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T ABSTRACT ) }
Canadian Public_Broadcasting: - : b
Discoursé of Subordination y

. | David Skinner

This work examines the failure of Canadian public:®
broadcasting to achieve thg“goals-dest?ibed for it by

Par[iqmgngjmehrough combining the insights of'politicaﬁ

-

* v

econbmy and discourse analysis, it offers a novel,framéyork‘forA
elucidating.thehcomyléx ﬁoqégsnat‘work iﬁvCanadian broadcasting
policy. ~’I_‘}‘acing_}:"l1e roots of both the discourse su;rounding
publicybroadcastiﬁg and the policy instruments employédyin this
field, ii_is i¥lustrated that these have érticﬁlateﬁ to produce
a set of relations between the state and private capital that

has. subordinated public broadcasting to private capital

accumulation.

’
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* ﬁntféduction : .

Since the first discussionémof publi ‘broadiagting'in ' .

Canada, it has been idealy envisioned as/an instrument of great
national import, central to the promotipn of hational\unity and -

, ]
the fostering of national consciousness., As Prime Minister ) "

‘R.B. Bennett stated in 1932 when introducing the Radio

Broadcasting Act:

this country must be assur¢d of complete Canadian

control of broadcasting friom Canadian sources,

free from foreign interfefence or influence.

Without such contvrol radjo.broadcasting can never

become a great agency fof communication of

matters of national conf¢ern and for the diffusion ’

of national thought and ideals, and without such

—_ _control it can never be the agency by.which

: constiousness may be ostered and sustaine? and
nat1onal unity still /further: strengthened o

have all echoed this |sentiment.
L

.. = However, sin the first government intervention, publié

' . . ~

L

broadcasting ha consistent\<\failed to ‘achieve the status .
s

described for At withip this Yalk. Perenn{allproblems with

L] . N
financing, clashes between public and private broanagpers. and

a general Vack of governmental.support fot the Canadian - -

Broadcas ﬁg Corporation (CBC), and its predécesqor the

Canadiafd Radio Broadcasting Commissgion (CRBC). have all impeded

the .8 stem from becoming such a /great agency". At the same

/
/

M e~ .
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time ihe"poaition of profit-driven private broadcasters within

¢ —

the system has been steadily enhanced, often ‘at the ‘expense of

the public broadcast&r which has traditionally been charged

with fulfilling.the publig purposes of broadcasting.zﬂ. :
Through combining gﬁe insights of.pblitical'économy -and

giscourse analysis, this work offeré.a‘novel frémework*foi

elucidating the bompléx forces at work in this policy process.

. \ .
Tracing the.roots of both the discourse-surrounding public

~

Sroadcasting and-the.policy instruments employed in this field,

it is illustrated that these have combined, or articulétéd, to

A2 .

produce a certain set of relations between the state and .

——

-private capital - relations that have, at several lévels, ‘moved

to subordinate public»broadcastiﬁg to‘privafe capital

accumulation. This is not to imply that the state has in any

e

d%rect way served the ipterésts qf a ruling elite but that the
policy instruments introduced to broadcasting policy reflect .an
instruhgﬁtal rationality that has resulted in .intervefition
servinh private capital. The talk rgdis&ourse of pubdlic
ownership in broadcasting has,played‘an integral role in ihis

+ ~

process, working tB\legitimate state intervention, guide the

Rl

form of intervéntion.’and "océlgde" or suppress from view the
ways it has moved in the serviée of‘ﬁ{ivate interests. Tgys:'
this thesis looks to the sﬁructure'of both the instruments

employeqﬂig broadcisting policy and the discourse gqrrounding

it to explain/the inability of public broadcasting to achieve

©

13

the status described for’it.

-
-

Discussian is presented in three chapteré;rfollpﬁed by a

*
1 .
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brief summary-and conclusion. The first chapter is devoted to

~ —

the rationale, theory, and nethod.d_It delineates the‘problem

upon which this work focuses and surveys and critiques some of

Al

the litergture in this area witn aﬁ eye'to developing an
<y,

argument for the theory and method employed in this workes The

-

theoretical orientation and methodology are thep described.
Chapter two examines the history of both the regulatory

instruments employed in broadcasting and the discourse

© —

accompanylng it. _First, the development of Crown corporations

andg regulatory boards up to the1r inclusion in the broadcastinél

‘

pollcy field is traced and it is illustrates how they appear te
represent a particular set of relations between the state and

private capital. Second, the roots of the discourse of public

. e

broadcastlng are traced to the "discourse of nationalism -~ the

discur51ve structure artlculated with Macdonald's National ~

3

Policy - and some ofgtﬁﬁ"effects of this structure on the .

podicy process are described.

"Chapter three forms the maJor part of the analysis and is

——

¥
.basically an overvigehof qhe history of public broadcesting.

Here it is illustrated how the discourse of nationalism and the

|

_structure of the regulatory instruments employed in this pcié;y

field appear to have contribnted more to the development'of

infrastructure for pribate industry than the a‘chievement of
€ '\
nationalist goals$. —

Conclusions are drayn at several levels. First, a number

~./""

of structural relations are forwarded. as an explanation of why

—~— e

~puhlic broadcasting has treditionally been mired’in
¢

L
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s o :
inefficigﬁty and effectiveness vis-a-vis the.talk surrounding

it. Second, at;a theoretical- level,

e

importance of considering the effects of discourse in addition

a discussion of the

to the traditional political economic policy considerations of

structure and pfactice is offered. And finally, there is a

brief cgnsideratfﬁn of the value of theoretically informed

ey

PR
- ' -
»

policy analysis and its utility. . .
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realiziné Parliament's stated goals for it?3 Third: how .

ar -
A

.. Chaﬁter I

Rationale, Theory, and Method

Seeking to explore the qﬁomaly between Parliament's

objectives for public broadcasting and its .actual performance,; -
Q . . ¢

this.work‘ﬁocuées on the H{Etorical reTEtionéﬁ?p betyeen this
"talk" or diskourse of publis broadcasting and actual policy .
stfucture from the inception of Canadian broachStinA through
to the 4968f§r6adcésting Act., Four inter-related questions
frame and guide this enquiry. First: has the structural = LJ/
framewqu of English Canadian broad¢asting policy accorded tha;

public element a central place in the system or has ‘that

»

element often ‘been marginalized? Second:fin'practice havk the

1

sedimented institutional relationships between thé different

/ -

elements of English pubiifdfibédcasping been conducive to

uuuuuu

f -
has the structure and :process of broadcasting policy

traditionallf.framed power_relations between the private and

publiic elements? Fourth: tradifional;y, has the structure and
C

proﬁess of broadcasting policy subordinated the objectives of
% o .

éublic broadcasting to the interests of private broadcasters?

Eollokfng_Streeter ¢1986), policy is. conceived as “an o

hiétgrically determiﬁed discursive practice, a way of doing

things with tglk."4 From this perspective, discourse is -

. ’ =

taken to have material effects qﬁxthe.policy process in that ‘it

r

] ' -
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influences the manner in whi¢h -the obfects of policy making are

- conceived and treated.” But.of course policy\discourée is

¢

\

only one of its conditions of possibility, for it is located

PRYan
BN

within'a particular institutional framework and has particular

links with economic and political processes which condition N

4
possible outcomes.
: N

A discu?e;ggxapproach to ﬁolicy analysis requires searching
oul these institutional conditions of possibility, tr;cing
their'reiationships with policy talk, and illustrating how they

ombine. or "articulate®, to produce certain outcomes. While
it has long been the project of p&Tit'éal econoﬁy to trace the
political economic structure and practices of policy processes,
the yelationship of policy discourse to these processes has
esually beep“either ignored or—taken\as representative of °
political economic inxerests. Through combining political
ecdhomy and‘disdpurse analysis, this work strives to iL&ustratg
that pollcy discourse is not simply a manlfestation of
political economic forces, but a different type of condition of

a

pessipility that also‘maves to structure "the pe}icy process.
Th&sﬁ it will be iliust;ated that the talk, or giscourse, Ofx
ppblic broadcastiné.moved to'position the practice of public
broadcasting in a particular telationship to the Canadian

po{fcy process and worked in conjunction with political

_economic-forces to produce a particular poliéy structure.

Literggure on Canadian Broadcasting ’ | .y

“Over the years the history of Canadian broadcasting has

o



; “ . i . . "' .
been the object of much public and private 'scrutifiy. As it has

- played a qentral role in.the development of the broadcasting
system, public brqadcastfng-ls the fdcus-of much of this “work.

N Within this -corpus at least thre® ‘different, though sometimes

]
. - . intermingTZd" epistemological positiéns can. be distinguished?
. : \ I ° . -
' « The mainstream of wr1t1ng and " gesearch on Canad1an >~
- e, " N .
broadcastlng takes a b351ca11y 1ibera1 perspectlve and strives
to place the strugglEs of*part1cular interest grouﬁ% numerous
reports of royal commissmns andu{xarliamentar‘ committees, and
" a wide variety of both publlcy and prxvately generated
» documents in an hlstor1cal pol1tica1 context. WeiT (196))’
- highlights the major themes of these works: -
s, - - . -
. . | C
- K
Broadcasting in Canada has been a historr of X
e ) - struggles - between two great railway systems,
= ' between railway and’ telephone‘transm1851on‘
interests; between provincxal and federal m
authorities as to jurisdiction; between small ) :
: .community and large regional privately owned
stations for a 'share of limited ‘revenues; between
' the hucksters and the, intellectualsy between
artists demanding adequate renumeration far ‘their -
—~» talent and stations occasionally struggllng to
'make ends meet but occasionally ready to”.take any
et =" and every advantage of talent; between aspiring
g - . amateurs anf, trained professignals; between
. . various program elements, regions and language ..
groups seeking places, in the sun as well as,their
) - share of- available d//lars, betweén bureaucracy .
and creativity - and -encompassing-.all of' these, e
. between public-and perate broadcasgting. N
i ;: . . \~
Frank Peers' two volumes (1969,‘1979) are generally . .o T
acknowledged as the most thorough and rigorous representatives
2 of tHis body of WOrkL_whlle Prang (1965);“Bab@ (1979), and « - g}
Audley (1983) are just a few of the more familiar names that
' hav made more focused contributiona in this area’, .As.well. a -
. ' . ks i . h

.« .

:
" : . :
.
.



wide variety of MA and PhD theses both agd breadtﬁ and
-underpyird these writings (eg. Carscallen, 1966; Saunderson,

L9T§; Anderﬁon, 1976; Blakely, 1N9), whilé a veritable.

s‘
mountain of pub11c1y spossored studies and 1nqu1rles develop

Fad

issues. set up terms for debates, qgg.wrov1de material for

" —t

further analyses. There are of course vast differences in both

v
- —

— ey

“the sltes .of analysis and the research methods utilized within

—_ - e

— 4

these works.- For instance: Prang\§1965) offers an historjical

4

analysis of .the competition among various individuals and

inter;;l‘groups leading,to‘the legfglatiqa~?f'the‘l932

.“ x
Broadcasting Act; Babe (1979) harnesses the tools of economic
analysis for insigHt:into the comp%ex relations between the - -

structures and_ processes of more modern broadcast regulation;

wh11e thé,J9864*R€ﬁ”’ of”EHE'Task Force on Broadcastihg Policy

e SN

"

offers a review of the-entire broadcasting system. Generally

though, these works share a liberal epistemological vision of

-

the policy process as a struggle between more or less ratiopal

-

policy actosrs cofpeting for representation within the context

of som%'basic constraints such as overt farliamentary
r -~ .

“sfnucﬁure, specific technologies, or material resources.7
e
N From the perspective of this the51s, the basic problem w1th e

-

these works is that they usually either 1mp11c1ty or exp11c1t1y

' €enter on the agency of individyals or nrganlzatlons at the

£xpense of qbsbun&ng the influence &frlérger structures and

. . . . LN - é ~ - I S
“processes such as: i) how'particular policy.streams are often
“guﬁject to the inflience of larger political, -economic, and .

«~..s0cial structures and processes; ii). how policy proPlems are

o R . ) .
. .
) - \ .
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often conceived and responded to through a limited huﬁber of

hii&prically conditioned options; iid) ps,g-QQnsequence‘b{‘(i)

and (ii), fthow the structure of a particular ‘policy stream and

- o

the policy instruments it ‘contains can be seen as flowing from

. e
C ey - —

— these larger influences, B ' ' /_ ‘
' .

Closer to the epistemological assumptions of this thesis,

.
»

work bf a mucﬁQEN%gler éroup of writers such as Hand%n (1974)
’ . - X ]

and Smythe (1981)/moves to place broadcasting in a wider
critical perspective. ' Here, the ways broad economic and

political forees have structured Canadian culture and its

institutions are traced out. However, these amalyses

iﬁevitably find &conomics at,the root of social structure and

procegs, thereby often overlooking other important structural

influences on social processes. :
¢
More recently, ‘a growing body of resedrch has employed
L] . . e
various techniques of discourse analysis to reveal, as Raboy

(1986) notes, "the relationship between text and context."8

Such studiés.range from Streeter's 21986) study of the ;
v

relations between policy discourse and polity practice in the

structuring of the US cable tv jmarket, to Bruck's (1984) thesis

]

on the relations between the product and produetion practices_.... -

of CBC's "SundaJ-Mgrning";‘té Ei§g§"<zl984) interrogation of

»

cultural policy documents to "expose the structures of

a

. knowledge and modes of knowing they realize,"? to
- Charland's~{1986) eésay on the effects of the rhetoric of
technological nationalism embedded in the discourse of

broadcasting poli%ty. As Biggs noté@, this type of analysis is

? .
[4 - [4




" participated.

»

particularly useful in illustrating how specific sgructures of

q N

interaction come to "authenticate specific communicational

relationships, and, by é&lensioh; legitimate certain power

relations,"10

Whil? drawing on the first body of literature for insight

into the history of Canadian broadcasting, this thesis moves to

. ¥
harnéss the analytic insight of the latter two to illustrate

how historically material structures and processes have moved
. } N .~

2 < . .

to gétermine the shape of broadcasting policy. While this
analyti; frame tends to discount thg_egeggy_o£“inﬂivfﬂﬁ§1§—aﬁﬁﬂhb
organizations it is not assumed_that such-entities are without
agency but that the sé;uéture and process ff broadcasting

policy has, at at least several levéls, been -historically

conditioned. By stepping back _to view some aspects of the

— A

broadcsting policy process fromwa‘wider perépect@vgi it is the
purpose of ~this work to begin to identify and trace out these

determinations. For as 'Biggs (1984) notes: "there ¢an be no

exit from past policy'initiw%ives until we have adequate

-
R

purchase on the traditio¥l in which past inquiries have
. &

w1l

Theor o ' .

s illustrated, this dhalysis.will_benQheoretically o

informed by. both discourse'analysis'and political econowy, witlf

tenets of the former beiﬁg used to guide the insights of the

-

latter.

Rising from a heritage'of Frengh structuraliém, discourse

. - , ’

. '
-~ s
€ v - v




through it,

11

analysis is concerned.with the ;qys words come tpgether to

constitute particq}ar ob_‘ject’.s.r2 Thus; 8§QJYS1S centres on--

- R ‘ .
what was "sq‘ﬂ" rather than,th% speaking subject., The speaker

-

iy ¢
or author is of little consequence other than to illustrate the

presence of a discourse at a partidularzhistorical moment.

Consequen;lf. traces of a discourse may be found in anything'
"spoken" such as songs, speeches, the popular press, academic

writings, or policy documents, -

\

As material entities, discourses are seen as relatively

autonomous domains and treated empirically as particular
'sites' of human practice. As such, Foucault (1952) states

that discourse should not be described as:

\

a 'translation' of operations or processes that
take place elsewhere (in men's thought, in their
consciousness or. unconsciousness, in the sphere
of transcendental constitutions); but., . . —-
accepted in its. empirical modesty, as the locus
of particular events, regularities,
relationships, modifications and systemic
transformations; in short,. ... treated not as
the result' of something else, but-as a practical
domain that is autonomous (although dependent),
and which can be described at its own level
(although it must bf3articu1ated on something
other than itself). T — -

-

The notion thatkdiscourse has a matérial nature carries the

. epistemological assumption that it is not "feasible to pry .

'factg"froﬁ’discouxse", for they are only manifest in and

14 Streeter.offerq a corollary of this

\' — L et —

position, denyfng any ultimate separation between ideas and
things, and an insistence that the two always have to be locked

at together in complex kinds of interactive



‘ o 12

relationships.”"15 "This is not say that "the word" is in

fact "the thing," but that "words provide ap‘orientat{on<r6

things"” and move to structure experience..®

In this thesis the basic project of discourse=analysis is -
ra ) : -
understood as the illustration of relationships between

J

discourse, practice, and structure. "Hall (1985) describes the

relationship between practice and_structure: .-

we may say that a structure is what previously
structured practices have produced as a result.
They constitute the given conditions, the
necessary ?Sarting point for new generations of
practices.

. e e 2

This is not to—say that thére is a nece531ty between
\ M__—._)_\."—“-—/

’ Bar e,

practice and structure, but a "double articulation or

inqerpenetrétion of the two whereby the latter offers direction

»

and contént to the former, while the former moves the latter in

new directions., Building ppon this notion, "discourse

"analysis™ is$ defined as the analysis af the relationship ,

]

- )

between discourse and practice. Again, \there is taken to be a

double articulation between the two without necessity.

The term "discourse" is basically taken to refer to a
,‘w’.’/_—__—_’/

particular body of words and the rules governing their
appearance. '"Talk" may be thought of as a particular

manifestation of the interect1on between such a body of words
- e e

c—--.e -

\__"'5__

and rules. From this perspective, "taik" is "discourse"
although any pafticular body of talk may perikps offer only a -

partial vision of the discourse of whlch it is a part. In

turn, "discursive practice" is _seen as the relatlonship between

NN N =RT



13

—
—— T

talk and practice, where "practice" may be composed of both
discursive and non-discursive elements. Consequently,

“"sedimented discursive pradtice",is the structure left behind

by discursive practice. Thus, in policy analysis: "discourse"

is, or is evidenced in, talk or writing about policy;.

"discursive practice" is the implementation of policy (eg. the .
organization of the objects of policy in relation to policy

documents); and "sedimented®discursive practice" is what

e

R -

remains of past pdlicy. practices (eg.- Crown

. [y ’ ‘
corporations)-.18 P ’ cy
While discourse cannot be seen having effects in a

traditional linear.sefse, as a material entity, various levels

e

of structural effects can be discerned. One of these can be

thought of in terms of the ways discursive relations influence

—

the ways subsequent discourses aré\?bﬁéEilﬁfgd. These
"constitu£iona1 effects" are perhaps best illdstrated in the .
work of Foucault ‘(1972) and are sométimgs described as the
"externalities™, on‘"ggoub of relations", through .which
d;s¢ourég is linked to otbér discursive aﬂd non-discursive
formations. 9 Here, content is represséd in favour of Lhe
rules governing the appearance of particular d132ursime

relations. Various types of effects,might‘be illustrated at

this level such as the ways a particular discourse positions

ideas or tﬁng§~1gg;eL&$icn to other discursive and
, ’ »

-

non-discursive formations thus changing relations of power-(eg.

Stfeeter, 1986), or ‘the semiological grammafa governing the

ways signs in a particular discursive field might be arranged

.
- — N -

= a
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"-positions within discourse (eg. Charland, 1987). /

.will be called upon.

.will be comprised of t

(eg. Finlay, 1983), : .

=~ At another 1eve1r discourse is sometimes analyzed
rhetorically for the wiws it "projects out51de itself into the
realm of human attitude and action."20 Thig type of

anelysxs works toward merging discourse analysis with

rhetorical theory. Charland (1987) illustrates that it breaks

with traditional rhetorical criticism in that it sees:

n
.

through the 'givenness' of what appears to be the
delimitable rhetorical situation, where the
ontological status of speaker, speech, audience,
topic, and occasion offer themselves as
unproblematic. . . (and) recoghize(s) that
ultimately, the position one emB?dies as a
subject is- a rhetorical effect.“" . .—

P

[

Thus, this type of analysis focuses on relationships
between words within specific discourses rather than between

individuals or speskers.22 From this perspective, ////
discursivere{fects might be seen in the ways particu1a4

discursive sé&ugtures work to constitute certain sgyject

.

/ co.
But while this conception of discourse ana;isis offers a

L y )
pafticularly gseful way of seeing social re%ptionships in-the

policy process, it has little to say sboug/the political

economic structure of policy's conditioné of possibility. For

- - e

T PRSP o

such in91ght, various works from the/f&eldwfj political economy

-

- The political economic po tion of the theoretital framework
/p elements. i) a modern Marxist

perspective of the state as a compléx social structure whxch.
. - y o . '
- y, c



at certain levels, operates instrumentally to provide

infrastructure for the production of private capital; ii)

i

various works from the tradition of Canadian political economy

to illtustrate the particular conditions and circumstances of

intervention by the Canadian state. The former will be drawn

‘from the works of Althusser (1969) and Offe (1974-75), while

1

the latter will be drawn from a variety of writers working

. within /this traditioh-such as Innis‘(l9335, Aifken (1967), and

Nellés (1986).

Wh11e the prOJects of Althusser and Offe are too complex to

be dlscussed in detail here, it is important to note that they
/share a conception of the traditional Marxist
base/superstructure relationship becoming "interpenetrated" as
—

cap1tallsm has developed 23 1t is from this common ground

that they are brought together.

(23
—— "

For Althusser, this notion of interpenetration means that

while the superstructure is structured by its relations to the
base, the complexity of those relations does not allow reducing

. them to mere reflections of it. Thus the superstructure can be

seen as enjoying "relative autonomy" from the base while still

being understood only in relation to it. This yields a vision

N *

~-of social structure as suspended in a complex set 'of often

contradictory relations, a relationship he terms

"overdetermined." As he explains:

the contradiction between the forces of .
production and the relations of production, -

- essentially enbodied in the contradiction between

two antagonistic classes. . . is inseparable from
the total structure of the socia body in which

A



‘efffectively.

it is found, inseparable from its formal
conditions of .- existence, and even the instances
it governs; it is radically affected by them,

- determining, but also determined in one and the

same movement, and determined by the various ettt
levels and instances of the social forimation it
animates; %1§ht be called overdetermined 'in
its principle 7 [original emphasis]

.

Streeter (1986) notes that from this position "theoretical

analysis is required, not to explain, but to ‘'break into' the

heterogenous mass of‘faéts in order to fully grasp them in'the

.

context of their levels bof overdetermination."zia Thus

while theory may guide empirical enquiry, facts must be

carefully examlned in context to fully appreciate their

——/‘J

signiflcance. Working fromf}hls premise, this thesis will

trace-out-several "levels of determination", or sets of

,determinants, in the public b{gadcagting policy process but _

does not pretend ‘to offer a complete explanatlon of events.

Through identifylng varlous levels of determlnaton in the

£

pj;ifical process,'lnterventions mlght-be constructed more

P

f ®

-

While Althusder (1969) provides theoretical background for
several important analyfig congépts, this volume of his work is
not directly concerned with the conditions or purposes of state

intervention in the economy. Building faxom a similar vision of
— . . - ;
the state, Offe describes the conditions leading to the rise of

o

state,intervention,-mechdnismé establishing limits to state‘

intervention, and the conditions leading to_continued reléﬁions

between the state -and private capital. Here, this thesis draws

upon ‘Hall's (1984) definition of "“intervention" as "the ways ®™n
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which the state intervenes in society so as to lead it in a

4 —

particular direction, secure particular policies or maintain a
{ . . | - '
particular structure of sotial relations,"26 ",

—

Like Althusser, Offe envisions the capitalist state sas

enmeshed in contradictions and the actions it takes as

. o

conditioned by structural determinaglons.- In his model,

—

"political power is prohibited from organizing production
according to its own political criteria (because) property «ds
pr}vatefﬁz? The state though iéldependent on the process

- [ "
of accumulation for its survival and;, as a result, "must._be,

1nterested - for its own sake - in guaranteelng and

: safeguarding a healthy accumulatlon process.“28 Thus the

b . 1
state is‘trapped in contradiction and forced to both intervene

and conpeal its purpose. These determinations lead Offe o

define the capitalist state: 0

-
-~

(a) by its exclusion from accumulation, (b) by
its necessary function for accumulation, (c) by
its dependance on accumulation,'and (d) by its
viunc&éon to conCeal and deny (a), (b), and

(c).

' « Py

As will be illustrated, the structure of several Canadian
/
policy‘discourses ﬁ&ght be seen as operating to conceal the

.
7 e

'ways the state moves to safeguard private accumulation. It

-

should be noted that this is not to say that the state

necessarily moves in any conscious way toward~boosting

accumulation. On the contrary, such practices are structured

-

into the state over long periods of time.

:Offe goes on to specify three logicsg of polic{ﬂéroduction

-
e I \ »



i

-

ractions. Each is subject to a dynamic of failure which /

_-— termed "“instrumental" because they are implemented through

-

S T -
- .
~ -

available to the state "to restoreé accumulation or to eliminate

perceived threats to accumulation": bureaucracy, purposive

! 1

action, end consensus.->0 These "institutional decision - _ 1
\ - .

rules™ are gyructured into -the state and work to‘ghide ité
. s 3

i
P <

T N //, 2 .
establishes limits %o intervention. Because '"consensus" is

concerned with short term direct intervention and this study.is

- centres on the long term effects of instrumental policy _. . A

N

measures, only 'the first two logics find application

heré.31 . )

, | 8 . ~ .
The buréaucratic mode is basically al}ocativeﬁin nature and

forms the prTma?} function of state operation. Such activities

are largely administrative and focus on theé -allécation of s

s . . -
resburces. However, as Offe (1975a) notes:

i

v . -
The bureaucratic mode of operation, however,
fails to operate sufficiently and adequately / -
(according to the requirements of the capitalist 7~ :
state) as soon as 'productive' state activities
appear on the agenda,of the state. The problem -
is that application Af predetérmined rules -
through a hierarchical structure of "neutral”
officials is simply insufficient to absorb the . - o
decision load that is implied by-productive state—= ~
activities. In other words, the administration
of productive ‘state activities requires- more than
the routinized allg&ation of staté resoutrces like
money and justice. . :

. Productive state activities afe\zaﬁtuihed under the

_ -

———

purposive rational, or instruﬁéntél. mode. For Offe,wzhis

involves direct partiéipation in production with an eye to B

accomplishﬁng certain goals.33 Such aétivities might be

1



particular policy.instruments, iﬁEbigéd by a "technical

rationality" éﬁ@ work toward fulfilling specific °
wﬁf .
objectives.3“ _QBWeven, unlike ‘private productioh such

~~action is not necessarily determined by market forces and

g

N .
thereby lacks external controls on its application. Thus,"

vhile: ‘_.”

the purposive rational medel may be both
efficient and ‘effective in itself. . . its

+ < application requires interference with the
prefogatives of the private accumulation process,
the resistance to whigh--on the part of the . . i
,accumulation unit¥'makes its application :

impossible (except where it is almost congruent e p
. with prggate investment decisions .in the-first -
U S place). s ~ e v

. - , [ - ~+

Here, the cobntradiction between state intervention and

¢

\
private accumulation works to establish 11mits to intervention .

- -

...s-through pressurlng state enterpfise to operate either in the

P

service of private capital or on the edges of the market where

" profits are marginal. . .

-

2

Offe also views state actions as conditioned by structural
i

determlnatlons of~an hlstor1ca11y material nature. As he

Bt ’ . RS o -2 gzt ST

- AT —— T,

" notes: -

the’study of policy formation is fundamentally
AN ~~intomplete as long as its main emphasis-is on
matters of ‘policy content, The formal structure,
or method, of policy making is of equal -

.Q .significance since it predetermineg what..can’ and.J“*w i
oy does become the content of policy. 6
Here_gﬁen, is an idea similar to that of policy qs a sedimented
discursive practice, with past policy,rstx‘(f”turee having .
. ' constitutional effec;y on future policy options.\“Thus, the T

RN 1 .

\. . ' T )
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discursive and political economic aspects of the theoretical

ot~ "

framework mesh at several levels, .

k)

But while Offe offers a general theory of_state

s~ o

intervention, he has nothing to say about the conditions and
circumstances peculiar to Canada, conditions implied by the

concept of overdeterﬁination. : N
P

Nurtured over the last fifty years by the contributions of

a wide variety of Canadian scholars, Canadian political economy

has -developed a perspective particularly suited tas the study of

Canadian society. Wallace CLement (1985) 111ustrates that,

iy PP

—t

Canadian political economy‘is 31mu1taneously a "tradition', a

field of study and a paradigm':

-l

"As a tradition, political“economy stems from two -
intellectual streams of thought: most notably the )
liberal wrltlngs of Harold Innis, Donald

Creighton, "W.A. Macintosh and Vernon Fowke and ,

the theoretical and historical work of Marxists )
C.B, Macpherson, H. Clare Pentland and Stanley
Ryerson. As a field of study political economy

draws on contributions from social scientists in

all discip11nes by recombining the dlspar
'disciplines' of economics, history, cultural - 5
studies, political science, sociology and-
anthropology in its own distlnct theoretical
tradition of materialism., As a paradlgm,.the -~
political economy perspecti%e provides a way to
understand the dynamic relationship between

ot

in particular, how its economic system is
organically linked to the soc§91/cu1turall
ideological/political order."? '

ety o
i

AT T s
43

Here then is a body ‘of writing that is historital

no

materialist, and sensitive to the interconnectedness of

1

culture, economits, ‘and politics - a comb1nation compleﬁéntary*l

to the theoretical framework elaborated above. _ o

@ -



Althongh thesefLMO'“Sftéaﬁgwwganerally conteive of.the .

-— '

Canadian state in: slightly different ways, both locate its

central function asxfac111tating production and promoting

private capital accumulation. While it has\been discussed that
' | w

a dogmatic adherence to such a/visipn of governmermt

<
. -
.

intervention 1in today's complex social environment involyes &

harsh reductionism, this research will strive to‘illustra;e

'ulhat}ﬂﬁnrough their historical roots, the structure of both .

. '
. [ 5 B .
. .

public broadcasting policy and the instruments employed to N

‘-implement it do indeed offer some reflection of this conception

of state. .

While these streams come tegether at some, poinfs té form a

p0werfu1 analytic tool, they also sometimes find themselves in

LN
\

LAY

contra iction. - Perhaps‘the most gontentious of these areas

concery the external influences on,  contempbrary Canadian _
. i
/A 9 oL - i
development. On one hand, the classical Marxists stress the: - -

similarity of class relations in all canitalést'societies and

s e

focus their analyses on social relations within the LCangdian )

state, claimlng that\staple theorist? over emphasize :external

influenteé to the degree that the state cannot be conbidered a

~ ” .

- distinct entity (eg: Panitch, 1981). On the other, those

working -within the staples tradition find such a. perspective )

'tso_nar(pw'in scope because it falls to grasp either the S N
. . b ° . “r s , . -
specific circumstances of Canadian sdciety, Qz'the,econgmic. '

‘'structures that, }eflg’x and encourage internafional dependence
« L4 . ? »
o N 3 ? . Q\ )

. (eg. Drache, 1983) P

~ < ' v

Through grbunding the writings ‘from Canadian politicdal.

b . - t -
LS .
. -
o . .
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economy in the larger Marxist analy%ic\frame it, is hoped that
eeme ‘balance between fﬁ%se_perspectives might be achieved: the °
.largeér frame illustrating some degree of similarity between

state intervention in capitalist societies; the more focused

A ¢

writfings illgstrating_the specific circumstances of Canadian

>

e 4 ’

LI

.

society.

Methbddlogy . o

red

The basic analytic method will be genealogy, informed‘by
Gl ) .

