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\ ABSTRACT

Since the inception of breadcasting in Canada, pelicay makers, scholars, and social activists have
wrestled with the problem of foregrounding the representation of Canadian ways of life.- or

" Canadian "culture” - in broadcast programming. Yet with every technological advance. every
regulaton' adjustment, the difficultiesin meeting this goal seem to multiply. Employing'a critical
polltlcal economy of mass: .communication, this work locates this problem in the institutional
structure of regulatron It illustrates that the mstltutronal relatlonshrps deployed in broadcast
‘ regulatlon are derived from an’historical set of relatronshrps between the Canadian state and
, private capital and that, through time, these relationships have come to be expressed in the

: ]
regulatory apparatus that gives form to the broadcasting system.

Generally focusing on broadcasting in Anglophone Canada, the ’growth of the system is
examined in several historical periods, ranging from the 1920's through the 1990's. In each of
these pgriods. the process of regulation is seen as engendering a dynamic web of relationsbips
between the state’s regulatory instruments, domestic private enterprise, foreign capital, and °’
technological innovation - relationships that, taken together, produce a set circumstances that
constrain Canadian ?ultural expression within the system. Because the difﬁculties of creating
space for the representation of Canadian culture in the broadcasting system are demonstrated as
running from the institutional heart of the Canadian state. no easy answers to this problem are
forwarded. However. the-analysis does point to some avenues of action for realizing the public

purposes for which the system was founded.
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- Introduction % = .
, ‘ .

Since the inception of broadcasting in Canada, policy makers, scholars, and social

. activists have wrestled with the problem of foregrounding the representation of Canadian ways
of}ife - or Canadian "culture” - in broadcast programming. Yet, with every technological
advance: every regulatory adjustment, the difficulties in meeting this goal seem to multiply.

co
3

Employing a critical political economy of mass communication, this work-locates the problem of

representing Canadian culture in broadcasting as a feature of the institutional structure of

regulation. I argue that the structures of broadcast regulation have been shap_esd by a complex and

changing set of relationships between the Canadian state and private capital.

My primary focus is on broadcasting in English Canada in several historical periods.

-

ranging from the 1920's through the 1990's. In each of these periods, | attempt to illustrate the

-

relationship of broadcasting to changing national and transnational practices and relations of

‘industrial production. From this perspective, it is possible to illustrate how a shifting set of

assumptions concerning the role of state intervention, definitions of Canadian culture. and the

. "problem" of commercialism in broadcast programming have combined with the structure of

reguiation to engender a dynamic web of relationships: between the state's regulatory
| instruments, domestic private entérprise,’foreign capiial. and téchnological inno’vation (cf.
Miege.‘ 1989:30). Together, these rFlationships have set limits and have exerted significant
pressures on broadcasting as a vehicle of C anadian cultural expression. | ‘

In the early devélopment of the Canadian system; private proﬁt-moti;'a;ed broadcasters
were seen to serve local needs and interests. Later, as they became increasingly profitable. these
broadcasters were charged with reinvesting at least part of their irﬁ:orﬁe in the ‘production of
programs that offered broadly defined "Canadian” ,perspectivés on the world. However. few
recognizably Canadian programs other than those iﬁ the genres of news, cuﬁent affairs. and

sports were ever made. And while the production of Canadian programming by private profit-_

motivated broadcasters has accelerated in recent years. as in the feature film industry. these

€



programs-have been tailored for maximum currency in a North American or international’

markets. leaving little. if énything., fecognizably "Canadian" in their content (Magder, 1989:290).
_ Asa result of these c'ircﬁmétances. the Canadian brpadcasting system has been dr‘awn into
increasing dependenl:e von the American system, and Parliament's cultural goals for b'roadc‘asting
have been éenerqlly subordinated to private -- albeit usually "Canadian" -- capital accumulation. :
Largely because of the persistent, overwhelming preéence of Americén programming,
Canadian broadcasting has been the subject of myriad public and private studies and enquiries.
The mainstream of this litérature frames the developmgnt of broadcasting as a struggle between
more or less rational actors competing for the representation of'their interests within a system

that is governed by a relatively transparent political process, scarce material resources, and

>

,dynamic technological ch'a?ge? Weir\(1965:449) highlights the general tgnor of both the

historical and contemporary literature in this vein:

] . R
Broadcasting has been a history of struggles between two great railway systems:
between railwayand telephone transmission interests; between provincial and federal
authorities as to jurisdiction; between small community and large regional privately

owned stations for a share of limited revenues; between the hucksters and the
intellectuals; between artists demanding adequate remuneration for their talents and
stations occasiorfally struggling to make ends meet... between aspiring amateurs and
trained professionals; between various program elements, regions and language
groups seeking places in the sun as well as their share of available dollars; between
bureaucracy and creativity - and, eacompassing all of these, between public and
private broadcdsting.

Frank l;eers' (1969, 1979) two volumes are generally acknowledged as the most thorough and A
rigorous representatives of this body of work, charting the history of broadcasting to 1968. More
reéently. Raboy (1990) has provided a more nuanced, contemporary contribution to this broad
history. In addition, writers such as Prang (1965), Weir (1965), Babe (1979), Mcfadyen et ala
(1980). Dewer (1982), Audley (1983), Rutherford (1;990). Collins (1990). Vi'pond!(1992). Eé.man

(1994), and Jeffrey (1996) are just a few of those who have made more focussed contributions in
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thrs area. As well, a wrde yvanet) ot M.A. and PhD. theses add both depth and breadth to these

writings (cf Carsca]]en 1966 Saunderson 1972 _Anderson, 1976; Blakely. 1979) while a

=

veritable mountain of both publrcly and prrvately sponsored studies and mqumes develop issues

£y
= . a

and set terms for debates _ S S o

- R 4
¥ - ” . - : ok

There are of course; vast dlfferences in both the srtes of analysrs and research methods s

‘: > ..

employed in these WOrks Still, while for the most part thm‘body of work 1s. comprrsed of

"

nuanced. well crafted ‘and ngorous'hrstorrcal analysrs it generally drsplays one or another of
[

three dlfﬁcuItres for coming to terms with the larger set of social forces that have shaped the

broadcastlng system: i) at the lever of 1nd1vﬁual actron analysrs tends to focus.on the ‘ways in
e
which spec1ﬁ'c contexts and cons1derat_10ns frame the decrsrons of soc1al actors rather than the
. ways in which broad. often common. ideological assumptions underlie and anirnate the actions of
different interests; 1i) at the 1nst1tutlonal level analysis tends to focus on 1nd1v1dual institutions,
or treats institutions as relatively separate ent1t1es rather than considering the ways in whlch the
materra] and drscursive re]atronshrps between these institutions anlmates and informs the |
character of the system at large; iii) often for practica] reasons, the analysis tends’to focus on the
broadcasting system itseif, downplaying the ways in which, historicalrvly, a larger"segt of politicar | .'
- and industrial interests and processes, often at the tfansnationaf level, have set the. tenns and
conditions within which the system operates. In their theoretica] and methodological orientation
most studies have generally framed the public and private sectors as antagonists. locked in a-
battle to exe.:tTheir influence in an arena that is to a degree isolated b‘y Fegdlation. but has its
parameters dictated by a burgeoning American broadcasting industry and a scarcity of resources
in the Canadian system. ’
This perspectrve underplays two important aspects of the development of the Canadian

broadcasting system: 1) how transnational relations of production have nuanced and determined

not only the parameters of the field of broadcasting but have also extended into the heart of its
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' organizaifoﬁ and development. directing and helping finance the growth of both the public and

private sectors; 1i) how the.lafger set of institutions deployed in the field of broadcasting have

. worked together, in-a complex and contradictory manner, to construct a common "systemic"

" response to changing conditions. In the process, this perspective comes to view what is perhaps

the most consistent feaiure.qf the system -- an escalating presence of foreign progtamming

impdrted‘to benefit private Canadian capital accumulation «- as either wrought by forces or

~ circumstances outside of the system's control, or as the product of successful strategic action on

-

—

the pqr_t of specific private interests. Consequently, prescriptions for action based upon these
’tahalyses generally centre on increasing regulation or public subsidy. or simply abéndbning the
system to market forces, rather than addressing the dynamics of the system thdt have encouraged

today's. situation. This is not to say the broadcasting system has simply evolved as the product of_

.. some largér. underlying plan or logic. On the contrary, the system is indeed the product of social

5

struggle. but it is a struggle that has taken place across a field of institutions and social
assumptions that. in the march of history, has.played to the advaritage of one, particular interest -

- private profit. 5 . R

rd

Some significant exceptions to the analytic tendencies described above can be found in

the .work of a much smaller group of writers who have used elements of critical political

economy to analyze and explain the dor;linange of private capital within the system. For the most
part though, these \:vorks have also tended to focus on the dynarriiés between specific interests,
organizziltions. or institutions. and they have not ac}equately explained how the system as a whole
works to foregro‘und the promotion c;f private economic interests and to m‘arginalize interests not
directly responsible to ‘cépital (cf. Dewar, 1982; Salter,%l981 & 1988). In other instances. the ~
critical political economéiesf employed are too economically deterministic, and therebly fail to
account for the oﬁén contradictory role that the state and its instruments have played in this

*
process of development (cf. Smythe. 1981. Hardin. 1985). In still other instances. the analytic



perspéctive is similar in focus to the one employed hére. but the broader historical forces and
reélationships that ﬁnde‘ﬂie the events described are not elaborated, and the field of broadcasting

itself are dnly briefly considéred (cf. Crawley. 1988; Berland. 1990 & 1994; Berland and Straw,
1995: Dorland. 199%). _, : "sff 7- |
| In an attemptto bridge-these gaps, I draw on Tﬁompson's (199'("):2})‘distinction between
"il;ree object domains ofmass con;;qunication:" i) "the prodvuct(ion and (ransmiss_ion_ or diffusion
of fmass-mediated symbolic fonns';" i1) "the c”onstru“ction of média messages:" and iii) "the
reception or. appropriz;tion of médiavmessages." Focussing on the institutional level of the first
domain. it is my hope that the analysis at hand will contribute to the literature onjCanadian
broadcasting in several ways. First. following Maédér’s (1989{:?292) sﬁggestion. my research
seeks to "uncover the specific economic, pdlitical, and social dynamics_ihat attend" the cultural
practice ofbroadcast;ng in Canada, illustfatir;g how cultural subsumption and commodification
in this field are imhlicated in z{c;)‘r'nplex web of often contradictory social relationships that fzire :
structured be‘tween these different levels or areas of social practice: |
Second. by illustrating how *thé ‘f’e:lations of production underpim?ng the Canadian
broadcasting system have worked to flood the system with foreign programming and to
marginalize Canadian express;on, [ attempt to offer in»sight into "thé ways in which the particular
organization of cultural markets determines the range of forms Tirculated and the sociai groups to
wh:)m they are made available" - a project that Garnham (1991:1 1) argues is long overdue (éf.
Golding and Murdock. 1991:15). | - a | E
Third. by tracing some ofth\e key institutional r'elationsh_ip’sithat inform the processes o%
cultural commodiﬁcatién in Canadian broadcasti.ng. [ try to provide a "concrete sense ofthé
actual organization of the po}itical. institutional and policy fields" that cultural tileorist;’s'and

practitioners must negotiate to successfully intervene in this cultural policy field (Bennett,

1989:11). .
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Chapter I lays out a sgﬁiQf debatesand concepts thet provide a theoretical point of

. -4 : .
departure for'the analysis. Based on this review I conclude that the relations of produ'ction .

s
"
underpmnmg mass communication systems are complex sites of social struggle and thatitisin
! LS

the interptay between often contradictory forces that their growth and character are given form.

In the shifting field of social process, rarely does\one interest win hegemony over a eontested_.

&

system simply on its own merits or strength. Rather, SUeh dominaﬁce is necessarily negotiated in
a field of conflieting forces and differing resources. | ;

Because the state has played a central role in the development of the C anadian
broadcasting system, Chapter 1 briefly traces the history of government intervention in ihe

Canadian economy. Here. I argue that specirﬁc forms of’intervemion are the-product of the larger
| commercial and indu-str'ial development of the Canadian state, and note how the eafly )
development of Canada's mass commun‘ication systems have been a constitutive part of this
larger political and economic growth. |
. . A
Chapter 111 traces and compares the early institutional development of broadcasting with
that of other Canadian commun;catlon systems. | dlSGUSS how Canadian communication systems
have been dependent upon the importation ‘of Americ "m techmque and capital for thelr formation.
Moreover. in these different sites of development state intervention has taken a similar form,
- although the different circumstances and assumptions offhe social actors involved in each case
eventually led te different outcomes and different relations of production in each industry.

However. in all cases. the-Canadian elements of the communication industries retained a high

degree of dependence on their American counterparts.

Chapters IV and V focus on the development € broadcasting system from 1929 to
1948. They situate the system's growth in the larger context of industrial development and
illustrate how a complex set of social forces set the state's treatment of broadcasting apart from

other media forms. Set within a system whose parameters were largely dgtermined by
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transnational relations of production, the institutional relationships established between the

| public and private sectors dilring this period drove the public element to the comrﬁéréial mdrgins"
of the system. where it undertook resporisibilrities that differed in character from ihbse assumed
by the private sector. Thus, while the broadcasting system- was enviéionefi within public policy as
a "single system." a division of responsibility developed between the: ' "lic and pri\jat’e -eﬂlements
that would later both nuance and guidé the development df tmdcasting From thisi .
perspective the system has some peculiar and contradictory qua’litieé not» 'gé“nerally ’acknowle'dged
in thé literature. I argue. for instance. that the public element not only subsidizes the grow1h of
the private sector, but it does so by aligning itself with the transnational relations of producti;m
that are claimed to be the source of the national system's problefns. | )

Chapters VI and VII trace the institutional development of English television
broadcasting in Canada from its inception to the legislation of the 1968 Broadcasting Act. By
highlighting a series of chapters i the history of broadcast regulation, I argue that the "lost
opportunities" for publicexbression within the system noted by some corﬁmentators were largély
the product of an historically conditiened set of institutional forces. Moreover. despite efforts to
’institl.;te regulatory structures that would enable the representation of diverse cultural interests
and groups in broadéast programming -- in ccmbination with ;ihanging political, economic. and )
technological conditigns -- the structure of regulation continued.to create and encourage a
division of responsibility between d’ifferent elements of the system. Key to this d‘ivision is the
fact that the public sector was charged with programming and distribution ;esponsil;_ilities that
were seen as necessary to the growth of the system as a whol_e but were to a large degree both
unproﬁtable and unpopular. By acontrast. the private sector was encouraged to develop
transnational relations of production.

Chapter VIII examines the development of the English language television systent from

1968 to the present day. Here I argue that recent changes in regulation since 1968 have generally

| Y



built upon the established historical pattern. Howeve{r, in combination with a broader set of

: . )
political and economic forces. since the late 1970's these changes signal subtle shifts in the
economics of both the public and private elements of the broadcasting system. including a fuller

integration of the Canadian and American broadcast systems. In this process, social interests and

r'epresentationai practices not directly focussed on capital accumulation are increasingly left to
foeunder on the economic margins of the system, and the possibility of harnessing Canadian
broadcasting t6 provide "a wide range of programming that reflects Canadian attitudes, opinions‘.
ideas. values and artistic creativity" seems to be an increasingly elusive goal (Canada. -
Broadcasting Act, 1991, Sec. 3.1.d.ii). " j

All of this raises serious doubts as to whether the broadcast system can be harnessed to
fulfill broadly eonceived cultural goals under the present form of governance., In the conclusion I .
suggest hqw the analysis developed in this dissertation points the way‘ toward some controversial

[y =

solutions for encouraging the production of "distinctively” Canadian broadcast programming: .

z ; B : ¥
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Chapter I

-

The Analytic Framework: Rethinking the Political Economy of Communication

9
The theoreti;:al point of departure that guides my analysis of Canadian broadcasting

builds on a number of key ideas and themes in the liter'ature on the-critical political economy of

communication. While‘this field draws heavily from a larger ﬁéld of critical political economyy

based upon the Marxian legacy of historical materialism, it is distinguished by its ’a£tention'to the

relationships between the materiaFand s.ymbolic constituents of the process of mass

communicqt’i;)n. Herfe, the foc&s of analysis is on the ways in which political and economic

) structurefs‘;nd processes impinge upon the production*dissemina}ion. and appropriation of
symBO}ié forms (cf. Smythe 1960. 1984; Murdock and Golding 1973, 1991; Mattelart and |
Siegeiéub, 1983; Mosco. 1989; Garnham, 1991; Meehan, 1993)." As Murdock and Golding
(1991:15) put it. the critical poiitical economy ;)f cofnrpunicmion "sets out to show how different: ’
methods of financing and organizing cultural production have traceable consequences for the

‘range of discourses and representations within the public domain and for audience's access to
them."

“% +

Materialism and Reductionism in Critical Political Economy ,

In recent yearé. thedarger theoretical underpinnings of the critical political economy of
communication have been subject to intense criticism. For example, there has been a widespread -
rejéctién of class relations as the singular "engine of history" and/or of modern society as the
result of the progressive expansion gf'tihe forces of production. This has prompted a
reconsideration of the role of political and e‘conom'ic forces in determining social structures and
relationships. At the same time, the linguistic turn in social theory has given increased

in?portance to the role of signification in social life, to a "politics of the sign" (Witherford and



- 10
Gruneau, 1993). This has prompted concern for a variety‘of issues ranging from: examining the
wéys in which the power relationships inherent in political economy as a theoretical system
represent social relationships, to questioning the utility of analyzing the constraints upon
o symb“élic production in a social system claimed to be governed by the free play of signifiers,
Stuart Hall (1989: 50-51) summarizes the substantive elements of these critiques:

the reflective model of ideology that the 'political economy' approach’conceals is
-a source of its continuing crudity and reductionism... [ts model of class relations

and of the class origin of ideology is out of date: it is inherited, not produced as
genuine scientific knowledge of present realities. [ts view of the conspiratorial and *

c. class-originated source of 1deology, which does not match the necessity of a
theory of articulations, is itself woefully inadequate. It$ notion of the ideological
field being already prescribed, in place, by the givenness of a class structure is
exposed to the critique of teleology. It has no concept of the struggle for meaning.
It has no idea of how ideology constructs social subjects or positions them in
relation to social and political practices. It still believes that hegemony is another
word for the incorporation of the masses. -

.

Hall's criticisms point to a series of epistemological and theoretical problems in the ways

that relationships between capitalist relations of production and other social institutions’ and
practices are often configured in the critical political economy of communication. By focussing
on the way that capitayl'ism;’s drive to produce‘é privately appropriated S{erlu’s C(;nstmcts a
broader set of social and cgltural conditions, the critical political economy of communication has
tended to view history as the immanent product of-the pursuif of surplus value (cf. Smythe, 1983;
Pendakur. 1990). Capitalist relations of production tend to be privileged as tﬂe primary soéial
relation -- the "raison d'etre" of the social totality -- and thus become the ontological starting
point of analysis. .

From this perspective, the form and function of media institutions are often viewed as
simply both given b);, and giving form to, the larger reproduction of capital. The structure of the -
state and thé fields of regulation it constructs, the media institutions those fields contain. and the

products those institutions produce are all viewed as the seemingly necessary products of capital

and largely fimctional to the purposes of accumulation -- the linear unfolding of a process over
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%N'Hich only a privileged f:ew, if any, human agents are able to exercise control. Thus, while many
analyses'rooted in a po}lit'ical_ economy of commur;ication illustrate 'm;t the pursuit of s'urpl‘us
value imposes form and direction upon the ways media institutions “"construct” and "distribute”
media messages. few critically consider how the larger social system itself foregrounds the

growth and reproduction of capitalist relatidns of production within the field of mass

communication. Consequently, the complexity and struggle that characterize the creation of the "

v

_conditions of capital accumulation in the field of mass communication -- the conditions which
frame-both the construction and consumption of media products -- are reduced to epiphenomena
ofa larger all pervasive economrc process and these institutions and their products are seen as
largely functional to the reproductlon of the larger capitalist system (Hall, 1989:51). Hence as
Hall argues, many such analyses are teleologlcal;and they contnbute little to understanding how
media ms‘ututlons come to be driven by capitalist relations of production in the first place, the
ways in which capitalist forms of financing impact their growth and the products they generate,
or how these relations migrrt be reconfigured'to actually rncrease the "range of discourses and
repreeentations wﬁhin the public QOxmain and audiences access to them" (Goldiag and Murdock.
1991:15).

Because these criticisms call into question the ways the critical political edqnomy of
communication configures the relationships between the materiai and symbolic constituents of
mass communication, they strike.at the heart of the project. Thus, drarJving upon some of the
recent work .done in the larger field of critical political economy, the followir}g sections of this
chapter trace out some broad epistemological and theoretical considerations that must be

incorporated in the political economy of communication if it is to avoid these reductionist

tendencies.

.



Retrenching the Ground

Building on werk that has already been done in the field, a number of writers wg)rking
with the political economy of communication have already begun to address these theoretical
challenges. In an effort to recover the claim that métérial conditions impact upon the production -
and consumption of symbolic forms, these writers distance themselves from bOth the abstract !
idealism of m;instream econom,ic; that tends to abstract the economy from other social relations
(cf. Babe. 1993), as well as what Garnham (1990: 1-2) calls the "bacillus of romanticism"
inherent in text based versions of post-structuralism an’d post-modernism that tend to dissol\?e
social relations into a system of "unanchored. non-referential signification." Instead, they anchor

-both the epistemology and methodology of the political economy of communication in what -
might loosely be termed a marxist "phllosophy of praxis," (cf. Bottomore, 1983:384- 389) As
Meehan et al (1993: 189) note:

Political economy starts from the vi;ew that research is a form of both labor and

social intervention. Therefore, research is enmeshed in the very social totality that

it aims to examine... and thus can not avoid, even if it were to try to, the value

questions-that saturate this totality. The goal is therefore more than a simple

reflection of social totality but a self-reflexive process of questioning and actmg

on the object of analysis. | R

From this perspective. theorizing is both a form of social intefpretation and inteﬁention.
It is an interpretive act that recognizes the historicalily contingent nature of knowledge and
empirical research while, either explicitfy or implicitly, issuing a program of social action or
refo;m. Here, th¢ double articulation between theory and the Eﬁ’jec;.of contemplation contained
within the "practice” of arf’;}lysis avoids reducing complex social phenorﬁena ;o fit static or
economistic theoretical precepts (cf. Slack, 1989). In c_)ther words, by recognizing the historically"

contingent nature of knowledge, and the social conditions that give it force, such analysis refuses

to simply impose meaning or interpretation on the social world. Rather, the "proof” of the

-
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analysis is located iﬁ its social effectivity and the avenues of progressive social action that the
wedding of theory and practice elucidate.

Several assumptions I;nderlie ihis approach. The first. as Murdock and Golding (1991:17)
note, is "a realist conceétjon of the phenomenon it studies. in the simple sense that the }heoretical J
constructs it works with exist in the real world, they are not merely phenOrﬁenal." In other words,
despite the inevitable vagaries and.ambiguities of language and discour§e Ain describing the
world. political economy attempts "to discern the real coﬁstraints which shape the lives and
6pponunities of real"actors in the real world". -

"This assumption is grounded in political economy's focus on the production and
disposition of the material resources that constitute society and shape social action. At this level,
,-

the obdervation that there is an unequal distribution o‘f social reséurces and services as compared
to the range ;)f aemands or desires put upon them, leads political economy to examine the
mechanisms through which social resources are both produced and allocated. (cf. Smythe, 1966;
Enzensberger, 1974; Mattl_eag: 1983; Jhally, 1989). In societies dominated by capitalist relations

of pfoduction. the mode of pro-duction plays a key role in this process through providing a central

principle for organizing productive relationships - namely, the production and private

-
<

appropriation ofan economic surplus. .

These considerations lead to a second assumption: the demands of creating and realizing
surplus ha;'c"s.peciﬁc effects on the ways in which resources are deployed and production is
organized. As Garnham (1990:8) puts it, political economy "starts with the assumption that the
historically observable unequal distribution of the surplus product... is the result of the sp;ciﬁc
structure of the mode of producfioh. That is to say a different set of production arrangements
would produce a different pattern of distribution and the existing structure cannot be assumed to
be optimal.” In other words. capitalist relations of production deploy the wealth and labor of the

community at large to ends which primarily serve the interests of a few. This is not to say that
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.
there is any singular way of organizing capitalist forms of production toward achieving the
production of surplus. On the contrary, in accommodating contradictions between capital
accumulation and other social processes. as well as responding to crises in the accumulation
process itself. capitalism has proved to be a remarkably fluid system of production, (ef Lipietz.
1988: Hahey 1989). Rather. the point is that different methods of organizing and financing the
social resources employed in production, or the "factors of production.” will yield different forms
of access to both production and consumption. Similarly, different methods of ‘orgadizing
production and cbnsumption will have an impact on the range and character of the products
available. However, withi:capitalist forms of production, only those products that meet with, or
are economically drigsponsible to. the demangs of creating and reaiizing surplus will be produced

.
and/or circulated.

#

It 1s at thlS level that political economy can be seen as ultlmately 'material,” in that it
focusses upon the wa)iys‘?n which forms of productlon put demands upon the allocation of socnal
resources. as well as both the character and disposition of the resulting product. This is not to
deny that there is an ideological or discursive component to this process. The ways in which
social resources are both defined and represented within the process o’wf allocation and production

-

have a determinate effect upon the ends to which they are put. Rather. in this context,

e

materialism implies that "ideas and things... always have to be looked at together in complex
kinds of interactive relationships” (Streeter, 1986: 23-24). At the same time hOW'e\'ef, this
perspec.tive on mat_erialism adheres to what Hall (1983:84) describes as the "correct” Marxist
insistence "that no soeial practice or set of relations floats free of the.determi'nate effects of the
concrete relations in which they are embedded " | |

Although matenalist in focus critical political economy also has a normative component.
As-an analytic strategy it is itself a way of "representing” the world that "goes beyond technical

issues of efficiency to engage with basic moral questions vofju.stice. equity and the public good"
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(Murdock and Golding. 1991:1 8)i Through investigating the ways in which widely held
 normative claims and assurfiptions relaté to, or articulate with, material social conditions,
political economy clairrgs to be both self-reflexive and progressive. (cf. Babe, 1993:31.)

In the critical political economy of mass communication, these assumptions focus
enquiry on the ways in which the demands of creating and realizing surplus impact upon the
mgterial and syénbolic constituents of mass communication. Mpre particularly, there is a focus on
how such demands inform the ways in which material and symbolic constituents are allocated
toward specific social purposes or ends (eg. private p(bﬁt or public communication). Such
impacts might be traced at vari'ous levels: 1) the general structure of mass communication
systems: 1i) access to ’IHOSC systems at the levels of both production'and consumption; iii) the
range of discourses and representations available within them. Because, as Gamha;rl (1990:6)
argues. the process OJf mass communication is central to our knowledge of the World, "the
understanding we have of the world, and thus our ability to change it, will be in their turn *
determined by the ways in which access to and control" over these communication resources is

[} .
structured.

The Mode of Production and the Totality of Social Relations

If the critical political économy of communication is to avoid the charge of economic
determinism, it must account for the ways in which diverse sets of social civrcum;tances bdth
enable and constrain the growth bf capital. For if the pljrsuit of a privately appropriated profit
from production processes works to nuance the ways in which media institutions construct
symbolic forms -- which certainly appears to be the case -- then coming to terms with the ways in

which the larger social system itself foregrounds, or contributes to, the growth of capital is a key

~ step in coming to terms with how "the logic of development of these... productive forces may be

EY
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hampered"\and more egalitarian representatioﬁal practices instituted in their place (Mattleart.
1983:47).

In attempting to trace the larger determihan%s of capital growth critical political economy
takes an "holistic" focus. It seeks to contextuallze production as part of a larger social totality. To
1llustrate this point. critical polmcal economy Is often contrasted wnth its malm\neoclassm
co:mterpans (Garnham. 1990; Murdock and Golding; 1991; Babe 1993). Generally. neoclassical
economics takes the market as the central object of investigation. The market is seen as the
primary social institution and the most efficient and effective méchanism for allocating both the
resources necessary to the production ggpcess and the products resulting from that f)rocess
(Garnham,1990:8; Golding and Murdock, 1991:18-19: Babe, 1993). Within the‘ institution of the
marketplace, Adam Smith's "hidden hand" regulates relationships between both capital and labor,
and consumers and producers, to ensure that both the utility of the resources employed in
production. and the satisfaction derived from the consumption of the resultant products, are
maximized. From the neoclassical perspecti\%/e.,both producers and consumers generally approach
the mérkétplace on equal footing, and both are assumed to possess full kn.owledge of the
circumstances‘ surrounding their paﬂicipétion in tHe relationship so that they may make rational
choices and maximize their individual interests. ’

Perhapé the most striking problem with this perspective is the ways in which it abstracts
the market from larger social relationships. In this way, neoclassical economics "idealizes"
exchange relations, analytically separating them from other kinds of social relationships. In the
process. the material inequities that circumscribe social actors as tféey approach the marketplace
are ignored, and the ways in which legal, political, ar)d cultural institutions and processes serve to
provide an infrastructure that enables the very existence of market relations are excluded from
analysis. Similarly. the ways in which the process, or rules, of exchange within the marketplace

-4

serve to inform both the range and character of the products offered there, as well as the



\ . .
"consumer's" access to them. are also overlooked‘. In this manner, neoclassical economicé
reinforces disiinctioné between the public and private Social fealms. and contﬁbuies to the
reduction of larger rights of’citizenship to simple consumer rights. Moreover, by ignoring the
complex relations between the market and other s;)cial institutions and processes, neoclassical
economics also tends to conflate market relationshi'ps‘ \J;/ith capitalist enterprise. This oversight is
evidenced.in the discipline's designation of both "extemalitiés" and "market féilure," instances
where the laws of supply and demand breakdown and social concerns cannot be satisfied under
.

market conditions because an appropriate level Qf private profit cannot be generated through the N
production process (cf. Babe, 1993; Rotstein, 1988). However. if one considers that exchange-
relationships are not necessarily contingent upon capital's accumulation of surplus value -- that
there are forms of production that are not necessarily dependent upon the production of a
privately appropriated 'proﬁt - then perhaps the "market failure" is located in the failure of the
relations of production toAmevet with the exigencies of larger social conditions. rather than the
‘process of exchange that arises f_rom those relations.

