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ABSTRACT

The Postcolonial State and Nation in the Articulation of Development and
Communication Policy in Ghana
Amin Alhassan, Ph.D.
Concordia University, 2003

The dissertation focuses on the articulation of communication policy and
development within the postcolonial nation-state. Taking Ghana as a case, I interrogate
policy practices on telecommunications and broadcasting around the axis of
commodification as the requirements of globalization as against the extension of citizens”
access to communication conduit as a requirement of nation-building. Historically, the
postcolonial state appropriated for itself the mandate of development planning to put in
place a new regime of production as part of the project to turn subjects into citizens. Such
a task of community building underscores the central significance of the communicative
Infrastructure as the framework for the nation that is in the process of coming into being.

The discussion is based on interviews and observations during research in Ghana
from March to July 2002 and policy documents from the World Bank, the IMF and the
Ghanaian state. Using commodification as a conceptual device and articulation as a
method, I discuss the contemporary predilection of the Ghanaian state towards market led
development. This enables me to tease out the implication of the new language of policy
that privileges the exchange value over the use value of communication services. I also
trace the gradual re-articulation of communication as information as part of the logic of
digital capitalism. A bifurcated nation, so to speak, is in the making. The urban

landscape, especially, the capital city of Accra is characterized by a burgeoning
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community of digital consumption with internet cafés, telecenters and mobile telephony,
springing up to augment the already media rich environment of multiple channels of
electronic media and press. The rest of the country remains largely unserved by the
market, bringing back to the table, the question of nation building and commodification
of communication as incongruent admixture for development and democratization of
access. The promised national community of citizens based on a principle of inclusion is
gradually turning out to be an exclusive economy of digital consumers in the urban
centers and a disconnected constituent of non-city dwellers all in an increasingly

unimaginable polity.
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CHAPTER ONE
Introduction

The recent wave of change towards establishing democratic forms of government
in much of Africa comes at a time when there is renewed interest in the potential of
information and communication technologies (ICTs) in the development of sub-Sahara
African countries. This contrasts with the situation in the 1960s when attempts at
democratization on the continent were shadowed by cold war big power politics, and
skewed rhetoric on national development programs that assumed total government control
of all media of communication as a requirement for national progress. The level of
diffusion of technologies of mediation, especially, radio and television as well as
newspapers were considered to be the yardstick for measuring development (Daniel Lemer
1958; Wilbur Schramm 1964). Significantly, much of the existing technologies then were
vulnerable to government control and monopoly.

The renewed interest in ICTs in the sub-region is part of the global euphoria on
what these technologies can deliver (ATAS 1995; Ricardo Gomez et al 1999; Claude-Yves
Charron et al. 1999). What is significant is that this renewed interest comes at a
particularly unique conjuncture. In the first place the establishment of liberal forms of
government has become the uncontested international standard for a post-cold war age.
With this new global attitude is a faith in free market economy and a market-regulated
media of communication. In addition, the new technologies of communication, starting
from the 1970s facilities for transborder data flow to the present sophistication of Internet
systems make them less and less amenable to government. In development theory and

practice there seem to be a unanimous position that many developed countries have



assumed much of the characteristics of an information society and that the less developed
countries must take advantage of it or risk further marginalization (ATAS 1995; Shamika
Sirimanne 1996; Michael Noll 1997; Robin Mansell and Uta Wehn 1998; Charron et al.
1999). Leapfrogging is the popular vocabulary used to describe the idea of fast-track
development into the informational economy of digital capitalism from the current pre-
industrialized level. The last two governments in Ghana also share this conventional,
mechanistic, and admittedly naive view. And worse still, with an exaggerated optimism
(COMPOL’98 1998, 1). It is against this backdrop that this study undertakes to investigate
the way certain key categories are articulated around the subject of national
communication policy in Ghana.

ICTs are part of a wider category of technologies of mediation, here understood as
having a structuring effect on social discourse. While my understanding of structures here
is accented towards physical existential embodiments of technologies, it is by no means
limited to that. This study focuses on these technologies with the premise that they
collectively provide the public and social space for the constant process of national
imagination and nation formation against a backdrop of more potent primordial and
particularistic identities. Stated differently, they constitute the fabric upon which the
imagined political community can be defined.

After more than one hundred years of British colonialism, Ghana became
independent in 1957. The first nation-state in Black Africa, Ghana had four daily
newspapers, and a rudimentary infrastructure that served as a radio broadcasting station at
independence. Its first news agency (wire service) was one of the first national
organizations to be set up just after independence. The first cinema production

organization started in 1946 and in 1965 television broadcasting was inaugurated.



The country officially launched an IMF and World Bank supported Economic
Recovery Program (ERP) in 1983. The ERP, which included a World Bank supervised
Structural Adjustment Program (SAP), had a wide-ranging implication for the country. It
involved a reduction in public and social sector expenditure, the divesting of the state from
businesses and the promotion of the private sector as the kingpin of economic growth.
State-owned enterprises were privatized, merged, turned into joint ventures or liquidated
(Alexander Sarris and Hadi Shams 1991, 7; Lynne Brydon and Karen Legge 1996;
Hadjimichael et. al. 1996).

At mdependence in 1957, and immediately after, Ghana was held up as a model
African nation-state, a paragon of Black nationalism and for that matter, what Africans
were capable of achieving when left alone. But by the 1970s and 80s, the country
cxperienced unprecedented economic decline leading to the launching of ERP as a
solution. And after about a decade of faithfully implementing SAP, Ghana was once again
cited as a model. This time, though, not a model of a black nation under self-rule, but a
model of a developing country that had successfully adjusted its economy to become a
“significant cog in the wheel of globalization” (Brydon and Legge 1996, 1).

While the ERP/SAP was launched in 1983, it took the PNDC government almost a
decade to venture into the delicate affair of selling state-owned enterprises to the private
sector. As Laakso and Olukoshi (1996, 21) will later remark about IMF/World Bank
prescribed sale of state-owned enterprises, “the feeling among many that their country has
been put up for sale to the highest bidder (usually non-nationals) has deepened the sense of
alienation felt in many of the adjusting countries.” It was in 1992 that the government took
the bold decision to start its privatization scheme under SAP (Hadjimichael et. al 1996,

41). The gold mines, hotels and factories were the first to go. It took another two years for



the communication sector to come under divestiture. The reluctance was probably an
indication that the government was politically uncomfortable to let go its monopoly over
the telecom and broadcasting industries.

A critical overview of the communication policy process in Ghana shows a rather
disjointed and inconsistent attitude by the state, resulting in a murky scene. Before SAP
was introduced, the state’s attitude was directly informed by the discredited development
communication paradigm of communication by and for the state in the service of national
development. Dissent was considered detrimental to the development process.
Development was vulgarized as physical and material modernization without the cultural
content of communicative rights and other civil liberties. More or less, the unstated maxim
that guided communication policy was: Development in progress. Keep silent! With the
wind of change that resulted in the re-institutionalization of multi-party democracy; and
market-based approach to communication, the sector has witnessed a series of well
intended but poorly thought out initiatives that are not carried to their logical conclusion,
mostly due to a change of ministers of government. Where they are carried out to their
logical conclusion, the results have been mixed. In the main, policy actors have expressed
conscientious belief in the power of free market to deliver that illusive goal called
development.

The first explicit initiative towards a national communication policy under the new
regime of market-based approach was in January 1998, when the then Ministry of
Communication started a series of conferences to collate views from stakeholders. The
first of such conferences was organized under the theme “Communications — Managing
the Future.” About 75 media experts, legislators, policymakers and stakeholders from the

private sector brainstormed for three consecutive days on the new directions for national



policy. It was an ambitious enterprise that found support from the World Bank and the
IMF, Ghana’s so-called development partners. The first meeting, often referred to as the
Sogakope Retreat, had the objective of putting in place “a national communications and
information strategy for the promotion, adoption and use of information and
communication technologies by all sectors of the economy so as to turn Ghana into an
information society” (COMPOL’98 page 2).

Such a dream of transforming an agro-based economy into an information society
must either be the result of a flight of fantasy or a thinking hardly informed by the
industrial economic background of developed economies that are on transition to
informational economies. For an economy with about half of its adult population engaged
in the food production sector, and about 70 percent of its development budget sourced
from donor support, any talk of transition into an information society sounds like a far-
fetched dream. Yet, such was the premise on which the National Democratic Congress
(NDC) government (1992 to 2000) thought about national policy direction. The architects
of the policy direction based the justification of their thinking on the argument that
“technologies do facilitate efficiency, are cost-effective in the use of resources and create
new industries. Most countries are using them and Ghana must use them too if it is to be
part of the global economic system.” Such a simplistic articulation of technology is
troubling. I will be discussing in detail on this and other forms of articulating technology
later in chapter four.

What is, however, worth noting is that the Sogakope Retreat was the first time in

the history of the young nation that communication policy was conceptualized as

! Statement issued by the Ministry of Communication at the second national communication policy (Oct 7%
to 9™ 1998).



encompassing telecom, postal services, broadcasting, print media and audio-visual sectors
under one policy framework. The defining feature was the dominant but problematic
consensus that digital capitalism holds the key to the qualitative transformation of all these
sectors. It was also the first time that a government put all these under one ministry. Under
the old paradigm, the print and electronic media were under the Ministry of Information
while telecom and postal services were considered under the Transport and
Telecommunications Ministry.

Following the Sogakope conference, a second one was held in Accra from October 7 to
9, 1998 under the theme “A Communication Policy for Ghana into the Next Millenium.”
The Accra conference built on the earlier positions from Sogakope, mainly around the
fetish of technology, and the myth of leapfrogging under the hegemony of digital
capitalism. However, an important feature of the conference was that participants
recommended the setting up of a National Policy Development and Implementation Unit at
the Ministry of Communication. The recommendations from these two conferences were

brought together and harmonized into one composite whole. Among the key

recommendations were:

¢ That a communications policy should be formulated for the orderly and sustainable
development, management and application of communications technologies by all
sectors of the national economy.

e That public sector shareholders in the communication sector should be encouraged to
commercialize some of their activities to generate revenue to support government’s
budgetary provisions.

e That conscious efforts should be made to use both the print and electronic media to
promote the culture of the country both internally and externally for national cohesion.

e That as a matter of urgency, a national communications database be established for
research and planning purposes.

e That the communications sector should collaborate with the Ministries of Health,
Education, Agriculture, Environment, Science and Technology, CSIR (Council for
Scientific and Industrial Research), and other sectors with the view to promote
telemedicine, distance education, agro-development, science and technology.



e That the Office of the President and Parliament should take the lead in promoting the
use of new communication technologies, especially the Internet, to ensure effective
national leadership for communications and the setting of suitably high national
priorities for the sector. ...(Ministry of Communication Conference Report 1998).

These recommendations were reached after elaborate procedures and well patronized
conferences. One would therefore expect that the Ministry of Communication would take
them seriously. But my visits to the Ministry from April to June 2002 to find out more
about the recommendations and conferences drew a blank. No one was ready to speak in
his or her official capacity. And worse still, the very ministry, which organized the
conference, did not have a single hard copy of the conference proceeding and
recommendation in its archives, library or offices. This was not because the Ministry was
transformed to a paperless e-bureaucracy. After persistent appeals to the staff of the
ministry, I finally got a secretary, who worked on the conference proceedings as a word
processor, to agree to give me a print out of the document from a disused computer. She
told me no one bothers about the document anymore and all that the Sogakope and Accra
conferences produced. The irony is that these conferences were organized and sponsored
by the same ministry only to be abandoned.

It did not take me long for find out why. A change of government after the 2000
general clections meant that all the key officials associated with the previous government’s
policy process were either posted out of the ministry or dis-empowered by rescheduling.
When I asked the new government’s Coordinator on IT policy, Dr. Somuah as to the state
of the previous government’s initiatives on communication policy, he denied such a thing
ever existed when his government took office. But a Director at the Ministry, who insists
on anonymity, later privately contradicted Dr. Somuah’s denial, and accused the

government’s policy coordinator of trying to re-invent the wheel.



When the New Patriotic Party (NPP) government, which Dr. Somuah works for,
took office in January 2001, it restructured the bureaucratic apparatus of communication
governance by creating a Ministry of Information and Presidential Affairs to have
responsibility over government propaganda and print and electronic media. Telecom, and
National Communication Authority (NCA), which licehses telecom and electronic mass
media came under a restructured Ministry of Communication and Technology. That is, the
Ministry of Communication was now restructured as Ministry of Communication and
Technology. From a naive and problematic conception of “technology,” the fetish got
transformed into a more powerful structure in the enterprise of governmentalization. It is
interesting to note that the initial idea of a “technology” at the ministerial nomenclature
was applicable to the general area of natural science and research under the former
Ministry of Environment, Science and Technology. The shift from emphasizing natural
science and its applicability to national development to communication technology and the
explofation of its digital potential is an important transformation that tells more about
digital colonization of the postcolonial state policy in a global era of digital hegemony,
than any well-intended attempt at mobilizing science and technology for socio-economic
development.

If the new government of NPP jettisoned the labored efforts of the previous
government, what sort of program did it put in place? After splitting the governance of
communication between two ministries, the government caused further division by
creating a special office at the Office of the President in charge of advising the government
on IT policy. Such a divisive environment does not augur well for a good atmosphere for

evolving a sound communication policy. In my encounter with each of these units, the two



ministries and the President’s IT policy advisor, I gathered the claims of each overlapped
with the others.

The Ministry of Information and Presidential Affairs (MIPA), which was purposely
set up as the propaganda arm of the NPP government, was initially not expected to have
national communication policy mandate. But my contacts intimated that the ministry was
trying to refashion its mandate to include a formulation of “national development
communication policy initiative,” a senior bureaucrat at the ministry would hint me on
condition of anonymity. After several contacts, the Chief Director of the Ministry, Kofi
Sekyiamah would later admit to me that his ministry was discussing with the World Bank
new strategies to “retool and re-engineer the ministry to mobilize the advantages of
information technology for the development of the country.” A draft document later made
available to me elaborated on this. The document clearly stated that the mission of a new
policy initiative, with the support of the World Bank, was to

empower citizens and promote national identity and cohesion through a two-

way mformation flow between government and its various publics, to facilitate

access to public sector information, to strengthen district-level involvement in

the decision-making process and to mainstream development communication
process in all Ministries, Departments and Agencies (MDAs), among others

(MIPA 2002).

This 1s a high sounding, well-articulated statement of objective. And a new series of
stake-holder conferences were being lined up to discuss it. An attempt to reinvent the
wheel that was already fashioned by the previous government. What is even worse, the
MIPA policy objectives are almost the same objectives that the Ministry of
Communications and Technology states when it articulates “Specific Poverty Reduction

Strategy Under HIPC Initiative” in its three year strategic plan that outlines the ministry’s



administrative commitment.” When one talks to the Special Advisor to the President on IT
Policy, he presents the objectives of his office in the same terms except that he prefers to
talk of IT instead of communication technologies. Out of this murky cocktail of
overlapped responsibilities, one walks away with an impression of a confused policy scene
of a comedy of déja vu. Yet, every now and then action i1s being taken on matters of
communication policy in Ghana without the benefit of a policy blueprint. The governance
of the national communication sector is every now and then articulated against the
yardstick of free market economics. Liberalization has been extensively carried out and
continues to be pursued. Against this background, how does one undertake a

communication policy study of Ghana?