La .
the above illustrated tenets of discourse analysis. Rising . ;

o * .

from Foucault' s reading of N1etzsche, "genealagy" is defined as

- .
v . [3

the study wof descent.3§' Howevef, althougﬁ constructed .as
3 c )

\ . . :
an h@%torical narrative, a genealogy is not a search for some

sort of def1n1t1ve orlgln. "For it doesn't view history as an
~ . sl .
:unlnterrupted cont1nu1ty, w%th the past actlver aniqating the

present. Nor is it devoted to the «vqperatlon of historical
‘offjects, its ghze rapt by the historical gyrations of a’

o

pa;ticular object.39‘ Instead, it strives - for the
understand1ng of historical obgecLs through studylng the

externallties which have anamated them and shaped their

-
3

L]
features. In the weave of hlstory such c1rcumstances are
rarely; if ever, the pure product of design. Thus, to I

hd Ry

'const uct genealqgieswls_pot to fall v1ct1m to the fallacy of

'"hi tor1c1sm - that is, ‘a belief in some sort of historical
Qggxiiy between évents, For, as Ffucault (1971) notes,

genealogy enpompasses "notions of chance, discontinuity, and

materiality"-and thereby jinveolves a "triple peril" to

g
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theoretical elaboration in that it threatens what is often sden

as the "continuous unfolding" of historical eyents.“o

3

As a method of policy analysis, genealogy strives to
4

minimize reductionism through examining the complex

relatibnships between the objects, events, and processes

Ncomprisiﬁg*diéchrsive policy practices. The purpose in
A
o
choosing this methodology is to uncover the_conditions and

circumstances that have moved to shape both government
intervention in the broadcasting policy arena and the nature of
the policy instruments deployed in this site. Here, this

method offers a pgrticularly apt avenué for examining the

!

relationships between dis%ourse and practice or, more

N,EBﬁgiiiﬁaLlyy»FelﬁtfﬁﬂérUefﬁéen how these policies and

e g T T

instruments were apparently envisioned as génerating specific

3

" ¢ i
domains of subjects and the ways they actually operated to
: —

structure and define relationships when ‘instituted. °

1

v

—— e




Chapter II

The Instruments and the Discourse

‘\This chapter begins to trace the larger context of ’ )

broadcasting policy. by focusing on two of its conditions of

possibility: traditionel forms of regulatory intervention and
the dfscourse of nationalism. .Coupling genealogy with theory,
the first part traces the history end_development_of the-policy
instruments empfo}éd‘in—broedcestlng policy and illustrates how
they might_be_ viewed as-"seédimented instrumental rationality",
tnelr historically developed structures constituting particular

sets of relations between the state and private cepltal ,”\;M‘u“h'gﬁy

.2 e
Ve P e

Building on this work a second genealogy sketches the growth
_and. effects of the dlscqurse of natlonallsm 'surrounding the
National Policy of 1879, As Charland (1986) illustrates, this

discourse seems to be related to the dlscourse surroundlng the -

-

advent. of b;oadcast1ng pollcy, thus some examination of the
ways it has traditionally moved to position ideas’ concerning -

intervention is important toward understanding its operationm in.

— “— _ N

the broadcasting pofIEY~§t;eam. 'This section traces the

historical‘conditions‘responsiole for the appearance of this

-

discourse and some of the articulations between it and state
- 4

\iqtervention in the 5conom§} Because of the time and amqunt_of"“

et o s e -
— =

\

material cqteredrby Ehigvthesis, these genealogies focus only , ,

on key moments in development rather- than offer a full

—_— oy
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 ___.-historical dé€scription, ’ - “\f .
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- /

i3

A Disgursive Perspective on Policy Instruments -

.. Historitally.“the"growth and structure of the Canadian

f

Etate has been inextricably bound up with’ government

T 0 -

. N .
intervention in the economy. As Aitken notes:

the standard interpretation of the entire history
of the Canadian economy ‘assigns’to the state a
major role in guiding -and-stimulating - . s
.development: on:any reading of the historical )
record, government policies and decisjons stand— ——
out as the key factors.,- The creation of. a
national economy in Canada and, even more
clearly, of a transcontinental economy was’ ai

+ . much'a political as an economic achievement.?

a
-

Simllarly, the development of Canadian broadcasting has . et

- e

been structured by government intervention and ‘conséquently,

the:policy instruments designated by Parlianent to subervise

and texture this poliey stream;;“Tﬁevétructure of these . - .- - -

. . J—
e o

instruments, and the institutions in hich' they are

+

represented, has inevitabl} wortked to getermine the range and
depth of their fields of endeavour and thus the very structure

of the broadcasting industry.

. [

As noted, from a_discursive perspective striucture is seen

. as constitutiné "the given conditions, the necessary starting |
. N * .o 1 '
point for new generations of practice" theneby supplying
13 N N “-

di;egtlnnwendwworkfﬁg to fashion thé¢ content of new generations

of pgactice.2 Thus, at certain levels, structure wprks to

determine practice. Policy instruments and their attendant

~ ——

institutions can be seen as operating\in this manner. their

- > ~
. .

‘e

. . ,
A 4
] - . -3
‘
N & -
. .




* the originay structure is retained, that technical rationality

. might "remain spoken,

_adopt pnevious policy structures, they might be seen as .

structure directing action along certain lines. For,=as

Foucault (1972) notes, "institutions are a set of rules whicﬁ

delimit actién" and "make it possible to record and.preserve

. ) , . . §
those discourses which society wishes to remenber".3

In that policy instruments .and their attendant institutions
are c nstitutGSQto\undeftake specific responsibilities, they
might be seen as inspired by,\and containing, a certain
technical rationality. As succgssive generations of practice -

engage and.build upon past policy structure, to the degree that

- - -

or become; "sedimented," within the new

structure and work to focus and guide later practices.

Consequently, to-the degree that policy pract@ces_ytilize or . -

adopting the rationale that lies sedimented within that

structure, Thus, coupled with geénealogy, this perspective

N

"~ ’ a

offers insight into policy instruments andﬂprocesséé at several

levels: i) wa, over time, policy practice may become

sedimented into policy structure;, ii) how a pollcy«1nstrument

might exercise a similar effect on a particular policy field

through time although the circumstances of that pol1cy field

. . ~ ~Z i
.

may 6hange; iii) how similar policy iné;ruhents invoked in -

different policy fields may exercise similar effects although

the circugstances of those fiel&s are quite different,

-~ A .-

'
e s - . -~ . )
’

The Gen is oY‘Tntervention C ) . . e

——

The major instruments employed in- the broadcasting ‘field
¢ . -

-

s
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“v

have been 'the Crown corporation and the regulatory boara. The
genealogicall&eﬁﬁod suggests that the "arigin"-of these
‘instruments is buried and scatt®tred between the depths of the
histories of capitalist economics, British parliamentary

) démocracy, and the particular circumstances of the Canadian

.

state. Thus,'thig‘origin is beyond thé grasp of this projecty
Howévery thrdugh”ékamining the history of goverﬂment
intervention, with .a focus on the genesis éf these particular
inétruments,'we can uncover "regularities" in the ‘types of.

relationships intervention has traditionally fostkred between
' iy

government and private capital. We can then consider whether

those ‘relations are reflected in the structure of these -

i instruments.a

- S -

As Mahon (1977) illustrates, "in Canada, the state has

S

assumed from the ‘outset a particularly active and visible role

in facilitating the development of capitalist relations of

Ny L]
a2 gt e
- . —_— e L

~ - -

product%z‘iﬂ5 Indegg, it would appear that certain . et ™

regularities'in\fhe relations between private capital and the

state were instituted as early as the first half of the -

-

“**w”/ﬁiﬁqteenth century, At that time, the British government,

* T/
private enterprise,.and the colonial governments of Upper and s

. Lower Canada sought to gain strategic and commercial control
‘over the St. Lawrence-Great Lakes transportation route through
"the construction of a series of locks and canals. While these

interests were not always cofnciqent. they did coalesce into a

particular pattern to finance construction of the canals: the

British government financing wholly, or_in part, construction

[y

' . .




”*Qaégénding on the degree to which the projecé in question was
seen as promoting the military Qecurity qf the colonies;
Rrivate interests directly financing and running those projects
which seemed of direct benefit to e;tabli;hed commercial
intergsts and initially appeared capablé of being operated at a

profit; and the colonial governments, particularly that of

Upper Canada, acting as vehicles for securing construction

loans and subsidizing construction and operation of projects

viewed as too unprofitable for the undertaking soiely by

6

. private enterprise, Here then, the'colonial governments ,

can be seen as taking a somewhat subordlnate pos1t10n in

o

relation to private cap1fél, letting commercial 1nterests "take
. the lead in identifying attractive projects and moving to
subsidize their unprofitable aspects.

With the rebellions of 1837 and the onslaught-of a‘severe
_economic depression in the same year, the resou}cgs of both the
government of Upper‘Canada and private éﬁté;prise were severely
depleted, and cohstru;}ion and maintenancg of the canals was
brought to 4 virtqpl‘stands;ill. Over the next few years,

b

Upper Canada teetered on the edge of insoivency and refinancing

construction of the canals was a maJor problem. However, the

British government saw union of the two Canadaa as a way to

-
P T TV S

resolve both the economic and political problems of the time.
’\if Easterbrook and Aitken (1956) note, "union of the two
provinces pramised to not only ease political difficulties.and
facilt%tate the constitutional changes then in contemplation

but also to provide a more solid foundation for new attempts to

N
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raise camital in London."” 1In 1840 the Ufion Act was
iegislafed, unitiné Upper and Lower Canada. Dubruc (19683

.~ - notes that this legislation:

y had all the characteristics of a 'bankers
1 constitution'. . . The small debf of Lower Canada
* was consolidated with the large debt of Upper
Canada so as to avoid bankruptcy for the latter '

. - and [provide for] the construction of the St.
. T Lawrenge‘waterwéy. . o with purely public "
funds, :

f

-

In its planning stages, the Uniqn_ﬁés to éupply security to

capital raised in London by private interests to continue

construction of the canal system. However, after the Union,

construction and maintenance of the canals appears to have been

[

s

* financed solely by the govern@eht and undertaken“y a newly

.

éstablished Board of Works, Thus fhe Union Act acted as a

s

1

vehicle for raising and harnessing ﬁublic“fund§ to what had, at

least Partially, been ‘a ppfvate project. Canal construction

was not the only industry to benefit from this legislation. As

pptrg
- o

Easterbrook and Aitken (1956) note:

F3

By 1849 all three major railways then under \ ’ .
. " construction in Canada were "in serious . ’ .
difficulties, primarily because they found it
« 1impossible to*raise capital in England duripg a
‘period of commercial depression. The completion
Py < of the St., Lawrence canals opened up the .-
possibility of government assistance, and strong
pressure was applied in the legislature for some
form of sgbsidy, loan, or guarantee to the
railways. -

Y

In April of 1849, the government passed the railway Guaranteé®
Act, described by Ryerson (1968) as "a kindly legislative
B ‘measure under which the tax-paying public pledged itself to

L} . . »

e “ -
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{Edependéncy.lz However, with the abrogaiion of that treaty

30

underwrite half the bonded debt of railway promoters".l0
Under this legislation the government guaranteed the interest
L

on half the bonds of any railway over ' seventy~five miles, long.

H

With this support, capital became Eonsiderably easi%r to obtain
And railroad construction pfoceeded stea_dily.11 . ‘ ‘ ’

With the Union Act then, the state became directly involved
in fostering EPE grgyth of private capital, both by way of

providing public funds for its development of infrastructure

necessary for the development of private capital, as in the

"case of the canals, and in providing direct support for private

. s A
capital accumulation through the Guarantee Act. Thus, with

this legislation a particular set of relations between the

state and~private capital appears to have been . -

—

institutionalized wﬁereby the state might serve as a vehicle

for tge support‘of private capital.

Although tne Jzion Act might be seen as a preliminary step
in constiiuting certain type of relations between the state ang
pr;vate capital, it waé nog~the £irst step in an,inexorable
march to bonfederation and a transcontinental economy. Omr the
coptraﬁy. in th:wléte 1%40'9 the northern colonies appeared-: ;ﬁ
enchanted b& the ecoﬂomic draw of the United States and
annexation loomed as an gttract;ve-option.‘ But, as Aitken
(1967) notes "in 1854, with. the ;igning.of the Reéiproggéy
Treaty, central Canada and the Maritimes seemed content to
accept the status of an economic satgll&te of thg_ggiteif

N :
States" and annexation gave way to an arms-length .

o
i

A
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v in 1866;vﬁhis/pr05pect also disappeared and "Canadians finally
and hesitatingly turned to t%ﬁ possibility of transcontinental
federatlgn M13 . B

As Dubruc (1966) illustrates, with Confederation the powers
of the central government'were extended both geographically and

economically:

e o

The Confederation of 1867 granted the federal
government all those powers required to stimulate
- economic development, The fixed capital of all
the colonies was transferred to the central
government along with all their debts; .
legislative power in all sectors responsible for
development ingludimg waterways, railways, '
. — telegraph, dinterprovincial communicationss~
international trade, banking, credit, money and
‘bankruptcy were conferred upon the central
government. . . All important sources of fiscal
~ revenue were surrendered to Ottawa. . . There can
be no doubt that the first concern of the
Canadian constitution was economic: to draw a
_ portion of the entire country's savings in order
to invest in economic development, that is,
. principally .in the railways, because thes? were
to carry with them all the other sectors. 4

1

-

. -~ At _one level then, Confede ation was "the political

i institution necessary for the jpursuit of an economic
PrOJECt."IS supplying the infRastructure for state

expansion and "the creation of adequate institutions for the .
n s
pursuit of a centralized poli of long term economic

»

- 'development."16 Thus, in ébme respecté Confederation was
" an extension of the Union Act, prq}iding the central government ;

with greater powers in the accumulation and allocation of

—

capital. But while Confederation provided the basic structure

“

for economic development, the National Policy of 1879 provided

‘s

the vehicle.

r
| o ‘ :
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The term 'National-Policy' is often applied to either a

\J

'wide range of policies adopted by both the pre- and“
post-Confederation Canadas between 1850 and 1930, or a series’
of measgures taken by John A.' Macdonald and his governments of
1872 and L§78.17 This latter collection of measures is

sometimes called the "National Policy of 1879" and is the

P

definition of the term employed in this thesis. This ﬁﬁfizy'
was given impetus by a variety of political and economic |
factors. First, the longrperiod of depressioh through the
1870's led to a great exodus ?f Canadian citizehﬁ to the United

States. Seéond, in the face of the Canadian goverpmerit's

fﬁnability to negotiate a new reciprocity agreement wih the us,

A

zers } = .:' . [N v
industrial interests in central Canada began to call for a
.reciprocity in tariffs to afford them the same protection

American tariffs gave indigenous manufacturers. Further, fears
) Qi\ii,inVGSion of Ameritan’gettlers on the sparsely settled

Canadian prairie, coupled with growing urgency to make good on

= = -

- -
a promise 5y the central government at Confederation to supply
a road to BrifishESg}umbié,'dere pressuring the governmenf‘

toward stengthening its physical ties with the west, Through—-

“its two major components - a read justment of the tariff between

. Canada and the United States and the construction of a railroad

[ Lol I

~- the policy was structured to encourage settlement of the

~

western. regions, east/west trade and the development of

industry in central Canada. The structure of this irtervention

was not sensitive to the nationality of the capital used to

finance this expandion, only the fact that it encourage certain

< - : '

-

- g
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types an patterns of ecdnomic~d€velopment in Canada. At some

levels the structure of the intervention ecouraged foreign
. .
investment, particularly American, providing incentives to

—~ [}

companies to build branch-plant operations in Ga'nada.18

R

As Offe's model would suggest, the National Policy was

P o

e

structured toward both "safeguarding dnd guaranteeing a healthy
' /
accumulation process" and avoiding the contradiction between

state intervention and private accumulation. While the tariff

-

barrier might be seen as a type-of bureaucratic action to
enceurage ;ccumulation, the con;tructidn of the railroad was an
incursion into the realm of'pfivate enterprise. M?ﬁe. ‘
government's answer to the dilemma this int}esion preseﬁfed -
subsidy - followed the precedeneé set by the colonial
governments regarding intervention. By subsidizing the -
Canadian Pac;jic~RaierQd'(CPR5,with cash, tax breaks, land
titles, and Buarantees of future monopoly, the éevetnmeht was
able to induce the conoration to construct the railroad\y

aad wm

vithout directly entering the marketplace.

Thus through the’Unige Act, Confederation, and the National
Policy the state steadily consolidated its economic: control
over the eountry and expanded its capacity to act as a vehicle
for the prltate-accumulation of capital. Howeverf~with
Confederaton and the Nat1onel Policy the state also developed

an agenda of its own and focused its attention on the

development of a transdontinental*e&ohomy, thus encouraging a
particular pattegn of economic tie% - a pattern that would

safeguard its own survival through developing an economic ‘basger

-

S



twithipn_the tountryl" - . . -

At the same time though, the'developing pattern ofnstate

intervention was,\in Offe's terms, alkocative in natureD&nd did

not directly interfere with the prerogatives of private ’

"

e

enterprise. As Dubruc (1966) notes: ',

[ ] P I

The state did levy taxes in various forms on the
wealth of_ citizens, but much of this revenue
returned to private entrprise in the form of
generous subsidies. .In this way the state *
directed investment.toward certain sectors, but
'did not recognlze its obligation to prevent
economlc waste and overlnvestment.u

While the "obligations of the state might be _Subject to

. — -
.,-,—f e

debate,'it seems clear that it was in coming to terms with such

things as "economic waste" and "overinvestment" that the

government's repertoire of interventionist instruments took:

— - - N

shape. -

Crown Corporations and Reﬁ*}atory Boards

.development."20 However, capital accumulation has

orderly maintenance of private capital accumulatlon in the

K]

As Corry (1939) illustrates, the ﬂ'laissei faire'

philosphy, as interpreted in this country, has n%ver obﬁected

P ol i S
o P T el

to the principle of .gtate promotlon of national,

i

"generally been regarded as a private behaviour and the state,

-

rather than directly accumulat1ng capital and disposing of it

- e

to its own ends, was basically subordifiated to private s

accumulation. Indeed, both the regulatory board and the crown

e

- =TT ~

corporation might\be Seen as born of ' government support for the

A .

.

. !
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*.central Canadian and Eurgpean markets, spurring economic N

o

operation of the railways. - . ' '

v 2

After Confederation,.one of "The first incursions of the
federal govérnmen;-ints what was perceived as the realm of
privafe enterprise was the ownership of: the Intercolonial

Rallway. Bu11t by the central government as part of its

agreement w1th the ﬁaritime provinces,zthis railway was

a N

regarded as a pbliticeP project rather than a commercial

[ v

venture. As Tascherau stated: ' \ \ -

o L
As a commepnlalwanﬂeftaklng the Intercolon1a1
Railway” presents no attractions, it offers no
material for~flattering prospectus, we could net |
invite to.it the attention of European,
capitalists as presentiing an.eligible investment
; for their .surplus funds., But for the ¢
establlshing of those intimate, social and’
commercial relat1ons indispensable to political
unity, between burselves and the sister provinces
“the railway is a necessity. It will therefore
have to be undiitaken and paid for purely as a
national werk, . . : °

[ —

3 I * w0 L e

. As anticipated“'the Intercolonial was almost constantly in .

1
i - o

need of government subsidies to meet operatiohaL-expenses, the

- -

reason heing thet rates were held .at a-low level to encourage
2? Bowever,vas Stevens ' (1962) iﬁ}ustrates; it

provided an invaluable link between staple producers and R

- - \ 4

traffic.

LRV

.= N 4
. a
' v © N o 1-
‘ Yy o

development throughout, much of its reach. But the

1

he

Intercolonial was'not the only-railWway the state was directly .~ A»

o

involved with in the'years'immedietely following—GUﬁféBErEtion:

The Prince Edward Island Railway was taken over by the federal

pram——

'government in .1879,23 and a variety of smaller lines vere

2 » ¢ )
added to the goverﬂgent holdings in’the following decade as

- . ° -

- ’

.s
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Egey became tbo much of a burden for private enterprise to

‘maintain.2% Further, during its first forty years the
.state was also heavily involved in the subsidy of raifroaﬂs.

From its monumental subsidy.of the CPR to a myriad of hand-outs

- w
N e N

to smalle}'roads, public funds and loan guarantees underwrote

much of railway expansion, o

' Thus in its support of the railways, the post-Conferation
’ state ééﬁtinueﬂ the relationship with private»capital,@eve%oyed
byqzks.colonial predéfesso;é, b&tﬁ through its operation of ]
infrggfructure -seen-as necessary to.eConomic develppmeAt but
. uneGQ:omical fo%,privage operati&n and its diré@t support Of'.
}%ivate cépitallacc::ulation.through subsidies and guarantees,
. . .
re administeringland cghtrollipg Ehe -

But while the structu

state's interests in the railways was allocative in nature,_

Yy et

this bureaucracyswas not the "application of ppggggggmingnm"wwzmw

- 4
2

? 2 . . _)‘vj P
rules through a hieﬂarchical structuredf” "neutral' officials"

€

envisioned by Offe.,’ As a number of writers illustrate, the

N
4

allocative activities of the state were subject to the

A f] ‘ [N
political fortunes of the times, and there was little
7 » » .

-~ v e '

) - : . . .
regulation or control of railroad opgration until sgme time

N

after Confederation,2>’ .

" As the railway opened.dp-areas of the coﬁgtry for
. o u"_:/ L , 5; . , J‘__,r.hw,q
-exploitation, tensidns developed' between railway compadie§ and

’ -

new economic interests-situating themselves in‘the hinterlanf.
‘ particularly regarding railway rates. Tkhe allocative structure
o . - ° . . N

of government proved igagedpaﬁe in dealiné‘withﬁsompetition -

- between these interests but it wasn't until 1886 that agitation
Nor - '




‘rate

.perquisites and patronage.

& '

over rates led\to the first Royal Commission on Canada's

railway problems. Following their recommendation. the Railway

Act of 1888 constituted the Railway Committee of the Privy

Counc11, composed of "the Minister of Railways and Canals

(chairman), the Minister of Justice and two other ministers ’

T e e

appointed by the Governor in Council .and eﬁpowered to regulate

a number of, matters includlng train speeds,.tolls, and
sn26 27

-7 - -

However, as a number of writers R - -

"illustrate, while state regulation appeared to be the answer to

resolving problems between private economic interests, the oo

— - ~

close relationship between the governméht\and the ‘regulation of -
railroads afforded by this structure was fraught with proh‘ems
on one hand, many elected offlcials had little expertise in
matters of railrpoading; and;on the other, decisions structured
between the‘exigencies of'politics’and‘the economics of .
railroadiné ;nevitably subject them to political currents of

' 28

5; Nelles (1986) notes, continued "agitation against high

costs, rebates, cartels, and inequitable treatment of shippers

~led to., . . further investigation."29 And, in 1902 'S.J.

Mclean, appointed by the government to 'study the issue,

———— -

reported that regulation.of the railways could only "be met in

one of‘tﬁo”ways. State ownership or Commission regulation..

There is no middle grpund."30 ‘In\1903, the Railway Act was

~

amended and the powers of the Railway Committée were
transferred to a nev body: the Board of Raiiway Commmissioners.

As the.Privy Council (1979) note& "the 'main and capital

P



features"™ of —the Railway Act which established the Board were —

the Board's powers vis-a~-vis the regulation of tolls. o o and .

the fact that the Board was composed of individuals other than

.politicians.”31 Combining legislative, 5udicia1 and
executive functions in‘one étruéturg, a variety of safeguards
.were, put in.place to insure the board's independence from h
government. Corry (1939) describes. the powers of the

Commission: ' .

The Board has power tgshear and determine any
application alleging the failure of a railway
"company to carry out any of its statutory
| obligations - a wide judicial authority over- ' e
' - disputes arising out of railway operation. A
) very extensive power of making rules and B
regulations for the construction, operation—amd ~ T '
management of railways has been conferred upon ' )
it. . « The railway must provide traffic
‘ accomodation in accordance with its “orders, made
#—~=—— on the report of its inspectors, and the Board
may prevent the opening or procure the closing of
a line which is not constructed as to reduce the '
dangérs of opégation to a level which it thinks
is reasonable. :

»
<

Thus g:nada S f1x§; <ﬂdepend§ﬁf"ﬁ?E§BEZEory board was born

and the structure for "the’ application of predetermined ruieg

through a hierarchical structure -6f— neutral' officials"

envisioned Cy Offe established. Nelles (1986) illustrates:

Lo ' The historical literature on the subject of ' A
'~ regulation has interpreted its evolution in
several ways. Older works, some written at the .
, time the new.- regulatory instruments were devised, . -
' tended to stress a 'public—inter®st" -
interpretation. “State intervention vould correct
the failures of the 'marketplace, enhance the
quality of life, and ensure: economic eff1c1ency e e T
and minimum rates by bringing a broadery ~ 77 ° e -
conception of public responsibility to bear on"
the conduct of private monopoly. In recent years

™
. . e e e e - . IS
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+ this v1ew has been replaced by a nmuch more
critical 'capture' theory, which holds that
regulatory agencies almost invariably become ¢

servants rather than masters of the industries -~
over which they preside, and that in the rational
pursuit of its lomg-term security, business
~actively sought state regulation to escape the
travails,of the market,3

>

But questions of whether or not regulation was instituted at

"

the behest of the'industry whic% lies ‘immediately beneath its

\

gaze tend to obchre-larger questions fegarding the role~of-the

regulatdry comm1551on in che economy. .As- the- Privy Council

— s

L i
s s - .
Aenn

e T e e e gt =

(1979) notgs: ' '

Regulatory commissions. . . exist largely because
the adjudicative role which they perform could -
not be, performed by departments under the more or
less continuous d1rect10n of a minister... .
commissions and tribunals are uniquely'
constructed .to dispense priveleges - usually
amongst zo&ﬁetlng interests - and arbitrate
* rights. ‘

» k"

Indeed, as an allocative structure, the Board of Railway

Commissioners was constituted to encourage the orderly growth
of prjivate capital., Its powers reflected such a logic. in that o

they ‘were basically directed toward the development.and

-
A4

adjﬁdicaton of rules for the orderly expansion of private

— -
. —~ -

~Capital. Thus the structure of_the first regulatory commission

e
e — .
TV

"~mlght be seen as -dedicated to the growth and maintenance of

private capital in Canada‘— ﬁo adjudicate disputes between

private interests and to insure a level of safety in the
oégggtion‘ofirailroads that, in turn, offered“soﬁe assarance of \

the regulég operation of these vital links in the economic”

infrastructure.

@ . .
- - : " N
RN ~- -
~
®
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Briefly summarizing then, while the Union Act; .

Confederation, and the thionai Policy offered suéessive

— e

— P —

increases. in the state's revenue producing and consequently

allocative powers, these. structures offered few controls over

PR e

-ﬁho;—ghe/process of allocation was undertaken., As the initial

allocative behaviour began to bear fruit and pockdts of private
_capital begénoto grow, competition ﬁor the resowrces controlled

by the state also grew necessitating a structure through which

thi's process of .allocation might be legitimated., The
. ’. : o
regulatory commission provided such a structure and formally -
- ’ ) J
extended or "sedimented" the allocative structure of the state

"into another institution. Thus the regulatory .board might be

seen as both inspired by and representing an-allocative

rationale, The aliocative'functidn of the state is presumed . .

-

within both its structure and its practices, Throuh it the

state 1ntervenes not simply to "the end-of managing or

. ——

controlling the economy, but always w;th a view to‘facgiipating»
Ny " . Lz P d . .
- ~further capital apcumulation*in the_pfivate’sphere to the end ~

+

.of economic growth."35 Such a 'perspective fits well with
Offe's framework, for in constituting the regulatory commission

and working to safeguard the smooth allocation of resources an%

thus the expansion of pri ate capital, :Ihgﬁsta%e EIso

T

safeguards, enhances, and legitimates its own accumulation., .
AN

Ld ——

Although there were Crown corporations created as early as

“the mid- 1300'8. these were basically adhinistrﬁtiv&*f‘“'_>4r»*N/4‘

. e
— T
PRSI

—"structure and offered no threat to what Offe calls "the prlvate

.
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1 / .G
accumulatlon process" On the contrary, in the first instance -~
,

with the’ admlnistratlon of canals, and later with the
administration of harbour and port facilities, the&e
corporations”worked to directly supporﬁ private caPital.36

It wasn't until thé creation of the Canadian Natiénal Raiiways
(CNR) in 19L9nqhat*thé @B;ernmené invented what the Privy
Council (1979) calls the "first entrepeneuriai Crown-owned
company - ﬁeéning a company that provided goods or services in
a competitive Markgt, or on a financially self-sustaining
basis."37 Thus, this latter type of Crown corporation was
distinguished from its predecessors in that it was structured

to undertake purposive rational activities, including the

accumulation .of capital. . .
. , \ L

’ n
o e

The ﬁétﬂ'taﬁéovernment ownership was basicaliy an extension
., of that trodden~fo. the creation of the regulatory board. The

allocative structure of state support for railroads held few'

checks on construction as long as it was perceived as.

stisiulating economic growth aad, consequently, garnering

a 4 \ )

. *
polltlcal support. Codpled with economic prosperity, this

,structure eventually led to an overbuilding 'of the railway

e

a sysgyﬁ As Innis-(1933) illustrate€s: - o~ - T

[ g

"The marked expansion which characterized Canddian
development after 1900 had the effect, . . of
rapidly ‘increasing the traffic and earnings of
the Canadian Pacific Railway and also the revenue
of the government. Both factors coptributed to *
the construction of two additional
transcontinental lines. The prosperity of the
Canadian Pacific served as a stimulus to._the
construction of new .lines, and the accumulation
of revenue made it possible for ‘these lines to be
built with government support. Substantial
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government support encouraged the construction of
lines economically. inadvisable and in a fashion
not warranted'gg the immediate traffic

- possibilities.

t

Fuelled by the unsubstantiated opéimism of the fede;al~
‘'government in ghe first decade of this century énd the travails
of war in the second, the debts of two of Canada's three
transcontinental railroads had grown beyond thé‘managemenf of
the private sector b} 1917. After much deliberation,
nationalization seemed the only way to prevent bankruptcy and
the various hegative effects that might arise from it. As

Easterbrook and Aitken (1956) illusﬁrage:

Natlonallzation was undertaken not on grounds of
‘“princ1p1e but as a pragmatic necessity, to

prevent bankruptcy of enterprises in which many

private individuals had invested their savings,

the dissolution of transportation systems of .

great national importance, and the possibility of

' serious damage tg Canada's credit in foreign

capital markets,
But given the record of political abuses .that had accompanied
government supervision of such enterprises in the past, direct
state ownership was not viewed as a viable option, Thus the
1917 Royal Commission to Inquire into Railways and
Transportation in Canada strongly recommended that the railways
should be owned by the state but "handed o6ver to a board of
trustees‘fq control and manage on behalf of, and on account o¥f,
the people of Canada."40 From these recommendations an
Okger—in—Council constructed an independent "nonpolitical,

permanent and self-perpetuating corporate entity" and over the

next several years a variety of unprofitable roads were

h%h ‘
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v T

acquired by the government and entrus%ed to that dgmpany.al

As a structure for theyconsolidation and public -
appéopriation of private debt the new gorporation was quite a
success, investors wereilargely protected and qhe‘railways wege

¢ "ﬁaintained. However, as a competitor in the marketplace, the
structure of the company left much to be desired. First, the

o

company vas a loose agglomeration of .what Rad been disjointed

and competitive railway operations that were extremely ’

difficult to coordinate as an oréani;qﬂ vhole. éecbnd. it waé

i Lot
saddled with a tremendoJ; debt to service, a/bdrdgn which.it
carried until the éarly 1950's. Third, it was'decendent on
Parliamentarf appropriations and consequently éxperienced great

difficulty for most of the 1920's and 1930's in seéufing

capital, Further, as Innis (1933) notes, in relation to both --

o
-

srailway ma{kets and Fhe advances of new transportation
 techno1ogies'and techniques the CNR appeared to be subordinate
to its major Eompetiﬁpr, the CPR, and over time would "tend to
‘ become a bﬁffer between the Canadian Pacific and the
. viciséitudes of fgilwa;Aearnings in Canada,%2 Thgs,nwhile
fhe purposive rational activities of the CNR»veré‘not
nécessarily éetermiﬁed by the mgggetpléce. the}nwere
circumscribed in a number of other ways. > L

——

Like the- first regulatory commission then, the first Crown

corporation was born out of pragmatic necessities in the
“\/j maintenance of private capital accumulation., As Offe's model
suggests, in this instance state ownership was indeed "almost

congruent with private investment decisions:" on one.hand, C e




“x
\

., . .
safeguarding future accumulation on the parts of both private

investors and the statej on the other, posing little threat to

“private accumulation because of disadvantages-in the

ey

marketplace. However, historically state oynership represents
more than a simple extension of Ehe'aliocative rationale found
in the regulatory board. Innis (1933) a summary of the
aoperatioﬁal imperaéive of ear}y gove}nment ownership in this

country:

]

Government ownership is fundamentally a
phenomenon peculiar to a new country, and an
effective weapon by which the government has been
able to bring together the retarded development
and the possession of vast national resources,
matured technique, and a market favourable to e
purchasing of raw materials. It was es,sentiala~
a clumsy, awkward means of attaining the end o
immediate investment of tremendous sums of
capital, but it was the only means of retaining a
substantial share of the returns from virgin
natural resources. ' Canada's development was
essentially transcontinental. Private enterprise
was not adequate to the task, although the
. success of government ownership has tended to
obscure the paramount importance of its
contributions guring the early stages of capital
development. 4

—
! ' .7

/ e
Through both subsidy and direct ownership, the state was

able to rapidly secure territory and develop resources while
. -

deferring the cost of-that’devglbpment'through legislative
giructures. In the Union Act, Confederation, and the National

yyyyy

Policy, the state constructed a legislative framework for the

support and encouragement of private invgpfment capital through’

‘state ownership, subsidies, and guarantees. These legislative

structures in effect acted as vehicles for nortgaging’the

resources of the country against the future returns of the

H
gy
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:developingn resources. However, the deployment of state

- =

< ” v

private sector. The Crown corporation can be seen as a further

institutionalization of this process - a formal structure for

—

financing the rapid development of resources and a further
extension_ of the bridge between the state, private capital,’ and

resource development, Agéin, as Innis noted in' 1933:

government ownership at present represents a
force in favour of continued and rapid

—exploitation, and there is little evidence that
it is being used, or that it can. be used, as a
weapon designed for other purposes of importance
to the Canadian people in the long run.
Government ownership will continue to be a most
potent fzztor in the rapid development of the
country. : ’

In the deve;opbent of government ownership and -the Crown
corporation Offe's model aléo finds application, for as the
legisiative strutﬁure'of the gtate developed, the state can be
éeen as developing and carrying out its own agenda - east-west
political eco£omic relations, Within this agenda, state
ownership represents a vehicle for securing control of, and
resources, while being undertaken according té a particular
agenda, has a1s6 hidtorically been subordinate to the

N .

accumulation of pfivate Fapital in thgt.'where economically

feasible,‘private interests have had first option on

-

4 .
development. Thus state ownership, -and subsequently the Crown

.corporation, would apﬁ?ﬁr\tb be founded upon the principle of

resource development and thereby represent an expansionist

\ B
rationale which is, in'turn, structured by the prerogatives of

-

private enterprise. ’ -

/ N

e ¥
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While the genealogical method illustrates that each moment

in' the genesis of government intervention in the economy stands

alone, arising from the articulation of a particular set of

forces at a particular historical juncture, it also illustrates ;.

that certain regularities do appear in how the structure of the

1

state has met with private capital. «Sﬁﬁﬁéssi{p policies and

legislation enacted by the state display a similar logic in -~

that they are, at certain levels, subordinate to priVate‘
capital. Rising out of this ipstitutional tradition the

regglatofy board and the Crown corporation appear derived from

e

this same logic, extending this-regularity in a "more

delicatﬁiyﬁ;rticulated, more clearly delimited" form, 43

Thus, the constitution of these instruments extended existing
relations between the state .and privéfé'éapitdl and sedimented

particular sets of relations in institutional form. 1In the

———

s

T

case of the regulatory commission, the institutien'$ structure

worked to safeguard the smooth allocation of resources and thus

o

e;pgdité ithe orderly expansion of private capital. Apd~in the
case of state ownership, and sLbsequently the Crown
corporation, the structure extended the reach of private

capital in the development of resources. Once constructed,

L
P

each of these instruments might be

However, they both continued to be animated by the larger
: ¢

systems of which they were born and continued to be a part.