Critical political economy shifts "attention fr'om.the realm of exchange to the
organization of property and production,” focussing on the ways in which larger social structurés.
processes. and relationships work to sustain market relationships and the range of products
offered there (cf. Murdock and Golding, 1991:18). It does this by analyzing the ways in which
this larger system of relationships -- inzruding the state. the legal system, technology. etc. -- sets
"limits and pressures” on the mobilization of the social resources employed in systems of ,
production. In doing this, critical political economy strives to trace the impact ofinstituti“onz‘il and
economic dynamics on the range and diversity of both the material and symbolic resources
available to different segments of the population, (Williams, 1977:83-89).

Delineating the nature of the relationship between the relations of production and the

social totality 1s key here. For economic relationships - and particularly capitalist relationships -

B
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are held to have a determmate effect on thé range and character of the social resources and
symbolic forms avallable In SoCiéty. Hd/wever as we have seen, both the nature and scope of
these effects has been the source of considerable debate.

« Perhaps the most hotly contested of these concerns is that of "ecohorhic reductionism" --
a perspective that tends to draw all social relationships as."epiphenomena” c;r "expressions” of
the capitalist relations of production (cf. Engels in Tu;cker. 1972:6_40-642). Such a formulation i§
not acceptable because within capitalist societies tflere ﬁre, many different kinds of social
processes and institutions -- and even productive relationships =- that are not simply a reflection
of the relations of production or driven solely by the pursuit of private profit. For instance, in the

realm of mass communication, neither the institution of various forms of public or not-for-profit

> . El °

broadcasting. nor the implementation of public policies regarding issues of race, ethnicqity‘ and
gender. can be regarded as simply functional to the growth of capital, or the product of class

struggle. ’ ” .

i

a

One way of sidestepping this problem is to conceive the growth of capital as-a dyr&é}"fﬁe

and contradictory process, one in which "different social contradictions with different origins”

within the social totality interact with capital to nuance and direct its growth (Hall. 1985:92).
Within sijch a theoretical cogﬁ_guration. the relations of production and the larger s?cial structure
do not take the form of a binary dualism -- such as "base and superstructure" (Marx, 1970).

Rather, social relationships are drawn in a way that illustrates how productive relationships both

-~

arise from, and support, various material and discursive aspects of the larger society. As

Williams (1977:92-93) states:

The social and political order which maintains a capitalist market, like the social
and political struggle that created it, is necessarily a material production. From
castles and palaces and churches to prisons and workhouses and schools; from
weapons of war to a controlled press: any ruling class, in variable ways though
always matenally, produces a social and political order. These are never
superstructural activities. They are the necessary material production within which

an apparently self-subsistent mode of production can alone be carried on. *
» . :

\ . 4



But while the institutions. relationships, and processes. that comprise theﬂ social totality are

T,

often necessary to the reproduction of capital, they may also present sites of contradlctlon and/or
resistance to that end. For instance. schools, churches, taxes, the government -- all may offer
material and 1@eplog1cal resistance or contradlctlons that "enable and constrain" the grthh of
capital (GldanS 1984) Slmllarly while many of the 1nst1tut10ns and orgamzatlons found in the

social totality are either directly or indirectly financed from capitalist relations of production,

other types of productive relationships may also be found there. Within many predominantly
. » .

capitalist societies, including Canada, artisanal, communal, co-operative and self-supporting

7

state enterpnses exemphf} forms of production that are both self-sustalmgg.and mdependent of

ER .

the necessity of producmg a privately appropriated surplus. To put it simply, from the

perspective of a critical political economy, not all of the institutions and social processes that

comprise the social totality can or should be seen as either a product of capital or functional to its
growth. ‘ ‘
Perhaps mcre impcrtantly however, with;n the social totality. the growth of capital must
be viewed as an "incomplete historical process" (cfr Harvey, 1989). From this perspective, the
process of capital accrxmulatron is an ongoing struggle, as human agents strive to first interpret

these larger social conditions in ways that will provide avenues for capital growth. and then

strtiggl‘e to create institutions and relationships that will promote this end. Structured between the

temporal interplay of production and consumption, this process is far from being simply linear or .

teleological. Rather, the relations of capital, particularly corporate capital, must be seen as in
constant flux, searching for new avenues of growth..Capital cannot stand still. On one side, it
must extract a surplus from the labor process it promotes; on the other, it must realize enough
surplus from market exchange reiétions to both reproduce the conditions of that process as well

as feed the constant demands of shareholders for a return on their investment. It is a precipitous



relationship. drawn'by demands on aii sides. Mortover, this process of reproduction is underﬂ

- siege at all moments, not only by the participants that directly construct it. but also from
competing units of capital that seek to undermine its position in favour of their own. as well as
external interests that demand a share of the surplus it generates in the forms of- tax and "favour."
such as "national purpose.” Hence, capital seeks advantage. As it forces its way through the
social world in search of both intensive and extensive avenues of growth, propelled by the
constant hunger for surplus it subjugates those interests and relationships that it can to its
purposes. Where it cannot win its ends. it seeks alliance in common cause. At other points of
resistance it méy draw temporary truce. And from other situations where no accommodation
may be f;)und and pressures persist upon it, it attempfs to flee. Consequently, as Garnham
(1950:24) notes. the growth of capital is marked, not by "determinancy... but on the contrary by a
series of shifting relationships between the economic and dther instances, each interacting with
the other in a process of uneven and centradictory dlf:velopmentt..,",,

‘Tﬁstory as Method

-

The fact that the development of capital is {he éproduct of the dynamic interplay between
differe_nt aspects of the social totality. leads critical political economy to an historical method.
Withoﬁt theoreti‘c:al guarantees that capitalist development will take placﬁe in any particular form
or direction, it is Oniy through_ahalyzipg the grédual development of economic forfaations. al;d
the ;)'stems of regulation that support them. that patterns of development may be detecfgd and
strategies for intervention formulated. But the focus of such histories is not (or should not be)

simply the "history of class struggles." nor the contiguous unfolding of an immanent systemfc
R )

3
-

logic. As Murdock and Golding (1991:18-19) note, such directions lead to the twin traps of

instrumentalism and structuralism. Rather. it should focus on the historical relationships between

\, — 4
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the growth of capital and other social practices, 1llustratmg how that growth is marked by its
encounters with both extrmsnc and intrinsic contradlctlons and, in turn, how the inclusion of -
social practices into capitalist relations of production contextualizes or gives form to their
character.k In this manner, political économy provides accounts of both the social cé_nditions that”
give rise to relations of production, as well as the cbnditions such&latiofls generate.

Within such an historical conception ?f "totality." the ways in wh'ich the my\riad of
institutions. organizations and social processes act as functional to the teproduction of capital,
and/or as sites of contradiction and resistance, is necessarily anac{rhpirical problem. Their role in;
the p;ocess of accumulation at either fhe material or ideol((;gical level is never "guaranteed" by
theoretical certainty (cf. Hall, 1983). Rather, theory serves as a lens for exposing the ways in

which the relations of power constructed by this larger.set of social institutions and processes are

femporally implicated in relations of capital. Consequently, analysis focusses on the relatipns

P =
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between economics, as a key feature of the social landscape, and the social institutions and
processes that give it form As the lynchpin to these relatlonshlps In capltallsm is the productlon
of surplus, the material constituents of the process through which surplus is both generated and
appropriated are of keiv concern here.

However, 'stri;)ped of historical necessity, the process of accumulation cannot be viewed
aé wholly material. Thé ways in which'both the resources employed in production and the
resultant products are ,rv;presented' at the discursive or ideological level has. play on the ways in

which they will be ébnﬁgured within the totality. Consequently, no political economy can avoid

the problem of ideology.
Ideology and Discourse

As Hall (1985: 103) illustrates, "Every social practice is constituted within the interplay
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of meaning and representation.” This "intei‘play" is an ongoing form of negotjatibn an‘d.struggle
;s social actors work to represent changing material conditions in ways that subordinate thosef :
conditions to particular relations of power or, in this instance, relations of pfoduétion. .
Consgquently. tracing the ways in which practices of representation and signification. or
"language." inform both the reproduction and growth of relations of production is a key
dimension of political economic analysis.

The extensive process of capitalization through which material conditions are .
ineorporated into relations of prﬂuctiOq involves several inte\r-related steps: 1) detfming and

| legitimating or appropriating control of raw resources; ii) offce this "property" ha§ been defined
and secured. allocating it to specific relations of production; iii) maintaining the conditions
necessary for the reproduction of those relationships in the face of historical conting?ncie§.

At each of these levels of social practice, several inter-related forms of "languagé use”
can be delineated: i) "disgcourse." which following Streeter (1986: 21-22), simbly denotes , -
"language 1n use;" 11) "discursive practice” which, again following Streeter (1986: 21-22),
denotes an "historically specific structure ;)f relations between wards and events" or words and
things: 1i1) "ideology" which. following Thompson (1990:56), is understood as "the ways in

which meaning serves to establish and sustain relations of domination."

Although history prov he context for relations between these different forms of

discourse and material social conditi

A Y

elationships between them are never guarantged in
advance. Raiher, the changihg historical currency of words sucl] as "democracy" and
"nationalism” illustrates relationships between words and extant social conditions are the product
of an ongoing process of negotiation between the agency of social actors and the _discur-s‘ive and
~ material conditions.in which they are implicaied (cf. Tiuom‘bson. 1981: .143-146)i Consequently.

as a component .of the antecedent conditions for social action, discourse can be seen to have a

range of possible "material effects:" from shaping social systems "that it fails to describe,”-

\



ihrough providing the conditions of possibility for a set of'social relations outside of its
®
representatlonal field (Streeter, 1986 1v); to moments of "extreme ideological closure, where:
the fact that meaning depends upon the intervention of systems of representation disappears"
and avenues of action appear as a "natural” product of historical social conditions, (Hall. 192%5:
105). ‘

Howev’ef, given the diversity of human interests, few if any forms of discourse or
discursive practic?e can escape the charge of being ideological. As Foucault (1984Y illustrates, the
act of interpretation. or making meaning necessitates ordering the world and its events in ways
that subordinate tl{em to particular relations of power. Further, perspectives on history often have
the peculiar quality of changing through time. Consequently, the degree to which a discourse.or
discursive practiée experiences ideological closure at.a given temboral moment is, to a large part,
an empirical problem -a problem that 1s given substance by the normative assumptions of the

o

analyst (cf. Hall, 1993 or 4, 355) | ] v
Escaping this potentially tautological trap entails grounding the analysis in a particular set
. of historically pérsistent material social relationships -- in this instance, the relations oKf -
production -- and illustrating how, through tirr;;, the material ana discursive elements of histéry
combine to sustain those relations. From this pgrspective, the constitution of the relations of
production is never immutably fixed at any hisiorical moment, rather they are the product of
human agents in a complex interaction between the material and the discursive levels..As
Garnham (1990:9) puts it, this is a "doubly determmed" process "derived from both the
structured set of matenal resources available and from the mherxted set of meanings and hcultural
codes which the actors have at their disposal ufor understanding their situation and planning their
future-directed strategies.”" Tracing the ways in which these d\iscuréive and material elements are

historically "imbricated within sets of organized practices” that enable and constrain social action

within the totality. and thereby work together to reproduce relations of production, is the next

4
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challenge to analysis (Gammham, 1990:9).-

Action, Structure. Institutions: Social Structuration

-

Because the cfitical political economy of communication is specifically concerned with
social z;ction. tracing the ways in which the broad material and discursive dynamics of the social
totality give form to action in the "micro-contexts" of everyday life in ways that help reproduce
relations of production in mass communication systems is key to the analysis, (cf. Robins and
Webster, 1988: 46-47; Murdock and Golding, 1991). Yet, within the literature. theoretical
elaborations of the specific nature of the relations between social structure and action are
noticeably absént. again leaving the political economy of communication open to charges of
economic determinism through the "critique of teleology"” (cf. Connell, 1978 & 1983; Gardner,
1984). Drawing upon the work of Bourdieu, Ricouer, Habermas, and Giddens, Thompson (1981)

5
offers an elaboration of such relationships, thereby helping fill this void.

Thompson.(l98l: 144-145) distinguishes "three levels of abstraction” in the relationships
between structure and action. The first level is that of individual action itself, "whereby agents °
garticipate and intervene in the social world." The second level of abstraction focusses on social
"Institutions”. which he defines as "specific constellations of social relations, together with the
reservoirs of material resources that constitute them." As he elai);)rates, fhis levél of analysis
focusses upon "the authority relations and capital resources which constitute, for example, the
enterprise of the Fords. or the University of Cambridge." The third, and most abstract, of the
levels concerns the lé:ger social C0£1I€XI within which the other two’levels are situated. He names
this context "social structure," and describes it as "a series’of elements and their interrélations.

which conjointly define the conditions of persistence of a social formation and the limits for the

variation of its component parts.” At the level of the production and circulation of symbolic
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forms. critical political economy is primarily concerned with the ways in which social structures

and processes support particular relations of production: Consequently, this analysis will focus _

« =T

on the latter two levels.

P

Thompson (1981:174-175) argues that institutions are characterized by a variety of

discursive and material "schemata which define the paramgters of permissible action." These -
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schemata both inform and provide form to action, regulating "practice without presupposing a,

conscigus or collective orchestration of action." Instead of focussing on ither the motive or
cause of an action, "the concept of schematic generation péin’ts toWla;d a stable-and efficacious
inclination which eludes this shar:p’altemative." Schemata are transmitted to social actors
"through trial and error, imitation and concerted inculcation:enabling‘the agent to?neg,otiate the -

routine and novel circumstances of everyday life." In this manner: S

3 - "~ : v

schemata generate action in a way which is not deterministic, establishing flexible -
boundaries for the negotiation of unanticipated situations; and one must not
preclude the possibility that under certain circumstances, subjects may reflect

upon and transform such schemata in accordance with their collective interests. -
(174) ’ -,

The level of "social structure;' provides a further context for action. Here the ‘focus 1s 0;1
relations between the ellements of the larger social system, and the ways in which these relations
and elements conjointly produce boundaries and conditions tor the reproduction of the system as
a whole. and provide limits and pressures on the variation accorded to its constitutive elements.

As Thompson continues:
- -,

§ -
Among these elements are those which are necessary conditions for a particular
type of social formation, and which specify the limits for the alteration of a certain
kind of institution. It is these elements which endow institutions with their
peculiar structural features, predetermining their degree of stability and infusing
their schemata with the colours of social class. To investigate these elements is to .
study what I shall call the 'social structuration' of institutions.

.

Thompson goes on to describe the relations between "social institutions” and "social structure:"”
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not only is action circumscribed by structure through the medium of somal
institutions. but strugture is reproduced by action through the process of schematic
generation; and yet action may also replace a particular structure, in which case
the social structuration of institutions gives way to the active transformation of
social structure.

- Through employing these concepts in analyzing the.ways in which a particular field of
discourses?’institutiorts. and social relations in the social totality work to enable or constrain
pamcular forms of socml action, political economy may produce- non -deterministic accounts of
the ways In Wthh these micro-contexts support pamcular relations of production. This model
provides a way of mapping the complex ways in which the different elements of the larger sociat
system work together to both nuance and guide thé growth of particular institutional and
orgémizational sites of production within communication systems. In this context. the model is
particularly compelling. as it guides analysis toward how relations bothwithin and between
institutional schemata work together in comslex. and perhaps contradictory ways to reproduce a
larger set of productive relationships.

At the same time, such a perspective allows that there is no necessary correspondence
between the elements of the larger social structure. Rather, correspondences that result in the
| reproduction of a particular set of productive relationships are always historically contingent -
not 'fixed and frozen in time.' Similarly, within the totality, there may exist different forms of
production that may be either: iz) complexly related to larger relations of capital in-that the; are at
some level responsible to the production of surplus; or ii) independent, in that while they are
implicated in a larger set of exohange relationships, of themselves they are not dependent upon
thegoduction and private appropriation of surplus from the labor process.

Consequently, a critical political economy of communication that employs such a theory-

of "social structuration” may account for the multi-faceted complexities of the field of social

institutions and relationships that comprise the social totality detailed above. In the process it
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may also produce accounts of the ways in which that field might be utilized, or reconfigured, to

support a different set of productive relationships in the process of communication.

The State

This concern with instituti\onal formdand social structure leads politi‘cal economy to the
maze of institutional relagions and infrastructures that lie at the centre gf productive social
relationships - the market and the modern state. As Held (1989: 11) illustrates, "The state - or
apparatus of 'government' - appears to be everywhere, regulating the conditions of our lives from
birth registration to death certification." In economic development in gfner”al. and the
development of electronic communication systems in particular, this observation is particularty
relevaﬁt as in practically all western democragies the state has taken a central role in the
institution and maintenance of productive relationships ‘within its boundaries. w@

Over the lastaseveral decades, critical political economy has devoted a great deal of
attentién to the role of the state in capitalist development. Debates have been both wide ranging
and heated, as theorists have attempted to uncover the multi-faceted ways in which the modern
liberal democratic state has been implicated in the growth df capital. Yet, despite broad
similarities in the patterns in which different states have met with both the growth of capital and
its crises, theoretical and epistemological differences have left analysts divided in their
conceptions of its structure and operation (Jessop, 1991; Rose and Miller, 1992). Complicating
this problem is the fact that the abstractions of political theory often lose their explanatbry power
in the face of the play of differénces found at the level of individual states and/or regions,
(Harvey, 1989:226-239). In historical process, the structure of the state is fluid, often changing to

meet the demands of shifting historical conditions at local, regional, national, and transnational

levels. Thus. theories of the state offer only abstract and partial explanations of the operation of
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any particular state apparatus. ~ *:

v

To develop a tHeoretical puréhase on the complex and often contradictdry ways in which
the éanadian state is implicated in market relations surr(;unding thetallOcﬂ:a'tion and production of
social resources, I weave together concepts and arguments from a number of different theoretical
fields. From debates regarding whether the state should be conceived és either a relatively
independent set of organizations and institutions or as an expression or manifestation of broad
social forces, I take the stance that it is best seen as a combination of these configurations. I view
the state as'a rk\latively-independem set of social relations and institutions that, over time, both
expresses and résponds to changing relations of social power. At the same time however. the
state also pbssesses its"own interest." It is this "field" of interest ihat conjoins the state with the
larger shifting set of diverse social interests that comprise the social totality in both temporal and
spatial dimensions. Hence, from the developihg literature on "governmentality," I want to borrow
the idea that the state's “intérest" @s located in the project of "governance” - that is, maintaining
order among a complex and contrédictory set of social interests\(cf. Rose and Miller. 1992). And
from the work of .the "regulation school" of political economy I want to adopt the idea that the
state is but one part of a larger "mode of regulation” that provides form and substance to relations
of capital through time, (cf. Lipeitz, 1988a&Db).

According to Jessop (1991:91-92), the state is best conceived not as a static, monolithic
edifice. but as a dynamic ensemble of diverse institutions and organizagions that, in conjunctioﬂ
with the larger set of social relations that comprise the totality, work together to shape the spatial.
temporal, and social order of society. Within this ensemble, political power is exercised "through
a profusion of shifting alliances between diverse autﬁoﬁties in projects to govern a multitude of
facets of economic activity, social life and individual conduct" (Rose & Miller, 1992: 174). Here,

the powers of the state are not a simple reflection of either the state's structure, or the interests of

a particular class. Rather, in keeping with a theory of social structuration, they arise from the
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actions of "specific sets of politicians and state officials located in specific parts of the state .
system and confronting specific resistances frém specific forces beyond the state,” (Jessop.
1991:93). In turn, the interplay between these different elements of the social system "both
activates and limits specific powers and state capécities inscribed in particular institutions and.
agencies," (Jessop, 1991: 93).

From this perspective "state power is an institutionally mediated condensation of the
ch;mging balance of (social) forces" (Jéssop,»199l :93). In other words. within the larger social
totality, the state operates aé both a specific struéture and as a dynamic relation between div;:rse \
and competing interests -- interests located both within z;nd outside of its boundaries. As a
relation. the state's role of governance places it between these interests. Through time, these
relationships become expressed or sedimented into a diverse set of sometimes competing, or
even contradictory. institutional and organizational schemata, all conjoined in t,he common
Eurpose of governance. In the ebb and flow of history, changing social conceptions of
governance, in concert with limits and pressures impoéed'by both the state's structure and forces
external to the state, work to cha"‘hgé the balance of interésts represented by these state
institutions, as well as to enable and constrain state action within the totality. However, neither
the institutional schemata that comprise the state, nor its relation to different social interests is
ever "neutral." Rather, it is "selective,"” in terms of both the structure of its relations between
larger social forces and the "character of the balance of forces" in which it is located, (Jessop.
1991:93). .

In the project of governance. the state is oﬂeln positioned at the intersection between the

market and other social institutions and processes, both régulating and providing infrastructure

for the exchange relationships constructed within it. In this context, the state is both a site of, and
= ‘ P

-]

arena for, struggle between competing social interests as they strive for access to social resources

both deployed in. and resulting from, productive relationships. This location often enmeshes the
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officials, institutions, and orgariizations that comprise the state in contradiction, as they attembt
to satisfy the diverse demands placed upon them. |
| In adjudicating these different demands, a key fesponsibi’lity faced by the state is the
deﬁnition'.r assignation, and defense of property relationships - regardless of whether those
relationships are devoted to either p{lblic or privaté ends, (cf. l\/farchak, 1985). But in é social
sj'stem dominated by capitalist relations of production, much of the growth and maintenance of
" the Iafger system are dependeﬁt ppon the growth of "private property" - that is both productive
and non-productive material assets over which désignated individ‘uals or organizations have
particular rights of ownership and/or utilization. Her’%e. through’history, the balance of social
forces in which the state is implicated provide pressure to both produce and reproduce private
property over public property. Moreover, once priivate propérty has been established and entered L‘
into capitalist relations of production, through iﬁtensive and exfensive forms of growth, the
investment of the surplus that it generates "naturally” increases its fmrvie;N in the social realm.
Through time, the complex pressures visited ‘upon the state in the struggle over the

def:inition. assignation, and defense of?[;roperty rights have become e*pressed in its stmcturé,'
yielding a diverse set of institutional schematae that reflect both a normative dependence upon,
"and a predisposition to. the production of private property. This predisposition is reﬂecied at
myriad levels of the state's operation: from its dependgnce on tax reven%ues that are primarily '
generated from various elements of capitalist relations of produétion, to its defense of existent
propenyﬁrelations in the cause of the "rule of law," to vits self-legitimation as an arbiter of
competing interests, to its defense of the rights oftﬁe "private” individual," to its regulation of
working conditions and wage relations, to the superior positioﬁ that economic advantage affords
in policy processes -- as a social relation, the institutions and processes of "governmentality" that

comprise the state are largely, in the Althusserian sense, "always already" implicated in both

producing and reproducing private property.



31

In this definition and defense of property rights, "the state comprises an ensemble of
centres which offer unequai chances to different forces withiﬁ and outside the state to act for
different political purposes" (Jessop, 1991:93). But the relationships in which these centres are
implicatéd are not sim‘ple class relationships. For in its production and defense of property rights
the state does not directly serve the interests of a particular class or class fraction as is often
argued by politiéal economists (cf.ﬂ Poulantzas, 1978; Mahon, 1980). Rather, its defense of
general property rights anfl intervention in the production and distribution of wealth is held to be
in theinterest of "all” citizens. Only when the property produced through the state's def'lnition of
property rights is implicated in capitalist relations of production are class relationships realized.

Hence, as both Mahon (1980) and Jessop argue, the state is indeed an "unequal structure
of representation” in that its role as a social arbiter often results in foregrounding capitalist
relations of production. But thistresult’ of state intervention is the product of a combination of its
location in the social totality as a system of governance and the relative historical strength of the |
array of soc1al forces that are brought to bear’ upon it, not the necessary product of an inherent
class structure within the state itself. In other words, the position of the state in the totality. in -
conjunction with the relative strength of the fo!ces brought to bear upon it, make the state an.
"asymmetrical" relation of pov‘ver. (cf. Williams, 1"981). This asymmetry is illustrated in the e
complex set of relations the state occupies within the system. For instance: on one side the state
protects the property rights of all individuals; on another. it is dependent upon a portion of the
proceeds of the labor process for its own revenues (ie. taxes); and on another front. it is a site of
negotiation between capital and labour.

While these social circumstances that shape these relati.ons are, to use Marx's phrase (in
Tucker, 1972: 437), "directly found, given and transn%itt_ed from the past." they do not operate
with any historical necessity. Rather, while both the iﬁstitutional schemata and material

conditions which comprise the state enable and constrain social action, their historical continuity
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is dependent upon the actions of social actors which, in turn, is hinged upon the interplay
between prevailing norms, habits and assumptions, institutional schemata. and larger social
conditions. Thus, through the course of history shifting discursive and material conditions may
work to change and nuance the relations between the state and the polity.

Just as discursive elements provide the state's institutions with an orientation to things.
such elements also provide depth and form to the state itself as, at some levels, the state is an

. [ ]
"idéa."” As Hal (1993:355) argues:

The nation-state was... always also a symbolic formation - a 'system of

representation’- which produced an 'idea’ of the nation as an 'imagined

community,’ with whose meanings we could identify and which, through this

imaginary identification,"constituted its citizens as 'subjects' (in both of Foucault's

sense of 'subjection’-"subject of and subject to the nation).

. . - : | . . .« . . . . .

Key to this discursive process of constituting and legitimating a liberal democratic
nation-state ig a discourse of nationalism. As a system of representation, the language of
nationalism describes and constructs both a particular geographic terrain in time and space, as *
well as a set of subjects that inhabit that space. As a discourse, it provides the "raison-d'etre" for
state'structure and action, erecting in language both a place?and things for the state to govern. But
as a meta-narrative, such a discourse is always fluid and multi-valent:

It is multi-faceted, disheveled, murl(y, irreducible to common denominators. It is

part actuality, part myth, intermingling truth and error.... Functioning in a milieu

of historical paradox, nationalism produces strange myths which are accepted

uncritically as normal and rational. It can never be reduced to a simplistic

formula. for it has shades and nuances, and it encourages improvisation. (Snyder,

- 1987:3) '

Consequently, the material relations in which a particular discourse .of nationalism is
implicated can range from the democratic to the despotic. While seemingly political by '
definition, such a discourse comprises an historically shifting field of language use that, at once,

both constitutes and is constituted by, a broad set of political, economic, and cultural relations. .

As a "discursive practice", nationalism is implicated in the realm of "human attitude and action,"



- providing a set of "words about things" that, in turn "provide(s) an orientation to things."
(Charland. 1986:198). As Anderson (1980:15-16) 1llustrates howevér. the "nation"” is an ¢

"imagined community"” (cf. Tomlinson. 1991:79-84). Thus, while the state exists ip material

R

form and may impose avenues of action upon the subject, th¢ relationship between the subject

and the state as mediated by a discourse of nationalism is fluid and remains the product of the

, ¢

subject's interpretation of her/his relation to that discourse.
As described above. through history, the material effects of such a discourse may be

manifold: from providing the discursive ground for a system of representation "that it fails to

describe". such as a discursive form of resistance to itself; to moments of "extreme ideological

_ closure,”" where nationalism leads to forms of gggression by one "people” against others. Perhaps

-y

more commonly however. %he material effects of such a discourse may be evidenced in

sy B

——

institutional and organizational structures where nationalist purpose is embedded or
“sedimented" into the schemata that informs the ways in which a particular institution or

organization represents social relationships and events, (cf. Foucault, 1972: 41,129). In this -

-

manner, a discourse of nationalism may form part of the institutional schemata of sgovemmem.
and legitimate, guide, and conjoin the actions of the state -- as when state institutions work '
together in the "national interest.” Atﬁthe sarﬁe time ho“l/'éver. the kinds or types of actions
u,ndertaken by the state are pz)t ngcessarily described or inscribed in such a discourse. Rather. the
discourse is simply a site for conjoining interests and providing direction to action. The ways in
which the actions of the state are underfaken are a reflection of the normative assumptions held
by the state. its institutions, and its subjects. .

This has been the case i,n the constitution of "Canada," where'Can.adian nationalism has
represented the distinct regions and peoples that comprise Canada as a single nation, conjoined in
a particular political and economic project. In this way, this discourse has been central to the

3

mode of "social and political regulation” in this country, contributing to both the spatial and

kY
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institutionaltdirﬁensions of the Canadian economy. And, jn this process, rising from normat:vc
assumptions concerning the legitimacy of céﬁital in assuming broductive relations, nationalism
has been deployed to crc;ite and foster capitalist relations of production. However, }he production
of Canada has not been simply an economic project. It has had distinctive political and cultural
dimensions - dimensions that have been expressed in both the relatjons and schemata of “
governance that comprise the Canadian state and have given form to both the reiations of

production the state has generally forwarded. as well as those that have given form tq its mass

communication systems.
Summary: A Political Economy of Mass Communication

These epistemological and theoretical precepts provide the groundwork for a renewed
political economy of mass communication. This approach has four di»stinct features.’

First, this approach is holistic in that it strives to illustrate how a system of mass
, communication is situated within a larger set of political. economic. and so<ial relationships. The
approach is particularly concerned with the dynamics of these relationships, charting the ways-in
which the structure of the communication system both informs, and is informed by, the internglay
of forces in the'social totality. Second, the approach is historical in that it strives to illustrate how
this interplay of forces has given institutional and organizational form and'function to the
communication system tﬁro.ugh time. thereby demonstrating how panicuf;’r interests have both
constructed aqd exercised positions of power within the sys&:m. Third, the approach is material,
in that it subscribes to a realist epistemology and seeks to describe the concrete social conditions
that circumscribe and determine social action both within and around that system. Here,
discourse may act as a determinant of social action, but only in terms ofthF ways in which

existent social condifions are signified. Social action is ultimately determined by the material



35
comexf within which it is cqnstituied and the social resources available within that context.
Finally, the approach is informed by a concern for the ways in which a social sy?tem allocates,
produces. and distributes material and symbolic resources:to particular interests or groups in the -
context of a mass communication system.

My discussion of the History of Canadian broadcasting-is framed by these four distinct
features of a renewed critical political economy of communication. In the nexttchapter, [ deploy
these ideas to trace some of the key historical dimensions of the Canadian state -- or the social
totality -- that have contextualized the gr?wthof broadcasting. In the foliowing chapters, these
features provide the theoretical basis for a broad political economy of mass communicetion that
focusses on the definition. allocation, productiOn/, and distribution of the ",sociaal resources”
realized in the Canadian broadcasting system. The analysis and discussion in these cha;)ters is
~drawn along several. inter-related lines. -

The first line of analysis charts the general growth of the Broadcastin’g system, delineating
the ways in which growth is articulated with particular institutions, organizations and social
interests. as well as larger forces and institutions in the social tofality such as domestic private
capital. the state, and transnational polmcal economic forces This sketch of the macro-context of
the system forms the backdrop for more detalled levels of analysns in the micro-context of the,
system.