The Problem

The history of Ghana as a postcolonial nation-state, like many other African
countries, first started as an economic enterprise (a colon and later, a colony) and
subsequently developed as a political community with imposed structures of civil society.
Thus from a colony (Gold Coast) and a collection of protectorates (Ashanti, Northern
Territories and Trans-Volta Togoland), it evolved into a postcolonial nation-state (Kimble,
1963). Consequently, the identification of Ghana as a modern nation-state can be read as
one that is in the process of becoming since it is a developing nation-state. Implicit in the
concept of developing is the sense of a transition to a more participant society.

But Mowlana and Wilson (1990, 13) have strongly argued that developing is a

euphemism for describing backward countries that need to modernize their economies

? Strategic Plan of Ministry of Communications and Technology (undated document) issued in Accra. HIPC
means Highly Indebted Poor Country Initiative.
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along the line of the European experience. While such an argument is not in conflict with
my conception here, it is significant to point out that this is exactly the dominant position
in much of institutional discourse on development, even if policy actors are often shy from
stating it in these terms. Thus development, modernization and progress, despite their
philosophical and ideological implications, zoom in to one and the same thing within
policy circles.

Ghana, like any complex community, exists within the networks of relationships
that link members of the nation (citizens) together. Precisely, it is the processes involved in
wiring the community, the discourses that shape the processes (policy) and the political
implications of the wired or unwired community, that is the central problematic of this
thesis. The nation is described as an “imagined community” (Anderson 1991) more
particularly because of the webs and networks of flow that allow the possibility of
imagination beyond language groups. Hence, the centrality of the technological
infrastructure in theorizing the postcolonial nation-state.

For a collection of ethnic communities that only recently learned to imagine itself
as a larger collective,” one of the central concerns of policy, 1 presume, will be the
promotion of a collective national imagination that will subsume (potent) primordial
imaginations of identities and loyalties. Thus in analyzing communication policies, a key
focus will be on how far they aim to, and indeed, do accomplish increased access across
the country. In effect, I am interested in the level at which communication infrastructure is
democratized to facilitate the mediation of the collective process of imagining the national

community. For instance, in recent years as earlier indicated, especially from 1996

> Ghana is only 46 years old and some of the ethnic communities that were collapsed into forming it had
existed for over 300 years as political communities, ¢.g. Ashanti in the south and Dagbon in the north.
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onwards, there have been active governmental actions in the area of communication
policies. I will investigate the forms of economic ideas, interests and institutions that
impact on these governmental actions. I will also look at the implications of the policies
and governmental as well as private sector actions on the political project of facilitating an
imagined community.

Aside of this normative understanding of the nation as an imagined community, I
also read the postcolonial state as an avatar of international capital. I take into
consideration the problematic relationship between the state and the nation and will thus
look at the relationship between these two realms in colonial and postcolonial social
formation. The possibility of a social formation, based on an active civil society is to a
large extent contingent on the availability of structures for the mediation of social
discourse (communication networks), the provision of which, since independence, has
been considered the primary responsibility of the state. Thus, through the instrument of
policymaking and implementation on communication technologies, the state plays a key
role in the provision of the structures that bind the nation. I am here already suggesting
that the state and nation cannot be separated, even if the former was conceptualized by
external agency and mandated to form the nation by any means necessary including the
use of force.

The definition of the postcolonial state as an avatar of international capital allows
us, then, to discuss the role of external agency (mainly institutional) not only in
constituting the postcolonial nation, but also in shaping contemporary governmental
practice of policymaking and implementation. It also allows us to interrogate the
postcolonial nation-state as a product of the circulation of commodities (Williams 1983,

180-187). That 1s, the nation-state is as much a civic/political project (Anderson 1991) as it
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is an economic enterprise (Williams 1983). By external institutional agency, I am here
referring to organizations such as the World Bank and the IMF and to some extent, WTO.
The First two have moved from being perceived as “imperialist institutions” in the 1970s
and early 1980s to “Ghana’s development partners” in the last two decades.

The postcolonial state claims its legitimacy from its proffered aim of building a
nation. But what path does current policy initiatives portend, now that for the first time,
(within the last decade) the communication sector has been deregulated, liberalized and
even privatized at some points, thanks to the tutelage of international capital embodied
institutionally as the IMF and the World Bank? Specifically, I will be limiting myself to
policy initiatives from 1990 to 2003.

In fecusing on the policy implications for a regime of democratized infrastructure
of communication technologies, the following four questions constitute the anchor and

cornerstone of this project:

e With the new economic attitude of liberalization on the one hand, and the
responsibility of government to promote access for all, including economically
vulnerable and marginalized groups, how does policy respond to this challenge?

e How are the various elements and moments mobilized and articulated into policy on
behalf of the nation? And how are these elements and moments constituted?*

e What are the implications of regulatory mechanisms and competition policies for both
the public and commercial operators of communication services as well as the overall

national objective of fostering an imagined community of citizens?

* Elements and moments are working categories in the use of articulation as a method.
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e What are the implications of the intellectual dominance of the IMF and World Bank in
the communication policy process in Ghana?

More often than not, the introduction of new technologies in developing countries have
exclusionary tendencies that reward those already in privileged and advantageous positions
and serve as disincentive for vulnerable groups (Cooper et. al. 1995, 152). This study, will
examine the implications of technologies of mediation in facilitating the development of
Ghana as a networked community or otherwise. How are the unique circumstances of
vulnerable groups (defined by economic class, location, gender and ethnicity) addressed
through policy initiatives to empower them to take advantage of ICTs?

While communication policy objectives in Africa are often framed in the rhetoric
of nation building, socioeconomic and political development, the outcome is often the
reverse. In his review of the history of communication technology use in sub-Saharan
Africa, Boafo (1991, 109) aptly describes the African experience as one of dependent
development. Communication technologies in the region are characterized by a high
“urban orientation and poor adaptation to what is predominantly rural and oral society.”
And this is partly due to the region’s dependency on foreign sources and transnational
corporations for both hardware and software (ibid., 121).

Ekwelie (1985, 28) on his part has argued that, as a result of the centralization of
communication infrastructure in the cities, what we have is a situation where the elite use
it for a “collective monologue, ignoring the villages and farmers and, by implication, an
overwhelming majority of the population.” The distribution of the news media is probably
the most obvious indication of this rural-urban divide (Alhassan 1998). What is even
disturbing is the ad hoc nature or communication policy practices. Handicapped by

inadequate economic power to import technologies of their choosing, and also crippled by
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a lack of local expertise to produce the requisite technologies, many African countries
including Ghana depend on foreign aid to modernize their communication infrastructure.

For instance, it took Ghana a Japanese government grant of 2.8 million US dollars
in 1985 to upgrade its then only radio and television broadcast service. Another Japanese
grant the following year enabled Ghana to switch to color television broadcasting (Boafo
1991, 112). What is problematic about foreign assistance in developing a national
communication infrastructure is less about the fact of external aid than that these foreign
offers come with conditions. Oftentimes, the granting nations decide the type of equipment
to buy and the source of expertise, irrespective of the actual needs of the recipient nation.
A case in point is the story of Ghana’s first satellite earth station, put up to improve the
country’s telecommunications.

Spar Aerospace of Canada, which won the contract in 1977, supplied an

international telephone switch that was obsolete, ill designed, and

incompatible with the specifications of the satellite earth station. The

television transmission chain that Aerospace provided became defective

soon after the station was commissioned in August 1981 (Boafo 1991, 113)
The balanced sheet of this comedy of errors was that after Ghana had spent 14 million US
dollars including a Canadian loan of 5.7 million US dollars for this project, the anticipated
socioeconomic benefit never materialized. The project became a magnificent spectacle
with all the outward trappings of a modern telecom apparatus except functional. It took
new negotiated credit from Japan and France with expertise from their respective national
companies to make the earth station deliver (Rogers-Akpatah 1986). This is just one
example of a communication policy gone awry. It also illustrates the labyrinth that is
called communication policy process. There are other examples that celebrate remarkable

achievements as in the area of FM radio technology. But this is not an occasion for

technological assessment or policy assessment and criticism. The above instance is cited to
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indicate the vicissitudes of policy practices. There seems to be a tendency in many
developing countries to fall to the temptation of acquiring the latest forms of technology
only to examine the need and consequences of such an acquisition as an afterthought. Such
may characterize the current hype about leapfrogging onto the information age.

The Ghanaian UNESCO expert on communication and development, Kwame
Boafo (1991), has suggested that decentralization, de-urbanization and democratization be
the framework and basis for communication policies in Africa. He also enjoins policy
makers to incorporate the localization of software and content production as part of an
overall policy objective. While such a focus sounds ideal, the dominance of free market
thinking and rhetoric on the corridors of power in Ghana and the instrumentality of the
World Bank and the IMF advisors on the policy scene may not augur well for such a

recommendation.

Defining Policy

So far I have referred to policy with a common sense assumption as to what it
means. But some critical clarification on my working definition of the concept and what it
attempts to name will be very much in order. As far back in the 1970s, when UNESCO
increasingly became the hotbed of international debates on democratizing communication,
its working defining of communication policy was put thus: “sets of principles and norms
established to guide the behavior of communication systems” (UNESCO 1972). This
definition goes further to elaborate that these principles and norms emanate from the

political ideology, the economic and social condition of a given country. But such a
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definition turns to be rather too abstract. More especially given the revolutionary changes
in the sector in recent times, such a definition is obviously dated.

Mowlana and Wilson (1990, 107) have also taken a good aim at defining
communication policy. For them, it is the “systematic institutionalized principles, norms
and behavior that are designed through legal and regulatory procedures and/or perceived
through historical understanding to guide formation, distribution, and control of
communication in both its human and technological dimensions.” While this attempt is
arguably comprehensive, it lacks a critical perspective. It has the wide scope that may be
functional for institutional needs and also delineates the area of communication policy
without ambiguities.

I favor this definition as a starting point. For one thing, 1t makes a distinction
between the human and technological dimension of communication, as well as pointing
out the historical situated-ness of policy practices. However, such a definition needs to be
expanded beyond the understanding that policy refers only to the path or option pursued.
What I am trying to say is that a policy analysis should include the options not taken, the
paths not pursued and the sectors where there are no institutionalized norms and
procedures, yet fall within the purview of communication. Thus when policy is silent on an
aspect of communication, the silence should be viewed as a policy option otherwise the
area of communication policy analysis simply becomes limited to explicit acts on
regulation. Re-stated, communication policy analysis should include both institutional
action and inaction in the communication sector of the country. In this sense, we can have
an unarticulated communication policy as well as an articulated one. We can also account

for the dis-articulated elements in the formation of policy.
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Articulating a Method: Articulation as Method

As a project that focuses on contemporary policy practices I, will employ a
political economic form of analysis that is linked to a cultural studies methodological
perspective. Vincent Mosco (1996) makes a strong recommendation that political
economic perspectives on communication need to break away from thinking in structures
and institutions and incorporate the celebration of agency from Cultural Studies and a
more fluid understanding of structures from Anthony Giddens. He therefore suggests three
analytical entry points that characterize processes rather than name institutions. These
analytical categories are commodification, spatialization and structuration (Mosco 1996,
133ff). To these categories, I will add articulation (Jennifer Daryl Slack 1989; Ernesto
Laclau and Chantal Mouffe 1985; Stuart Hall 1986 and 1991; Lawrence Grossberg 1997).
To be more precise my attraction to Mosco’s recommendation is specific to
commodification and structuration. In a bid to operationalize structuration as a discursive
strategy, I will re-articulate it as a form of articulation. In effect, instead of using the
Giddensian concept of structuration, I will rather use articulation. Articulation and
commodification then become the key axis around which I will interrogate policy practices
and outcomes. They will be used as sensitizing devices in slicing through and thinking

about my research questions.

Structuration and Articulation

When dealing with structures on the one hand and agency on the other, there is

always a tendency to slip towards one, especially when this project intends to foreground
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structures (technologies as existential embodiments). Giddens’ theory of structuration tries
to forestall this tendency by its idea of duality of structure. According to his theory,
structures or structural properties of social systems are both medium and outcome of the
practices they recursively organize (Giddens 1984, 25). Or as Mosco (1996, 212) will put
it, structuration “describes a process by which structures are constituted out of human
agency, even as they provide the very ‘medium’ of that constitution.”

Human agency, when enacted, carries with it the dual effect of intended and
unintended consequences. The unintended consequences may form the condition of
subsequent action. This perspective of structuration theory has a methodological purchase
because it goes beyond the cause-and-effect approaches of the dominant paradigm in
development communication. For instance, if the British Empire introduced radio in the
Gold Coast (Ghana) as part of its World War II mobilization effort, the unintended
consequence was that it turned out to be the convenient medium for different
ethnolinguistic groups to invent a hitherto non-existent political community called Ghana,
to dis-articulate the Empire’s economic project of colonialism. I still cannot imagine the
coming into being of Ghana without radio. Radio then was a key element that helped to
secure the conditions of coming into being of the Ghanaian polity.

Mosco (1996, 214-215) criticizes Giddens for his accentuation of agency as against
structure. This seem to be the standard criticism political economists launch against
cultural studies as one will find for instance in Nicholas Garnham (2001), but nonetheless
Mosco adds that the emphasis on agency helps us understand how power operates at the
constitutive (social), interactive or micro-level (individuating). And so one might think of
society as the ensemble of structuring actions that agents initiate to mutually shape class,

race and social movement relations. If I am to extend this to my object of study, I will say,
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the nation exist apparently as a sutured, seamless whole, but when interrogated, the webs
of ethnicity, class and gender that mutually constitute identifiable social relations
(including shaping policy) which in turn re-order the structures (including technologies)
become evident. And so when policy initiative prioritizes the private sector, or adopts neo-
liberal vocabulary such as cost effective, cost recovery, free market, deregulation etc., one
may as well extend the analysis to include class, gender and ethnicity of policy actors. The
privileged vocabulary of neoliberal economics such as cost effective, cost recovery,
consumers instead of citizens, free market, etc, become recursive structuring elements that
individuals and institutions use to discursively reconstitute the postcolony.

Giddens recommends that the concepts used in the exposition of structuration
theory should not be seen as a distinctive research program as such. And I do not intend to
use it as, for instance, one will use any of the schools of discourse analysis to approach a
text. Rather, and as already hinted above, I regard the concept, re-conceptualized as
articulation, as “sensitizing device to be used in a selective way in thinking about (my)
research questions or interpreting (my) findings” (Giddens 1991, 203). Thus some of the
key concepts that may be relevant to my investigation of the implications of certain policy
approaches in Ghana include the fact of “duality of structures” and the understanding that
all forms of agency are enacted under conditions of “mixed intentionality” (Giddens 1989,
61-62). For instance policy initiatives come with intended and unintended consequences,
both of which may equally be important. In this way, an analysis of policy should include
contemplation on not just the stated intentions of governmental agents, but the unintended
consequences of the initiatives. While methodologically structuration seems to hold a lot

of promise in analyzing policy practices, when one tries to operationalize it, it tends to be
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problematic. It is in view of this that I find articulation as a more flexible and sophisticated
method.