Lt

r N —

Thee National Péliwy and the Discourse of Nationalism

While the structure of the regulatory instruments can be

'

seen as a distinct entity.
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seen as the product of particular political and economic

forces, both state intervention in the economy and its support
. ' '
of private capital were facilitated dﬁd legitimated by a

particular discursive structure - the discourse of nationalism.

o

As illué?;ated, the National Poliéy of 1879 ;ﬁs given rise by a

¢

variety of factors threatening the welfare of the Canadian

" state. These formed the conditions of possibility not only for

theuNAtional Policy, but also the discourse of nationalism

appearing with it. As Aitken (1967) stafcé:_

The overall objective of the policy was to make
possible the maintenance of Canadian political
sovereignity over the territory north of the
American boundary:-that is to say, to prevent
dbsorption by the United Stateg and to build a

" nation state that could guide ?ts own economic
destiny, and assert its independence from both
the mother country and th United States. . .
Sustaining this policy was an emerging sense of
national identity and purpose, analogous to the
sense of manifest destiny which E%Q coloured the -
expansion of fthe United States ., [emphasis )
added ]

Sometimes this discourse is seen as rising in reaction to

American pretensions of continentalism. As Brown (1966) notes:

-

The United States played an interesting role in
the National Pollcy that emphasized its
nationalistic assumptioms. Fundamental to the
thinking of the framers of the policy was the
idea that the United States was much less a

. _friendly neighbour than an aggressive competitive

power waiting for a suitable opportunity to
fulfill its_destiny. of the complete conquest of

T North America) The National Policy was intended

ambitions.

3 Ll

to be the-zyrs\ line of defence against American

e

However, the "origin" of this discourse 'is much fore comble;



in the House of Commons in 1878, he sketched the common ground

and threats of .foreign economic incursion. Again, as Macdonald -
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than this and lies buried betveen the genesis of a particular
type~df historical subject and, like the regula;ory

instruments, the particular historical circumstances’ of the

¢ . , . . "
Canadian state.%8 : - s - |

The®character of this discourse i's particularly evident in

-

Macdonald's rhetoric concerning the National Policy. HSpeaking_

v

the policy's tariff barriers wou{& constitute:

Formerly we were a number of Provinqes—whlch had

very listtle trade with each other, and very

little connection, except a common alleglance to

a common Sovereign, and it is of the greatest
_importance that we. should”be allied together. I

"believe that by a fair readJustment of the

tariff, we can increase the various industries i
which we can interchange with one another, and : «
make this union.a union in intzsest, a union in,

.trade, and a union in feeling.

4.
And this sentiment was echoed in his tater talk of°the "=

Q

railroad:

The road will be constructed... and the fate of.
Canada, will then as a Dominion, be realized,
Then' will She fate of Canada, as one Breat body"
bé fixed.> . -

k) - .

- -

This-discourse Surrounded and pervaded discussion of the

-National Policy.51 Within it, intervention, in the economy

et

is legitimated by both the benefits. it will bestow on Canadlans

StﬁtﬁS! N ‘ ' ‘ ’ 2
such a policy will retain in Canada thousands of

. our fellow countrymen now obliged to -expatriate . _.-—
themselves in search.of -employment denied=them at

M - ’ L] - 3
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home, will Testoref prosperlty to our struggling '/ N\
industries, now so sadly depressed, (and) will
prevent Canada from bﬁing-madé"a“sscrifice
- - market. . . The-country will have fair play, and
will not allow out markets to be made use of by
the manufacturers of a neighbouring countr& when
“ ~they can find no better market elsewhere.>

v

. -

Thus discussions of the Natlonal Policy were ofcen couched

.

in terms that equated the future of the Canadian state with the

>

nece551ty of state intervention, ThlS "discourse of

nationalism" enabled the state to coordinate its self-interest

~in the-growth ofrthe economy witp intervention. However before

actual economic and political steps could be taker, a

¢ b

‘prescriptionh for action had to be constructed. It is here that

<

the discourse of nationalism came into play.

To. clearly demonstrate the role of thi's discourse in the

~
-

rise %nd implementation of the National Policy of 1879 would
require a detailed genealogical analysis of its conditions of
possiblity, a.task beyond the scope of this paper. However,

~y . .
from the above brief description of those conditions and the

oy T

"discourse's character it can be seen that it gave rise to a

particular way of speaking‘about govennment_intervention. It

h

positioned ‘ideas *about the cohes&on and strength of the

4 ‘.

Canadian state in particular relationships vith political -
economic condxtlons. Intervention was postulated as a

necessary 'step and legltimated by bath the benefits i«\Ww &dN\\

bestow on Canadians and threats of the consequences of

.

non-intervention., Here thg discourse of nationalism can be

seen asje?grcising effects at both the constifutionaliand‘

EEY \ - . [
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- At the constitutional level, several types of effects can

be discerned. First, the discourse offered a site for -
] ’ B -1
,conjoining the economic and political pressures bearing on the

state at that time. Here it operated as a discourse of power,’
‘articulated through- the National Policy and moving to

subordinate and /juxtapose a variety of discursive and
v . i

-
D

mondiscurdive formations presently threatening and -undermining

N

the -power of the state. Calling upon theé notion of "natiof“,

it empowers the state to restructure relations between itself

e ep

¥ e

"aﬁﬂ“vrﬁﬁTEﬁ:areas surrounding political and ecoﬁgmic problems
and subordinating them'to'the policy process. Thus the

dissourse worked in conjunctioen with political economic forces

-

to constitute a prescription for acticn and ope% ﬁp a space for"

,

intervention. - .

-

/ 3 .
Second, the discourse worked to occlude the contradiction
3 . . s
between private capita{Jaccumulation and government

intervention. .While, as noted, subsidization of the CPR was
) TN - ‘ ' . / i [ -

not a direct intervention in the marketplace it did

» N
- -

e-enterprise

ot
=

< re - o
e 7 L Lo
B

.

, \
substantially blur the distinction between privat,

and gdvernmeng through designéting that corporation as a pol§p¢” -

.

instrument and affording it special considerations., In fact,

the close sglatibnship between-the government“and this company

wvas a major factor in the 1873 .fall qof thé'gacdonéIHfEBVernmént .

¢

(the Pacific Seandal);’fHowever. within the discourse of

nationalism_the contradiction between these ideas is occluded N

by thefrijxxaﬁosipion: fhé‘state posits itself as buildiﬁg a éy{
4 .

+ L]

market, indeed a country, fhat vorld not exist without’
; _ ) o .

v
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intervention. Here, the discourse moves to legitimate actions

taken by the state by closing off ideological protestation

through p051t1ng that the ex1stence'of—“he countf;‘itself is

.
i o ~

depend%nt on such intervention, -

&~ As a consequence of this second effect, the discourse of

nationalism might also be seen_as occluding the ways state

- " -+ T

e e ‘iﬁtéfﬁéhtion moved instrumentally in aid of private capital.

For, without such aid, the state is posited as without a

.

" .. .. _future. Thus, in Offe's terms, the-discourse-of —nationmaltsm — - = ——

functions to "conceal" the state's 1nterest in promoting . T

—~

private accumulation ‘and bu11d1ng 1nfrast;ucture for private
industry threugh denying the possibility of other courses of

. action. Furthermore, the discourse favours some blocks of
A . . . . I

private capital ovexr others. A common complaiht of the .. __ —
P ) - O

National Policy by tbe western and maritime provinces was the -

!

way-it promoted the indugaﬁialminterests of central Canada over

e o the~interests of thq margins. However, the dfscoﬁrse of
™~ - ' *

c~Hat1onal1sm glosses‘over such 1nequalities in [the structure of

R
e T

the policy: by emphaflzing béenefits for the good of the whole

~

rather than'individual economic interests. Her® then, the .
I {

-

dispfoportionafe be

nefits affordéd particular|blocks of private

capltal are also odcluded
1

. ) At the rhetorléal level, the discourse of nationalism

- p;ogected outs1de itself into ‘the realm of human attitude and -
I
action" with the state positing—awvr§ion of 1tse1fwas gﬁiﬁdng

™ e M T

_,:w.;"-——“

“:;?:v—Jy*E;;;olans in M™a UAIOH in interest, a upion in.trade, and a~ —
) + I

union in feeling." Here then, the discourse added impetus to
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what might be termed a "myth of the people," uniting persons in -

e

.common cause. and constituting a set of particular historical

=

subjects - in this case, "Canadians",>3 Through the
constitution of such historical subjects, the discourse moved
Qi to legitimate both itself and the initiatives it

proposed.54

. Thus, the discourse of natlonalism served as a discursive

site- for ‘both” con301n1ng policy cggcerns\andJconstituting‘and

legitimating initiatives, -but'-once constituted and articulated -
o .
with the policy process, it did not*vanish into the air. It

remained 'spoken' and artiéulated with both federal government

initiatives and broad social movements. ) T

v

_ _ _As Laurier's 1903 justfication of the construction of a
N further transcontinental railway illustrates, the discourse of . _

nationalism appears to have continued giving rise to much of,

the rhetoric surrounding railread construction through to the

b
earlyxtwentieth century:

- - 4 n

» R -
Why this new enterprise’?..~. - Because we
believe~nay; we feel certain, and certain beyond

a doubt- that -in-doing so we will give voice and
expression to a sentiment, a latent but deep ] -
sentiment which is today in the mindy and-still -

f - more in the heart, of every. Canadian, that a - e
railway to extend from the shores of the Atlantic
Ocean to the shores of the Pacific Ocean, and to
' be, every inch .of it, on Canadian s®#il is a

- - national as well as a political necessity. ?

.

\ e
And this discourse was not confined to the Parliamentarr arena.

It became_gisconnected“from"the leic;hfieldwand~gave*rise to o

e
— §

other practicgé. In 1871 W.A. Foster founded an orgariization

r—
called "Canada First" and, &s Ryerson (1968) notes,’ "gave
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A2
e - -———-'expression to the crystallizing consciocusness of a Canadian

. I3 » 3 v m
nation.">® While this particular organization was rather
<

¥

short lived, Prang (1965) notes that from this time on "there

&

' were always Canadians. . . who déclared that railways and
tariffs were not an end in themselves, but rather the material

q
basis for the growth of Canadian culture."57 Ag she goes
. , oy
on to illustrate though, it wasn't until after World War I that

the discourse of nationalism really began to flower outside the

politicak arena: . ' -
\ - a

-~ - .
~ .

—

‘'Throughout the first postwar decade natlohal

organizations were born with a freqliency

unprecedented in Canadian history, while o0ld ones

took on fresh vitality. Among the host of bodics

formed were the Canadian Chambers of Commerce,:

- : the Native Sons of Canada, the Canadian Teacher s
Federation, the Canadian Institute of

- International Affairs, the Canadian Federation of
~University Women's Clubs, the Canadian Author's
- . Association, the first national organization of

university students - the Student Chrisatian

Movement- and the creation of the United Church

of Canada. All were in some measugg an expression °~ -

of the rising national sentiment. s e

oo e -

As will be seen, it wgu;d appear that it Wwés out of thisy

=~ -

rlslng natlonal sentiment" that the Canadian Radio League ~
(CRL) was horn and forces for the nationalizat1on of
” broadcasting constituted., ° i _ m*

: | o ¢

—_— - - The Discourse of Nationalisml_;he National Policy and the
M"""W .

Regulatany—%ﬁgffuments.

»’T

o e
e - = B

the state developed its own political economic agenda and ‘began

n_summary, through Confederation and - theﬂNatiNnal Poli;;

Qorking toward developing patterns of private capital
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accumulation that would. safeguard its future. At the same

N foom e e W
[ SN — -

time,—ﬁhe discourse of nationalism égnstituted a site for

conjoining government intervention and the ﬂ;i;ficél economic
pressures coming to bear on thé state while both legitimating
the state's interventionist éctivities and occluding the ways

intervention moved in the service of private capital. Thus,

S~

the determinations leading to Offe's definition of the

. .capitalist state can _be seen as reflected hetween the National (

- \. .
Policy and the discourse of nationalism whereby: the policy,

.

(g)‘gxcludes the state from accumulation by erecting structures

that encourage private accumulation, (b) requires the state to

v Pa

participate in promdting accumﬁlation because its objectives

L)

are beyond the reach of private capital alone, and (c) leaves

R .

‘the state dependent upon accumulation to accomplish the policy
objectives;, and the discourse functions to "d) conceal and denj®
. . '

.(a), (b), and (c)" thrbugh legitimating state intervention and

gt iraes

: o itz B 5
occluding the ways it works in the service of private b
« .. e .. PR
capital 29" T

P

At a more closely  focused level, no direct or causal

relationship between the discourse of nationalism and the

structure of any particular regulatory instrument can-be ¢

—_ ~

traced. However, intervention is related to the discourse of

nationalism inqihat the discourse opens up space for

N e AT

intervention which, textufed by ;gi;;ical economic forces,

- e el
e T

p . gives rise to particular interventionist instruments. These .
instruments appedr to have been structured.between the -~

expansionist ratjionale of the state and the prerogatives of

6‘7 - — R e

—_—

-



private enterprise, each of them representing a sedimentation

of a partiéular set of relations between the state and private

-

capithl. As will be illustrated it is” between these same ! -
o levels of determination that much of broadcasting policy has .
1]
been structured.
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Chapter III

History and Anaiysis

This chagtér examines the developﬁgﬁngf public
broadcasting from its inception to the 1968 Broadcasting. Act.

To expedite analysis, it is divided into ﬁemporal periods and

important moments of development within these periods are '
examined. Of course the whole history of broadcasting is not

rehearsed in detail. Many\thorough and well documented

, A ,
- histories of Canadian broadcasting already exist such as Weir,

(1965) and Peers, (1969 & 1979). Instead,-omnly those moments
of particular interest to this project have been included and
these have been briefly summarized and juxtaposed to dexelop

the central thrusts of this work.,

et

v

1900 - 1932

While some state regulation of "wireless telegraphy" began

Yo

as early as 1900 under the Dept. of Public Works, it wasn't

until 1905 and the Wireless Telegraph Act the federal

government enacted formal legislation regarding "birelesé

systems for convéying electric sigﬁais or messages."1 By

1913 developments in voice transmission exerted pressures on ..

expanding the parameters of that legislation and it was

replaced with the ﬁadio Telegraph Act. Basically intended for
& )

the‘technlcgl governance of '‘point to point communication, this

act provided the legislative framework for the first radio

—



broadcast in 1919,
By 1922, the popularity of E;ooocasting necessitated a .
further definitjon of licenses, fees, and'regulations. As

Peers notes:

The new category of license allowed privaée
' commercial broadcasting stations to broadcast
" news, information, and entertainment, but no
tolls could be collected for such service. The

_ minister-could-spectfythehours of transmission.
Private ‘commercial broadcasting stations paid an
annual .license fee of $5Q. 0b, amateur \
broadcasting stations a fee of %S.OO. « « and -,
receiving sets, a fee of $1.00, : N

» - . 4 P
However, until 1928 the state paid little direct attention

to broadcasting and the bulk of regulatory activity was

confined to bureaucratic functions such as frequentcy allocation
. and” licensing.. Indirectly though, tHe state night be zﬁah‘;o
<. _ .have been a pioneer in the development of radio through its -
ownership of the Canadian National Railway (CNR).‘ It appears
to be through this connection that the discourse of nationalism
first became articulated with radio broadcasting.

Among the responsibilities ofwthe CNR in the early 1920's
was;ghe attraction of settlers to people nng w;stern regions of
the country'f.o continqg}ion of one ospect of the Nationai
Policf‘of 1879. 1In 1923 the railway established a radio

L ]

department and equipped several of their cars with receivers.

Within a few years, they both owned and leased broadcasting
stations across the couﬁtry. As Peers (1969) notes, CNR‘

officials made it clear in public statements that their purpose

inybecoming involved with radio

was in part to furﬁher
‘ -




national policy - to attract .tourists and settlers to Canada

and to help in 'keeping content those who have ‘to live in

sparsely settled districts in the north and west'."3

1]

Further to this point, the biographer of Sir Henry Thornton, .

the first president of the CNR, has commented: e .

.1

As a direct result of Sir Henry's ability to see
the possibilities inherent in a new medium of

\

o

eXpress1on, the railway did for Canada what she
was too apathetic to do for herself. . . . He saw
radio as a great uniﬁylng force in Canada; to him
the political conception transcended the .
. commercial, and he set out consciously to credte e
" a sense of nationhood through the ﬂedium of the - ‘o
Canadian Natlonal Railway service.

Thus, the discourse of nationalism appears to have become

articulated with the practicevof broadcasting early in its

— D

history. This articulation with the idea of radio mpved to not

only constitute conditions ‘of possiblity fo; the CNR's

et

broadcasting practice, but also implicitly recognized what

Innis would call the "space-binding" nature of the new medium

t

and gave rise-to the idea of binding the country with

words.> Thus radio took on a cultural SJgnlflcance and

another facet was added to the discourse in the context of

o

broadcasting. .
On July 1, 1927 radio was taken up as an insfrument‘of

nationalism when it was incorporatéd in the Canada's Diamond

[}

Jubilee celehrations., Prime Minister Mackenzie-King spoke of

-

the nationalist significance of this event:

On the morning, afternoon and evening of July 1,
all Canada became, for the time being, a single
assemblage, swayed by a common emotion, within

-
]



the sound of'a single voite. . . Hitherto to most
Canadians, Ottawa has seemed far off, a mere name
to hundreds of thousands of our people. but

" henceforth all Canadians will stand within the
sound of the carillon and within hearing of the
speakers on Parliament Hill., May we not predict

. that as a result of this carrying of the living

voice throughout the length and breath of the R

Dominion, here will-be aroused more general

qu~ interest in public affairs, and an increased
devotion off the individual citizen to the common s
weal.,

However, throughout the 1920's the conditions ofﬁ;eAio
broadeesting in Canada were generally chaotic, and it wasn't
until 1928 that‘the federal government moved to strike the .
first Royal Commission on Broadcasting (Aird Report) to
investigate "the manner in which the available channels can be..
most effectvély used in the interests of Canadian listeners and
tHe national interests of Canada."7— A number of political

and economic factors formed the conditions of possibility for

-
-

this investigaton and sﬁﬁeequent intervention. —

One of the prlmapy concerns of the Commission was that the

domlnance of Amerlcan stations and programming was haviag a

severe effect on the development of broadcasting in Canada.
Because of the lack of an enforceable treaty between Canada and

-

the US, American statiohs flooded the air, often leaving weaker

\ - .
Canadian stat1ons unable to. find "spectrum space. Further, the

e ,“——--o

lack of 8 firm state policy regarding how radio programming was _

to be flnanced, coupled with the high costs of program
preduction and network affiliation in Canada, made the
production of high quality Canadian programming practicaiiy )

impossible.8 "These conditions led to early American

o




T

60

domination of Canadian radio and several of the largest
- A
Canadian stations moving t6 affiliate with US networks soon

L

[

after the¥ were established. But apart from American

domination severely retarding the development of the

broadcasting industry itself, there was concern that Canadian

manufacturers would a\so suffer. Because-6f the lack of

.

" pressures.

Canadian broadcasting and programming facilities, manufacturers

\

were concerned that their lack of access to advertising would
give American companies great radvantage in the marketplace.
Y&t~ another pressure was added through the inability of the
structure of regulation to cope with the demands made upon it.

As the mipister responsible for radio noted 1n‘h928 during a

°

crisis regarding religious broadcasting, that structure was

such that "the moment the minister in charge exercises his

) J . . ’ )
-~ discretion, the matter becomes a political football and a

political issue all over Canada.,"9 Thus, through the
1920's conditions were developing that called for both

restructuring the bureaucracy and alleviating economic \xﬁ
. ‘

The Aird Report illustrates that the discourse“of'

nationalism had become interpenetrated with the development- of

broadcasting policy. In its findings, the Commission *stated

"that. radio "could become a great agency in fostering national

-
R

consciousnesg%hnd unity" but because of the preponderance of
foreign programming available "the minds. ideals, and opinions

|
of Canadians, particularlq the young, are shaped into moulds

not specifically Canadian,"10 Building from these . -

\
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perceptions, the Commisson recommended "broadcasting should be.-

placed on a basis of_publlgt§g£!;ce and the stationskproviding
a ser&ice of this kind should be owned and operated by one

nll

company, Under this scheme, the public company would

purcbggﬁfall—existing radio stations and establish a network of

seven high powered stations to blanket ghg_ggun;;yT_w&eh

t

perhaps a few low-powered local undertakings sdpplementing its

. service. However, with publication of the report public

— .
controversy-over nationalizaton caused the government to delay

legislgtion, and legislative action was further delayed when

the stock market crash of 1929'precipitated a national. election

and a change in government, |
Shortly after the Conservatives took offiée, a, ' : s

constitutional challénge Gy several provinces regarding the

federal government's jurisdiction in broadcasting delayed. -

immediate action on the broadcasting question. But in 1932, as

'soon as broadcast regulation was firmly in their control, the

f}déral governmentﬂstruck a Parliamentary Committee to "advise

t

and recommend a complete-technical scheme of radio broadcasting .

for Canada."l2 . B ' N

While traces of the discourse of nationalism can be found
in the work of those appearing before the committee both- for
and against public ownership, it appears as a primary force in

the recommendations of thé Canadian Radio League (CRL). This

-organization was founhed in 1930 by J‘group of Canadians

. concerned that the change in government and travails of the

depreséion might interfere with the implementation of the Aird

-
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’

Report. They had strong ties withlthe Association of Canadian
Clubs and other nationalist orgahizétions fohgded in the

1920's, . In outlining his case for public broadcastihg Graham

Spry, one ‘of the founders of the CRL,:illustrates the

nationalist, purpose foreseen by the League for the technelogy

.
m———— -
e L L —— <

Here is an agency which may be the final means of
giving Canada a national public opinion, of
providing a basis for public thought on a

~ national basis. . . There is no agency of human
communication which could so effectively unite
Canadian to Canadian, and realize the aspiration

f Confederation as radio broadcasting. It is

t greatest Canadianizing instrument in our
hands and }gs cultural influence. . . is equally

’ Initially the League basically follqwed Aird's plan aﬁd !

advocated totaiﬁﬁéfiénalizétion, but by the time they reached¥®

~
=~ ""of broadcastings
important.
F

the 1932 Committee they had mbddified their position to allow.
- fhatasmaller‘stations might be locally owned and programmed.
But ag Peers (1969) notes, the CRL was not the‘only )
organization arguing for government subsidy: "in all the
schemes advanced by private interests. .i. it was made clear ...—
that substantial sums of public money would have to be spent to

pfovide a nétigppl program service."14 Thus, as is seldom = =~
recognized‘g; writers in this area; by 1932 1§e argument over |
nationalization was more a question of deéree fhan kind.

In delivering his report'to.the Houée, the chairman of that

--=~ -‘committee neatly stitched its findings into the context of the

discourse of nationalism:



- ¢
I believe that we have made provision whereby a
greater understanding and unity can be promoted.
« « . Had the fathers of Confederation been able
to add this means of communicatjon to the ribbons
of steel by which they ¢ndedvoured to bind Canada
: ©in an econgmic whole, they woulld have
v accomplished a great deal more than the{ did,
great even as there accomplishment Was .,

’True to the disscourse ‘of .-nationalism;—the report
recommended.pubfic ownership of a national system, but ellowed
that stations under 106 watte might be allowed to stayain
business at the pleasﬁre of the Crown. The heart of this 4
;}sten nas envisoned as a chain of‘high power e%ations strung&

- R
across the country. Financing of this scheme wh's to come only
. / N

through license fees and ‘advertising.. Thus .construction of the

i3

national system 'was to bewpndertakén‘bﬁly as funds were made S

4
’

\\w N . -
avallab}e from these sources., Quickly following the report the

e

1932 Canadlan Radio Broadcasting A:;/was drafted along tin’q \k.~\,//’

P o
apwnl

lines it recommended and brought hefore the House. Introducing

this bill, Prlme Minister R. B Bennett again illustrated the

. " Co- .
nationalist context of this leglslation* o P D)

this country must be assured of complete Canadian

control of broadcasting from Canadian -sources,

free from foreign interference or influence.

v Without such control radio broadcastdng: can ‘never :

' become a great agency for communication of
matters of national--edficern and for the diffusion
of ‘national thought and ideals, and without such
control it can never be the agency by which
cohscipusness fiay be fostered and sustained 'and
_national unity still further strengthened. . . .
no other scheme than that of public ownership can

- . ensure to the people of this country, without e

. regard to class or place, equal enjoyment of the=""""

benefits and pleasures of radio broadcasting.

Private ownership must necessarily discriminate

between densely and sparsely populated areas. . . ‘

. .  Happily « . . under this system, there is no - '

P o N * . ~,
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. need for discrimination; all may be served alik®,
. « «» (Further) the use of the air. . . that 1lies A
' \\ .over the soil or land of Canada is a natural
resource over which we have complete jurisdiction
.under the recent decision of .the privy council
(and)- I cannot think that any government would be
‘> warranted in leaving the air ‘to private
) exploitation and not reserv%ng it for development
for the .use of the people.

S
L
In practice though, the 1932 Broadcastlng Act and sthe———-"" """
+ : ' policy instrument it EOnstltuted, the Canadlan Kad1o

. Broadcasting Commissign (CRBC), fell short of producing the

’ . : ¥ .
’ "great agency" foreseen in Benpett's speech, Nowhere in the -
\ ™ act were the natlonal purposes_of broadcasting specified, and

ftne‘Gommission clearly lacEed“the' deﬁeadénce it would have
* been afforded had it been constitpted as a Crown corporatieu asﬂétfw:

| ‘ the Aird Report and the ERL Pdv€cated. ifs relationa withwww
’7
Parllament were structured. more liké those of a government A~

department“than an independent entity. It could not borrow ,
. ' N . J—

money for capital.expenditures and was tompletely depemndent on .

.

Parliament for, releasing funds collected from license fees to
(

»
-y . . .

~it, its main source of revenue,

In Offe's terms, the CRBC would be somewhat of a hybrid;

structured between the allocative and purposive- raﬁﬁonél modes

T

of policy production: on the afqocatlve side,’ empqgexed‘to - / ‘
N\ Y

"determine the number, location, and power of stations required
. [+3

.in Canada ;17 and on the purp051ve rat10na1 side, empowered . .
. 18 ® -

 to carry on the business of broadcastlng in Canada.

!

T While it vas apparent that the CRBC was to directly undertake

L4
LT, £
3 o .

"t ‘responsibility for program production and the operation of some'

1 . . Fe
statigns, as’ ' Peers (1969) notes there were "also various ways /

. . N .
LI BT . o °
- , ' L) i . ¢




- - in which the Commission was c1rcumsci§bed as an operator of

broadcasting stations" - among these were the necessity of

Parliamentary approval of takeovers of privatemseﬂffeﬁs and

financial c1rcumscr1pt10ns.19 At the same tfme, the

aeéeﬁ;”->~*1églslation was explicit in granting the Commission regulatory

powers and sole authority over network .arfangements. This, in

——————

.structure the CRBC combined aspects of the government
. department, the regulatory board, and the Crown corporation:
. } ‘
. first, it was closely linked to government; second, it was

charged with a varlety of a@locatlve\funptions 'and—tﬁird

......

was charged with actually undertaking the business of

. e

:fﬁvmenprfbroadcasting.

e !