A second line of analysis focusses on the different institutional and organizational forms
of production aﬁchistribution within the system. Attention is centred on the ways in which(
production within these structures is financed, and the different avenues and oppoﬁunities for
growth they afford: Here a number of difterent forms of finance are delineated such as: public
and private subsidy (v‘vhere production is not directly dependent upon market mechanisms); not-
for-profit commercial (where productiqn and or distribution is dependent upon a market

mechanism but any surplus generated is automatically returned to the production process);
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commodity (where production and/or distribution is expressly .fOCL;SSCd upon producing a
privately appropriéted surplus) (cf. Salter, 1988). These dilfgfe;'ent methods df generating and
distributing revenue provide different refationsh’ips to the market and, thereby, realize different
patte;ms of production and distribution. Tra-cing the ways in which these different relationships

pod

both enab'le a}ld constrain institutional and organization behaviour helps delineate the ways in
which corporate reach and the commodity form are extended through the system, (cf. Murdockq
and Gblding. 1991). Similarly, it identifies the economic conditions under which particular
institutional forms of production are sustained in the micro-context of the system, and thereby

%

illustrate the de_mands those forms of financing place on products.

A third level of analysis traces the historical neffects :)f these different institutional and ’
market forces upon the broad character of the symbolic forms circulaféd within the system. Here.
the concern is$ not centred on content analysis or the organizatioﬁal and professional parameters
of production. Rather. it examines how fvariab'les such as subsidy patterns. institutional and
‘organi‘zational mandates or schemata, regulatory practices, and market relationships interact witﬂ
sy:m'bolic production to facilitate broad patterns of representation in media products for particular
social interests or groups. Of particular concern are the different representational opportunities
that different forms of financing and institutional structure afford. B

A fourth line of analysis includes the role of the state in governing the broad;:asting
system. Here the concern is how the ¢hanging role of government i‘ntervention at the levels of
allocation. production, and distribution has affected the growth of different forms of f'mancirig
within the system. Of particular interest here are the ways in which the state and its instruments
have been implicated in the growth of different institutional formggjof media production. the
forms of financing these productive units, and the subsequent impact of this intervention (or non-

intervention) on broad patterns of representation within the system. Among the variables

considered are: the discursive strategies employed in legitimating and constructing intervention,

&
i
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.and the ways in which tﬁ;ese sUatééwies position both the state and different social interests in the
devel(:_)pment of the system; the institutional forms and policy rationales employed in
intervention; the ways in which-the institutional sche>mata constructed throu'gh intervention treat
particular social interests or groups; differences between the ways social interests are ireated in
policy discourse and actual practice; changing patterns or forms of intervention and their
treatment of different social intérests; and tracing the ways in which larger social forces, located
both within and outside of the state's boundaries. have contextualized and contributed-to the
state’s actions in this venue.

A fifth Tine of analyses focusses on how different institutional arrangements, and their
attendant forms of’ﬁﬁancing, impact upon the circulation of media products and audiences'
access to them. With the rise of "niche" marketing by corporations, and the escalation of "user-
pay" forms of financing in broadcast markets such as subscription and pay television. the abilities
of particular social groups to access a full raﬁge of media products is changing. These changes in
patterns of distribution and circulation raise important issues of representation. ,

Finally, a sixth line of analysis examines technological innovation and development
within the system. It traces the ways in which different political and economic forces have
nuanced and directed the adoption of specific technologies and, in turn, the ways in which the

A

implementation of these technologies has impacted symbolic production within the system.
A
Taken together these lines of analysis provide a non-deterministic framework for
analyzing the historical effects that different forms of financing media production and

 distribution have had on patterns of representation within the broadcasting system.
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Endnotes to Chapter |

1. -Vincent Mosco published a rigorous and compr‘mensive review of this field in late 1996.
Unfortunately. this work came too late to be incorporat;d here. (cf. Mosco, 1996)

2. Drawing from a somewhat different theoretical legacy, Lipietz (1988b:32) makes a similar point:
"regimes of accumulation do not create themselves, as if they were Platonic ideals fallen from a
heaven of schemata of reproduction. Rather they arise from specific coercive effects of institutional
forms which manage to create a coherence of strategies and expectations among agents living in a
capitalist market economy.” Or, as Drache and Gertler (1991:xv) put it, "Markets for labour,
capital, land, commodities. and services are grounded ngt in the inviolable laws of supply and
demand. but in institutions that have their own logi¢s and history."

- 3. This question of ideology becomes key in the early development of the Canadian state where
private capital is, as a matter of course, given first priority in industrial development (cf. Panitch,
1981; Bliss, 1970).

4. Murdock and Golding's (1991) formulation is based upon similar features or assumptions. The
approach outlined here is somewhat different in the way it defines each of these features. as well as
the dimensions of analysis it describes.
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Chapter II
. ’ .
[he Development Context of Canadian Communications Policy: The Economy, The State,
: | The | ! Tradit

In the wake of the industrial revolution, changing patterns of political and economic
organization swept across both Europe and North America. Fuelled by the production and
ir;vestment of surplus capital, the growth of industry gave rise to increasingly complex soéial

’ relatiqn;hips as both migration and urbanization stamped the geography with the spatial and
“temporal rhythms of industrial production (cf. Leiss et al, 1988: 67-86). Industrial production
demanded the coordination of social action across ever increasi'ng physical distances, as both raw
materials for factory processes and foodstuffs for rising popﬁlations converged upon burgeoning
" urban and metropolitan centres. Industrial production also increased the schism between public
. «
and private social activities, as inéreasingly specialized divisions of labor reformulated
definitions of family and community life. Finally, industrial production shifted both the form and
temporal patterning of social activity. as the demands of industrial time drew a distinction
between work and leisure.

It was in this context that the most visibl!e forms of modern communication media took
form. In combination with the larger diffusion of industrial social form and technique. the media
developéd as a "specialized means” to close the geographical and social distances created by

o

industrial society and to serve new social interests and needs:.

the press for political and economic information; the photograph for community.

family and personal life; the motion picture for curiosity and entertainment;

telegraphy and telephony for business information and some important personal 2
messages. (Williams, 1979:22-23) , .

Itiwas within this array of social forces that broadcasting "arrived" and was itself forged

Y

to "specialised means," as what began as "a set of scattered technical devices became an applied

technology and then a social technology" (Williams, 1979: 22-24). Beginning with radio, and



40

then with television, a technique that was first conceived as "wirgless telephony" developed into

an abstract means of sending a messége from a centralized source to a widely disperséd set of
relatively anonymous audience members. In this guise, harnessing electro-magnetic waves to the
transmission of messages is a definitively industrial technique. Iis invention and adoption
- depended upon both a broad set of disparate audience members -- in this instance, the private
homes of thé "nuclear” family -- and the industrial techniques of serial production and "mass"
consumption. | q

In its early stages, this process of development was driven by equipment manufacturers
who consolid;ned their control of the technology in an effort to derive a profit from the
manufacture of traﬁsmission and receiving sets. Programming was simply an ex.pense, a way to
sell equipment. However, as markets for rad;o equipment developed, broadcasting became seen
as a technique for bridging the gap between the newly developing, private home centred way of
life and the larger set of social circumstances that animated industrial society at larg¢. Almost
immediately though, there were differences o'f opinion-about the purposes or uses of broadcast
program content: for instance. over the comparative advantages of deploying prograniming to
construct markets or to address non-commercial communities of interest. But program
production, and consequently program content, has always been dependent up?m a sustaining set
of economic relationships. Conseciuently, the history of broadcasting is largely the history of’the
struggle to create an economics of broadcast production, as different social interests have vied to
harness the social features of the technology to particular purposes or énds. |

Still, the economics of broadcasting have been shaped andﬂ nuanced by significantly
different social conditions at the na;tional, regional, and local levels. For instance, as radio
broadcasting gained application in Canada, signals from the United States spilled over the border

often overpowering Canadian stations, and domestic interests struggled with both technical and

economic impediments to implement the technology. In the face of these problems, nationalist
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sentiments gave impetus to state intervention. From a nationalist perspective, broadcasting

offered a technique for overcoming both the geographic and cultural differences that

characterized the Canadian state. It offered-a meaifs to conquer space, in that it opened up an

arena for public communication within which the disparate voices of Canada might, at once, both
speak and be heard (Aird, 1929; cf. Beale, 1988; Harvey, 1989:258; Lefebvre, 1991 :85).

In this context state policies emerged to support a set of economic relations that would
sustain both the prodﬁction and dissemination of broadcast programming. However, neither the
rationale that legitimated intervention -- a nationalist discourse that represented broadcasting as a
means of conjoining a widely dispersed population, -- nor the chosen formk of intervention -
government ownership and state regﬁlation of private undertakings -- were peculiar to the field of
broadcasting. Rather. these social.forms were forged in Canada's early commercial and industrial
development.' In that process. they came to issue a particular set of relationships between the

\J

Thus, from broadcasting's first encounter with regulation, to its representation as a

state. the diverse social interests oBthe Canadian "public," and private capital.

technique of national import, to the institution of government ownership, to the introduction of
an independent regulatory board, to the growing interdependence of the Canadian and American
broadcast markets -- the growth and structure of the broadcasting system has been nuanced and
guided by social forms that were forged. through the political economic formation of the
Canadian state. As these "accumulated conventions of the past" were canjed into the social
formation of the broadcasting system, they not only set the development of the system and the
practices of representation within it on a distinctive path, but they also worked to bring the
practice of broadcasting in concert with the larger institutional matrix of the emerging Canadian
state. In this process, broadcasting developed as a micro-context of the larger process of Canada's
industrial development and, through this process, it assume\d a distinctive "national” form as a

"Canadian” social technology.
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To develop a purchase on the ways in which these regulatory forms have provided focus
and direction to the development of brbadcasting, we must examine their role and hevéiobment
in the formation of the Canadian state. For it is in this larger process of historical development
that they were themselves forged to "specialised means" and what Thompson (1 ?81)'might refer
to as their "institutional schemata" took form.

" . ‘K

te Interventi h velopmentofa " 1

Toa lafge extent. the history of the Canadian state is the history of government
iﬁtervention in the economy. Even before Confederation, the state was a central vehicle in
organizing and financing the development of commercial and. industrial infrastructure (Innis,
1956)1. From both the direct and indirect financing of canals and railways, to the implementation
of the tariff. to the ins}itution 5f monetary and competition policy, "(t)he cre}u@n of a national
economy in Canada and. even moré clearly, a transcontinental economy was as mucj:h a political
as an economic achie.vement" (Aitken, 1967:184). But located on the margins of both the British
and American industrial systems, 'the governments of the British North American colonies, and
later the Canadian government, had little control over the transnational economic currents that
determined the demand for the largely staple products that provided the basis of their economies.
Consequently, industrial strategies were formulated in reaction to larger political economic
events and there appears to be little overail unity or coherence in "Canadian" industrial policy
either before, or since Confederation (cf. Tucker, 1936; Bliss, 1982; Albo and Jensen, 1997.)
However, amidst these diversé social and economic currents, a larger, historically evolving
matrix of relationships between the state and domestic economic development has emerged. To a

large extent, it was by developing these relationships that some form of regulation and control

was issued over the fragmented social, political, and economic interests that inhabited the



43
northern half of North America. " y

Led by the expansion of railways, and a subsequent extension of the tariff to gsuppon their
operation, the growth of industry in both the middle and late ninetee; ;:entury wz;s" .
accompanied by "a remarkable transformation in the scope and nature of governmental activity"
(Curtis. 1992:104. cf. Craven and Trav?s. 1987; Greer and Radford, 1992). At one level. these
changeé in the regulatiori of social life were symptomatic of a larger shift in the political "mode (
of regulation” - or "norms, habits, laws and regulatinglnetworks... that ensure thé process of
accumulation” -- that accompanied the process of industrialization (Harvey, 1989:122). At
another level though, they marked the emergence of a distinctive set of institutions for both
managing and governing development. '

Four féatures of the social schemata that developed between tlhe emerging Canadian state
and th'e social interests that fell under its purview are described below. Through time, they have
~worked together -- in a mut‘ually constituéive manner -- to form the contours of a set of

productive relationships that not only shaped the development of the Canadian economy, but

broadcasting as well.
1) The state as an economic buffer

From the direct and indirect financing of canals and railways: to the implementation of
the tariff; to undertaking, granting, and regulating méno‘polies In transportation, communications,
and other forms of industrial infrastructure -- the state has always played a central role in the
development of the national economy in Canada (cf. Innis, 1956; Aitken, 1967; Armstrong and
Nelles. 1986). In this process. evolving state institutions have played a particular role: both the
colonial and dominion governments have positioned themselves between private economic

. . . . . \
interests and the exigencies of an often volatile economy and uneven economic development.
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Treading a path blazed by Harold Innis (cf. Innis: 1933, 1946, 1954; cf. Drache, 1.995), CB.
Macpherson (1957:206) draws the character of this relationship:
This embrace of private enterprise and government is not at all L.musual in new
countries. In Canada it is the direct result of the fact that the natural resources,
abundant but scattered, have always afforded the prospect of highly profitable
exploitation and could most rapidly be made profitable by concentrating on the -
production of a few staples for export... This required a heavy import of capital
and heavy government expenditure on railways, power developments, irrigation,
land settlement and so on. To support such investment, governments have been-
driven to monetary and other regulatory policies to offset the swings of an
economy so dependent for its revenue on the unstable demand for and prices of a
few staples, and so burdened by the fixed costs of interest on its capital
indebtedness. ’ '
From the Act of Union (1840), to Confederation (1867). to the institution of the the
National Policy (1878), the central motive in enlarging the structure and purview of the state was
to guarantee and enhance the conditions necessary for the continued, generally privat.e,
exploitation of the resources of British North America (cf. Innis. 1956; Gagne. 1976; Baskerville.
1992: Piva, 1992).-Each of these chapters in Canadian history was to a large degree forced upon
the governments and peoples of the region as they struggled to maintain their economies and
interests in the face of shifting economic conditions (cf. Innis, 1956; Bliss, 182; Greer and
Radford, 1992). However, as the state became increasingly embroiled in promoting and securing
private capital to the purposes of economic expansion, it set the conditions for the emergence of
‘what might be seen as a distinctly Canadian system or "regime" of accumulation, bounded on
one side. by state production of the conditions necessary for accumulation, and on the other, by

' 7

the growth of private capital and social interests (including the state itself) dependent upon those
conditions for their réproduction. As Innis (1956:229-231) illustrates, for most of the nineteenth
century the dependence of this produétizlve system upon foreign markets, the importation of

American technique. and British finance capital left it exposed to fluctuations in the market

economy. But under the shepherding of the state and its instruments the geography of Canada
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Was forged to a distinctive political economic form (cf. Innis. 1956:252-272).

Railway subsidies and tariff policies of the last quarter of the nineteenth century both
broadened and deepened this relationship between the emerging state and its polity. At the end of
that period, American industrial expansion began to augment British finance capital in
stimulating Carladian economic expansion. And, in combination with a wave of immigration that
fuelled an agﬁcultural boom on the prairies, the outlines of a transcontinental economy came into
focus (cf. Aitken, 1967; Fowke, 1967). Throughout this eigpansion however, the role of the state
remained generally constant: positioned between the exigencies of economic development and
private economic interests, state institutions and policies were employed to create the conditioﬁs
necessary for private accumulation and the capitalization of the Canadian landscape (Albo and
Jensen, 1997). In this position, the state assumed both allocative and productive res;;onsibilities.

In combination with private interests, state institutions were employed to both mediate
relationships. and bridge distances between the mafkets of metropolitan centres and the
developing hinterland. In this process the state largely served an allocative role: defining,
securing, and allocating prc;perty rights surrounding the resources under its control. Such
"rights" were both defined apd allocated not only in terms of raw productive materials such as
mineral and timber ﬁghts, but also surrounding more abstract kinds of resourcés. such as
transportation and communication “right of ways." Moreover. to support and sustain the
economic relationships arising from this early process of allocation, state institutions also acted
as vehicles for raising, guaranteeing and servicing much of the capital necessary for the
exploitation of these resources. especially in terms of the transportation systems that supported
resource extraction. : , -

In a productive capacity, emerging state institutions also directly engaged in financing,
building. and sometimes operating such -economic infrastmf:ture. Again, in these early periods,

these projects usually took the form of transportation systems, such as canals and railways. Paid

LN
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for.with public funds, and often operated at a deﬁcit as rates were held low to encourage traffic,
these systems served as publicly subsidized linkages,-or "resources,” in the private, profjtable
exploitation of the countryside. (cf. Innis, 1933: 36-37).

In neither of these guises did the state aggressively pursue productive activities that
wogld directly genef;lte a surplus for the public treasury. Although government ownership was
sometimes envisioned as a way to increase state revenue, generally large scale goverhment
projects were operated at a loss (cf. Tucker, 1936). Rather, undergird by ideological
pre;iispositions to both private property and possessive individualism, the resources both defined
and created by the state were pressed into the direct service of private individuals and |
corporations. Capital accumulation remained the preserve of private interests. and the
developing state presence served as a buffer between private accumulation and the exigencies of k
the marketplace (cf. Easterbrook and Aitken; 1956; Innis, 1956: 69-71: Pénitch. 1981:17; Corry,
1939&1941).

1 "

i1) the state's "own" interest in development

By acting as a "buffer" in economic development, the emerging Canadian state began to
develop its own "political” interest in this process. Driven by the political unrest of the 1830's,
the Act of Union (1840) provided the legislative framework for responsible government and a
general enhahcement of the administrative, monetary and fiscal powers of the colonial
government. Over }he next twenty years, the industrial expansion led by the railways provided
impetus and form to the development of these powers (Craven and Traves, 1979; McCalla,
1992). As the purview and resb&isibilities of the colonial government increased under the
pressures of this development, the project of maintaining the political economic system it

realized began to force a divergence between its interests and those of the larger British imperial
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system.” Slowly. the emergent state's imperial ties were eclipsed and a disiinctive, Canadian.
political economic system began to develop. (cf. Lewer, 1946: 198-200.)

Until the latter quarter of the nineteent-h century though. the growing powers of state -
institutions were exercised in a generally instrumental fashion by politicians and officials who
often realized personal or commercial benefit from government legislation, loan guarantees. and
subsidies. (cf. Tucker, 193(:); Fowke, 1967; Myers, 1972; Piva, 1992). But as measures to build a
"national" econemy - such as the transcontinental railway, the tafiff of the National Policy.,and

_immigration poliiies - met with belated success in the early twentieth century, the growing rural
and urban populations ‘gave rise to a diverse set of social interests that began to exercise a
complex set of demands upon these institutions (cf. Aitken, 1967:203209; Traves, 1979)." With
their fortunes hinged on a fickle, capitalist economy, these interests z:;*ed for political

mechanisms through which a more equitable division of social"resources‘ might be realized. and
across the political and geographic terrain realized by the Canadian state "(i)nterregionaif;\:
intersectoral. intra-industrial, and marked intet-class conflict pre;/ailed on all fronts" (Tra.ves,

1979:8). In this atmosphere. it became increasingly difﬁcult for politicians and other members of

Canada's political and economic elite to harness the state and its instruments directly to their own

- interests (ct. Noel et al, 1993). As Traves (1979:8-9) illustrates:»: 2

Under these circumstances the state could not be either the businessman's abject
servant or his all-powerful master... As new issues... began fo exercise the public
imagination, politicians had to read carefully between powerful corporate interests
and outraged public opinion.... Throughout the period from the war to the Great
Depression, as manufacturers persnstently advanced their claims upon the power

of the state, politicians of necessity weighed each demand in balance against
standards of national interest and public circumspectron, with the latter usually
determining the definition of the former. This point is crucial, for despite the
ideological sympathies of the leaders and their parties at this time there was never -
a simple translation of economic might into political power.

Defined by specific geographic boundaries, and pressed by the demands of an

increasingly large and diverse population, the Canadian state developed its own interest in
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developrﬁent -- that of "governance." In this process. the federal state and its ins.titutions
deyeloped as a dynamic relation between both the diverse, burgeoning interests of the Canadian
polity andt a larger set of political and economic ‘forces. From this position, state institutions
began to focus on ensuring both the legitimacy and continuity of the political econorﬁic system
of which :they were a part (cf. Curtis, 1992: 1‘06-107); And. in this position, state insﬁtutions
became a site of struggl;, as different Canadian social groups strove to realize their interests
through its inséitutional forms. |

As the Canadian state entered the twentieth century, although it was often situated
between the economic exigencies of the market and the diQerse interests of the Canadian polity
in the process of development, its interests werue not simply commensurate with private capital.

Establishing this péint is crucial. For it illustrates that while the state may be ir/n/pl/ircated
in creating the conditions for the reproduction of private capitalf,,bo%.h’fﬂe/ [;rocess,and direction of
government in Canada are informed by a set of cc;nsideratib;ls that differ from those of private
capital. Further, this history illustrates that the institutions and relationships realized through the
process of governance are the product of real social stmgglés - not simpl‘y some all-pervasive
t;eleological process. Thus. while in exercising their"'imerests” state institutions may realize
”DW?I power relatljonsr.” the larger interests of the Canadian state are, within historically
defined limits, open t’o c;)mestation and cannot simply be read as the product of instrumental or

structural design (Je‘nson. 1989:85; Laxer, 1989).
111) nationalisimi

In part. the rise of the state's "own" interest in economic development was given form by

-

a "discourse of nationalism" -- a meta-narrative that represented the diverse peoples and

7

geography of Canada as a distinet political economic entity.’ While various visions of a pan-

-
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Canadian nationalism began to emerge prior to the 1870's, as Underhill (1964J{égues, théy-

,

%

"lacked the basis of an effective political movement because they:spoke fo‘r no particular social
groups whose economic ambitior’s were to be furthered through the activity of a national
government,... for no discontented groups who might form the basis of another Grit party (and)
they did not speak for the most solild group of all, the French-Canadians" (cf. Underhill, 1964:24-
33).\}{owever. set against the political and economic uncertainty of the early 1870's, John A.
Macdonald's Conservative Party moved to;rticulate this sentiment with "the interests of the
ambitious, dynamic; speculative or entrepreneurial business groups, who aimed to méke money
out of the new national community or to install themselves in th‘e strategic positions of power
within it." and/a nationalist vision of Canada took form in the political arena along side of the
new tanff (cf. Brown, 1966; Aitken, 1967; Brewis, 1968:52). )

In the face of a fragmented polity, Macdonald's government set out to "create the idea of
a commonality among Canadians as a transcontinental nation rather than... déscribe one alréady

in existence” (Zeller. 1987:267). From this perspective, the disparate interests of the former

colonies were. for the first time, represented as unified in a common economic project. At what

\
H

Thompson (1981) calls the "level of social structure,” the discourse provided a linguistic
schemata for both constructing and legitima{ing state action. It positioned ideas about the
cohesion and strength of the Canadian state in particular relationships with political and
economic conditions, postulating intervention as a necessary step to creating a set of soéial

conditions that would both construct a "people” of Canada and bestow benefits upon them, as

well as waylay the political and economic threats that non-intervention presented (Aitken, 1967).

~ As a practice of representation, this meta-narrative provided a way of thinking about, or "an

orientation” to, the geographic terrain assembled through the political union of the colonies
(Charland. 1986:198). By positing a "national interest,” the government empowered the state to

create a national economy -- to construct a "national" mode of political and economic regulation
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that would sustain a regime of accumulation across a large and diverse geographic and social
terrain -- and. thereby. conjoin the provinces and territories in co‘mmon cause.

While in this initial formulation Canadian "nationalism" was primarily an economic
project, with the political and economic consolidation of the northern half of North America
through the late 1870's and early 1880's, the ideological dimensions of this project were, to a
degree, given material form (cf. Charland, 1986). In this process the discourse itself was
legitimated and a new way of representing Canada was set in play within the political arena.
Once constituted, the discourse re?nained "spoken’ and throughout Canadian history it has been
articulated -- both successfully and unsuccessfully -- \;vith both broad¥ocial movements and the
policy process to legitimate and/or provide form to state action (cf. Foucault, 1971: 220).° As

Bashevkin (1991 :14) argues this discourse

defined what would become a basic parameter of this world view for at least the

next one hundred years. The... vision of an assertive federal state that shaped

economic development and, thfough its ties with the railway and industrial

interests, functioned essentially as the architect of economic life, created a virtual

identity between federal state action and national interest.

Here then, we can locate the initiation of a trans-historical version of what was identified
earlier as a "discursivg practice" - that is, "an historically specific structure of relations between

. ¥

words and events" (Streeter, 1986: 21-22). By drawing upon the notion of a single nation the
Canadian state was empowered. through time, to both allocate resources and institute particular
relations of production - all in the name of a vaguely defined "national interest." In this way, the
discourse both legitimates and provides form to the state's own interest and the exercise of
governance (cf. Bre_uilly, 1993).

This is not to say however, that the notions of "nationalism" or the "national interest"

have ever been undisputed concepts in Canada. Even in this initial formulation the meta-narrative

was multi-valent and irreducible to either "common denominators" or fixed with specific forms

\
g
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of social action, as many of the economic interests that comprised this "national interest” had
very different reasons for undertaking this "union.” In Canad;:l the concept of nationalism has
always been disputatious as the various region‘al, linguistic and ethnic, and cultural interests that
comprise the Canadian state have all struggled to forward their individual interests in this larger
forum ofgtiie "national interest.". Rarely. has a singular ideological vision served to unite the
-disparate peoples and regions of Canada in common cause or purpose (,Ul)derhill, 1 964). Rather,
the point is simply that the emergence of thig "idea" of nationalism provided a conceptual space
or site within which these ciifferent interests were :onjoihed in a struggle to press their concerns.

The terms of the "national” economy enabled by this emergent nationalism were also

somewhat paradoxical, as the tariff barrier created to forge this"‘national" economy was not-
sensitive to the nationality of capital.® While the tariff provided a means for stemming the ;bnﬂux
of foreign, mainly American manufactured goods and encouraged the development of a natio’nal
regime of accumulation, it also worked 58 attract and encourage foreign investment in the form of
American branchplant companies which sought to profit from both the emerging Canadian
market and Canada's access to British markets.’ Driv¢n by burgeoning capitalist enterprise in the
U.S.. American direct investment in Canada grew rapidly under this arrangement through the late
19th and early 20th centuries. By "1913 it was estimated that 450 offshoots of American .
companies were operating in Canada” (Bliss. 1970:97). (cf. Innis, 1956: 404-405; Bliss, 1970;
Levitt. 1970: Smythe, 1981 Drache. 1995). '

Thus, from the outset, the project of Canadian nationalism was a project riddled in
contradiction. In its initial fonﬁulation as an "economic"” project, nationalism provided the
ground for the political project of federalism to proceed amidst an array of competing regional
and cultural interests - particularly those of Anglophone and Francophone Canada. Later though,

as this branchplant logic of national economic development encouraged increasing American

investment in Canada, these changing "material conditions” would inspire a series of turns in the

3
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way the discourse was employed as a lens for interpreting these productive relations, and
prolvoke a series of resistances to this foreign investment.® :

At.this innt however, it is sufficient to note how the emergence ‘of nationalist discourse
provided the Canadian state both a rationale for uniting the inc';easingly diverse interests that
comprised Canada in comrﬁon cause. as well as a way of enabling, or "legitimating.” the
institution of specific forms of state action. The institutional character of several common types
of state action initiated to give form to this "national interest” in the econony 1s the fourthA \
dimenssion of the institutional matrix we will examine. ,-/ )

iv) regulatory instruments : .

As nationalism and industrialization gave rise to a complex physical and social
geography. specific kinds of organizations or "instruments" were forged for dealing with the

ensuing complexities of governing or "regulating” development. Two of these instruments which

~ have played major roles in both the Canadian economy and the broadcasting syStgpe?2¥e the
' &

regulatory.commission and the crown corporation.

THompson's (1981) theory of schematic generation suggests that the institutional
character of these instruments both informs, and gives form to action. They i)rovide a set of
material and discursive conditions*'through which the accumulated conventions of the past
impinge upon the actor and govern the creative production of the future” (Thompson, 1981:174).
In that these policy instruments are constituted to undertake specific social and economic
responsibilities, the conventions they embody provide form to a particular "institutional
rationality" - a particular way (or ways) in which these institutions represent social conditions
and. in turn. nuance and direct social action (cf. Mosco's PhD). Consequentiy, set in a particular

policy field. and focussed by institutional imperatives other than capital accumulation, these

 J



instruments work at what Thompson (1981) calls the level of "social structure” to shape and
define that field. They interact with private capital to provide both form and stability to the

attern of .accumulation in that field.’ In this way, they provide direction to processes of
P y yp . p

extensive and intensive capitalization.
- the regulatory commission

Throughout the 19th century capital accumulation remained the preserve of the private
sector and the state was generally positioned between private interests and economic uncer{ainty. ‘
Born of government support for the orderly growt.h and maintenance of privaté gif;ital -~
accumulation through the operation of the railways, both the regulatory board and the,cro‘vm
corporation were forged in this environmént.

’Thro‘uéh the sec?ond half of the nineteenth century, political and economic development
was largely eq.ua*d with the expansion of failways. State institutions played a central role in
creatihg the conditions under which this expansion ockurred, issuing c,harter;_. subsidies, loan
guarantees, land grants, etc.. As the railways became central to the operatior} of the economy,
they became the site of heated social struggles, particularly regarding rates.'® While a series of

e

quasi-judicial bodies were created for dealing with tht: problems through this period, a;midst

.

escalatiﬁg controversy over the railways' financial operation S.J. McLean. a lawyer and

economist, was appointed by the federal government to study the situation i1 1899. In his report.

McLean argued that the railway "is not only a body organized for gain. but also a corporation

occupving quasi-public position and performing public functions," and that as an economic
monopoly, "the prices charged... will be on a monopoly, not on a competitive basis" (in

Baggaley, 1981:77). Consequently. he found that regulation of the railways could only "be met

in one of two ways, State ownership or Commission regulation. There is no middle ground." As
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Baggaley (]981:77) notes, "(h)is case for regulation was almost a restatement of the traditional

54.

textbook justification: to correct or control the improper allocation of resources caused by
monopoly as a means of public interest." Thus, under conditions created by the state, the railway
monopoly itself became a key facet of thev relations of production, creating conflict between the
capital that gave it form and the blocks of capital and other social interests that were dependent
upon the road. Thus. the state wasspressured to institute a secondary mechanism for allocating
the benefits that the ra{ilway itself provided and take up the role of arbiter between these
competing interests. .

