for major campaigns the smallest campaigns are not considered by the 

Committee or captured in its statistics. 

DIFFERENCES BETWEEN ADVERTISING AND PUBUC RELATIONS PROJECTS 

In terms of budget, advertising expenditure certainly accounts for the largest 

overall expenditure. 218 While advertising projects are only 39% of the number 

of projects seen by the MCGIA in 1995, they represent 74% of the budget 

(See Figure 5:16 Strategies by number of projects MCGIA 1995, and Figure 5:12 

Proportion of 1995 Strategies by Budget). 

m Of the total number of campaigns, several did not have attached budgets at the time of consideration by 
the MCGIA. These included 4 advertising, and 9 Public Relations 
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Figure 5:17 Strategies by number of projects, MCGIA 1995 
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While the requirement to account for public expenditure applies equally in 

small matters as it does in large ones, the relative risks associated with an 

advertising campaign which costs on average $1.6 million, and with a Public 

Relations campaign which costs on average $300,000 will be different. The 

relatively small risk associated with smaller campaigns may lead to less 

stringent evaluation approaches. 

Figure 5:18 Approved campaign strategies - Relative budgets 

Type Minimum Maximum Mean Median 
Advertising $150,000 $10,000,000 $1,602,900 $600,000 
Public Relations $40,000 $1,000,000 $311,090 $200,000 
Research219 $44,000 $195,000 $126,000 $100,000 
Direct $40,000 $2,015,000 $561,000 $180,0002~ 

Other221 $1,500222 $2,500,000 $731,875 $170,000? 
Source MCGIA 

While DoF recommends setting aside approximately 10% of a program's 

budget for evaluation, this will not always be the most appropriate level of 

expenditure. Half the Public Relations campaigns considered in 1995 were less 

than $200,000 in value. Setting aside $20,000 for research may be rationally 

the most correct choice, following the rule of thumb suggested (cautiously) by 

DoF. However, the relative opportunity cost of spending such a sum on 

research may be judged poor value for money by the campaign manager, when 

research is not considered likely to add greatly to the effectiveness of the 

campaign under consideration, and where the risk of criticism due to failure to 

research is considered small. The Department of Finance, and the 

Department of Health are therefore very cautious in recommending 

percentages of budgets for evaluation. 

The pattern for the Annual Information Plans was very similar to that for the 

MCGIA with a number of interesting exceptions. 

119 Research projects did not have to be considered by MCGIA in 1995 unless they cost more than $75,000. 

220 This figure and the one below for 'other' campaigns is dubious since it is based on a very small sample. 

221 At this st2ge, the Working Nation campaign has been treated as a Marketing/Other campaign, although it 
may more properly be called 'integrated'. See discussion above. 

222 This project was the development of an Internet home page 
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Figure 5: 19 proposed campaign strategy relative budgets 

Type Minimum Maximum Mean Mean 
Advertising $26,000 $9,550,000 $1,697,497 $670,000 
Public Relations $2,000 $2,300,000 $220,994 $86,000 
Research $13,315 $1,400,000 $156,088 $48,500 
Direct $2,000 $270,000 $126,603 $102,600 
Other $5,000 $168,000 $242,271 $100,000 
Source: AIPs 

As the MCG IA only considers the appointment of consultants to assist with 

large or sensitive campaigns, the minimum budgets for the AIP projects are far 

· smaller than for the MCGIA figures. However, the average costs of 

advertising campaigns are very similar. The average cost of a Public Relations 

campaign is approximately $100,000 less in the AIPs than in the MCGIA 

papers, probably as a result of the very large numbers of Public Relations 

campaigns included in the AIPs which would not be considered sensitive or 

significant enough to be considered by the MCGIA, or which would be carried 

out in-house, without external consultants. 

This could be one explanation for the relative lack of evaluation of Public 

Relations campaigns. The MCGIA Minutes and, particularly, the AIPs show 

the importance of Public Relations activities to the Australian government as a 

whole by the sheer numbers of Public Relations campaigns planned and 

considered, compared 'to the numbers of advertising campaigns. However, the 

relative cost of Public Relations activities is a great deal lower than for 

advertising. Figure 5: 18 shows that the mean cost of a Public Relations 

campaign is $311,090, compared to Advertising campaigns mean cost of 

$1.6M. From such a small budget, it may seem excessive to set aside ten 

percent or more for evaluation, due to the opportunity cost of activities which 

might otherwise have been included to meet campaign objectives. 

As Figure 5: 10 shows, Australian government expenditure on research has 

increased markedly over the period 1990 - 1995. However, when this figure is 

compared with the overall expenditure on communication (as noted by 

OG IA) the proportion of funding allocated to research remained stable at 

around three percent of the total. Thus while the increased expenditure would 
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seem to indicate an increased importance for research in the communication 

process, the relative allocation of funds has remained the same. 

SUMMARY OF THE RESEARCH FINDINGS 

During 1995, the MCGIA considered 60 communication campaigns of 

various types, while OGIA was involved in approximately 200. Advertising 

and Public Relations projects represented over half of the strategies 

considered. While Public Relations were the most numerous projects, 

advertising projects represented the largest share of expenditure. (See Figures 

5:14 to 5:17). 

Between 1990 and 1995, expenditure on communication increased markedly in 

the Australian government - by almost 400%. During that time the proportion 

of expenditure allocated for research remained stable at 3% of expenditure 

overall. The pattern of expenditure has been growth overall, with significant 

drops in expenditure during election years. (See Figure 5:10). 

Australian government communication campaigns do appear to some extent 

to follow the pattern suggested by Grunig and supported by the research of 

Habbersett, E and R Pollack, and Turk for government communication. 22J 

That is, the majority of Public Relations activities undertaken by the Australian 

government are of the public information type. Public information objectives, 

including increasing knowledge, providing information, educating audiences, 

creating, raising or maintaining awareness, are present in well over half of all 

the campaigns planned by the Australian government during 199 5 / 1996. 

Where two-way objectives are indicated (see Figure 5:8') the Australian 

government may sometimes go to extraordinary lengths to ensure full 

consultation, to the extent of supporting the interest groups whose feedback, 

both negative and positive, is so important to the development of true two

way communication. 

m James E. Grunig and Larissa Grunig, op cit, p 305. 
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Research is relatively frequently used as an aid to the development of public 

information campaigns. Where clear objectives are set, the relative cost and 

difficulty of evaluating this type of campaign should be less than for two-way 

campaigns. The difficulty of measuring awareness is, as has been established, 

less than the difficulty of measuring changes in behaviour and accounting for 

their causes. This is recognised in the suggested model for evaluating 

Australian government Public Relations, where the objectives of the campaign 

determine the evaluation approach - a less costly approach for a program of 

which the objectives are mid-range cognitive rather than behavioural. (See 

Figures 5:2 to 5:5) 

-The research projects in which OGIA was involved in 1995 are strongly 

developmental in objectives. (See Figure 5: 10). Of a total of 98 projects 

examined, thirty were developmental or environment analyses. A further 14 

were implementation research - concept testing and campaign tracking. Of 

the thirty-one projects which mention evaluation, nine were program 

evaluations rather than evaluations of communication campaigns, ten were 

evaluations of single products or activities and only twelve were campaign 

evaluation projects. So 44 projects concentrated on the early part of the 

campaign compared to 12 on the whole campaign or its overall effect. 

Perhaps the most important finding of this research has been the discrepancy 

in the use of evaluation between different types of communication activity. In 

particular, the difference between advertising campaigns and Public Relations 

campaigns is very marked. (See Figure 5: 14 & 5: 15). Of major advertising 

campaigns presented to the MCGIA in 1995, 44% had associated research, 

compared with only 4% of Public Relations campaigns. 

Two possible explanations of this discrepancy are suggested. Advertising 

campaigns while fewer in number had average budgets five times higher than 

those for Public Relations ( see Figures 5: 18 and 5: 19). The relative risk and 

therefore the care with which these campaigns are considered and managed 

might lead to a more cautious, research-based approach to advertising 

campaigns compared to Public Relations. The second possible explanation 

relates to the function of OG IA. While Departments appoint and manage 

their own Public Relations, research, direct mail, marketing and other 

consultants, all adverting agencies are appointed and managed by OG IA, and 
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all advertisements are placed and paid for through OGIA's Central Advertising 

System. OGIA's greater involvement with the management process may have 

led to a wider adoption in Australian government campaigns of OG IA's stated 

policies on the importance of research to the communication process. 

CONQUSIONS 

What the data held by OGIA shows about Australian government 

communication activities is that Grunig's assumptions about the nature of the 

· communication activities of government agency are justified in terms of the 

objectives of campaigns planned and approved through OGIA and the 

MCGIA during 1995 - these are indeed primarily public information activities. 

A concern with better targeting and better use of funds is demonstrated by the 

increased importance of developmental research activities. While this trend 

invites the encouraging conclusion that Australian government communication 

activity is moving closer to the symmetrical model of communication which is 

the standard of excellence in the industry, Public Relations communication 

appears to be lagging behind advertising activity by a considerable margin. 

Moreover, while expenditure on research increased markedly in the period 

under consideration, the proportion of communication funds devoted to 

research appears to have remained stable at approximately 3% overall, well 

below the government's own guideline of 10%. 

While advertising activities have a fifty percent chance of having an associated 

research project, Public Relations campaigns have between five and ten 

percent probability of being associated with a research project. While this may 

have something to do with the relative probability of Public Relations activities 

being conducted in-house by their responsible Departments (thus not being 

collected in OGIA statistics); and while Public Relations activities are relatively 

low in cost, still it would seem that some change is necessary to ensure that 

Australian government Public Relations activities become subject to at least 

the same level of accountability as applies to advertising. It could be argued, 

indeed, that since the Australian government's whole expenditure on 

advertising is monitored and double-checked both by OGIA and by the 
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auditors engaged for that purpose, that more attention should be paid to 

Public Relations activity, rather than less. 

As Australian government expenditure on research remains, despite a 

sustained increase over the past five years, at three percent of expenditure, 

which is well below the ten percent level recommended (albeit cautiously) as a 

benchmark by DoF. It would appear that there may be some room for re

allocation of funding which could be used to improve the overall record of 

Public Relations communication campaign evaluation. This would, at the 

same time, contribute to the body of knowledge available to Public Relations 

practitioners and campaign managers. 

While it may not be appropriate to evaluate all campaigns, and certainly it 

would not be appropriate to evaluate all campaigns by the same standard, such 

as level of effect on behaviour, it would appear desirable to implement some 

form of evaluation for a larger percentage of Public Relations campaigns 

managed by the Australian government than is currently the case. Public 

Relations campaigns appear to be the 'poor relations' when access to 

evaluation funding is considered. 
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Chapter Six 

CONCLUSION: AN UNEQUAL SHARE OF THE SPOTLIGHT 

This chapter relates the research findings to the literature review in terms of 

the most significant findings and themes, and recommends some further 

avenues for research in Australian government communication. It seems clear 

from the research explored in the previous chapter that Grunig's Four-Type 

model of public communication does provide a useful framework for 

considering Australian government communications. It also appears clear that 

advertising campaigns conducted by the Australian government have been 

more stringently evaluated than Public Relations campaigns. 

COMPLIANCE WITH DEPARTMENT OF FINANCE (DOF) GUIDEUNES ON 

EVALUATION 

The Australian government depends heavily, as an institution, upon 

communication as a means of maintaining its control over its environment. In 

this respect, it resembles the private sector institutions from which it has 

adapted the theories of management which provide its structure and much of 

its function. As part of this process of adaptation, the Australian government 

has embraced the theory of Management by Objectives, and its consequent 

reliance upon performance description and reporting as a means of 

maintaining control and implementing its policies and social programs. The 

Financial Management Improvement Program provided a framework for 

evaluation which has been applied across programs, with a consequent increase 

in the numbers and influence of evaluation research in policy development and 

review. 