-~ ¢
The Commission's administrative structure was also laid out

in the legislation. Three commissioners ﬁere'gppointed to - o

'
*

oversee and undertake all aspects of the Commission's

\ PR

activities., Thus the ailocatlve and purp051ve ratlonal ‘

. activities of the organization were conflated.

' Interpretations

. Margaret Prang (1965) illustrates that public broadcasting

appears to have' resulted out of a move of "defensive

-
.

expan51onlsm on the part of the‘Fanadian state.. She notes

5 — o

that two conditions .were primarfly responsible for this’

. intervention:

~ s S, e

- - - i ‘ .
PR . B e D0
. - - = - N

. ——=—-the—ffiability or reluctance of private enterprise
to take the business risks imposed by the vast
extent and small population of the country, and.
the willingness of influential groups to 'use the
power of the dominion government in the’'seprch

-, !

. ) . Wt ‘

- v




66

for national security in the face of econggic and
political threats from the United-States.

¢ ’ ’ .
However by focusing on the agency of individuals, Prang's

argumen® obscures the structural relations through which

—
)

, intervention has moved to, as Innis notes, "bring together the
rEtarded development and possession of vast natural ;esources

and encourage private capital accumulatlon,21 The

discursive approach outlined in this thesis works toward
illuminating these relationships and better illustrating the .
complex nature of the policy protess.

As ilL{ftrated, the Qoligicql_econemic:conﬁitidns‘of,thg

+late 1920's were ripe for governmént intervention. As with the’
2 y ¢ ’ '
‘. ‘ —
National Podicy, threats to accumulation and the legitimacy of

. " the bureaucracy .formed the conditions of possibility of the
, o .

. ¢ . )
e " stateé taking up the discourse. of nationalism. These conditiens > -""

- - B -
33 e~

formed the buds or in Foucault's terms the "enunciatve
ge
. <
modalities'Y of broadcastlng s discourse of nat1ona115m.22

T - . -Howevér, uplike the Natlonal Policy, -the space-blndlng natur'e

- -~ -~ -~ of this technology added another dimension to .the traditional
- 7 .
character of the discourse and further 1mpetus to. state o=

[y —

] oz —
3

intervention. ‘p SR — . ' . .

‘ As broadcastlng became articulated with the discourse of .

/ ey M e RS urriesere %
v TS ST
i

nationalism, the £act that it was conceiveﬁ“as a purveyor of

Tl

©

ideasurather than goods,appears to have put its practice at

~ ]

odds with the structural logic of the Ndtional Policy that

B 6 pervaded Canadianxindustffai policy. As Panitch.(¥977) notes,

the Netional Policy relieh_upon:
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R .

- - foreign capltal for staple extraction on the
) assumption that this will create the surplus out
- of which industrialization in central Canada will
grow, and. ., . involves the further assumption
that foreign branch plants may take the lead in

this 1ndustr¥p1;zation‘as good corporate.Canadian
ooEftizZzenss

. . ’

—
"

¢
- R *

ﬂhes policy was founded on a purposive rational logic which

left private capital relat1ve1y unencumbered provided it

. PRSI Sl

PO N L

situated 1tse1f within the boarders of Canada and thus was not

. Jdne vttt —
- = -

sensitive to the nationality of investments. This logic, or as

Y

~Carey and Quirk (1970) call it "calculus of -

PN

commercialism’ 24 has43t§”ﬁfimary focus on the accumulation

e

_of capital and moves to subordinate notions such as nationalism
when they impede agcumulation. However, the discéurse's -

positioning of radio as an instrument of nationalism placed the

practice of broadcasting in contradistinction to this logic.

For the- production of Canadian ideas nEtessifhtéH‘gfeéter

» : . .
Canadian involvement than the production of"ofher,commercial

~ u;rgoodéf" THJE. artlculated with broadcasting, the discourse of
N )

nationali'sm found,itself in contradiction with policy practices

. RN
Al

- ins;iuuted under the National Policy and a further,

noh-pulitiual'écouomic, impetus to state intervention was bbpn,
This contradiction ;ould become‘one,df'the basic sites of
struggle in the ugvelopment of Canadian-broadcasfiné. -
- © Here theu. as with the Nafi:nalvPolicy. broadcastidg'u

discourse of nationalism gave rise to a particular way of

H

speaking about government intervention., It positiconed ideas
’ . >

about the cuhesion and strength of the Canadian state in
6 B - ) ' . . -

— —n Pl
— N
“ - e o o
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s
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and problem argaé?\ggrrounding pdlitical and economic problems

-
.

~ e

particular relations with, é political economic conditions.

Within this discourse, intervention again followed as a

necessary step and was legitimated by both-the benefits it"
would bestow on Canadians and threats of the consequences'of”

non-intervention. Several diffgrent. though related, types of

“discursive effects at both the constitutional and rhetorical

~levels can be seen as rising from the articulation of

broadcasting with this discourse.

Already articulated with the idea of radio by the time the

government moved to investigate hroadcasting, the discourse of .
nationalism rose as a ready sitf. for subordinating and
juxtaposing broaacasting and its attendant poIicy concerns.

Here, as with the National Polfcy. the discourse operates as a

©

discourse of power, arranging relations between discursive and

Y

non-discursive elements. Calling upon the _notion of "nation,"

AN

it empowers the state to restructure relations between itself

and subordinating thém to the policy process.—Thus, in this

instance, the discourse again works in conjunction with

political economic forces to constitute a prescription for

action. ’ [ - -

a

At the rhetorical level, ihe structure of this discursive
site projects‘outsiheijtself.to constitute a space for the
exchange of specifically Cahgdian ideas. As Charland (1986)

illustrates, éhis discourse of "technological nationalism"

‘posits tHé-bé;adién iagnti;y as technologically constituted,'

resulting in some rather disturbing consequences for Canadian

JUUNEURESE U

e . B . 4



culture, . >

[

A second type of constitutional effect can be seen in the
way the discourse works to elide the contradiction between
private accumulation and government intervention. As noted,
Offe's model illustrates that this contradiction ma&esw

ny

purposive rational interventions such as piublic broadcasting»/‘

'all but impossible except under special circumstances.

However, in the discourse of nationalism the contradiction

between these ideas is elided by their juxtapositon: the state

posits itself as moving ‘to build a market that otherwise would
not exist, - Here broadcasting is posited as a market of special

significance because it is both economic as well as a market of

1deas. Thus the discourse moves toward closing off

. .

ideologlcal protestation to intervention through positing that

-ideas themselves are dependant on such rntervention.

v

4 . 0
This structure gives rise to another rhetorical effect.in-. .-~

_that. a subject taking up position ineide this discourse is

given no alternative to intervention. Without it, the very
concept of the state is threatened,

But while broadcasting's discourse.of nationalism opened up

a space for intervention, no necessary relationship between the

. type of instrument employed - the CRBC - and the diecounse may

be delineated. A number of factors appear to have played roles
in determining the‘CRBC'e.et;ucture.'severar‘of'which are

sketched below. First, there appeared to be a liniten‘number
of choices regarding tne type of intervention the state could

undertake - either some sort of subsidy of private industry or



.

the construction of an autonomous instrument of some sort. As

Aird noted in his testimony“be?ere the 1932 Parliamentary

" _Committee, the state's "unhappy" experience with subsidies

oy ae

."during the perged of building competitive railways" mitigated e

—

against that form of action.?? Indeed, as was illustrated

government bureaucracy had proven itself rather ineificient in

the direct allocation of.capital, if efficiency is to be judged
27

Voo —

in terms of accomplishing specific'"hon—partisan" goals.
In lieu of subEIdy;'the state Had a rather limited repertoire
of instruments to call upon. The regulatory board, while

perhaps suitable for the allocatlve functions of broadcast

K

regulatlon such as the ass1gn1ng of frequenc1es and the
-~

development and enforcement of rules, was not adequgte to the
& .

*

d1rect investment of capital at spec1f1c sites and fostering -

ot

dts growth. For such direct 1nvestment, a structure along the e -

lines of the relatively new Crown corporation was necessary.

- =g

Guiding the choice between these instruments was the

L4 —

struggle between the nationalist forces represented in )

~ L T

hrpadcasting s d1scourse of nationalism, which sought total

nationalization of broadcasting and its harnessing to

'nationalist goals, and the more commercially ratianal forces:

- “

motivated primarily by profit, which sought to subordinate

intervention to an unencumbered logic of commercialism. The

state appeared to conceive of the radio spectrum as a natural
resource, and sought to protect it from foreign iacursions and
reserve it for Canaddan exploipation. As has been illustrated, .

ey N - e N

such a conception of the radio spectrum fits well with state

e ’ B ®
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intervention and ‘government .ownership. Howevér, mitigating
against the con;¥itution of ‘a Crown‘corporation and the

vholesale nationalization of broadcasting was the economic

'teqor of the times. “The de;reSSion had a firm grip on the

economy which ®n turn had led to an indictment of the

supposedly extravagant monetary préctices of Canada's premiere

Crown corporation, the CNR. - : . i

While oq;h of these factors miéht be 'seen to have played
some rolo in determining the structure of the intervention, it
is be&ond the scope of thio“thesis to delineate er:ti; how
thése forces articulafed'tomgenerate this outcome, Such an
analysis would itself comprise a project of considerable size
and must be reserved for another occasion. “However, Fhe CRBC
is often seen as having been arrived at)through somewhat of—a

’

mediation of these forces, for each was represented in its

it

e . ¥
strucure: on one side, it was close to government control; on

another, its reﬁilatory powero recognized the legitimacy of
private-capital in the system; and onianother,,it had the - ‘
ability to invest capital in specific locations to bolster
existing service, Yet the legisation was somewhat amoiguous in
the relagions it constructed with private enterprise. for

while it left open the possibility of complete nationalization,

the path of least resistance focused the Commission tovarq




1932 - 1936

- The CRBC began operating in late 1932. Frém the beginning

it was apparent that it was severely cpnstrained Py

legislation, particularly in its powers ;egarding tﬁéﬂ

acquisition of prgperty,‘the appointment of staff, and the ~ .
acquisition and dispositgoﬁ of funds. Furthermore, attedpts by

the Commission to have the Broadcasting Act amended to provide .
greatér autonomy were to no avai1.28' As'it began its work,
several tasks immediately confronted the Cpmmission: staff,
statiops; and programming facilities had to be afranged;
network&ng arrangements had to be made:‘broa&casting
regulétions had to bé f&rmulated and promulgated; and the
goVé;nment had négotiatéd new freéquency allocations ;nd.these

lhad to be re¢distributed.

in‘Ap;il of 1933.Parliamen% ratified a measure to allow the
CRBC. to acquire the radio proberties of the CNRL report;dly‘at
less than AOZ_of théir market’value.zgﬂ Amon% these were
stations in Ottawa, Vancouver, and Mohcton,—;na progranm
production facilities in'Montreal and Halifax,3V fhese
facili€;g§ and the people that manned them became th? core of
fhe CRBC's staff, iQE;h? time; ﬁﬁe CRBC's acquisition of these
propert{;; was politically expedient, and there appears to have
been little oppositionlto it,3l  The Commissoh also leased
apations in foronto and Mohtreall canstructed a station inv
Chicoutimi, and in the following year gainedD control of

stations in Windsor and Quebec. However, the acquisition of

stations in the major centres, particilarly Toronto and
/
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Montreal, was met with great hostility by private broadcasters

and allied newspapers who charged that the Commission was

- - N \ - “rry
competing with stations it was also regulating., :

As recommegﬂed by the 1932 Parliamentary Committee, the
Commission quickly entered into the negotiation of transmission
contracts witt the railroads for network service. These
contracts constituted both national and regional networks aed
comprised a major part of the Commission's annual bﬁeget'
throughout iteilifetime. As Weir (1965) notes, the tirst

network contract included this "extraordinary" clause: ) .

-

The Commission undertakes and agrees not to
employ the said transmission lines for commercial
broadcasting purposes and agrees not to compete ™
with the rallways in the commercial broadcasting
field. If, however, the Commission at any time
hereafter determines to undertake commercial’
- broadcastlng. it shall give to the railways and
“to each of them reasonable ndtice of -its
inte'nition so to do and in such event the ’
Commission shall not undertake such commercial
broadcasting unless and until the amounts to be

-

paid by the Commisson to the railways for the use PR
of the said transmission lines for suga purposes :
shall have been mutually agreed upon. il o~

While the (ommission seemed to have second thoughts about this

.

decision to exclude itself from the transmission of commercial’

network programs toward the ‘end of 1933, pressure fronm
newipapers‘appears to have resulted in abotting attempts at
change and this policy stayed in. effect until late 1935. 33 //,
In keep1ng w;th its allocatlie‘responsibilit;es, the
Commiseion drafted a variety of regulations regarding the

ope{%tlon of broadcasting outlets early in 1933.34 Most of

these dealt with technical aspects of station operation, but a



-

few addressed program content. Among the latter type of -
regulations were those that limited imported programs.to less
chan 407 of the daily schedule and advertising to less thén'SZ

of program time. While there appears to be little information
.0 . . ‘) . .
‘available regarding whether or not these regulations were: .,

.
N

adhered to, or ho& well they were enforced, it is apparent  that

they became the object of controversy as competition for K‘
. ' -
advertising revenues between radio stations and newspapers v

arose.3? . Y
. pL
. Adding to its unpgpularity, the Commission realldcated a

" number of frequencies during its first few years of

6peration.36 Following an agreemént made with the US in

May of 1932, a number of private stations had to be moved in

2.
v

the spectrum. This caused some public inconvenience as

"listeners had to_search for their favorite sgations.' As yell
competition developed among license‘holders for the better

) /frequencies. The animosity ,arising from this activity was

focused on the Commissioh.

In its fir;t Yeér of op;ration, thé(Commiiéjo?‘was sev?rély
'limited‘by its budget. While license fees for 1933-34 wvere
gnticipated'to be close to $1,500,000 the,government allocated
,on}y $1,000,000, a great deal less than either the Aird Report
or Ehe CRL had foreseén‘as the minimum jecessary to undertake‘
the job. Faced with this limitation, the Commission could ill
_'\ afford the coné%r;ctiOJ of a chain of higﬁ’powéred stations as

Tecommended in the 1932'Parliameﬁtary Committee's report and

thus most of its efforts fell on program production and

) 3
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s -

distribution. These areéi came to form theimajdr focus of the
" Commission's endeavours during its lifetime.3’

. As the débression deepéned, national commercial nethgk
programs fell off dramatically as few sponsoié could be found
to assume tﬁe high cést of transmission line rental., Thus, the
CRBC's moﬁopofy over networg broadcasts was of little concern

e to privéte broadcasters at the national level. However, the
Qommissibn's inability to broadcast commercial prograhs on

these networks severely limited their apﬁeal to private

-

broadcasters. .And although free programming was welcomed by

_ some stations in such tough economic times, in many jnstances

ghey found it necessary to pay private stations to join the

network because '"the commission was not prepared to precipitate -

further storms by forcing private stations to carry their

»
)

programs."38 , [

As Walters (1960) illgjfrates, much of this programming had

a distinctly Canadian flavour:

~

.- o . . " ! %
: One of the CRBC's primary purposes was to produce
more Canadian, radio programs and thus to stem the
tide' of American culture. To do this they spiced:
N their program schedules with talks by promineént
' Canadians, and by visitors to Canada, and with
broadcasts of special features such as the
Harmsworth. Trophy Race on Lake St, Clair, the
National Balloon Race, and the arrival of the s
Italian Air Armada at Shediac, N.B. in 1934,
- News of Canadian interest was carried on
R twice-daily bulletins, prepared by Canadian Press f
free of charge. . . In addition, the CRBC began
the Northern Messenger Service, by which personal
messages were relayed by shortwave radio to .

* people in the far north of Canada. . . How far T .
the CRBC succeeded in Canadianizing radio can be
seen from the fact that of the 7,200 radio
programs broadcast by the Commission during

L 1934-35, 7,000 were of Canadian origin.39

+
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However, tight budgets restricted the quality and types of
progr;mming the Cpmmission czuld‘prodnce and it preséntqf -
little competit}?nfto commercial programs produced either in
the US or Qanada.“ 4 T

In early 1934 a second Parliamentary Committee was convéned
to investigate bfoadcgsting. As Peg5§_44969) ilTustrates,

private broadcasters used these meetings as a forum to air

their manifold grievances .regarding the Commission:

- - »
— a .
s, . :

The private broadcasters complained about nearly
every phasé of the Commission's operations. The
stations owned by the Commission were competing ot
unfairly with other stations in thg same areas.
Commission regulations relating to adv@rtising
were unfair., . . (The point seemed to be
_overlooked that im 1932 the first two of these
regulations had been suggested by the private
stations themselves), The further complaint was
made that the Commission was too exacting -in its
"demands on the smaller stations. It was unfair
in paying some stations to carri‘gts programs,
but not others. It was wrong in insisting that
no getwork could be formed without special '
perm3ssion and in refusing to allow .more stations
to bfcome affiliated with American networks. The
changes in wavelengths had resulted in a chaotic
. situation and increased interference. There was .
. too much French on Commission programs.

Generally then, the private broadcaﬁﬁeré:EaﬁgﬁthnB}idled
licénsg to pursue profit &r» one might say, freeiy employ,the
logic or calculus of commerc?aliqm. In most cas&ii‘thié méant‘
the right to advertise as much as possiblet the right to carry

as much foreign programming as they wanted, and the right to

s

- ——_ -
affiliate with American networks. Some advocated that the CRBC,

should assume a completely subordinate role to the private
« . [ .
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broadcasters and supply-programs and network facﬁiities with no

strings attatched,
..o-—-»'—-—‘“—'f"‘”
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However, as Peers (1969) goes on to note, -

"none of ‘the private stations offered any concrete evidence o

that the Commission's regulations wehe\jeopardiziné their

existence, and the Commission iJself had no way of knowing the

financialsposition of the stations."4l
. »

®

During the Committee hearings an ipteresting incident

.

A

regarding the relationship between pfivate.and public elements

eat
e = 7

6f the -system arose as it was related that, during the

reallocation of frequencies, the Cogmissi6n~had'relgnguished

P

» its frequency in Windsor to a private station

I3 | o

because the

 {

freﬂsency*ﬁgéigneﬁ to' that station.was subject to interference
)

from Mexican sources. When called upon to expiain this action,

one.of the commissioners’stated: "I submit that-as a matter of

~

¢ fact it was far better for the gommission station to have this

~

. ‘ . »
trouble' than that ggf‘commercéal station in Windsor, which is

»

- -forced "to. make its living by means' of ité-opafatgons} shoulid

. ~
have been subject to this .interference during the pastt

142

season.,

it reaffirmed the principle of nationalization_ggg,;he“

3

o

- o v

=

. e
G 2T

wZ

v

establishment of national broadcégiing, f nOtgﬂ‘gﬁab "the
.~ . ’ -3 M o

provision of the Act degling with advertising should bé more

all staﬁioﬁs, greater co-operation should be establishéd
between privatgly-bwned stations anrd the Commissi

_Thus, the Commithee-appeared to situate itself squarel

[

’* -

liberally interprefed",

4

and that "pending nationalization of

"

' ' - i

4

on."43

o

~
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\
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\

~
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The ?;bort of the 1934 qumitteé was“quitq:shpkt'and while,?“‘

A



QL the contrhdiction between the productjon and dissemination
’ L] .
‘\ ’ hid ) 3 » N »

of Canadian ideas, as represented in.broadcasting's discourse

Yoo

R of nationallsm, and the commercial logic of -the Natlonal Pollcy

that pervaded,indue}rial poliqy. In any event, -the report of
, . . - oy :

, - the Committee received little asifﬁ;ion in Parliament and the

§

. e - < - -

only apﬁarent change in regulagion resulting from it was that

) < = - -

et . % plivate stations were allowed to extend their carriage of

. 4.

. N \’ i ' - . -1
’ . - . » 3 . . .
) "7 commercials to up tos, 157 of their broadcast time.
» - e e

’

As & ‘number, of authors illustrate, tnroughout the rest of

Al AN
u

{ ts exﬁstepce the actions of the«CRBC were constrained by

' C o, e . X . . ) .
& budget restrictions, its own organlzatlonal structure, pressure

. roa . - , R l;\,(
s L ‘and comglainté from private 1ndustry, and\government \

o '

SR - 1nterference§éf Whlle all these factors.;ended to

) generallx weaken thc CommlSSlon and engender a lack of public
L. . \ ¢

A Y e '
DU S ,that f1na11y prec1p1t ted its demlse. : )

14

u“"' X In/the fall qf 1935 "'g Conqervat1Ve government entered

B ) I
“ ~ ‘{.-

‘ ﬁprqduction and dlstr1bugzdn fac1l%t1es to the government
X . , . .
< e s . I

~A appeare to have been too grea&ga tempta;;on, leading: to a-

.o senﬁes of partlsan polltical broadcasts' A \A

‘ ‘ The 'Mr. Sage' bpoadcaét'g, six in all, were
o >« dramatized propaganda’vehicles featuring a ‘
». . -staunch, small-town Tory (Mr. Sage), who
. T discussed ,the election issues with his friends,
' - » praised Conservetlve party pollcy to the skies’
7, and deliveréd himself of some rather offensive
B . remarks about the Liberals in general'and
.~ Mackenzie King in particular. What faised the
\ V- . hackles of the Liberals - and even, sqpe skeqtical
ConserVativ s - was not the pur ly partisan - ?”
natute of the broadcasts, but the fact that the° .

1 .
o .o

B 7‘/ confldence 1n 1;, gg' pea:s to have been'this*iatter influe&ce

o into an electiom campalgn. The‘closeness of the CRBC's program

}
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A ¥

programs were produced in part with Commission ' B
— facilities, went aut over some CRBC stations and

were pot identified as to their political * T

qunsgsshrpz giving many peoele the 1mprgssfon & 7

that they had the Commission's blessing. - )

rd . N N ’

; After ‘the election, the new Liberel\government-wasted‘ ) y
N oL

11tt1e t1me in addressing what they perceived as problems in

——

g_gpﬁﬂm;nsietnation of broadcastﬁng and in March of 1936, one

month after the openlng of the new Parllament, they stTuék a .

‘third Special Pafllamentary Commit tee to h%ﬂsss'bpoéﬂcastin%.

As with previous enquiries, this Committee came to

constitute a site of struggle between!those fdrces represented
. [ 3 N

°

through broadcasting's:discourse of nafionalism and calling.fer'

complete nation%lizatidﬁ of the system and thosé seeking to
-} . . . ]

Bubordinate government intervention to pri’%te interests and

3 panas

harnese it directly to private capital accumulation.

D15t1ngu1sh1ng thls debate from th%se past though was a heated

argument over how a new body for overseeing broadcasting might

" be structured and its respop51b111;t1es d1v1ded, as 1it. appeers . ‘h

to have'been_commoniy pefceived that having \the, =~ - '

¢ . ) o *

responsibilities of. administration and policy-making installed

."
* in. the same body was. unworkable.46

e
. e e .

o Like its predecessors, the,Gémm&tteeﬁ‘eeffirmed the

_principle of complete nationali iatlon but maintained that this.
[ ) . ‘:,_‘:I:‘J
'was not immedjately feasible. It recommended the constitution

of a 'new, more independent, author ty to oversee broadcasting
o K \‘! . .

and full cooperation between this new bod and private

Q

- stations. It's main recommendations were: N R -

. .

Y e ST X‘i;ﬁ*“”qﬁfg\
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,(a) That a public corporation modeled more
closely ot the lines of a private corporation, . \
but with adequate povers to control, for the v
purposes of coordination, all broadcasting* both -~
public.and private, be—“set up to replace the

"+, .+ CRBC; ' :

(b) That this corporation, to be known as the
. Canadian Broadcasting Corporation, be managed by
- a general manppger as chief executive, and
directed as policy by a non-partisan board of
nine directors or. governors, cliosen to give
representation to all parts - .of"Canada; f

(c) That ghe Corporation immediately con51der
ways and m%ans of extending national
,coverage. =, ) : ' . .

- 3 .

M 1
. e .

The-government began draftlng a new . .bill for the governance of

[N — -

broadc sting almost immediately. I
asting t Yo e

—
,_‘..

N . - . — -

"Interpretations

"state and private broadcasters - relations inhereat in the

.government ownership;‘ ThlS structure both severely constralned

” ,‘ R
the Commission's actions and eveqtually prec1p1tated§1ts
N ' oo — .
demise. = _ T
- In its work as’ a regulator, the CRBC made rules apd . o oo el L
s wa N\ ‘e R
I" M-' RS a4

A 2 B B - . ) -
As this all too _brief-history illustrates, the structure of .
A x . .
the CRﬁ% insgit%}ed a particular set of relations between the

.“

traditional structures pffboth the-regulatory board and

) T

- e

regulations expediting the prvate accumulation of capital, It

.

instituted technical rules that improved the quality of

a

broadcasts, undertook allocative responsibilities rega;ding . ")_

[y

licensing and wattage, acted_as’somewhat of an arbiter between

. .
diverging newspaper and briodcasting interests regarding .

advertising revqéues. and generally allowed for more efficient

-

- +
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exploitation of thé radio spectrum by private caﬁital than had

previously been possible. ‘

As Innis' (1933) work suggeste& as an instrument of

government ownership the CRBC-can also be seen to have been

employed as a tool in the rapid exploitation of the "limited
e T "—~~“*¢"" < ) -,

.resource" of, the radio spectrum. In the face of threats to
- C
-Canadian sovereignity, the constitutlon of the CRBC worked

toward attaln1mg the end of immedlate investment, . . of

’

capltal" in the radio spéctrum thus Yetaining a substantfgl

PN N

share of the returns from virginal natural resources' \izi\

Canadian capitalists and, subsequently, the state.%8 The
. . v

v ; -
"resource" at~several levels., First, it acted as a’vehicle for

rin

,Commission worked toward devéloping Ca:7da:s broadcasting

R

".the investment of "capital and the-development of the resource. - -

’ \ -

s *It put more money into the system than it removed, thus -

. accelerating development. Second, 1ntervention was focused to

it )
- . R .
\ N

) ' 1nvest money in the dewerpment of aspetts of .the résource that
. . v

prlvate industry was loathe to. In the two areas that
. ' C o ( '
. * comprised: the CRBC's greatest expend%;xres - program production

p—

and network constructiom - the financiai incentives pointed
prlvate statlons toward the—importatlon of. material and
affllla‘!Ib w1th existing US networks. The CRBC moved to fill

the void left by this logic of commerc1alism. Third, the CRBC
¥

. ~ provided income and programming to marginally profitable

i statiens in tougn>economi€ times, thereby directly subsidizing -

i

their operation. ' 3 ' -

From the above it can be see that as Offe s model might -

, Iy
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predict, the CRBC appears tp have operated mainly in the v

g e s #

service of private capital or on the edges o£~ehe~market“where

profits were -marginal. For as he notes, re31stance to

purposive ‘ratiohal action by government "on the part of - -

—accumulation units makes its applicaton impossible (except’

where it is almost congruent with private investment decisions

in the first place)" (his brackets).?9 The production and-

- [

“istribution of programming, either free 6f charge or with

payment for broadcast, was indeed "congruent with private

investment decisions", particularly as the Commission did not

force private broadcasters to carry its programming.so

And, because of its non-commercial nature and the economic
tenor of the times, the Commission's monopoly on network

arrangements .appears to have presented little, if any,

intrusion on the prerogatives of private enterprise, except A

perhaps where they prevented more stations from affiliating
with American netwofks.”-Here, the state's own agendd for .

development begins to.appear, like the Nafionaf‘Policy, forging ’

- °©

)
east-west bonds. rather -than allowing north- south 11nkages to

[

form. However, the CRBC does not appear tg have forced any

stations to disaffiliate with American networks or acted to
-, - ‘ B O

“Substantially undermine the revenue of private stations.. In
\ 4

areas where it'operated as d competitor with private stations, -

+

Epe Commission s station was generally constrained in the ' ’ T

- LY

N

marketplace by lower power and the necessity of carrying .

X [
non-commercial prngrammlng at peak hoursuﬁ} The CRBC was

also sensitive to newspaper nevs markets. In exchlange for two’

JE— » .

- - . * ‘s - '
[ ‘. . v 4



83

‘daily five minute newscasts, the Commission agreed to give

[

Canadlan Press a national news monopoly. RuIe-IOI. adopted by

the CRBC on Apr11 1, 1933 prohibited the transmission of: . -

any ‘news or 1nformat10n of -any kind publlshed ip

any newspaper or obtained, collected, coll#®ed, . =

or co- Qrdlnated by any newspaper or association

of newspapers, or any news agency .0r. serV1ce,. -

. . except the fOllOWlng‘— - . - : L

e sinsme—(B Such bullet1ns~as are released regularly from_

the yvarious bureaux of. Canadian Press for the

- express use of broadcasting stations in Canada.

. (b)-Local news under arrangements to be made by

' “ each station individyally with its local
newspapers, or. —such-news as it may collect
through its own employees or aggnc1es.as may be

employed by the said stations. ) &

+ N
' e

L%

L

The Commission was guided between regulation and purposive

» -
. .
. L]

rational action both through its structure -and diréct pressure

from private industry., On the stF%otufalﬁlevel, purpoeive
ratiohal aotion‘that might“ﬁave‘fﬁtruoeo in the realm of
-private enterprise was coostreined oy both the lack of economic
o wﬂ;*zggeggndense and'tﬁe'inability to acquire property without:
lht_sEaslia@eﬁEary consent. In the @afketplace, CRBC doVementé tgot
threatened private ente;priee wereiiny;riably met wfth strohg:

e - opposition from the private sector, as’'was evidenced in its

T

efforts to acquire stations on which to air its programs in

™ o

T b T

.Toronto and Montreal and its 19°3 attempt to rewrite its

*

-

. network transmission contract.23 At thé same' time, the-
Commiss1on s clearly defined powers in the areas .of: regulation,
\‘ ¢ @ '
, network constructlon,wand program production appear to have

-

focused its e¢fforts in those directions when faced with these

o

o~
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barriers to entry.. Offe'snﬁods}'finds application at both

. s
P
7

thegse levels too.

—— LT
s

At the structural.ievel, government ownership itself

eppears to be fashioned to be "almost congruent with private - '
. . " ‘ g

investment decisions"'with its propensity to funcbion toward

3t

the development and posse551ow of natural Tesources not readily

exploitable by private ‘enterprise.s4 Indeed, the CRBC's

-

"emphasis on program production and netwotk construction bears.

witness to this., However, how what Offe terms the "method" of

-

\ . .
policy .production comes to predetermine this structure is not

as readily apparent. At.one level, the state can be seenqﬁﬁ/

- having a ldmited repertoire of instruments it .can call upon,

and in turn, these 1nstrumentsuca¢ be seen as structured

between the prerogativeg af private enterprlse and the interest"

of the state in promoting capital accumulation.‘ At‘another Coe

/

somewhat determined by the Parliamentary process and the

level, the choice between’ these instruments can be seen as

pressures.that are brought to bear there in any particular
instance-of--policy making. , However,?how these different
structural levels articulate to determine the structure of any

-2

particular instrument is not clear at this point. For A

. instance, in the case of the CRBC, while both the g%nesis of

n .

thecvarioue different instrumental aspects of its structure and

the pressures inf&dencing cooice at the-Parliamentary level can

A

be historically traced haw these force artlculated to produce

o

‘the.Cdmmission s hybrid structure is stil}gobscure. Thus, it

is difficult to say with any certainty in what wafs the
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Commission's structure was predetermined through pressure on

the part of accumulation units.

v *

More obvious is how accumulation units pressured the CRBC
in the marketplace. As illustrated, private broadcasters,

— . R
telegraph companies, and newspapers all exerted pressure OQ the

&

CRBC to try and force it to operate in concert with their

4 interests. These efforts appear to have been to a lérgé part

- —-—

successful. However, ‘exactly where and how thesc market

=~ pressures articulate with the structural aspects of the

B
——

Commission .to determine actjon, that Is where and how structure
N ‘a ‘ T

t - . ' .
articulates with practice, is not clear. '

»

-

Finally, the practices of the CRBC reveal a further -

. 1
. .discursive constitutional effect in the way broadcasting's

fdiscourse'of nationalism works”to elide the relationship

between intervention and_g;ivate industry. Although in both

the’discourse and the -1932—Broadcasting Act th public element

is portrayed as the dominant pléyer in the Broadcasting field, ’

as+'illustrated - political eé?}?hig\forces appear to have moved
»the CRBC toward operating at the edges of. the system, lere
P . ‘then the discourse works to occlude this contradiction between

. the talk and practice 6f broadcasting by obscuring the

’ 4

political e&onomic’%orces at work. %Uffe suggests that when

PO . 1 . .
operating to promote private accumulation’ the state tries to

\ -

"hide" its purpose, but he does nat offer a clear explanation

-,

of the strfucture(s) througﬁ‘which this takes place.55 Here

‘o it.can be seen that the discourse operates in conjuncton{yith_

o)

}-; ‘ economic forces to accomplish. just such ap.end,

-
i ‘ e - . . '
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1926-1952 ‘ . _ o

On June 19, 19 the'Capadian Broadcast%ng Act passed théw
Hou;e of Commons, and on NoYember 2nd of ;hat yeaf the Can;dian
Broadgasting Corporastion (CBEC) assumed control of the CRBC's
éperations. Lgie the CRBC, the CBC was granted bq}h

administrative and regulatory powers: under Section & of the

act it was charged with carrying "on a national broadcasting

scrv@ce"; and under section 21, to make a variety of different

“types of regulations regarding the operation of private
N o

S0
stations, Section 3 specified that-a board of govgrnors,"

e

Mchosen to give representation to the principal gepgraphical.

divisions of Canada" was to supply broad policy direction to

the Corporatien and a general manager was allowed to direct the
daily affairs of the company.s6 .