After some debate over the merits of public ownership versus regulation, the Railway Act
was amended in 1903 and the powers of railway regulation were transferred from gbovemment to
the Board of Railway Commissioners (BRC). Because the BRC was composed of private
individuals and/or experts rather than politicians, and because it wés provided a wider latitude of
powers than similar organizations before it - including legislative, judicial, and executive
funciions - it is often considered Canada's first "independent” regulatory board or commission
(cf. Hodgetts, 1973; Privy Council, 1979; Baggaley, 1981; Nelles, 1986).

Such regulatory agencies can have far reaching effects on "the allocation of resources, on

; <
the organization of production and consumption, and on the distribution of income" (Schultz,
1982:93).The decisions of the BRC potentially had such impacts. The rate of return on capital
. invested in the railways. patterns of investment along railway lines, and the incomes of those
dependent upon the lines for their livelihood were all dependent upon the Board's decisions.
Lacking both investment capital and the capacity to undertake productive activities itself. the
Board focussed toward defining, developing, and instituting the "public interest" in the face of -
compéting claims on railroad operation. Thus, while the Board's decisions had an impact on the .
"organization of production and consumption,” its role was generally confined to defining |

property rights (eg. setting rates) and responsibilities, and dispensing privileges upon private
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interests, all in an environment shielded from "natural” ;‘market forces through state support of the .
rail system.

From this beginning the commission form has been applied to a wide range of tasks at the
federal level, making it difficult to generalize its function." However, in policy fields where it
has has been employed to supervis ‘pfoductive activities, it is often argued that the commission
plays a three fold function of "policing, promoting, and planning" that field (Baggaley,
1981:82)."* In other words, playing an "adjudicative role." it works to "dispense privileﬂges.
usually amongst competing interests - and arbitrate rights” (Privy‘Council, 1979: 110). In these
capacities, the commission provides stability to ca:pital formation, and helps ensure thé
maintenance and orderly gr;)wth of the field thai)it supervises. However, generally lacking the
power to either directly raise or invest capital, this adjudicative ﬁmctiqn is performed through the
allocation of perceived rights, privileges, ana résponsibilities within that field, with this process
itself hinging upon the commission's operationalizing some broader definition or conception of |
the public'or national interest (cf. Salter and Salter, 1997:’314-315).

In Canada. the expression of this "national interest" almost immediately became focussed
around planning, promoting, or policing nationally based relations of production ;- a practice that
had sigﬁiﬁeant implications for the regulation of broadcasting later in the twentieth century.
Rarely noted however, is the fact that the at least partial protection‘of the commission’)s field of
operations from the larger economy is key to its operation. Creating such conditions has often
been required to induce privé—te investment and/or harness economies of scale. Thus, in the
creation of these conditions the state also constructs an economic "micro-context” whﬁichtthen
requires regulation to ensure the smooth allocation of the "resources" created through its

-

capitalization."
LY

In summary, the rationale embodied in this regulatory form is an extension of the-

allocative role played by the state in the nineteenth century development of the ebonomy.,As
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competition over the 'resources and infrastructure created by tpe state's allocation of public
resources to private exploitation grew, pressure mounted for the creation gf allocative
mechanisms shie’lded from direct political influence. But because state institutions were key in
creating the conditions under which this new "field" oféompetition opérated. the field could r;ot
be abar}doned to market férces,’ {est the productive relationships that supported it collapse. Thus.
through a process of social stmgglé, an "arm'’s lengthy method for both allocating and controlling
economic growth was introduced, and the state's "interest" in the continuity of the political
economic system was realized.

- But while the general focus of the commission as a policy instrument has been relatively -
consistent through time. interpretations of its relations with the interests within its purview have
not. Writers approaéhing the subject from a liberal economic tradition, tend to stress a public

interest or "market failure" interpretation, arguing that such inte'qutions "correct the failures of

the marketplace; enhance the quality of lifeand ensure economic efficiency" (Armstrong and

Nelles, 1986: 187). ' “ , “ -

Mo're recently, a more critical "capture" tl;eory has been forwarded. From this
perspective, "regulatory agencies almost invariably become servants rather th>an masters of the
industries over which they preside, and that in the rational pursuit of its longterm security, |
business actively sought regulation to escape the travails of the market" (Armstrong and Nelles,
188). Building upon a structuralist vision of the state, Mahon (1980) offers a third perspective.
She argues that the regulatory agency is an "unequal structure of representation,” which derives
its character from "an issue whose resolution demands a modification of the 'rights ef capital.in
the larger interest of maintaining accumulation.' In this context, the regulatory agencvy deploys
its powers to ensure that cbmpeting units of capital conform td’ a larger "national in!'eres}" which,
in turn. is constructed in the "long-term political interests of the hégemonic fraction of the

dominant class” (Mahon, 1980:166.161,154).



All of these interpretations are problematic. Public interest and market failure
perspectives overlook the ways in which this instrument has functioned to both legitimate and
éncourage the growth of largely private capital, while c;ipture-theories subscribe to an
instrumentalist vision of the state, as well as overlook the ways in which the very structure of the
instrument is focussed ioward e‘r‘lézouraging or shepherding capital growth. Indeed. as Salter and
Salter (1987:31 3-3145 point out, "Of course regulatory bpards and tribunals are captured. 'I@'hey
are set in place precisely to fashion compromise; they are often created by request from industry;
they establish regimes of co-management.”

7

Mabhon's notion of the regulatory agéncy as an "unequal structure of representation” offers
.
an improvement over these interpretations in that she illustrates that the process of regulvgtion
favours the representation of particular groups or interests. However, her reduction of thé bgmd
to an expression of class forces reduces the complexity of those interests to simple class interests -
and thereby occludes both the particular interests of the C'znadian state itself in the process of
regulation, as well as the possibilities of progressive social action presented by the divergence of

those interests and the interests of the different blocks of capital occupying the field (cf. Jenson,

1989: 75: Laxer, 1989). »
- crown corporations

Although government owned corporations were created as early as the mid-1800's, these
were basically administrative in structure and their productive activities were confined to
supplying and maintaining commercial and industrial infrastructure, generally inAdirect support
of private capital (cf. G;acey. 1982). It wasn't until the creation of the Canadian Nattonal
Railways (CNR) in 1919 that the government invented what the Privy Council (1979:125) calls

the "first entrepreneurial Crown-owned company - meaning a company that provided goods or
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_services in a competitive market, or on a ﬁnanciaily ;sel\f—sustaini‘ng basis." This latter type of &,
crown corporation was distinguished from its predécéssors in that it was structured to undertake
productive activities, including the production and "entrepreneurial” disposition of capital.

The path to this form of government owner;hip was an extension of that trodden to the
creation of {he regulatory board. The allocative structure of state support for railroads held few
checks on construction as long as it was perceived as stimulating ecopomic growth and.
consequently. garering political support. Coupled with economic prosperity, state suppbrt of the
extensive capitalization of the system eventually led into areas where market forces were unable
to support the railway's operations and contributed to an overbuilding of the raitway system
(Innis. 1933:48).

Fuelled by this unsulstantiated economic optimism of the fedefa'l government in the first
decade of this century, and the travails of war in the second, the debts of two of Canada's three
transcontinental railroads grew beyond the management of the private sector by 1917. After
much deliberation, nationalization seemed the only way to prevent bankruptcy and the damage
this would incur to both private investors and "Canada's credit in foreign capital markets"
(Easterbrook and Aitken, 1956:44§). //

Still., given the record of pgﬁﬁéa'l/aguses that had accompanied government supervisiqn
of such enterprises in the past, direct state ownership was not viewed as a vial;le opiion. The
1917 Royal Commission to Inquire into Railways and Transportation in Canada (1917:1i) .
strongly recommended that the railways should be owned by the state byt "handed over to a
board of trustees to control and manage on behalf of, and on account of, the people of Canada."
From these recommendations arn Order-in-Council constructed an independent r"ndnpolitical.
permanent and self-perpetuating corporate entity" and over the next several years a ‘variéty of

unprofitable roads were acquired by the government and entrusted to that company (Innis,

1933:49). . | \
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As a structure for the consolidation and public appropriation of private debt the new

corporation was quite a success, investors were largely protected and the railways were
A k2

“maintained. But, as a competitor in the marketplace, the structure of the corporation left much to

be desired. First, the corporation was a loose agglomeration of what had been disjointed and
competitive railway operations that were extremely difficult to coordinate as an organized,
competitive Whole. Second, it was saddled with a tremendous debt, a burden which it carried for
decades to come. Third, because the tasks it was charged with were largely unprofitable, it was
dependent on Parliamentary appropriations and experienced great difficulty for most of the
1920's and 1930's in securing capita‘l. Consequently, as Innis (1933:58) notes, in relation to both
railway markets and the advances of new transportation technologies and techniques the CNR
appeared to be subordinate to its major competitor, the CPR, and over time would "tend to
become a buffer between the Canadian I;aciﬁc and the vicissitudes of railway earnings in
Canada.” Thus. the abilities of the CNR to compete in the mmketplaée, or provide an economic
return for its "owners." were heavily circumscribed by both its structure and responsibilitiés.

Like the first regulatory commission, the first "productive” crown corporation was born
out of pragmatic necessities in the maintenance of private cabital accumulation. In this instance
intervention was structured to serve private economic iaterests in several ways: on oneTxand,
safeguarding future accumulation on the parts of both private investors and the state; on the
other, posing litllé threat to private accumulation because of aiifsadvantages in the marketplace.
However, historically state ownership represents mbre than a simple extension of the 'alloc;;tive
rationale found in the regulatory board. Innis-(1933:80-81) provides a summary of the
operational jmperatives of early government ownership in this country:

Government ownership is fun&amentally a phenomenon peculiar 10 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 the purchasing-of raw materials. It
was essentially a clumsy, awkward means of attaining the end of immediate

]
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investment-of tremendous sums of capital, but it was the only means of retaining a

substantia] 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 during the early stages of capital

development.

In other words, through both subsidy and direct ownership. the early Canadian state was
able to extend communications, rapidly secure territory, and develop resources while deferring
the cost of that development through legislative structures. With the Act of Union,
Confederation, and the National Policy, the state constructed a political framework for the
~ support and encouragement of private investment capital. State ownership, direct subsidies and
loan guarantees were the means through which this support was carried out. In effect, these
institutional arrangements acted as vehicles for mortgaging ghe resources of the country against
the future returns of the private sector. However, in the face of stilted economic growth, the
emergence of a diverse set of vocal social interests, and an increasingly complex array of issues |
requiring national attention, public ownership took on new proportions. The crown corporation
was the result of the state's efforts to meet with the exigencies of this new environment - 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. While the creation of the CNR
seemingly reversed this logic in that it was created after development had taken place, its
institution follows this larger pattern. Thus, historically, the crown corporation was based upon

w . PR . . . . . . .
an expansionist rationale, providing a vehicle for focussing investment in a particular direction or
project.

More recently however, some critics have argued that the institution of "new" types of
crown corporations -- such as those employed to maintain employment in "failing private firms

and industries" or those that operate in a directly "competitive" environment -- call into question

“the traditional interpretation of Crown corporations as vehicles for the stimulation of economic
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growth in an underdeveloped polity" (Tuppef and Doern, 1981:12). However, if one considers
that crown corporations, like the CNR. have also played an importaﬁf role in sustaining
economic relationships, then this criticism loses much, if not all, of its force. For while such
instruments have not always been directly involved in "rapid exploitation," t\h}ey have played an
important role in maintaihing productive relations, and even encouraging growth in the larger
field of relations within which they have operated:I5 Moreover, like the CNR, crown C(;rporations
deployed in economic development,‘ even those in "cofnpetitive" fields, have not generally
presented a threat to private accumulation. As Chandler (1983:209) illustrates:

Public enterprises designed to foster economic development are not challenges to

the private sector. On the contrary, they involve the use of public resources to

supplement and support ¢he private sector. The view that business is always

against public enterprise is based on a mlsperceptlon that intervention always

poses a threat to the private sector.

Writers working fr(;m a marxist tradition have often taken the analysis of this relationship
between the state and the private sector. a step further, arguing that it is a case of "private
enterprise at public expense” (Whitaker: 1977:43; cf. Panitch, 1977). Yet, it would appeaf that
while many crown corporations have worked‘to sustain, and even prombte the developmeni of
private capital, since the early twentieth century few have been employed to directly serve
specific pr-i:vate‘ interests (cf. Armstrong and Nelles, 1986). Rather. following the path worn by
‘nineteenth century state inte‘;jéntion in the economy, they have been set on the economic -
mélrgins of profitable enterprise, working to sustain a larger set of productive relations -- %
relations that are not necessarily in the direct interest of capital (or "capitals”) alone.

Because of this propensity and the perception of economic "inefficiency” that arises from’
it. crown corporations”have also suffered criticism from a wide spectrum of pé)litical and

economic perspectives (cf. Hodgetts, 1973 Tupper and Doern, 1981; Prichard, 1983). To some

extent, these criticisms overlook the fact that crown corporations have often been deployed at the



62

Fl

.federal level to further the state's own agenda - the development of transcontinental political and
economic relationships. As ;s illustrated in the history of the de\;elopment of the canals and
railroads. the hegemony of private capital has never been guaranteed in this process. Rather, the
development -,Of private capital in Canada has often been prodded and sustained by state

~ intervention, and crown corporati(;ns have often been instituted to "fill-in the gaps" in this larger
proddctive syétem. Théy i'lave provided either a bridge;be‘ttween pockets of private capital in the
extensive procCess of capitalizing a "national” system, or they have undertaken projects perceive:d

. ‘ : ’
to be in the "national interest" that, for one reason or another, are beyond the reach of legitimate
forms of pl;iva‘te capital; Thus, while crown corporations have given f,o'rm to a "productive"
rationale. this rationale }fas not necessarily been focussed on creating a profit from their
operations. . v | ' .
a To recap: Through the late ] 9th and early 20th centuries. a burgeoning set of commercial

. &
and industrial interests drove the { &natlian state to a complex role of "governance." Given

substance by a nationalist vision of Canada as a distil;ctive economic unit, these new jndustrial
interests provided impetus for a reformulation of wa}§ in which the state governed economic
growth. Tavo institutional forms -- the regulatory commission and the crown corporatjon .
emerged as a result. 'With‘in' this political economic system, private investment was generally
considered the legitimgte or "preferred" means of production. At the federal level, these

instruments were developed under conditions where market forces and private capital were

unable or unwilling to meet with what were perceived as "national” development imperatives.

-

Led and pushed by both foreign and domestic capital, pressures to accumulation provided

- suBstance to their growth and character, and nuanced the production of the schemata they realize.
. _

M institutional schvemata and/or the deployment.of these regulatory instruments seemingly

reflect these pressures. While they have their own place and interest in economic development,

they also work in conjunction with private capital, rather than directly against it or independently

E
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of it. It was in the context of this set of political economic relations that state policies in the area

of electronic communication were introduced and developed,

N
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Endnote "hapter 11

1. By the mid-nineteenth century public authorities had borrowed "the staggering sum" of $350
million "to pay for the first wave of railway and canal construction in Central {anada.... (Later)
(t)hey borrowed more than $1 billion of foreign capital to finance the constructiof of the Canadian
Pacific Railway and the opening of the West" (Drache, 1995:xxi1v).

ar
2. The enlargement of the tariff in the late 1850's marks a key point in this pgdcess: With the onset
of a depression in the 1857, servicing the debt grew beyond government control and the tariff had
to be both raised and broadened in order stave off bankruptcy. This action raised the ire of British
manufacturers, who saw the tariff as simply a protective measure on the part of Canada. While
Alexander T. Galt> the minister of finance, made an argument that the tariff actually acted as a
- subsidy to the internal™ransportation of imports, it's implementation was an important step in
distinguishing the intergsts of the Canadian state from those of Britain. For not only did it
encourage a closer relatignship between the state and capital formation within the country. but it
also had the effect of "developing manufactures, trade and traffic” along emerging trade routes
between the northern colowdes (Innis, 1956:71; cf. Easterbrook and Aitken, 1956: 373-375).

3. Perhaps the most vivid illustration of this grovﬁﬁ of a diversity interests, and the emergence of
the state as a "site of struggle" between these interests, is to be found in.the election campaign of
1911 (Bashevkin, 1991:15-16; cf. Traves, 1979:4-8).

4. As Breuilly (1993:36) argues, in liberal democracies the political impetus to nationalism is
generally commensurate with rise of industrialism, "which accompanied the formation of state's as
- 'public’ powers from the late eighteenth century... the development of a free market economy and
the construction of a 'private' sphere based upon individuals and families." In Canada's case, it
would appear that the late rise of industrialism, combined with the slow emergence of a diversity of
forceful political voices. délayed the formation and diffusion of a "popular” Canadian natipnalism
until the late nineteenth and early twentieth centuries. As is argued, in the interim the idea of
nationalism was deployed by a particular power bloc to serve their own economic interests.
However, as Zeller's (1987) work illustrates, both the successful deployment of this idea by this
-bloc. as well as-it's later popularization, were given impetus by a larger set of material and
ideological circumstances that touk form through the nineteenth century.

5. This idea of the national interest has served as frame for creating "interest coalitions" and "class
alignments... that have frequently played determining roles at specific historical junctures" through
Canadian history (Williams, 1989:59). However, in definition the term has always been fluid and
polysemic.

6. As Bliss (1970:40) notes, this contradiction began to become apparent in 1909 as the Canadian
Manufacturers Association launched a crusade for the support of Canadian "home industries,"
among which was included the Coca Cola company.

7. In this way, the emergent logic of these development policies of the 1870's built upon what Innis
(1956: 229-231) identifies as the mainstays of Canadian economic development - the importation
of American technique, sustained by British investment capital. Only, in a twist encouraged by the
British "free trade" policies and the rapid development of American industry after the Civil War,
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- direct investment capital from the U.S. begins to take the traditional place of British finance capital.
As Smythe (1983: 91-102) illustrates however, the path of American direct investment set the
Canadian economy on a path of slow absorption into the American industrial infrastructure.

8. Because the concept of nationalism has been deployed in so many different ways in the Canadian
context, many writers speak of different Canadian "nationalisms" (cf Bashevkin, 1991:1-38).
However, I would suggest that such analytic division works to obscure the multi-valent character of
the broader discourse, and that it's ability to cross, and in part conjoin, so many fields of activity is
in fact what has allowed the term to maintain its historical currency.

L ]

9. The literature on crown corporations and regulatory boards illustrates that, historically, they have
been deployed for a wide variety of different purposes, and that their purpose and function in any
particular sector of the economy often changes through time (cf. Hodgetts, 1973; Tupper and
Doern. 1981: Prichard. 1983; Banting, 1986).

10. Although not always acknowledged in the literature, the board created in 1903 was the product
of a long history of struggle between a wide range of social interests over railway operation,
inchuding labor, and industrial and commercial capital.(cf. Baskerville, 1992: 239). However, it
would appear that as policy responsibilities were divided between different levels of government,
and the federal state began to rationalize its treatnfent of emergent socral 1ssues ‘the BRC was
focussed to deal largely with the "economics” of rallway operatron -

11. The discugsion in this section is generally applicable to what Hodgetts (1973:145) term;?'"semi-
independent, 'quasi-judicial,’ administrative agencies.” These are boards which adjudicate between
the competing private interests, or pnvate interests and the "public interest" as defined by the board
and its terms of reference

12. Schultz (1982:92) claims that initially regulatory agencies had a "negative policing function,”
but that their responsibilities have evolved "over the last eighty years to include additional positive,
prescriptive functions” such as promoting and planning development as well. He defines the
"promotional role" as one of controlling the entrants to a particular policy field and/or determining
the "conditions of operation" within that field (92). In turn, "planning" is defined as "setting
objectives for a regulated sector of the economic activity, establishing priorities among objectives,
assigning responsibilities to the ihdividual regulated entities, coordinating their activities, and
resolving any disputes within the regulated sector" (92). However, as Baggaley (1981: 82)
illustrates, "in the regulatlon of railways, the promotional function was not added on, it was there
from the beginning.” Moreover, it would appear that the Board assumed at least a hamal 'planning
function" in that its basic purpose was to "resolve disputes within the regulated sector.”

13. See Parker (1981:130) for a definition of an "open economic system.

14. As Mahon (1980:166) notes, to help ensure that the commission meets with broad economic
development objectives or, as she puts it "that it functions as an 'instrument of hegemony'." it is
generally subject to control mechanisms by the larger state apparatus, such as the government's
control over the appointment of commissioners and the right of regulated interests to appeal the
decisions of the board to the Governor-in-Council. However, generally, such mechanisms operate
at an rdeological level and thereby offer little support for her largely structuralist argument. :
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15. Babe (1990) illustrates, this has certainly been the case with many federal and provincial crown
corporations in the telecommunications industry where they have served as publicly subsidized
linkeges in larger telecommunications networks.
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Chapter 111

In this chapter [ want to build on the analysis developed earlier by exploring the early
. development of the telegraph, telephone, newspaper, magazing and film, and broadca;ting :

industries. My purpose is to ilrlustratc emergent patterns in the re‘lation,ships' between.state -
intervention, private capital, and transnational relations ;)f productipﬁ in each 0% these sectors.

“ 1

For it was in thes; early stages of developmgnt that a larger pattern of ‘relatior'lships_‘j_ was )
established not only between certain key elements within each of these ﬁglds of acti_v‘ity‘,gbut also
between the fields themselv-es -- relationships that would g!o on to set dimensions for the growth
of Canadian broadcasting until the present day.' 4

“Until the early twentieth century the nationalism promotedA by the fedgﬁral goyefnment was
largely inspired by an economic project. As this project met with some :;ixccess in the early
twentieth century. a vision of a "national” culture began to take form; pwartiﬂcutarly in Anglophone :
Canada. Slowly. this vision of a national culture began to influence the laréér nat;ionalist project.
However, the notion of culture at the core of this projec‘t was much different from the déﬁnitiqo;ll
of the term that carries currency ét the federal level today (cf. DOC, 1987).

While there were a variety of C(;mpeting visions of the parameiers of-“'C} anadiém culture”
through this period, the reigning view had both conservétive and idealist tendencies (Tippett,
1990). Culture was viewed as a particular set of activities f(ﬁ:ussed ar(;und "a general process of
intellectual, spiritual‘,uand aesthetic development,” rather than a whole or"'pafﬁculﬁr way of life" -
(cf. Williams, 1976:87-93). Vipond (1986) charts the flavour of this "Acu‘itural nétiona}ism"
through this period.” As she illustrates, the 1920'; ar:e "cohsis;cnily portrayed... as a nation‘alistic

_decade in English Canada... a key period in the 'colony to nation' saga... (which) spawned an

artistic and literary nationalism more Vital than anything Canada had previously seen” (1980:32).
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While, the "nationalistic" journals, associations, and societies created during this period were far

from joined in a common vision of nationalist ideals -- they did meet in a common purpose: "to
o * " ,

create a national feeling and to focus and direct it" (Vipond, 1980:44). Vipond (1980:43-44) goes

on to describe the focus of this movement mobilized by the intellectuals. writers, and artists that

formed the Anglo-Canadian "intelligentsia:"’

To English Canadian intellectuals of the 1920's, it often seemed that the Canadian

Manufacturers' Association had been far more effective in protgcting and

developing the nation's potential than they had; they firmly beliéved. however, i

that not only lamps and lingerie but 'OPINION should be MADE INCANADK."“

_They believed it to be their responsibility to 'mould publiciopinion' in the

direction of a national consciousness. They were the 'innovative minority;' it was

their job to formulate social goals, to give direction to the national will, and thus

to give cohesion to Canadian society. They were Canada's leaders, and as such

there obligation was clear. J.W. Dafoe, for example, threw out the challenge to the .

Canadian Author's Association: 'National consciousness doesn't happen,’ he told

the members at their annual banquet in 1925. 'It can be encouraged. It is a product

of vision, imagination, and courage, and ‘can be created and established by men

and women who devote themselves to it.’ : )

However, because this brand of nationalist thinking focussed on purely symbolic
pfoduction. and accentuated primarily "higher" intellectual or aesthetic symbolic forms, it only
had impact on the margins of communication development, not on its industrial core.’ Indeed, to
varying degrees, these cultural critics looked upon the commercial, "popular" media products
that filled Canadian venues disparagingly not simply because they were "foreign,” but also
because of their largely "mass" gppeal (cf. Gruneau and Whitson, 1997). Further, because of .
timing. as well as its rather stilted focus, this emergent cultural nationalism had no real impact on
the development of;‘rearly telecommunications industries. Similarly, it had only minimal influence
over the direction taken by the newspaper, magazine and film industries -- other than to support

viewing these activities as largely economic in nature. It is apparent though that this cultural

vision did find expression in the development of broadcasting policy. And there, in combination

-

&
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with other perspectives on ;ymboiic produActio'n, it helped to iLlustrate: the tension between the
character of symbolic forms and their relations of production. As we shall see, in this‘ way thé
establishment of a Canadian broadcasting System as a meéns to déveldp "Canadian" perspectives
~in media content became a pophlar issue, and broadcasting was put on a very different path of 6
development than other Canadian media of the time. | ) (

Similarly, as noted in later chapters, it is in the field of broadcasting that the relationships
between the la-rger form of state interventi.on, the relations of production it helps realize, and the
character of résultant symbolic forms becomes most apparent. However, to break through the
nationalist rhetoric that oftep surrounds Canadia'n communication policy and come to terms with
the reasons why the broadcasting system has for so long been dominated by foreign

programming it is necessary to say more about the patiem of state intervention in Canada and the

dimensions of growth it has encouraged in Cdnada's communication systems.

Lines of transportation and commynication generally emerge across geographical
dimensions tha~t follow patterns of trade and immigration. Because the colonies and territories
that were amalgamated in the Canadian federation "had hardly any experience of living and
working together” prior to 1867, the "linis of communication of each colony ran toward the
centre of the Empire in London, not towards the other colonies" (Underhill, 1964:3). But as the'
outlines of a political economic system began to take form in Canada under the sway of the
process of late nineteenth and early twentieth century indugtrialization, new communication
systems were forged along the lines of emerging social and industrial relationships.

As the railway system heralded successive waves of economic expansion across the

northern half of North America through the latter part of the nineteenth century, the Canadian
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landscape was forged to the purposes of indﬁstrial production. In this préc’éss. ﬁe\;v distinctions -
between "work and leisure" and "public vs. private" sqci’a_'l space, combined with the vast aﬁd
di\;erse geography of the Canadian state, to produce a population scattered and divided not only
by the new division of labour imposed by industrial pfc;duction. but also by the unique set of
linguistic, cijltural. and class différences that.characterized the regionally fragmented ﬂavour of =
this féding colonial society. Across this diverse geography, both electronie communication and
more traditional media forms such as the newspaper and periodical press were deployed to co-
~~ordinate and conjoin social activity acfoss these temporél and spatial dimensions wrought by

industriai life.

In this process. development dre’v;1 upon f;;miliar resources. Just as the early trﬁnsponation
and com'muﬁic‘ation systems realized in the canals and —ra;ilways had i)‘onow'ed heavily on |

)

American technique, so did later communication systems. And just as much of Canadian capital
formation through the early nineteenth century had beén dependent upon ereiéh invegtmeﬁt and
transnational rélaiions of prdduction, SO was capital development in the emerging |
communication systems. Except, as we have seen, through this period.American capital begén to
N _ A
supplant traditional British investment. "l{he result was that new lines of communication began to
coalesce around these emerging patterns of investment, drawing the young Canada ever closer
into the orbit of the United States (Careless, | 9.66: 281-283; Moffett, 1972):* Still, Americ’an ‘
capital did not have full play in the developrﬁent of Canadian communication systefns. In tbe
pursuit of rapid industrialization the nationality of capital' investment went largely unques}tioned.
~ But: in some instances, fed by its nationalist pretensioyns the Canadian state played a strong role
in shaping the extensive development of Canada's communication systems along an east-west
axis through a variety of policy mechanisms, much as it 5id in the dev‘elo].)ment of the railwayé.

In other instances however, the state eschewed direct intervention in favour of less direct

* benefits.
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) The result of this tangled web of relationships is that communication industries in Canada
M 'developedy-as a simple "_chéice bezweenr the State and the United States" as the oft- -
| (:qu‘oted Graham Spry put it in the early 1930's. Rathér, in.whaf is now largely considered the field
of communications and culturél policy. industrial structure: has been the product of massive

- dependence upon American cultural products, American_g“apita\l. and American technique (cf.

-

N

Magder, 1993:13). o . T . . .
The Telegraph and the Telephone

. The telegraph was the first electronic medium of the industriai age. In its early
incarnations. it helped expedite railway construction through "facilitating consultation with
enéineers. speeding progress report§ to supervisors, aiding instruction of foremen, and ordering
supplies" (Babe, 1990:42). As the system déveloped however, it assumed an increasing role in
distributing and disseminating information that co-ordinated political ar;d economic action
between developing urban centres. I.n the realm of "public" éommhnication. the telegraph fed the
"daily" newspaper and forged a link between the evolving polities and markets within these new ’
settlements and the la'rgg'r'.web of political and industrial relations of which they were a part (cf.
Nichols, 1948; Rutherford, 1978:7-8; Babe, 1990: 35-44). Fuelled by this increasing market for
both political and commercial information, the telegraph began to move symbols "independently
of and faster than (Jphysical) transportation,” as the construction of telegraph lines outpaced that
of railways (Carey, 1’989: 204). Profit driven relationships drove the ex'ténsion of this system,
and with its capitalization, the emerge‘nt Canadian state was woven even more deeply into the
fabric ofindustrialis‘m. The electronic dissolution of distance through the "‘annihilation of time"

brought both rural and urban communities into an increasing dependence on distant markets.

Elements of self-sufficiency began to give way to specialization and communities were subject to

~ .
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the abstractions of a price system within whi@,;the exchange value of goods was set by distant
forces and events (cf. Innis, 1956; Spry, 1981:151-166; Carey, 1989:203-222).°
In the 1870's the telephone begaﬁ to gmerge along the trail forged by the telegraph.