The DoF framework for program evaluation, based on the theory of 

Management by Objectives, has been applied to some extent to the 

communication programs undertaken by the Australian government. 
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However, its application has not been consistent with regard to the types of 

campaigns evaluated. Advertising is the highest cost element of public sector 

communication, and is centrally controlled by the Australian government 

Advertising Service.224 During the period of the study, evaluation was strongly 

associated with advertising campaigns, particularly at the 'concept testing' or ex 

ante stage of campaign development. 

Public Relations campaigns, however, are far less strongly associated with 

evaluation research than advertising campaigns. Public Relations is the second 

most common category of communication program to involve either the 

Office of Government Information and Advertising (OGIA) or the Ministerial 

·Committee on Government Information and Advertising (MCGIA). 

However, Public Relations campaigns, while they were the second largest in 

terms of expenditure, represented only 9.4% of Australian government 

communication expenditure compared to advertising's 69%. While half of the 

Australian government's advertising campaigns represented expenditures of 

more than $600,000, half of the Public Relations campaigns cost less than 

$200,000. (See Figure 5:18 Approved Campaign Strategies, Relative Budgets). 

Advertising projects were far more likely than Public Relations projects to have 

associated research projects - the MCG IA minutes show advertising 

campaigns were ten times more likely than Public Relations campaigns to have 

associated research projects. The value of advertising campaigns considered 

by the MCGIA was on average five times greater than the value of Public 

Relations campaigns (see Figure 5:18'). The discrepancy is even larger when the 

AIP data is considered (see Figure 5:19, Proposed Campaign Strategies, Relative 

Budgets) - here advertising budgets are eight times greater than those for Public 

Relations, while only one in nine Public Relations campaigns has associated 

research objectives compared to nearly half of the advertising campaigns 

proposed. 

214 The Advertising Service is described briefly in Appendi.x 2. It is a section of OG IA. 
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THE ROLE OF THE MCGIA 

What is the role of the MCGIA in relation to promoting the evaluation of 

communication campaigns? According to the Office of Government 

Information and Advertising Functions and Authorities document issued in 

February 1995 (and reproduced as Attachment 3): 

All information programs conducted by departments should be as impartial and 
as complete as practicable and based on the information needs and capacities of 
the target audience. Information programs should be based on relevant 
research and contain feedback and evaluation mechanisms where possible. (2.6) 

The Functions and Authorities document also notes that "MCGIA will .. 

scrutinise the formal evaluation of each information campaign" (3.3.2). 

Based on the evidence examined to date, it appears that less attention is paid 

to the evaluation of Public Relations campaigns than to advertising campaigns. 

Despite the stated wish of the MCGIA to ensure that all campaigns are built 

on adequate research, the proportion of campaigns with associated research 

activities actually appears to decline between the activities suggested in the 

AIPs and those finally approved by the MCGIA, although the discrepancy 

between the two sets of data means that this hypothesis requires further 

testing. 

While DoF does not provide a fixed benchmark for expenditure on evaluation, 

both the Department of Human Services and Health22s and OGIA advise that, 

'as a rough rule of thumb' up to ten percent of program money could 

justifiably be spent on evaluation. From the information to hand, it appears 

that the Australian government is spending as little as three percent of the 

funds it uses for external communication consultants to evaluate their 

performance, and the performance of the communication programs they 

provide. 

However, due to the weaknesses of the data sets used for this research, further 

work would be required to establish the actual level of research conducted in 

Australian government Public Relations campaigns. It should be recalled that 

the campaigns considered by the MCGIA are on the whole the larger and 

m Department of Human Services and Health, (Almo,t) Everythingyou aier wanted to know about Ew!uation (but 
were afraid to aJk), January 1995. 
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more sensitive campaigns, and that OG IA involves itself only where external 

consultants are being considered. A longitudinal study of a campaign or group 

of campaigns, or field work within a department to observe the formal and 

informal processes by which the environment is mapped, information about 

target audiences is gathered and the effectiveness of communication activities 

is judged, would round out the current picture, and enable the hypothesis to 

be tested that Public Relations activities are evaluated only minimally in the 

Australian government. 

COMMUNICATION OBJECTIVES 

Communication theory, and many theorists, opine that two-way 

communication is the measure of excellence in Public Relations. It seems that 

communication is likely to increase in effectiveness at changing behaviour 

relative to the ability and willingness of the sender and the receiver to interact 

and change one another, and to re-frame messages more effectively, as 

opposed to unchanging and unresponsive broadcast. Communication 

instituted by government, however, can never be perfectly two way, since 

there is an institutional imbalance in the ability of the source of 

communication and its recipients to affect one another .. The standard of 

excellence, however, is not closed to government communicators. One way 

communication and public information campaigns may be designed to 

maximise their contact and interaction with audiences through increased use 

of research, particularly developmental, on-going campaign research and 

overall measurement of effectiveness, which should be used to refine and 

improve campaigns, messages, delivery systems and management. 

As suggested by James Grunig and the Public Relations Excellence project 

team in America, the objectives selected by government communicators in the 

Australian government context do appear to favour the 'public information' 

type of communication campaign. The most common objectives as stated in 

the Annual Information Plans were to increase knowledge, educate or inform 

target audiences, or to create, increase or maintain a level of awareness. The 

relative importance of knowledge objectives compared to awareness objectives 

may relate to the relatively high number of Public Relations projects reported 
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in the AIPs (92) compared to the MCGIA Minutes (23). Only one in ten of 

the stated objectives were objectives suggesting an openness to two-way 

communication or negotiation. The public information model appears to 

dominate formal, reported communication in the Australian government, 

despite sustained criticism from the academic community.226 

Many of the most effective government communication campaigns of the last 

ten years have been conducted on the basis of strong and continuous research. 

The Drug Offensive, for example,227 and the HIV/ AIDS campaigns both 

relied heavily on formal research and on building networks with interest 

groups in the community. Why, then, is there so little sign of other 

government campaigns adopting an equally strong formal research base for 

campaigns? Certainly, there has been a vast increase in the amount spent on 

research associated with campaigns over the last five years, but as a proportion 

of total expenditure, there appears to have been no change. Further research 

within departments with strong communication traditions may provide some 

answers here. It is conceivable that as skill levels increase departments are also 

taking more of the responsibility for research in-house, building their resources 

internally and no longer requiring OGIA's assistance with the selection of 

consultants. 

The frequent criticisms of government communication as expressed by 

Shrensky, and by Noble and Noble, among many others, might be overcome if 

a common model of government communication evaluation were to be 

adopted and implemented, and if the results of such evaluations were to be 

made more widely available, as is the case with program evaluations. The 

development of such a model should be a high priority for subsequent 

research. Such a model would need to represent a partial synthesis of theories 

of communication, Public Relations, political science, administration and 

evaluation research. For the purposes of the Australian government, the 

726 Morehead and Penman, Federal Government information campaigns; A Critical Review, CRIA Occasional 
Paper no. 11, December 1989; Noble and Noble, "On the Use and Misuse of Mass Media by 
Governments" Australian Journal of Communication, no 13, 1988; Shrensky, "Public Communication 
Campaigns", Communication News Volume 7('1:J 1994, pp 7-10. Martin and Mugford, "Report on the 
Evaluation of Australian Government Information Activities" research report held by OGIA, February 
1994. 

127 Tom Carroll, The Drug Offensive - "Examples of Successful Government Marketing Sponsorships", 
Seminar paper for OGIA Seminar Sponsorship and Government Campaigns 23 May 1995, 
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model would need to be consistent with the requirements of the Australian 

government Department of Finance. One further requirement would be that 

the model should be as far as possible practical to implement. 

Further research will be necessary to determine the actual causes of disparity 

between advertising campaigns and Public Relations campaigns in terms of 

their reliance on research. It is conceivable that Public Relations campaigns 

are in fact based on research which is conducted internally by each 

Department and does not require the assistance of OGIA, in which case it 

would not show up on the records consulted. It is also conceivable that the 

average Public Relations campaign is too small to be included in Departmental 

or governmental guidelines on risk management - 'slipping through the net'. It 

is also possible that evaluation is carried out within public affairs areas on an 

'ad hoc' or informal basis, which as Dozier suggested is the most common 

approach for evaluations undertaken by Public Relations practitioners. 

Once the reasons for the imbalance have been ascertained, it would be 

beneficial to the Public Relations profession, and to the practice of public 

communication in the Australian government, that a strategy should be 

adopted to ensure that Public Relations activities in this environment were 

subject to the same requirements for research, and for accountability as to 

their efficiency, equity and effectiveness as are currently in force for 

advertising campaigns. This is not to suggest that all Public Relations should 

acquire a planning and reporting superstructure out of all proportion to their 

cost and their associated risk. On the contrary, the evaluation model which is 

developed should take into account the four different types of Public 

Relations activity practiced by organisations, and evaluate the activities in 

proportion to their costs and against their objectives. 

While many Australian government programs enjoy the benefit of a substantial 

body of experimental and pragmatic evaluation, this is not yet available for 

programs which are implemented substantially through communication. It 

behoves major users of communication, such as governments, to contribute to 

the development of such a body of knowledge, so that public funds may be 

more effectively spent, and community benefits more clearly demonstrated. 

As Rossi and Freeman put it: 
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[Evaluation] has its roots in an approach that has aspired to be effective in 
improving the quality of our physical and social environments and enhancing 
the chances of our individual and collective survival: the application of scientific 
procedures to social problems ... Evaluation research is the systematic 
application of social research procedures for assessing the conceptualisation, 
design, implementation, and utility of social intervention programs. 228 

To paraphrase a definition of the ideal evaluation theory 

The ideal (never achievable) [Public Relations] evaluation theory would describe 
and justify why certain [Public Relations] practices lead to particular kinds of 
results across situations that [practitioners] confront. It would (a) clarify the 
activities, processes and goals of (the activity]; (b) explicate relationships among 
[communication] activities and the processes and goals they facilitate; and (c) 
empirically test propositions to identify and address those that conflict with 
research or other critically appraised knowledge about [Public Relations]. 229 

In one sense there will never be a simple, single model for evaluation. Each 

evaluation will need to be tailored to the individual requirements and specific 

circumstances of the program or campaign which is to be evaluated. As Owen 

points out: 

The levels of planning involved have implications for developing approaches to 
evaluation. There may be different needs at each level of an organisation with 
regards to a given program. Evaluators must be sensitive to these needs when 
designing evaluations, if they are to be responsive to the needs of users at each 
level. Because there are different questions to be answered and the findings are 
likely to be used in different ways the approach taken in each of these 
evaluations would be different. Different reasons for an evaluation lead to 
different evaluation approaches. 210 

However, there could be b~nefits in establishing minimal common criteria 

which might be applicable to Public Relations campaigns across the board, 

allowing comparison between similar campaigns and contributing to better 

decision-making. 

At least some of the data collected should be to some extent standardised 

across communication campaigns. This would allow for the collection of data 

which will assist in the identification of cultural and historical trends - to allow 

communication research to contribute to further communication and cultural 

theory development, beyond the needs of the current campaign. In tum this 

ZZIRossi and Freeman, op cit, chapter 1, p4. 

mshadish, Cook, and Leviton, in Rossi & Freeman, op dt, p 33. 

no John M Owen,_ Program Euw,ation: Forms and Approaches, (Allen & Unwin 1993), pp 4-5. 
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would allow managers to compare the likely outcomes and relative cost of 

different communication strategies. It should allow Public Relations 

campaigns to be compared with one another to the maximum extent possible. 

A series of elements will need to be considered in each evaluation, and over 

time, the collection of data on these elements will contribute to the study of 

Public Relations effectiveness. These are: 

• The theoretical background from which the strategy is constructed; 

• The roles and interests of the stakeholders; 

• ·The extent to which the environment is understood, the problem clarified, 

and the target audience or audiences identified and involved; 

• The objectives of the campaign; 

• The roles of the communication institutions involved; 

• The role and status of the evaluator; and 

• The nature of the outcomes measured and reported. 