In Cultural Studies articulation is conceptualized both as theory and method that
maps out the operation of human and institutional agency. This sounds very much like
structuration. As a theory and method, articulation has been described as one of the most
generative concepts that can be used to characterize a social formation without falling into
reductionism or essentialism (Slack 1996, 112). As I understand it, the primary relevance
of articulation, as a methodological approach is that it helps us overcome the problem of
determination in social theory. It also helps us overcome the creeping sense of totality that

inheres in Giddens’ concept of structuration.

Defining Articulation

Articulation originates from the linguistic practice “to articulate” which means
speaking well or the facility and clarity in speech. This meaning is transferred as a
metaphor to describe a huge truck with a long trailer designed to be easily severed and
reconnected o say a tanker or a container-trailer (Hall 1986). Thus we have “the
articulator truck.” The truck’s ability to articulate with various trailer designs gives it the
quality of being an articulator. It is this aspect of joining and disjoining, rejoining and
conjoining as and when and where it is convenient that captures the essence of the usage of
the concept of articulation transferred to cultural studies. Literally, to articulate, is
therefore an act of speech in which words are brought together as a social act of making
meaning. This speech-as-discourse becomes social practice-as-discourse in the cultural

studies sense. In effect, articulation is positioned in cultural studies as a discourse theory
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and method. Slack (1996, 114) will therefore define articulation as a “process of creating
connections.”

As already stated, articulation, as both theory and method, was transferred into the
domain of cultural studies to assist in overcoming the problem of determination. The
limited and vulgar Marxist interpretation of socio-economic formation privileges the
economy, as the base, from which other aspects of society are determined. Thus, culture as
superstructural element is determined by the type of economic foundation a society has. In
an attempt to overcome this reductionism, Louis Althusser puts forward his concept of a
complex totality and theory of ideological autonomy. In a complex totality, relationships
correspond and contradict at various levels. And this way of theorizing helps us to break
away from economic determinism for a while, until Althusser insist that there is a last
tnstance of determination, which is the economy.

By arguing that instead of an economic base, what we have is a conjuncture of a
relationship of the economy, ideology, the political and the cultural in a totality with
effectivity as one of overdetermination; and that there is an ongoing inter-structural
relationship between these categories, Althusser lays the foundation for the use of
articulation as a way of understanding the social domain but may not have used
articulation per se to explain this conjuncture. Hall (1986; 1989; and 1991) employs the
concept in his reading of Marx, Antonio Gramci and Althusser while Laclau and Mouffe
(1985) before Hall critiqued the Althusserian insistence of determination in the last
instance from a Gramcian perspective and replaced it with articulation. From Science
Studies, Bruno Latour (1999) also appreciates the analytical and methodological power of
articulation in explaining the production of scientific knowledge. What is obvious in all

these works is the idea that conjunctures are historically specific moments of articulation.
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In trying to theorize the multivariate nature of culture, articulation (together with
re-articulation, double-articulation and dis-articulation) is more responsive in explaining
the dynamics of social formations, without privileging any sector. Thus, articulation allows
us to escape “the twin traps of reductionism and essentialism™ (Slack 1996, 112). Let’s
take the example of identity and how it is formed through articulation. In constructing
identities through the process of articulation, people use building blocks from biology,
geography, history and collective memory, religion, personal fantasies and power
structure. In theorizing articulation, the task is not to ascertain before hand how much of
these building blocks will be used in constructing an identity. It depends on the
conjuncture. This aspect of conjuncture makes the whole practice of articulation a matter
of contingency. To say that articulation depends on a particular context or better still, a
particular conjuncture is to stress the element of contingency in the practice of articulation.
It is this element of contingency that makes the problem of determination an unfixable and
unpredictable one.

There is a joke that became popular on the Internet after September 11, 2001. It
goes that a man was in New York’s Central Park when a dog went amuck and attacked a
young boy. The man was able to restrain the dog, pulled it off the boy and in the process
accidentally strangled it to death. A reporter for the New York Times came to interview
him, on his act of heroism. He suggested the headline: “New Yorker Saves the Life of a
Young Boy!” But the man told him: “I am not from New York.” OK, then how about
“American Hero Saves the Day”? But the man insisted “I am not American.” Then the
reporter asked the man where he was from. “I am from Pakistan,;’ he finally revealed. The
next morning, the headline blasted out MUSLIM FUNDAMENTALIST STRANGLES

DOG IN CENTRAL PARK: FBI INVESTIGATING POSSIBLE LINKS TO AL
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QAEDA. This joke, in the first instance reminds us that the practice of journalism is the art
of articulation. Or more generally the practice of writing is an art of articulation. The
accented element in the choice of headline is the collective experience of the 911. That is
the conjuncture that is defined by 911. At least while such a headline could still have been
thinkable before September 11, 2001 its chances of being brought to being would have
been minimal. But the contemporary conjuncture of 911 secures the conditions of
existence of such a story angle. Within the context of the joke, the assumption is that the
story is a possibility that can make sense to the paranoid community that the United States
became following the savage and dastardly act of 911.

The above illustration enables us to argue that at the micro level (textual level)
there are no guarantees or predictable patterns outside the conjuncture. The text is
overdetermined by the context. Thus articulation allows us to escape the mechanistic
conceptions of communication as a transmission model (Grossberg 1993, 4; Slack 1996,
112). The idea that messages are transmitted from a source through a channel to a
consumer, or the idea of encoding and decoding (incidentally Hall earlier theorized this
too) is simply insufficient in explaining the complexity of the consumption process, of
contextuality, of identity and difference, of the polysemous nature of the sign and above all
the constitution of the social.’

Thus the possibility of a particular articulation depends on the conjuncture. It
“requires a particular condition of existence to appear” Hall (19991, 112 [footnote]), and

can be overthrown or re-shaped. That is to say linkages can be broken (dis-articulated) and

> Come to think of it, in the paranoid sense of course, the news headline could be right. Right here is not
determined by the opposite of wrong, but by the ability of the headline to make sense and speak to the
feelings of the consumer of the text. Right here then refers to that temporary moment of “necessary
belonging” in the process of making meaning.
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new ones forged (re-articulated). Nothing is given as a constant. Stuart Hall (1986, 53)
elaborates:

An articulation is thus the form of the connection that can make a unity of two

different elements, under certain conditions. It is a linkage, which is not

necessary, determined, absolute and essential at all time. You have to ask, under

what circumstances can a connection be forged or made? So the so-called ‘unity’

of a discourse is really the articulation of different, distinct elements which can

be re-articulated in different ways because they have no necessary

‘belongingness’.
At one point in time, it made sense and right to own slaves. Right-over-the-slave then was
a particular articulation that fit into the “commons sense” of the time. Or as Grossberg
(1997, 221) will put it “Articulation refers to the ongoing construction of unstable (to
varying degrees) relations between practices and structures. It involves the production of
contexts.” Articulation is both a function and consequence of context. Context as used here
is more than just location. It invokes temporality and for that matter temporariness,
location and contingency. In a word, it involves conjunctural analysis. Conjuncture
captures the issue more than context. Conjuncture refers to moments when, how and where
ideas, constructs, categories and symbols, both physical and ideational, can be brought
together (for example, to be defined as prisoners of war in international relations) or
separated (to be dis-articulated as illegal combatants) through individual or institutional
subjectivities. The conjuncture in which prisoners of war can be re-articulated as illegal
combatants is circumscribed by the collective experience of 911, the structure of global
power (im)balance and Afghanistan’s status as a pariah state under the Talibans.
Conjuncture then is both a product of articulation and a function of it. It is not just about

time and location; it is a construction that provides a sort of temporary framework for

articulation (Etienne Balibar 1995). To insist on conjunctural analysis is to admit that
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nothing can be guaranteed ahead of time, just by the identity of the actors and actants
alone. Rather, consequence is a matter of conjuncture.

Articulations can be practiced not just by individuals, they are equally practiced by
social groups. For instance traditional Marxist interpretation of history will say the
working class will overthrow the capitalist system. But in practice this has always been the
road not taken. The Soviet experience was not a classical case of proletarian revolution,
but a case of an clite class of petite bourgeoisic that was able to articulate its interest with
that of the working class to win power. Indeed Gramsci welcomed the Bolshevik
revolution as a revolt against Das Kapital and not against capitalism.® That is that it
refuted Marx’ position that Socialism could only appear in time at the height and last stage
of capitalism.

This determinism was disproved because it was less of a single class action than of
an articulation of the interest of various classes. Then again after some eight decades the
alliance of workers and petite bourgeoisie was, so to speak, dis-articulated and party
membership or membership of the nomenklatura, and not membership of the proletariat,
became the means to power and wealth. So in 1989, the same workers that previously
symbolized soviet power re-articulated their interests with local nationalist and local
ethnicist in Estonia, Latvia and Lithuania to capture power. The consequence was that it
triggered off processes of articulations across the Soviet Union that culminated in the de-
securing of the existence of the Soviet polity. Securing, re-securing and de-securing the
existence of categories, constituents, social formations, and identities, then is the ultimate

end of articulation. To elaborate, my being a doctoral student was secured into being

% Robert Audi (ed.) The Cambridge Dictionary of Philosophy, p. 304, Cambridge University Press.
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because I articulated certain elements into a formation, including applying to a university’s
Ph.D. program, paying the necessary fees, supporting my application with the required
documents and getting an approving decision from the university. Such an identity, like all
identities is a temporary one. It comes to an end with me passing through the various rites
that have been instituted as part of the responsibilities of doctoral students. Once the final
rite of passage has been done, [ will be re-defined, not as a doctoral students. Whatever
identity that I acquire then will, in retrospect re-define the entire process of applying to a
doctoral program, taking courses and writing a dissertation, all together as just one element
in the complex process of reconstituting my identity as a Ph.D. degree holder.

Thus in any social formation, it is not the iron law of a historical materialism as
such that maps out the course of history. It is the ability of social groups located at a
specific point in time and location to articulate, dis-articulate and re-articulate identity and
difference, of class, ethnicity, gender, religion etc. within the power structures of a social
field that is the motor of history. In effect, articulation allows us to account for agency,
subalternity and social trajectory while avoiding the tendency to be deterministic.

One of the places we can find on the literature on the concept of articulation that
attempts a nuanced operationalization of the method is the work of Laclau and Mouffe
(1985). These two give a further theoretical push to Gramsci’s concept of hegemony. For
them, hegemony, in its functioning, presupposes that the theoretical field is dominated by
the category of articulation (1985, 93). Hegemony is an effect of articulation. They
redefine the political subject as not a necessarily stable subject of enunciation and build on
the understanding that there are no guarantees on the topography of the social because
identities and subjectivities are not fixed. Individuals and institutions can be interpellated

in different subject positionalities. Specific identities of objects are nothing but specific
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and mmﬁentaly results of specific articulations that conjoin parts whose relations are
arbitrary. To wit, a social class exists not necessarily because of its members’ relations to
the means of production, but more precisely because certain social subjects have
articulated certain social characteristics and brought the class into being by their very
practice of articulation. In effect, social categories such as classes, modes of production,
productive forces and a whole host of other categories do not exist a priori. They are
brought into through the practice of articulation (Laclau and Mouffe 1985, 102). Their
conditions of existence become secured only after an articulation.

To say that social categories do not have an a priori existence is not to say that
conceptual categories do not exist. So yes, class as a conceptual category exists. But even
then before you can secure its existence as an intelligible conceptual category you ought to
go through a process of intellectual articulation. Thus what the duo are insisting on is a
sort of discourse defined as a “relational totality’, the non-discursively articulated part
defined as “element” while the differential positions resulting from the previous discourses
defined as “moments” (Laclau and Mouffe 1985, 105). Having said that, they insist that
cvery element then is already a moment in the pre-discursive stage. This then allows them
to account for contingency: “If we accept... that a discursive totality never exists in the
form of a simple given and delimited positivity, the relational logic will be incomplete and
pierced by contingency. The transition from the ‘elements’ to the ‘moments’ is never
entirely fulfilled. A no man’s-land thus emerges, making the articulatory practice possible.
In this case, there is no social identity fully protected from a discursive exterior that
deforms it and prevents it becoming fully sutured. Both the identities and the relations lose

their necessary character” (Laclau and Mouffe 1985, 110-111).
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Laclau and Mouffe’s take on articulation takes the discussion to a higher level, to a
level where they are virtually pushing the envelope to its limits. The risk of consigning
everything to articulation is that we experience an ontological implosion of certainty. To
say that classes exist only because certain concrete discourses and institutional practices
designate their being is to evacuate materiality and leave everything to discourse. Stuart
Hall (1986, 57) has been rather uncomfortable with such position and has criticized Laclau
and Mouffe for introducing an inverse reductionism into articulation. Reducing everything
social to discourse, so to speak. I personally do not agree with such a criticism. What I do
concede is that Laclau and Mouffe send us to the limits, indeed to the point of
disconcertion that often characterizes new conceptual grounds. Putting the disconcerting
effect that their argument creates in us aside, we can appreciate them. The conceptual leap
that they take with articulation is that once we agree to the idea that social categories have
no automatic configurations and structures, (and that is very true) we can unpack them,
and for political purposes, reconstitute them. There is this marxian formulation that when a
idea grips a people, it acquires a material existence. Materialism and idealism then are not
two exclusive domains, but are positionalities, or moments that are temporary closures.
That is why class cannot be that permanent fixed identity but an articulation, just like other
categories such as ethnicity and race.

Laclau and Mouffe started their discussion with a critique of the Althusserian
concept of totality, where Althusser makes the point that social relations are totalities
governed in the last instance by the economy. Instead of thinking of social ensembles as
totalities with a final determinate law in the form of the economy, Laclau and Mouffe
suggest that we shift to talking of “totalizing effects™ “a certain notion of totality could be

reintroduced with the difference that it would no longer involve an underlying principle
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that would unify ‘society’ but an ensemble of totalizing effects in an open relational
complex” (Laclau and Mouffe 1985, 103). After rejecting the ontology of categories,
totalizing effects as put forward by Laclau and Mouffe, seem to be the chock that stops us
from descending into a receding mirage of search for a phantom irreducible categories.
Determination and overdetermination are then read as totalizing effects that objects and
subjects produce as part of their effectivity and agency in a relational totality.