1

Because of its high cost and technical probler;ls with voice amplification over long distances,
telephony initially t;ok form as a "local” communicgtion service, serving the wealthier segme:nts _
of Canadian society. However, although the telegraph and telephone services were initially
separated through regulatory fiat, as innovations'in bothfproduction techniques z;nd the
technology made long distance markets increasingly viable, private telephone and telegraph
.interests met head on (Babe, 1990:69,159). After a brief struggle, -- and again following a pattern
estabhshed in the United States -- Canadian markets wete sqgregated for these two types of
service through a privately negotiated "restrictive covenant” (Babe. 1990:72-73). But with the
telephone. the switched systems and voice contact that characterized the technology gradually
emerged as the primary vehicle electronic véhicle for individuated "point-to-point” conveyance
of both business and personal information. |

The emefgent structure of the markets for these services followed a familiar pattern.
Initially enabled through government charters, both the ielégraph (alongside railways) and long
distance telephone service were developed through privqte investment.” Although the telegraph
was initially tied to the railway, as it developed in Canadafthle‘system became heavily integraied
with the U.S. system and much of it was foreign-owned (Babe, 1990: 45-53; Moffett: 1972:54-; .
67). Later. in the wake of railway expansion around the turn of the century, telegra;;h 9wnership§
generally fell to Canadian hands through the railway companies. However, wiﬂLthg eéonomic
collapse of much of the rail system at the turn of the century, and the institution ofti'xe CNR in
1917, the Canadian telegraph system was rationalized to a duopoly: the privately held Ci’R
systém; and the publicly owned (and. through the rail\fvay company -- publicly subsidized)

Canadian National system. Thus while private investm@played a central role in development,

-~
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as economic conditions changed, on the margins of\the system -- where what Ir;nis might cﬂa‘ll the
"rigidities of the price system" waylaid extensive capitalization -- the system was both sustained
and maintained with the aid of public funds and government ownership.‘

The development of the long-distance component of the emergent tele)pho_ne system |
followed a éimilar pattern. In 1880, the Bell Telephone Company of Canada -- a subsidiary ofthé
American company of the same name -- was granted a federal charter to establish a telephone
system in Canada. While both provincial and municipal governments also routinely issued such
charters within their jurisdictions, Bell's federally granted right to "consiruct lines alqng any and
all public rights of way" gave the company virtual éomfr\and of the long-distance rrllar(ket (Babe.
199‘0:68):8 However. in less populatéd - and consequently less profitable - parts of the country,
such as the prairies and rural sections of Ontario and Quebec, the com;;any relinquished this
monopoly to a mixture of privat‘e and public companies. Organizations under public ownership
generally financed and/or directly undertook these development responsibilities when the private
sector Was either unwil"’l‘ing or unable to do so (cf. Babe, 1990: 65-149). This pattern of
development followed the strategy employed by Bell's parent company in the U.S. (Babe.

- 1990:71: cf. Armstrong & Nelles, 1986:60-73). Further, because the capitalization of telephone
systems first developed along lines of communication that were most amenable to capital
accumulation, Canadian telephone systems were more closely linked to the American system
than to each other, and it wasn't until the 1930's, and the progressive industrialization of Canada
at large. that it was possible to place a call between different regions of the country without it
being routed through the United States (cf. Moffett, 1972: 61; Babe, 1990.)

- Thus, in their early development both the telegraph and the telephone were heavily
indebted to state intervention and underpinned by transnational relations of production.
Restrictive charters and government subsidies set the stage for the development of both these

communication systems and, as it had in railway development, government ownership extended
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the reach of éapital at the economic margins of the system to provide it grea}er, national breadth
(cf. Babe, 1990:102-113). Mo“rebver, as political and economic development proceeded though '
the late nineteenth and early twentieth centuries, as\it did with railway operaition, public unrest
mounted over the rates charged by the largely private monopoly interests that were at the
" -economic centres of these systems. Because Bell selectively deployed i}s privileges to estabfish
and exploit telephone service only in particularly profitable areas, this company's rates and
investmer;t strategies suffered particularly vehement criticism fArmstrong and Nelles, 19'86:172-
186). As a result of these developmerjl‘t\ﬁ?;ctices there was an effort to have the federal
government take over Bell's ownership in 1905 (Babe, 1 990:95-101).‘But‘digputes over
regulatory juri‘sdiction between different levels of government combined with a concerted
lobbying campaign by Bell to waylay expropriation.

Under rising public p.ressure though, both telegraph compan{es and the federally
f regulated Bell system fgll under the regulation of the BRC between 1906 and 1908. Over the
course of the next several decades the shifting industrial infrastructure buffeted the economics of
* Canadian telecomml';ﬁications markets, but under the shepherding of the BRC and its progenitor%

integrated national» markets in bo:h these fields were constructed and maintained (Babe, 1990).- P
Thus, just as "(t)he expérience of the United States was téken over and adapted to €Canadian
territory” in the construction of the railways, so too that experience was employed to‘construct
these Canadian Cbmmunication systems (Innis, 1933:94).

The role of the federal state was limited in scope however, panicularl}; in the telephone
industry. Where the monopoly holder of the federal charter (Bell) was loathe to undertake
comprehensive development, provincial and municipal governments moved to fill the gaps left in
the system. This fuelled ongoing jurisdictional disputes, fragmenting regu}atory control over the

industry and waylaying the development of any comprehensive telecommunications policy (cf.

Babe. 1990; Canada, 1975). Moreover, the manufacturing industries that supplied
-»



telecommunications equipment to these Canadian markets largely remained in American hands
through to the late twentieth century (cf. Cénada, 1981; DOC. November 1983,:6-10). While,
over time and under the shepherding of state régulation, Canadian capital did ta‘i‘(eyroot in these
industries, to a large part their development was structured between state intervention and
American capital. Thus, while government intervention enabled relatively éomprel'ie‘flsive
telephone service through the early part of the century, both the structure and regulation of th;a
industry were highly fragmented, stilted in development, and dependent upon both American
capital and technique. As we shall see, not only was this pattern of development later reflected in
the broadcasting industfy, it had far reaching implications for the way in which the broadcasting

system itself developed. ' .

Newspapers

As the rise of industry and urbanization began to alter the Canadian landscape through the
late nineteenth and early twentieth centuries, the Canadién néwspa;;er industry took on new
proportions. Positioned between commercial interests and the devéloping "home-céntred," urban
way of life, newspapers crossed the pliblic/private dichotomy in social life created by industrial

<

process and forged an-initial link between serial production and mass consumption. Under these
conditions, the partisan press of the nineteenth century slowly gave‘ way to a monopolistic.
commercial medium based upon advertising revenue (Rixtherford, 19,78:1-76; Kesterton and

Bird, 1995). This shift in the means of financing production wrought a series of changes in both

the form and content of the newspapér. In Canada these changesvwere facilitated and sustained o

by ty newspaper market's relations with both the American newspaper industry and government

intervention. _
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As Canadian neaspapers mowed to consolidate their appeal to a l.ar'ge "mass" audience at
the turn of the century,'they became increasingly dependent upon "cheap” news éupphéd by the
telegggph companies. "espécially Canadian Pacific Telegraphs which furnished its clients with -
the 'Assoctated Press' world and American reports plus a Canadigm news summary" (Rutherford.

1978:54). Writing in 1906, Moffett (1972:96) captures the character of this relationship:

The Canadian journals are American in their whole tone, their makeup, their
typography, their estimate of the value of news and their manner of presenting it.
They patronize American press associations and 'syndicates,’ and much of their _
matter in consequence is furnished by American writers from an American )
standpoint. This is the cause of incessant complaint on the part of the Canadian
press itself, but the stream of new from American sources continues to flow
unchecked. .

In 1910. the telegraph's{nonopoly over news was broken in the wake of a dispute over
rates that was gdjudicated by the BRC. The resolution of this dispute marks an important turning
point in the development of Canada's communication systems. Not only did it brix(g both the
telegraph and long distance telephone markets under a common regulatory regime -- and thereby
help to differentiate and sustdin their markets -- but it ended "(v)ertical integration between
publish’mg,&and telegraphs. - betv:/een content and carriage.” Ther.eby.A”the era of the
telecommunications common carrier began” (Babe, 1990:59). Thus, a division»of responsibility
between the production of information and it's carriage was insti}}lted in regulation. This
regulatory distinction between different kinds of communication markets siowly became
entrenched in the fabric of feéulatiori and, later, informed the division between telephone,

broadcast. and cable- arkets. It wasn't until the 1980's that this pol‘itical divisig’g would again

come under serious question '
In the wake of the BRC's detssjon, publishers across the country organized the Canadian
Press (CP)' -- "a holding corporation for the Canadian rights to the 'AP’ copy.” But as this

organization came into being. it was immediaely "wracked by the tensions endemic in an era of
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competitive journalism" as, Eagainst the financial interests of their better staffed and financed
large city counterparts, "small city and western newspapers wanted 'CP' to become a true news
agency which would furnish not just the 'AP’ copy but panCanadian, British, even European
information" (Rutherford: 1978:55). Over tne next decade, disputes raged between these
newspapers over rhe purposes of CP and how the\ huge cost of its telegraphic distribution would
be shared. Economic hardship brought on by the First World War exacerbated these concerns.
Faced with looming bankruptcy, western publishers appealed to the federal government and,Fin
1917. CP was granted a $50,000 annual subsidy so that it might offer —greater service to the
"national interest" (cf. Nichols, 1948:124-136; Rutherford 1978:54-55). Thus, in its early stage's
of development; difficulties in undertaklng the&xtenswe development of the national news
service were- bndg::iLby the state.

Disputes over the allocation of funds within the orgamzatron contlnued however, and
politicians soon joined the fray grumbling over CP's "monopoly" on the news.’ Finallyi in the
face of the subsidy's withdrav\ral, a 1923 Act of Parliament incorporated the Canadian Press a% a
non-profit co-operative corporation, wholly owned by its members The corporate structure ,
provided by this leglslatlon issued some stablllty in Canadran newspaper markets. Not only‘dld it
increase the newspaper interests' abilities to obtain preferential telegraph rates, but it also

‘increased the publishers' control of their home markets (cf. Nichols, 1948:69). As Rutherford

. (1978:52) points out, through this news "cooperative," publishers:

could and did deny franchise rights to prospective newcomers on the grounds their
competition would threaten the profits of existing newspapers. That made it very
difficult for any entrepreneur to break into a city already served by a daily
newspaper. The rationalizaton of the press scene during the 1920's signaled the
close of the héyday of entrepreneurialism. The newspaper industry was a business
like any other, wherein reigned the twin gods of Profit and Stability. -

In yet another instance then, a federally granted charter provided a political context that

~
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afforded private interests a degree of protection from the exigencies oif the competitiv.e
marketplace and enabled the development and maintenance of a natiofnal communication

| .
service.'” At first through subsidy, and then with legislation, state intervention provided a larger
framework for the growth and stability of the newspaper industry. Moreover, through the
adjudicative mechanism of the BRC, the economic rights and responsibilitiés of different
elements of the larger system of news production were ascertained and allocated, providing.
stability to the overall growth of the "national" system (cf. Nich:ls, 1948:6';;69). Yet, in the
wake of this institutional rationalization, the Canadian "daily" newspaper remained beholden to

¥
foreign, largely American wire services for news from outside the country. And while this
“foreign” news resonated with Canadian readers because the themes and issues it dealt with had
currency in their "ways of life" -- ways of life that increasingly moved to-the rythmn of
transnational industrial forces -- to the degree that this "cheap" lineage was employed to fill

pages and minimize production costs, Canadian newspapers remained both dependent upon and

embedded within transnational relations of production.

M i ilm"
e .
In the face of American industry, both the magazine and film industries had even greater
difficulty establishing distinct, Canadian markets. With growing industrialization through the
late nineteenth century, a variety of trade, technicaléand professional magazines were resta‘blishedv
in Canada. But set in a generally small market, the fortunes of these éublications swung on the
tide of shifting patterns in industrial structure through the early part of this century (Stephenson
and Mcnaught 1940:271-272). The growth of periodicals focussed to appeal to more general,

mass market followqd a different pattern. While there had been public complaints over the

overwhelming presence of American magazines and periodicals in Canada as early as the mid-

*
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~ nineteenth century the proximity of the United States coinbined w1th a common language and
the sparse and dispersed population of English Can\ia to make a "national" magazine market
difficult to establish (Litvak and Maule, 1974:1 8). In combination with import duties‘on the raw'
materials for magaaine production and the much larger ecdndmies of scale enjdyed by- American
producers these c1rcumstances left Canadian producers on'the margins of the burgeoning mark®t \
 for mass circulation magazines that accompanied urbamzation and the growth of industry? After
the First World War however, a range of interests began to push for state intervention in the face
ofthis American domination. 4 |

The ”salacious"' character of some U.S. mass market magazines, and the anti-imperialist
_ sentiment expressed‘ |n others, raised the moral hackles of a number of groups. Canadian
manufacturers forwarded concerns that advertising in U.S. publications was underminirig the
‘market for their products. and the rising nationalist "cultural” sentiment, which itself gave birth
toa nuxhber of publications through the 1920's, raised the issue that U.S. publications were
sapping.the development of Canada's national life (ci?‘Litvak and Maule, 1974:18-23;
Vipond.l989:24-29). i)espite these protests, MackenziekK\ing's Liberal government maintained |
that.intervention "would limit competition in order to enrich‘ Canadian publishers at the expense
of Canadian consumers” (Yipond, 1989:28). Subsequently, the government argued that
"(t)hpught 1s cosmopolitan” and refused to impose restrictions on the free flow of ideas (in
Vipond, 1989:28). And while a few adjustments were made to both postal rates and duties on
magazine printing materials, market relationships remained generally untouched.

With the election of the Conservatives in 1930 the attitude of the government changed. In
1931 a tanff uvas imposed on foreign magazines based upon their advertising content..Because
the taniff was aimed at mass market magazines, educational and special interest publications

continued to enjoy free entry. While the impetus to this shift in regulation is hard to pinpoint, it

seems largely the result of pressure applied by "certain magazine publishers in conjunction with -

F=



the Canadian Manufacturérs Association” intheir efforts to build an advertising market for
Canadian products (Litvak and Maule, 1972:24). T
The effect of the tariff was quick and decisive, and "by 1935 the circulation 0£American
magazines in Canada decreased by 62 peréent while Canadian magazine circulation increased »by‘
64 percent" (Litvak and Maule, 26). American magazines quickly set up branchplant operations
~in Canada, th’ough. These "split-run" magazines -- so called because they generally employed the
same editorial material as their American editions but filled the advertising space with Canadian
advertising -- were able to deliver advertising spaceat a tremendous cost advantage over their
CanaZiian counterparts and they became the model for future "Canadian" editions of Ameﬁaah
- ) magazines. ‘
: With tHe Liberals' return to power Mackenzie King reiterated his position that he would
Q“% not res;rict the free flow of ideas, and the tariff was removed in 1_'936 in the; wake of<thg
negotiation af a Canada-U.S. trade agreement. Between 1935 and 1§37, the value ofh/imported,
U.S. magazineé more than doublea and 52 magazime subsidiaries returned to the U.S. (Litvak and -
Maule, 28).

While statistics for the period following the elimination of the tariff are difficult to come
by. the period of intervention appears to have given impetas to the development of a national,
advertising market for magazines. Not only did the number of titlesyof Canadiap magazines

| continue to grow through the tough e’éonom?c times of the late 1930's, but both Time ana
Rggg_e_r_g_l_)_xggs_( as well as other American publicat{ons, spawned "Canadian" versions of their

| publ;cations to take advantage of the Canadian advertising marke:in the early 1940's (Litvak and
Maule. 58; cf. Stephenson & McNaught, 1940: 276). Through the 1940's and 1950's An\lerican

magazines continued to capture an escalating share of both magazine circulation and advertising

revenue."”
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Thus. seemingly under the swayr of a liberal ideological concern for the "free” expression
of ideas -- and perhaps, a larger concern for the free flow of capital -- the development of the
Canadian mass market magazine industry was largely dominated by Americah techhique an

capital. Just as Innis(1952:15) observed in the context of the American newspaper industry, for

Canadian magazines the "guarantee of freedom of the press... meant an unrestricted operation of .

commercial forces and an ifnpact of teehnelogy on communication tempered only sby
corhmercialigm itself." Driven by the\superiority of American economies of scale, the relations of
production that undergird the ilndus'try were generally transnational in structure. and Canadian
readers formed a portion of a continental magazine market as well as an adjunct market for
American manufacturers ‘advertising' in those publications. Through all of this though. a‘'small
national market for Canadian produced products did gmnerge. structured between the needs of
"Canadian" commercial inter,ests to develop a market far their products and Canadian magazine
cohsuﬁers seeking, 0r4atl least wilLihg to purchase, prohucts that foregrounded issues and works
- of particularly Canadian concern. However, "in order to compete at all with those published-
across the line," in both style and general content, these Canadianu.puhlisheprs had "to build their
periodi'cals on mich the same lines as" their American counterpah\s (Stef)henson and McNaUght.

»
1940:277). And through the early part of this century, the hegemony of American capital and

‘ technique were pervasive within thls industry. . -

/ In the face of the American industrial juggehnaut. the infant éanadian feature ﬁlm\
ihdustry fared even less well. By the early 1920's the Hollywood studio system had a
stranglehold on film exhibition in Canadé,» making it virtually impossible for independent
producers to have their films either distributed or exhibited across the country (cf, Magder,
1993:19-42).’More0ver. the federal government began actively encouraging American

branchhlant production of-Hollywood films in Canada in the late 1920's. Under the terms of a

quota imposed on foreign films by the British Parliament in 1926, feature films made in



82

Commonwealth countries qualiﬁedléas British in origin. Hence, the Canadian Motion Picture
Bureau began soliciting the production of\what were called Hollywood "quota-quickie;" in
Canada so that they might qualify for this exemption. While the British government revised the
law to exclude Commonwealth films in 1938, largely because of this "Canadian contravention of

- its spirit," under the blessing of the Canadian state the feature film industry in English Canéda

was by this time fully integrated into continental relations of production (Vipond. 1989:36). The

result was that while both workers and "inierests of Canadian capital involved in the exhibition.
distri'bution. and, quite often, gcoduction of feature films" enjoye@ economic benefits under this |
branchplant pr6_duction regimé. there was virtually no representa{ion of Canadian perspectives in
feature film dﬁring this p;eriod (Magder, 1988:288). There is no evidence to suggest t‘h;t this
foreigi;/domination was somehow forced upon the industry however. Rather, "there was no real
support for the production of Canadian films." and the branchplant structure of the industry, .
which followed the general logic of development promoted by the National Policy, was
encouragéed by the fact that in "the eyes of many, film remained a licentious form of
entertainment, to be cens\ored surely. but not to be encouraged” (M;lgder. 1993:47-48). And,
while fhere were several legal'a}ctions taken against the American distributors through the 1930's,
these were generally motivated by concerns for establishing exhibition outlets for British films —
and perhaﬂps deploying the medium to "educational" purposes -- not to spe‘ciﬁcaflly furtheri;r;g the
exhibition or proauction of Canadian films (Magder, 1993:38-48). With the establishment of the
National Film Board in 1939, the government began to move in this direction. But while the

"documentary tradition" established by John Grierson provided Canada with a somewhat

distinctive film tradition, it did not challenge the commercial hegemony of the American

industry (Magder, 1993:49-61). o

Thus, apparently under the sway of a vision of culture as the pursuit of forms of

"intellectual development and refinement," through the 1920's and 1930's attempts at regulating
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‘the growth of the magazine and feature film "mass media" generally focussed on commercigl ,
concerns. Even there, federal interest in securing a distinctive Canadian market fdr these pfoducts
- was at best divided. Indeed. it would not be until th.e 1960's, and the rise of a more "popular”
vision of culture that deﬁrd]itive\ steps to create such markets would be undertaken and Ameﬁcan
control of these industries seriously lchallenged. However, as we shall see, even then, régulation

would be primarily commercial in focus.

iﬁr _ in

” The first radio-broadcasting station was established in Canada in 1919. As what Innis (cf.

'Carey. 1989:142-172) would later refer to as a "space binding technique,” radio broadcasting
quickly attracted the ajtention of a diverse set of social interests. Both commercial and amateur )
broadcasters took to the air - ail intentupon employ.i‘ng the new médium to join people in
common purpose, whether that purpose centered on conétructing market relations. or more
abstract educational and religious ends (cf. Vipond, 1992: 22-2'4). Paralleling experience in other
industrializing countries, public interest in the medium mushroomed throughout Canada in the
early 1920's, although untit the 1930's its popularify was largely confined to urban centres and
listeners with the means to purchase rather expensive equipment.

From its inception, radio was viewed in a different light than other media of the day.
Crossing the boundary between public and private life, it promised to unite both rural and urban
households ih a "common community” (cf. Czitrom, 1986: 60-88). Audiences were attracted by
the novelty and apparently "direct” experience offered by radio. Writing in a similar yein to
Williams (1979), Vn‘ipo’nd (1992:102) notes that as the rise of industrial forms of capitalism
engendered condi;io}ls in Canadian society that were "increasingly impersonal and alienating...

the new mass medium appealed because it helped the anonymous individual feel more like a



‘person and the mass more like a community” (Vipond, 1992:102). And while allowing the new ‘
medium to penetrate the walls of the home was perceived to have dangefs for "those who... held
lofty ideals about the utility of radio in uplifting and ac'culturatihg the farm, immigrant, anl:l‘

working class populations" -- particularly if commercial forces were allowed to dominate the :

medium with advertising messages and "popular” entertainment -- the act of "listening in" was

L
S
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generally portrayed and promoted as enriching both family and co‘mmunity life (Vipond% 1992:
24,89.101-103.) - |

In the Canadian cont‘ext the te.chnoiogy was seqn‘to have particular significance. As
Vipond (1992: 22-23) illustratesf "the most frequently voiced hopes concerned the role radio
would play in a couritry of Canada's large size and scattered population. Vefy tybicél of the
immediate post-war period was the worry that east and west seemed to" be drifting apart; radi(;
was greeted enthusiastically as a means for couﬁteracting that tendency to separation.""" This
perception of radio as a "space binding" medium blended with rising Canadian nationalist
sentimenis of the period and was key in shaping its develophent.

As radio broadca:sting began in Canada th’ere;was little in the Way of regulation governing
the practice. While the federal government h‘ad undertaken a supervisory role in the .development
and capitalization of the telegraph in the nineteenth century, and extended these powers to
"wirelesg telephony" with the Radio Telegraph Act of l§i3. these powers were intended for the
technical governance of point-to-point communication, not the transmission of messages to an
unknown number of anonymous recipients (Vipona 1992: 3-21). Not until 1923 were the federalb
first "broadcasting” regulations implemented through the Radio Branch of the Depértment of
Marine and Fisheries. Like egrlie{ regulation governing poinf-to-pointrcommunication. these
regulations assumed a simple supervisory role for the state in the governance of the broadcast
realm. ‘They specified several different types of broadcast license, allowing for both commercial

. aﬁd amateur broadcast outlets, and established a fee schedule for both broadcast stations and
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receivers (Peers, 1969:.' 16). Licensees were granted-only the use of a particular wavelength qnd

no proprietary rights over wavelengths were éxtended. Moreover, in marked contrast to

by

- contemporaneous British regulatory practice, but parallelmg the American development model,

licenses were at first granted to all who applied (Peers, 1969: 16-17; Vipond: 1992: 20). The

assumption of a simple supervisory role by the Canadian state had far reaching implications for

the development of the Canadian‘system. For it meant that while many 3i'fferem kinds of

organizations were able to acce$s and experiment with the new technology, private enterprise,
with its focus set on wringing profits from its operations, "was left to set the pace and direction
for the development of this new electronic medium” (Vipond 1992: 20).

Although in its dev¢lopment the Canadian system is often portraye('i as a hybrid of the
British and American systems, the conditions that contextualized ifs development were quite

different. In Britain, the physical const’raints imposed by spectrum scarcity combined with the

" Marconi compgny's’disinterest in shouldering the financial burden of program production and the

political elite's distrust of "commercialism" to yield a state monopoly on radio program
proc%uction and distribution (ﬁearét. 1992; cf. Dewar,'1982; Mundy. 1988). Under state control. |
the economies of scale inherent in a limited number of broedcast channels and a densely
populated listéning aﬁ'ci‘ience were hamesseé to produce a Vsyste»m of program productjon financed
through receiver license fees. However, in the British dontext, centralized state control led tb
bourgeois “patrician” cultural sensibilitiés informingﬂmuch of broadcast production (Mundy,
1988:291-292). (East in the euphbemistic ‘luise of 'uplift programs,'v programming was constructed
to "inform, educate, and ente;naipf: - all ih the service of Fontﬁbuting toa "national culture”
(Hearst. 1992:64; Mundy, 1988:2&2). Moreover, 12 order to ensﬁre that British audiences stayed
tuned to the BBC™®sets were madefwhich.coubﬂ‘dzly receive the B.B.C." (Mundy, 1988:293

fn.9). As Hearst (1992:64) illustrates, the elitist, and rather authouritarian, nature of this control

did not go unnoticed by committees set up to review the Corporation's activities and "the

»
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Ullswater Committee of 1936 dared to claim that its programme poli;:y had been shaped from the
outset 'by the conviction that listeners would come to appreciate that which might z;t first appear
uninteres‘ting or even alarming.” Yet review committees largely endorsed the BBC's activities.
and throughout its early history broadcasting in the U.K. it was neither a vehicle for the
expression of popular cultural tastes nor responsive to audiencg input (cf. Mundy, 1988; Eaman.
1994:15-17)!

In the U.S., the pattern of deilelopment was somev:fhat different. While, as in Britain,
some groups advocated that radio be employed to cultivate bourgeois values. capital quickly.
developed and held a firm grip ;n radio’'s development (Dopgla;! 1995:239). Led by the
investments of the Radio Corporation of America (RCA9, a fe%erally sanctioned cartel originally
comprised of Géneral Electric (GE), Westinghouse, and American Telephone and Telegraph
(AT&T), the growth of the system centred upon developing and maintaining markets for
broadcast receiving and transmission e_quibment.ilnitially, programming was financed through
the profits accrue_)d from the sale of equipment. Increases in transmission power and the |
establishment of broadcast networks extended the geographic reachiof these programs and
provided economies o&t; scale to this cross-subsidized foﬁn of .pfogram production.

Early‘ on however, in an attempt to avoid the overhead costs of program production,
AT&T began renting ”blocks of time on their broadcast facilities to outside interests and "toll"
broadcasting was initiated as an additional squ'rce of revenue ( Srﬁulyan. 1994: 100- 1‘0‘2). To
further consolidate its position in early marke:s, AT&T alsé forbid the other patent h‘qlders to
utilize its line$ for commercial network purposes. However, worried that public outcry over this
"radio trust" would endapger its .telephone monopoly, AT&T began to negotiate a withdrawal
from broadcasting with RbA in 1924 (Smulyan. 1994:57-59). These negotiations set the broad

context for much of radio's development in North America. RCA agreed to lease AT&T lines for

network transmissions and, in the process, gave up experiments it had been undertaking to find
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alternate means to relay signals between its stations. RCA{,setA up a new company, the National

L

Broadcasting Company (NBC), to control its network operations and act as a bridge between

A

: pmvately owned stations and its program _productlon facilities. As Smulydq (63) illustrates, "The

huge expense of renting AT&T's wires to send 51gnals from station to statlon meant that

programming had to be centralized both to save money and to attract adve’fﬁsers needing a
‘national audience." New York becamé tf;é_‘site of this >c‘entralized pro uctior, and the cost of wire
 line réhtal for a national service began to bE financed through-the saie of time to advertisers
!(Smulyan. 1994:57-59). :
In this conte;(t, prog;éug‘nming developed as a method of attracting ayu,diencgés for
commercial messages. This i\mpe‘rativje had an impact on p;rogram content. "Popularity” bécame

-

the béllmark.of program design, as broadcasters and sponsors tailored their products to appeal to
\ »
riational, and later regional, audiences of widely varying tastes (Smulyan: 63,99). Independent,

privately owned network "afﬁliel;es" provided the lynchpin of this system, working to maximize

their f/ncome tnrough delivering a balance of local and network sponsored programs. To increase
their revenue. tnése local broadcasters began to sell "spot" édvenising on programs they ’
deve]obed. wh,erebx) advertisers had to only assume a portion of the costs of program production
and none of the ‘responsibi\litic‘s\. fmd while the "local" ownership of affiliates served to satisfy
politicai concerns over monopoly ownership, this ownership pattern also served the
‘manufacturers’ interest 4s it maximized the sale of both transmission and recéi;v,ing equipment, as
well as waylaid the nepeséity of heavy investrhent in broadcast markets across the country.

/The riﬁf'tornmercial program sponsorship sparked numerous débates over the purpose
and character of broadcast programming in the U.S. through thveTbZO's and early 1930's. But, as
the markets for both transmitters and receivers became saturated, commercial sponsorship or

advertising gradually became entrenched as the dominant method of financing production.'

Fuel\l’ed by advertising, the networks flourished and by 1931 '-'NBC and CBS accounted for

5
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nearly 70 percent of U.S. broadcasting" (McChesney, 1990). In the wake of this commercial
success nonprofit and non-commercial broadcastiﬂg suffered a steady and dramatic decline.
Faced with a scarcity of broadcast channels, the Federal Radio Commission (FRC)."noting the
nonprofit broadcasters’ lack of financial and technological prowess, lowered their hours and
power (to the advantage of well-capitalized private broadcasters) and thus made it that much
more difficult for them to generate funds (McChesney, 1990:?). Moreover, as McChesney goes
on to note. in an interesting ideological twist: o,

the FRC equated capitalist broadcasters with 'general public service' broadcasters,

because their quest for profit would motivate them to provide whatever

programming the market desired. In contrast, those stations that did not operate

for profit and did not derive their revenues from the sale of advertising were

termed 'propaganda’ stations, more interested in spreading their particular

viewpoints than.in satlsfymg audience needs. Hence the FRC argued that it had to

favor the capitalist broadcasters, since there were not enough stations to satisfy all

the 'propaganda’ groups; these groups would have to learn to work through the

auspices of the commercial broadcasters. .

As we shall see, these developments in the American system held great import for radio's
development in Canada.