TE.ITING THE MODEL 

The development of such a model is only the first step in a process designed 

to increase the body of knowledge available to students of Public Relations 

both within and outside the Australian government. The proof of the 

pudding, as they say, is in the eating. The effectiveness of this model must be 

tested in a real life environment, and this testing should form the next stage of 

investigations. The testing would need to take several forms. The objectives 

of communication campaigns would need to be carefully tested for their 

congruence with elements of the Types of Public Relations model proposed 

by Grunig. An instrument of categorisation would need to be developed 

which would relate campaign objectives to Type of Public Relations activities 

in a formal way. The Communication Excellence studies conducted by 
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Grunig and his colleagues could be considered as a possible basis for such a 

study. 

Actual practice within Australian government departments would need to be 

tested, using the proposed model to develop, type, monitor and evaluate a 

campaign or campaigns, or to organise records of existing or past campaigns. 

An inquiry into all research conducted or commissioned by a Department or 

Departments would enable a fuller picture of evaluation practice to be 

developed, and relating this research to Public Relations and other 

communication campaigns should show up any communication related 

research which is managed by departments themselves and not noted by 

OG IA or the MCG IA :currently, information about consultants used by 

departments is available through Parliamentary accounting procedures. 

Formal evaluations are notified to DoF and published through their Register. 

Other, less formal, perhaps less expensive research activities are undertaken 

under administrative arrangements and are not reported separately. 

In addition several formal longitudinal studies of Public Relations campaigns 

within the Australian government should be conducted, with the aim of 

determining the level of importance attached to research in general, and the 

use which is made of evaluation research in particular. These might cover the 

life of a complete campaign or program, or be restricted to a particular time 

period while covering several campaigns. In particular, for Public Relations 

campaigns, the development of objectives, the use of feedback, and the 

methodologies used to collect the information are of interest. 

One potential danger of implementing a common approach to evaluation 

among government Public Relations practitioners could be the tendency to 

over-plan, and the potential to increase the resource costs of campaign 

administration to an unreasonable level compared to the costs of campaign 

implementation. As Mintz berg put it, "planning itself breeds a basic 

inflexibility in organisations ... it is fundamentally a conservative process".211 

For Budd planning and auditing is antithetical to the 'street smarts' he claims 

are essential to providing valuable Public Relations counsel. 212 It may be that 

w Mintzberg, op cit, p 177. 

!Jl John F Budd,Jr, Street Smart Public Relations, (furtle Publishing Company, Lakeville, Connecticut, 1992), 
page 111. 
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the solution is to synthesise both approaches - to develop a model which 

allows both instinct and planning to have a role, and which allows sufficient 

evaluation to proceed in scientifically acceptable ways without stifling initiative, 

swift response to issues, flexibility and creativity. 

It may also be unnecessary to undertake an evaluation of every campaign. The 

Department of Finance recognises this reality in not insisting on reviewing 

every program every year, but all programs on a five-year cycle. Over time, 

regular though not necessarily universal evaluations of Public Relations 

programs should enable a sufficiently comprehensive body of knowledge to 

develop to enable future development of campaigns to proceed on a better

informed basis. A common evaluation method would enable examination of 

qualitative and quantitative data, both structured and narrative. The evaluation 

would also need to take into account the views of internal and external 

stakeholders, provide regular feedback on ongoing success, and ensure that 

campaign managers maintain the freedom to adjust campaigns as the incoming 

feedback shows them they must, and to implement activities swiftly and 

effectively as needed. 

FUTIJRE RESEARCH DIRECTIONS 

This study has been limited by a lack of reliable data on the practice of Public 

Relations evaluation once the developmental stage of a campaign is past; by 

the fact that communication campaign objectives are not related to campaign 

projects within OGIA's Register system; by incomplete linkages between types 

of objectives, types of campaigns, and associated research; and by the nature 

of OG IA's role, which is essentially restricted to the developmental stage of 

campaign implementation. Future research may be able to correct for these 

limitations through longtitudinal studies, or studies of individual departments' 

Public Relations evaluation practice. 

There is also room for additional research on the cultural effects of 

government communication, and for improvement in the data collection and 

maintenance processes of OG IA. In particular, if evaluations of 

communication activities are to be universally reviewed by the MCGIA, then a 

systematic approach to setting and reporting on their objectives must also be 

agreed, and carried throughout the data collection system, not only of the 
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AIPs but OGIA's Register and the MCGIA papers as well. The wider 

dissemination of communication campaign objectives would also serve to 

increase community understanding of the true purposes of government 

communication, and perhaps increase its effectiveness as a result. 

At the same time, there are many opportunities for systematic research to 

occur in the area of Australian government communication. Several areas 

invite further attention, including communication objectives and the methods 

by which they are derived; current internal research practices in Australian 

government departments; the process of managing communication campaigns 

intended to affect social well-being through cultural and behavioural change; 

the development of an appropriate common evaluation framework for 

Australian government communication campaigns; the collection of data on 

the effectiveness of communication campaigns; and the development of 

means to disseminate the information thus gathered to a wider audience. 

It would also be valuable to consider to what extent the experience in the 

Australian Federal government is repeated in State and Territory governments 

which have similar responsibilities for social marketing issues. It could also be 

valuable to compare the Australian experience with that of the United 

Kingdom, where communication activity has been highly centralised, and of 

Canada which shares Australia's division of responsibilities between a central 

government and powerful provincial governments. The experience of New 

Zealand in implementing wide-ranging public service reforms could also be a 

valuable comparison with the Australian experience in terms of evaluation, 

accountability and reporting. 

CONCLUSIONS 

After thirteen years of implementing performance based management in the 

Australian public sector, considerable progress has been made. While there are 

still areas in which improvement is necessary the increasing importance of 

evaluation in the process of program development and review suggests an 
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increasingly rational and factual approach to decision-making in the public 

sector. 233 

The Australian government has a unique opportunity to contribute to the 

global level of understanding of how communication works, by applying that 

same rational decision-making model to its communication campaigns. 

Considerable progress has been made in applying this approach to the 

development of communication campaigns, particularly to advertising 

campaigns which represent seventy-four percent of government expenditure 

on communication using external consultants. 

However, Public Relations campaigns (and Public Relations activities which 

are not classified as campaigns), are also vital to the Australian government's 

communication objectives. While representing only ten percent of 

government expenditure on communication campaigns, Public Relations 

nevertheless is a significant form of Australian government expenditure. It 

would appear that there is some imbalance in the application of government 

policy to Public Relations as opposed to advertising communication, and that 

this imbalance will need to be addressed in order to address shortfalls in 

understanding of the way in which government communication actually 

functions, and what the most appropriate standards of excellence for 

Australian government communication might be. 

ZJJ Campbell and Halligan, Political Leadership in an Age of Constraint, Halligan, Mackintosh and Watson, The 
A11Jtmlian Public S enice:the tiew from the top; Not Doi/arr AIIJne and several other publications note areas in 
implementation which could be improved. 
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GLOSSARY 

The Australian government - The government of the Commonwealth of 
Australia, including the Federal Parliament, Ministers and Ministerial Advisers and 
the Australian Public Service. It does not include State or Territory governments 
or public services, or local governments. 

Public Relations - Management of the relationship between an organisation and 
the people important to it, and to whom it is important. Public Relations may be 
conducted through media relations, launches and event management, education 
campaigns including seminars, conferences and exhibitions, and the provision of 
printed or electronic information in various formats including video, multimedia 
and ,internet delivery. Public Relations may also be conducted through 
community consultation, lobbying, network management, sponsorship, school 
curriculum development, and to some extent advertising, marketing and 
promotional activity. Public relations includes some strategies which may be 
referred to as Social Marketing. 

Media Relations - Communication between an organisation and its publics and 
clients which is not strictly controlled by the originator, but occurs rather through 
intermediaries such as media institutions. This term is construed as excluding 
advertising (ie purchased media space over which the purchaser has control 
within the law), and marketing (the manipulation of product, price, delivery 
mechanisms etc). 

Australian government Public Relations campaign - A project in which a 
government agency communicates with a target audience or audiences about 
government policy, including social policy, using Public Relations techniques. It 
therefore includes the terms "information campaign" and "education campaign" 
as they apply to government initiatives. It is assumed that the vehicle for 
information/ message delivery would in most cases be mass media, assumed to 
include radio, television, press, journals, plus written materials such as information 
leaflets. In some cases, the campaign would be primarily an advertising or 
marketing campaign, which included substantial Public Relations support. This 
definition does not include overtly political communication (this must be clearly 
separated from other types of communication by law, and must carry an 
attribution). It does include government programs and activities which arise out 
of political decisions, and are to be implemented by the public service. 

Communication campaign - A coherent series of communication activities 
which have a discrete objective or objectives, an identified target audience, and a 
relatively fo::ed time frame. On-going activities such as image or brand 
management, crisis management, day-to-day media relations, and responses to 
public enquiries are not considered to be 'campaigns'. 
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Advertising - purchased media space over which the purchaser has substantial 
control. 

Performance Indicators - management tools which allow assessment of 
progress towards the achievement of various objectives in the delivery of a 
product, service, activity, structure or facility. 

Strategic Management - an approach to planning and reporting on activities 
which assumes that objectives are set before activity begins, that empirical 
measurement of activities is essential to determination of their effects, and that 
financial and numerical data is superior to instinct as an indicator of success or 
failure. 

Management by Objectives (MBO) - Drucker's approach to management self
control rather than hierarchical control, which involves deciding on objectives for 
businesses, and within those businesses for individual groups and managers, and 
assessing performance on the basis of those objectives. llis means that 
managers negotiate to achieve certain outcomes with the resources they control, 
and their performance is measured - formally evaluated - against those outcomes. 

Social Marketing - the World Health Organisation (WHO), defines social 
marketing as the design, implementation and control of programs developed to 
influence the social acceptability of a social idea or cause by a group. It has its 
roots in both commercial marketing and social reform campaigns, such as the 
abolition of slavery and campaigns for government regulation of the quality of 
food and drugs.' 

Department of Finance (DoF) - an Australian government department 
responsible for the co-ordination of expenditure and evaluation for government 
programs. DoF issues Guidelines on budgeting, administration and financial 
management with which other Australian government departments are required 
to comply. DoF was responsible for the development and implementation of the 
Financial Management Improvement Program (FMIP), which provided the 
framework for managerialist reforms of the Australian Public Service 
implemented from 1983. 

1 Information sourced from the internet, World Health Org;inisation Site 
http:/ /www.health.o ... /primer/smarke 7 /24/96. 
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OFFICE OF GOVERNMENT INFORMATION AND ADVERTISING: 

FUNCTIONS, AND AUTHORITIES 

Establishment 

OGIA was established in February 1982 following a report in 1980 by the Task Force on 
Departmental Information which identified the need for a central coordinating body for 
government information programs. Cabinet Decision 
No. 17463 which established OGIA. 

Ministerial Committee on Government Information and Advertising 

In 1983, following the change of government, OGIA's Minister wrote to the then Prime 
Minister outlining his responsibility in coordinating government infonnation and seeking 
endorsement of a number of proposals. The proposals included establishing the 
Ministerial Committee and requiring departments to submit annual information plans. 
Atta.chment B contains a copy of the letter to the Prime Minister, the Prime Minister's 
response and the letter which was sent to all Ministers as a result. 

The Ministerial Committee on Government Information and Advertising (MCGIA) was 
set up in May 1983 to approve, oversee, scrutinise and justify spending on Government 
communication activities. . Cabinet Decision No. 296 

~tablished the MCGIA. 

In October 1985, the Cabinet considered the role and function of the MCGIA and also 
noted the desirability of using the ethnic press as much as possible .. 

- -- ; Cabinet Decision No. 6760 outlines the role and function of the 
Committee. 

Central Advertising System 

The Australian Government Advertising Service was transferred from the Department of 
Local Government and Administrative Services to OGIA in March 1984 following a 
Government review of Commonwealth advertising practices and procedures. In October 
1984 the Central Advertising System was set up within the Government Advertising 
Service and its role broadened. ,·;. . Advertising Circular 24/90 
outlining the procedures for the placement of advertising and payment of accounts under 
Finance Direction 25D. 

I· I 



AUSPIC -The Government Photographic Service 

In August 1988 the Government Photographic Service was transferred from 
AIS/Promotion Australia to OGIA to provide comprehensive photographic services to 
Parliament and the Governor-General, A letter from the then 
Prime Minister to the Minister for Administrative Services request~ · a photographic 
service be established. 