If articulation helps us avoid determinism and also foregrounds the absence of a
guaranteed social effect, then there may be a problem here. One normally uses a method of
research to arrive at a conclusion of certainty that can be of “use”. For instance, survey
research, ethnography and content analysis all offer a sort of solace of closure where one
can draw a summary of definite theoretical results or theoretical positions. But articulation
in this sense lacks a predictive value. Nothing is guarantable. The quest for theoretical
certainty 1s abandoned for temporary and working theoretical positions as temporary
closure for subsequent re-theorization (Slack 1996). This is not the moment of the
methodological weakness of articulation. Rather, it marks its quality as a method of rigor.
The task in employing articulation is not to arrive at a conclusion or closure but rather, an
aid to unpack, interrogate and tease out what has already been presented to use as “facts,”
reified positions and objects as well as what appears to us already as common sense in the
Gamscian sense. Gramsci said “common sense” comes to us without an inventory of its
parts. If so then, articulation as a method becomes the forensic tool to be used to unpack
how a certain ‘sense’ achieved commonality. We can use articulation to recover that lost
inventory to unpack hegemony, and offer relief to Gramsci’s problem. Instead of a solace

of closure, then articulation offers us a solace of disclosure.
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Raymond Williams did not discuss articulation in the way he gave attention to
certain key concepts in his handy and articulate book Marxism and Literature, but he was
virtually laying the foundation for the forensic quality of articulation when he said: “the
most interesting and difficult part of any cultural analysis, in complex societies, is that
which seeks to grasp the hegemonic in its active and formative but also in its
transformative processes” (1977, 113). Williams made this comment while explicating on
the concept of hegemony. Following Williams, Hall (1986, 53) pointed out that “a theory
of articulation is both a way of understanding how ideological elements come, under
certain conditions, to cohere together within a discourse, and a way of asking how they do
or do not become articulated, at specific conjunctures, to certain political subjects.”

When various objects come to us already constituted, securely sutured as manifest
truths, (eg. Nation, technology, free market, globalization, development) we will be well
placed to interrogate these articulated moments and see how their hegemonies operate.
That is how their existence was secured into being. From this perspective, the
contemporary hype about communication revolution and information age should be seen
as an articulation much in the same way that policy practices are by themselves
articulations. Discourses of nationalism and nation-state are also specific articulations in
the same way that “developing countries” are. Thus in trying to interrogate the different
conceptions of the nation-state and shifting paradigms in policy practices, the concept of
articulation can be used in a generative way to look at how dissimilar features are re-
articulated into an expressive homology, which in turn gives it the aura of truth, facticity
and validity. For instance, how is it that contemporary discourses on national development
which implicate national economies as effective cogs in the global anti-national economy,

are able to accommodate previous concept of nationalism that prioritized collective use-
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value over exchange-value? Here the concept of articulation allows us to, in a selective
way, to locate moments of articulation, dis-articulation and re-articulation in official
government discourses about development, national interest, progress etc. And as I go
through the labyrinth of the politics of communication policy, T will demonstrate how
specific practices secure the existence or actuality of specific outcomes that present a
certain metaphysics of presence, occluding to us that sediments of history of their
articulation.

For me, the working categories of element and moment that Laclau and Mouffe
identify in the process and operation of totalizing effects are helpful in the interrogation of
policy practices within the context of nation formation. What elements and moments are
mobilized into articulating particular positions? Who (subject positions) are those engaged
in the articulation? What are the previous ftrajectories of the articulable moments and
elements, given that every element is by itself a previous articulation? What elements are
dis-articulated? Interrogating policy discourse and practices within this model questions
will help us identify what Hall (1986, 53-54) calls “lines of tangential force” or “magnetic
lines of tendency” in policy discourses and practices. It is only then we can find out why a

particular policy is brought into being. And that moment of disclosure, then becomes our

harvest.

Articulating the National

One particular articulation that literally confronts this project is the concept and
conception of Ghana as a nation-state. The securing of Ghana’s existence as a nation-state

was not something that was guaranteed. It was a particular articulation within a particular
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conjuncture that brought it into being. African historian Basil Davidson reminds us that the
path from colony to nation-state was not a fait accompli. The path that was not taken on
the eve of colonial closure was the path of returning to pre-colonial political configurations
of chiefdoms and kingdoms.

When the Gold Coast Colony and the Protectorate eventually became

independent Ghana in 1957, the celebrations were both vivid and popular.

But the king of Asante was not present at them. He refused to attend the

great festivities of Independence Day. For him, as for others of his kind,

this independence could only be a perverse denial of the old independence,

and the new nationalists no more than usurpers of the legacy of Africa’s

own development (Davidson 1992, 73).

What this quote reveals is that the struggle to establish Ghana was not just a binary
struggle between the Empire and its subjects, but a struggle to articulate a modernist
political community on the lines of the European experience on the one hand, and a return
to pre-colonial political legacy of kingdoms. In this struggle it was the modern nation-state
model that won. Behind this formation of Ghana then, we can identify certain elements
and moments that helped to secure the existence of Ghana and not as disparate collection
of ethnic kingdoms and politics. Some of these elements include the mood of the
international comity of nations at the time, the legacy of colonialism, British political
culture of Westminster democracy and especially capitalism. Writing about the English
experience, Raymond Williams (1983, 180) observes that many forms of “nationality” in
the world are artificial. But what is important is not their artificiality but the fact that they
are functional. “Nation” he points out is radically connected with “native” but the idea of a
modern nation-state is entirely artificial

Williams (1983, 185) explains that in the case of building nations out of local

communities, the main driving force has been the capitalist mode of production. The quest

for markets and raw materials, labor and new investment opportunities, operated against
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the self-sustaining logic of small communities. Through mining, plantation farming and
secondary level production (factories etc.) labor is moved about and abandoned at short
notice, without respect for existing boundaries of communities of memories. Small
community industries are knocked out of operation through competition and local labor is
forced to migrate. The introduction of money facilitates this process of de-localization of
people, which in turn alters their frame of imagination to go beyond the simple ethno-
linguistic boundaries. “Through these large and prolonged dislocations and relocations,
which are still in progress in every part of the world, older traditional forms of identity and
community were dislocated and relocated, within enforced mobilities and necessary
settlements” (Williams 1983, 185). Thus much in the same way like communication
technologies, “money” and indeed, the capitalist mode of production all operated to
mediate the new wider forms of communities of memories that were to give birth to the
postcolonial nation-state.

Such a political economic perspective resonates with the Ghanaian experience of
nation building. The fact that the Gold Coast was an economic outpost of the British
Empire is obvious. Yet the rhetoric of self-determination and independence, couched on
cultural and communal terms, adopted the very system of modernization and commodity
production that was the basis of colonialism. Those who champion the rhetoric of
nationalism and see no contradiction with the commodification of the nation are, so to
speak, reproducing the conditions of colonialism.

Given the dominance of neo-liberal economic perspectives in contemporary
institutional thinking, this emphasis by Raymond Williams that the nation is a product of
the circulation of capital can be rewarding in unearthing the economic logic of nation

formation. For Williams (1983, 186-187) a very contradictory nature of the capitalist
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project of nation formation is its ability to appropriate the very vocabulary of “natural
communities” and yet work against the very foundation of these communities to build a
new community that serves the requirement of international capital.

In view of this umbilical cord between the postcolonial nation-state and
international capital, Williams (1983, 203) is very cautious about the leadership in
developing countries. He cautions that when elite from developing countries speak about
development, we have to ask to what extent they are speaking and acting in the general
interest of their people, including the poorest parts of their nation-states? “Development”,
he reminds us, is inherently an ideological term that tend to account for isolated specific
processes of production “while leaving all other effects to a ‘social’ margin beyond its
terms”. Thus what is of importance is the origin and motive of any particular development
process (ibid. 206). Williams” articulation of the nation is such a cogent one as it looks at
the issue through the lens of political economy. This approach provides the subtext for my
analysis though, as a project in communication studies, the assumption that I build on is
that the nation as a political community is a communication problematic.

This dissertation is structured into nine chapters including this introductory and
methodological one. Chapter two is an extensive literature review of certain key
theoretical assumptions that have endured in development communication. The state, the
nation and modernization are the axis around which I probe into existing literature. I argue
that the postcolonial state in development communication theory has been under theorized.
And this has been due to a number of factors including the ideological commitments of
cultural and media imperialism theorists who presumed the postcolonial state to be
irrelevant in the face of global capitalism. For the neoliberalist, the state has been slighted

by default and the attention has been on social and psychographic factors. I point out this
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flimsy approach to the postcolonial state as the theoretical blindspot in development
communication, and pursue an attempt to recover the postcolonial state. The rest of the
chapter makes an attempt to link up development communication literature with cultural
studies perspectives on the nation-state as a communicative problematic.

The tnitiated attempt in chapter two to recover the postcolonial state serves as the
main subject of chapter three. I trace the trajectory of the state in development, from its
colonial form to the contemporary postcolonial version. This mainly historical analysis
unearths certain interesting features of the state in development. For instance, I show that
the colonial state in the Gold Coast (Ghana) invented the rhetoric of development as a
dispositif in the art of colonial governance. The postcolonial state took over from where
the colonial state left off in the re-invention of development, this time round articulated
around a more power myth of self-rule and development planning.

Chapter four concentrates on contemporary conceptual issues in development
communication that inform or shape the articulation of policy around new information and
communication technologies. Concepts such as leapfrogging, digital divicie, participation,
civil society and technology come under sustained analysis. The mythical purchase of
these concepts are interrogated to tease out how they are articulated into policy. The way
they are mobilized into policy discourse is reviewed against a backdrop of political
theories of participation and social inclusion within the context of modemization. This
discussion leads to chapter five where the searchlight is directed on Ghana’s experience in
colonial and postcolonial broadcasting policy articulation. Archival material sources on
colonial administration and recent policy documents are combined with interviews of
policy actors in this chapter. The analysis leads to a conclusion that a new paradigm in

communication policymaking was not ushered in by the political changes from colonial to
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postcolonial governance, but by the launching of economic structural adjustment policies
two decades ago that redefined the role of the state in development. The colonial and early
postcolonial states had similar attitude towards broadcasting. And this was basically
defined more by humanism than by the attractions of market regulations. Structural
adjustment policies inaugurated a new era of governance that increasingly privileges
market over state instrumentality in allocation of resources. For the communication sector,
this has had enormous implications, one of which is the redefinition of communication as
information. Information now becomes a resource that the state needs to become a
fortressed institution while the earlier conception of communication in development terms
have been abandoned.

The approach to broadcasting policy articulation is extended to telecom policy 1n
chapter six. And the main sources are World Bank and Ghana government policy
documents. The World Bank has been the dominant player in the articulation of Ghana’s
telecom policy within the structural adjustment framework. The bank’s redefinition of
“universal access” in telephony is problematized and the push to commodification of
communication critiqued. From this analysis of policy articulation, the discussion dovetails
into telecom policy implementation in chapter seven. The activities leading to the
formation of Ghana’s communication regulatory agency to police the sector is reviewed.
Three recent cases of telecom governance in Ghana are introduced and interrogated to
demonstrate the challenges posed by big business to the postcolonial state and its
institutions such as the National Communication Authority.

Chapter eight makes a transition from critiquing policy within the framework of
commodification to an appreciation of consumption and private sector participation in

digital communication services within the urban limits of the city of Accra. Here,
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interviews with users of telecenters and mobile telephony in Accra provide the platform
for discussion on digital consumption. The last chapter concludes this thesis with a

highlighting of some of the pertinent arguments raised.
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CHAPTER TWO

Modernization and Development Communication: Questioning the Assumptions

At this point we leave Africa, not to mention it again. For it 1s no historical

part of the world; it has no movement or development to exhibit. Historical

movements in it — that is in its northern part — belong to the Asiatic or

BEuropean World. Carthage displayed there an important transitionary phase

of civilization; but as a Phoenician colony, it belongs to Asta. Egypt will be

considered in reference to the passage of the human mind from its Eastern

to its Western phase, but it does not belong to the African Spirit. What we

properly understand by Africa, is the Unhistorical, Undeveloped Spirit, still

involved in the conditions of mere nature, and which had to be presented

here only as on the threshold of the World’s History. GWF Hegel The

Philosophy of History (1899, 99)

This chapter explores the theoretical and conceptual terrain of development and
international communication. It problematizes categories such as the state, the nation, and
modernization and put their treatment in the mainstream literature into perspective. This
then leads to the argument that the state as an actor in development practice and
communication policy has often been slighted in the development communication
literature. A recovery of the postcolonial state and an admission of its circumscribed
institutional agency are called for. The chapter then frames the state and nation as
communicative problematic.

Over the past four decades a great deal of literature has been produced under the
rubric of development communication or international communication starting from such
pioneering works as Daniel Lemer’s The Passing of Traditional Society (1958) through
Wilbur Schramm’s Mass Media and National Development (1964) to the very recent

Communication for Development by Jan Servaes (1999). Servaes (1999, 19) rightly notes

that development is one of the oldest and most powerful ideas to emerge from the West. It
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can be traced through the works of Hegel as indicated in the above quote. The main idea
behind its usage has been the assumption that growth, or more precisely economic
‘growth, and the concept of progress are the main indicators of development.
“Development is thus conceived as organic, immanent, direct, cumulative, irreversible
and goal oriented” (Servaes 1999, 19).

Hegel, in particular, apart from denying sub-Saharan African of agency and
development, will later write that “the frost which grips the inhabitants of Lapland and
the fiery heat of Africa are forces too powerful a nature for man to resist, or for the spirit
to achieve free movement and to reach the degree of richness which is the precondition
and source of a fully developed mastery of reality” (Hegel 1986, 155). Therefore, from a
Hegelian point of view, the task of modernization is to change the “Undeveloped Spirit”
of Africa and usher it into history, first through a process of colonization and
decolonization for nation-building during which the spirit of progress will be injected.
Such a Hegelian formulation provided the intellectual framework, for better or for worse,
for the inauguration of international development, that resonated with both the developed
Northern countries in their moments of benevolence, and the developing countries in
their pursuit of a dream to modernize. Thus, modernization has been synonymous with
development.

Timothy Luke (1990) interrogates the conceptual usage of modernization and
development and points out that these concepts are the latest sophistication in imperialist
idiom to describe the post-War social formation. He points out that colonialism,
westernization, Christianization and civilizing mission were European coinages that

described and justified the imperialist intervention in African, Asian and Latin American
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economies. In the post-World War II conjuncture and the ascendancy of the United
States, a new set of vocabulary, including modernization and development had to be
produced to replace the discredited equivalents.
Flements of modernization and modemity can be readily detected in any
nation and do not need to be associated with any single cultural or political
region in order to have meaning; hence they are more difficult to rebel
against or to reject as ‘foreign.” By the same token, the modernizationists
can appear to be far more progressive and respectful of cultural traditions by

advocating modernization rather than the Westernization of the developing
world (Luke 1990, 222).

Charles Taylor’s (1999, 236) discussion of this subject of re-articulating and
renaming also reminds us that what used to be called backward societies were re-named
“underdeveloped,” and later considering this, too, as indelicate, shifted to the now
common usage, “developing” countries. Thus, when queried, the discursive grids of these
concepts reveal the nature of power shifts in the international arena more than they
explain local conditions in African countries. Of course modernization has to do with the
transfer of Euro-American experience of progress to the materially less developed parts
of the world. So the Hegelian notion of undeveloped and unhistorical Africa serves as the
unwitting premise for such an exercise.