In Canada, private capital in radio markets was both weak and parochial. The
manufacture of receivers.and transmitters was generally controlled by the same patent holders
that held a stranglehold on the industry in the U.S. and Britain, with Canadian partners holding a
minority position in a similar "Canadian" cartel (cf. Canada. House of Commons. Debates, 1934,
vol. 1:181-182). While there appears to have been an investigation of this cartel under the
Combines Investigation Act in 1930, with subsequent evidence of Wa "combine" presented to
authorities, prosecution was never pursued because: i) "there had been ... a substantial reduction
in the price of tubes"; ii) "the public expense would be large"; iii) " there appeared to be no
public demand for prosecution” (House of Commons. Debates, 1934, vol.1:182). Moreover, a

I3

patent agreement concluded between this cartel and AT&T's Canadian subsidiary -- Bell -

.
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Telephone -- separated the broadcast and telephone markets in Canada, and helped ensure that
these companies maintained control of their respective Canadian markets (Vipond, 1992: 28-33; '
Babe. 1990: 201-203). | - |

The signals from the equipment manufacturers’ high power American transmitters flowed
freely across the border. Indirectly aided by the lack of an gnforceable treaty on the use of the
radio spectrum betweeﬁ Canada and thé United States, these signals often blanked out or
overéowered those of the smaller Canadian stations. Consequently, American interests found "no ‘
need to build stations or produce programs here... and by the end of the deceide Americe,m' radio, '
executives not only éssumed;but boasted that their American stations gavé complete service to
Canadian listenets” (Vipond, 1992:47). ’

Under these circumstances, private investment in Canadian broadcasting staﬁons was -
generally undertaken by "small or at best mid-sized entrepreneurs and businesses.” Three méin
types of businesses dominated this early investment: i) newspapers, who saw the new medium as

a means for promoting their papers and extending their services; ii) radio equipmént retailers.

who broadcast programs to create a market for receivers; iii) "telecommunications firms, (who)

.. were motivated to enter the field primarily to sell the radio-apparatus they. manufactured, or, in

the case of the telephone companies, to protect theif investments" (Vipond, 1992:46). Generally,

these investors focussed their efforts on building local listening audjences in urban centres and

>
L}

populous regions of the country where markets for either receivers or advertising could be found

(Vipond 1992:53, 64-65). Educational and religious orgzinizations also took up licenses, cross-

et

subsidizing their operation with funds from other sources. Thus, as broadcasting took form in N

Canada, its technical infrastructure was framed by transnational relatigns of production, and the

v i

" emergent programming pattern was local and bagsed upon a sustaining set of economic relations

qpnstructed at that level.
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The developing Canadian system had none of the advantages of the Rmerican or British

systems. Without cross subsidies from equipmgent manufacturers. or income from a license. fee.
. ,

financing presented a problernfor both commercial and non-commercial Canadian stations.

‘\H“;While legislation allowed the government to pass on the receiver license fees they collected to

&

broadcasters this revenue was generally employed to maintam the regulatory infrastructure and
to develop techmques to overcome sign¥ 1nterference from both natural and "man-made"

sources(Peers 11969 27- 28 Vipond 1992: 125 134) Following trends in the U.S. advertismg
- &

was restricted. although in Canada those restrictions were both heavier and more closely adhered

to than in the United States Both "toll" broadcastmg and "direct" advertising that promoted

& A £

—~&
spemﬁc products and | pnces were officially banned through the:4920's in th@ face of pressure

- from newspaper organizations and negative public opinion. "Indlrect advertising hovyever.

whereby companies announced at regular intervals throughout a program that they h"ad paid for
its productién, was sanctioned in 1924 and helped offset the costs of operations and
programming (Bird. 1988, 35-36). But in broadcasting's first decade few stations were able to .

support their operations through this vehicle alone. *
wog

The lack of capitalization and a firm revenue base led to difficulties in financing programs.
Eew stations had budgets for program production. Complicating this problem was the fact that,

until the late 1920's. recordi g techniques were generally ill adapted to broadcast purposes.

Moreov‘er. deferring to wiat it claimed were the wishes of the public. the govemment placed
heavy restrictions on the use of recorded music in the evenirig hc;urs and instead encouraged the
stations to produce live, community based programs (Viponcl, 1992: 136-138). As Vipond

" (1992:137) points out: _ "* ;

The resulting programming, while genuine and community-based, was

nevertheless musically inferior to what could be produced from a good record

collection, g factor that became increasingly 1mportant’ as sophisticated American
stations beghn to set the standards for the whole continent.
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Another problem was presented by the difficulty of constnﬁétiﬁg broadcast networks in
Canada. In the U.S. such arrangements were efriplq’y_ed to capture 'é:coho‘.rr’ii"‘és of s?ale in program.
productioﬁ a;ld assisted the manufacturers' cartel in maintaining its domfiéﬂati'ox;hof the industry.
However, in Ca;lada, telegraph lineé and equipment were ill-suited to broadcast purpose,s‘until
the late 1920's (cf. Weir, 1965:33-35), and then the hefty tran3mission fees charged by t’he
: telegrapﬁs combined with the poor capitalization of radio broadcasters to make network§ all but
impossible except under special circumstaﬁces. And while local telephone lines were often |
employé%:tq relay "live" concerts and sporfSevents to bfoa;dcz;st stations for transmission, as
illustrated above there was no‘na_tional telephone network in Canada until the early 1930's
(Vipond, 1992:93). | .

As aresult of these development factors, there were few inc;ntives to capital investment,
in Canadian radio markets. Iieturps on investment were largely indirect, and generally cbn-ﬁned
tﬁo either promoting the sale of specific products, sﬁch as newspapers or radio receivers, ’;n“T;);:;l
markets. or thwarting competition in existing ma:ki}etéjfor commodities sué:h as newspaper
audiencés or telecommunications services (cf. Babe, 1990:203-204). At the same time.
advertising prohibitions and the fragmentation of Canadian radio audiences incurred by
American broadcast signals, lesséned investment incentives for Canadian commercial intereéts.
While some efforts we;e made to ascertain the breadth of listenership through the 1920's, the
developmént of Canadian radjo audiences as viable commodities themselves was still some time
off. Thus. as different interests struggled to forge the technology‘tor "specialized’yrheans" in
Canada through the 1920's, their avenues of actibn were already heavily circumscribed by
foreign capital, staEe sanctions, and the inﬂexibil&y of entrenched commercial interests.

- In this atmosphere Canadian broadcast licenses were subject to a high rate of turnover as

licensees struggled to finance their operations. Some writers argue that the regulatory prohibition
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on the sale of broadcasting licenses discouraged investment in broadcast facilities and thereby

_caused this financial distress (Allard, 1979:13). However, there is little historical evidence to

support this charge. Rather, to ensure continuity in broadcasting service, it would appear that
because of the tenuous financial circumstances of these broadcasters licenses were generally,
transferred between buyers and sellers without query from the Radio Branch (Vipond. 1992:

122).

»

In these early years, the private sector was not alone in seeking commercial Beneﬁt from
the practice of radio broadcasting. Both the federal and provincial levels of government also had
investments in radio operations. In Manitoba,/ the provincial government maintained a monopoly
on broadcasting in the province from 1923 to 1933. They entered the field to prevent private
businesses from employingvradio as a means of communication, and thereby endangering the
revenues of the provincially owned telephone system. Financed through receiver license fees that

were passed on by the federal government, facility rentals and leases, and commercial income.
this opefation was self-supporting for most of its life (Vipond, 1992:52). |
:
The federal 'government became involved in radio broadcasting indirectly. through its

ownership of the Canadian National Railway (CNR) which both owned and leased a number of

stations across the country. The CNR entered the field of broadcasting for several reasons: on

-

one hand. radio presented a ready means for promoting their service over that of their private

sector rival, the Canadian Pacific Railway (CPR); on the other hand, CNR officials "made it clear,

that their purpose was in part to further national policy - to attract tourists and settlers to Canada,
and to help in 'keeping content those who have to live in sparsely =s}ettled districts in the north and
west" (Peers. 1969:23).

As part.of this latter effort, the CNR-is often credited with being one ofth¢ first
organizations to promote broadcasting as an instrument of nationalism (cf. Weir, 1965). Further

to this point, the biographer of Sir Henry Thornton, the first president of the CNR, has



commented: .

As a direct result of Sir Henry's ability to see the possibilities inherent in a new
medium of expression, the railway did for Canada what she was too apathetic to
do fgr herself...He saw radio as a great unifying force in Canada; to him the
political conception transcended the commercial, and he set out consciously to
create a sense of nationhood through the medium of the Canadian National
Railway service. (In Peers. 1969:24) —

H

Inits e{forts to build a national Wroadcasting system, the ‘CNR pioneered the technical
infrastructure necessary for a national network. It was one of the first organizations to produce
programming for a national audience, and produced programs in both English and French (Werr,
1965). As a subsidiary of a major corporafion and Canada's first broadcastihg "chain", CNR radio
was able to devote considerz;:ble resources to program production and in 1931 it was the first
Canadian broadcaster to develop a dramatic series of radio plays. While much of this activity was
commercially motivr;lte(i, its concern with nationalist purpose in a medium that was primarily

~focussed at a local or community level would later give practical force to the idea that

broadcasting might be utilized to nationalist ends.
Because these early forays in broadcasting by state institutions were primarily motivated
by larger commercial concemns rather than an avowed, mandated "public" purpose, they should
not be viewed as forms of public broadcasting. And while noliticians sometimes spoke of the
nationalist potential of broadcasting, as Prime Minister Mackenzie King did in 1927 during
‘Canada's Diamond Jubilee celebrations. the state's official interest in radio through most of the
1920's was simply one of governance, and its focus was on promotiﬁg the developme\nt of
broadcasting through the orderly allocation of frequencies (cf. Weir, 1965:35-39).
Toward the end of the decade. it became increasi;]gly apparent that the federal

government was not particularly successful in this administrative role. Radio broadcasting's

development continued to be stunted by both poor capitalization and chaotic technical

2
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conditions.:F ew Canadian stations offered sfu'l.l daily program éth_edules and broadcasters

complained that commercial restrictions made it difficult, if not impossible, to carry on the

]

- ‘f ~
service. Because of the lack of investment capital, broadcasters often shan;d facilities. The local * ",

orientation of broadcasters left reception of Canadian broadcast signals spotty at best, and large

Fd

’portio.ns of the country, barticularly rural areas, had no Canadian ser\;ic;: at all (Peers, 1969:21).

‘These problems were compounded by the growing dominance of American stations and

programming on the Canadian airwaves. This situation came to a head in 1926 with the total

" collapse of radio regulation in the U.S. and the indiscriminate co-option of Canadian frequencies
. B 4

by American broadcasters. As control returned to the spectrum with Congress's pas‘sage of the

‘Radio Act of 1927, recording and network transmission technology improved in the U.S. with a

.«
resurgence of private investment (cf. Head et al, 1994:31-49). Not only did this rationalization of

the American system present stronger direct competition for Canadian broadcasters, but it .

increased pressure indirectly too. As U.S. stations moved to offer longer program schedules, they
developed "sustaihing" programs to maintain lisvtenership, or "audience flow," through
Qnsponso?ed gaps in those scl%edules.aln the face of this competition, Canadian stations felt they '
had to do the same in order to maintain their audiences. However, because of the:‘)nferior ‘
financial pesition. the burden of offering a longer program schedule was all the more difficult
and these statigns began to turn to both greater commercialism and Ameripan programs to fill
their schedules (cf. Vipond, 1992: 83).

Further compﬁlicating this scenario was the fact that the licensing decisions of the Radio
Branch were comihg under increasing publie scrutiny (Peers, 1969: 29-33; Raboy, 1990: 21-22;

Vipond. 1992: 203-206). As the n_ux;gbe_r of transmission license applications exceeded the

- number of available frequencies. charges of favouritism and censorship began to haunt the -

allocative decisions made by the Branch. And in 1928, when a decision to decline the renewal of

a number of licenses held by the International Bible Students Association sparked a national

¢ A
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controversy over "freedom of speech on the air", the government moved to defray rising public

criticism of the broadeasting system by appointing a Royal Comimission to investigate the

situation (cf. Welr 1965: 100-103).

-

»

On December 6, 1928, an Order in Council set the terms of this enquiry. Several aspects
ofthls documen)t are of interest here. First, it identified what the government considered to be the

crux of the problem, as well as a general course of action: °

P

That a substantial number of Canadian listeners at the moment appear to be more
interested in programs from the United States than in those from Canadian
stations... That in the opinion of the technical officers of the Department, the
remedy for the above lies in the establishment of a number of high power stations 2
throughout the country, and a greater expenditure on programs than the present g
licensees appear to bé prepared 1o undertake (In leond 1992:212; cf. Bird,
'1988:37-39.) ~ .

2

%

Second. the Order went on to offer three alternative means for alleviating these problems:

a) the establishment of one or more groups of stations operated by prlvate emterprise in
receipt of a subsidy from the Government;
b) the establishment and operation of stations by a government-owned and financed
- company; o h
¢) the establishment and operation 6f stations by provincial governments. (In leond
1992: 212 cf. Bird 1988:37-39.) _
. .

Finally. in delineating the mandate of the Gommission, the Order charged that it "consider the
3\

manner in which the available channels can be most effectively used in the interests of Canadian
listeners and in the nati‘gnal‘integgsgsqgt Canada" (In Vipond, 1992: 21 3,'emph’asis added).k

This document illustrates an important turning point in broadcasting policy. For despite
longstanding controversies in the area, it is the first to officially define broadcasting in the
national interest. It set the terms of the ensuing debate and ilh;strated that in the federal
government's eyes. "the issue was not whether the government should finance Canadian

broadcaéting, but rather which level of government should do so. to what extent, in what manner.
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and with what amount of control” (Vipond. 1992:213). Thus, thq state's interest in the new

medium was manifest. and it began to take an active hand in shaping the development of the

system.

Under the chéirmanship of Sir John Aird, the Rc;yal Commission on Radio Broadcasting

(Aird Commission) conducted an extensive survey of brbadcasting in beth the U.S. and Europe,
as well as a series of p;)b]iC hearings across the ¢ountry. Both these investig;tions'and the |
findings of the Commission are well documented and need not be fully rehearsed here (cf. Aird,
i929; Vip;ond, 1992: 195-224; Pee(s, 1969:3‘7-62; Raboy, 19962 22-29). What is of pan'iculdr ’
interest though, is ho;«v the Commission gave substance to Caﬁada's “nationalist ,interést"..in
broadcasting throfigh framing it as an instrument of nationaltsm. In the process, the Commission
set broadcasting on a very diffgrent path of development than contemporaneous national media |
and set the dimensions of the’sggigLspmggle 6v¢r broadcast regulati_&n in Canada for decades 1o
come. /x\__/
Although, b}')\iﬂall reports. Aird was skeptical of government ownership at the ‘out's‘et of athe

, ehqtiiry, his e&{eri?r‘fces during the investigation apf;a‘r to have gwayed his opinion (cf. Peers,
1969:37-44; Vl‘p‘)b/nd 1992:213-224). Set against the growing presence and influence of
American radio in Canada, the Commission founci public opinion uné.nimqus on gné
_ "fundamental question - Canadian radio listeners-want Canadian broadcasting," and that the
ax"pc')tentialities'of broadcasting as an instrument of education;.; providing entertainment, and of
informing the public on questions of national interest” had been impressed upon them (In Bird,
1988:;13). They posited that "broadcasting will undoubtedly become a gréat force in fostering a

national spirit and interpreting national citizenship” but, in the spirit of 1920's Anglophone

Canadian nationalism, observed that at "present the majority of programs heard are from sources

outside of Cangdé" and that these have "a teandency to mould the minds of the young people in

the home to ideals and opinions that are not Canadian” (In Bird, 1988:43).

’

L
%
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Following the guidelines laid out by the Order in Council, the Commission went on to

recommend that an independent, state owned broadcasting company be established and "vgsfed

with the full poW’ers and authority of any private enterprise, its status and duties corresponding to
those of a public utility” (In Bird, 1988:44). The technical backbone of the system was to be

seven high-powered broadcasting stations, with perhaps a few I6w-powered undertakings

supplementing their service in locales that were "ineffectively se_rved."IS All other stations would
:E; -

be closed down. To meet with jurisdictional concerns, the proviﬁces would control the

-»

programming of the stations in their areas.
Financing for the system would come from license fees, indirect advertising, and
government subsidy. These recommendations reflected several concerns. The Commission was

convinced that private capital was not adequate to the task of building and programming a

national system. They concluded that the lack of a direct return from broadcasting for private

.

~investors had "tended more and more to force too much advertising upon the listener.... (and

r.esulted) iI{ the crowding of stations into-urban centres and the cohsequent duplication of services
in such places, leaving other large populated areas ineffectively served" (In Bird, 1988:43). But,
based upon the observations that only q‘mino;ity of Canadians owned radios and that a };igh
licer:se fee would be "burdensome to those of limited means," the commissioners were also
concerned that the pui)lic would not support a system ﬁnmced solely by license fees or

government subsidy. Consequently, while broadcasting's "educative value" and "importarice as a

medium for promoting national unity" made it appear "reasonable” to the Commission "that a

proportion of the expenses should be met out of publi¢ funds." indirect advertising provided a
- . ‘;
means for alleviating the eost of the system to the public. The allowance of a limited form of

advertising also met with the concerns of Canadian commercial interests who argued. in a vein

similar to their concerns over the magazine industry, that a ban on advertising would leave them
’ 4

at a disadvantage to U.S. companies in Canadian markets. Moreover, just as the Commission

i
r -
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~“communicative space created by the technique of broadcasting was envisioned as a "means of

-

. ~ - - - *
sought to ensure Canadian commercial interests access to Canadian audiences, it also allowed

that audiences should have access to the "best programs available" from foreign sources too (In
~32

-Bird. 1988:50). Hence, the national broadcaster might recapture some of the audieme‘ﬁor/fofefg‘ﬂ"”

programs through deploying them itself. Finally, the Commission underscored the importance of

N

maintaining Canadian control of the system through noting that the future introduction of

. .
television broadcasting held the promise of developing ?6adcasting "far beyond its present “ .
state" (In Bird, 1988:46). &

In the Commission's eyes, the system was to be modelled along quite different {ines than
. o

either the British or American systems. Motivated by nationalist considerations, the state was, in

1

part. to undertake the extensive development of the distribution system and program prOQuc'tion
. ,

fw

that in the U.S had been-undertaken by the equipmem‘%manufacturers and other blgpks ofrpri\}ate

cdpital. Moreover. in the "national interest” it would extend service to less populous parts of the

country and establish an economic foundation for the production of Canadian programming that

all segments of tihe population might access, thereby offering a dégf{:i,eﬁof service well beyond

that provided by the private sectorljp/&he/ﬁ.. In this way, the government sought to join the

geographically dispersed pédples of Canada in an extended community and create a forum in
el - o

which C anadian'/mtéf/ctsts could be articulated and national unityfstrengthened. The

L)

production”, in that it would be harnessed to produce a Canadian consciousness (Lefebvre,

&

1991:85). But although private capital was not found adequate tc fashioning broadcasting in this
image, nationalization of the system did not exclude its participatiori; nor, despite the tone of the’

requrt.-was the pursuit of commercial revenue viewed as antithetical to nationalist purpose. As

*

Charles Bow&'nan. one of the commissioners, explained in a pamphlet defend;hg the report in

January, 1930: ot

N 'ﬂ{"_" ':”
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. Itis misleading to argue that pi’i\'ate enterprise would be eliminated by the Radio : \\
> Commissions recommendations. Wasteful competition in the building of too
many stations would be eliminated, but private broadcasters would actually be .

, furnished with better station facilities, nationally owned, than prlvate capltal could
’ afford to build. (In Vipond, 1992: 220- 221) -

¥
/

~ With the state subsidizing and hol'din'g a monopoly on the means of tf%msmission,
revenue would bé focuséed,toward prograrﬁ prodﬁction. Both monoley and public
subsidy would lead to lower transmission fees for private program producers, leaving
more money to invesi in production. Competition would then be ehcouraged between
program producers, as they strove for both broadcast time and to wres{ audiences afrbm
American stations. As Grahram Spry would later note. under this plan cqmpetition would |
“be increased where it "is moét needed, namely, between programmes" (In Vipond.-1992:
236). As well, state participation would offset the p’ropensity of the private sector to focus
only on the more populous regions of the country. Consequently, the scheme for‘warded
by the Commission wés not simply én'empty technological vision, nor did it directly pit
"public” against "private" interests as some commentators have argued (cf. Charland.
1986, Smythe, 1981:165) Rather, nationalization was foreseen as a means of harnessing -
commercial interests to the public purpose of program production and-distribution, and
forging the interests of the listening public, private enterprise, and the Canadian state in

°

common purpose. By joining these interests in a common enterprise, economies of scale
o

might be constructed that would overcome the economic disadvantages presented by*

Canadian geography and demographics. It might then be possible for all Canadians to

receive a Canadian broadcasting service, complete with both "high quality" Canadian and

foreign programming. In addition, commercial' interests would have access to large

Canadian audiences; and an outlet that guaranteed the wide diffusion of Canadian "ideals

and opinions" would be created. Consequently, the interests of beth the private sector and
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the listening public would be satisfied. Although the issue of how the "quality” of these
programs might be Judged was ne,ver addressed the i mgemousness of this scheme, w1th

its focus pn employmg an economy of scale in transmission to prowde an economy of

3

scope in productive relationships, appears to have been either ignored or downplayed by

Pl

most commentators.
However, the model forwarded by the Aird Commission did have its problems. Despite
* tHe fact that this system offered a set of productive relationships that seemingly would have

enabled the representation of a reasonably broad set of i mterests its concern for accommodatmg
%

both the provincial and federal levels of government left local perspectives and interests all but

shut out of policy considerations. This seeming "oversight" would later haunt broadcasfing

policy.
The necessity of taking immediate action that would yfad a system in which Canadian

perspectives might find a voice was underscored by Bowman in another article published in the
= 4

»

-~ .,
wake of the Commission's report:

Already the drift under private enterprise is tending toward dependence on United

States Sources. Contracts are being made between Canadian broadcasting

agencies and the more powerful broadcasting interests of the United States.

Increasing dependence upon such contracts would lead broadcasters on this

continent into the same position as the motion picture industry has reached, after

years of fruitless endeavour to establish Canadian dependence in the production of

films. (In Peers, 1969:53) Ve

As was the case with other Canadian mkdia then, events in the U.S. formed the context
for broadcasting's development in Canada, and the national interest in Canadidn broadcasting -
took form in the face of a burgeoning American radio empire that threatened to overwhelm yet
another medium of Canadian expression. But while this threat was overtly manifest in the

overwhelming presence of American programming in Canada, its roots ran much deeper. As we

have seen. with only a couple of exceptions, Canadian broadcasters did not eﬁjoy any of the

-~
} 2
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corporate relationships that enabled American broadcasters to cieyelop their market ‘preseqée.
Foreign control of the eqtﬁpment industry forced a dissogiation of the éconox‘niés of program
production from those of equipment manuficture, and generally foreclosed on t‘he possibiiity of |
Canaéiah stations constructing economies of scale through vertical integration ortcapitaliz‘ing -
tﬁgéugh cross-s‘ﬁbsidizatiqn (cf. Miege, 11)88).‘6 Siﬁilarly, the geographical distance bétween ‘
,urbaa centres cox;ﬂ)ined With a division of interests between telecommunicatioﬁns carri’ers‘and
broadce;sters to again fdreclose on ihé possi‘bility of ec.onor‘nies of scale in vertical integraiion
Abetween produciion and transmission."” In the face of these 'pfoblems, the recommendation's,
effectéd a compromise between botl‘a politic'al and"econom?ilc interests that would have set radio'g
- development apart from all other Canadian‘media. However, rapidly changing political and
economic coﬁditions would soon make that comp;omiée a site of social struggle.

While the‘govemmen"t' moved to quickly introduce legislation soon after the Commission
reported. events mitigated _a_éainst swift action. A bill was drafted that closely followed Aird;s
_recommendations with regard to the independence of the corporation, financial provisians, and
the structure of the system. (c%.\. Peers, 1969: 55-62; Vipond, 1992: 2.2_"9-226).'8 Ho;)vever. before
this legislation could b‘e paasseci\: the stock market crashed and the country sank into depression.
An election ensued. and the brdadcasting issue was downplayed amidbt more pféssing economic
, c:,oniems.

a

“To recap: by the 1920's al] of these fields of communi?ation were largely industrial in
scope and ’consti’;uted through lméc sgafe systems of serial production and‘m'ass éonsumption. As
th,ese industries took form in Canaiﬂa)however. they all developed on the margins of American
industry where they were Bighly dependent upon either American éapital, the economies of scale

of American markets, and/or American production technique. Where these industries were

apparently key to the developing indbistrial infrastructure, state interventior encouraged an east-
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-west pattern of development. Where the direct industrial benefits of establishing such a pattern of.

development were less ;)bvious, such és in the magazine and film indlistries; the state waffled on
vinterven'tion. Generally though, the content or character of the messages these media carried was
nét a majogogcem of public policy. For the telegraph‘an-d telephone, regulatory sanctions

)

generally disallowed the cr;:ation of messagés. For newspapers, a liberal concern for'press

,cfr;:edom waylaid regulation. And szr' the magazine and film in®stries. the commercial focus and
. ) [ ]
popular appeal of their products left them largely discounted as “cultural” vehicles.

Broadcasting was trgated somewhat differer;tly. Developing a few years later, amidst a
growing Anglophone "cultural” naltionalisrr;, it was envisioned as kind of "spaée-binding"
technique aﬁd began to gather currency as a*rheans for constructing a "Canadian" consciousness.

~ Spurred by growing social tensions surrounding the ;echnique, the state moved to i1ssue some
control over the form and direction of its. develppmént. Given this impetus, broadcasting would
soon be the first medium within which "Canadian" content was a key regulatory concern.

The striking, common feature of all of these industries however is their dependency upon

. relationships with American industry, even those that enjoyed éomprehensive regulation.

"Whethf;’r in terms of the man;.lfacture of equipment upon which the communicative teéhn)ique\
was founded. as in the telegraph. telephone, and broadcast fields: in terms of cheap imported
product that was incorporated into finished commodity, as in the newspaper industry; or in terms
of undeﬁnining the economics of Canadian production through filling the mérket with
comparatively inexpensive finished prodhcts, as in the magazine and film industries -- American
influence on their development was both pervasive and decisive. Consequently, as.the
developmen} of the Canadian'"elemc?ms" of each of these industrial fields proceeded. not only -

J;W'oulrd they he without the advantagc; of the large economies of sca}e enjoyed by their foreign

compe"t”itors. but neither would they have the same advantages in terms of comprehensive

patterns of intensive and extensive capitalization such as vertical and horizontal integration,

%

w»—

.
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’ 'cemplex patterns ef cross-subsidization, and export markets.'Tc’)‘ veryfing degrees then, in eech of
these fields Canadian development would take place in s&ilted and fragmented form as compared ¥ ‘
to that of Americap communication media. Not until thg'f@epﬁentieth century would political,
economic, and technological forces converge to afford Céﬁédian media such economic
advantages. ‘Hc‘)evever, as we shall see, eveﬁ then dependence upon American capital and

¥

technique would continue to be a determining feature of their development.
¥ N ;«“".3‘,_

)
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Endnotes to er 111

b
1. At this point, one must remember the old adage, "a regulatory dec1510n not to 1ntervene is still a
regulatory decision." :

2. While concerns were raised over the foreign domination of the nascent Canadian media as early
. as the mid-nineteenth century, these were generally motivated by British imperial interests that
decried the growing presence, and supposed effects of American media products in Canada
(Bashevkin, 1991:7-80). ‘

3. Original emphasis here taken from an advertrsemegt on the back cover of the Canadian Forum
(May. 1922) by Vipond.

4. It wasn't until the 19605 and 1970's that popular concern was raised over the connections
between "culture" as a "way of life" and the larger political and economic relations that give it form
(cf. Crean, 1976). s . ) 2

5. While American investment in Canada didn't overtake British investment until 1926, it was quite
pervasive in Canadian communication systems by the early 1900's (cf. Cook, 1995:182-186). In
some instances, direct American investment, in the form of subsidiary or branchplant corporations,
brought with it production techniqtres and investment strategies. The ensuing production process
was sometimes wholly undertaken in Canadian territory; at other times, only in part. In other.
instances, American technique was copied by Canadian entrepreneurs as.they strove to harness
apparently successful investment and marketing strategies, often to compete.with imported, largely
American products. And in still others, American products, bolstered by economies of scale that put
their unit cost well below what Canadian producers might achieve, were either 1ncorp0rated into
ﬁmshed Canadian products and services or simply dlstnbuted through Canadian agents.

6. Moftett (1972:60) illustrates that by 1904 "there were 37,481 miles of commercial tedegraph line
in Canada against 19,431 miles of railroad."”

7. Because telephone systems were initially developed at the local level. municipal and provincial
governments played a large role in their formation (Armstrong & Nelles, 1986; Babe.-1990).

8. Czitrom (1986:27) illustrates the terms of this charter followed a pattern established in the U.S.
in the development of the telegraph industry. Only in that country, it would appear that the privilege
of stringing lines along public rights of way was granted to all comers. whereas in Canada with
telephone lines it was a federally granted monopoly bestowed upon Bell.

9.9 Czitrom (1986 25-29) illustrates there was a similar dispute over AP's afparent news
monopoly in the U.S. between 1870 and 1900. However, in the face of the decline of the popullst
movement around the turn of the century criticism abated.

10. It is mterestmg to note how. in the face of scarce resources, CP's co-operative corporate
structure. given form by an Act of Parliament, endbled a particular set of private, commertral
interests to maximize the output of news copy that represented "Canadian" perspectives while, at
the same time, minimizing the costs of its production. In other words, by deferring the reahzatron of
a surplus from the production process until a later (and possibly never materializing) moment in
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- that process, the productive output of scarce resources was maximized. Moreover. within such a
"network" of productive relationships, it is not necessary to realize a profit from the #final
distribution of the product to the market. Only enough revenue to sustain these relations of
production needs to be realized. While, as we shall see, various networking arrangements have been
employed by both the public and private sectors in television production, organizational relations
following this pattern have never been instituted - despite the obvious advantages for maximizing
resources they hold.

11. Both the theatrical and music industries in Canada were also heavily dominated by American
companies through the first part of this century (Tippett, 1990:142-143).

12. American domination of the mdustry continyed to escalate until in 1960 a Royal Commission
was struck to study the problem. Although concgm for the "free expression” of ideas continued to
dominate debates a series of measures were introduced over the next fifteen years to help develop
and sustain a national advertising market for magazines under Canadian ownership. However. at
the time of writing, the major elements of this strategy are being challenged by the United States
government under the General Agreement on Tariffs and Trade.

13. The problems of incorporating Francophone Canadians into this vision of Canada through an
oral medium were seldom addressed and. as we shall see, would Jater become a vexmg problem for
government ownership (cf. Vipond, 1992:23; Raboy, 1990).