Guidelines for Australian Government Information Activities : Principles and 
Procedures 

In 1986, the Guidelines for Australian Government Information Activities : Principles 
and Procedures were developed following a consultati:ve process with departmental 
information officers. The Guidelines were appr-0ved and cir<:ulated by the MCGIA in 
1987. 

The Guidelines have been revised a number of times since then and each time have been 
sent out to all Ministers. The most recent change was in February 1995 when changes 
were made to the campaign budget to be spent in ethnic media ~dt)l-3 is the 
latest version of the Guidelines. 

Finance Direction 

There has always been a Finance Direction on government advertising. In 1990, when 
there were major changes to the Finance Directions. the one governing advertising was 
nearly abolished. However. it remained as a result of the case put by OGIA. 

Finance Direction 25 D states that all Departments must arrange advertising through the 
Central Advertising System. This includes the planning and production of advertisements 
or related work by the advertising agencies and the supervision of all work for the 
Commonwealth by advertising agencies. 

1988 Audit 

A major audit was undertaken by the Auditor General in 1988 to examine the Centralised 
Advertising System. associated procedures and to assess the adequacy and reliability of 
these procedures. The findings in the audit report were positive · 

\. t 



Cabinet Submissions 

In 1989 OGIA was transferred from DAS to DASETI. With the transfer also came 
additional responsibility of scrutinising Cabinet Submissions for communication aspects 
and approval by the MCGIA. · · - · · 

More recently, the Chair of the MCGIA, the Hon Frank Walker QC MP, wrote to all 
Ministers reminding them of the Cabinet Submission process and circulating the latest 
Guidelines on Australian Government Information Activities. 

Market Research 

In 1989 the Minister of DASETI requested that OGIA promote the need for market 
research prior to and during information campaigns. In 1991 the MCGIA requested that ft 
consider all market research costings over $75,000 and leading to an information 
campaign. The guidelines also 
reflect this requiremem. 

Annual Information Plans 

Each year the MCGIA requests each Portfolio's Annual Information Plan so that it can 
scrutinise the proposed information activities to ensure that thev are justified and well 
directed. 

Plain English · 

OGIA has responsibility in promoting awareness and acceptance within government 
towards its writing in plain English policy. We published "Writing in Plain English" in 
1990 and now only keep a watching brief on the subject and maintain a plain English 
column in our newsletter Dialogue. 

Purchasing Procedures 

Commonwealth Procurement Policy Framework (October 1989) stipulates certain 
categories of goods and services to be purchased through central service arrangements 
and OGIA is also mentioned in the purchasing framework document. 

- . 
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Ministerial Committee on Government Information and Advertising 

Background 

The Ministerial Committee on Government Information and Advertising (MCGIA) was 
set up in 1982 to oversee all Gpvernment information activities, to ensure that they met 
the information needs of the diverse Australian community and addressed the priorities of 
Government. The MCGIA required campaigns to be based on research, to be planned at 
the same time the policy was being developed and it required campaigns to be evaluated. 

The Office of Government Information and Advertising (OGIA) provides the Secretariat 
to the Committee, advises departments and agencies on the process involved and assists 
them through that process. 

Who is on the Committee? 

The MCGIA is chaired by the Minister responsible for information coordination -
currently the Hon Frank Walker, QC, MP. The other members are Senator the Hon 
Nick Bolkus (Minister for Immigration and Ethnic Affairs), the Hon Paul Elliott MP 
(Parliamentary Secretary to the Treasurer), the Hon Mary Crawford MP (Parliamentary 
Secretary to the Minister for Housing and Regional Development), the Hon Peter 
Duncan MP (Parliamentary Secretary to the Attorney-General) and the Hon Neil 
O'Keefe MP (Parliamentary Secretary to the Minister for Transport). 

What is Considered? 

The MCGIA considers: 
• Departmental Annual Infonnation Plans 
• major campaigns and advertising agencies/direct marketing companies and public 

relations or marketing companies proposed for such campaigns 
• market research projects that cost over $75,000 and are associated with an 

infonnation campaign and the proposed research companies 
• sensitive projects, whatever the budget. (Sensitive projects are those which may 

require sensitive handling because of community attitudes to the subject matter or 
which reflect lifestyles/attitudes not widely accepted in the community.) 

Who Must Use the MCGIA? 

All departments are required to go through the MCGIA process for their infonnation 
activities. However, this may not require appearing before the Committee as some 
activities can be given approval 'out of session'. This is arranged by OGIA, either by the 
Branch Head or one of the Directors. 
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It is wise for statutory authorities to use the MCGIA process as it assures conformity to 
government procurement guidelines and provides a documented account of the decision
making process. Some statutory authorities are exempt from the consultant selection 
process of the MCGIA - the Australian Electoral Commission, the Australian Taxation 
Office and the Australian Bureau of Statistics. However, these authorities provide the 
Committee with their Annual Infonnation Plans and keep it informed about their· 
campaigns. 

If in doubt about whether an activity should go to the MCGIA for approval OGIA staff 
can advise. 

The Committee Process 

There are three stages. In Stage 1, a joint OGWclient agenda paper is put to the 
MCGIA seeking approval for the project to go ahead, approval for the proposed brief 
and the list of consultants _that will be approached. OGIA can assist the client to get to 
this stage. This would involve discussing the overall plan of the campaign, writing a 
brief or briefs for consultants and using the OGIA Register of Consulting Services to find 
a number of consultants suitable for the task. At the same time OGIA would be trying to 
schedule a meeting of the MCGIA to consider the project. 

Stage 2 does not involve the Committee. 1be consultants are sent the brief and given the 
opportunity to have a face to face question and answer session with the clients and 
OGIA. Once the proposals have been received OGIA and the client shortlist down to 
two companies. This may be done by as.king all of the companies to present their 
proposals or it may just involve reading their proposals. They are assessed against the 
selection criteria that were decided on when the brief was drawn up. 

In stage 3, the Committee determines which is the best consultant for the job. The 
Committee receives the proposals of the shortlisted companies and a summary prepared 
by the group which did the shortlisting. A meeting would be scheduled and the tw,o 
shortlisted advertising agencies, public relations or marketing consultants present their 
proposals to the Committee. With market reseaxch· proposals, there is usually no need 
for a presentation as the proposals are fairly straightforward and don't include creative 
material. 

In making the final selection, departmental officers are consulted and are present 
throughout the consideration of their item. If the relevant Minister's staff attend, they 
become part of the Committee. 

Once the selection is made OGIA infonns the successful and unsuccessful consultants 
and provides feedback to them on their proposals and presentations. In the case of 
advertising agencies, OGIA appoints the successful consultant on behalf of the client 
department. For other consultancies the client has the contract with them and should 
follow their departmental guidelines. OGIA will keep in touch with the client throughout 
the project to monitor progress and can assist if there are any problems. 

Office of Government lnfomuuon ind Advertising • Apnl 199S 
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Ministerial Committee on Government Information & Advertising. 

Origins and purpose 

The Ministerial Committee on Government Information and Advertising (MCGIA) was set up in 
1982 to oversee all Government information activities to ensure that Government communication 
campaigns meet the information needs of the diverse Australian community and address the 
priorities of Government. 

The MCGIA requires all campaigns to be based on research, to be planned at the same time as the 
policy is being developed, to take account of disadvantaged audiences (particularly people from 
non-English speaking backgrounds and Aboriginal and Torres Strait Islander peoples) and to be 
evaluated. These requirements - the principles and procedures upon which Government 
campaigns should be based - are detailed in the Guidelines for Australian Government 
Information Activities - Principles and Procedures and are available from the Office of 
Government Information and Advertising (OGIA). 

OGIA provides the Secretariat to the MCGIA, advises departments and agencies on the approval 
process involved and assists them through that process. 

Who is on the Committee? 

The MCGIA is chaired by the Minister responsible for information coordination - currently the 
Hon Frank Walker QC MP. The other members are Senator the Hon Nick Bolkus (Minister for 
Immigration and Ethnic Affairs), the Hon Paul Elliott MP (Parliamentary Secretary to the 
Treasurer), the Hon Mary Crawford MP (Parliamentary Secretary to the Minister for Housing and 
Regional Development), the Hon Peter Duncan MP (Parliamentary Secretary to the Attomey
General) and the Hon Neil O'Keefe MP (Parliamentary Secretary to the Minister for Transport). 

What is considered? 

The MCGIA considers: 

• Departmental Annual Information Plans 

• strategies for major campaigns 

• briefs and shortlists for advertising agencies, direct marketing companies, public relations or 
marketing companies proposed for such major campaigns 

Cl proposals and presentations from shortlisted consultants or agencies leading to selection by the 
MCGIA 

e research projects that cost over $75,000 or are sensitive and are associated with an information 
campaign, and the research companies proposed for the projects 

c sensitive projects, whatever the budget. Sensitive projects are those which may require 
sensitive handling for any reason including community attitudes to the subject matter or 
because they ret1ect lifestyles/attitudes not widely accepted in the community. 



Who must use the MCGIA? 

All departments are required to go through the MCGIA process for approval of their information 
activities and for the selection of consultants or advertising agencies. 

The benefits of using the MCGIA process for statutory authorities are that it helps ensure 
conformity to government procurement guidelines and provides a documented account of the 
decision-making process. Some statutory authorities are ex.empt from the consultant selection 
process of the MCGIA - the Australian Electoral Commission, the Australian Taxation Office and 
the Australian Bureau of Statistics. However/these authorities provide the Committee with their 
Annual Information Plans and keep it informed about their campaigns. 

Keep OGIA informed about your communication activities so OGIA can advise in a timely 
manner when such activities should.go to the MCGIA for approval. OGIA can help ensure that 
items put to the MCGIA conform with Government requirements for efficient and effective 
communication activities and that they have appropriate evaluation components. 

To help ensure that departments follow proper procedures and understand Government 
requirements, OGIA provides clients and consultanrs-with advice in several ways: person-to
person; through a series of training seminars; and through a number of publications such as: "How 
to write a brief', "Assessing and prep¢ng PR proposals", "Evaluation" and "How to manage 
communication consultants". Such items are available on request. 

OGIA advice is based on professional expertise and knowledge and on the Commonwealth 
Procurement Guidelines which assist in ensuring that there is proper process and accountability 
for the expenditure of public money on public communication activities. 

In providing a secretariat to the MCGIA, OGIA is responsible for administering the following 
arrangements, as required by the MCGIA. 

Operating procedures 

Stage 1 

After consultation with OGIA, the client puts the proposed strategy, brief{s) and shortlist(s) of 
names of consultants to their relevant departmental officers and Minister for approval. OGIA 
initiates basic financial checks on these companies at this time. 

After approval by the responsible Minister, a joint OGWclient agenda paper is put to the 
MCGIA seeking approval for the project to go ahead, for the strategy, for the proposed brief(s) 
and the shortlist(s) of consultants. Strategies may be presented to the MCGIA when they have 
been developed, separately from any briefs or shortlists for external consultants if or when 
required. 

Papers are required to be lodged with OGIA seven working days before the MCGIA meeting. 
OGIA coordinates the various agenda items and prepares a summary page for each one. The 
items are sent to MCGIA members five working days before each pre-arranged meeting and 
include: 

c the proposed strategy 



• the shortlist of proposed PR consultants. advertising agencies, reseaoch agencies or other 
proposed consultants. This list also contains a short summary of the reasons why each agency 
is on the shortlist (prepared by OGI;\). 

• the brief to be sent to consultants/agencies which is usually based on OGIA's "How to write a 
brief' guide. However, some elements of this basic format may differ depending on the 
project. The MCGIA may alter the brief or elements of it to conform with Government 
priorities and policies. 

• summary/assessment form by OGIA. This document provides a short assessment of whether 
the brief covers all elements - such as proper objectives and target audiences. It may also 
indicate any weaknesses with the project, such as insufficient funds, and includes any problems, 
options or concerns raised in relation to the brief, project or the selection of consultants. A 
copy of the proforma which is-prepared by OGIA is attached. OGIA infonns departments of 
any problems identified before this assessment is finalised so that such problems can be solved 
or issues discussed and clarified. 