While the old European understanding of development is of importance in
understanding the project of modernization, it is probably the late colonial and post
World War II re-invention of the concept that captures the ideological lineage of the
term. But it is appropriate to acknowledge that the “ghost of Hegel”, as African
philosopher, Olufemi Taiwo (1998) may prefer to put it, still stalks development thinking
in the theory mills of the West. Aside from this ideological fallout of the concept, there

are two central elements driving much of the institutional and intellectual investment in
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development communication research since its institutionalization in the 1960s. The first
one is the promise of technology in general and communication technology in particular.
This will come under discussion in subsequent chapters as [ interrogate how development
policy is articulated. The second factor for the interest in development communication is
the emergence of the postcolonial nation-state in what is generally referred to as the
Third World. Unfortunately, the framework of the postcolonial nation-state is ofien
abandoned in analyses in preference for a focus on the international dimension of
development communication. It will be appropriate to state in parenthesis that the fact
that Development Communication 1is nowadays fashionably called International
Communication is an indication of this internationalist turn. It is mainly the Diffusionist
School that is typically interested in the national framework or more precisely the local
because they are interested in measuring effects. But the state and the nation are
fundamental categories in any attempt at understanding processes of development
communication in the developing world. In the first place, despite the fact that the state
may be hooked to the vicissitudes of international capital, it still has the local power,
responsibility and mandate of policymaking.

The nation being referred to here by definition has less to do with ethno-cultural
constituents, even though the postcolonial nation often strives to define itself in cultural
terms derived from diversity. The postcolonial nation refers to what the postcolonial state
has actively constituted as the “imagined community” on the aftermath of the classical
colonial project. Thus, Ghana with more than 50 ethno-cultural groups and Nigeria with

more than 100 ethno-cultural groups are each defined as nations. The late postcolonial

42



nation is also often referred to as a developing nation because it is in the process of
becoming through the project of modernization.

Conceptually while postcolonial is quite popular in Third World scholarship
concerned with issues of identity and culture on a global level, I appropriate it to discuss
mundane issues that confront recently colonized societies with a particular interest on
Ghana. I am particularly influenced by Ella Shohat’s (1992, 101) perceptive analysis and
definition of postcoloniality as “a designation for critical discourses which thematize
issues emerging from colonial relations and their aftermath, covering a long historical
span (including the present).” Such a definition already resolves the superficial
understanding of postcolonial to mean a period after colonialism. I am also enthused by
the work of Achille Mbembe (2001) who more or less reminds us that African
postcoloniality should first and foremost be about continental Africa. Its avatars
conceptualized as diasporan communities can follow. Conceptually, postcoloniality is
concerned with the social transformations that resulted from the colonial encounter and
that is today manifested as the postcolonial nation-state. Introducing this concept into
development communication will help us overcome the tendency to treat the
modernization process as a post-independence phenomenon. Treating the postcolonial as
a social formation (and as a conjuncture) is fruitful because we are able to interrogate the
onset of modernization as pre-dating the development planning practices of the nation-
state in Africa.

To be more specific, | use “postcolonial” to refer to lately colonized societies who
regained their political independence in the last five decades. This qualification is

important, as categories such as Third World, developing countries, tend to box the Latin

43



American and Asian experience with that of Africa. To be fair to the African experience,
and for the purposes of epistemological rigor, we need to particularize our discussion on
communication and modernization. Particularizing discussions on “the postcolonial” will
call for abandoning the general categories such as developing countries, Third World, and
allow us to look at the differing encounters with colonialism that Asia, Latin America and
Africa each encountered. The postcolonial may be applicable to countries from these
three continents, but doesn’t the late colonialism of Africa call for specifically focused
analysis? Asians for example were privileged over Africans in the racially based multi-
layered hierarchies of power in the colonial project in Africa. By the time the British
came to Africa, the Asian colonial project had already produced a crop of semi-privileged
non-European group in the Empire while the British perfected their mode of colonial
engagement (Mamdani 1996). It is from this angle that we can look at the populist
practice of Asian expulsions that African leaders such as Iddi Amin of Uganda were to
engage in as a cover-up of their inability to offer solutions to the national problem. Bell
Hooks (1992, 93) got it right when she pointed out that the “current popularity of
postcolonial discourse that implicates solely the West often obscures the colonizing
relationship of the East in relation to Africa and other parts of the Third World.”"

For the sake of convenience, I sometimes refer to the postcolonial nation-state as
the postcolony (Mbembe 1992) and by this usage, I do not mean to suggest that the
society under discussion is not measuring up to the designation nation-state. I also use

the category “developing countries” for descriptive purposes.

' Biko Agozino (2000) has eloquently showed how Indian Postcolonial theorist, Gayatri
Chakravorty Spivak’s book 4 Critique of Post-colonial Reason: Towards a History of the
Vanishing Present “contains a generous dose of contempt for Africa that borders on what he

39

calls ‘epistemic violence’.
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Development Communication: The Trajectory of a Theory

So much water has passed under the bridge of development communication since it
became established as a legitimate area of theorization. In the following part of this
project, I want to undertake an overview of the terrain. Development efforts during and
immediately after the advent of colonialism were perceived through the lens of what
became known as the dominant paradigm. This paradigm is mainly concerned with
economic growth as measured by the rate of growth output. Thus development was seen
as the acceleration of economic growth. A very influential text in this thinking was the
work of W.W Rostow (1960). Influenced by western experience of development and
industrialization, Rostow in his Non-Communist Manifesto, posited the five stages of
growth to be i) the traditional society, ii) the precondition for take-off, iii) the take-off, iv)
the drive to maturity, and v) the age of high mass consumption. African societies from
the standpoint of this theory of economic growth were perceived to be at the primary
stage, that is traditional society. Rostow (1960, 18-19) goes on to say that “a society
predominantly agricultural — with in fact, usually 75% or more of its working force in
agriculture — must shift to a predominance for industry, communication, trade and
services.”

One characteristic of the traditional society is that its activities, especially
economic, are limited to a small domestic area and an important part of the conditions for
its economic take-off is to get involved in international trade. Rostow therefore puts
across a rather ethnocentric view of colonialism: “Colonies were often established

initially not to execute a major objective of national policy, nor even to exclude a rival
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economic power, but to fill a vacuum: that is to organise a traditional society incapable of
self-organisation (or unwilling to organise itself) for modern export activity including
production for export” (Rostow 1960, 109). Put in another way, fhe development of
traditional African society was the burden of the then industrialized North. This is
effectively saying that Africa’s incorporation into the world capitalist system started with
the formal colonization of the continent and not earlier during the era the enslavement of
its people. From this perspective, slavery and colonization were executed not for the
selfish imperialist interest of European powers but as a humanitarian gesture. Such a
Hegelian view of Africa’s development characterized modernization thinking.

For the modernizationists, industrialization was considered the main route to
impressive economic growth. The experience of North America and Western Europe in
the late 19th century was used to justify this view of development in Africa. More so,
progress was measured in concrete terms by quantitative indicators, which include Gross
National Produce and per capita incomes. These indicators were considered rather more
objective and quantifiable when compared to such concepts as freedom and justice
(Melkote 1991, 58). In addition, modernization was expected to assist people to
understand and accept the idea of “nation-ness,” a new form of spatial organization.
Modemization would belp the individual of the traditional society, whose sense of the
universe was long bound by the world of the village and the ethnic unit, in picturing
him/herself as a member of a nation, which in turn belongs to a wider comity of modern
nations. Essentially, people were supposed to expand their spatial horizons beyond what
was perceived to be traditional world of kinship ties and village life towards an awareness

of national and international dynamics. Such an orientation towards the nation was said to
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be crucial for building stable political institutions necessary for what Rostow described as
economic “take-off” I will discuss more on this when I raise the subject under
communication and nation building.

Daniel Lerner’s classic, The Passing of Traditional Society sees the modernization
of the Middle East in the early 1950s as the infusion of rationalist and positivist ideas that
were vital for the development of the area. One of the main theses of the book is that
before the traditional Middle Eastern societies could modemize to become more
participant societies, the people must have a high sense of empathy which Lerner defined
as the “capacity to see oneself in the other fellow’s situation” (Lerner 1958, 50). Empathy
has to do with psychic mobility. Increase in psychic mobility begins with physical travel
that 1s rudimentary communication. Later the increase in physical experience through
transportation 1s multiplied by the spread of mediated experience through mass
communication. Thus communication had a vital place under the modernization
paradigm. Lerner quotes an Iranian bureaucrat as confessing: “The movies are like a
teacher to us who tells us what to do and what not” (1958, 54).

Lemer assumes that communication systems are both indicators and agents of
social change. The change always takes place in one direction, namely from oral to
mediated communications system. The oral system is adequate for the traditional, and the
mediated system to modern society. Modernization is thus seen as primarily a
communication process. Lerner, like other authors, also sees local and national cultures
as obstacles that have to be surmounted on the way to a modern society. Situating
modernization as primarily a communication process is probably one of the most

significant contribution that Lerner has made to the subject of development
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communication. But at the same time, such a mechanistic conception come with an
Achilles’ spot. The transmission model of communication upon which such a conception
of modermization is based tended to play down the significance of conjuncture, local
agency and unexamined thinking that modernization can be replicated by transfers. But
such an articulation of modernization as transfers powerfully resonated with the policy
actors in both the giving North and the receiving South that it was the mantra of the day
in the 1960s.

In trying to operationalize his theory, Lerner found the psychological variable of
empathy a very key element in a successful transfer process. His method of determining
the level of empathy among his research subjects is of interest here. A set of nine
“projective questions” was put across. The questions included:

1. If you were made editor of a newspaper, what kind of paper would you

run?

2. If for some reason you could not live in (your) country, what other
country would you choose?

3. Suppose that you were made head of government. What are some of the

things you would do? (Lerner 1958, 415-433).

These questions were intended to make the respondents demonstrate their ability
for role-play, their ability to empathize, to wit, their ability to copy or emulate. Lerner’s
concept of empathy as the foundation for a traditional society to modernize is aimed at
making the man or woman in the traditional society a good imitator of the modernized
society. Once the task was conceptualized as one of transfer, the project became one of

how to change minds and hearts. The product is consumer-ready and the work of

development is a matter of marketing, so to speak. The cultural specificity of the product
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was not an issue, or rather the cultural universality of the product called modernity was
the attraction. This is the problem with empathy and modernization.

Another critique of the dominant paradigm was that the role of the media seemed to
have been conceived when the hypodermic or bullet theory of media effect was in vogue.
The Iranian bureaucrat might have been justified in admitting how the media is a kind of
a teacher, but more justified is the fact that the products churned out by the media are not
consumed wholesale and uncritically by all, and the teacher imagery may not apply in all
circumstances. Media theories of active reception were later to emerge to discredit such a
perspective (Ravault 1996 and also 1985).

The use of projective questions to measure empathy has been criticized by Kunczik
(1984, 114-115) and Awa (1979, 268).> Lerner himself admits that his projective
questions were considered by his interviewees in the Middle East simply as “baffling” or
even “impious.” Awa (1989) for instance, considers question number nine of Lerner’s
questionnaire: “Suppose that you were made head of government, what are some of the
things you would do?” as inappropriate within the circumstances of a person from the
Third World. He argues that the man on the street, even in his wildest fantasies, cannot
imagine such a situation and thus is not able to answer such a question. Lack of empathy
may not just be the characteristics of a person from the traditional society that is not yet
on the threshold of modemjzation. Peter Golding (1974, 47) concludes that lack of

empathy could as well be the result of frustrated experience and not the cause of fatalism.

* Probably, the sharpest criticism of Lerner comes from Samarajiwa who did not limit his
attacks on Lerner’s choice of methodology, but went further to criticize him on ethical
grounds. Samarajiva (1987, 11-15) brings out the fact that Lerner’s project in the Middle East
was indeed sponsored by the Voice of America and his findings were meant to be of help to
American intelligence in its cold war with the then Soviet Union. Lerner failed to make this
known to his research assistants in the field and the respondents to the questionnaire. These
ethical aspects of Lerner’s work, however, may not be of relevance to this study.
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The turn to social psychology was a logical outcome of the positioning of
modernization as one of marketing. Thus the contribution of McClelland (1984) to the
sociology of development was highly appreciated then. He was interested in identifying
and measuring the variable that might be responsible for the impulse to modernize
(McClelland 1984, 452-454). What was the impulse that produced economic growth and
modernization and where did it originate from? In his analysis, he separated a “mental
virus” (I guess he would not speak of it on viral terms these days) that made people
behave in a particularly energetic way. He called this virus “n-ach” or “need for
achievement”. The n-ach was identified as the part of a person’s thought which had to do
with “doing something better” than it had been done before. That is doing things more
efficiently and faster with less labor (McClelland 1984, 216-220). According to
McClelland, n-ach by itself is not enough to lay the foundation for modernization.
Another equally important input for modernization is social consciousness, which has to
do with working for the common good. In sum, the impulse to modernize consists of a
personal variable, n-ach and a social virtue, which is concern over the welfare of others.

The strength of this psychographic variable in the theory lies in the assumption that
ideas are in fact more important in shaping history than purely materialistic
arrangements. What really counts is human resources, especially the extent of drive to
achieve. So according to McClelland, the main task is to “infect” individuals
systematically with the virus of motivation to achieve. Thus what matters is not the
alteration of traditional social structures but the formation of persons. In doing this, the
first step is the recognition that the traditional norms must be replaced by new ones, if we

want to obtain the advantages of the new progressive material culture. When the
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necessity of a change of orientation is once accepted, then the means can be found to
implement the change.

The first prerequisite for the transition from theory to practice is intensified
communication. This means providing roads, affordable public transport and electricity,
as well as radio, telephone, newspapers and other accessible forms of media. There is
only one way, as McClelland sees if, to overcome a possible massive resistance to this
change: carrying out an ideological campaign similar to those that were carried out by
former communist regimes or earlier by the church. The means of communication,
particularly, radio, publicly delivered speeches and the press must be used to prepare the
transformation. The leaders of developing countries such as Ghana listened attentively
and followed the letter and spirit of the recommendations.

McClelland emphasizes the significance of ideological movements, for according
to him, they represent a haven of emotional security and a new authority for the people
who have become rootless and unhappy because of the breakdown of traditional
structures. So his recommendations include three specific methods of fostering the way
into modernity and an intensification of the motive to achieve. For example one of his
methods calls for the creation of an informed public opinion as typified by a society with
a free press. Unfortunately, the central problem of his thesis, which is, how an ideolo gical
movement can guarantee a free press, is left unanswered. A free press and an ideological
movement are not bedfellows. Another lingering question is whether a motivation to
achieve that is proliferated by the mass media can actually break through the cyclical

development that is assumed by McClelland. It appears he is only speculating. It is not
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automatic that alteration of attitude is automatically accompanied by a corresponding
alteration of behavior.

The concept of development under the old paradigm was framed as
industrialization as the main route to economic growth and development, the employment
of capital intensive technology mainly imported from the more developed nations, and
the understanding that underdevelopment was caused by only internal factors. Exogenous
factors like the international economic order were irrelevant while the task of
development planning was the preserve of economists and bankers under the paradigm.
Everett Rogers argues that the drive for the quantification of development, an outgrowth
and extension of North American social science empiricism, helped define what
development was and was not. Material well-being could be measured. “Such values as
digmty, justice and freedom did not fit on a dollars-and-cents yardstick and so the
meaning of development began to have a somewhat dehumanized nature. Political
stability and unity were thought to be necessary for continued economic growth, and
authoritarian leadership increasingly emerged, often in the form of military dictatorships.
And in the push for government stability, individual freedoms often were trampled”
(Rogers 1976, 125).