-

As a national broadcasting service, the CBC appéared to . .

have dgnsiderably more autonomy than the CRBC. The act

constituted it as a relatively -independent corporate body and

-

in addition to a variety of specific powers regarding such

~

"

things as the making of contracts, the acquisition or lease of

property, the enployment of staff, and the Eight ot borrow
capital from the govefnment, it was granted the blanket power
to "do all such other ‘things as the Corporation may deem

»

incidenttal or conducive to-the attainment of any of the objects

or the exercise of, any of the powers of the Commission."?’

1
Further, revenues from license fees, 'léss the cost of

T 1)
-~
. .
; B

+ .
[ . -
‘ . * .
. “ 4
- ‘ v
-
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collection, were to be paid to the Corporation without

Parliamentary appropriation,_ llowever, these powers and its: ,

e

. abilities -to dispose of.revenues were circumscribed in sevaral
important areas. - For instance, the CBC reqiired the approval
s 4

of the Governor in Council: to enter into any agrecment

[}

involving expenditures in excess—of $10,000; before it !
"purchased, acquired, sold, exchanged or mortgagped property";

. [a)
and to authorize governnent loans and .advances,?V

A

The CBC's regulatofy powers were very similar to its

predecessor's. - It had control over the operation of networlks.

It could prescribe periods of time on private stations to be o
- devoted to, the Corporations programming, determine the time
‘devoted to advertising and its character, and "control the

character" of programming. At the sane time thougg; the act
N P 7 ’ . .
acknowledged that "fair and reasonable" compensation might: be

- )

paid to private stations for the'broadcasting’of the

e

:

Corpofatiqn's prograns. The notion of public ownership'of‘thc

o -

broadcasting, system was represented in Section 11.5 of the act

-

where it stated that no persoﬁ "shall be deemed to have any
o " ~ . I
proprietary right" in‘any radig channel. While on one hand the

" CBC was given the power to suspend the license of any private
station not complying Qitﬁ its regulations for a period of up
to three months, the Min{ster of Transport, upon consultation
With the Cdrporféion, appeared té have rese;veqeghe rights to

. deal with "any apélicati$n~for license to establish a new

% ) private station or fqr an increase in power, change of channél, b
BT chénge of }ocation of any existing private stafion, or

) ‘:, . ey \ v

~ - ~ - L]
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making any regulations or changes in regulations governing “the
activities of private- stations."59 Thus while “ghe

Corporation was charged with administration and regulétiJH of
tﬁe entire public broadcasting system, and established as both

more independent of government and possessing more powers than

the CRBC, its relations and final authority over the pfivate

sector were somewhat cloudy.
Assuming the chairmanship of the CBC, L. W. Brockington
illus}rated that broadcasting's discourse of nationalism,

although not explicitly stated in the Broadcasting Act, still
S . z -
undergirded the practice of broadcasting:

If "the radio is not'a healing and reconciling’
. force in our national life it will have failed of
. its high purpose, .If Canadian radio-makes no
’ lasting contribution to a better understandlng
between the so-éalled French-Canadian and the the -
so-called English Canadian, between- the East and
' the West. . 2 then we shall have faltered in our
stewardship.
. <

Consistent with this ‘mission, the CBC lost no time in
'undertaking plans for ex@énding national éoverage, A report
prepared in 1936§¥evea1ed thatnoniy 50% of the Canadian
bopuiation received good service from the existing network., In
1937 the CBC proposed a plan which basically followed the -
recommendations of the Aird Report. As a prelimlngry step to
improving coverage two 50 kw, -stations wodli be bhi}t, one in:
'Ontario and one in Québec.l In addit;on, smallkr facilities
would be constructed in;ﬁée Maritimes and Sésﬁgtchéwan; It was
estimated that if*tﬁe é/measures were instituted~ovefithe next g
three years tﬂey would) result in "good" cerraéE to 75% of the

1Y

g



- population,

This plan was not well received by the, government. in

*

initial meetings with the Minister of Transport, C. D. Howe,

——

the board of governors was apparently informed that the

governméét foresaw the CBC as a "progfammg—building .
organization" and that '"the improvement of broadcasting
fécilitigs‘should»bé leftlto'privaée capital, initiafiyc and
enterprise,"b! Howevé;, imbued withxbroadcasting's
discdurse of nationalism, the board of governors was not

, prepared to accept such a subordinage position and Brockington

pressed his plan upon the government, reinforcing it with his,

interpretation of the_governhent's "declared policy on the
subject of broadcastimg'" extracted from records of the Aird

Committee, House of Commons commi#tees, and House of Commons
. Y

‘.‘ .. débates.52 , g ' ,
The ensuing struggle was apparently resolved in favor of
.

fhé broader geblib service model expoundeq by the Qénporatiéﬁ,
and by.May of 1939_the‘two 50kw stations at Toronto.and
Montreal we?e completed éé.weil as powerfql‘station; in the
Méritimes and Saskatchewan. Thus By ﬁﬁe egd of the 1930's the .
Cﬁbrreached 84% of the population and had pretty well succeeded
.'in building the chain o} ‘powerful statidns'calleg for in the

Aird Repo;t. ‘

| Like‘its predecesséi, the.CBC expeniented‘d}fficulties with
P . its financing. It quickly'beéame apparent that the $2.00 .
C 5 ) iicénse-feé would not supply'enough revenue to meet

’ C : ‘

éonstruction and programming plans. Additional revenues were
. . . ’ . ‘ ' .

-K:‘;m:f .,;\42; 2
-
-

e
|
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-
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necessary and the two most favored sources were a license fee
increase of $1.00 or the sale of more commercial time, Neither-

of these options was well met by the public. Newspaper and

magazine organizations were particularly critical of an

\ :

increase in commercial ,activity, whi MP;s reported a
t;émendous number ;? complaints'regajiing a fee incrgase.' In
the end, the liéense fee was increased to $2.50 and cqﬁhérciaﬂ
programming minimally extended, bringing the ire of both groups
upon the Corporation.

The CBC was very selective in its commercial practices

however., Whi}e the CRBC had begun network advertising in late
1935, it had not been undertaken on a very lérge’scalé. The
CﬁC contin;éd this practice and in December of 1937, at least
Paftially in resbonsé to éritic;sms‘by private radio stations
and newspapers, set &OWn‘a,commercial dcégptapce‘policy. This. -
pol?cy established Aigh standards for advertising, resulting in

- B

the rejection of at leasg'éeveral;hundredpthousand dollars of

" business annually.63. Further, the CBC does not appear to

‘have accepted either -local business advertising or spot

°

announcements through th$'1940's, leaving this business

64 This policy in part L

»

entirely for private broadcasters.
evolved from both the CBC's.percepgioh of itself as the ﬁigh
powered national broadcaster and féwerhpowered lqgal‘statiqns
as community outlets and its perception that there Qas a

3 ° » [Pt .
contradiction between commercsﬁl\prograﬁming and the

‘ nationalist purposes of broadcasting. This arose from the fact

*

b § : .
that large audience building programming was often foreign in
. - * . < ° '

—
‘"

-

- . ) .



; / . pressure appears to have been applied to priyate statone toy o _

origin-becanse of the cost of production. Thus, at the local

. level the CBC presentedoprivate broadcaeterg with dittle
N i o - Ty,
competltlon for revenue. - —— ' \,

.

The CBC's network policy, adbpted in November of 1937 was

con81derab1y d1fferent from its predecessor's. The-country was

d1v1ded:}nto five regions. Sponsors received a cumulative 5%

>y

discount on statlon time forr@ach reglon they subsctribed to.t

. Thus, if 'all 5 regions were purchased,:a 25% dlscount was

earned, Weir (1965) explains how rates were set and
responsibilitieés divided: .

> ) N : . ’ C ’c -
Network station rates were set by mutual :
agreement with the- private stations. -, . Stations
were paid a straight one-half of their agreed ~'* -
,network rates, and had no discounts or :
commissions to pay. Out of the remainder, the

CBC absorbed all discounts, ,frequency and _,
regional, as well as agency commissions of 15
per-cent. When'all regions were used, this left
the CBC -slightly better than breaking even; when,

1 ‘less .than the entire ggthork was used, the CBC
made a small prem;um. v .

-~

] R ‘ + / . b e
. . - 2 i
-

’ ) < 1) . v ' . N
Weir goes on to state that “"under this arrangement, stations on ™~
’ : ' *

the CBC network enJoyed a much better arrangement than th&?
thef would have received had ttiey been me;§§§$ of an Ame:itani !
_ network." Indeedy, as Malone (1962)'note§: "tombarebte pafﬁents -
- to affiliates in the U.S. by C.B.S. and N.B.C. in 1935 were -
24.09 and 22, 02 percent respectively 166 Like tne CRBC, _
. the CBC did not require those stations already affiliated with ; L

American networks to disaffiliate. As well, 1itt1e if any

i-

i 3
' o

'joinvthe CBC network or carry CBC programming, leading to some °

'"' ; N ,‘ ' '3 T . {
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of the most important sustaining programs being ignored by

private affiliates. 'Brockington\used'this cﬁarg@ to support

his contention that ﬁhe QBC must have high powered stations in

’

' ¢ ¥
all regions of the c:ountry.~-67 Further, by the 1ate.f930's.

, . g e ) -/\
broadcasting had Vecome a profitable business in Canada and

private networks had become economically attractive leading'tQ.

. .

incpeaseh pressure for the CBC to relax its network

AY

rest}ictions.68 In March of 1939, BrockLngton énhouncem

that it was '"the policy of the Corporation. . . to permit the /,—«/j

formation of temporary auiiliary hook-ups subject to its

qontrol and direction" and thus unofficial networks were
%

officiglly sancti®ned.®® *

With the onset of th% Second World War, GBC construction
¥

4 — N

plans were put on hold and the Corporation moved closer to

S

government as it assumed wartime news and propaganda

? s 'ﬂ# . . . 6L ,

responsibili less This relationship precipitatéd several

scandals involving government interference with broadcast
-

content.’0 Perhaps the most damaging of these was the &

4

refusal of the CBC to 'carry coverage of the 1942 Conservative
convention. To the Conservatilés, this refusal evidenced .4

political interference and the party began to rally against the

¢

CBC. As Peers (1969) notes, untf} this incident the C
Conservative "party leadership had never denounced the '

Broadcasting Act or the system itself"; but from then on "more .
influential Cénservative members called for an 'impartial .

board' to regulate both CBC and35iivate staqions."71 This

corresponded with increaséd ayQchs by the private sector on
1 - * - .}

-
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the authority of the CBC. . .

Through the war the prosperity of private stations

Ny . Cs A
continued to grow and with it came increased cxitéczsm of he

CBC. At the centre of this agitation were demands from the-

-private sector for increased commercial freedom. In its

Parliamentary Committees investigating broadcasting through the
0 * ’

"lines of the Railway Commission to oversee broadcasting and

~

efforts to win.a freer hand in.broadcasting, the private

H
-

stations' lobby group the Canadian Association of Broadcasters

(CAD) began calling for-a separate regulatory board'élong the

4

remove the.CBC from its pgsition of both "competitor and’

regulator," These charges appeared to have little foundation

T

in fagt, for Weir (1965) notes that competition really only

existed in large centres between a few powerful regional:

private transmitters and the CBC's high power transmitters and,

as poted, even in these casqé the commercial practices of the
CBC.subordinated their revenue concerns to those of the private

72 These charges appear to have met with little

sector,

sympathy on either the part of the government or the various- -

1940's which all basically . upheld the CBC's control over
broadcasing. However, pressures from both private broadcasters

and businesses seeking to advertise their goods and services

did lead to the formation of a second national network in 1944,

4 v

ds broadcasting grew, the-place of the private sector
within the system became more legitimate. This is évidenqeg in
both the reports of Parliamentary Committees of the 1940's and

the markgqplacg. Parliamentary Committees for.rgporting on

o

3
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radio broadcasting were struck in 1942, 1943, 1944, 1946, and

-
. .
1

1947, ﬁike‘their predecessors, each of these committees became r

a forum for the struggle between public broadcagting and . N

private broadcasters. While a detailed aQalyfis of the reports
of these_cgmmittees is beyond the scope of ‘this work, it wpu%d
_- appear that they all genérally"endorsed,the pdhlic purposes of

- . .
" I ! " ! K 3
N ‘broadcasting and the use*of broadcasting as -a nationalist

»
‘

A

. instrument.’3 Yet, continued agitation on the part of
of

private broadcasters led to the private position being

~

Qconsiderably énhanced. By 1948 it was clear that private .

stations occqpied a permanent position within the system, "

Powver ;ncreéges were steadily granted, the licensing perigd had

LY

\ been extended to three years from one, and more’private ‘

o 0

"stations had been licensed giving the CBC a smaﬂle} share of
T !\' PR

B the overall market. /

\ .
& A further illustration of the strength of the private

stations during thi;-period is found in the 1946 battle over

wa;elength real&ocation. Following the 1937 Havana Aéreémeq}
"‘egarding the radio spectrum, Canada re;eived six clear
channels which the CBé earﬁarked for national] service. Pénding
the CB{'s heed of these chann?lé, three non-CBC stations -

» CFRB, CKY, and CFCN- - were ailowéd,to occupy them upon -the g

condition that they "may be required by the CBC at some future .

date and must be vacated if and when such a éondition

a

. arises.,"’% In April. of 1946 the stations were notified -

that they would have to vacate these frequencies and assume
 J : 3 .

others that had been reseérved for them, CFCN and CFRB met this.

B SN

[

.
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request With a virulent response which resulted in a tremendous
press campaign agfinst the CBC and reallocation was delayed for
two years. When it finglly did take place, CFRB was accorded

an increase in power %bk50,000 watts by the CBC.thus changing

o

the definltlon of private stalons as local,stations., Similar
i

increases for other prlvate statlons qu1ck1y followeq_ This

1Y

effectively blurred the distinction between the natlonal and

local levels of broadcasting which, as noted, had formed one ;E

Ladd ] .
the bulwarks of regulat1on. Flnally the strength of tﬁ% " L

B

pri;ate broadcasters' posit:on was, implicitly recognized in

both regulation and the marketplace. As a ‘variety of authors

»

and enquiries have. noted, the.CBC was traditionally either
retiqent.or unable to effectively regulate the activitiee of o
private broadcasters. Transgressioné rega;ding commercial
activity, content requ1rements, and promises of performance
(formally instituted in 1947) were often reprimanded yet evaded

punishment. Further, Jespite~the 1936 Broadcasting Act's edict -

’agqinst proprietary rights regarding broadcasting licenses,

. [N

such licepses became valuaple‘commodgties'in the marketplaée,

illustrating the business$ community'e confidence in the CBG!s

inability to undermine the ‘commercial value of stations.’” °

r

However, by the end of the 1940's a variety.of pressures wvere

coming to bear on the government to further intervene in

v

broadcastingf" As Peers (1969) notes:

. —

_In the year 1948 several questions demanded
urgent attention from the government. First, an
authoritative answer was needed on who should . ;
regulate and control the activities of private
.stations; their scope and fuhction had to be
' -~

-
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-

defined or restated. Second, financ1al provision
had to be mﬁde for the CBC; the license fee of
$2.50 was now clearly inadequate. The government
had to decide whether to increase the fee
substantlally or find some other means of
supporting the public system. Third, there was
the new problem of televison. The country, it
seemed, would be faced with.-the same kinds of
difficult choices that had confronted it when
radio broadcasting had developed., The difference
was that the pace would be faster, -the costs - . -

. would'bs greater ~ and the stakes would be- \ e,
higher. 6

8

Indeed, at the turn of the decade technological innovation and
the calculus of commercialisq‘yére preparing a new site’ for
relations between the public and private elements of

broadcasting.

14

%

While there had been speculation of television in the Aird

- /

Report and Canadian Marconi had applied for a television ~ '

2

license in 1940, pressures for televﬁ51on broadcast;ng didn t

really begin to develop until late 1940's. While the CBC began

1

‘to make plans for the implementation -of this service in 1947,

-

thééé'plans'were dealt a serious blow by‘the reluctance of the

-

government to fund them ahd in early 1948 it looked as though
the -CBC wo&ldnbe relegated to a licensing and fegulgtory role
regarding televiéion, similar to the US Federal Commwnigafioné s

Commission (FCC).77 HoweQer: the applicants apparently

M

mosi able to proceed with television broadcasting were foréign

owned, which raised objections from the CAB. Delay followed{ \
" . , ‘ e - - .

.focusing the anger of aspiring broadcasters, equipment

manufacturefs, and the general public on the CBd. Meanwhile

the FCC had imposed a ban on ;Eﬁevision development in the US,

~

~but not before border station had been bpilt that flooded major:

Y
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Canadian cities vith their sighals.

{

In January of 1949 the government announcs' in a throne
speech that it'would appoint a Royal Commission to investigate
broadcasting and certain other institutions and practices. But
in March, before that appdintme;t took place, the government
announced an interim policy. ~It staéeﬂ that television would
Be:dé;eloped by both public and private enterprise,,shat.the
CBC wobl? establish stations and production centres iﬁ“Montreal
and Toronto, and that these centres‘wbu1d~providé pnogrammiﬁg
to stations in other parts.of the countr}. Regarding

g

licensing, the statepent read "in any city or-area in. Canada.

-

.o 8 license to establish one private station will be granted

to a private organiiifion."7? Network'ﬂrrangements were to
i ,

s be left in the hands of the CBC. The Minister of National
Revenie illustrated that these plans.wouid providé a means ”ofl
‘encouraging Canadian talent, of expressing Canadian ideals, of

serving the needs of the countri ag a whole, and of stimulating

and strengthening our national life as a whole."’9 &

govérnment loan of $4.,5 million to begin construction was

issued to the CBC in December of‘1§49.80. #

In April of.1949, the Royal Commission on National ° -

Developwent in the Arts, Letters} and Scienceé (Massey
Y : ~ .
Commission) was appointed to investigate a variety of national-

institutions and funcfions, among these were "the principles
‘ 1

upon vhich the policy of Canada should be based’in the fields

of radio and television broadcasting."8% After two years

" and anp exhaustive series of meetings with a myriad of

3
C
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individuals, organizations, and institutio7%,pfhe Commission

submitted its report. The distourse of nationalism undergirded

-

illustrates: "

4

That it i3 desirable that the anadian people

* * should know as much as possible_ about their
country, its history and traditjons; :and about
their national life and commbn achievements; that
it is in the national intergst to give
encouragement to instituti s which’ express
national feeling, promo'te ¥ommon understanding
and-add to the .variety an ghness of Canadian '
life, rural as well 'as urban.

Following this tack, the Commission emphasized radio

broadcasting's part in constituting Canadian culture in their

report:’

The system recommepded by the Aird Commission to

+ the nation has developed-into the.greatest: single

agency for national unity, understanding, and-

- enlightenment. ut, after twenty years, the time
has now come for a restatement of the principles
of Canadian broadcasting, tacitly accepted for, so
many years. . In the early days of .
broadcasting, /Canada was in real danger of
cultural annexation to the United States. Action
taken on radio broadcasting by governments

t representing all parties made it possible .for her

to maintaing her cultural identity. Through:

) Canadian radio, however, much more has been done. -
Radio has/opened a way to a mutual knowledge and _
understanding which would have seemed impossible .
a few yédars before. Canadians as a people have !
listened to news their own country and of the’
world,/ have heard blic topics discussed by
natio al authorltle , have listened to and have

and /have, through radio, been present at great
national events.,

I |

r 3 . >
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¢ . broaﬁcasting included a rebuke of private broadﬁastef'gﬂ \\
overtures for a new regulatory structure and an independent
board: » ) ' ) ' .
. ’ - ’
We believe that the Canadian radio broadcastding
legislation contemplates and effectively provides .
for one national system} that the private. .
stations have been licensed only because they can
play a useful part in that system; and.that the
C.B.C. control of network broadcasting, of the
‘issue and renewal of licenses, of advertising and -
other matters related "to radio broadcasting, is a
) \ proper expression of the power of the c. B.C. to
_exercise control over all radio brg&dcasting
policies and _programmes in Canada,”"

L)

Turning to television, the Commission frame it too within '

the context of the discourse of nationalism'

+

Recalling the two chief objects of our national

system of broadcasting, national unity and .

understanding, and education in the broad sense,

. we do not think that American programmes, with
certain notable exceptions, will serve our

- national needs. . .

X

Like radio it (television) is a valuable .
instrument of national unity, of education, and
- of entertainment; how much more valuable it is
difficult to say at present, but it promises to
be a more popular as well as a more persuasive
‘medium. ., . The pressure on uncoptrolled private
television operators to b me mere channels for
American commercial mater¥al will be almost
"irresistable. . . Once televison were established
in commercial north-south channels it would be ' ,
almost impossible to make the expensive changes
necessary to link the country by national
programmes on east-wesf lines of communication. .
. It seems necessary, therefore,'  in our
. - interests, to provide Canadian television .
¢ . programmegswith national coverage as soon as .
- "\ /} possible, .
- l N . b
- Toward the introduction of television, ‘the Commission

ra

recommended that: national coverage be "extended as rapidly as

0 M "
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{
Yo
'

npossible"i‘"that direction and control of t€levision

broadcasting in Canada continue to be vested in the Cpnad;énh
Broadcasting Corporation"{ and "that no private television
. . v !

broadcasting stations be licensed until the Canqdiaﬁ

.

Broadcasting Corporation has avadailable national television
frogrammes and that all stations be required to serve as.

. . T
outlets: for national.programmes.'"s6 Thus, in the

.

v

Commission's eyes, televison should be placed firmly in control

-

of the CBC and structured, through the diécourée of

nationalism, in the national interest and to national purposes.

, Thei Commission's finanfial recommendations also appeared to

. . ‘ 4.
rTise in favor of the CBC. It was recommended: thatﬁthe

finadcing of radio &ﬁ% television be undertaken separately;

that radio be budgeted in five year intervals and funded

7 ’
——, P

thrdugh the license fe€, commercial revenues,ﬂ*nd a séatutory .
/( ~— - . ) .
parliamentary grant that the capital costs of introducing

hd - .

" television be provided fqr by Parliamentary grants;_.and that
- . l .
operating and programme costs be met through license fees on
* |

-~
receiving sets, commercial revenues, and statutory grants where

necessary .8’ '!'> J : B

+ However, like other roadcasting enquiries before it, the
\ ) -
i\Massey Commission while 4n one hand praising the CBC and
a ' '

1
)

v recomﬁending it to further national purposes, o? the other

.granted further privileges to the private.séctor. Most

| L
.

important in thié‘respgc; was the involvgmenf of the-privaye

. o A
. "sector in the developmeﬂtgof television broadcasging. The

\
A

» . e . bt
t - .
‘n .
'

N



"the same as those employed by the Americans. Further, raﬁher_" N

_ went straight to subsidiaries.of US manufacturers.89 Thus

model put forward by thg‘Commission saw the CBC ﬁéeding Y%

programming to the private'sec$or. » Further, they recommended
. , . :
that the CBC further circumscribe its commercial practices,
o

that the period of license be extended ‘to five years, that

priiate broadcasters have fhe right of.appeal to a federal
court, and'that the privgte statio%g have full oq?ortuniny to

bé heard by the CBC board on mat:ers relating to them. S8

Thus the.contradiction between the natiogal ppr;oses of | ’ ,
broadcasting and thellogic of:commerzialism Qas wefl

- ——— - .
.

represented in the Commission's‘report. . : J

[

In early 1949 the CBC began to make plans for the - -
introduction of television, The Department of Transport had

L]

already decided on the standards that would beﬁuéed. Théy vere
than advertise for tenders for broadcasting equipment, the CBC

while discussion raged over how to best gain national

representation on the airwaves,.technically the system was
. ‘ ) T
fully integrat®d with US networks at its inception. . ’

In light of the gové}nment's-1949 pof}iz.allowing a privaté

sta¥ion in every cfti. there was some question how the Massey.

]

-Report's recommendations,. which apparently advocated only one

J -~

sfat;on'ﬁer city, ﬁpuld be received. However, four weeks after
it was published, the government praised it as "a splendid
report . . . particularly that section of it vhich'deals with

televison,"90 Shortly ther;&fter a fﬁrthef loan of $1.5

million was made to the CBE, Dr. McCann further elucidated tﬁe

ot

¥ IR S A
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1e o

‘ government s position on television broadcasting if the House
- )
of Commons on November 20 1951
/-

.1t seems to be there are th1ngs that are much

more important than the establlshment oﬂkmonepolf

positions oh televison channels by private

interests, from which they might .hope to make a

good deal of money in. the future. Far more o

important to this country is the building of a

television broadcasting system which will help to
. link the country together in a few way; which
will use a large amount of Canadian talent; and
which, whlle bringing 'in some material from
out81de the country, /will essentially be a
Canadian operation carried on in the national
intérests. Into this system I expect later to
fit private operations co-ordinated under the
dver-all system serving communlty int®rests, and
also actﬁqg as outlets for national program } .
service. ’

& AN

N ‘
“

. -
+The 1951 Paliamentary Committee echoed this nationalyst

sentiment: b

%

the national broadcasting service carried on by .
‘the Canadian Broadcasting Corporation is
‘'essential for the development of our national
. life in Canada. . . Your committee is strongly
- 4<:> 1mpressed wifh the vital need for the developmeg}
of a television system that .is essentially
Cnadian and which gives expressagn.'. . to

Canadian -ideas and dspirations.
L4

-4
K -

/
/

:\'

Thusy in the,eyqs oY policymakers Canadian television .

appears to have beehn articulated with broadcasting's discoutse

. .
of nationalism early in its development. N

. . o o

}ﬁterpretations

- In strutture, the CBC was apparently more independent :of

P

" government than the CRBC. Among other things, its guarantee of

. y - .
income'from the license fee,.its g};lity to borrow money from
. . )




: 103

the governmenf, and control over its own .taff, clearly set it

7’

apart from its predecessor.  However, these powers were

Ia .

severely circumscribed by the requirements that it have .

permission frbm the Governor-in-Couyncil for expenditufes over a.
certain size, for thenacquisifio? of property, and for securing
loans or advancés; Because the ability ;o acquirg and disp?se
of capitai is the essence of corporate freedom, it would appear
that in practice the CBC's independence was in several

important aspecgs more of a‘pbssibility than an achievdment., L

"

At another level though, the CBC constructed by the 1936

Broadcasting Act did enjoy a certain degree of freedom” from the

1

government, as.was evidenced by the board's victory infits
battle with Howe. However, as wi%k’be illustrated, it would
. o~ \ '

éppear that the CBC managed to evade this blatant.atteﬁpt at .
L ' . LT
subordination only to be caught in a subtler web of

1

suﬁjugatibn. ‘ .
Like»the'CRBC% one of the CBC's best defined powers lay in

its control of networks. As Offe's model might lead one to
N L

suspect though, in practice this power was subordinated to ° ‘ =
,private capital in several important ways. Fjirst, as the CBC

asdumed its resbonsibi}ities, wretwork broadcasting, other than

¢

affiliation with American networks, still for the most pant lay -

Skt

outside’ the financial reach of private stations. As noted By

the CAB during .the 1936 Parliamentary Committee on Broaddastiqg
-hearing; "network broadcasting hasip;actically disapﬁeafed

~ : N . ' i 0 4
commercially-son complete networks. . . because of the high

\cost;"93 Thus, at the outset, the forming of ‘'networks did

L]
s

° d ¢
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not interfére with the pgerogatives of.orivhte entefprise, .
Second, network'.commercial practiges obviouslxxﬁavoured private
oo . ‘ T R ~
statio®s, paying a higher rate of return than their Ameiican o -

I - N N N P "
counterparts afd structured to benefit the maximum numopr of-
Third,

private stations at the CBC's, expen¥e., - as illustrated

o - . . °

private stations werﬁ épparently not. forced to carry CBC

pm%grammiug. ;Fourth, as the‘$r1vate sector grew stronger“ -

netuo}k rules were re}axed 1n1tia11y,~aI}OW1ng auxiliayy o |

hook-ups andllatera by permitting the second national network.
) .
it would appear that metwork practices
a ‘< ! %
worked to encourage ths growth of p;&vate capital,

.Primarily then,

Further, as

private capital gained‘in strength, it exerted pfessure on the

e
“

CBC to make room for private capital accumJlatianL aqﬂzthus'

2 .
Id N (Y

both looser network arrangements and greater distribution of

the benefits of networkﬁgpoadcasting were- instituted.

llowaver,
¢ - Voo .

the CBC's radiq network policies-did not operate simply in tho
interest of private capitals
A

the growth of a partlcular patter;\ofpaccumulatron - as with .

- - - -

the.rai;road, this was to be east-west in character rather than

north~south.

They wqre. structured ‘to encoufage

13 p‘) )
Here,: the state's own agenda becomes.apparent. -

-

the state operated to encourage the

-

For, through the CBC,

>

pattern of cap1ta1 development that would be most beneficial to B
! K

itself threugh extendlng the reach of prlvate capitel in the -

development of the radio spectrumwresouncemin a particular ’
direction; - n " ‘ S~ A
Another ‘of the.GBC's better defined powers iaj.in,pfogrém .

!This too might be seen as somewhat subordinated to

5, [ 3
. « N

' a 9 '..' ’(a,-

L ) ’ .

B

’
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'Q..‘

"private capital, Production often focused on types of’ .

~ . -~ -

A

- -

programming’-that were not”particularly attractive to commercial
broadcasters becausé of their narrow audience appeal, such as

as symphonies and radio plays, or those that were relatively

Vd : 1 »
expensive to produce, such as actuality broadcasts and current
- .

affairs. ' As Ernest Bushnell, ¥he general manager of the CBC
r . L .

-

"noted in 1946l‘schedu1}ng'practices often worked in conjunction .

yith progran production to minimize audience appeal:

K]

The CBC'does not try to obtain a mass audience ’
all the time. ThHe easy and profitable way of
doing this is to put prqgrams which are not
supposed to be big audighce builders outside peak
listening timeS& This we thave resolutlely .
refused to do. i

-
\ »
.
, .