Decisions are made by the Committee after discussion of the agenda item. As the responsible 
Minister (or advisers) and the officers from relevant departments usually attend the meeting and 
talce part in the discussion, decisions are usually immediately known. Minutes will record any 
changes to be made to the brief and the main reasons for accepting/rejecting each shortlisted 
name. Minutes will also record reasons if the Committee changes the shortlist. 

Decisions are confirmed in writing via the MCGIA Chair sending an extract of the minutes to the 
responsible Minister as soon as possible after the meeting. OGIA prepares the minutes and letters 
of confirmation. If the client or Minister/adviser are not at the meeting, OGIA will phone as soon 
as possible to relay the decision(s). 

At the meeting, the Committee will also indicate the assessment process it wishes to follow in 
relation to this project. The Committee may decide to make a decision based on proposals only 
or proposals plus presentations by those agencies which best meet the selection criteria as 
assessed by the client and OGIA. 

The Committee has the option of asking that creative concepts from proposals be subjected to 
research to assess their effectiveness before making the final decisions. Testing is usually 
conducted before the Committee discusses the proposals so that all relevant information is 
available to members when making the decision. 

Stage 2 

This stage does not involve the MCGIA. The consultants are sent the brief and given the 
opportunity to have a face-to-face question and answer session with the client and OGIA. The 
consultants then prepare their proposals. 

Once the proposals have been received, OGIA and the client may shortlist those consultants 
which best meet the selection criteria (the MCGIA prefers a shortlist of two but may consider 
more in special circumstances). This may be done by asking all of the consultants to present their 
proposals or it may just involve reading their proposals. They are assessed against the selection 
criteria prescribed in the brief. · 
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Stage 3 

After the shortlisting process, OGIA provides to MCGIA members, five working days before the 
scheduled meeting: 

o the proposals from all of the consultants 

• the assessment of all proposals against the selection criteria set out in the brief, prepared by 
the client department and cleared through OGIA (this is required by OGIA seven working 
days before the MCGIA meeting). -. 

e a cover sheet prepared by OGIA which summarises the background to the project and 
highlights anything unusual - eg that one of the consultants rejected the brief or that three 
consultants have been shortlisted rather than two etc. It will also indicate the outcome of the 
financial checks on the consultants. 

At the meeting, the Committee discusses the proposals of the shortlisted consultants and the 
summary prepared by the client and OGIA panel which did the shortlisting. The Committee, as 
decided in Stage 1, may then view presentations. 

Presentations for creative advertising campaigns are usually held in Sydney soon after discussion 
by the Committee of the proposals. The research consultant which tested the concepts usually 
presents the results of the testing after the creative agency presentations. 

Presentations by PR and other consultants are also held in Sydney, at the same time as proposals 
are discussed. There is usually no need for presentations from market research consultants as the 
proposals are fairly straightforward and do not include creative material. 

Departmental clients are usually present and consulted throughout the consideration of their item 
and at the presentations by shortlisted contenders. If the relevant Minister attends, they become 
part of the Committee during consideration of the relevant item. 

Decisions are made by a consensus of the Committee with the Committee's broad reasons for 
choosing one proposal over another set out in the minutes of the meeting taken by OGIA. The 
minutes record the Committee's reasons for rejecting or accepting each shortlisted proposal 
and/or presentation, eg better creative approach, better value for money, best met the brief. 

Once the selection is made, OGIA infonns the successful and unsuccessful consultants and 
provides feedback to them on their proposals and presentations. In the case of advertising 
agencies, OGIA appoints the successful agency on behalf of the client department. For other 
consultancies the client negotiates the contract with them and should follow their departmental 
guidelines on contracting for services. 

OGIA keeps in touch with the client throughout the project to monitor progress, assists if there 
are any problems and provides regular feedback to the MCGIA on the project. At the meeting at 
which the decision is made, the Committee indicates the frequency and depth of the report-back 
procedure it requires to assure itself of the progress and efficiency and effectiveness of the 
campaigns it has approved. 

In the case of advertising campaigns, the MCGIA usually requires a presentation of any revised 
concepts and then at a later meeting will view the copy and mock-ups for print advertisements, 
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the double head edit for television advertisements and the script for radio advertisements. The 
final advertising material is also presented to the Committee. 

MCGIA meetings are held when sufficient agenda items have come forw~. In 1994-95, xx 
meetings were held of which xx items were considered. A small number of items, ]CX, were 
considered out of session. 

Attached is an indicative tirneline for the MCGIA approval process. 

June 1995 
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1 'Estimated Timetable for MCGIA Approval Process 

i Day Activity 
,: 

I l Papers provided to OGIA for submission to MCGIA - brief and shortlist 

3 Agenda papers sent to MCGIA members - OGIA summary sheet. brief and 
shortlist 

' 

8 MCGIA meeting to approval project, brief and shortlist 

8 or 9 Brief and shortlist sent to consultants/agencies 

11-13 Question and answer sessions with consultants/agencies 

22-29 Proposals received from consultants/agencies and presentations given if 
required. For advertising campaigns where creative concepts are required a 
minimum of three weeks should be given to the agency. 

29-36 For advertising campaigns with creative concepts. time should be allowed for 
testing the concepts. A minimum of a week is required if the research company 
is already engaged and if verbal results will suffice. A further week is required 
for a written report. If this is done follow the timing shown in brackets. 

29-34 (36-41) Assessment of proposals, writing up of assessment against the selection criteria 
and approval of responsible Minister. 

35 (41) Assessment report and all proposals submitted to OGIA for MCGIA meeting 

37 (43) Agenda papers sent to MCGIA members - OGIA summary sheet, original brief, 
assessment report and all proposals 

42 (48) MCGIA meeting to discuss papers. Research company sel~cted. In the case of 
public relations/marketing consultants, the discussion is followed by 
presentations from shortlisted consultants. MCGIA selects successful 
consultant and states when it would like progress reports and whether it wants 
to see any materials. 
For advertising campaigns, discussion of proposals and agreement to see 
presentations from shortlisted agencies several days later in Sydney. 

42-43 Public relations/marketing consultants infonned of decision. Client to prepare 
contract and engagement letter. 

(48-53) MCGIA meeting in Sydney to view presentations from advertising agencies. 
MCGIA selects successful agency and states when it would like progress 
reports and when it wants to see advertisements. 

(48-53) Advertising agencies informed of decision. OGIA to engage successful agency. 
If required, viewing of revised advertising concepts. 

___________ _J 
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Approval of advertising copy (print)/ radio scripts/ double head edit of 
television advertisement 
Approval of final advertising material 

l .l\ 
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Guidelines For Australian Government Information Activities 
Principles and Procedures 

1. Definition of an Information Program 

For the purposes of these Guide.lines, information activities are defined as those 
activities involved in the production and dissemination of material to the public about 
Government programs, policies and matters which affect their benefits, rights and 
obligations. 

They would include the production of: 

• press, radio, cinema and television advertisements, 
G audio-visual material, 
• printed material {pamphlets, explanatory booklets, etc) 

and the use of: 

• public relations consultants, 
• market research agencies, 
• advertising agencies, 
• other specialist consultants 

in the development of such material. 

2a Princi~es for Government Information Programs 

2.1 The Government stresses that all Australians have equal rights of access to 
information about programs, policies and activities which affect their benefits, rights 
and obligations. The Government therefore expects all departments, agencies and 
authorities (referred to as 'departments' in the rest of this document) to carry out their 
public information programs based on the principles which guide all of the 
Government's relations with the community - fairness and equity. 

2.2 All departments are required to conduct their public information programs at a 
level appropriate for their impact on the community, particularly where they concern 
the individual's benefits, rights and obligations. Departments are also required to 
inform the public about their structure, their services and their functions. 

2.3 Information activities are to be regarded as an integral part of the management of 
departmental programs and of the development of new programs. 

2.4 Senior management should take active responsibility for the information activities 
of their departments and should ensure that their specialist information staff are used 
efficiently and effectively in both the development and implementation of these 
activities. This should involve acoess for information staff to, and co-operation from, 
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all levels of their departments to enable them to carry out their duties with such 
efficiency and effectiveness. 

2.5 The Government expects all departments and their infonnation units to employ the 
highest standards of communication knowledge and techniques in the conduct of their 
infonnation programs. 

2.6 All information programs cqnducted by departments should be as impartial and as 
complete as practicable and based on the information needs and capacities of the target 
audience. Information programs should be based on relevant research. and contain 
feedback and evaluation mechanisms where possible. Departments should use simple. 
clear language in all communication with the public to ensure their messages are easily 
understood. 

· 2. 7 The Government recognises that not all individuals or groups within the 
community are equally well placed to gain access to Government information. A 1980 
report into departmental infonnation identified this problem and defined the 
'information poor' as: 

"those who are disadvantaged through low income, poor education, inadequate 
knowledge of English, physical handicap, geographical isolation or any other reason." 

2.8 The Government requires that departments. in preparing their information 
programs, give special attention to communicating with any of these disadvantaged 
individuals or groups which are identified as being within the designated target 
audience. 

2.9 In line with its priority concerns. the Government expects particular attention to be 
given to the communication needs of young people, the rural community, and those for 
whom English is not a convenient language in wqich to receive infonnation. 

2.10 The Government also expects departments to recognise the full participation of 
women and ethnic communities in Australian society and to realistically portray their 
interests, lifestyles and contributions to Australian society. 

3. Procedures for the Ministerial Committee on Government 
Information and Advertising [MCGIA] 

3.1 The Government's information activities are coordinated by the Minister for 
Administrative Services under that Minister's responsibility for information 
coordination and services. 

3.2 MCGIA - WHAT MUST GO FORWARD 

3 .2.1 Procedures are now in place to ensure that departmental information programs 
meet the Government's priorities and objectives and use the appropriate techniques of 
communication. They specify that all major and/or sensitive information activities, 
whether or not they include paid advertising. and including information activities for 
which it is proposed to engage the services of outside consultants, are to be approved 
first by the responsible Minister and then, following discussion with the Office of 
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Government Information and Advertising (OGIA). Department of Administrative 
Services, brought before the MCGIA for approval. ("Sensitive" covers issues which 
might offend sections of the community or may produce negative reactions from the 
community group being addressed or its opponents.) The Committee is responsible for 
scrutinising all departmental proposals for information activities to ensure that they are 
justified and well directed. 

3.3 RESEARCH AND EVALUATION 

3.3.1 MCGIA also considers all significant market research related to infonnation 
programs or campaigns that is either sensitive or has an expected value of $75.000 or 
more and which is proposed be commissioned. In this context "significant" means any 
major study that the department proposes for the purposes of assisting the development 
of campaign ideas or concepts. identifying the target audience(s). monitoring 
knowledge of, or attitudes to the campaign itself, or large scale evaluation of public 
infonnation programs. 

3.3.2 MCGIA will also scrutinise the formal evaluation of each infonnation campaign . 

• 
3.4 MCGIA Membership 

The permanent members of this Committee are: 

• the Hon Frank Walker QC MP - Chair; 

• Senator the Hon Nick Bolkus, Minister for Immigration and Ethnic Affairs; 

• Paul Elliott MP, Parliamentary Secretary to the Treasurer; 

• Mary Crawford MP, Parliamentary Secretary to the Minister for Housing 
and Regional Development; 

• Peter Duncan MP, Parliamentary Secretary to the Attorney-General; and 

• Neil O'Keefe MP, Parliamentary Secretary to the Minister for Transport. 

Other Ministers or their advisers join the Committee when it is dealing with subjects 
within their portfolio responsibilities. ' 
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3.5 CABINET HANDBOOK REQUIREM~ENT 

3.5. l As specified in paragraph 5.42 of the Cabinet Handbook, partic_µlar attention 
should be given in Cabinet Submissions to public presentation of government policies 
and initiatives and submitted for endorsement by the responsible Minister and Cabinet 
in the decision making process. Where implementation of proposals would entail a 
public information program, the Submission should give a brief outline of the proposed 
nature and level of activity and ~the estimated cost. The Cabinet Handbook details the 
requirements for departments to bear in mind the co-coordinating role of OGIA, and 
the need for major and sensitive information activities to be approved by the MCGIA. 