What was quantified about development was usually only growth, measured in
aggregate or on a per capita basis. Development policies of the 1950s and 1960s paid
little attention to the equality of development benefits. The concept of trickle-down was
offered to explain how benefits would eventually spread out to the lagging sectors. This
never happened though. If anything at all did happen, it was that the benefits trickled

upwards to widen the already existing poverty gap. As mentioned earlier,

52



underdevelopment was attributed to internal factors. These included a biased social
structure, which suffered from a top-heavy land tenure system and an inefficient and slow
government machinery, as well as traditional attitudes among the people, especially the
peasantry. These attitudes were said to have hindered the modernization process.

In a study of peasants in three developing countries, namely India, Nigeria and
Colombia, Rogers identified ten elements of what he described as peasant sub-culture
that impeded their modernization. These were:

1) Mutual distrust in interpersonal relations: In general peasants were
suspicious, evasive and distrustful of others in the community and non-
cooperative in interpersonal relations with peers.

i1) Perceived limited good: Peasants believed that all good things in life are
available in limited quantities. Thus, one could improve one’s position
only at somebody else’s expense.

iii) Dependence and hostility toward government authority: Peasants had an
ambivalent attitude toward government officials. On the one hand, they
depended on them to solve many of their problems. However there was a
general distrust of government officials.

1v) Familism: The family played an important role in the life of the peasant.
Peasants were prepared to subordinate their personal goals to those of the
family.

V) Lack of innovativeness: Peasants were reluctant to adopt modernising
innovations, had a negative attitude towards change, and their behaviour
was not fully oriented towards rational economic considerations.

vi) Fatalism: Peasants believed that their well-being was controlled by a
supernatural fate. This had a dysfunctional consequence on directed social
change.

vil)  Limited aspirations: Peasants exhibited low aspiration for advancement.
Also, they had low levels of achievement motivation and a tendency
towards inconspicuous consumption.

viii)  Lack of deferred gratification: Peasants lacked the ability to postpone the
satisfaction of immediate needs in anticipation of better future rewards.

1x) Limited view of the world: First they are not time conscious and secondly,
they are oriented within their communities and have very little knowledge
about the world beyond their immediate environs. Consequently, they
have very limited geographic mobility.

X) Low empathy: Peasants exhibited mental ineptness. They could not

imagine themselves in new situations or places. (cited in Melkote 1991,
58-59).
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The above ten characteristics of the so-called peasant sub-culture as found out by Rogers,
cover the psychographic concepts of Lerner and McClelland. Thus these, m a way,
represent the stereotypes of the modernization theorists” perception about
underdevelopment and the traditional society.

Another way of understanding the earliest theoretical models used to study
communication and development is a review of the term mass society, a description of
modern westemn societies in the early 19th century. Lowery and DeFleur (1983, 3-11)
contended that there was indeed a close relation between the concept of western countries
as mass societies and mass communication effects. Industrialization, modernization and
urbanization had transformed 18" Century European and North American social
relationships, norms, values as well as material culture.

For instance, work place, work ethics and relationships led to a factory system,
migration into urban areas and introduction of large-scale bureaucracy. Urbanization led
to a profound change in the social order, new institutions and values led to further
stratification of people through adoption of innovation and greater consumption of
material goods. The strong interpersonal bonds between people and loyalties that
characterized the pre-industrial communities broke down and were replaced by
impersonal and tedious life in the newly industrialized societies. This transformation of
society from a Gemeinschaft to a Gesellschaft was described by sociologists and other
scholars as the emergence of a mass society. McQuail and Windahl (1981, 42) described
the mass society as “consisting of an aggregate of relatively atomized individuals acting
according to their personal interest and little constrained by social ties and constraints.”

Thus, in this kind of society, the mass media were perceived to have immense power
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because their impact would not be constrained by other competing and psychological
influences on individuals. In short, people in mass society were more susceptible to the
powerful influences of the mass media.

But post World War II research into mass communication failed to replicate the
conceived power of the media. The findings of continued research invalidated the bullet
theory of the media. The role of the opinion leader in enhancing the spread of information
was however discovered. Hence the Two Step Flow theory of information (Katz and
Lazersfeld 1955, 32) which showed that some people in society were more exposed to
information from the media than others. This more informed category, through personal
and social relationships, in turn became the source of information for those not much
affected by the media, or they were contacted by the less informed for the confirmation of
the little information they had.

Another chapter in researching into the effects of mass communication opened
with the work of Hovland et. al (in Lowery and DeFleur 1983, 113-147), which studied
the impact of war propaganda films. The findings showed that social categories like level
of education, and individual differences were more predictive of certain effects than the
mass media. People’s attitude to media messages could be categorized as Selec/tive
exposure, selective perception, and selective retention. Klapper (1961, 15-16) argued that
the mass media rather than being considered as causal agents of behavioral or attitudinal
changes in individuals, were more agents of reinforcement.

Despite the post World War II research revelations which showed the minimal

effect of the media, the media was still considered as a viable agent of social change.

Probably the developing countries were considered to have different circumstances in
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comparison to the Euro-American societies where these studies were conducted. This
conception was possibly the reason why development scientists and policy makers
transferred this role of the media to the Third World countries in the 1960s to aid in the
modernization process. The orientation of communication as transmission of information
and persuasion was transferred to such diverse fields as agricultural extension, health
education and public relations. The emphasis was on communication effects, creating
awareness of new ideas and practices and generally bringing about attitudinal and
behavioral changes in individuals.

Consequently, studies of diffusion of innovations among developing countries
were conducted since the adoption of innovations from the western industrialized
countries was seen as the goal of development. The research established the importance
of communication in the modernization process at the local level. In this dominant
paradigm, communication was visualized as the important link through which exogenous
ideas entered the local communities, which were thought to be suffering from inertia.

The relationship between communication and modernization was well established
among scholars and researchers. Virtually all those involved in development thinking
came to the conclusion that the mass media were both agents of change and indices of
development. This led UNESCO to its historic recommendation that every nation should
at the minimum, aim to provide for every 1000 of its inhabitants, 100 copies of daily
newspapers, 50 radio receivers, 20 TV sets and 20 cinema seats (UNESCO 1961, 16).
This minimum was supposed to demonstrate a country’s maturity on its way to
modernization. But as Tehranian (1990, 160) rightly argues, many of the developing

countries in recent times have achieved or even surpassed this UNESCO minimum



standard yet there is no automatic corresponding increase in living standards of economic
and cultural development, improved social communication or greater democracy. More
so, the UNESCO recommendation did not take into consideration the realities of
predominantly oral societies that did not have a literacy tradition of their own.

This theological conception of media in society had its heady days in the 1960s
and 1970s before a more informed theory started to emerge to paint a more nuanced
scenario of media in the developing country (Martin-Barbero 1993). But even before that,
there was an interlude of an ideological battleground of American liberalism and Marxist
inspired critique that is sometimes conveniently called the Dependency School.

The genesis of dependency theory can be traced to the works of André Gunder
Frank, Paul Baran and not the least, Immanuel Wallerstein with his world systems theory.
Samir Amin (1976, 133-138) offers a comprehensive critique of the Ricardian theory of
comparative advantage that was the main reason for the justification of the international
division of labor, which appropriated for most Third World economies the virtual
exclusive role of producers of raw materials. He proved that instead of being
advantageous to all parties, international division of labor led to a constantly more
pronounced inequality. Amin showed how the development of capitalism leads to
increased capital flight from the periphery to the metropolis through the exchange of
commodities which have unequal levels of labor power expended in their production.

In the same vein, Paul Baran (cited in Kunczik 1984, 184) argued that the
persistent underdevelopment of countries of the Third World is not a result of traditional
behavior patterns or social structures, of population explosion or of an inadequate rate of

savings as the modernizationist would want us to believe. Rather, it is the consequence of
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international capitalistic exploitation. The surplus product eamned in developing countries
is either taken away to the metropolis by the big time capitalists in the metropolis or is
squandered on non-productive consumption of luxury goods by the compradore
bourgeoisie locally.

The former direct colonial control has been replaced by indirect neo-colonial
mechanisms which operate through so-called development aid and loans (Frank 1969,
150-151). Probably, Arghiri Emmanuel’s thesis on the exploitation of the periphery by
the center through the wage structure is one of the comprehensive explanations of how
effective and complicated the exploitative link is. Emmanuel (cited in Amin [1976, 138-
145]) contended that exploitation takes place through the wage structures contained in the
prices for which goods are exchanged between industrialized and developing countries.
That is, whereas it may take about five hours to produce a commodity in the periphery, it
may take about one-fifth the time to produce the same commodity or another commodity
of the same value in the core. Thus, through the prices there occurs a transfer of values,
and in the exchange process, there occurs an exchange of unequal values. Ernest Mandel
(1978, 53) puts it succinctly: “it is an exchange of less against more labor, which
inevitably led to a drain, an outward flow of capital...to the advantage of Western
Europe.”

Another point advanced by the Dependistas is the theory of structural distortion of
the peripheral economic sphere. A feature characteristic of all neo-colonial economies is
that the economic infrastructure and foreign investments are all export oriented. That is
the export of raw materials and the importation of comparatively more expensive

manufactured products from the metropolis. Virtually all good roads and rail lines are
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primarily connecting raw material producing centers to the ports. This hinders the
establishment of an integrated economy. Even at the sub-regional level, for instance in
West Africa, almost all the various national economies are individually umbilically
linked to the distant metropolis than are relevant to each other.

It is against this trend that Ghanaian writer, Kofi Awoonor (1995, 24-27) contends
that it is a shame that even though the West Africa sub-region has vast iron deposits, a
large petroleum reserve, ample hydroelectricity, enormous mineral reserves including
cobalt (69 percent), manganese (37 percent), chromite (32 percent), phosphate rock (32
percent), copper (24 percent), tin (15 percent), bauxite, gem diamonds, and a population
of over 150 million people, it cannot find the will to organize its economy as an
integrated self-reliant and independent one. Trade among the countries of the region is
still below 10 percent, with trade between Ghana and Nigeria at this percentage.

Immanuel Wallerstein, who propounded the world systems theory, enriched the
Dependency School by establishing that there is a dialectical relationship between the
development of the northern hemisphere and the underdevelopment of the South. He
argued that differences between the core economies and those of the periphery were
initially slight. But later the development of new transport technologies, along with the
mulitary superiority of the center, facilitated the exploitation of the developing countries.
Thus the gap between the two unequal global economic blocs tended to widen. “The
ongoing process of world economy tends to expand the economic and social gaps among
its varying areas in the very process of its development” (Wallerstein 1974, 350).

The analysis of the Dependistas implies that the lack of development in most

Third World countries is exclusively due to their wholesale incorporation into the global
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capitalist economy. “Dependent countries are those which lack the capacity for
autonomous growth and they lack this because their structures are dependent ones”
(O’Brien 1975, 24). Portes (1976, 78) also thinks that “the elimination of the imperialist
influence will automatically bring about national welfare and a higher standard of living
for the masses.” Such free flowing and high sounding thinking characterized the
dependency theorists.

One of the major criticisms against the Dependistas is the position that the
development problems of the developing countries are solely attributable to exogenous
factors. And this discussion was linked to the Cultural Imperialism thesis (Schiller 1979,
6) which invariably introduced the logic of capitalist expansion into the discussion of
international communication. Horkheimer and Adorno (1972) had contributed to thinking
of the media as a cultural industry. Herbert Schiller then discussed the role of the
American media in the country’s domination of the world. He said even though the
imperialist power of America has an economic origin, the cultural informational outputs
from the American media have a significant place in the scheme of things. Arguing from
the basis of Wallerstein’s world systems theory, he writes: “The cultural-communication
sector of the world system necessarily develops in accordance with and facilitates the
aims and objectives of the general system. A large one-directional flow of information
from the core to periphery represents the reality of power” (Schiller 1979, 6). According
to Schiller, the definition of communication should not be limited to the messages and the
circuit through which they flow. Communication defines social reality and as a result
influences the organization of work, the character of technology as well as the character

of both formal and informal education and the use of leisure. In view of this scenario,
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time and space are characterized by a growing cultural struggle between those who seek
to end domination and those who want to maintain it. Such a way of looking at media
and international development help to situate subsequent discussion of media in society
with more rigor and vim, away from the simplifying liberalism of the dominant
paradigm.

But whereas the radicalism of the dependency school inspired a lot of intellectual
work on communication and development theory, its purchase on policy circles was
minimal if not totally null. This was partly because fundamentally absent in the
dependency theory were feasible guidelines for practical policy on the way forward apart
from the “over kill” recommendation to de-link or uncouple from the global capitalist
economy as a basis for development (Kunczik 1984, 193). Thus the relevance of
dependency theory to the area of communication and development may be limited to only
providing what I may describe as an intellectual inspiration to evolve other theories and

paradigms, notably the up and coming multiplicity paradigm.

Theory of the State: Blindspot in Development Communication

Moreover, the state remains crucial for development in the Third World.
The state may have exhausted much of its progressive role in the industrial
world, where the welfare state has been nearly completed or according to
some interest groups even overdone so that it should be rolled back, with
the civil society and the so-called third sector assuming a greater role in the
management of society. But the developing countries are far from ready for
this. In these countries it is mainly the state that can ensure that poverty and
inequality can be seriously treated, and counting on the civil society or
NGOs would be largely wishful thinking. (Kaarle Nordenstreng 2001, 160)
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The postcolonial state projects itself as a developmentalist one because of the
distributive task in the making of a nation out of different groups. It uses the task of
development planning to identify itself as the developmentalist state, and thereby
lderiving its legitimacy. Its adoption of the modernizing technologies of communication
has been geared at this objective (Martin-Barbero 1993, 165). This is the basis of much of
the postcolonial state’s interest in communication and development activities. A
development communication study such as this project that intends to interrogate this
articulation should be able to build on a theory of the state from contemporary literature
of this area of study. But do we have any? A look at the existing literature on
development communication reveals a stunning absence on a sustained analysis by way
of theory of the state.

The first generation of scholarship reviewed ecarlier, led by Lerner (1958),
Schramm (1964) through the dependency theorist and latter-day multiplicity paradigm
theorist such as Servaes (1999) have all discussed the subject as if the state, as a
constitutive agent, does not matter. When they make reference to the constitutive action
of the state, it is mentioned by default and not explicitly. Take for instance Schramm’s
(1964) comprehensive discussion on the role of communication in the development of
postcolonial nation-state. One gets the fecling that he is discussing the development of
acephalous societies and not nation-states. When he discusses the “development process,”
he focuses on the liberal economic theories of economic development and economic
planning. The nature of the planners are not mentioned (Schramm 1964, 20 ff). It is the
“developer” or phrases such as “Mobilizing human resources requires...” (p. 33) that take

the place of admitting that there is a political institution that directs development.
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Schramm prefers to give more attention to technocrats, such as when he build on David
McClleland’s theory of “need achievement” or relies on anthropologist such as Margaret
Mead to elaborate on how the development process must be executed. When Schramm
(1964, 246-271) finally offers his 15-point recommendations he would start them with “a
developing country should...” yet, the apex of local power that must carry out his
recommendation is left out.