Thus the CBC often operated on the edges of the-market with

. ) -4 . .
regard to its program production and scheduling practices as -

’

1woil. Further, like network practices, program production also

worked toward developing.the broadcasting resource: first, by

mov?ng to fophslthe,investqent of capital toward peculiafly
Conadian programs and thus build infrastructure for a Canad%an
progr%m orodnctiop industry; .and second, by working to develop ; °Y
audiences for.Canadian pfogramming,' ' ‘L
1T‘wo“‘other practices of the CBC that operated i#y}icitiy in
-

the service of‘privaﬁé capital and at the same time worked

toward dgvelopmng the broadcastlng resource also deserwve

.

mentlon? First, the CBC controlled the number of stations in

ﬁpy given market. -Nhile the method through which new licenses
were.ayarded would have‘to”¢e examined before any. definitive
’ ' 1! ~ T N

\§tatement'qould be -made about .this practice, such control

. v
e [
. .
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a

suggests that existing lic¢ensees were offered a certain degree

”~

of'protection from competition while they underwent
development. “Secénd, the CBC's progranm of éxtensioﬁ of service «
appe;rs to, have been basically undertaken around the private

‘? sector ph&s ayoiding aisplacing them. The Corporation's focus
on devéloping a national yfoadcas§ing se;vice generally\kept it

1

out of the way of the prerogatives of private capital as it
developed areas ;utsidq of ghe grasp ol private interests.
Igplicitly too, through its lack of enforcement of
regulationsyythe CBC might be seen as operafing @ﬁ the service
of pri&éte\::%ital. Although it is difficult to make a gencrah%

statement as to exactly how lenient the-CBC was in enforcing

- 4

. 1 '
broadcasting regulation,.its propensity for often ignoring.

content and commercial violations has been documented by a
Qariety of enqdiries and writers. Reasons for this lack of
regulation might be attributed to both strucparél and practical
‘considérations. At one level, thé'{egis}ation governing the
CBC,ieft‘some question a; to the’CBC'é,jurisdiction in )
regulatory matters an& directed it toward pTog;am production .
and nethrk construction, Faced with budgetary 1iﬁipationa,
the pofporétion might, likexits predecessor, have followed the
path of least resistance. At.another level, pressdre frpm'
accumulation units‘appéars to have arisen whenever the CBC | .
Lséuéht to impose its rule upon them, forcing it _back. In any

. case, the lack of regulation provided a definite service.to

private capital, T .

N -

Ope further example of how the CBC was subordinated to

Lk - ’ . ‘
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3 )
. ‘T\i:)égislatioh. Further as Innis might suggest, as an example pf

pfivate interests bears illustration. As noted earlier, the

CRBC exchanged its right to'gather and publish natiomal news in
return for thg Canadian Press supplying it with two five-minute
N - N

newscasts daily. Through this subordination of news gathering

:

priveleges, CP's monopoly on the domestic news service was '
b} - - "

protected. By 1939, C.,P. had put its full wire service at the »

disposa1 of theJCBC and the CBC had forbade the use of foreign

wirc §brvide% except in speciai circumstances; ’In‘fesponse to

a ris{ng demgnd for news, the QBCyinstituted a central news %

2 ! .

bureau in 1940 and supbliéd free news to stations providéd /
thc;r‘newscasté were unsponsorgd. Here again then, CP's
mondpoly was protected through proteétion of the rewenues
arising from it. However, by ‘July of 1941, CP began bypassing

the CBC and selling its news directly to private stations, and

3

in March of 1943 the CBC began payments of $40,000 per annum to

-

CP for its service.95 Thus, it .can be seen that the CBC

worked to protect and promote the interests of CP and hence its

[y

member newspapers, in at Teast two ways: first, by protecting’
its monopoly on news aﬂdlthe revenues arising from it; and
second, Py hglping de§elop a market for radio n;w; througﬂ fregL
distribution,99 | Y
Thus as Offe might suggest, sas an instance of burppsive
rational action on the part of the state, the CBC operated to a ’
\ . . -
3re§t degree in—the service of, apd on thé edges of privéte
capital, directed Lhere'both by pressures from accumulating . .

¥

units and structural parameters imposed through its enabling

L4
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government ownership the, CBC worked as ,a vehicle for infusing
capital into the development of the radio spectrum in areas of

- responsibility that private capital was iﬁitiﬁlly loathe or

Qa

. ' unable to undertake. Here tgen.oas an instance of government

ownership, the CBC can be seen a repre§enting a sedimentation

. 2
of a particular set .of relations between the state and private

+ capital. However, political economic pressures were not. the
only forces guiding the CBC, for it remained focused on the
national purposes of broadcasting through the articulatian of

its practices with the discourse of nationalism,

While the nationalist objectives of broadcasting were not

.egplicitly stated in the'1é36”Broadcasting Act, they cen&gin]y.
did appear to undergird the practice of the CBC as wa
.evidenced in both the rationale for its practiées durihp this
. period and the observafiéns of both Brockington and t}Me -various

& government enquiries. Time and time again the CBC @nd |

‘ éovernment enquifieé justified the Corpération's policies ~~.

" through ;eferfing to its national pﬁrposés. Indeed, without
the discoqrse_of nationalism guiding the.CBC's practices, it
would be impossible for it to distinguish between arcas
requiring development and those sufficigntly served by érivaté'

—

g capital. ’It would appear that it is at the point where -the

discourse of nationalism driving the CBC's practice articulates
with theée practices of private capital accumulation- that the. CBC
is subordinated. Thus it is the contradiction between the

. generhl.iogic of codmgrcialism‘and the discourse of nationalism

. % o :
that guides the practices of the CBC. But while relations
~ R N



broadcasters to advocate quick entry into the market as

109

{
A}

between the public and private sectors asppear to have reached a

rather advanced stage by the late 1940's, on another front they
< .
were just beginning:to develop.

Through the late 1940's pressures were mounting fog the
¢

institution of televison sergice in Canada. The commercial

success of television in the US spurred would-be Canadian

-

American signals grabbed up Canadian audiences. Further, .
Canadian industry looked for a speedy introduction of

television, both to take advantage of the products associated

L]
.

with it and to gain access to this new advertising medium for,

as with radio; the receipt of'US,signalé and the advertising it

o

offered threatened to give US companies an advantage over
L]

Cbnadiaﬂ;ifmpanies in the Cadnadian domestic market. The CBC's

purchase of American television technology might be seen as a

- *

proQuct of these pressufes. ‘Or, a closer study of the period
might reveal that this technology transfer was part of a larger
industrial stra&égy. In either event, the burchase of foreig
technology to uhdertake'a nationalist project can Bé seen as

representative of the basic contradictibn undefﬁying s

-

broadcasting policy. For here, as has been the case at other
- : s

discursive sites, as the .logic of commercialism is articulated’
. ' ’ . TEEe

with the discourse of nationalism, the discourse of nationalism

is once agdin subordinated. - o .

, xAlre;&y‘grticulated with broadcasting ‘through radio, fhe

¢

discourse of nationalism again.rose as a ready site for

conjoining policy concerns and‘focusiﬁ and faciiitating state

a -
. *
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t

intervention. It gave rise.to a particular way of speaking

about télevision broadcastiné,,positioning ideas about

o

television and the étrength and cohesion of the Canadian state
in particular relations with political economic conditions.

.Contextualized within the discourse of nationalism, the

imperative was to have television Broadcasting undertaken in

conjunction with the growth of the state; that is basically in

an east-west fashion rather than as a simple extension of US-

networks.

4
o

At the first ¢all for telévision licensée applications it

was apparent that private Canadian capital by itself was not

adequate to the-task of the development of television

broadcasting. Thus, the'state's.basic iﬁvestment criteria of
building a national broadcasting system - this criteria itself
constructed through the discourse of nationalism - could not be
met by private capitai alonéxand the préroéatives of private

capital were somewhat superceded in favour of state

?

intervention.
As with radio, intervention was 1égitimated by both the .

benefits it would bestow on Canadians and the dangers of

.~ ’

nonfiﬁtgriention. Again caliing upon the notion of nation, the
discourse empowered the state to structure relations between

itsglf, private capital, and the practice of broadzasting.

»

Intervention followed as a necessa{y step in securing the

‘'national identity of the country. Here, as with‘intervention

[N
A

in radio, the discourse can be seen as ocdiuding'the

coptradiction between private capital accumulation and
X y :

4

-



were exerted on the CBC fo F{cus its acti?ities on the lessg
7/

“ . -

government intervention, for withjin the discourse the state
posits itself as building a market essential to the well-being

of the whole state'whicﬁ«bould not exist without intervention.

o

Thus as in the past, the discourse moves to légitimpte the

. ¥, / .
actions of the state-and cggse off ideological

.

protestation.97 - Again too, as a consequence of this .
) A e d

discursive effect, the ways in which state intervention moves

instrumentally “in aid of private capital ‘are somewhat elided.

For, without intervention, the national purposes of,

REahal

e ';‘T * .
broadcasting are thteatened, Thus, the d{sgourse works to

conceal the statle's interest in promoting private capital

accumulation through denying the possibility of other courses

of action.' Thus, as it had in the past, the discourse of

nationalism rose as a ready'site for both conjoining policy
o [ b '

/

concerns and constituting and legitimating initiatives

.

regarding the introduction of televison broadcasting in Canada.
. ’ LY

s
w

Finally, at_.this early stage of development the ;3¢ can
th

already ‘be seen as. a vehicle for investing capital i e

development of areas not reaﬁi&y assumable by priyate capital:
/

/

network construction and program production. Perhaps because

# oy .
privateécapital was better developed in the field of
- -8 " /

<

g : .
broadca&ting than in the early days of radidﬂ early pressures

r

/ Al

lucrative aspects of television brdaﬂcaéting. To what extent
/
these pressureés would succeed in circumscribing the activities
/

of the CBC was dependent on the strength of private capital,

& ’

N ¥
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1952 - 1958

» o

Early in 1952’£he QBC put forward a pian for a second stahe
of television dévelopment which called for séations in seven
more cities, including Ottawa, Vancouver; anp Winnipeg. The
CBC argued that, coupled with tﬁe stations under constru;tion
in Toronto and Modﬁreal, thése would givé them coverage of just

over 50% of the population as well as a sound commercial base.

Further, it would give the Corporation assured national
/

‘coverége, something which had been all but impessible to

/

// = :
achieve with radig because 'of their dependence on the

¥

.70Z%Z of the gross revenue from any programs they were to supply

cobpera;ion of private stations. 2

TQe’CBC began broadcasting in Loth Montreal and.Toronto in
Sepéembé} of 1952, By the'éime these-stations went on the air,
there were already approximately 146,000 television sets
operating in Canada and the CBC had suffergd the brunt of‘a

great deal of criticism regarding the way that televison had

-
-

been -introduced and the time that its introduction had taken.
Much of this delay was tﬁé\result of government‘reticeﬁce to
bring down a firm policy on television broadcasting and

adthorize sufficient funds for its inception, but such excuses

-

' did not appease its detractors.28 4 ma jor source of

irritation'between the Corporation and the public was its
inability to secure much publicized American network programs
for part of its.schedule. These networks apparently demanded

-

the CBC. After ‘four months of negotiation, a figure of 50% was

o

- ' ' !

.
W
A
[
<
k9

.
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finally-agreed upon.99 '. . . . '-h'7

-~

T

After the CBC had beén broadcastlng for three months, the

government made a major telev151on policy statement:

‘of our Y88 people and life in all parts of

rd

The governﬁent believes, with the Royal.,
Commission, that television should be developed
in"Canada with the aim of benefiting our national
life and that it should have the stiructure and
the means required by Canadian conigtiohs to
ensure and adequate amount of suitable Canadian
programs for Canadians as well as using some
material from outside the country. Television
will undoubtedly play a considerable part in the
lives 6f many Canadian families. It is bound to
have a strong effect on the growing minds of
young people watching it in their own homes. The
government believes it should be so developed in
Canada that it is capable of providing a sensible
pattern of programmlng for Canadian h%ges W1th at
least a good portion of Canadian content
reflecting Canadian ideas and creative abilities

»

Canada.

4

However, while the discogjse‘of nationalism contextualized the

statement,” the System it envisioned was not the purely pubii;

model advocated by Aird. This time the policy explibitly

"provided space for private broadcasters:

N # 5

The objective will be to make national televisian
service available to as many Canadians as s
possible through co-operation between private and
public enterprise. Under this plan the private
stations licensed will carry national progranme
service, besides .having time for programming of
their own. There will be plenty of opportunity

r enterprise by private interests in television

fo
Nﬁ?oadcasting, and at the same time prov}a}on for

wide extension of the national service.

-

The statement went on ;o'outline that the CBC would establish

stations in Ottawa, Vancouver, Halifax, and Winnipeg and thus

"there would be publjicly-owned stations with some productibn



. apparent that a fufther means of financing television was

¢

s . b :

facilities at least in each of the main regions of the '
country."lo2 For the construction of these-outlets,
Parliament was to provide a special loan. Licenses for

stations in places other than these centres would be open to .
. . * ° .

}

applications frép the pri'vate sector but, for the present, nb

two stations would be licensed in any one area. This latter
4 [

provision became known as the "single'station policy".

While televison received a rather late start in Canada, its

’ ‘ / \
growth was very fast. As WalFers (1960) notes, "within two

N

years after its inception, Canadian 'television ranked second in

the wbrld in the number of stations, and only Britain and the

United States had more TV recéivers."103 The first private
. . : ) .
station opened in October of 1953 in Sudbury. A ycar and a~

half later there Qere seven CBC statigkssand 19 private

stations.. And by.Maf;h of 1958, there Wwere eight CBC stations’

and thirty-six private outleﬁ:sllo4 The CBC would appear to

t

Ny

have supplied much of tHe impeﬁﬁs'to this growth, providing
stations with both programming and network arranéements.

The expansion into television was extremely expensive'fof
the CBC and its budgét was heav@ly strained by the
responsibilities for which.it was éhargéd. While the -
gb?ernment haqw}allowed thé“Maséey Commission'éwédyice and
instituted a five jé@; statutory grant, it was still painfully
necessary. In“February.of 1953, the‘gdvernment announced that

radio license fees were to be discontinued and the proceeds

from a. 15% excise tax on radio and televison sets and




115
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componehﬁs would take its place.' In its first years, this Plan
was extremely succeesful as television quickly.in§3bited the
popular mind and sales of sets were at high levels. But the
market quickly became saturated, and the proceeds of the tax

fell off with it.. By the end of the 1956-7 fiscal year the CBC

was showing a deficit.73
» - ' ‘ '
As recommended’ in pﬁe.Massey Report, a R%yal Commission to/

H

invesﬁigate broadcaeéing‘(Fowler Report) was struck in Decembeé

of 1955. Their report was issued in March ‘of 1957,

k]

Tllustrating its debf eo the discourse of nationalism, the

first chapter of that report states:

The natural flow of trade, travel and ideas runs
north and south, We have tried to make _some_
part, not all, of the flow run east and west. We R
have only done so at an added cost, borne
nationally, There is no doubt that we could have
had cheaper railway transportatidn, cheaper air
service and cheaper consumer goods if we had
. simply tied ourselves into e American
transportation and econgmfgtzystem. It is
equally clear that we could have cheaper radio
and televison service if Canadian stations became
outlets of American networks. However, if the . .
less costly method is always chosen, is it /
possible to have a Canadian nation at all? The
Canadian answer, irrespective of party or race,
has been uniformly the same for nearly a century.
We are prepared, by measures of assistance,
financial aid and a conscious stimulation, to
’ compensate for our disabilities of geography,
sparse population and vast distances, and we have
accepted this as a leiagimate role of the °
government of Canada, . :

-

s

Like past enquiries, the Fowler Réport too was hung on the

. .
contradiction between the public purposes of broadcasting and
the ealcQggs of commercialism:‘on one hand, praising the

efforts of the-CBC'andhderiding private broadcasters; and on w

'
« \
s
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the other, recommending constraints on the CB€' and an expansiony

ofthe place of private broadcasters.

. |

The Cdmmiss{on noted that the CBC "has accomplisheJ much in

a

av?hort tI ?, that "it has produced programmes of comparable

quality at{fgﬁstantlally lower costs than 51milar programmes in

the United States , and that no mishandling in the

-

administration of CBC finances" could be found’\l07 To spur

«

- it to greater accohplishments in the future, the Commission
recomniended a schemé for retiring and forgiving the accumulated
debt of theeCorpofation and putting in place a more °1iberal
scfene of finaﬂc{ng.: However, it wvas aléo recommended Ghat the
CBC be subject to an annual review of its finances, i ‘ . »

Ju@ged agai;st the Effbrts of the CBC, private broadéasteré
were-seen to be lacking. Geferally, they were found_to be 2?th
very profitable énd loathe to,meet %heir Tegulatory commitments

‘_‘f * e '
regarding the product1on and scheduling of Cjnadian

~programming. To réﬁtlfy this situation, firmer enforcement of
regulations was rec‘omrﬂénded.lo8 .
As in the past, pfivate broadcasters and their aésociatiop,
now the' Canadian Association of Radio andvTelevision
Broadcasters (CARTB), appeared to pﬁsh charges such as the CBG
" was both "regulator ana competitor" that "they were bound in ‘ 7ff
the web of a power- hungry Corporation,"109 and that an
"independeht regulatory hody"‘should be instituted.llo But
while the Commission did nqt agree with many charges of the

prf&ate bfoadcasteré, they'did indicate that they thought it

was time that "the principle of retaiiiﬁg/private'elements in

S
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2. ~ .
2 . ¢

our broadcasting systen should be placed beyond doubt . " 111

Further, the Commission felt that their were in fact "two

public elements" in the broadcasting 'system: one, "an operating - -
< ' .

agency", to expedite "the national programme- service'; and the

-

s c

other, "a board for the .direction and supervision of the

n112

Canaddan Broadcasting system., Under the existing

. P -
structure, where the CBC performed both these functions, they

. '

felt that "some public. confusion as to the'naturé of the

relations between the\governing Board and the Opergting ¢

LY

Corporation”" had arisen and that steps should be taken to

rectify this situation.113 Toward these ends, the
1] * s s - ' »
Commission advocated the creation of a separate public agency *

H

which would be responsible for all matters of regulation. "
' et

oy

The Commission took great pains to illustrate that this
agency was not the independent regulatory board envisioned by

private broadcasters, but an administrative organization ' o
. ‘$ . « . . )

directly responsible for‘the whole systen which would, among

other things, "act as the CBC's board of directors.ll& :

"~

Under this new agency, the CBC was to retain its.control of
national programming and the private sector would still, in . ;

principle, be regarded as somewhat subordinate to the national’

° -

purposes of broadcasting and the CBC. However, under the new .

4

structure private broadcasters wbuld be recognized as. an

easential ﬁart of the broadcasting system and before the new .~

bbard there might be "competition between. the CBC and private

applicants flor new licenses."115 Here then, the Commission

ey
-

gave credence to the notion that the CBC and private



"a heavy revision of existing legislation. Indeed, pressures

LN . v . M i . . ’ '118

w . T T— o

broadcasters were competitors at some»levelr rather than
—

castlng them as s1mply in Business at.the’ pleasure of the

Crown. Further, the gepoFt recommended that the board be
~ e Lt

vested with the power to dec18% on network arrangements And

-

that they no longer be limited to supervision by the CBC. And

finally, the Commissfbn seemed- to consider that it was'the

responsibility of  the CBC to undertake extensioa;'qf service

L
i o \ -

- . s . /
wvhich "are certain to operate at a loss' even though such

behaviour ‘was not at that time a pro6vision of the Broadcéﬁing'

'

act.31® Thus, .on several important points the Commission °’
allowed orivate«bﬁoadcasters gains. The legislative changes . .
envisioned by the Fowler Report were summed up in. a draft of a

. < «

new broadcastdng act appended to the repoft. These called for

A

'brought on by the sugcess of television necessitated, a major

L]

- ° q

legiglative change. SN, . ' - R

vhree months after the Fowler Report was issued a federal

elec gon Brodght thedConservat{ves to power after 22 years in

opposition, However, they held .a .minority governmentauntil

another election 'in March of 1958 brought fheﬁ an overwheIming

-
kY

majority.  As noted, the Conservatives nad been adfocé;ihg a

revision of fhe'btoadcasting system since the eagly 1940's., 1In
a camp%ign sbeéch, John Diefenbaker- outlined the ‘party's policy

in.this regard: =~ . v oo
. » . v ot )

the time was long overdue to .assure private

‘statipons .competing w1th the public broadcasting

system. that they would® be ‘Judged by an :

independent body as the need arose, they should

not be judged by thpse who are in competition, \

e o [y
L] Pa—
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with them and are, in fact,-their judge and jury.
.« . The next Parliament would be asked to approve

the appointment of a semi-judicial body similar

to the Board of Transport Commissioners to assure

that development of. radio and tele%ision in ’

Canada would proceed with 'that justice which is

our way-of life.'!l ' . .
. ’ o , .

Four'qpnths after their election, the Conservatives' brought

-

-

down a new Broadcasting act which apparently fulfilled this

promise.’

.

C , , .
A number of writers note that the 1958.Broadcasting Act
substantially altered the legislative relationship between the

public and private sectors, 118 Perhaﬂg most important in. -
. ~ .
Al

this‘regard was that it created a regulatory board, the Boagd

¢

of BFoadcast'Goyefnors (BBG), responfble for‘regulating the
activiti;s:of both the -CBC and private stations. THhis board

more closely .resembled the structure advocated by the private
N L Y ‘ . .
%@pgdcasters rather than the one outlined in the Fowler Report

«
.

for it specifieﬂ that the CBC was to have a board of directors

*

. . . v )
a4 well. However, hndeﬁ§§ection 12 of the act the Minister-of
Trahsport.still-reserJed certain iicensing powers. DBefore the

BBG the CHC*was set on a more or less equal footing, competing
!

e

W1th~pr1vate broadcasters for llcenses and pr1v111eges. Thué'

N [

the CBC lest 1ts control over licensing of private stations

- Q

that might cut into its reNenues. Network'regulation passed ‘to

.

he new'board and there was prov131on for the constructlon of °
[}

-netwofks by private intgrests; Furtf¥er, the CBC had to -submit

an agnual operating budget to Parliament. Finally, like its,

pre ecessors, the new act made little mention of the national

ses of/proadcasting; Section 16 noted that the system

~

. o
; \. o . . . .
? . J .
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shogld be "b;sically Canadian in content and character", but
again the discourse of nationalism undergirding the practice of
broadcasting found little voice in this legislaxion.flg
Through this section, discussion of radio has been
noticeably abéept. This is because during this period the new
television medium dominated the public mind and radio was
eclipsed in much‘df ﬁublic discﬂssion. However, some
disc&gsion of radio is important. The CBC's commercial revenue
from radio reached i;s peak in 1953 at $2.5 million and by 1956
had ?;ilen to $1.7 millioh.lzo As'televisionﬁéained in
popularity and its programming filled the evening hours, radi;
listening was pushed t; its margins and became more of a
background medium, to ‘be used ;h%n driving the car or
performing others tasks. CBC expenditures on each medium
followed this move and p;ojéctions made for the Fowler Report.
saw a continued decline in the financial status of radio in. °
relation to \television.121 ‘Durigg this périod, r;dio
statiohs underwent economic upheaval as tliey rallied té change

their programme formats and adapt to:the cﬂanges in their

markets. As Weir (1965) notes, most stations responded to
. . /

 these changes by cutting programming costs through the .
( " H)

. scheduling of recorded music and focusing their commercial

aﬁtenéions on local advertising.IZ? Somevhat in

Pt ¢
anticipation of this shift, the Fowler Report recommended :that
the bBC discontinue its Dominion Network, a move vhich it
aﬁ;lciéhted’would save the Corporatio; §600,00Q pér'}ear and

incur little, if any, damage to the national programme

&



-

service,133 However, this service was continued into the

; ' -
1960's. - , .

-

e

Interpretations - . .

-
Ll

WVhile, as, illustrated in the last section, the. discourse of
\ ° Al \ 1

nationalism opened up space for state intervention in televison

» s

-

‘broadcasting, the shape of that iﬁtervemtion appears to have
been struifurea between the‘expans{oniét r;tionale of the state -
and ﬁhgwprerogatives of prilafé enterprise: On one hand, the
.nationaiist'copcerns rising .out of the discourse of nationalism
neceséitated a Canadian presence “in the production and
distribution of television images (fed by thewstaté's

.

dependence on accumulation). On the other, a burgeoning

private sector in broadcasting, fed on the profits of

[

Ad ) . . .
commercial radio sought immediate entry and access to the :

profits promised by television. The CBC's position in the

system vas structured between these two forces. ' ‘ -
As Innis' work suggests, .in the develqpmeﬂt of teleiision
-government dwnérshiﬁ can clearly be seen as ; vehicle for
"attaining the end‘of immediate investment of tremendous sums
of capi;él;“lza The growth of Canadian television was one
of the fastest in the world and .vas given great impetus ‘by
government intervention. Here then, just as' the CNR can be ’
seen as a vehicle for Eaérying’the deft incurred b} the state
in the‘gevelopmept of' the country's resoﬁrcgs; so too can éhe
CBC be see; as a vehicle for carrying and maintaining debt : .

incurred in the development of teleyision,broadcaéting. In its

’

-
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first decade, -the CBC income from the license fees provided for -~

-

operating expenses. Capital expenditures were undertaken -
through government loans which the CBC was expected to (and 3

did) repay. 125 However, the development of telavision

demanded qu1ck and heavy investment of large sums of capital to

¢

whlth the CBC s, 1ncome was not adequate, Between 1952 and 1957

k4

the public purse spent $170,000,000 on thé development of
. ‘v'television which .for, by March of 1957, ‘the E%rporation had an

outstanding debt of $27, 286 000 w1th further deflcits

-

forecast.126 However, the CBC differed from the CNR ‘in \\
that it was constructed ‘before development was undertaken

rather than after the fact. 1In this ﬁéy. the CBC represents a

4

more focuséd type of policy vehicle, congtrained by its
gubordination to government and pressurd&%&om.the‘priyate R 4
g ' sector, .

On one side; the'interchanées nétdeen.the4government and
'“‘“M**"~w—wmthe‘ﬂBC*Tégaiding3the institdtdonnof'teieyisién il&ustraté thﬂt:M E
the CBC's'poiic>—makin3 powers nere in p}nctice quite -
constrained; While the Corporation.appeared to enjoy -

jurisdictidn in.policy matters regarding television,-its——

N \ . s .

ability to formulate and institute policy was circumscribed by
both the apparent necessity of conferring-with ‘the government.
and a lack of fundé. As Ellis (1979) notes: ol
o ( - -
when CBFT Montreal and CBLT Toronto finally began .
broadcasting in September o¢f 1952, it emerged ¢
that their productioh facilities and "eVen more _
signiflcant, their coverage, had been seriously . "
" compromised by the need ‘to.keep within the ’
' government's unrealistic allotment of funds., . .
At CBLT for example, a 500-foot antenna was

v 3 ! £l
‘ <



et g o 2 T o T U 27T T . A AT TR A T M AL b Rt 8¢
.

-
.

erected adjacent to the station itself in
downtown Toronto; far better coverage would have
been afforded by erection of a somewhat-taller
antenna on _high ground in the city
outskirts.127
’ L3 0 3
On the other side, pressures from private capital appear to
have kept the CBC from intruding too .deeply into territory in \
which the private sector was ready to assume responsibi}ities.
While the particular articulations between the state and
privagte cgpital that served to shape the CBC are too complex to
be rehearsed here, a number of writers have documented the
steady stream of. pressure exerted by the private sector
regarding television broadcast pollcy during this.

{
period. 128 As Offe'!s model suggests, these pressures

appear to have kept the CBC operatlng e1ther in the service, or

B

,on the edge, of private capital. ' ' © -

During this period the CBC's television practiges can be

' seen as working in a variety. of ways both'directly and .

indlrectly in the service of: private capital. In the early
days of telev1sion the CBC's best defined powers lay ‘in network"
arrangements and program production. As with radio, early

network arrangements wvere extremely expensive and basically

‘beyond the reach of'the prlvate sector., As the Fowler Report

noted: "To operate a national network successfully at a profit
is exceedlngly difficult and for Canada practlcally impossible.

The real reason why we hate so few' prlvate networks in Canada

.is not. as has been contended because of onerous restrlctlons

by the cBc."129 Perhaps the- best example of CBC network -
. : L ) .
television operating in the service of private capital can be

' . e

’
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found in the opeiation of ;he Trans-Canada Teleﬁhone System's
(TCTS) telev%siom microwave system, This system was built
through thé'mid-195025 by the TCTS at the behest of the CBC and
at a cost of gome~$50,900,000.130 Upon its completion it
was leased by the CBC and used to supply nati&nal televison
coverage. VWeir (1965) notes that in 196éﬁmicrowave service
“coét the CBC‘$S,2S0,0QO and was supplied to thé private‘sectoi
fre? of Eharge.131 The fact that netwark servkce vas
suppiied to privat; stations virtuailly frec of charge
illustrates that, this service was ‘indeed subordinated to the
financial intérests of private broadcasfers; F&rtherg by
leasing the pfi;ately constructed system‘ratherhgha;
constnuctfhg its own, even though it presumably would be the
so}e user, the CBC in éfkect goughf the new system'fgé the TCTQ
and- can be seen asfsubordina}ed to ghe interests of that
compgny}132 Again however, these hétwork practices &id not
operaté simply in-the interest’of private capital‘for, as with
radio, they too were structurqd‘tofencourage the growth of an
east-west, rather than a no;t;isouth, pattern of accumylation,
In its television prdgramming practices the CBC too was
sﬁbordinated to prlvate interegté. As noted in the Fowler
:~Rep6rt,.private stations depended largely on the CBC for their
Canadian programming, basically spending as little as possible

on program production - a relatively large expenditure with
W

.1ittle financial reward - even though they were in a position
[4

to dﬁ,so.133 However, as Weir (1965) notes: "During the

first three months of the 1ifé of most private television

‘.
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stations, up to 85 per cent of their programs were supplied by
the CBC without cost to them."134 Thys, it would appear
thét CBC programming provided a bridge for private stations as

they established a financial footing, when they then began

programming more audience building imported programming outside

of network reserved time. However,‘perhaﬁs the most important
aspect of CBC network programming was the fact that it provided
progra%ming basically free of charée to private broadcasters
during - the introduction of‘television.

S;veral other policies,and practices oflthe CBC that were.

subordinate to those of private capiﬁal in the development of
. —_

television are also worthy of note. First, the single channel

policy was of considerable help to establishing the financial
.t

viablity of private stations. With no competition, audiences

-

were not divided and new stations were able to develop a firm

financial base., Second, CBC television had a ;ommércial policy

-

whereby sponsors were not allowed to stage their own
shows.135 At first, this policy alienated a, number of

possible major sponsors and caused a conéiderable shortfall in

)

the CBC's anticipated commercial revenue. Thus, some sponsors

were predisposed to seek-commercial time on private television

stations and-commercial 'network television was eased into the

‘Canadian advertising marfet c%using less . disruption to

established patterns of ‘revenue accumulation than would have
otherwise . been the case. Further, the CBC's negotiation with
US networks for programming paved the way for negotiations of a

similar sort By private statians, setting up channels of
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commynication that wére later used by the private sector.

This period of time is also noteworthy because it marked
impotEant cﬂanges'in government perZ:;tion of the relationship
between th? public and private sectors, as well as important
legislative changes in that relationship. For insta?ce; the
Fowler Report was an important document for at least four
reasons: i) it accepted the premise that the CBC was in some
asﬁects in competition with private stations; ii) i? allowed

4

that networking privileges should be granted to private

stations whenever they.wished; iii) it officially acknowlédged
that private stations wer; an importgnt'part of the overall |
broadcasting system; iv) it officially acknowledged that the
CBC might be expected to undertake "tho;e extensions (of the}i
system) which are certain to operate at a loss."136 The .
°first point ma;ked an imponta?t change in‘pefgpption of the
private sector_gerhaps brought on as a result of théir grovwing
economic strength; whilehthe latter three miéht be seen as
pfficial recognition. of pracgices that. had become somewhat
se&imented'wfthin the system now being coqsidefeq policy.
While it is sometimes ;rgued that there ié little
relationship between the recommendations of the féwler Report
aﬁd the 1958 Broadcasting Act brought down by the '
Conservat1ves. important similarities can be discerned and much
)
of their difference might be argued to be a question of, degree
rather than kind.137 The Fowler Report seemed to call for a

less drastic legislative realignment of power between the

public’and private sectors than was evidenced in the

<

)



v

.