I 

3.6 SUCCESSFUL f;OMMUNICATION STRATEGIES 

3.6. l The most successful communication programs are based on establishing the 
needs of the target audience. This should be achieved by such means as surveys, 
reports by counter staff, correspondence, the assessments of regional offices, and media 
reporting and reaction. · 

3.6.2 Departmental information units should ~stablish effective liaison with media 
represeetatives in order to, take advantage of the mass media in providing a ready-:made 
and very effective channel of communication between the Government and the public. 

3.6.3 Departments should also take advantage of appropriate intermediaries, such as 
communi(¥ groups and local councils, as channels of communication with the public. 
Such groups can provide an effective method of communication of infonnation to 
specific target groups. However, departments must themselves accept responsibility 
for accurate counselling of the public concerning benefits, rights and obligations. 

3.7 NON-ENGUSH MEDIA ADVERTISING 

3. 7 .1 All departments funding advertising campaigns must make provision for delivery . 
of culturally appropriate messages to people whose first language is not English, via the 
non-English language media - newspapers, radio and, where available, television -
consistent with the aims and objectives of each campaign . .,. 

3.7 .2 At least 7.5% of the campaign budget allocated to newspaper advertising must 
be devoted to non-English newspapers. Similarly, at least 7.5% of the campaign 
budget allocated to radio advertising must be devoted to non-English radio - SBS and 
community radio stations. 

3.7.3 It is not proposed at this stage to place targets on the use of non-English 
television but it should be used where appropriate. As narrowcast and cable outlets 
develop, this may need to be revised. 

3.7.4 It should be noted that where a campaign does not embrace newspapers and/or 
radio advertising in mainstream English language media, it may still be appropriate to 
consider the use of the non-English media. 

MinsceriaJ Committee on Government [nfonnacion and Advertising 
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3.7.5 The non-English speaking background [NESB] component of all campaigns shall 
be part of the overall communications strategy, and take into account the fact that 
17.2% of the Australian population aged 5 and over speak a language other than 
English at home. NESB strategies shall form part of each portfolio's Annual 
Information Plan submitted to the Minister for Administrative Services after the budget. 

3.7 .6 OGIA has a special responsibility to the MCGIA to ensure the effective delivery 
of Government information, especially information about rights and entitlements to 
these audiences. OGIA is available to assist departments when designing 
communications strategies and will monitor compliance once campaigns are approved 
byMCGIA. 

3.7.7 While there is no target for non-campaign advertising - employment ads, calls for 
tender and other public notices - departments are reminded of the need to reach the 
entire Australian community. The use of the ethnic press may be appropriate for some 
public notices such as when seeking submissions to policy reviews or advertising grant 
programs. 

3.8 ABORIGINAL AND TORRES STRAIT ISLANDER NEEDS 

3.8.1 Departments are requested to pay particular attention to reaching Aboriginal 
communities and to take into account the fact that many Aboriginal communities are in 
rural and remote areas, that not all Aboriginal people are literate and that English is not 
always spoken. For these communities, Aboriginal broadcasting offers one of the most 
effective mediums for communicating important information about Government 
programs. Thought should be given to allocating a percentage of funds, for 
communication programs relevant to the Aboriginal community, to the Aboriginal 
media. In preparing material for the Aboriginal media, Aboriginal people should be 
considered as presenters. 

3.8.2 Opportunities should be taken wherever possible to depict Aboriginal and Torres 
Strait Islander people as an integral part of Australian society, forming part of the social 
and cultural fabric of our distinctive Australian culture. Care should be taken that this 
is not done in a stereotypic way. 

3.9 ACCEPTING PAID ADVERTISING 

3 .9 .1 Departments are encouraged to consider accepting paid advertising in their own 
publications. However, they should ensure that the advertising material meets the 
Government's standards on the portrayal of the various groups within Australian 
society. Further advice on seeking advertising in publications can be obtained from the 
Australian Government Publishing Service. 

3.10 OTHER HELP 

3 .10.1 Central co-coordinating services, such as the Office of Government Information 
and Advertising, the Australian Government Publishing Service, and Film Australia, are 
available to advise and assist departments with all aspects of communication practice. 

Minsterial Committee on Government Information and Advertising z.s 
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AppendL'<+ 

EXISTING MODELS OF PR EVALUATION - DESCRIPTION AND ASSESSMENT 



In assessing these various existing models of public relations evaluation, the following criteria 
were used: 

Underlying assumptions - "expectations"- What does the author proposing the evaluation model 
assume or appear to assume about the communication process? What theoretical background is 
used to develop the model? Is the proposer a practitioner, an academic, a government employee? 

Environment - Does the author acknowledge the possible complexities of program expectations, 
and what approach is suggested to deal with or reconcile these? 

Objectives - Does the author differentiate between awareness, knowledge and behavioural 
change objectives? Is it emphasised that objectives should be set before campaign commences? 

Complexity - How complex is the proposed model? Is it intended for practitioner use, or for use 
by academics or specialist evaluators? Is there a pattern in the development of the models, from 
simple to complex? 

Targeting - How does the model address the importance of developing knowledge about the 
intended and unintended target audiences? 

Type of evaluation approach recommended - What type of data collection is recommended, 
qualitative or quantitative, or a mixture? At what stages of campaign development and 
implementation is it suggested that evaluation-related activities should take place? 

Message delivery - Does the evaluation model proposed allow for the message delivery process. 

Individual or group outcomes - In what terms does the model describe outcomes of 
communication - in attitudinal, cognitive or behavioural terms? Will the evaluation model 
permit description of cultural outcomes where appropriate? 

Robustness - Will evaluations undertaken on the basis of this model contribute to future 
evaluations and to the planning of future campaigns? 

A discussion of several different proposals for evaluating public relations activities follows. 

Patricia Newlin 

In an article entitled "A Public Relations measurement and evaluation model that finds the 
movement of the needle"1, Newlin contends that public relations can have impressive effects on 
sales figures. The case history she cites combined limited advertising and information products 
with events at shopping malls, repeated research to test message appropriateness, and 
consultation with interested parties, in this case doctors, physicians and allergists, and patients. 
The program's effectiveness was judged on awareness within two key target audiences of the 
product and the key selling points, intention to purchase (these indicators measured by focus 
group and interview based research), action (prescription of the product) and sales figures. The 
assumed evaluation model skips the process stage, concentrating on impacts. The assumed 
communication model is two-way, weighted more to the sender, but ensuring consumer 
consultation. 

The evaluation model is simple. There is not enough information about the methodology to 
judge it completely, however, Newlin reports that the strategy was extended to other market 

1 Newlin, Patricia "A Public Relations measurement and evaluation model that finds the 
movement of the needle" Public Relations Quarterly v 36, Spring 1991 
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places as a result of the favourable evaluation. This approach has the advantage that it is simple 
for a practitioner to implement, and works well, provided the outcome can be defined and 
measured as simply as in this case study, which involved the introduction of a new product. 

Deborah Hauss1 .s 

in "Measuring the Impact of Public Relations" Deborah Hauss offers practitioners a smorgasbord 
of evaluation methodologies offered by consultancy services to 'justify the cost of public 
relations and prove results'. 

Ms Hauss' model includes cost-effectiveness measures for different activities or media in which 
the cost of activities is compared to measured responses, to a particular telephone number, for 
example. Using databases, information is maintained on individual media representatives, 
indicating past coverage of an issue, present stance etc. Content analysis using sophisticated 
computer techniques allows the practitioner to pinpoint interest levels and attitudes in different 
media and different locations, and to compare clients' coverage with that of competitors. 

The strengths of this approach are in the possibility of linking messages to media to attitudes to 
action, and in the similiarity of the approach to research here with that of the advertising 
industry. The weakness lies in the fact that each stage is controlled by a different commercial 
interest, none of which as yet has the wide reach enjoyed by the media ratings research used by 
advertising consultants. 

Again, this model assumes that the evaluation of the campaign is undertaken by the practitioner 
and the client, and that the campaign outcomes are sufficiently well measured using simple 
response mechanisms. 

Grant and Elizabeth Noble 

have some serious criticisms to offer in "On the use and misuse of mass media by 
governments"3• Like most Commonwealth campaigns and evaluations, the issues the Nobles 
address are primarily social marketing issues. The Communication model assumed in this paper 
is a two-way process, with emphasis on "small group or interpersonal support". 

Noble and Noble acknowledge the complexity of issues addressed by social marketing 
campaigns, in particular the ethical questions confronted by a social marketer, as discussed by 
Solomon. In particular, Noble and Noble hold that for a campaign to escape the 'propaganda' 
label, it must present an 'anti' campaign - in short give both sides of a question. 

This model is particularly clear on the barriers to behavioural change. The communication 
model (adapted from Wiebe1954) includes the interaction between the client and the program 
provider as part of the communication experience - for example, one of the barriers to 
behavioural change is considered to be 'access to understanding, or credit, or fertilizers'. The 
model appears to be derived from development theory. 

For NN, only group process communication is likely to be effective, and outcomes are limited to 
behaviour change, measured by response to call to action. 

The weakness of this particular paper is in the assumption that all social issue campaigns must 
aim to change behaviour immediately - the AIDS campaign 'Grim Reaper' ad for example is 
criticised on the basis of a false assumption about its objectives. Noble and Noble also 

2Hauss, Deborah. "Measuring the Impact of Public Relations" Public Relations Journal, v49n2 
Feb 1993. On ABl/lnform 
3Noble and Noble, op cit 



concentrate only on behavioural outcomes to the exclusion of others, perhaps equally valid. 
Although the objective nature of action responses argues their desirability as performance 
indicators, such indicators are not necessarily the most appropriate when awareness of an issue is 
all that is desired. 

The strength of this model lies in its recognition that even a small response can be classed as a 
success in social marketing as in product marketing experience, and in its use of Wiebe's 
'motivation factors', which allow product availability, service experience and so on to be 
considered in an evaluation as well as more traditional elements of the communication model. 
This incorporation of elements of program delivery into the communication model links NN to 
the social marketing theory espoused by Kotler. 

John MOwen 
John M Owen's book "Program Evaluation" promotes a system of 'program logic' as a 
methodology for untangling the objectives of a given program, campaign or intervention. To 
demonstrate public relations evaluation, Owen applies this to a case study presented by Geoff 
Masters4 on the promotion of tourism within New South Wales. The campaign in question was 
essentially an advertising campaign, and the five-step program logic approach works well in the 
context of advertising. 

As the program chosen was advertising based, the expectations were as follows; people see 
advertisements, people respond positively, people seek information, people purchase holiday 
packages, tourism goals achieved. 

The objective in this example was simple "increased domestic visitation to NSW" although 
Owen points out that due to unforseen circumstances (the pilots' strike of 1989?) the 
achievement of that final objective was compromised. Owen suggests 'identifying a series of 
intermediate objectives in a cause-effect chain' allowing measurement of the intermediate 
performance indicators as an indicator of eventual success. 

Program logic is an analytical tool that helps an evaluator to understand how a program is 
intended to work by describing the expected relationship between actions and outcomes. At the 
1990 Australasian Evaluation Conference, Geoff Masters gave a case history evaluation of a 
New South Wales government tourism promotion, which used the 'program logic' approach then 

championed by the NSW Office of Public Management.5 ppl 17-119. The approach works well 
for a straightforward advertising campaign. 

The program logic in this case is a simple six-step causative or domino model of communication 
effectiveness, particularly interesting because Masters develops parallel logic for advertising 
campaigns, and for what he calls 'advisory/educational' programs. 