Lerner’s(1958) the Passing of Traditional Society was not about Africa but the
subject of development of former colonies that became nation-states was the main focus.
To be precise, it was about modernizing the Middle East into the Western divide of what
became known as the bi-polar world of Washington and Moscow. The book established
its place in the classics of development communication because of its pioneering effort in
looking at how to modernize what were considered “traditional” societies. Thus a search
for a theory of state in modernization and development through communication may as
well start from this book. Apart from this justification for expecting a theory of state from
Lerner, Samarajiwa’s (1987) revelation that the 10 year research project that culminated
into the book actually benefited from state largess warrants us to put a higher premium on
our expectation. In addition, Lerner’s project actually had a case by case study of various
Middle East countries.

Unlike Schramm’s work that was later to follow, Lemner does bother with the
subject of local state’s agency in the constitution of modernization. But he reads this in a
troubling way. That is as the personal feats of individual leaders and not the state as a
machinery of power with distributive ability that responds to the various social forces that

it represents. Imagine for instance when he writes:
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We begin with Turkey as the area’s most impressive example of

modernization — impressive in that it has steadily evolved, along the lines

laid down by a revolutionary dictatorship over three decades ago. Ataturk’s

genius as a social planner was to see “economic development” within a

comprehensive behavioral matrix. To raise industrial production, Ataturk

began by simplifying the national language separating religion, installing

schools, building roads, creating cities (Lerner 1958 105).

The story goes on to personalize the gamut of innovations that the state of Turkey
carried out. We have to grant Lerner the credit for the details he provides to show the
constitutive action of the state in modernization. Researching an area that was just at the
heels of decolonization he provides us with perceptive commentary that is suggestive of
the anatomy of the postcolonial state. “The very concept of a Syrian elite requires
qualification” Lerner writes, “The native elite did not exercise sustained authoritative
power” (1958, 270), or when he says that “The French played the classic game of
divisiveness. Every internal minority — linguistic, ethnic, regional, religious or nomadic —
was encouraged to develop in its own case” (1958, 271). Beyond this descriptive
enterprise, however, Lermer offers us no theory of the state in communication and
development of postcolonial societies. It was against this background that Ito Youichi
(1997, 42) questions the general tendency to read modernization in non-Western societies
from the perspective of Western experience. “Modernization in the non-West has been
explained in terms of parochial and peculiaristic reasons, factors such as good or bad
policies, far-sighted or near-sighted leaders, fortunate or unfortunate histories etc.”

Both pioneers of communication and development are not particularly interested in
the local dynamics of developmental state but do not hesitate to credit UNESCO as

bearer of development. Such an attitude to the state can be understood from the political

orientation of their work. They have a liberal view of development that tends to think of
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the state in a very limited sense or when it comes to the state in the developing countries,
they see it as dictatorships, undemocratic or just plain weak states. The history of the
state, its colonial parentage and how power is reproduced within the postcolonial context
as the embodiment of the state apparatus is simply unappealing to them. The
development enterprise, for them, can be understood in terms of economic and
psychological theories of change within the logic of the market. But what we are sure of
1s that such a comprehensive program of development through the transfer of technology
that Schramm and Lerner suggest cannot be carried out by market forces or a limited
state. Probably it can be achieved by actors in international development including the
USAID and UNESCO. Even then, the international agencies have local collaborators, the
primary one being the local state.

If the defining texts such as Schramm’s and Lerner’s neglected the state dimension
in the nexus of development, social change and technological transfer, they set the pace
and paradigm for later generations of communication researchers. Not even their
ideological opponents, whose writings are visibly influenced by the leftist radicalism of
Marxism, neo-Marxism and the Dependency School as well as the realism of living in the
postcolony, would bother about a theory of the state. By this, I am referring to
anthologies such as Rethinking Development Communication edited by J ayaweera and
Amunugama (1987) Communication in Development edited by Casmir (1991) and the
monograph by Melkote (1991) Communication for Development in the Third World.
These are books no undergraduate or graduate student in a standard development
communication program will be allowed to miss. And most of the contributions in these

books are discussing the development of former colonies, and/or the programs of
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postcolonial states. In Casmir’s volume for instance, more than half of the contributors
are discussing national policy programs and outcomes. Yet, the state is often assumed to
be unproblematic. International communication literature that fall under this omission of
the state include such founding text of the cultural imperialism theses including
Nordenstreng and Schiller (1979), Nordenstreng and Schiller (1993) and Schiller (1976).
Another key source of both intellectual and international diplomatic activity on
communication and development was the MacBride Report (1980) produced by an
international commission set up by UNESCO to study communication problems. The
MacBride report was not silent on the state, but its discussion was framed on the global
level. That is the state in general. It recognized the main prerogative of the state in
providing for “conditions for communication” within the nation state. Also the state
sometimes takes part in the business of dissemination, which could however lead to an
anti-democratic trend (MacBride Report 1980, 120). The report was a good example of a
delicate mternational diplomatic act of balancing contending views (East, West and the
Non-Aligned countries). Thus it was shallow in its analysis of the crucial issue of
democratization that warranted the formation of the commission in the first place.
Consequently its treatment of the role of the state within the circumstances of developing
countries was vague. It did admit that “in many developing counties, the choice is not
between privately-owned and publicly-owned media, but between publicly-owned media
or no media at all”. But it highlighted more on the dangers of state involvement in the
business of message distribution than the primary task of ensuring the condition of
communication in the first place (1980, 120-121). These two are distinct because an

active state involvement in the distribution of infrastructure to all constitutive groups of
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the nation does not necessarily mean state involvement in production and dissemination.
Didn’t active state regulation ensure the universalization of phone access in the United
States of all places? Take away state involvement in early broadcasting in Europe and
Canada in the form of Public Servicé, and radio and TV would remain an urban affair. So
why hesitate about the postcolonial state involvement in the burgeoning nations?

After these four decades of oversight, one would expect a change of attitude. But
recent additions to the literature tend to be on the same paradigm of neglect of the
postcolonial state, while ironically discussing the very business of that state. Two books
are worth noting at this stage, Communication for Development: One World Multiple
Cultures (1999) by Jan Servaes and 7, heoretical Approaches to Participatory
Communication (1999) edited by Jacobson and Servaes. The former one concentrates on
policy and development and yet the anatomy of the key institutional actor is neglected.
Jan Servaes is one communication scholar who has insisted on the revision of the
previous two schools of thought. He makes the argument that paradigms, as used in
communication and development studies, “as frames of meaning” do not necessarily
come and go. Rather, new paradigms are generated out of previous ones as new
additions. In this light, the dependency approach should be seen as enriching the previous
dominant paradigm through its criticism (Servaes 1999, 5-7). Elsewhere he states that
“Most scholars agree that communication and development as a distinct discipline
emerged after World War 11, and they usually point out two paradigms: modernization
and growth versus dependency and underdevelopment. I perceive a new perspective in
terms of a new paradigm. This new paradigm, which can be broadly described as

multiplicity in one world, is gradually emerging but still in the process of formation”
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(Servaes 1991, 52). This quote from Servaes, a pioneer of the multiplicity paradigm, sort
of summarizes the circumstances surrounding the emergence of the paradigm. It’can be
said that it was due to the disappointing results from decades of development efforts
guided by modernization theory and the lack of a comprehensive policy guidelines from
the Dependency School that led to the rethinking of a more participatory, open-minded
and all-embracing paradigm.

A guidepost for this evolving paradigm is that of empowerment of the people at the
grassroots by involving them at all stages of any project. This implies that any
communication system must be dialogic, interactive and be sustained (Servaes 1991, 32-
35). The communication system must be participatory so that local perceptions, attitudes,
values and knowledge are fully taken into consideration in designing any development
project. The involvement of the people must be substantive and at all levels. Such a
Freiran formulation is quite attractive and seems to offer a normative solution to the high-
rise posture of the previous paradigms by insisting on the local. Servaes (1999, 140)
therefore calls for the adoption of the right to communicate as the ideals of any policy
practice that is based on the multiplicity paradigm. Who will carry out this policy
prescription? It is a question he does not answer. By default, the assumption is that the
state, as the main policy maker within the nation-state is listening. But you have to wait
until you read his take on the State: “Fundamental here is the other vision of the role of
the authorities in the processes of social change. Unlike the confidence in and respect for
the role of the state which characterized the modemization and dependency paradigms,

the multiplicity paradigm has a rather reserved attitude towards the authorities. Policies
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therefore should be built on the more selective participation strategies of dissociation and
association.”

We have to read Servaes here in perspective. First he rightly pointed out the
limitation of the previous paradigms, and how the elite of developing countries have a
contradictory posture of disinterest in democratization at home but demand
democratization internationally. Thus he damns these previous paradigms and the
complicity of the state (1999, 119-143). And drawing from the radical pedagogy of the
Brazilian scholar, Paulo Freire, he calls for a more participatory approach. Here lies the
strength of his formulation. But even then Freire himself did not have this dissociative
attitude towards authority. For Freire (1974, 21), the process of liberation is not aimed at
bracketing out the oppressor, but to transform the relation between the oppressed and the
oppressor. The state is considered an oppressive and elitist instrument. No matter how
participatory a development enterprise is intended, it will be strategically naive to
disengage from the state. Freire (1974, 30) points out that the implementation of his
dialogical pedagogy “requires political power and the oppressed have none...” Thus
Freire’s dialogic setup acknowledges the relevance of the state as an unavoidable
institution.” The state is the most well organized institution, with the legitimate authority
of making comprehensive national policy. It also has the monopoly of conferring
legitimacy on all other institutions and the use of national economic resources. In

addition, it has the legitimacy and monopoly over the use of violence. With all these

? Freire suffered unlawfully in the hands of the Brazilian state in 1964 when he was
imprisoned for 70 days and later forced into exile (see Richard Shaull’s “foreword” in Freire
1974). Thus his personal experience would lead him not to slight the state as Servaes does.
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resources, why will we shun the state? Strategically it is defeatist. What we need is not a
damnation of the state but an analytical focus on the state.

I am raising these apparent limitations on the standard literature to point out that
there seemed to be, what I will call, a blindspot of a theory of the state in development
communication. And this is where I am making an intervention. Obviously there is an
explanation for this oversight. The very apparent one is the Marxist influence with its
disinterest for the “nation-state” as a legitimate object of analysis. In the Dependency
School for example, which is predominantly neo- Marxist in orientation, the tendency has
been to think of local problems of poverty and underdevelopment within the global
political economic framework of imperialism. Such a posture has led to this theoretical
blindspot. The influence it has had on previous attempts at understanding policy practices
in development such as some of the references stated above is that they fail to take
seriously “the constitutive role of the state” (Mosco 1996, 250).

Indeed, recently Nordenstreng (2001) has offered an appealing justification for the
neglect of the dimension of the state in international communication, especially in the
cultural imperialism school. His justification places the blindspot into context. He
admitted that, the nation-state, contrary to the rhetoric of the globalization cheerleaders,
“continue to matter both in global reality and in studies about it, while at the same time
the state as a concept remains shamefully under analyzed; and, hence there is a burning
need to rethink the field” (Nordenstreng 2001, 155). Such an admission coming from
someone who has been at the forefront of the cultural imperialism thesis in
communication studies should be taken seriously. For how could such an omission be

tolerated for three decades of discourse on cultural imperialism? Some of the defining
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texts such as the Nordenstreng and Schiller (1979) and (1993) edited volumes on national
sovereignty and international communication were blind on conceptual clarifications on
the nation-state, democracy, citizenship and sovereignty. Nordenstreng offers an
explanation for this limitations that is worth quoting at length:
The 1dea of media imperialism, with the notion of information sovereignty
as an integral part of it, was a paradigm that was badly needed at that stage
of understanding the world of communications. Seen from the angle of
history of ideas, one may even say that it was a necessary step in the
continuous intellectual project of understanding the world. Like all
paradigms that convert sensitive social realities into scientific and/or
political narratives, media imperialism and its cousin, the New World
Information and Communication Order (NWICO), were turned into mantras
serving political agitation rather than scientific analysis (Nordenstreng
2001, 155).
After this self-criticism, he underlines the relevance of the state in national development
in developing countries and criticizes the tendency of the day to argue for market
solutions to what is undoubtedly a state responsibility. Such a rethinking of the state in
modernization injects fresh directions to the field.

It is due to the neglect of the power dynamics that shape the constitutive role of
the state that has probably resulted into what appears to be policymakers’ consistent
neglect of research findings. Cees Hamelink captured the spirit of this attitude well: “the
problem seem to lie in the relationship between research and policy making. Over the
past 20 — 30 years insufficient attention has been paid to research result by policymakers.
All the studies that have been done so far on the relationship between social research and
actual policy making show that in the majority of cases, policy makers on various levels
totally neglect research. They do not want to be bothered by it or even read it.” (IPDC

Report 1985, 26) Hamelink was contributing to a round table discussion of policy makers

and experts convened by the University of Tampere on behalf of UNESCO on
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communication and development activities. My argument is that the problem is not that
actors within the communication policy circles deliberately snob the results of
hardworking researchers. Conversely, it is that the researchers have been, by default,
snubbing the various pressures that impact on the state in its constitutive role in
development. Re-stated, communication research has never accorded due regard to the
developmental state’s subjectivity as constituted by its trajectory from being a colonial
apparatus and later reinvented as an agent in development. We may have to ask whose
ideas shape policy direction? Is policy responding to the demand for leadership in
development from the people or is it busily living up to the expectation of certain
powerful interest groups whose interest is anything but the development the researchers
have been working to illuminate? These questions suggest that instead of taking the
developmental state for its word (that its main business is nation-building through
development), or think of it as some superstructure in the hands of some all powerful
ruling class, we interrogate the very practices of policy actors as human agents who make
choices. These questions also call for a recovery of the past to trace the itinerary of the
formation of the state. It is only then that we will know what institution we are dealing
with and how we can work to make sure that the findings of development communication
research resonate with the needs of a developmental state.