»

¥

Broéﬁcaéting Act, but it did both acknowledge the CBC and °
private stations as competitors and. accept these stations as
somewhat partners of the public element. Further, the Fowler

Report's recommendations regarding a new network policy were

“similar to those in the new act. These similarities were all,

v
e

departures from traditional legislative conceptions of the

.place of the private sector in the broadcasting system. °The

major difference between these.documents was the act's creation
of two boards and an uncertain set of relations between them,
The Fowler Report clearly recommended against the establishment

¥ ! «
of two boards because, among other things, of the power '

‘struggles that might isd betwden them and th; way, under the

new board, the system wa divided int; public eee.private
elements.138 However, the Fowler Report did indeed move to
further subordinate the public element to prlvate capital than
had h*storlcally been the case, just as might be ‘expected if
‘the public .sector is seen as operating to bolster development

of the system and necessarlly operating on the edges of prlvate

1]

‘capital. From this perspective, a legislative change

acknowledging the strength of capital as it developed and
: - o~

subordinating the public element would seem to follow as'ag

‘almost ‘necessary step. Viewed in this way, the 1958

_Broadcasting Act was simbly a variation on Fowler's

vecommendations rather than a radical departure from thenm.

1958-1968

The first five years of the BBG's tenure were, as Peers
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- &
(1979) has so aptly put it, a "sea of ‘troubles" for the

CBC.139 0n one side, there was the new reéulatory
commission whose possible relations with tdQ"CBé were unknown ’
and started off with'aacertain degree gf animoé&ty. On the
other side, there appeared‘%o be d hostile governmenr. in word
committed-to the national purposes of broadcasting but
apparently not conv1nced that the CBC was the necesspry
vehicle. °‘In the middle, the CBC was mired in fidancial -

) problems, labor difficulties, rumourswof ha;ing duccumbed tol
p011t1ca1 influence, and accusations of inefficient management
practices.

As the BBG assumed its responsibilities, it had to deal
with two ipportant is§u¢s: second stations and conégnt«
regulations., In July of 1959; the government announced that as
;f mid-Septémber apdlications fwor second stations in areds
already served with teleV151on would be cons1dered By June of
, 1960 the BBG had forwarded {ecommendations for new licensees to
‘the Depargment of Transport and hearings for netwo?k
regulations followed in September. Rising out of Fde second
‘station policy, an application to operate a private network was -
heard .in April of 1961 and the CTV network began—broadcésting’
in Ocrober. Network'ownershdp*was structured such that a
private company was to hold 51% of the‘shareg,awith member
stations-purchasiné‘the rest., L :

The new stationé', and consequently the‘new network's,

success was laréely dependent on the degree to which they could

"cut into CBC commercial revenues and the amount of programming

.
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it could sell to the Corporation's affiliates.

their first months of operation many of the stations were
;perating at a loss., However, with a little help from the BBG,
by way of relaxing ie;ulations, and a concerted sales[effort,
the second stations were soon pgz}itable. In the years 1961-62
and 1962-63, the CBC reported declines of 12.5% and 6.3% in
commercial revenue.ll‘1 The private network howevever was ‘
not as profitable. From the beginning the full cooperation of
affiliates was difficult to obtain, largely because some of
them had financial problems of their own and they already had a
mutual company for purchasing programs mak1ngathe network
somewhat redundant. In 1966 ownership was transgerred out of
the hands of the separate company and divided among member

statigns in order to stave off bankruptéy.

Applications for second stations were marked b} the

-"detailed and glowing promises to the BBG about the performancé

they would give" toward the pursuit of the national objecti&es
- 142 '
\\\if/broadci%ting. A However, in order to insure that these
stations would keep these promises and strive to meet the
objectives of the system as laid out in section 10 of the
Brpadcast{@shfct, the BBG moved to impose content regulations

@ -

necessary particularly -for private broadcasters

o

because of the
a2 )

"irresistable temptation from the very beginning to ﬁuy Us
programming at dumping rates in order to keep costs down and
sustain high prof:lt:s."u‘3 In the early 1960's American

programs could be had for between five and eight percent of

-

s’

on broadcasters. As Ellis (1979) notes, these‘Yegu%&tions vere

'
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their original production .costs and thus presented a gréat

temptation to profit-oriented broadcasters,l44
;Mo approaches to content regulation were put forward by
the BBG. The first took the form of a requirement that the new

stations reserve a spec1f1c period of time in their ovening

schedules "for purposes togge prescribed by the Board of

‘Broadcast Governors" and this time would be devoted to Canadian

145 7This plan met with the animosity of all

ﬁrogramming.
parties, particularly the CBC as the BBC apparently proposed to
give CTV access to CBC network programmirg to fill their
scheoulei The secood approach involved stations broadcasting a
minimum percentage of Canadiah cootent in their schedules.-
Both advertisers and private broadcasters opposed this move:
the advertisers Ab“e.cause of thgd added cost it would supply to
advertising time; and the broadcaérer because of the ways it
would cut into revenues, Desplte these protests, such
regulatlons were promulgated in November of 1959 and

immediately became the site of an.ong01ng struggle between the

national purposes of broadcasgzng and commercial incentives.

As predicted by the Fowler Report, the independence of

CBC afforded by the two board legislative framework appears t

CBC. At the same time, the BBG's implicit mondate to expand
the private sector led to the_appearance‘oﬁ their often holding .~
commercial interests ahead of those of the CBC.

While relations between the CBC and the BBG started out on

~ .
a rather stormy footing as the CBC perceived the BBG moving to |

2
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give away its programming to the second stations, the situation

worsened through a series of incidengé in 1962. The firit'of :
thgse revolved around the struggle over:the §Ecoﬁd.te1evision
license in Quebec City. In‘'1952 the L%beral governmgnF had
turned "down the CﬁC's request fo; a television stgtion in éhat
city and when it appeared 'that the BBG migﬂt grant anotKes
license there ten years later the CBC jumped at the °
opportunity. Early in the year the BBCG took applicatians from
both the CBé.and a private compaﬁy. The CBC application |

appeared to enjo} wide base of popular support and made a

v

strong case for the heed of establishing a presence in that

N ¥

provincial capital. -However, the BBG delayed its decision on
the license for an inordinate amount of time. Eventuall}kit

became known that the BBG was under prés§ure from Cabinet to

/

delay the decision until after an elect%pn later in the year.

This delay precipitated a great furorgfin the press and

-
a

resulted in the resignation of two part-time governors. .In the

ensuing election the minister allegedl}‘resbonsible"fer the

delay lost his séat and the CBC received the license shortly
v .

after. llowever, the reiations betwe®rn the BBG and the -CBC were

¢ ‘ i

not gasilyﬁhealed.146 B ‘ A
Shortly following the ;Quebec license dispufe the CBC and
BBG crossed horns again, this time '‘over the BBG's- authority’to

‘order the CBC to accept pfogramming and its attendant

+

advertising from the CTV network. This practice was'refered to

as "cross programming" and. was related to the earlier °

‘progrémming.diépute. ‘ﬁnder‘this scheme CTV would have‘aécess

a
N
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< .
to CBC affiliates to extend its network for up to four hours

@:U' ) :. oe}:week. °liﬁile the BBG issued a statement that this was a N :

/ 1 desireable praetice, the CBC let it be known that it was o R
| ooposed to thistplitting of networks in which'it was . X
\::> essentlally subordinated to the prlvate broadcaster. Further, -

(few affiliates showed any interest in carrylng CTV material..

I

- This clash of interests came to a head in the "Grey Cup"

-
’

incident, . - Co. ; .
o % 3 - s *

N Whlle the CBC™ usually supplied coverage of the Grey Cup

a

game, they 1ost the contract to CTV in the ‘spring of 1962.

. Following this development, the CBC and CTV entered into
- . » N

negotlatlons regarding the CBC s network belng used to further

o

- coverage of the game.thrbugh the country. The CBC however,
3 ~
obJected to the degree.of commerc1allzat10n of the broadcast
- & °
‘and was concerned that to carry the signal unaltered would put

4 o -

it in the p051t10n of being supplementary to the private
®

network. Thus they refused to broadcast comnerciels within the

©

body of the program.J While negotiations in this regard were
)A 3 o [

under way between‘fhe netnorks, the BBG. intervened ‘and proposed

[ . -

a regulation. that would have forced the CBC to acoeot the
broadcast with commercials. This action simply streﬁgthened-
* the CBC's*resolve-unxil, shortly hefore the game, the BBG.

L3

) - ordered the CBC to carry the broadcast complete with
commercials, The CBC responded by seeking legal advice from N
the Department of Justice and was advised that the BBG did- not

. " . have such euthoxlty, resulting.in ehe«CBC’thnegtening court . ,l

action.,’ Finally, the issue was resolved with the CBC carrying

-
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- ‘ -
the game without cpﬁﬁerciayﬁ, but acknowledging the help of the
sponsors in making the game available.

Apart from attempt%ng to directly subordinate the. CBC, the

L]
BBG also often appeared to uphold commercial interests over the

nafionalisp interests  of the system in genéral. Several ,

o .
El . -~

examples are wofthy of note+here. First, was éhe BBG's 1961
approval of the transfer of portion of CFTO-TV (Toronto) stock
to the American Broadcasting Company (ABC): Following a fight

between the owners of. this station, it was announced that ABC

would Purchase 25% of the .company and a lesser share of voting

\ »
stJE?.; The 'B3G approved this transaction with few

/ L. ’ .
reservations. Ilowever much political controversy blew up
. ¢ 5

. o <

around the natiénalist implications” of this decison and it was
. A 'S , '

reversed later ip the year resulting in a loé% of face for: the

\
BBG. 147 = | : 1

AN

.A second, and perhaps the most import%ht, way in which the

BBG.moved in the service of commercial -interests was in its
‘ ] - . ,

rl

interpretatioﬁ'éhd definition of .content quotas. As Babe'

1 ~

r
(1979) notes, "Cdﬁadian content quotas are the primary

mechanism by which the'government has attempted to bring

.
»

private broadcasting within the ambit of the goals set for
A N '
broadcasting."148 The BBG'd first television contept

regulations were Efomufgated in N%vembe% of‘1959aapd specified

that as of April 1961, 45% of a stations programming would have

‘to be "basically Canadidn in content and chapacter" and that

»n, Lok W

the quota would rise to 55% in April of 1962.

’

these regulations were in practice almost constantly twisted,

]

" ~ - ‘ toa
‘ . 'S .

» -~ ) ’ \ ’v\

‘

The story of how

\
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-

redefined, suspended, or simply ignored is well documented and K%;

e —

can be found in a number 'of sources.l49 For the_purp@é%é
of this work, the mo%} important aspect of ,these regulations

was the.way the BBG apeared to rather consistently bow to

pressure from the private broadcasters for their redefinition
H

or suspension. Events such as the World Series or an address

by the President of the United States qualified as Canadian -

.
,

content, while programs from Commonwealth ot French lanpuage
countries received credit as "half" Canadian. 120 Quotas

‘were relaxed for the summer season and scheduling regulations

manipulated to allow private stations to pack prime-time with

¥
U.S. shows., Further, enforcement of these regulations was

151

virtually non-existent in the early sixties. For radio

there were no Canadian content regulations, although tRe BBC

did request that every staion file an annual "statenent

covering the preceding fiscal year and showing how such station

‘

has promoted and ensured the greater use of Canadian

.

talent,"152 " °

.

However, radio stations were not required to program any
- particular percentage of "Canadian" material,

"A third, example arises from the BBG's*p%acticé of
protectlng the revenues of prlvate broadcasters. This
apparently arose out of concern that without such protection
private broadcasters would be unable to genifate the revenue

necessary to-meet content requirements. As Babe (1979) notes:

The Board was apparently sympatﬁetic to arguments
advanced by established broadcasters tg- the,
effect that more competition would cause them

v -
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economic ‘injury and lower program standards.

* Over the period January 1959 to February 1968,
- the BBG heard 170 applications for AM licenses
’ filed in areas in which there existed established .
broadcasters’. Some 119 petitions were filed in
opposition to these applications. As a result,
84 applications were denied by the BBG, 77 of
these were denied on grounds of economic injury
to existing stations. In dddition, the BBG
refused to grant increases in pobwer to private
stations in a number of cases on the grounds that
this would allow the station to enter new markets
and cause economlc injury to another private
station. Unlike the CBC, however, the BBG never
restricted power in order to protect the national
CBC serv1ig from the competition of private
stations. 3

.

Ellis (1979) illustrates that the BBG had a similar policy
. . L ' .
regarding television 1icenses.154 However, because there

_ - o .

was no' established direct relationship between Canadian content
and protection- of revenues, this area became an intense site of
struggle -as private broadcasters following the logic of

commercialism sought to maximize revenues while at the same
. .
time minimizing program expenditures.

The Parliamentary Committees assigned to.investigate .

‘broéd;asting in 1959 and 1961 offered the CBC no solace

]

reéarding the-actions. of the BBG. As noted by a number of

writers, these committees were rather hostile to the, CBC,

-

particularly regarding its dependence on the public purse. The

-

report of the 1961 Committee was particularly damning, . As-

Peers (19%9) notes:

For the first time, a report of a Parliamentary
Committee on broadcasting failed to affirm the
value of public broadcasting. There was no hint
that the members believed in the value of the

CB and there were sections of the report that
criticized or called into question the CBC's

b
- “
.

V-
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operations, its planned capital investments, its
inventories of films, and its supervision and
control of scripts and programming.

But‘while the nationalist objectives of” broadcasting were .
appa;ently_for'Parliament eclipsed by commercial concerns, the
discourse of nationalism and its attendant nationalist goals

for broadcasting still firmly undergirded the practices of the
LY

a
»

CBC. As the Corporation noted in zts 1960-b1 Annual Report,

four basic principles guided its practices:

1

TO BE A COMPLETE SERVICE, covering fair

proportion the whole range of programming; ..
bringing things of interest, value, and .
entertainment to people of all tastes, ages, and
1nterests, and. not concentrating on some aspects .

of broadcasting to the exclusion of others.

'

TO LINK ALL PARTS OF THE COUNTRY in ‘two ways: (1)’
a\\v//ﬂ“fﬁrough the inclusion of a wide variety of,
national and common interests in its program r
services; (2) by using its physical resources to
bring the national program service to as many
Canadians as financeés allow. Whether Canadians
live in remote or heavily populated areas the

national system should serve them as adequately.
and equitably as possible.

TO BE PREDQMINANTLY CANADIAN IN CONTENT AND
CHARACTER. It should serve Canadian needs and
bring Canadians in widely-separated parts Wf he .
) country closer together, contributing to the
development and preservation of a sense of.
national upity. - ) &

J TO. SERVE EQUITABLY the two main language ‘groups
. -and cultures, and the special ggeds of Canada's
various. geographical regions.

During this period however, the CBC_itself apparehtly felt
it was beiﬂg pushed to the edges of the system and undermined

by bommerciaf interests. As the corporation noted regarding

pressures put upon it for éxtension of service in 11960, the
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<
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advent of second stations combined with budgetary cutbacks were

impairing its. ability -to meet demands:

1

The problem is one of economics., . . The economic

problem involved is .one for the public purse as

most of these areas can provide little or no

commercial return from any televison service

- which might be provided. Where economically
feasible privately-owned television stations are
filling the gaps through the establishment of
satellite stations., But in most areas, because
of economics, Canadians are looking to the
Corporation for service. . .'Because these areas
can provide little or no commercial return, the

~ Corporation must.keep in mind that the operation
of stations and the provision of program service

. represTgs a recurring annual cost to the public

purse, ' .
AN a

g

The following year pressures arising from the formation of the

CTV network led to the. CBC voicing this concern for the future:

~

J

4 - 4

if this second network can be built up only
through_tearing at the foundations of the
established national service; through engagihg in
competitive bidding with the CBC on the strength
of using the facilities 'of the CBC and its
affiliates; through affecting in any way the
integrity, or solidarity, of the national service

" - then there is grave danger of its becoming a
1iabi1it¥sgf the system in terms of public
service.

- . .

<o

Further complitating its position, the CBC noted in 1965: "the

'

present volume of broadcast sales is in certain respects

hindering the achievement of CBC program-goals. Certain sales

activity should be rtailed and the resulting net cost met

from public funds."1l3 Indeed, from the timé it first

began scheduling populler US programs for the revenue they

produced, the CBC was slensitive to the contradiction inherent

1

in this practice. During this period qﬂén, the CBC apparently

. . . -
= . - : "

~



. 138

saw itself caught in an untenable §ituétion: pushed to the
e&ges of the system through'the gener;i tenor of-.-regulation and
@ the influ} of Few private stations; yet strapped financialln‘bx
both the ih;dequagy of Parliamentary allocations and its owé
reticehce'po undertaking too much advertising. Qyt this’
situation was not new to ghe public broadcaster, foy since its
inception it had been strung between the demand§‘qf
brbahcastipg's discourse 6f.nationalism ani'the lbgic of
commercialism. buriﬁgqthis périod only the degree of
. commercial pressure was altered,

. The Liberals were returned to power with a minority in
April of 1963.\ While in opposition they had strongly
critiéizgd the 1958 Act, the two board system, and the BBG.
Howevgg, once elected, the lack of a clear majorify and
conflicting opinions within the pérty on’the merit ok an
independent regulatory Loard wvere not\conducive.to decisives

1legislative agE}on.- Yéars of carping, and pressure from al
parties in the b;oadcasting system for a better definiti’on of
responsibilities put pressure on Parfiament though, and two
pgblic inquiries into the'system were, undertaken over the next
.two years. o ' s “(

" Before turning to the enquiries, a telling incident that .
“took ﬁlace shortly after the_elegtioh of the Liberals bears

' mention. Threé‘haﬁs be}ore‘thé 1963 election, the BBG
recommended the‘éBC,be awarded a "second station” licensé in

¥

St. John's Newfoundland. (The first station license was -

-

awarded to 4 private company over the CBC in 1952 by a Liberal,

ot

12
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governdént.) In keeping with their policy of protecting
private broadcasters' revenue, the terms of the license
stipulated that Fhe station could not accept ommerciais for
two years ap@ the CBC assist the existing stagion in receiving
microwave ‘coverage. However, as the Conservatives had done

. .
with the second station license in Quebec City, the government A
delayed abprovihg tﬂe recommendation for nearly seven moéths,
raising the ire of variety of 'citizens groups. Vhen the

license was finally awarded, the original conditions still

applied, illustrating that the new government apparently

/
> implicity apgreed with the BBG policy of subordinating the

‘ Ed
public broadcaster. . ' .

The first public inquiry, known as the "Troika" becauge it

was .composed of a three persén task force, was struck soon

after the election and reported in'May of 1964, waever, the

S

principalswof this enquiry had Qide ranging ‘'opinions on how th
systém should be restructured and little ever céme ?f'their
recomAendations; Shortly after their reports were in, the
government agnnounced the appointment of an "advisory committee
on broadcasfing" under‘the chairmanship oflRobert Fowler, the
man.who had headeq the 1955 Royal.CommissiJn on”Broadcasting}
Generally speakiné, this committee followed the fashion of past
inquiries, praising the CBC while at the same time a&monishing
it to d§ better, chastizing the private broadcasters for their
efforts regarding program production, and then going on to

recomméﬁﬁ changes in the structure of regulation. .Several of

the observations and recommendations of this "Fowler Report

N
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II", as it is sometimes called, are of interest here.

r

First, explicit mention and recommendations were made

regarding Parliament's habit of failing. to state the goals of

»

broadcasting in its legislation. As the report stdted:

In the past Parliament has not stated the goals

’ and purposes for the Canadian broadcasting systen
Y with sufficient clarity and precision, and this
has been more responsible than anything else for
the confusion in the system and the continuing
dissatisfaction which has.led to an endless
series of investigations of it., . . Parliament
should state firmly and clearly what it expects
the broadcasting system to be and do; and should
set explicit goals for both the public and .
private sectors of Canadian broadcasting, in the
Broadcasting Act and morg fully in a White Paper
on broadcasting policy.1 0 /

r s l

Second, the Connittee noted that the CBC too’ had suffered

for the lack of a clear definition of goals énd_pd{poses:

The Broadcasting Act of 1958 is remarkably terse
in stating the objects and purpose of the CBC.
) , * The Act contains some necessarily long and dull
sections defining the structure of the
Corporation and its rights and powers. But when
it comes to expressing the essential purpose of
7 the CBC, the 'Act uses only five words, Section
' © 29 states that the Corporation is established for

the purppsg of 'operating a national broadcasting
service.'16l ' '

.While noting that they were "disposed to accept" the mandate

the CBC had prescribed for itself (as above), the Committec

_recommended that it Eéhbuld be é{g;rly stated and defined «as

fully as possible by legislation.” 62

E

n . Finally, the Committee recommended that a new regulatorx

body be instituted, similar to the ofganization envisioned by
\

\\// ) the 1958 R6y31 Commission. Under the direction of the BBG, it

.
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‘was noted that the advent of the second stations had the effect
of decreasing the audience to Canadian prégramming through
bringhng an increase in the availability of American
‘ prograhming rather than the expected reverse, 163 This,
coupled with the apparent ineffectiveness’ of the present
confent regulations and the friction between the two boards,
led the committee to condemn the general structure of
regulationl , ' ﬁ
‘ Foliowing the Fowler Report II, the government drafted a
white paper on broadcasting in°preparatibn for a new
broadcasting act. On most poinés, the paper seemed to agree
with the Fowler II £ecommendations,'outlhning 9 set of
; objectives for both the broadcasting‘system and the CBC,

. . llowever, they.diq not agrée that the constitution of a single
independenf board was the aﬁswer to the structural ploblems of
regulation. Instead, they looked to reconstltutlng the BBG
with expanded powers and staff |

The white paper drew heavily on the discourse of : |
nationalism, framing broéd?asting as “ap essential part of the
continQing resolve for Canadian-unity" and illustrated its
acceptance of the historic "mandate" of the CBC. -In an
apparent effort to 1mprove the CBC s firancial position, the
paper recommended that funde be prov1ded to the Corporation
through a "statutory five year grant based on*a formula related
tb television households, with a suitable borrowing authority
for capitai req.uirements."16A As was the custom, this

H

' borrowing authority\would carry interest charges to be repaid’.
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from the'statutory grant. The paper went on to pote that,
while the CBC should strive 2% improve its ptbgtamn{;g. "{t -
ghouldfseek to retain but not to increase its 25% share of the.
televison ad;ertising market ."165 Thig suggestion was not
well met by the CBC: for one thing, it subordinated the CBC's
incoge tq that of the private sector; for another, it tded the

CBC to commercial dependence. As the Corporation noted:

It is our view that commercial requirements must
be allowed neither to hinder nor prohibit
achievements of the corporation's program goals. '
These requirements are already such that they are
virtually dictating the make-up of the.
corpoaration's television service in prime time.
We believe that the CBC program mandate can only
‘be achieved with lesser commercial requirement
than at present ?88 with'a corresponding increase
in public funds.

The i1l arising from the white paper made slow and arduous \
~ .
progress through the House and its committees. 'Several draffg

and a great deal of discussion were undertaken before the new
Broadcasting Act wés finally proclaimed on April 1, 1968. The
new fict was very similar to the 1958 vérsion an&y apart from.

its speaking to cable television, it offered-only incremental

4

* policy changes:' As the ministercresponsible for broadcasting

noted:

Before this the CBC was set up and, as it were,
created its own mandate., This bill for the first
time tells the CBC what Parliament expects it to
do, the general terms of course. Section 15
charges the regulatory autfiority with seeing that

_the CBC lives up to its mandate. The regulatory
authority is, of course, charged with other
responsibilities as far as the skstem as a whole
is concg;ned. Then again, it places CATV as a

broadcasting undertaking under that regulatory
N




: authgrity. I think that is substantially

LN

indeed. the new regulatory board, the Canadian Radio

-

Television Commission (CRTC), was similar to the BBG in both

its structure and powers excépt, on both counts, it was
4

somqwhat'enlarged. Physically, the Commission was larger in

that it was constituted of five full-time members rather than

i

three, and its powers were enlarged so that it was ba51ca11y

]

more 1ndependent of Parliament. Rather than having to

recommend licensing decisions to the minister, the new board

licensing powers were apparently only circumscribed by

techniégl'requiréments under the Radio Act and the o

v

.GovernQI-iq—Counci;fsAability'to-prescribe clasges applicants

who might hold .licenses.l®8 [owever, the

.

Governor-in-Council did reserve the right to refer decisions

back to the CRTC which "in his opinion, the Commission failed

to consider or consider adequately,"169 Generally speaking
then, fhe new act expanded thg purview of the reguiator and:
better specifieﬁ its powers.

.Witharegard to the CBC, the powers of the regulator were
SOmewhat.étrengthened too. /The act emﬁpwered the CRTC to
regulate and supervise all aspects ofxthe_systém, althpugh
the CBC was given the right to appeal QRTC decisons to thg
" minister who was given the power”td'overridé guch decisions..
ihe abilities of the CBC to prevent affiliated stations from

attatching them;élves\to other networks al&o suffered

143

's

curtailment. Ultimately though, the CBC was still responsible

f gz
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to Parliament - particularly because. was still limited to

annual budget allocations. '

Perhaps the most prominent dif%erence between this act and
its predécessors was its explicit statément of the goals and
purposes of the Canadian broadcasting systeﬁ and the public

' broadcaster. Section 3 of the act outlines the "Broadcasting
Policy for Canada." Here the discou;se of nationalism, so iong
framing the practice of broadcasting, finglly finds voice. For
;nﬁtance, section 3 (b) states:

‘the Canadian Broadcasting system shouldbe
effectively owned and controlled by Canadians so
as to safeguard, enrich and stégngthen the

cultural, Rs%itical, social arn

econonmic fabric
of Canada. ’

- \ However,-while‘it notes that broadcasting "undertakings
constitute a single systemd, this section divides
responsibilities between the privage and'public eléﬁénts and

. the public element is charged with mére detailed °

responsibilities such as the presentation of "a whole rang? of

programming"”, extension of service to "all parts of Cénada",

. '"conpributing'to'the flow and exéhangb of cdltural and regional

“information and entertainment", and contributing "to the
dévelopment of national unity and provide for a continuipg
e?pressiom of Canadian identfty."171 Thus, for the first

time, the nationalist goals and purposes of broadcasting so

long alluded to in its practice were finally set down in

legislation. With ‘them however, appears to have also come the
- Lt . . N

legislative subordinaﬁ}on of the public broadcaster to the
‘ ;

§
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private sector through harneésing it to goals outside of the

3

normal ambit of private broadcasters.

>
Interpretations ,

7

With the advent of the the 1958 Broadcasting\Act and the

<

¢ “ B . .
BBG, there was a-realignment of power rerhtiops wi;hig the

o« ’
structure of regulation. However, there is some question

whether the'act in fact worked to "dramatically tilt the ' -
balance toward the p;iVAte séc¢tor and to Eommerc?al incentives"
as some writers claim or instegﬁ was simply another incremental
step in the commercialization of broag:icasting.l72 The

success of §ove;nhent ownership. as a development vehicle was
evidenced,by the phenomenal grpwth of the privgte”sector from
1952-1958, During this period, the government in egfeét
fu;ctioned as a Licepsing arbiter, as illustrated by its
aﬁparent control over the }i;ensing process and the CBCfs
inability to gain "first" station licenses in ngﬁec QFty ;nd
St. John's., Here then, theﬂbBC might ;e seen to alleadi be in
competition with the private sector for licénses. The CBC
itself noted its dissatisfaction with ghis Eg}icy as undertaken
"by the gover-nment.l73 As the single station mylicy reached |
fruition and many ﬁf the potentially profitablglcentres h;d
received stations, pres;ure mounted for further expansion of
the systen, particﬁlarly for second stations in the more
prafigab e centres. Part of this pressure came from the CBC as
it too- ogked to acquire second stations in citieé.vhere the

private sector had won first'licensesﬂ
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. ' . . . .
The move to instituting an‘independent structure to

undertake these allocative chores was in some ways necessitated

) s "by- the_ success of these early policies.: For as the \ i
3 s f ’

< K]
>

broadcasting sector grew, competition for the resources
controlled by the state also grew necessitating a structure
through which this process of allocation might be extended and

legitimated, ‘similar to the situation that had “developed with

the efpansion of the railroads.  The Fowler Report I evidences
' ﬂ'

these pressures in its recommendations for a single board

system of regulation. Thus, while its exact form might be

attributed to transient political forces arising from the

“

election of the Conservatives,. the imstitution of a regulatory

< -

board in 1958 might' be seen as the sedimentatfbn of a
particular ;;t of practices that had existed between the
government, the-dﬁQ, and private broadcasters fgr some time
priof,theﬁélection. !

‘id%e the Board of Railway Commissioners, the BBG was
founded on an allocative rationale: to supervise the .
g}pioitafiod‘of ghe.radio spectrum. Indeed, many of the BBG's
. major poligies’caq be seen as eitens%ows of this ;a;ionale; the
’Sec;nd station policy, with its emphasis on'quanding\tovcrage
- ‘ ‘ in. the largerﬁcenters (not. coincidently la}gely thosg where the
CBC previbusly enjoyed a monopoly); the;piiQate néthrk policy,

.

encouraging economies of scale among private stations; and

ctoés programming, with its rationale of redistribuﬁiji

.

available Canadian programming between the networks. But at~

ﬁqF same time, the BBG was not independent of the discourse of
“ oo ‘ L o ’

.
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nationalism, Indeed, as it had in the past, that discourse

structured and Tegitimated the form of this intervention. As:
o ° / ‘ )
Thc Board interprets the reference in Section 10
. of the Act, to.a broadcasting service "that is .
. basically Cinadian in content ‘and character" to ' \
mean that the service is to be so regulated as to

' ensure its contribution to maintaining Canigzan
identity and strengthening Canadian®unity. \

the BBG notes:

M . . . o
Out of this interpretation rosé BBG concern for a variety
i p .

of issues including American "border" broadcasting stations,f

ta

~performance promises by license applicants refarding theisa
* o

contributions to the objectives of the system, portions of

their F!l policy, and color conversion policy., - Perhabs the

-
most important of these fhough were their (Cansdian content

L4

regulations. These.were a partlcularly unw1eldf form of policy . g

1nstrument and as noted by the BBG they were dxiflcult, 'if not

ossible, to apply in blanket form because each station had,

im

diffdgent abilities with regards tfo meeting such

responsiilities. Indeed, the inabiliry of the BBG to enforce-
. . /., \‘ ‘ -
- * .
content quotas has led detractors to charge that the Commission

©

was "captlred" by privéte broadcasters.l’> While such | ’

. ’e

charges have differing degrees of merit, it is important to

«

note that the BBG was not a stoogg of prlvate broadcasters‘ﬁpe
- ' . - "
structuned between an allocat1ve~rat10nale "and the dis;ourse-of

°

I4 . . o rl .
nationalism, it was built on the contradiction between.

D g .
encouraging accumulation on one hand and then inducing
- . “o -
broadcasters to spend money on program production:- on the other.

LI ’ - ¢

The ‘incentive for private broadcasters was of course to - -

’ \ . " . [y
-
. - - . a
’ o R
L3 . . . , « -
. B . .
. \ .




"plans for the national service led to a G suggestion that a

+

o

encourage the BBG in promoting the former while evading the

latter. Financial penalties imposed upon broagdcasters could
_ \ ..