4 Masters, Geoff. A paper given at the 1990 conference of the Australian Evaluation Society and 
quoted in Owen, John M Program Evaluation:Forms and Approaches. Allen& Unwin 1993. 
5 Owen, John M. Program Evaluation: Forms and Approaches. Allen & Unwin, NSW 1993. 
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Desired outcomes: 

Advisory/education campaign 

5. End result is achieved 

4. Desired number of people exhibit 
desired changes in behaviour 

3. Desired number of people have 
desired changes in knowledge and/or 
attitudes, and/or aspirations 

2. Desired number of people have 
desired reactions to information provided/ 
organisations providing 

I. Desired number of people contact 
program personnel or are contacted. 

0. Program delivered as intended 

Desired outcomes 
media campaign 

5. Increased visitation to NSW 

4. Desired number of people 
purchase holiday packages 

3. Increased numbers seek 
information about NSW holidays. 

2. People respond positively to the 
campaign. 

1. Desired number and types of 
people see advertisements. 

0. Ads run as planned. 



Is this simple program logic also applicable to Public Relations campaigns? While there are 
several assumptions in the logic as outlined above which are not necessarily supported by the 
researc, as John Owen points out, the advantage of developing such a simple 'program logic' for 
a communication campaign is that evaluation can take place at each of the intervening stages. If 
staged evaluation is possible, it should also be possible to isolate the point in a PR campaign at 
which the actual experience begins to deviate from the intended outcome - what Owen calls 
'intermediate outcomes'. 

In the case history cited, a national strike by airline pilots caused havoc in the tourist industry 
during the campaign, and naturally affected the campaign's effectiveness, due to circumstances 
beyond the control of those involved. Program and campaign managers, in accounting for their 
success or failure, would be able to indicate those aspects of the campaign which were 
successful, and attribute any failure to meet pre-agreed targets to the real cause - environmental 
changes which could not have been anticipated by them during the planning process, and which 
were beyond their control. 

To link this back to the program logic outlined at the beginning of this Chapter, an example of 
the individual outcomes might be the number of people who chose to holiday in New South 
Wales, while a cultural outcome might be an improvement in the perception of New South Wales 
as a desirable holiday destination, or perhaps the adoption of the campaign slogan as a 
conversational cliche. Since the campaign on which the program logic was based was a paid 
advertising campaign, the objective "desired number and types of people see advertisements" 
should be replaced by "desired number and types of people are exposed to positive messages 
about NSW holidays", for a public relations approach, requiring a prior step in which the media 
are persuaded to promulgate such positive messages. 

A program logic approach is widely regarded a good starting point for developing an evaluation 
plan (ref DOF training materials). To develop a 'program logic' which is applicable to PR 
campaigns, it is necessary to consider the communication process from a Public Relations 
perspective, and to identify any areas or issues in which PR communication may vary from the 
model presented above. 

To link this back to the program logic outlined at the beginning of this Chapter, an example of 
the individual outcomes might be the number of people who chose to holiday in New South 
Wales, while a cultural outcome might be an improvement in the perception of New South Wales 
as a desirable holiday destination, or perhaps the adoption of the campaign slogan as a 
conversational cliche. Since the campaign on which the program logic was based was a paid 
advertisir;ig campaign, the objective "desired number and types of people see advertisements" 
should be replaced by "desired number and types of people are exposed to positive messages 
about NSW holidays", for a public relations approach, requiring a prior step in which the media 
are persuaded to promulgate such positive messages. 

This approach is simple to understand and relates closely to the outcomes heirarchy suggested by 
Michael L Ray6 This heirarchy has been used in the development of several evaluation models. 
However, a direct relationship between the appearance of advertisements and changes in 
behaviour is assumed. 

Collecting data on a range of related outcomes should assist program managers to identify 
strengths and weaknesses in campaign planning. Where a final objective proved unobtainable, 

6 in Grunig & Hunt Managing PR 
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as here, due to a factor beyond the communicator's control, it is important to be able to 
demonstrate where the shortfall occurred. In the implementation process, the intermediate 
objectives will help campaign managers to react to feedback as it occurs. 

Thomas Harris 
Harris, the author of 'The Marketer's Guide to Public Relations', separates public relations 
undertaken with a sales objective from broader issues of stakeholder management, while 
acknowledging that clients or customers, at whom the first type of PR is directed, are also 
important stakeholders. In "How MPR adds value to integrated marketing communications"' 
Harris discusses the value of public relations in the commercial sphere. Essentially, this is a 
transmission model of communication, with the objective of increasing product acceptance. 

Harris lists five basic objectives for Marketing Public Relations, or MPR, 'raise awareness, 
inform and educate, to gain understanding, to build trust, and to create a climate of consumer 
acceptance'. His model targets consumers and opponents, what he calls the "volatile and hostile 
environment", including "fierce competitors foreign and domestic, strapped and skeptical 
consumers, relentless activists, zealous regulators, ambitious politicians and critical journalistr ... 
demoralised employees, angry shareholders and impatient directors". His environmental model 
is complex, and includes most of the major publics encountered by government communicators, 
but Harris concentrates on corporate rather than government communication. 

Messages are delivered through what Kotler calls "news, events, community programs, 
atmospheres and other powerful communications modalities"8 and aim to 'influence the 
influentials' - effects on opinion leaders are sought. 

In its concentration on the monetary value of marketing PR and other communications 
techniques, this model of evaluation loses relevance to the government communication, social 
marketing field. However, Harris's hard-headed concentration on measurable returns, this 
approach keeps the focus firmly on outcomes. His description of the hostile environment is also 
a useful planning tool. 

Walter Lindenman 

In "An 'Effectiveness Yardstick' to Measure Public Relations Success"9, American PR 
practitioner Lindenman aims to encourage other PR practitioners to approach the evaluation 
challenge step by step, by simplifying the process and outlining the practitioner's role in it. See 
Figure A 

The communications model Lindenman uses is a simple one, transmission based, and essentially 
one-way. The expectations (or objectives) against which the campaigns are to be measured 
include both behavioural and attitudinal effects. Lindenman also stresses the importance of 
setting objectives early in the process. "Basically, you can't do evaluations unless you set goals 
and objectives in advance of your content analysis" 10 

7Harris, Thomas. "How MPR adds value to integrated marketing communications" in Public 
Relations Quarterly.v38n2 Summer 1993 
8Kotler, Phillip, foreword to Harris, Thomas L. The Marketer's Guide to Public Relations: How 
today's top companies are using the new PR to gain a competitive edge. John Wiley & Sons, NY 
1991. 
9Lindenman, Walter. "An 'Effectiveness Yardstick' to Measure Public Relations Success" Public 
Relations Quarterly Spring 1993 
10Walter Lindenman, quoted in Hauss, op cit. 



To explain the different levels of outcomes to be expected, Lindenman lists three levels of results 
to be evaluated, 'outputs', 'outgrowths', and 'outcomes'. For example, the appropriateness and 
readability of the message is assessed by measuring audience reception, awareness, 
comprehension, and retention. For message delivery Lindenman suggests measuring media 
placements, and tone, and assessing reach to targeted audiences. 

The strength of this model is in its division of public relations results into separate stages, and 
matching research methods to those stages, and in Lindenman's insistence that objectives be set 
before the campaign begins. This is a practical approach, and has formed the basis for further 
model development, as in Quarles and Rowlings, Macnamara and Hamilton. The weakness here 
is in the communication model assumed in the evaluation process, and in the rather primitive 
heirarchy of communication, which assumes that message reception leads to retention leads to 
opinion change etc. While targeted audiences are mentioned, there is little specific attention to 
their response to communication, or their role in creating it. 

David Dozier 

As Dozier points out, it is likely to be difficult to develop appropriate evaluation methodologies. 
Evaluation is 'among the most sophisticated research activities that practitioners can undertake' 
and 'hard to do well'. For Dozier, 'less complex applications of social science research' are 
preferable, and suggests a process of environmental scanning, incorporating both formal and 
informal methods of gaining information. 11 • In particular, Dozier suggests including seat-of-the
pants, mixed formal and informal and scientific methodologies should all be used during the 
campaign planning, implementation and wrap-up process. Even for informal approaches to 
evaluation, however, objective-setting is a vital element in determining appropriate 
methodology, and appropriate measures of performance. 

Flay and Cook 

In "Three models for Summative Evaluation of Prevention Campaigns with a Mass Media 
Component" 12 Brian Flay and Thomas Cook provide valuable insight into the strengths and 
weaknesses of evaluation as applied to communication programs of a social marketing type. In 
particular, they contend that the "causal link' between communication and action, assumed by 
Lindenman and other practitioners, can be 

Communication is assumed to be complex, but essentially transmissional in nature. Other tyypes 
of communication model, however, could be accommodated by the 'impact monitoring model' or 
the 'experimental model' as described. The complexity of various expectations of program 
effectiveness is also acknowledged, and is dealt with in some depth. 

Flay and Cook's scientific 'experimental' model suggests a rigorous approach, setting up a 
control group and measuring change in both a group exposed to a campaign, and a matched 
group which is not exposed. The difficulties associated with this model are fully acknowledged. 
The alternative 'impact-monitoring model' uses general population statistics to measure attitude 
and behaviour trends over time, rather than isolating people exposed to messages. 

I. Flay & Cook's basic 'advertising' model measures reach/frequency of message with particular 
attention to any differences between the intended message and what was actually transmitted. It 

11 Dozier, op cit 
12Flay, Brian R, and Cook, Thomas D. "Three models for Summative Evaluation of Prevention 
Campaigns with a Mass Media Component" in Rice & Atkin eds. Public Communication 
Campaigns, Second Edition. Sage, California 1989. 



also measures exposure/awareness/recall among the audience, liking for the message, and self
reported intention to act. As this type of evaluation occurs immediately after the message is 
delivered, it would show immeediate rather than long-term effects, and does not match intention 
to act with reported action. 

II. The impact-monitoring model uses large scale, repeated research to examine trends, checking 
for the desired action. This long-term approach would show cultural effects, though not 
individual ones, and the causal connection to any given campaign would be nearly impossible to 
prove. An exception would be Grey Advertising's use of road toll figures to prove the 
effectiveness of an advertising campaign. 

III. The experimental model - this control group approach is able, with relative reliability, to 
assign behavioural effects to a given campaign. This is however, an extremely high cost option, 
slow, and arguably unfair to the control group. The authors are not entirely satisfied with any of 
the models they describe, but suggest that over time 'meta analysis' of various campaigns, using 
similiar questions or criteria, may overcome the limitations of individual models 

Flay & Cook acknowledge that the message which is intended may not be what is transmitted but 
the paper does not cover process evaluation, nor do the authors consider the appropriateness or 
readability of messages nor transmission elements of the communication process. 

Individual or group outcomes are covered by the 'advertising' model, and by the 'experimental' 
model. Cultural outcomes are covered by the impact-monitoring model. 

This very thorough paper covers post ante evaluation in detail, and in a context very relevant to 
the evaluation of government communication programs. While each of the models suggested 
has weaknesses, identified by the authors, the strength of this paper lies in its rigorous analysis, 
and in the discussion of appropriate research methodologies. From a campaign manager's point 
of view, while the experimental model is unlikely to be accepted due to a range of factors of 
which cost is not the least, combinations of the advertising and impact monitoring approach to 
evaluation have considerable appeal. 

Atkin and Freimuth 

In contrast to Flay and Cook, in "Formative Evaluation Research in Campaign Design" 13 Charles 
Atkin and Vicki Freimuth identify a 'key reason' for the lack of success of social marketing 
campaigns as underdevelopment at the 'preparation, production and dissemination phases of 
implementation due to poor conceptualization and inadequate formulative evaluation research'. 
This is contrasted with the approach of advertising agencies to the communication task, which is 
said to be 'extensive'. 

The communication model used by Atkin and Freimuth is asymmetrical, a transmission approach 
modified by research to ascertain whether the message is appropriately presented. The stages in 
message processeing are described as 'exposure, information processing, learning, yeilding, and 
utilisation, including repeat utilisation. Other communication theories are cited, but not 
discussed. Like Flay and Cook, this paper assumes that the 'ultimate goal of a campaign is 
typically behavioral change'. Communicators are encouraged to 'secify target behavior' in 
advance of a campaign. 