14. While. in the U.S.. "commercial advertising... barely existed on a national level in 1928." by
1934 it had "mushroomed" and dominated the financing of the system (McChesney. 1990: ?).

15. Czitrom (1982:75) notes that David Samnoff, head of RCA, proposed a similar technical -
structure for U.S. radio in 1924 in order to build an economy <ﬂ‘scale in transmission and focus

Y
%

scarce funds on program production.

16. While there are no financial figures available to illustrate theproblem here, it is interesting to
note that what would later prove to be one of the most financially successful stations in the country
(CFRB: Toronto) was vertically integrated with Rogers Magestic Corporation, the junior partner in
the manufacturers' patent pool. In his appearance before the Aird Commission, the manager of the
station explained that it"was not built "to pay" in the short term (cf. Nolan, 1989:503). The only
other station in Canada owned by manufacturing interests was CFCF of Montreal, which was

owned by Canadian Marconi Company Ltd. Both these stations moved to affiliate with American
networks as soon as it was technically feasible. The only other company with the ability to harness
economies of scale through vertical integration was the CNR.

17. The CNR's network radio operations were an exception to this rule. And while in the early days
of the Depression there were many politically motivated charges that the railway's radio operations
were an unnecessary and wasteful expenditure of taxpayers' money, Weir (1965:93-95) presents
figures that illustrate the expense of these operations to be quite reasonable. if compared to the
advertising expenses of later, major Canadian corporations.

18. Some exceptions to the Commission's proposals were that "no real property could be acquired
by the company without prio‘;pproval of the Governor in Council" and *no limitation on the type
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or length.of advertising messages was mentioned" (Vipond, 1992:226). While the former
consideration would have ensured the government some control over the Corporations incursions in
the private sector, the latter would have bolstered its financial independence for, as Vipond points
out (1992: 221), the Aird Commission's proposed controls on advertising would have made it
difficult to generate much advertising revenue. In effect though, provisions that the corporation be
ensured full receipt of license fees, less administrative expenses, as well as a guaranteed
government sibsidy and the right to borrow money for capital expenditures, would have provided it
with both wide latitude of action in the marketplace and the ﬁwxcial resources to exercise its
responsibilities. s B
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Chapter [V . ' -

io and the Maki  National Broadcasting Sy :

Through the late 1920's the struggle for a national broadcasting system took place in a

larger context of pressures» for political and economic expansion. ' The 1920's issued a spurt of -
growth that had begun in the earlier part of the century, but was interrupted by WW I (Fowke,

1980: 248) Fuelled by immigration and urbamzamon hydro -electric power, foreign mvestment

and the further development of American markets for Canadian staples this expansion is often

N 3

characterized as a second wave of industrialization that sWept the country (cf. Innis, 1956'

WhHliams, 1989:57-58). Through this process many of the elements of regional industrial
v S

infrastructure that had been developed earlier in the century "were integrated into large scale

systems" of industrial production (Armstrong and Nelles, 1986:326).

Mergers and consolidations in the private sector reflect thls process. Following the "first
great merger movement between 1909 and 1913.... (in) the five years from 1925-1929 the
number and volume of assets consolidated account for roughly 40 per cent of all such activity
from the turn of the century until 1948" (Traves, 1979:82). At first at the municipal and
provincial levels of government, and later at national level, state institutions ‘Sha}'ﬁyed and
sustained growth in a pattern-that followed the lines of the "wheat-coal" economy given form by
the National Policy (cf. Lower, 1946:487-522; Armstrong and Nelles, 1986). The federal referral
of the railroads. the telegraphs, and the telephone industries to the regulatory purview of the BRC
can be seen as anéearly manifestation of this process, as these systems became integral to
coordinating the movement of goods and information in the face of increasing economic activity.
And where the necessity of creating a surplus slowed or imposed limits on development,
government ownership, with its ability to obtain "low interest rates" and supply "service at cost."

was harnessed to secure "more rapid utilization" of natural and industrial resources (Innis.
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1933:78-79). These political efforts to co-ordinate and sustain economic development are
illustrated in the wide range of legislation, regulatory boards and commissions, and crown
corporaiions that made their appearance through the late 1920's and 1930's. In the fields of
agriculture, harbdurs, pensions, bémking, aeronautics, unemployment insurance and broadcasting
- to name only a portion - the federal state set fo-enhance its powers of governance and give form
?Ot‘the national interest in the Canadian economy (cf. Hodgetts, 1973: 149-151; Fowke, 1980:
249-256).

The struggles of federal state to meet with the conditions engendered by this economic
expansion were complicated by both intransigence on the part of provincial governments to meet
_ with the federal government's agenda, and later the Depression. The provinces often balked at the
enhancement of federal powers, forcing a series of court battles between the two levels of
government through the 1930's and the striking of a Royal Commission on Federal-gjrovincial
Relations (Rowéll-Sirois) in 193?. But while the federal government was not always successful
in expanding its powers, it continued to press for control and national co-ordination over an
expanding field of industrial activity, at times employing rising social discontent to fu;ther it's
agenda (cf. Fowke, 1980: 249-256).

To some extent, the nationalism that gripped Anglophone Canada can be seen as part of
this larger process of political and economic expansion. Despite the fact that much of this
economic growth was itself an extension of American industrial growth, economic prosperity

~ o
seemed to measure the success of "Canada" as a nation state (Gonick, 1970: 62-63). Through the
late 1920's, as American influence became more prevalent. the struggles by the diverse group of
interests seeking a venue for the representation of their vision of Canadian "culture” became
more pressing. . é
- Broadcastipg de;eloped its institutional form in these shiftiné social currents. Although

the formulation and acceptance of Aird's recommendation of government ownership to meet with

LSy

)
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the problems of. broadcasting seemed to’ signal an abrupt political shift in the treatment of the
issue of communication, the event is be;i’er read as a combination of two factors: i) the state's
escalating ix;volvement in shepherding the larger process of national industrial developrﬁent. and
i1) the wéy in which broadcasting waé perceived as one of a range of new "electronic” -
technologies that transcended the constraints of physical‘ geography (cf. Carey and Quirk, 1989).
As the American industry tightened its grip on the Canadian radio market. it was increasingly
apparent that radio’s development was weak, yielding very little benefit for a variety of Canadian
interests. Coupled with the popular vision of broadcasting as a space-binding vehicle that held
great promise for promoting "education” and "national éonsciousness." radio’s stilted economic
growth left the industry ripe for intervention. As the Conservatives came to power, the majority
of the ptovinces were moving to control and giveafonﬁ to radio's development as Manitoba had
already done (Vipond. 1992; 250-254). But neither the institution of government ownership nor
the emergence of a national system were "fait gccompli,” both the parameters of the issue and the

form of intervention were only vaguely defined as the government changed hands.

After Aird: The The Compléxities of Developing a National Broadcasting System

On July 28, 1930 the Diberals lost power to the Conservatives and fears for the fate of the
Aird Commission's recommendations were raised among the supporters of public radio. Not only
was the deepening Depression causing concern that new expenditures of public funds would be
met unfavourably, but R.B. Bennett, the new Prime Minister, had close ties with the C.P.R., __
which was known to have designs on establishing a private radio monopoly.

Despite the vicissitudes of the Depression, technical improvements combined with the
economies of serial production and the growing availabiity of electrical current to increase

radio's reach. The number of radio receiver licenses in Canada doub'led between 1930 and 1932
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and the percentage of Canadian homes with radios rose from 15% to BQ% (Vipond.1992: 255). lr;
this context the act of "listening in" began to occupy a greater propoﬁion of private time, Aand the
link between centralized transmission and érivatized reception was entrenched in social practice.
With rising demand, radio set manufacturing in Canada was more fully consolidated on a
branchplant basis with U.S. interests. As well as further foreclosing on the development of
economies of scale, this control precluded yet another avenue of development for the Canadian ;3‘
system. In the face of rising interference from foreign stations, a plan was develéped to provide
Canadian broadcasters with exclusive frequencies, just outside of the conventional broadcast
band. However the branchplant industry in Canada scuttled the jdea,‘élaiming that it would
impose an "onerous" ﬁnanéial burden upon them, raise the cost of receivers and force them "to
do thei} own research and engineering" which was t.hen undertaken by laboratories at their head
offices in the U.S. (Vipond, 1992:167-168). Thu§ the bfoadcast field was narrowed and the
technological parameters l;elid for the later struggle over the intensive capitalization of the system.

Improvements in network transmission technology resulted in four stations in Toranto
an'd. Montreal receiving and bro.adcasting U.S. network [’)rograms and a fifth in Calgary
attempting affiliation (Peers, 1969: 79). Across Canada h;)\:ever, network arrangements were
stifled by hefty transmission fees charged by the commo‘n carriers (Weir, ‘1 965. 90-92).
Meanwhile. improvements in recording techniques spurred the use of recorded programminé,
just as harsh economic times had forced consolidation of most of Canada's recording i‘ndustry on
a branchplant b3515 shared between British and American firms (Moogk, 1975: 117-119). In the
wake of the ongoing consolidation of advertising markets in the U.S., distinctions between
different types of advertising and prohibitions against it were #lso eroded in Canada. Generally,
these factors st£engthened the position pf private capital in the system, spurred the intensive

capitalization of broadcasting at the local level, and contributed to a growing hostility to the

complete nationalization of the system (cf. Smythe, 1982:165-168; Dewar, 1982; Raboy. -

/
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1990:38-45). In combination with the larger political economic pressures forced upon the state

by the Depression, these circumstances left public broadcasting with an uncertain future.

The Canadian Radio League: Building a National Vision

e

Faced with these conditions, Graham Spry and Alan Plaunt founded the Canadian Radio
League (CRL) in 1930 to lobby for public broadcastmg in Canada (cf ko) Brlen 1964; Prang,
© 1965 Weir, 1965: 117-136; Peers. 1969: 64-102; leond, 1992). Spry and Plaunt had strong ties
\»zvilth the association of Canadian Clubs, as well as many of the other nationglist organizatiohs
founded in the 1920's. Under their shepﬁerding, the broadc'aéting issue became inextricably set in
a nationalist context. Spry (1931) illustrates the nationalist purposes foreseen bS/ the CRL forﬁthe

technology of broadcasting:

1 4

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 of Confederation as radio broadcasting. It *,
is the greatest Canadianizing instrument in our hands and its cultural influence...

is equally important.

From the fall of 1930 to the spring of 1932, public debate of the issue was heated and
gojemment lobbying extensive. Amidst growing opposition to the nationalization of the system,
much of this debate was inspired by the efforts of the CRL (cf. O'Brien, 1964; Prang, 1965:
Peers. 1969; Allard, 1979). The League championed the establishment of broadcasting as a
"national public service," and it set out to oppose two competing plans to construct a national
system led by the CPR and a consortium of private infgrests (O'Brien, 1964:107; Spry,
1931:247).

Initially the CRL followed the outlines of Aird's plan and advocated total nationalization,



although by a "nat_ional company". They soon modified this position however to allow that
stations servir;g "local" markets might be privately owned or controlled by some civic authority,
and locally programmed. This position issued support from some private broadcasters and helped
undemr%i_riie the private broadcasters' association -- the Canadian Association of Broadcasters
(CAE;) --call f(.>r a privately owned system (Vipond. 1992: 542-249). Like Aird, the League
argued that financing would come tgﬁr3ugh license fees, advertf?sir;g; and government subsidy. In
an effort to address both the popularity of American programs, an(; hoth station owners' and
~advertisers' concerns that Canadian audlences would actually tune in the proposed network
instead of the American radio networks, selected programmes would be obtained from foreign
sources.

‘The League represented a large cross section of Canada's political and economic elite,
and the central thrust of the campaign was to offset what they perceived would be the "narrow
purposes" of the medium if s@lely. given over to comm;rcial concemns (S‘pryv,F193 1:246). But
while the prganization's work is sometimes represented as "an attempt on the part of cultural
nationalists to distinguish sharply between higWure.vand to delineate cultural uplift
_ from mass entertainment,” the coalition was certainly not sustained solely by such narrow
cultural aspirations (Nolan, 1988:517). Joining the writers, artists, and intellectuals that had
promoted the institut,ioh of vehicles of "national opinion” earlier in the decade, were leading
labour groups. professional associations, and farmer's co-operatives (cf. Raboy, 1990:42). And
many Canadian newspapers, including the Southam and Sifton chains, issued financial and
editorial Support (O'Briei;, 1964:107-133). While some members of the organization made
statements deploring the mass cultural flavour of American broadcast programs and argued that
the Canadian system should emulate the ‘I;British system by offering educational and cultural

"uplift" programs (cf. Nolan, 1988). the aims of the Leagu.e's members at large were much more

widely drawn. Peers (1966:256) offers an illustration of some of the interests that were united in

-
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this coalition: ) ;

¢

educators who felt that the full potential of radio had been unrealized; business

men who wanted to prevent American industry from gaining control of the
programme and advertising content; newspapers who regarded any form of radio
advertising as a threat; labor leaders who were suspicious of business control of
stations and networks; farm organizations who were concerned about coverage

and better programme service for rural areas; French Canadians who realized that
radio development had been far less rapid in Quebec than in.Ontario. and that the
growing dominance of American programmes was a threat to their own language

and culture.
<

Consequeﬁtly. set against the American domination of other Canadian media, the
"cultural” concerns voiced by the proponents of the public system centred more on the issue that
the system provide a forum for the representation of a di-verse set of national interests, than either
the institution of a particular cultural aesthetic or ideal, or an elitist revolt against the rising tide
of mass culture.' At the same time however, other than in very broad terms. it is difficult to see
the movement for a national broadcasting system as a definitive moment of "cultural -
natjonalism" as itis sometimes also portrayed (cf. Bashevkin, 1991:6-9). The interests that met
on this issue were not joined T a'common conception of the world, nor in a vision of a
"particular way of life" (Williams 1976: 90). Rather, in the hands of the CRL, the broadcasting
issue was fashioned to transcend regional, class, and, to a degree, even ethnic differences (cf.
~ Raboy, 1990:18-20). indeed, the populist flavour of this nationalistic movement was "irreducible
to common denominators" (Snyder,1987:3) I‘n many ways, the coalition was a reaction against
the social conditions wrought by the rapid industrial development engendered through foreign,
largely American investment - conditions Lhat the discourse of the National Policy had "failed to
describe"” (Streeter, 1986). But it was a union of interest fraught with contradiction, as many of
these interests foresaw or "imagined” different "national” impllcatlons of the technology For

instance, some members of the coalition sought to promote an idealist vision of culture, while

others saw radio as a vehicle for building a more popular, pan-Canadian culture. Others focussed
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on constructing a space for national "public" communication and education. Some, such as

-

newspapers companies, were cohcemed that radior advertising would undermine their revenués.
while other C anadia;n commercial interests were concerned that with(;ut radio advertising théy ~
‘woﬁld be at a disﬁﬁg&to American manufacturers. Thus while pressure from this cqalition‘a |
would help the materialization of a national broadcasting s.);stem, tﬁat- systerih wéuld later be

unable to either sustain the early promises that held the coalition together or to accommodate the

larger set of concerns that gave it form. -
The Early National System: The 1932 Radio Broadcasting Act

Legislative action on the broadcasting issue was delayed by a legal challenge over th:e
federal government's jurisdiction in the area posed- by the provinces. providing a window of
opportunity for the CRL to develop support and bring its forces.to bear on the legislative process
(cf. Vipond, 1992: 250-254). The League actively supported the federal gevernment's case,
preparing briefs and even appearing before both the Supr'eme'Court and the Privy Councii in the
federal government's favour (O'Brien, 196{:'2;18-226). In February, 1932, based upon the
principle that broadcasting, like the telegrapl;,l\‘vas a technology that employed trans-provincial
transmission. the Judicial Committee of the Privy Council placed confrol firmly in the hands of
thev federal government (In Bird, 1989: 105-110). Thus the regulation and control of broadcasting ;
became a federal responsil;ility. and not simply on grounds that the radio spectrum is a scarce S
resource (Kaufman, 1987:4).” Soon after, the Prime Minister announced the formation of a
parliamentary committee to recommend a course of action.

As the issue met with the parliamentary process, the coalition formed by the CRL was not

¥

the only organization arguing for government subsidy of a national system. With the financial

flardship brought on by the Depression, the private profit-motivated interests were loathe to
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uhdeﬂg_ke further r’esbonsibilities, and "in all the schemes advanced by private interqsts... it was
made clear that substantial sums of public money would have to be spent to provide a national
program service" (Peers, 1969:82). {"hus; it was evident that if radio were to be harnessed to any
sort of nationalist. purpose, the state would have to intewenér,.. s - |
: )Pfessure from ;;ﬁvate broadcasters helped increasingly erode t;ié\ vision of national
broadcasting fomarded by Aird and the Léague as it passed through the hands of the 1932
parliamentary committee and was ﬁnal-l‘y given form in the 1932 Broadcasting Act.’ The 1932
committee recomm¢ndéd the creation of a national service built u;;on a nation-wide chain of high
power stations. but it allowed that stations undér 100 watts remain in private hands. Financing ‘ogf
this‘scheme would come only from advertising and license fees. and cdnstmc!ion of the national
system and expropriation of existing stations would proceed only as funds from these sources
were made available. A
Although a lasﬁt minute attempt was made by forces both inside and outside of the
government to delay legislation and pushfor the establishment of a regulatory commission rather
than s:ome form of government ownershi‘p, at the Prime Minister;s insistence. a Bill was
introduced to the House, and in May of 1932 Bennett introduced the Bi‘ll to‘its secoﬁd reading. In
this speech. broadcasting was clearly articulated with a discourse of nationalism as he outlined
both the natignalist purposes and context of this legislation (In Bird, 1989:112-113). First, he
argued tha,t "this country must be assured of complete control of Canadian broadcasting from

Canadian sources." Without it, broadcasting "can never become a great agency for

communication of matters of national concern and for the diffusion of national thoughts and

s

ideals... it can never be the agency by which consciousness may be fostered and sustained and
national unity still further strengthened." Second, he claimed that

no other scheme than that of public ownership carensure to the people of this
country, without regard to class or place, equal enjoyment of the pleasures of

>
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radio broadcasting. Private ownership must necessarily discriminate between
densely and sparsely populated areas... Happily... under this system there is no
need for discrimination; all may be served alike. d

¥

» Tﬁird. he argued that "the use of the air" was a "natural resource” that must be reserved "for
development for the use of the people." These policy principlgg, borne of the broadcasting
debates of the late 1920's, would become the ground over whi‘l:ﬁ future struggles were fought.
Hrowever,'the 1932 Radio Broadcasting Act and the policy instrument it coh;tituted, the
Canadian R:di‘o Broadcasting Commission, fell short of prbducing the "great agency" envisioned
in Bennett's speech (In Bird, 1988: 115-123; cf. Peers. 1969:1 15-‘123). Schematically. the
organization's relations with the private sector were focussed m;re toward regulation than
eventual ownership, and its relations with Parliament were structured more like thosé of a

government department than an "independent” crown corporation. For inétance. while the

Commission was empowered to "determine the number, location and power of stations in -

o

~Canada.” as well as control network broadcasting and regulate advertising, final licensing
decisions remained in the hands~ of the Minister of Marine and the acquisition of property was
subject to the approval of Pérlié?rié\pt. The Commission was unable to borrow money or raise
capital publicly. and it was dependent upon Parliament for releasing funds collected from license
fees - its main source of revenue. Moreover, nowhere in the Act were either Parliament's aims for
‘ broadcasting or the national purposes of broadcasting specified, leaving the Commission without
a clear mandate. In th% area of program production and distribution, the Commiésion had greatér
latitude. It was empowered to "carry on the business of broadcasting in Canada.” and both
"origvinate programmes and secure programmes from within or outside Canada.”" Toward
distributing programs, the Commission was given full power over netwo;k broadcasting and "to

make operating arrangements with private stations for the broadcast of national programmes."”

. i
Thus, CRBC's strucyr&wmbined aspects of the government department, the regulatory board,
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and the crown corpore;tion but, in all these capacities, the government reserved final control.

The création dfth‘e CRBC is often hailed as a victory for the proponents of public
broadcasting (cf. Hardin, 1974:594; Smythe, 1981:186). But the Commission was ill-equipped to |
mould the system to any clear pubiic purp@se. Indeed, it is somgt;n?es noted that the architects of
this legislation never intended to have the CRBC actually take over all broadcasting in Canada .
(cf. Vipond, 1992:272-274). Still, state intervention did institute a particular set of relations

between the state and private interests within the system - relations that would inform the growth

of the system well into the development of television broadcasting. .

e
Lo
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Radio. Broadcast Regulation, and the State

5 .

Drawing upon éitken,'s 61967) work, Prang (1965) claims that the institution of the
CRBC is an example of "defensive expansionism" on the part of the Canadian state. She argues
that the "inaBility or reluc‘tance"*of Private investors to undertake the inivestment necessafy to
secure a Canadian presence in the broadcast realm wasi met by "the willingness of influential
groups to use the powér of the dominion government... in the face of economic and political
threats from the iJnited States" (Prang, 1965:1). But while this characterization is commonly
adopted.'it is simplistic. To claim that the state was employed instrumentally. by either a political
elite or private capital, overlooks the complexity of the forces that propelled the i'ssue. as well as
the ways in which particular circumstances nuanced both the process and final form of
intérvention (¢f. Dewar, 1982). -

Situated at the intersection between the burgeoning American radio empire and a range of
often disputatious Canadian social and economic interests, the state certainly had an interest in

exploiting the communicative "space” created by broadcast technology. Early on in its

appearance, radio broadcasting was represented as a venue within which national communication
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might take place, as a means of conquering "space through space" and creating a "common

consciousness" among Canadians (cf. Charland, 1986:286). As this discourse of the

"technological sublime" was laid across a Canadian discourse of nationalism it yielded a

L ] .

, particularly powerful and seductive vision of the technology as a vehicle for overcoming the

difficulties that social and physical distance presented to governing the country (Marx. 1964 cf.
Careyv, 1989:113-141). But both the political elite and private capital were divided on the issue of
intervention. and R.B. Bennett proceeded with legislation in the face ofi‘ wide opposition from
both within his own party and a diverse set of private interests (cf. Weir, 1965:135; Peers,

1969:102; Dewar, 1982). The fact that the government went ahead was probably due rr{ore toa

combination of factors than the influence of any one particular interest: the idea of the

technology as a potential conqueror of space, the wide range of political and economic interests

that supported the cause. and the larger pressures on the federal state to impose some form of

‘national coordination on the emerging industrial structure. Further, the facts that program

production and distribution were poorly capitalized at the time, and that broadcast stations were
one of the only aspects of the industry that was not directly controlled by foreign capital.
provided the federal govémment room'for intervention without having to forward a legal
challerige over ownership as happened in the film industry.

Similarly,'this \&’ision of bringing the country together through electronic‘technology was
not the wholesale a;option of "a foreign economic and programming laogic," or simply one of
tfansmission. as othegs someti;nes argue (cf. Charland. 1986:209). In terms of the larger
industrial infrastructure that contained broadcasting. a die had been cast that would later help
mould the sﬁ'stem in a clouded image of its American counterpart. But as we have seen. at the
tiﬁ;e of these debates radio advertisiag was still in its infancy in both the U.S. and Canada, and

its?hegemony over broadcast communication far from assured. Similarly, the state proposed to

bridge the gap created by the extension of this foreign economic logic by instituting a means of
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producing and disseminating a set of ideas through which the disparate peoples of Canada might- R

be united. As such, the state's interest in intervention was framed in terms instituting relatioans of
production -- a means of both producing and distributing "Canadian” programming -- not simply
some empty form‘:’of "technological nationalism." Faced with the diversity of interests that hac;
designs}on utilizing the meciium. as well as issues surrounding "freedom of speech." it was
difficult, if nét impossible for legislators to specify the content of that programming, but its

¥
central characteristic was explicit throughout the broadcasting debates of the 1920's and 1930's --

=
it was to be generally "Canadian" in nature.

While both program production and distribution were key to this nationalist purpose, the
“strength-of competing interests in broadcasting and the changing economic tenor of the times
circumscribed the state's actions. In 1929, with the government under the helm of the Liberal
’pany. and relatively buoyant political and economic conditions.ufull nationalization of the system
appeared possible, three years later conditio.ns mitigated against the state's immediate

S

expropriation of all private stations. Funds were scarce, radio was gaining popularity, and an
ideological predisposition to private property precluded expropriation without "faj
compensation” (O'Brien, 1964:289). Thus, as it had in earlier fields of state im this
instance the natichalist discourse served as a part of a larger "mode of regulatioﬁ" in the
emerging erédcast realm, legitimating and sgtting the context for state intervention but falling
short of f&’ging the institution of a particular set of productive relationships. In other words, to
paraphrase‘Streeter (1986:1v), in this venue the discourse of nationalism began to shape a social
system that "it failed to describe.” and it would continue to.do so well into the future.

The form of state intervention in this instance is of particulz%_r interest. ‘It was not simply

the product of the forces at play in the field of broadcasting, nor was it structured to simply serve

the interests of private capital. Rather, a number of factors appear to have shaped it.
<Q
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In the face of high overhead costs and low potential returns, private capital was unwilling
to make the investment necessary to construct a broadcasting system that would deliver Canadian
programming to the widely dispersed ﬁ;puquion. Moreover, the transnational relations of
production within whigh the Canadian system was embedded were coupled with evolving
Canadian reéulatory divisions of responsibility in related industries. such as telegraph and
telephone markets, to mitigate against the development of patterns of cross subsidy or economies
of scale that would aid the private sector in cagr}'inghthis project forward. Consequently,

% , i
< )
intervention to directly subsidize private interests in this regard, or provide a mechanism for .

raising and focussiné fund!s in this dire;:tion was necessary.

Both subsiéy and direct government ownership were often proffered as the solutions to
economic development problems through the 1920's and 1930's. But thi litany of pc;litical and
economic abuses these forms of imerventioh had sufféred "during the period of building
competitive railways" combined with ideological ersuppositions of ;the primacy of private
capital to leave many people wary of their efficacy (cf. Aird in Peers, 1969:80). From this
perspective, the state had a rather limited repertoire of instruments to call upon. The structure of
~ the regulatory board, while suitable for the allocative functions of broadcast regulatioh such as
the assignment of frequencies and the development and enforcement of rules, was not adequate
to the direct investment of funds at specific sites of production and foétering their growth. For
guch direct investment. a structure along the lines of the relatively new crown corpo}a on was
n'ecessary. HoWever. the ideological predispositions of the government combined with
lobbying efforts of :those interested in the commercial prospects of broadcasting and the
economic tenor of the tirpesto lose upon the institution of a crown corporation and the
wholesale nationalization of the breadcasting systefn. Further, by 1932, the Depression's firm
grip on the national economy had led to an indictment of thg supposedly extravagant spending of

e

the CNR -- Canada's premiere crown corporation -- mitigating against the establishment of a néw
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crown corporation (cf. Weir, 1965:93-(57).
The hybrid structure of the CRBC was a product of these circumstances. On one side. it
was close to government control and unable to take over private staticns without the
government's approval. On another side, the C RB-C'S powers of regulation gave recognition to
the legitimacy of private capital within the system while, at the same time, providing
mechanisms for its governance. And on another side, the CRBC had the abilities to both raise
and i.nv‘est funds in specific areas to facilitate the extension of existing service. For many
commentators of the time. this new organizationél form of state intervention. was viewed as an
"experiment." a$way to meld a combination of public and private ownership to larger public |
purpose (cf. Dennison, 1935; Vipond, 1994).* But while the legislation left open the possibility
of cSnplete nationalization, the path-of least resistance led the CRBC to a position of regulating
the behaviour of the private-stations toward the accomplishment of an ill-defined natiogal interest
through program production and network construction. Moreover, and perhaps most importantly,
the simple fact that the efforts of the state were focussed at the national level left interests bound

to both the regional and local levels to the forces of the marketplace.

The CRBC in Action

As the CRBC began operating in late 1932. it quickly became apparent that there was little
consensus concerning the responsibilities that the Commission should undertake or the direction
it should follow. Informed by a discourse of natidnalism. the Commission focussed its operations
in three areas: program distribution, program production. and broadcast regulation. In all of these
areas however, the CRBC's activities were constrained by the peculiar pc;liti'cal eéonomy of the

Canadian broadcasting system.
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From the beginning. the Commission's autonomy was severely limited by legislation, and
its activities mired in controversy. At the organizational level, the Commission experienced both
administrative and financial problems. The 1932 Act placed both regulatory and admiﬁistrativi'
duties in the hands of a three member board. Without a definitive organizational mandate, or a
clear division of internal responsibilities, their workload was heavy and their purposes somewhat
confused. In the harsh”economic climate the government failed to pass on th¢ full amount it e,
collected in license fees, leaving the Commission with revenues ranging from $1.120.591 in
1932 to $1.702,965 in 1936 (Maloné, 1962:31; cf. Weir, 173-175). These sums were far from the
$2.5000.000 estimated by Aird as the minimum necessary to operate a national system. even
without factoring in the costs of station acquisition. Moreover, the government determined and
alloc;cned the Commission's budget annually, making long range planning difficult. if not
impossible. and requests for capital to build new stations were consistently refused (Weir, 1965:
173-175).

At the larger level of social structure, the CRBC's close relationship with the government,
coupled with the Conservatives' apparent ambivalence to the purposes of the public broadcaster.
left the Commission subjgz:t(t;t")’”pressures from both the party in powef’ and a variety of
éommercial concerns (cf. Weir, 1965; Peers, 1969). Partisan and hostile political interests.
privatgbroadcasters. railway companies, and newspaper concerns all left their marks on the
Commission, and worked to subordinate its operations to the interests of private capital.

Several tasks immediately confronted the commissioners as they took up their
responsibilities: staff, stations and programming facilities had to be arranged:; brpadcasting
regulations had to be formulated and promulgated: and new frequency allocations had to be made
among private broadcasters under the terms of a new international broadcast treaty that the

government had negotiated.



In April of 1933 Parliament ratified a measure to allow the CRBC to acquire the radio
properties of the CNR, reportedly at less than 40% of their market value (Weir, 1965: 139-140).
In the grip of the Depression, the transfer of these assets was politically expedient and there was-
little oppositai‘on o the sale. The deal provided the CRBC with stations in Ottawa and Vancouver,
and prodﬁction facilities in Toronto and Montreal. The Commission also leased stations in
Toronto and Montreal, constructed a station in Chicoutimi and, in the following year. acquired
stations in Windsor and Quebec. These assets formed the core of the CRBC's facilities and, in
combination with private"’afﬁliates," they were deployed to construct a national network, as well
as si)f regional networks (c’f. Walters, 1960:39).