Traditionally, Marxist political economy and structuralism, or more precisely
what Lerner (1980, 138) has dubbed “the New Left on communication policy,” have had
tremendous influence on development communication theory. Thus when Horkheimer
and Adorno (1972, 154) declared that “In the culture industry, the individual is an

illusion, not merely because of the standardization of means of production. He is
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tolerated only so long as his complete identification with the general is unquestioned” it
was religiously taken as a guidepost for research. If this Frankfurt School view provided
the justification for the neglect of individual agency, other theorist from mainstream
political economy were instrumental in the neglect of institutional agency of the state.
Nicholas Garnham (1986) is one political economist who has consistently defended the
Marxist perspective. Marxist analysis of communication is placed within the overall
theoretical framework of historical materialism. This theory, in its rudimentary form,
argues that at any given time in any social formation, the economic productive forces and
productive relations, which together constitute a mode of production, has a corresponding
base/superstructure setup. That is to say, the economic base has a corresponding
ephemeral superstructure upon which issues like the culture and communication can be
located. Not only are they located in the corresponding superstructure, their
characteristics are determined by the nature of the base. But this privileging of the
economics over politics, philosophy and culture was questioned by Althusser (1971) by
arguing that instead of an economic base, what we really have is a conjuncture of
relationship of the economics, ideology the political and the cultural in one totality. This
Althusserian interpretation constitute the second variant of Marxist thought on culture.
Relying on the original works of Marx and Engels, Garnham (1986) resists the
Althusserian interpretation and insist on the relevance of base/superstructure framework
to understand the materialist nature of culture. But that should be done in a more nuanced
reading of Marx and Engels and not a crude reduction of their historical materialism to
simple dichotomy of economic base and a superstructure, Garnham insists. Cast in

another way, the issue of base/superstructure is the issue of the relationship between
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matter and ideas, between the concrete and the abstract. Garnham points out that the
abstract can assume the form of the concrete and vice versa. For instance, he says,
“exchange relations has a concrete material reality in the form of money, bills of
exchange, credit cards, banks etc” (1986, 22) but the mode of operation depends on its
abstraction. Nevertheless, he insists on the fundamental position of culture as a
superstructure and economy as base, for it remains primary to a historical materialist
understanding of the overall social formation.

It is this nuanced analysis that seem to elude Horkheimer and Adorno when they
argue that the deterministic iron logic of economic production is transferred to the area of
culture when monopoly capitalism transforms that sector into an industry or industrializes
it. For these Frankfurt scholars, anything cultural under capitalism is “part of an
economic mechanism of selection” which shapes the look and structure of cultural
products (Horkheimer and Adomno 1972, 120). Garnham has criticized this tendency of
interpreting the Marxian postulate that those who control the means of economic
production also control the means of mental production by pointing out that the original
Marxist formulation was not meant to be a frozen concept. It is historically applicable
and therefore a shifting analytical concept. But in most of the development
communication literature, especially those belonging to the Cultural Imperialism school,
what we see is a fixed, almost frozen, gaze on those who control the means of economic
production as the source of understanding the ongoing mental production. But then
Garpham himself, whom we must credit for his intricate analysis, is incurably

structuralist. “While accepting that the mass media can be politically and ideologically
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overdetermined at many conjunctures, political economy, as I understand it, rests upon
ultimate determination by the economic” (Garnham 1986, 30).

According to Garnham’s interpretation of Marx, investment into non-economic
production like transport and culture come from the excess of circulating capital from the
base economic activity. Because capital from the base must constantly be in circulation,
when (wo)man’s basic needs are met through supply of economic goods mto the market,
the excess capital emanating from the circulation has to be used elsewhere. It is then that
what Marx described as “socially posited needs” is given attention. This includes public
investment in developing transportation infrastructure as well as public service media.
Garnham (1986, 48) points out that (and this is crucial) state intervention is either totally
funding this culture sector or prevailing on private investors to contribute towards that.
He cites early state subsidies in printing industries to sustain that sector as an example.
Newspapers also benefited from the need for capital to continuously be in circulation.
The involvement of the state in subsidizing the media sector is based on a “socially
posited need.” But the onset of advertising and increased investment and re-investment in
the media sector no longer waits for excess capital to be transferred to fund socially
posited needs, since it is an industry by itself and consequently it has its own economy.
The economic, so to speak, is now also superstructural!

What is the relevance of this explication of the occidental experience to the
postcolony? The logic of the mode of production as a distributive mechanism was not
enough. Thus (welfare) state intervention was necessary to ensure the social distribution
of communicative resources until the logic of the mode of production made strong state

presence unnecessary. The lesson for the developing nation is obvious. But obvious is
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also the fact that given the different conjuncture of capitalism, state intervention will not
be the exact replica of the European welfare state. More so, such a fixed understanding of
the superstructural character of the state does not reflect the late postcolonial experience
of a rather comparatively sophisticated state over an undeveloped economy and political
community. Of course, if the postcolonial social formation is read as part of the
international global capitalism, the superstructural function of the postcolonial state
becomes clear as an offshoot of the base (global economy). But this is exactly what I am
resisting. To contextualize the base/superstructural thesis within the postcolony, we will
be subverting the logic of economic determination, for here we have a sophisticated state

sitting over an undeveloped economy called the nation.

Recovering the Posteolonial State

In our effort to make up for this blindspot, we have to avoid generalization. Often
times the term “developing countries” is used as a blanket concept to refer to the
disparate nation-states. If we are used to bundling all former colonized societies of Asia,
Latin America and Africa under one rubric, Mamdani’s (1996) analysis of Africa’s
experience of state formation suggests that we rethink this practice. Because in the
process of colonizing Africa as the latest and last imperialist venture of actually annexing
territory, the British in particular, were to bring their vast experience from Asia to
implement a qualitatively different form of colonialism. Thus late postcoloniality has its
particularities, especially when we come to the legacy it bequeaths to the contemporary
state that claims development as its main mandate. Probably, our biggest challenge in the

study of the state in Africa is to avoid what Mamdani (1996, 9) calls “history by
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analogy.” That is the tendency to analyze the African experience of state formation
within the prism of the occidental experience. The fact is the prism easily becomes a
conceptual prison in which if contemporary African experience of the evolution of state
does not fit the existing theories of state (mainly Marxist and Liberal derived from the
western experience) then we damn it or discuss it on pathological terms.

An example of this tendency is the anthology edited by William Zartman (1995)
titled Collapsed States: the disintegration and restoration of legitimate authority. First of
all, the authors define the African state to be what it is really not and then point out how it
collapsed because it failed to carry out the standard functions of the state. In his definitive
framework for the book, Zartman (1995) defines the state as “the authoritative political
institution that is sovereign over a recognized territory” and points out the three
dimensions of the state as: 1) the ability to exercise sovereign authority; 2) the state as an
institution; and 3) the state as a security guarantor for the people. Based on this, he argues
that collapse means “the basic functions of the state are no longer performed” (1995, 5).
Well the truth is that the classical definition of the state applies to all but the postcolonial
one. That definition has never materialized in any of the 11 case studies/countries of the
sub-Sahara Africa that makeup the book. This is a statement that is difficult to make at
the political level because of its condescending tone. But at the conceptual level, we are
better off with our analysis if we admit to the facts of history and experience. The state in
Africa is in the process of becoming.

For instance in Ghana, the state has never been able to meet all the three
requirements listed as state functions. There are still vast portions of the territory of

Ghana that the Police service cannot access to maintain law and order. The Police simply
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lack the material resources to accomplish its assigned job. It is common to report a case
to the Police, especially up in the North of Ghana only to be told that they lack the
resources to make a follow up investigation. In February 1992 I had my personal taste of
the reality of state incapacity when I traveled with the Wa District Chief Executive® as a
correspondent of the Ghana News Agency. Following the IMF/World Bank
recommended Structural Adjustment Program, which including state-downsizing, a
reduction in public expenditure and maximization of internal revenue, District
Assemblies were asked to widen the tax net. The District Chief Executive was out to
educate members of his jurisdiction to pay their taxes. Thus our trip to Chakala, a small
village in the Upper West Region was part of his civic education campaign. The trip to
the village took us some two hours through some un-motorable terrain. At Chakala, Na
Seidu Braimah, the District Chief Executive, addressed the people for some 40 minutes
on their civic responsibility to the state. An elderly member of the community took the
floor to tell us how some five years earlier, the whole village was washed away by floods
and no one came to their aid. Lives were lost, property damaged and those who survived
re-built their lives from scratch. The man then asked the District Chief Executive that
now that the state (government, as he preferred to call it) is in need, why does he think
they the people of Chakala owe it a helping hand? This was a very embarrassing moment
for this senior government official. How come that four decades after the constitution of
Ghana, some sections of the nation are untouched by the state’s allocative role?

I have narrated this story not to support the theory of state decay or collapse in

Africa. To use this as an instance of decay will be nothing but journalese. This vignette is

¢ Administratively, Ghana has 110 districts and each is headed by a District Chief Executive, who serves as
a mayor.
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to point out that the postcolonial state in its relation to the nation has always suffered
from a crisis of incapacity. To speak of collapse means that there was a glorious past or
better times before. The African state is yet to be in its capacity as state for-the-nation
(Hyden 1983). It is only when we can point to a fully developed state that there can be a
possibility of collapse. It is true that most African states including Ghana exhibit all the
outward trappings of modern states. They have diplomatic representations abroad,
including at the UN. They have administrative authorities, police, and army units as well
as universities. That is sophistication. But behind this facade lurks the crisis of incapacity.
But maintaining a simulation of state as real has its advantages as Claude Ake (1997, 2)
points out: “these states contrive determinedly to turn nominal claim to statehood into a
substantive claim. For it is clearly in the interest of those who control them to do so given
the prestige, material resources and political leverage which come from international
recognition.”

When Richard Sandbrook (1982), a well known political economist with a
considerable experience in researching development issues within the framework of
Basic Needs Approach discusses the African state in combating urban poverty, he
explicates on this weakness quite well. Sandbrook (1982, 77) dismisses the liberal
assumptions of the state as a neutral and benevolent arbiter in the process of promoting
economic growth and social welfare. He prefers to factor in social class, regional
location, and ethnicity as part of the power dynamics impacting on the state. Such an
approach is commendable as it takes into consideration the particularities of the
postcolonial conjuncture, and Africa countries notoriety for very high levels of multi-

ethnicity. Sandbrook prefers the Marxist conception of the state but points out that the
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Leninist conception of the argument that the state is a tool for the dominant economic
ruling class is rather mechanistic.

In this model structural reforms represents not victories won by ordinary

citizens, but clever manipulations by far-sighted ruling class to forestall

discontent. To be sure, reform may constitute manipulation....Nevertheless,

the conception of the state should not be so rigid as to beg the question

whether, short of a socialist revolution, poor and oppressed people can hope

to better their position through political action (Sandbrook 1982, 78).
In this political economy of development, Sandbrook rightly insists that while there is a
relationship between the dominant economic class and the state, the relationship is not
axiomatic, but rather a contingent one. That is to say, while there is a tendency for the
state, under capitalism, to act in the interest of capitalist and allied classes, this is not
always an inevitable process. Here I agree with Sandbrook because in the absence of well
defined capitalism and class relations, ethnicity and religion, for instance become
mobilizable resources that can command the enduring power that capital generates. Thus
capital, ethnicity, location, religion (and a whole host of others) are elements within the
conjuncture defined by the postcolony. Reforms carried out by the state, then are better
thought of as particular articulations.

The tendency to indulge in history by analogy is also evident in much of the
literature on modernization and development. It is a weakness one finds in various kinds
of structuralism from Marxism, Dependista and liberal theory of economic growth. The
dependency school points out that underdevelopment is a historical product of
development of the north, downplaying local subjectivity. Liberals and Marxists agree on

the trajectory awaiting what they call traditional, feudal, pre-modern, pre-capitalist

society. The question Mamdani (1996, 9) puts across is that if pre-modern means not yet
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modern and pre-capitalist means not yet at the capitalist stage, does it mean that a student
is one who is not yet a teacher? Underlying such an apparently naive question are
complex questions of the specificity of various conjunctures, the dynamics of agency and
subjectivity. “The endeavor to restore historicity, agency, to the subject has been at the
cutting edge of a variety of critiques of structuralism. But if structuralism tended to
straitjacket agency within the iron laws of history, a strong tendency in postructuralism is
to diminish the significance of historical constraint in the name of salvaging agency”
Mamdani 1996, 10).

Because of the vicissitudes of these elements, we have to admit that
modernization may never lead to modernity, but to a sort of a new social formation that
should not be judged or assessed by the yardstick of the Euro-American modern. How do
we explain the fact that the modernizing developing world today is an admixture of
features of 13" Century pre-modern Europe, 20" Century modernity and 21% Century
late/post modernity all within one conjuncture? How do you describe a nation-state that
has the Internet and modern supersonic jets yet relies on 13" century technology and
indentured labor for the bulk of its food production? The modernity we are trying to ape
did not experience this chaotic plurality. Why then do we work to replicate the occident’s
historical experience? I am not suggesting that modernization is a fruitless enterprise.
Rather, I want to point out that if moderization is taken to mean becoming modern, then
we better rethink our goal. Development communication theory and practice will be
better off if we abandon modernist yardstick as measurement of the success or otherwise
of contemporary social formations in the developing world. The type of conceptual

sophistication that I am pushing for here is evident in the work of Martin-Barbero (1993)
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who brings out the dynamics of the intersection between the local and global in the Latin
American context. Methodologically, he dismisses the common tendency to approach
developing countries with a binary logic or wooden framework that tend to fix what is in
practice a process. He is also one communication scholar who takes serious the nation-
state as an analytical framework. He points out that in the Latin American experience, the
state was central in the mobilization of the masses into nation. For, as he put it, “it was
impossible to conceive of national unity without strengthening the ‘centre,” that is
organizing the administration of the country around a central point of decision making”
(Martin-Barbero 1993, 154).

James Ferguson (1998) has a more anthropological view of the state and calls us
to abandon thoughts of the “state” as distinct from “society.” The idea that each is real
and an enframed entity, composed of reified and disembodied structures is an illusion,
according to Ferguson. “States are viewed not in opposition to something called ‘society’
but as themselves composed of bundles of social practices, every bit as ‘local’ in their
social situatedness and materiality as any other” (1998, 55). Such a way of
conceptualizing the state, much as it has a hallow of sophistication, comes with a risk.
And the risk is a political one. It will lead to a slighting of its constitutive role in society,
its codified power as the only institution that confers legitimacy on all other institutions
and its monopoly over the use of force and the allocation of communal resources.

We have to summarize the issues raised so far about the postcolonial state.
Research into communication and development policy will be enriched by a
mainstreaming of the postcolonial state’s institutional agency. In our atterpt to do so, we

have to avoid the seductive argument of those who focus on the doomsday scenario of
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collapsed states. We also have to overcome the iron logic determinism of traditional
political economy and focus on what Mosco (1996) describes as the constitutive role of
the state. This clearing of space allows us adopt a conjunctural analytical approach to an
interrogation of the state as an actor. What is required is an identification of the elements
and moments in the policy process and tease out the lines of tangential force that lead to

certain particular policy.choices and not others

The State and the Nation as Communicative Problematic

In this section, I intend to problematize the state and nation within the literature
on communication and development. What is the relationship between these two concepts
to issues about communication? Why is the state so interested in Communication issues?
According to Samir Amin (1990a, 48; 1990b, 84), an interrogation of what he calls actual
history will lead us to challenge the ideology of the nation both in its bourgeois version —
the nation is a pre-existing reality — or in its vulgar Marxist version which says the nation
is simply a product of capitalism. “Actual history suggests rather that the state is that
active subject that sometimes creates the nation, sometimes ‘regenerate’ it...” If the state
is the active historical subject that constructs the nation, (and so the nation-state) through
a process of modernization, it will be more rewarding to refocus development
communication research from the perspective of the nation-state.

By the very nature of its foundation in the postcolony, the state precedes the
nation. And for this reason, the state is therefore entrusted with the fundamental task of
organizing a regime of production as part of the formation of the nation. Hence, the birth

of the developmental state in postcolonial Africa out of the colonial project. In his
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