13Atkin, Charles K, and Freimuth, Vicki. "Formative Evaluation Research in Campaign Design" in 
Rice and Atkin 
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I 

Formative research is used to answer key questions about audiences before a campaign is 1

1 

implemented, and is also used to set objectives, and then test effectiveness. Palmer 14 separates I 

this research into 'preproduction' and 'production' the first used to identify audience 1

1 

characteristics, and the second to assess message appropriateness. 
1 

Several research approaches are discussed in detail, particularly qualitative methodologies, 
including focus group testing, individual interviews, intercept interviews, questionnaires and 

1 theater testing. 

1 As the model only covers the formative stage of campaign development, the issue of outcomes is 
1 not discussed in any detail. 

The strength of the formative evaluation approach discussed by Atkin and Freimuth is its 
potential to improve campaign effectiveness by ensuring that some information about target 
audiences is gathered and used to refine message delivery. The weakness is in the assumption 
that the communication process is essentially one way. Although some input is required from 
the audience, this is largely controlled by the communicator, and restricted to questions of 
message appropriateness rather than questions about campaign appropriateness. 

Jim Macnamara 

This author, who heads Macro Communications, has both a scholarly and a practical approach to 
the evaluation of public relations, which are outlined in "Evaluation of public relations: the key 
to accountability and professionalism" 15 • He sees the issue of evaluation as essentially one of 
professionalism and quality assurance, which would help to raise PR from its current status as an 
'immature and ineffective science' to a position of influence within organisations. His evaluation 
model is reproduced at Figure B. 

The communication model Macnamara describes is based on the work of James Grunig and 
Todd Hunt, and separates public relations activity into four types of communication. These are 
'press agentry/publicity. public information, two-way asymmetric, and two-way symmetric'. For 
Grunig, as for Macnamara, public relations activity can include all of these activities. Grunig's 
model assumes that government information activities largely fit the 'public information' 
stereotype, which is one-way communication, where accuracy is important, and audience 
research is very limited. The underlying concept is that the organisation 'need not change its 
attitudes, calues or actions; the public relations task is to gain compliance from the public'. 
Grunig holds that this type of communication represents about half of all public relations 
activity. However, Macnamara's own description of the communication process is less complex 
- "it involves gathering information, deciding on a medium, designing the communication, 
distributing it, and, finally, the target audience receiving and interpreting the information." The 
communication objectives are missing, as is audience participation. 

1 
This model is adaptable enough to cope with a wide variety of stakeholder intentions. 

1 Macnamara describes the communication environment in detail, and illustrates it graphically 
1 using a pie-chart. This is atjigure C . 
I 

1 Because the four types of PR activity will lead to different outcomes, the objective-setting 
1

1 

process is dependant on the identification of the type of activity proposed. 

1

1 

Rather than suggest a single approach to evaluation, "there is no single methodology or formula. 
1 Evaluation has to be done continually, at every step of the communication process, using a 
I 1------------
1
14Palmer, 1981, quoted in Atkin and Freimuth 

1
15Macnamara, Jim R. Op cit 
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variety of research techniques". Like Lindenman, Macnamara divides communication into three 
stages, naming them 'inputs' 'outputs' and 'outcomes'. 

Evaluation of inputs includes examination of information collection, medium choice, content and 
presentation of messages. Outputs are defined as "communications produced such as 
newsletters, news releases, brochures or events" plus the number of people who receive and 
consider messages. Outcomes are the number who learn message content, the number who 
change attitudes, and the number who behave in the desired manner. The emphasis on numbers 
suggests an essentially quantitative approach to campaign evaluation. 

Macnamara's description of public relations practice, environment, objectives and political issues 
is extensive, and informed by practical and theoretical considerations. The media contribution to 
the communication process is considered, both the proper choice of medium and the tone of 
media coverage are included. His use of Grunig's public relations type model is a strength. So is 
the separation of PR activities into a heirarchy of results, 16, which are matched with appropriate 
sample evaluation questions and methodologies. The causality assumption behind the heirarchy 
model is somewhat simplistic, however, (following what Grunig calls the 'domino theory of 
public relations effects') and the case study included in the paper gives the impression that Macro 
Communications' Media Content Analysis service is enough to 'allow the PR practitioner to take 
his or her plac~ in the boardroom'. 

Jan Quarles and Bill Rowlings 

Quarles and Rowlings of the Public Relations Institute of Australia, build on the heirarchical 
model of evaluation as described by Cutlip, Centre and Broom and adapted by Macnamara. In a 
book which is intended for public relations practitioners, Quarles and Rowlings divide evaluation 
criteria into 'preparation' 'implementation' and 'impact' segments adding 'social and cultural 
change' to the top of the 'ladder'. However, the appropriateness of the medium chosen, and the 
tone of the messages placed are not considered as evalution objectives in this model. Their 
evaluation model is at Figure D. 

The communication model used in this book is mostly transmissional, but uses interpersonal 
communication as a tool to increase effectiveness - a combination of one-way and limited two
way communication. 

Objectives are discussed at some length, and the Quarles/Rowlings model identifies attitudinal, 
behavioural, and information objectives, and incorporates Simmons' 'global' (group action 
desired) 'intermediate' (project tasks) and 'terminal' (individual) objectives 17 

Like Atkin and Freimuth, Quar\es and Rawlings seuggest the importance of research m 
campaign development, although not to the same length. 

Practicing Public Relations suggests six steps for evaluation (following McElreath) 18 
Formulating the message, disseminating the message, reception, comprehension, changes in 
cognition, and changes in behaviour. 

This model is a simpler version of the one used by Macnamara. As the publication is intended 
for 'students, interns and young consultants' its approach is introductory rather than in-depth. 
The addition of social or cultural outcomes is a strength, although the authors admit the practical 

16Following Cutlip, Centre and Broom. Cutlip, Scott M, Center, Allen H and Broom, Glen M. 
Effective Public Relations, 6th edition, Prentice Hall, 1985. 
17Simmons 1990 quoted in Quarles & Rawlings 
18McElreath, Mark. quoted in Quarles and Rowlings 



OUTCOME 
("lmpac1") 

The phase where the success of the 
program is assessed against 

objectives 
These objectives are usually set in one 
or more of the following areas which 

demonstrate the rcsulls of implementing 
the program: 

Action is taken by key target groups. 
Behavioural change is achieved. 

Opinions and allitudes arc changed. 
Knowledge is acquired :ind 

applied. 
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with an evaluation model 

PHASE 1 

~. Manng.:ment sets ....... ~ 
~ ~ general goals ~ 

PHASE2 

PHASE4 
Results Evaluated 

PHASE 3 

Target audience defined 
Current opinions established 
Measurable objectives agreed 

Activities planned 
Budget and plan agreed 

Agreed plan implemented 

The phase where thr ,bjectives of program 
components are met. 

These objectives generally relate to quantity (eg number of people in 
target group affected by communiC1<1tion), quality (cg acceplance of the 
message by that group) and perfoi'mance (were the planned ac1ivities 

undertaken in a satisfactory way?) 
Number of messages sent (brochures distributed, releases senl and where 

published - quality/appropriateness/circula1ion). 
Number of messages received. 

Number who responded to that message and how. (Was the 
feedback from the "special event" good/did the audience 

at the trade show visil and respond 
favourably?) 

INPUT 
("Prepara1ion ") 

The planning and production 
phase. 

In this phase, objectives can be set fo 
quality (cg is the produc1ion - release 

brochure, video - a good one?) cost -
how much.will it cost to produce a panic 
brochure? Is 1his reasonable?), and time 

frequency of produc1ion, plus: 
Establishment of benchmarks for 

objec1ive selling 
Selcc1ion of bes1 medium/activi1ies 

Establishmenl of message 
contenl 
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difficulties associated with evaluatingnsuch impacts. The om1ss10n of the media role in 
communication is a limitation, as without this information, the message as transmitted cannot be 
reconstructed. 

Jim Pritchitt and Bill Sherman 
19 in "Public Relations Evaluation: Professional Accountability" Pritchitt and Sherman also adapt 
Cutlip, Centre and Broom, and link the three basic phases of 'input/preparation', 
'output/implementation' and 'outcome/impact' to phases of campaign planning. Each phase is 
linked to a repertoire of research methodologies, with the expected contribution each type of 
research can make. This model is reproduced at Figure E. These research methodologies 
include both the scientific - network analysis - with the individual - reviewing case studies. Like 
Macnamara, Pritchitt & Sherman place a heavy emphasis on media content analysis. An added 
dimension is the assessment of consultancy performance - of relevance to government 
communicators, since retaining a consultantcy is a common method of managing a temporary 
peak in workload, retaining skills not otherwise available to the employing department, or 
gaining a disinterested opinion. 

Like most of the other models reviewed here, the underlying model of communication used is 
one-way communication with an increased emphasis on research. Unlike many of the other 
models, Pritchett covers the need to satisfy stakeholders in the communications process. 
However, only two regular major stakeholders are identified, management and practitioner. Pre
campaign, environmental analysis adds information about other key audiences. For Pritchett 
"distinctly defined" target audiences are a prerequisite. 

Objectoives are divided into problem-solving (changing an unfavourable climate, for example), 
information, attitude, behaviour, and specific action objectives. Pritchett does not claim any 
specific causal heirarchy. 

All three stages of evaluaion - formative, process and summative are discussed. 

The strength of this model is in the repertoire of suggested research methodologies and their 
application to PR communication phases. Matching the PR planning phase to the evaluation 
phases is also helpful. However, like other models prepared by practitioners, the underlying 
communication model assumes a causal link between information and behaviour change (the 
domino theory). 

Wendy Hamilton 

of the Office of Government Information and Advertising has produced a series of guidelines 
for Commonwealth government communication campaign managers. "Market Research and 
How to evaluate the effectiveness of your communication campaign"20 provides an action plan 
for evaluation strategy development and implementation. (For further information on the role of 
OGIA see ~-ndtx !). 
The underlying assumption about communication is that it is essentially a one-way process, but 
using research to identify target audience concerns and triggers. The issue of environmental 
analysis, benchmarking and tracking, and post ante evaluation, is covered in more d~tail in a 
second OGIA publication 'Using Research in Communication Campaigns 

19Pritchitt, Jim. "Public Relations Evaluation: Professional Accountability" PRIA Gold Paper 
November 1994. 
20Hamilton, Wendy. "Market Research and How to evaluate the effectiveness of your 
communicatiriri ~.::impaign". Forthcoming. 



Unlike Pritchett, Hamilton includes raising awareness, and converting awareness into behaviour 
or attitude change among her list of objectives. She also emphasises the importance of targeting 
messages appropriately, noting that - "It is particularly difficult to define performance indicators 
for social marketing campaigns which attempt to reach "all Australians". The identification of 
defined target audiences is mandatory." 

Hamilton describes five phases of evaluation, inputs, throughputs, (which measures consultant or 
practitioner performance) outputs, outcomes, and public benefit. Like Macnamara, Pritchitt, 
Quarles and Rawlings, Hamilton links research methodologies and sources of information to the 
evaluation phases, suggesting the use of existing materials where these exist in preference to 
commissioning new research - as in the use of Census data, for example. Less detail on the 
methodologies is provided here than by Pritchitt. Hamilton also links specific questions 
associated with evaluation stages to sources of information available to government 
communicators. 

The underlying 'program logic' of Hamilton's paper links cognition with opinion/ attitude, then 
behaviour, repetition of behaviour, and social and cultural change. Hamilton explicitly denies 
any assumption of causality, but uses the heirarchy on the basis of difficulty in achieving change 
to each one - it is easier to raise awareness than to change an attitude, and so on. 

Hamilton adds information sources, specific government requirements and consultant 
management methodology to her evaluation model, which makes it more useful for government 
communication evaluation. This model also suggests using research for long-term tracking of 
campaign impact. Hamilton avoids the assumption that information necessarily causes 
behavioural change. However, the media's role in message development and delivery is not 
discussed. The weaknesses of some of the information sources suggested are not mentioned, and 
the issue of research 'robustness' is not dealt with. The underlying communication model is not 
presented in great detail, nor is it thoroughly justified as the basis for government 
communication, and the potential for government information campaigns to make increased use 
of two-way communication methods could be explored in more detail, to advantage. 