~

only result in negating’ their program production efforts. Thus

- ©

the regulator was in a difficult position, complicated by the

fact that its bu?get vas itself tighfly controlled by

Parliament and little money was available .for research on

policy issues .and station'performance. : .
d

As noted, the BDG also often appeared to favour the priv

broadcasters over tKg\CBj. However, with the CBC constyéined

“ 1 3

by both its self-describe'd mandate and its finances, much ‘of-

Al

the woqative activity undertaken by the BBG n'ecessar:ily'hnd

to favour the private sector. Vith private broadcasters rcady

-

and willing to assume responsibilities in more profitable
markets, the CBC's focus on encouraging the growth of the

national system forced it to the'unprofitabie edges of the

L

system whgxé its activities were limited by its own reticence
to accept commercdal revenue and the inadequacy of

parliamentary allocations. Further, the structure of

’ v

regulation encouraged 8ahpetition in licensing between the

public and private sectors. Thus the puﬁiic bréadcaster could

not be asstred of acquiring stations it had received

¢

Parliameptary approbriations for or confidently'bid for .

stations for which it had not received funding. Conflicts

begween the BBG's allocétive behaviour and the CBC's long range

system of reserving certain channels: for the use of the

national broadcaster might be worked out and negotiations



toward this end began in 1963.176

The above determinations led to public b;oadéasting'being
basically defined in terms of private broédiasting during the
tenure‘of the BBG, as the CBC was Ainected to ‘the margins af
the system, As wéll, a number of pressures mounting both on
and in the broadcasting system through the 1960's cg:tributed v
to the legislation of the 19@8 Broadcasting Act. Among\these

were: pressures arfsiqg from deficiencies in BBG regulation

that resulted in a net increase in foreign programming during
its tenure;177 préssure arising from the ineffectivgnes§ of
‘the -DRG ip,eqforcing its own regulations; the frictioﬂ between
tﬁe BBG and the public broadcaster; and CBd dis;atisfactian
régg%ding its treaﬁment within th; éystem.}78 Further, the
advent of wired systems 6r community antenna television (CATV)
with its abilgty_to(import ;ignals from great distaﬁceq was
undermining. the national purposes of broadcasting through the
erosion audiences of Canadian stafions.t Legislative measures r

vere needed to bring these systems under the control of the

regulator, /

& The proliferation of broadcasting stugies during the
mi&—1960's'is indicative of the turmoil within the system at
the. time. The rapid growth of the private sector coupled with .
the conflicts between the BBG and the‘CBC led to-a tug of war
between eachAof these ‘interests as evidenced in the reports of . \
the members 6f éhe Troika.' However,‘the‘éovernment'gireticence

to act was'in effect a vote for the current state of affairs.

The 1968 Broadcasting Act apparently sought to regedy the
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problems of the &;oadcasting system through strengthening the

a

position of the regulator. Section 3 of the new act was ‘
thought to supply new impetus to the ability of the regulator

to impose regulations. As Peers ‘(1979) notes:
' v

The inclusion of these stated objectives for all
broadcasters, not only the CBC, but private
broadcasters and cable systems as.well, was
"thought to give the new regulatory authority ¢he
direction it needed to Mmpose standards and:
conditions of license that would have some
-meaning. ‘It would help redress the balance
between the declining public component in the
system and the burgeoning private elements, or 50
it was hoped by some of the supporters of public
broadcasting. It woéuld help maintain the
existence of a broadcasting system intended to
sg@rve Canadian needs despite the influence
everywhsge of American television and
films. -

¥

. - v

An analy51; of the impact of this legislation on the
'broadcastlng system is beyond the scope of this work."As nbﬁeh
though, this legislation; like its predecessors, offered only __
incremental changes in the structure of }egulation and thus
held 11tt1e promise to effect .any great. changes in the
structure of the system. However, the 1968 Broadcasting AcL is
particularly, interest{ng for the ways it finally brought *° L
recognltlon to the discourse of nationalism that had guided the
.practice of broadcasting for so long. Here then, discursigp
practices that undergirded broadcasting becameg sedimented in
the structure of regulati&n. It is interesting to notg fhat
these goals and objects did pot find voice in lefisletiop until"
the structure of ‘the sYstep was relatively set, This was -of

particular import‘for the CBC, for here it wa$ officiglly

——_— . . s
" . . : F



charged with exténsion of service and responsibilify for
1§
specific nationalist goals not, expected of the private sector.

During this period the presence of the public broadcaster
in commercial radio broadcasting suffered further decline as

the CBC abandoned its second network and retreated further to
the edges of the system, calliﬁg for a continuing withdrawal
from commeréial broadcasting.lao For its part, the BBG . -
continued to license AM radio stations and further fracture
radio audiences, particularly in large éentres, a?d later moved
toward an almost feverish licensing of IM stations iﬁ an effort
£o forestall Ame{jcan occupation of f;é&uencies assigned éo

-
Canada. To speed development, many of these FM licenses were
asgigned to Al license holders and permitted to share
facilities. In tﬁe long run, this po%icy contributed to thé
growth.qf particularly financially strong broadcasting
companies which could in turn bring greater pressure to bear on
government and the structure of regulation, As—ngr noted in

. ot
1965, these policies led to the demise of distinctive Canadian

N N o
. AY
Fed

radio'progfamming:

Most of the time, on most stations, radio has
quite definitely become the "atmospheric bill
board" foreseen by Henry Thornton nearly forty
years ago. News, sports, weather, and recorded
music continue to be the dependable, never-ending
menu of most private stations, just as ‘they were
twenty years ago, or ten yeayxs ago, only more so.
« «» The truth is that private radio in Canada -is
barely distinguishable from most private radio in
the United States.

-

However, without the intervention of the state, there is some

question whether Canadian owned and operated stations woulq

®



have developed in the first place. The fact that these

stétions apparently déveloped to become integrated in the

\ “ commercial empires.of the south speaks more to the logic of
commerc1all§m thdat pervades capitalist political economic
structures than the failure of any particular ;egulqtory
intefven;ion or individual. It is with.phis logic that

television had to deal after 1968.

LN
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Summary and Conclusions

This thesig has traced aut how the structure of
broadcasting policy has been histor}cally conditioned by boLh
thé policy instruments employed in this policy stream and the
discourse of nationalism. Chapter I sgetched out a theoretical
framework for undertaking this project, a framework bringing
together elements of discourse analysis and political economy.
Building from thi¥ base, it was posited that a series éf
relationships had, over time, developed between the state an
private caﬁital. The genealggical method was posited as a
particularly good lens for illustrating how these relationships
became historically sedimented in particular policy instruments
which, when emp}oyed in the Sroadcasting policy stréam, had in.
turn instituted particulé} éets of relations between the state
and private capital, ‘

In Chapter II it was illustfated how, first with the
British and colonial governments and later wit# Confederation,
‘the state has "assumed. ... a particularly active and visible
role in facilitating the development of capitalist relations of -
production."! With the Union Act of 1840.and the Railvay

Guarantee Act of 1849, the state became involved in fostering

the growth of private capital, both by way of providing public

funds for the development of infrastructure and providing C::g;/\\’

direct support<for ,private capital accumulation., As the state
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grew, the vehicles of this support became morevéomplex and this
relationship became embedded in the very stfuctﬁre of thé state
and its légisiative relationships. v ) ‘ :
Confederation was seen as.following in this$vein;.like the
Union Act supplying "the pblié&cal institution necessary for

i .
the pursuit of an economic project"2 and creating "adequate

institutions for .the pursuit of a centralized policy of 1;ng

, term economic develobment."3 The National Policy was the
central vehicle of Confederation and, in COﬁjunction with the

, discourée of,nationalism, gave rise to an east-west pattern of
capital development, Thus the National Policy ‘was illu§trated
as représentating an expansianist rationale on the Qart of the
state, Confederatioﬂ and the National Policy differed from
past state intervent{ons in the economy, for here, the s;aée
was seen as instituting an agenda of its own\as it-beghn to

encourage a particular pattern of economic deﬁelopmc;ﬁal As
1]

.. this development proceedéd, policy instruments becamé more

R «

refined and extended these relationships between the state anid

private capital. _

‘ Th;ough the early stgges of deyflopment in Canada,:
government ownership and subsidiés played a key role in.
"supplying infrastructure for private capital accumulation,
particularly with regard to the railways. The twin vehizles of

o

ownership and subsidy insured the state a hand tn directing an

easf»west flow of investment, while at the same time keeping
out of the way of the prerogatives of private capital. As

these policies met with success and private capital grev,

-




competition for resources supplied pressure on the state

leading to the institution of the first régulatory board - the
Board of Railway Commissioners. The board was'an extenson of
the allocative rationale of government, sedimeqﬁed within a
particular structure. Its powers were basically diregted
toward the development and adjudicaton of rules for the orderly
expansion of ‘private capital., However, while the allocagive .
st;ucture of. state support for the railroad was quite
successful in, promoting economic developme?t. it held few
checks on rail;oad construction as lbng_as it was perceived as
supporting economic growgﬁ. Nationalization of the }ail}oads.
“irose from pressures to protect private capital that developed-
from the excesses of this st;ucture.

Basically the first Crown corporation was ghown to have
arisen as an instrument.for th® consolidation and public
apprppriation of private debt incurred in the east-west

economic development of the country. In this way it worked a

‘posteriori to extend the reach of private capital in the

_development of resources. As an independent corporate
structure responsible for entrepreneurial activities, it
operated within a purposive rational loéic which worked to both
maintain .and retire this debt. At the same time, the structure

of the company was such that it was subordinated to private.
capital in a number of important ways. ‘
These instruments were seen as the product of particular

political and economic forces, both state intervention in the

economy and its support of private capital were facilitated and



legitimated by the discourse of nationalism. ‘This discourse
gave rise to a particular way of speaking about government
intervention., Itlpositioned ideas about the cohe;ion‘and
strengfh of the Canadian state in particﬁlar relationships. with
political economic conditions., In%ervenfion was postdléted as
a necessary step and legitimated by both the benefits it would
. bestovw on Canadians and threats of the consequences of
non-intervention., Both constitutional and rhetorical
discursive effects wefe illustrated as rising from the
articulation of the discourse of nationalism with the Natiéna]
Policy.

| Defining discourse as part of the formal structure of
policy formulatlon was 111ustrated ;E complimentary to the
p011t1cal economic framework elaborated particularly to QOffe's
;roject, er it moved to offer a site for articulatiné the

’

contradictory determinations of Offe;s definition of the state.
Further, i£ became abp%;ent that Offe's definition of the
capitalist state could be seen as reflected in articulations

" between the National Policy and the discourse of nationalism
whereby: the policy, {a) excluded the stgfe from accumulation :
by erecting structures to encourage private accumulation, (b)‘
required the state to gah&}cipate in promoting accumulation
because its objectiveiqwere beyond the reach of pr%vate capital
alone, and (c) left the state dependent upon accumulation to
accomplish the policy objectives; while the d;éédurse
functioned to "(d) conceal and deny (a), (b), and (c)" through

legitimating state intervention and eliding the ways it moved
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in the service of private capital.4 Intervention was
1l1lustrated to be related to the discourse of nationalism in
‘that the discourse opened up space for intervention which,

textured by political economic forces’, gave rise to particular

interventidnist instruments. .In turn), these instruments

-

appeared to have been structured by bot;/fﬁz—;;SZHsionist

rationale of the state and the prerogatives of private )
enterprise, each of them represéhting a sedimentation of a
partlcular set of relations between the state and private
capital. It was between these determinét&oﬁs that much of
broadcasting policy was structured. |
Applying this analytic framework to the history éf public
broadcasting in Canada in Chapter III, it‘was illust;ated that
public broadcasting has often been driven by }hese structural
determinations to.move in the service of private capital. 1In
the late 1920's, threats to accumulation and the legitimacy of
‘% the bureaucracy foréed the conditiqn; of possibility for the. -
state takiJg up the discourse of nationalism in the context of
broadcasting, Following a commercial logic, Canadign private
broadcasters sought the gréatest return for the least \Nw; N
investment. The ¢ommercial broadcasting system developed in
the US offered a lucrative model for Caﬁadian brogdcastérs.
The proXimity of the United States made strong audience
L g
building programs available at a frgction of their production’
cost and the incentive was toward-progfamming such material

rather tha roducing their own. The discourse's positioning

of radio as an instrument of nationralism placed broadcasting in

-
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contradistinction to this version of the "branch plant”™
economics of the National Policy and intervention was posited
as a necessary'step‘to protect the production of Canadian
ideas. —By,19§2 the de%até over ‘nationalization had focuscd on
the question of the degree of nationalization. ,ﬂhe instrument
mobilized by the state to fill the space created in the
political economic process by the discourse of nationalism -

’

the CRBC - instituted a particular set of relations between the

-

state and private broadcasters, relations inherent in the -
traditional structures gf both, the rggqldtory Loard and
government 6wnefship. The Commission appeared to be the
product’ of.the mediation of nationalist forces represented
in/constituted by the discourse of.nati&nalism./commercially
rational forces motivéfed.brimarily by profits, and the
éxpansionist rationale of the state. Each of these was
répresented in its structure which, on one hand, left open thc
possibility of compleﬁe nationalization, but on the other,
through financial constraints pnd circﬁﬁscfiptioné on its
autonomy, directed the Commission toward regulation, prograﬁ
‘prodUCtion, and the formation of nétworfs.» Constructed by the
discourse of nationalism, the CRBé set itself up in

contrédis%inctio;/to thg commercial logic of pfivatg ‘ .
broadcasters to offer a Canadian alternative to foreig;‘
programming. However, because of its focus on network
arrangements and proéram production, the Commission was

dependent on privaté broadcasters to carry out its objectives,

which in ;urﬁ'led ét to being particularly sensitive to.the

”
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private sector, almost 'always pperating either on the edges, or

. . o~

in the service of private capital.
With the institution of the CBC, public broadcasting gained

a greater degree of freedom from gpvernmeﬁ?. However its

abiiities to acquire and dispose of capital were stiil severely
cirCUmecribed. Although the nationalist goais of breadcasting
vere not exglicit{y stated in the 1936 Broadcasting Act,
statements.issued by the Cprporatibn and its officers
illestrated that its practices were undergirded by the
disceurse of nationalism. This, coupled vith its inability to

'undertake capital expenditures directed it too toward network

\gkt‘ construction and’ program productlon which worked to encourage

both the growth of prlvate capltal and an edst-west pattern of

‘Jf————qf\\\gccumulation.

As a broadcaéter. the CBC . like the CRBC, was set in
contradlstlnc1on to the loglc of comhercialism and moved to ’
offer an alternative to the forelgn programmlﬂg favoured by
private‘broadcasters. However, because of budget restrictions
it,zurned to programming some foreign material to raise revenue

. to meet its production and distribution oﬂjective&. Such
behaviour was seen as antithetical to the objectives of the
Corporation, which kept it from intruding heavily .into the
realm ef private enterprise, Thus, this cpntradietion was in

part fesponsible for guiding the prectices of the CBC away'from
. 7
those of the private sector.
As a regulator, the CBC was also possessed of an allocative

rationale and allowed the private sector to expand as ‘it became



160

=

economically féasible. While this expansion in some ways
undermined the .CBC's own object%%es. it was legitigated by the
CBC's mandate to carry on a naéional broadcasting service on

one side, and restrictions on capital expenditures -qn the
. . - . C N

~

other, focusing the CBC to view such expansion as extend}np the
; ]
national broadcasting service through the private sector. J

Inevitably. though, this expansion brought wigh it an increase

in foreign programming.
3

[}
With the advent of commercial television in the US, .
e ¥
pressures for the introduction of television in Cananda began 4

to fall on the state. The discourse of nationalism again rosc
,as a ready-site for articulating threats to Cénaﬁian »

™ -

accumulation with the policy process. In the development of ’

. television, the CBC can clearly be seen asy as Innis has

N

suggested, a capital investment vehicle.. lluge sums of money

were funnelled tﬁrough the-CBC and into the develppment of the

©

system, while the ‘Corporation itself served as a vehicl Jor

holding some of the debt incurred fn this activity. As the \\‘NNv’//
! » ' o he . ) .
private sector developed the discourse of nationalism again !

guided the CBq's practices away from theirs, fgcuéingg}hc .

©

cbrporation on the less lucrative aspects of extending the , ,

national system. As initial development policies reached

fruition, pressure mounted for further exgghéion of the system
o .

from both the private seector and the CBC. Pressure from. the
private sector during the initial development -of televisian had

already led to the gqvernﬁent treating the CBC as.a.competitor

of thé private sector in its licensing practices. Further, the

-
-
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. | .
CBC's position in the sysfem vis-a-vis the private sector,

regarding practices such|as network arrangements, had been

slowly'eroding since the 1930's. "Thus the institution of an

independent regulatofy board in 1958 and the apparenft

ealignment of power within the system, might be seen as more
of. o sedimentation of these practices rather than a dramatic
change in the Structure of the systen.

LLike the Board of Railway Commissioners, the BBG was

founded on an allocative rationale. Many of its major policies

can be seen as cxtensions of this rationale as it sought to

enlarge the system and redistribute resources. At the same ‘
-

time though, the BBG too was structured biﬁgpe discourse of

N . -

.

nationalism.  Thus it was hung on the contradiction of
<~

encourazing accumulation on the one gﬁnd, vhile on the other

tryPng to cencourage expcnditurc'pn program production. UYhile

- -
—

the BBG is sometimes charged wvith having been "captured" by the

) . oy .
private sector, the structure of the system necessafjily

, - o~

favoured thgiprivate sector. ‘ : '

The structure of'reghlation! coupféd with the rifid érpwth v
of* the private sector and technological threats to the
structure of r;gulatiop, brought pressure fof a new{ . ;
Broadcgsting Act. - This new iegﬁslation brought fecpgnition to "
the -discourse of nationalism that H;ﬁnguided;gh?/prqpti?eiof
broadcasting for so longn Mus, discursive practtces Fﬁaf hid / s

developéd to undergirdgthe practice of broadcasting becafie”

sedimented'within’the structure of regulation. The legislative

“
> ’

a

recognition- of these practices was of/particular impgrt for the
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CBC, for here it was officially harnessed to extension of -

service and specific nationalist goals not exnected of the

private sector,
. The advent of television eclips®d the commercial importance

of radio. The attentions of the public broadcaster followed

4

this change and its expenditures on television soon were

L d

greater than those for radio. As private radio broadcasters
) ) T
sought to redefine their markets in the face of television's

usurping of their ‘evening audienEes.'the CBC's network service

began to lose ;ts attraction., Privqte stations focused on

- developing local markets, and nommercial and nationalisﬁ.

}; : "‘ pmessures‘led‘to a further licenning of stations. -As the '
. commercial development 5¥ the radio broadcasting system

continued, the CBC s mandate cpntinued to push it to the edges

I

of the system and call for. a continued withdrawal fggm .
commercial broadcasting.
‘Returning to the'questions posed in Chapter 1, it can be

.said that the policy structure of English spublic broadcastiné

*

has ‘not been conducive: to realizing Parliamenﬁ's stated goals

for it., While policy do uments have uSually accorded the

¥

public broadcaster a centr 1 place in the system, it has been
subotdinated and marginalized over time. Following_Offe 8
theory of the capitalist state, this outcome might be .seen as

somewhdat inevitaBLe because the very structure of the state is

AY

taken to be constructéd to plgi'a subordinate role to private

capital in terms of accumulation. Indeed, in the case of

-

¢ ' ‘public broadcasting from its inception to 1968, the policy

*

AY
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instruments employed appear to have been structureg~ih this

manner. ’
First with_ the CRBC, and later with the CBC, the purposive

rational aspects of these organizations. functioned to generate

and consoligdate resources in the broadcasting system, while

their allocative aspects/moved to distribute them. With their

t abilities to botM generate) revenue and distribute it to

specific sites, thesSe organizations excelled as development

inétruments.‘ Their activities were focusedlon one'side by
thcfr relétidné with Parliament, and on the other by the

s Pprivate sector.. LegisIativercircumscriptions.on'both the
budgets and powers of.tﬁese organiz;tions led. them toward
specigic type; éf activities, while the logic inscribed in
Lhcir stfﬁtturq by‘the discourse of nationalism moved them ?way

fromgthe types of activities. favoured by private capital.
. ¢
- - . , )
Under® the shepherding of these instruments the private sectQr
q . .
- ', ’ . ‘ .
flourished, leading to pressure for further allocation of

available resoutces as the capacity to undertake further
A < —

responsibilities ﬁevelobed. .The instétution~of the BBG was an

extensiopfof the allocative activities undertaken by the

.

gqvernment and the public broadcaster. The.development'of this
institution followed aé{result of the sugcess of the .public
sector in promoting growth and noﬁ'as‘a partiéap political act.

As the BBG moved to’allogate the resouf&es of the system, the

N )

- .

L . 3 : .
schism between the public and private spheres grew.

3
/ .

- At the cgnﬁre of this division of labour between the

private sector and the public broadcaster is the contradiction

E
©

-

-
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between the nationalistggals of broadcastimy and the logic or
"calculus" of commercialism. It is expressed at a number of
&ifferent levels within the various elements of.the system: in
the practices of the CBC, where it is torn between commercial

' broadcasting and lesser audience producing programs; in the
practices of the private sector,,where the purchcse of cheap
foreign programmir@® ie favocted over progran production; in
.relations between the régulator and the dBC, wgere the private
sec®yr might be found to be in a better financial position to
assume a particular license than the CBC;ain Parliamentary
Committees and government studies, where commendutfons of the
public sector are often accompanied by calls for further
rausterity. These contradlctlons have moved to frame power
relations between the prlvate and public sectors such that the -

e

public sector both seeks and is pushed toward the edges of Lho &
system and a suborQinatc position with regard f& revenue
production. . ‘ .

As illustrated, the natigyalist\goa]s find their wey into
the structure of the system through the discourse of ,
nationalism. ‘Through this discourse the state is empowered to
intervene in-the economy and establish an agenda'fog '
development. liowever, as Offe's theory iilustratcs, because
the state ie dependent upon ‘private accumulation for its own
grp@th it mugt encourage such accumulation. 'This is

facilitated through the structure-of the policy-instruments

themselves which are both constructed and circumscribed by the

discourse of nationalism. Here “then, the discourse can be scen

\ : *
4
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to have become sedimented to form parf of the structure of

' ?

. broadcasting at two sites: i) at the point of state °

L3

intervention in the economy; ii) 'in the form of that
intervention., However, while in the first instance the

'
discourse facilitates intervention and somewhat supercedes the

) ,

’ ¢
prerogatives of private capital, in the second its articqlation

with- political economic forces guides the form of that

intervention away from the interests of private chpital,//Theqe

/7

two structures are interdependent ‘in that the’'first constitutes

-

a .space for the second, while at the same time providing that

the instrument constructed thére will not interefere with the

brcrogatives of private caﬁital. The discourse!’is thus in

effect cdnstituted and spoken by the very logic of

commercialisn that it seeks to/avoid, for while on one hand it

.

secks to prevent the north-south development of commercial
links, on the other it encourages east-west .linkages that are
\basicalry of the same commercial stripe. Thus, it would appear

‘that the very structure of broadcasting policy has subordinated

the objectives of public'broadchgting to the interests of °
. ) ?

private broadcagters. . ‘ )
Discourse has byen illustfatea to bé an importaﬁt
consideration in policy stud&es, as wéll as an important
addition to the traditional political écoﬁomic policy
considerations. Here, this work has ra§sgd what Streeter
(1986) has noted is a yet "rarely explored questipn: if th;

discourse does ncttﬁffﬂiffipynrepresent the practice and the -

practice does not conform to the models of the discourse, then

.
,
‘ ([ s
o
.
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- L)

what is the nature af the relatioﬁ between the t 25 In -

answer, this work has demonstrated that polﬁcy iscourse might
N .

be seen as a cofidition of possibility of the polic process,

similar to traditional political economic conditions of
possibility, that works in conjunction with political economic
forces to structure the policy process. Policy discourse is

~

not simply an extension of political economic forces, as it has

-often historicqlly been viewed, for it has material effects on-
\ ' .

the policy process in that it influences the manner in.whicyﬂ

v

the objects of policy making are conceived and treated. It
s L4
operates as a site for articulating and juxtaposing political

econémic‘coﬁcerns and, at least in this inétance, in the
process can be seen as exercising at least two different types.
of effects. At the constitutional level, it exercidscs cfYects
which extend into the rea}m of political economy.z Its
structure empowers some interests over others and oééTudcs the
confradiction between private capital accumulation and state
interventiop. And as the work of Charland.(l986) points dut,
at the rhetorical-level it exercises.idegioéichl effects that
extend "into the realm of human attitude and action' and direct
action dlong pargicular avenues.® While this ‘work has
co&centréteﬁ on the constitutional aspects of discourse, these
are ¢losely related .to rhetorical effects. For, in poliéy
studies it is at the constitutional {evel that much of the
forcq of rhetorical effects are manifest, moving 'to constitute

]

relationships between diffegent types of practices-and.

structures. Conversely, constitutional effeéts‘might be seen

>



to form the conditions for new.generations of rhetorical '

a

praétice, ;haping andacontextualizing its possibilities. Here
then, disFourse has an overdetermined relationship with
practice and,fconsequeﬁtly,‘structﬁre. Thus, in policy

- .
studies, consideratio; of the discursive aspects of the policy
process can be seen as both important in understanding héw
relations within the process are constituted and complimentary
to the concerns of politiéal economy.

Through combining a discursive épproach and genealogical
method, this work has constructed a unique lens for exaﬁining
the relationships between discburse} practice, and structure.
Rathef than simply focusing on particular historical object. or
motive force, th;s framework has moved to illumingte the -
diverse wafs power relatioﬁships within this policy stream .have
hisforica]by beepufprmeé and maintained; This fram?work is
ablé to grasp, in their complexity, both relgtionships between
institution;;_structures and p;ocesses.and how these structures
and processes interact to produce a pafticular set of pover

a

relations. It has illustrated how, if their import is to be

o

asped, particular policy instruments must be considered in

both the context of the‘larger political économ;c system and
the dontradictions that frame and undergird that system thereby
provi@ing sites for struggle and change. .

This thesis has illustrated that‘the web of>subjugatioﬁ
encompassing publiec broadcasting arises from the very structure

of the state itself. This observation has consequences for

traditional discussions of both broadcasting and- public

[y

q ’
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ownership that should be n&ted. First, it i1llustrates that, at
this level, the debat; wheth3r the brpaacasting syétém should
be regarded as a single sfstem or two separate systems’is of
little cofisequence. For here, the different elements of the
system are in'efﬁsct mutually deteé%ining: Second, the popular
idea that government~ownership is an inefficient and wasteful
form of intervention bea;s fu;ther scrutiny for, at least in
broadcasting, it has not been structured to facilitate

efficyent capital accumulation.. Third, because the basic

problems of this policy field are'ééen as embedded in the very

v . v ¢

structure of thie state, this thesis makes no pretensions that
there might be an easy exit from past policy practices leading
to an emancipation of public broadcasting. A"digfussion of

. such a possible intervention would itself comprise a‘paper of
considerabie size, Hogever, some discussion of &he value and
utiiify of the theoretically informed bolicy'analysis found in
this baper is in order. s Piggs (1984) has noteﬁ, "there can -
be no exit from past policy initiatives until we have adequate
purchase on the tradition in which past inquiries have |
participated."‘7 Indeed, as illustrated, it is iﬁpoftant to
recognize the structural nature of instruments so.that the full
implication of their utlization might be realized. -Thfough‘
bffering a broad perspective, this type éf analysis provides a
purchase on the various determinations that structure and
contain the policy process. By developing an understanding’of

these determinations, policy interventions might be more

'effectively structured, Over the years,. Canadian broadcasting

t




policy haé been one of the most heavily scrutinized Canadian

9

policy fields. Yet, as illustrated, it has consistently failed

to meet Parliamentary objectives for it. KAt Fhe time of

writing, yét another broadcasting act is awaiting legislation.

amidst promises that iﬁ wilf,bring private broadcasters in line.
with‘the goals of the system and confirm the "lead role of the

CBC" in the system.B. By going beyond a surface reading of

the text of broadcasting policy to examine the structure that
undergirds its practi;e, this thesis has illustrated that

. little change in the system might be expected unless there are
fundamental changes in either the policy instruments themselves

or the discourse fraﬁing the policy. Guided by a broad

theqretical framework, perhaps an interventibn that brought

coymercial concerns closer to nationéliét goals might be

constructgd. -Although Offe's tﬂeory discounts the possibility

of placiﬁg such goals aheadhof private capital accumulation

making the construction of such an intervention difficult, at

least two avenues of action present themselves. The first /
would focus on working within the existing discursive framework
and might invlove clearly defining the "ﬁgiionalist goals" of
broadcastiné and then working out a system of incentives to
harness private broadcasters to them. This is simi}ar to the
idea proposed th?ﬁ&gh the new‘%roadcasting act wherebi private
broadcasters will be rewarded for their contributions to
‘program production., The problem with Fhis proposal is of

course that the commercial incentives point toward producing

programs for the global market rather than specifically
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(its subordination to commercial incentives.

_concerns central to this work were . in effect constitute%

-
‘process, delineating the "will to powgr" inherent in ' /’/
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Canadian audiences resulting in content reflecting foreign

production values. Matching nationalist goals that reflect

Canadian culture to commercial incentives is the problematic

center of such a scheme, A second proposal might focus upon
chqnging the discourse framing broadcasting policy. The dqnger
here though lies in the possibility of displaéing the
nationalist goals of broadcasting thereby possibly rendefing
pub;ic broadcasting redundawt. In any event a restructuring of

\

both the policy instruments and the system of commercial -

incentives is called for if public Proadcasting is to escape -

»

1

Before closing, two limitations of Fhis study and the
avenues théy present for further study deserve ﬁention. First,
it bears répeating that thé gaze of this work has falien upon
only-a few of the determinations of broadcasninﬁ:polidywin
Canada. An equally ifiteresting, though much more’complex,
studyfwight be made of the discursive effects arising from the.
proximity of thg US and the wais the ﬁractices‘undfrtakep Q&ere
have had a df;ect influence in the constitutign of‘the Canadian
system,-such as its commercial structure pnd technical
standards. In‘several ways, this thesi§'might be seen as a

]
. ‘ A . . . .Y
subset of such:a study for the nationalist and commercial

through reactions lo_that‘influence. Another study might focus

more closely on the discursive structure of policy language and

broadcasting policy discéurse.9 ‘An examination of how

v

1

Yy
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determinaions of this order undergird relations between

Parliament, -the regulator, the public broadcaster, and private

. interests would reveal further facets of the sedimented

~ . A

discursive structure.guiding broadcasting. X

Second, while this thesis has delineated & number of
structural determinations on the broadcasting ‘policy process

and illustrated how these work to focus the practice of -~ -,
. [ - . . "

broadcasting, it has focused mainly on the discursive traces
- > . . .

left by the passing of these forces. Thus, the working 'ﬁ?ﬂf

relationship between discourse, practice, and structure &as not
as clear as.it might be. Eo same ,degree, this is the price
peld for discounting agency. However, a close examinatiqqﬁ@%ﬁa

particular moment in- the policy process to examine how the

i

discarsive, practical,'and; structural elements of the
Parl;amentary procéss articulate with private capifal to
pfoduce particular lepislative circumscriptions"on the
structure of ﬁublic broédcasting Qould'be complimentary to this

project. of particular interest might be any patterns of

articulation between these elements common to different

' -
3

historical moments, °

On a final note, the apblicaﬁility of Offe's model to the BN

. " A ,
Canadian experience would seem to ind{cate that there are

.
e »

'similarit;es in the hypostatic relations between the state and
brivate capital in different capitalist states.10 At the

same *time though, the peculiarities of Canadian society would ‘

¢
-

- -
seem to indicate that the way these relations play out in

Canada makes the Canadian experience uniﬂ?ﬁ. Thus, .there would

w

v
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appear to be some common ground for bringing together the two

‘

previously illustrated streams of Canadian political economy,

with each offering to enlarge the-vision of the other.,

s

-
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10. Whether the& can be extended to include the stru‘cture
of class relatlons requires further study. .
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