- This network structure was similar to its American counterparts. In practice however.ghe
Canadian network was put to different purposes. The American companies deployed their
facilities and affiliates to produce both national and regional audiences that would offer
commercial spbnéors a degree of flexibility in ma;kéting their products. The CRBC, on the other
ha'nd. used its networks to carry out "nationalist”" purposes. The regional networks were deployed
to ove;come time differences between different parts of the cc;untry when broadcasting "national”
programmes and. together,‘ the "national” network carried a "National Hour" that was broadcast
to all parts of the country simultaneously (Walters, 1960:40).

However, because Canadian "local" broadcasters had already begun to tall under the
sway of the extensive development of the American system, the CRBC had difficulties in
delivering these services. Acquiring the facilities in Toronto and Montreal proved particularly
vexing for the Commission. With the government holding a tight reign on the budget, leasing or
buying time on existing stations was more expedient' than the more costly alternative of
purchasing and running a station; However, in Toronto, CFRB, the most powerful station in the
area and an affiliate of an American network, was unwilling to provide airtime at a rate the

Commission was willing to pay. Hence, a lease agreement was struck with a lower powered,



124

rival station whose audience share had already been depleted by CFRB. In Montreal, the twg
principal stations were affiliates of American networks and had no interest in cooperating with
the Commission. Thus the Commission resorted to leasing an outdatcd transmitter and later
purchasing its own. But, even equipped with its own transmitters in these major centres, the
CRBC raised the ire of the existing private broadcasters who claimed that by operating these
stations the Commission was "f;ompeting with stations that it regulated: a charge which
continued to be made against the CRBC and the CBC until 1958, when the Board of Broadcast
Governors was established" (Peers, 1969:133). Indeed, the development plans of the publicly-
‘owned broadcaster met with strong opposition wherever they were not commensurate with the
interests of private capital.” |

| Following the recommendations of the 1932 parliamentary committee, the CRBC quickly
entered into negot{ations with the railways for the telegraphic distribution of its network
programming.® This too proved to be a difficult and expensive proposition however. To

]

maximize their revenues and leave room for their own possible expansion into broadcasting,

a

telegraph companies imposed both hefty fees and restrictions on carriage cohtracts with the
Commission. Hence the distribution contract specified that the lines could not be emplo}ed for
"commercial broadcasting purposes” and that the Commission agreed not to "compete with the
railways in the commercial broadcasting field" (in Weir, 1965:165). These contracts formed tﬁe
basis for both the national and regional networks.

These commercial sanctions meant that the Commission had to shoulder the full cost of
network distribution, which comprised approximately 40% of its expenditures during its lifetime
(cf. Weir, 1965: 182). As one critic has pointed out, to alleviate this burden the CRI;C might
have acted:

as a mass buyer of*the lines, making use of those hours it desired for its own
programs, and selling the remaining facilities at a profit to the advertisers. That
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‘arrangement would have lowered the unit cgst to both the CRBC and Capadian
advertisers. It would have forced the latter,46 pay part of the Commission's
'sustaining’ or non-commercial programs. Such arrangements were common in the
‘U.S.. (Allard, 1979:95) 5

’As Peers (1969:130-131) illustrates. however, such an arrangement had been considered
and rejected by the Commission in late 1932;

[t would have meant that the commission was distributing commercial programs, -

for which it would get little credit, and whose content it could hardly control.

More than that, such an arrangement would immediately stir up opposition on the

part of newspapers, who would charge that their advehisers were receiving a

subsidy from the state to advertise in a rival medium.

Moreover, in the competition for advertising dollars, high powered private stations,
though they represented themselves as "local" in focus, had a distinct advantage over the
Commission. As Peer's (1969:131) goes on to note:

Through a station like CFRB, Toronto - a 10,000 watt station in the richest and

most heavily populated area of Canada - an advertiser could reach nearly a half of

the market that a national network would bring him. Why should he put his

money into a more costly program, spending a great deal more money for

distribution, in return for a less satisfactory sales message. The calculation of the

Aird Commission, that revenue would be available to the national network from

'indirect advertising' was based on the assumption that there would be no powerful

private stations in Canada. That was not the case in 1933.

While the Commission appears to have had second thoughts about the line restrictions
toward the end of 1933, pressure from newspapers and other vested interests forestalled any
changes and the CRBC's national network was confined to non-commercial programming until
late 1935 (Peers, 1969: 135).

As the Depression deepened few sponsors could be found to assume the high cost of

transmission line rental anyway, except perhaps those that wished to extend the reach of

American network programming (cf. Weir, 1965:176; Blakely, 1979). Thus, although the

*
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Commission prohibiied private stations from instituting commercial network’broadcasts withouf
its permission, the CRBC's network monopoly did little to impede the transmission of Canadian
programming by private stations, or impair the profits of private operators. But the Commission'é
inability to supply commercial programs limited the appeal of its service to ‘private broadcasters

and increased the costs of securing affiliats.

-

Like their American counterparts, Canadian stations found it difficult to find commercial

sponsors for more than 35% of their broadcast schedules in the early 1930's (cf. Barnouw.

1969:245; Nolan, 1989:502). To fill these gaps in their schedules American network affiliates
[}

\,
reimbursed the networks for "sustaining” programs in either cash or airtime (Czitrom, 1982:80).

In Canada however, the situation was reversed. To ensure distribution, ’the CRBC paid.the
_stations that comprised its basic national network to carry its programs (Peers, 1969:34: cf.
Charlesworth, 1935:46). In 1934-5, approximately 18% of the Commission's budget was devoted
to such payments (Peers, 1969:134). Other stations were.supplied free programmiﬁg. A?s Malone
(1962:3.30) iHustrates, under these terms the Commission's programs were quite popular with ,
private stations, if for no other reason than to build and hold audiences during periods when more
-profitable commercial time could not be sold. The importance of these payments and
programming to the economic well being of private broadcasters and maintaining a "'national"
broadcasting system in the early 1930's is illustrated in the fact that, of the 76 licensed broadcast
stations in Canada in 1935, 7 were owned or leased by the Commission. 21 were paid to carry
Commission programming, and 30 carried programs provided by the Commission free of charge
(Walters. 1962:30). As we shall see though, as commercially sponsored programming formats
that attracted large audiences were developed, the public broadcaster’s programming quickly lost
favour.

Thus, as the Commission set out to develop facilities for distributing its programs, its

encounters with "private property rights" left its operations severely constrained.

o
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Ensuring that its programming had a distinctively "Canadian" flavour formed the second

thrust of the CRBC's efforts. As Walters (1960{40-41) illustrates:

One of the CRBC's primary purposes was to produce more Canadian programs.
and thus stem the tide of ‘American culture. To do this they spiced their program
schedules with talks by prominent 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 Italian Air Armada at
Shediac N.B. in 1934. News of Canadian interest was carried on twice daily
builetins. prepared by Canadian Press... 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 the CRBC succeeded in
Canadianizing radio can be seen from the fact that of the 7,200 radio programs
broadcast by the Commission during 1934- 35 7.000 were of Canadian origin.

But programming production was also fraught with problems for the CRBC. After

,distributivon‘and administrative expenses, only about 30% of its budget was left for production.
drawing the ire of critics who charged that too small ..a prbponion of the overall budget was being
" invested in this area (cf. Weir, 1965:179-183). The quality of these progra;ns also drew criticism,
and despite the fact that the Commission brought a broadcast séwice based upon Canadian
information and news sources, as well as Canadian talent in musical and dramatic programs to
many communities for the first time, this fare was often subject to criticisms that it was of "low
quality". too "popular,” or too "nationalist” in character (cf. Dennison. 1935; Weir. 1965; Peers,
1969).” Moreover. under pressure from Canadian newspapers who worried about radio as a
potential competitor, the CRBC did not produce its own newscasts. Instead, Canadian’Press
supplied the Commikssion's stations with short news summaries wﬁich were read over the air (cf.
Nichols, 258-269; cf. Czitrom, 1986:86-87).

The Commission's program policies also led to a much more difficult and fractious.
although very "Canadian/, dlspute In an effort to meet the responsnblhty of constructmg a truly

national audience, the CRBC began broadcasting natlonal programs in both English and French °

in 1933. These programs "provoked a veritable flood of protests from the press and public, from |
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the Maritimes, and particularly from Ontario and Western Canada" (Weir, 1965:149). Weir
attributes this backlash to a religious bigotry rather than a genera’i antipathy to Quebeckers. Still,
pressure to separate the linguistic components of the sysiem mounted, and by 1934 the CRBC
had "split its service in two and began doing separate programming in French for Quebec"
(Raboy: 1989:52). Early in.its tenure, the CBC institutionalized this distinction betweén French
and English programming and with the introduction of FM radio and, \}ision services, a
separate network for each of these linguistic groups was set up. Thu§ nationalist pretensions
of what is often thought of today as Canada's first "mcultural" institution quickly collided with the
competing concepts of nationhood t};at characterize the Canadian federalist unAioﬂ,

In the regulatory realm, the éommis’sion drafted a range of broadcast regulations early in
1933. Most of this "policing” activity dealt with the technical aspects of station operations. but a
few addressed program content. Among tlE latter, were regulations that limited imported
prog;amS to less than 40% of the program schedule and advertising to less than 5% of program
time (cf. Canada. CRBC. 1933. In Bird, 1988:124-132). This first Canadian content regulation
had an interesting commercial loophole though, as it carried the proviso that: "A program of
foreign origin which advertises goods manufactured in Canada, and names the address in this
country there such goods a;gv produced .and distributed, shall be deemed a Canadian program"
(Rule 89). While there appear; to be little or no historical record of the impetus to this regulation.
pressure for its promulgation may have come from several directions: from American
branchplant operations seeking to utilize programming sponsored by their head offices to
promote their "Canadian" products; from private proﬁt-oriepted Canadian broadcasters seeking
to minimize production costs and maximize revenue; or from the regulator itself, as a means of
contributing to ‘the capitalization of the system through cross-subsjdizing privéte operations witﬁ

foreign programming. In any event, like later "simultaneous program substitution rules" for

television, it had the effect of harnessing the popularity of foreign programs to the commercial
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benefit of private broadcasters (cf. Canada. 1986 Task Force on Broadcasting:459-461j.

Other restrictions of note in this set of regulations include sanctions against
"programming or advertising matter containing abusive or defamatory statements... or stateménts
or suggestions contrary to the express purpose of any existing legis_latioh" (Rule 90), and a
p}ohibition of "broadcasting editorial opinions of a controversial nature" ( Rule 102). Together
. these rules provided a basis for regulatory control over broadcast content. Rule 90 was applied to
establish commercnal standards and, in a move similar to one undertaken by the early Federal
Communications Commls§1on (FCC) in the U.S., it was employed (O*llml( patent medlc’me
advertising (cf. Charlesworth, 1935:46-47). It was also deployed to ensure that other kinds of
"ballyhoo’.. by fanatical and -crank oréaniza‘tions calculated to give offense to large sections df\
the community" were "eliminated from the Canaciian air" (Charlesworth. 1935:47). In this vein..
the ru!e was used to ensure that controve?sial programming such as that aired by the Intemational
Bible Students Association in 1928 would not again tind its way onto the air and precipitéte

further regulatory furore. As Vipond (1994:158-162) illustrates, these rules were also applied to

controversial political broadcasts such as one sought by the Communist Party during the 1935__

==

'd

election campaign. While the text for this broadcast was the subject of heated debate it was
eventually put to air, although it was heavily edited, apparently following some deﬁr;ition of
"community standards"«(161.). o
Vipond (1994:153-154) suggests that in drafting and enforcing these r{iles the CRBC

“issued a kiﬁd of "legitimation" function for the Canadian state. Ho@ever, again, such a view is
perhaps téo sirhplistoic. For, as we shall see, in its later incarnation as the CBC. Canada's public
broadcaster suffered ‘é’liiany of criticisrﬁ from all sides of the political spectrum for its
restrictions on program content. Rather, as the shifting tide of industry wrought change at many

social levels, the promulgation of such standards might be more fruitfully read as an effort to

bring the eme?gent practice of broadcasting in line with the larger normative set of values that
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framed Canadian life.

For the most part, the CRBC's regulatory a;:tivities were quite sensitive to the financial
‘concerns and property rights df broadcasters.® No stations were forced to disaffiliate with
American networks or to carry the CRBC's programs, and all private stations were allowed to
carry on business as usual. In technical matters, the Commission's efforts to improve technical
standards and alleviate different types of jnterference provided a general improvement of the
broadcast environment for all broadcasters. In some cases the CRBC f;"ven went so far as to
directly place the interests of commercial broadcasters before its own. For instance. in *

A : "
reallocating frequencies to meet with international agreements in 1933, the G‘/ogmissién gave up
- its own "clear channe’l" in Toronto so that a private station in Windsor might’avoid interference
from a Mexican station. When queried a%out.this move, the Commission submitted that it was
"far better for the Commission's station to have this trouble than that the com}r;lercial sta;tion in
‘Windsor which is forced to make its living should have been subject to this interference” (In
Weir. 1965:184-185). As Weir (1965:182-185) notes, the Commission also "protected” theﬁ
audiences of some of its basic stations-"by refusing permission to other stations in the same area
t{ broadcast its programs." Thgs, while the private stations suffered under the threat of |
expropriation, there was littlé:c;\‘fidence in tﬁe actions of either the govermment or the
Commission to suggest that this possibility might soon meet with fruition. or even that the
possibility hampered the profits of private broadcasters. Rather, as we have seen, through
subsidizing their operation with botlffr}_se programming and payments, the CRBC played a key
role in helping the majority of Canadian%{stations weather the tough econorqic climate.

Yet the private sector complained. In carly 1934 a second parliameptary commift'ee was
convened to investigate broadqastingi Many private broadcasters used these meetings as a forum

to air their manifold grievances of the Commission's practices:

The private broadcasters complained.about nearly every ph‘ase of the
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Commission's operations. The stations owned by the Commission were
competing unfairly with other stations in the same areas. Commission regulations
relating to advertising were unfair... (The point seemed to be overlooked that in
1932 the first two of these 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 tarry its
' programs, but not others. It was wrong in insisting that no network could be
formed without special permission and in refusing to allow more stations to
become 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. (Peers, 1969:138).

-

The stations that issued the most vociferous complaints however were those located in the most
viable commercial markets. and the requests they placed before the committee centred on
enhancing the profitability of their operations. Thgge demands generally took one of several

forms: 1) the stations wanted to increase the-number of allowable cor?inlercial minutes: ii) they

-

were already affiliates of #-S. networks and wished to improve upon their abilities to garner
Canadian audiences with imported programming thzdugh enhanc'ing these agreementS' 111) they

wished to affiliate with U.S. networks; iv) they sought permission to employ more electrlcal

transcriptions"” or recordmgs in their broadcasts (cf. 1934 Parliamentary Commrttee). In all of but

&

one of these proposals, the he@ effect would have been to increase the amouht of foreign

I ‘ﬁi

programming within the system. In other words, the production of new Canadian programming,

other than advertising messages, was not generally an interest of the private stations. Profit was

'their motive and increasing profits was generally equated with taking advantage of, the

economies of scale presented by the American system.
.
The report of the 1934 Committee was short and it received little attention in the House

as an election call was anticipated. However, it presaged what would become a familiar pattern.

On one hand, it reaffirmed the principle of national broadcasting and recommended minor

technical and organizational changes. At the same time however, it also recommended

«

incrementally easing restrictions on the private broadcasters (cf. Peers, 1969:146-147). In the

aye

#

' ’}n
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end. the only apparent change in regulation was that private stations were allowed to extend
commercial time to 15% of their schedules, further enabling the intensive capitalization of the =
system at the local level (Peers, 1969:155). |

Throughout the rest of its tenure the CRBC continued to be hampered by budget
restrictions, its own organizational structure, pressure and complaints from industry, and political
interference (cf. Wier, 1965:137-204; Peers,1969:63-164). In late 1935, line contracts with the
‘telegraphs were renegétiatcd to allow the transmission of commercial programs. but before a
clear position on this issue could be established a political scandal delivered a final blow‘to the
Commission. As the country entered the election campaign in the fall of 1935: the Conservative <
government employed the Commission to produce and broadcast a series of partisan political
broadcasts that did not identify the ConSe{vatives as their sponsor. These broadcasts, which
featured a small town Tory armchaifzzﬁhilosop}ler by time name of "Mr. Sage." extolled the virtues.
of the Conservatives and denigrated both Liberal policy and the Party's leader, Mackenzie King.
They enraged the Liberals and provided a catalyst for wide ranging discontent ;yer the CRBC.
Upon Mackenzie King's election a review of the Commission's operation was undertaken and a |

o
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new institution -- the Canadian Broadcasting Corporation -- created. ' i

a4
3

A "Canadian" Regime of Accumulation in Radio Broadcasting

In the wake of the "organizational, ﬁnancigl, and political problems” that surrounded the
CRBC, it is often judged as a "failure” in public administration (cf. Vipond, 1994:169-171). Yet.
in a number of ways the Commission was quite successful in promoting the growth of a national
network and issuing a degree of Canadian control over emerging broadcast technology.

Informed by a natiopalist discourse, the CRBC set out to create a national broadcasting

system in a field that was already heavily circumscribed by the presence of American capital and
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technique, as well as divisions of résponsibility between pockets of Canadian capital. Under
these circumstances, program production in Canada was divorced from the larger set of ‘industrial
relationships that gave it form in the United States, and the Commission struggled to create a set 7
of relationships‘that would sustain both the production and distribution of broadcast
PO

progfar_nming at the national level. In this process it instituted a particular set of relationships
between the state and other broadcast interests - relationships which reflect the traditional
structures of both the regulatory board and government ownership.

In its work as a regulator, the CRBC made rules and regulations that brought centralized
management and control of technical and programming standards to a system tllat had been
previbusly characterized by chaotic conditions.’ It set technical standards and increased the

technical quality of broadcasts. improving broadcast reception. It undertook allocative N
responsibilities, issuing controls on licenses and wattage. It played a central role in establfshing
advertising standards. And it acted as a buffer between the gO\;emment and a wide range of
com‘éeting interests both within the broadcast realm, as well as between the commercial interests
in that realm and those in the carriage and advertising markets (cf. Hodgetts, 1946:465, fn.50). In
these capacities. the Commission worked to bring thg practice of broadcasting in concert with
both entrenched blocks of Canadian capital and a larger set of Cénadian social practices. And, in
this process. it created conditions for a more efficient exploitation of the radio spectrum by
largel:fy’;Carfad;ian based capital than had previously been possible.

As an instrument of government ownership the CRBC promoted the rapid, extensive
exploitation of the "limited resource" of the radio spectrum. In the face ofa_ range of market
"rigidities," the Commission attained "the end of immediate investment... of capital” in the radio
spectrum and set the stager for "ret;ining a substantial share of the returns" from this "resource”

for Canadians (Innis, 1933:80-81). Guided by a discourse of nationalist purpose, it harnessed

revenue sources that were not dependent upon the labour process within the system and focussed
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investment toward aspects of the resource that the private, profit-oriented elements of the system
were loathe to approach. In the two areas that comprised the CRBC's greatest expenditure --
program production and network construction -- the financial incentives pointed profit-oriented -
private stations toward: the use of recorded materials which, because of the hegemony of foreign
capital. were largely foreign in origin; the importation Pf"live" foreign pregrams ona casual
basis; or direct affiliation with U.S. networks. But.throﬁgh producing and distributing
"Canadian” radio programs on a national basis the CRBC worked to waylay these directions of ™
development. In this process, the Commission directly subsidiZed the operation of private
stations by providing income and programming to stations through the tough economic times of
the early 1930's. Thus, through both regulatory and productive actions the CRBC provided from
and substance to this nascentsystem and moved to create "Canadian” relations of production in
the broadcast realm. -

Informed by a discourse of nationalist purpoee, it is no surprise that the CRBC set its
operations on the commercial margrne of the system.'° But in this role the Commission did not
operate in the direct service of "capital aeeumulatibn" as some have claimed (¢f. Vipond, 1994:
153-157). Rather,‘ guided by the larger political system, the Commission set out to construct a
national broadcasting service. Where its operations were, as Offe (1975:143) puts it, "congruent
-with private investment decisions," priyate operators cooperated with the Commission and
welcomed 1ts participation. Where those eperations were seen by the private sector to intrade on
the private accumulation process, they were met with heavy opposition. However, given the
Commission's limited powers and financial resources, when confronted with opposition from the
private sector its ability to mould the system to a larger public purpose was limited.

Where the interests of private broadcasters directly collided with the larger nationalist
purposes of broadcasting, such as pressing for the unencumbered right to construct networks

o

based upon imported programs, they were defleeted though not without struggle. But thls
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nationalist prerogative did not extend into the microcontext of station ownership and operation.
The larger social consideration of private property rights surrounding the private station's
investment in plant precluded expropriation witheut compensation. Moreover, because this

fretive capacity of this plant, and without access to a

investment was based upon the pry
broadcast frequency the idle plant was virtti;élly worthless, simply aﬁpropriating a station's
frequency without adequate compensation W\(\)uld have amounted to expropriation, despite the
sanction against proprietary rights to ’frequencli‘es. Lacking the resources to purchase or build its
own stations, these circumstances forced the‘C(.);‘mmission to hegotiate with private broadcasters
for access to their frequencies to distribute its pr\Ograms. Thelensuing dependency upon the
private sector worked to give the public broadcaster a direct sj;take in those station's economic
well being while, at the same time, their growth and development hinged upon break{ng that
relati‘onship. ‘

In the harsh economic conditions of the early 1930's fgainiqng access to the private sector's
facilities was not particularly difficult for the Commission - except ir{ instances where private
operators were already exacting a greater return on their invg‘:Stments than the Commission could
afford to pay. In such markets, issues surrounding property rights forced the Commission to

assume a subordinate position to commercjal broadcasters from the outset. Thus, in the early

operations of the CRBC, a pattern familiar from the history of state intervention-emerged. At the

=
z

organizational level, the state owned broadcaster undertook responsibilities that were generally

uneconomical or subordinate to the interests of capital accumulation. Framed by a discourse of

nationaliém and reinforced by the intransigence of private capital.’imperatives other than the-

prodli‘twi:n‘of surplus informed the Commission's operation and an organizational schemata took

form that centered upon filling in the gaps of a "national system" left by commercial enterprise;
SR

= This "national" focus had an important impact upon the character of the system, as it

generally left local development to the devices of private capital and profit-oriented behaviour
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became the hallmark of local broadcasting. Raboy (1990:52) captures this failure of the CRBC to

differentiate between different types of broadcasters at this level in a series of exchanges through

the parliamentary committee hearings in 1934:
Politicians repeatedly referred to private stations as 'private community stations,'
prompting CRBC chairman Charlesworth to comment at one point: "I do not

know what is meant by a community station. That is a very loose definition. We
call them privately-owned stations.""

This failure to envision and/or encourage the development of different kinds of
broadcasters até this level contributed to the intensive capitalization of local stations as well as the
system's further incorpc;ration into transnational relations of production. As we have seen.rprivate
profit-motivated local Canadian broadcasters generally found the most cost effective method of
obtaining programs was through becomirf)g affiliates of American networks, utilizing recorded
music or obtaining electrical transcriptig% -- not producing programs themselves. As illustrated,
all of these avenues generally pointed soath of the border. M;reover, advertising for American
network programming and other broadcast materials that spilled over the bordef in U.S.
magazines and other advertising vehicles increased the currency of these foreign programs in the
Canadian market. Consequently. once Canadian broadcasters began utilizing such programming,
the profits they generated provided greater financial resources for increasing these stations' reach
in their home markets, putting stations that took the more costly route of pr;)ducing their own
programs at a competitive disadvantage in terms of advertising.

The net result of these circumstances was that the capitalist relations of production that
underpinned these "local" private profit-oriented stations had a direct effect on ﬂ\eir
representational practices. Foreign programming and recorded material were the key to profits.

Only when Canadian programming was cheaper to produce than foreign programming was to

purchase, or when foreign programs were unable to meet local programming demands -- such as -
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in the broadcast of local news, weather, and political or sporting events -- was there an economic
incentivé to produce Canadian programs, In most program categories, even Canadian network
programs could not overcome the cost advantages of foreign broadcast materials. As the

intensive capitalization of the system proceeded and broadcasting markets based upon the profit

motive both grew and became more competitive, this contradiction would become more apparent

and driv¢ both the public broadcaster and "Canadian" broédcast programming to the commercial
margins of the system."

In turn, this proﬁt-mot;vated behaviour on the part of local broadcasters issued yet
another set of pressures on therCﬁBC around the issue of "commercialism." Although the
"entertainment" programs produced by American commercial sponsors were popular with | ,
audiences on both sides of the border, from‘ their inception there were many complaints about the
announcements of commercial sponsorship inherent in their texts. In Canada, this popular
distaste for commercial messages combined with a number of other political and economic
forces to yield considerable pressure on the CRBC, and later the CBC, to minimize commercial

»

sponsorship of their programs. These concerted criticisms of "commercialism" were mounted
from several directions. Inspired by the apparent educational' and "uplift” character of BBC
programmes, some critics held an elitist disdain for mass cultural products in general, and
commercial broadcast programs in particular (cf. Eaman, 1994:4-22). Labor groups such as the .
All-Canadian Congres§ of Labour argued for the "complete re;noval of radio from the
commercial sphere," apparently so the medium might more readily serve the broader interests of
the public (Raboy, 1990:53). Newspapers issued consistent criticism over radio's encroachment
on the advertising market\, a concern that was skillfully exploited by"ﬁ; CRL in 1932 (cf. Dewar,

1982:41-43). Finally, private, profit-oriented local broadcasters consistently complained that

advertising on the public service amounted to government subsidized competition in their

markets. Consequently, as the CRBC, and later. the CBC, sought means to finance their activities, '
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this broad based criticism of "commercialism" worked to foreclose on commercial sponsorship. |
Moreover, because local "private" broadcasters were by definition commercial, the effects of
these complaints were focu§sed toward the public broadcaster while commercial activities
proceeded apace at the local level.

Another pressure on the CRBC rising from the commercial focus of both local
broadcasters and American broadcast networks is illustrated in the character of the Commission's.
programs. Led by nationalist concerns, programming developed by the Commission to achieve
popular appeal‘ in Canada often incorporated distinctively Canadian themes and issues (Weir,
1965:190-199; Peers, 1969:156-160). These programs stood in stark conirast to their popular
American counterparts which, by their nature, focussed on.f'creatiné a popular culture that was‘ ' "
continental in scope" in order to construct as large an audience e;s possible for commercial
messages (cf.Peers,1969:157). Thus, the programming logic deployed by the CRBC began to
develop through efforts to produce programs different from those offered by both American °
broadcast networks and, by extension, "local" profit-oriented Canadian Stations. This logic
limited the currency of the Canadian network's programs. In their "hdme" market, they had to
compete for audiences alongside foreign programs that were both better financed and constructed
for v\;ider audience appeal. In other words, {\q the eyes of profit motivated "local" broadcasters
that were affiliated with U.S. networks, Canadian network p’;ogrgms were simply "too
expensi\/e;' in that they couldn't exact the same return on investmefnt as imerican programs did,
and later. as recorded programming did.

The preésdres against commercial sponsorship on the national network further
exacerbated this problem, and mitigated against the development of popular, commercially
si)onsored "dis\finctively Canadian" network programs based on commercial sponsorship that |

might have attracted the interest of local broadcasters. Similarly, while there was an exchange of

sustaining programs between the CRBC and the American networks, particularly in the area of
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"high" cultural programs, there was no g_o_mm_c_g_al market for Canadian programis in the U.S., ds

there was for American programs in Canada. As commermar broadcasting developed in the U. S \

2 4
\
|

the American networks were able to fill their schedules with sponsored programs and these \
Canadian programs were dropped (Weir, 1965:195). ) ' : \\
Thus, squeeied between a set of transnational relations of production basT:d in the United |
States, the prerogatives of Canadian private capital, and the nationalist imperative of the \
Canadian state, the Canadian broadcasﬁng system was already being forged to "li)ecialized
means" and the vague outlines of a Canadian regir;1e of accumulation was taking form in this
field. Following a nationalist mandate, the public element was locating itself on’ hat this larger
set of interests defined as the commerciai margins of the system, producing "Ca.f-ladian"
programming and attempting to ensure that it was available to all Canadians thr%)ugh a national
broadcast network. Meanwhile, at the "local" level, private, profit-oriented statiT’ms were focused
on attempting to extract as large a surplus as posgible from their operations throfugh deploying
programming that would attract as large an audience as possible, with the least ‘nveétment.
Within this arena, the growth of the public element was circumscribed q{y the state's
willingness to invest in the system and the polltlcal strength of a range of i mterq]sts who shunned
commercial revenue as a means of fmancing public broadcasting. The growth bf the private
sector.was limited by its ability to ward off public expropriatibn, the coﬁtinued;popularity of
radio broadcast programming, and the continued supply of a cheap source of Slech programming.

As another special parliamentary committee was convened in 1936 to review the broadcasting

system, the fate of both these interests was in question.
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n hapter 1V

1. As a pamphlet published by the League stated, "The motion picture and the theatre have largely
become the monopoly of American commercial enterprise and there is a grave danger that the last
instrument of general culture and entertainment, radio, will fall under the control of, to some extent,
the same American corporations" (Quoted in Eaman, 1994: 17).

2. As Kaufman illustrates. the legal foundation of this decision is not clear. However. the legal
question addressed was over control between "transmitter and receiver." not the assignment or
appropriation of a property right in the radio spectrum.

3. O'Brien (1964:250-293) offers a thorough and detailed account of the League's representations to
the Committee. As he illustrates, the forces against public ownership were both persistent and well
_organized, and they provided considerable opposition to the position forwarded by the CRL.

4. As Langford (1981:253) illustrates, the architects of other moves to government ownership taken
by the state through the 1930's, such as in the cases of the National Harbours Board and Trans-
Canada Airlines, "seemed blissfully unaware of the political differences between a public and a
private corporation and, therefore did not in any literal sense rationally choose the public over the
private corporate instrument.” However, these observations, undergird by almost a half a century of
administrative hindsight, seem to miss the point L make in Chapter II that government ownership of
supposedly "entrepreneurial,” profit seeking corporations was a relatively new phenomenon at this
point in history. Thus, these institutional forms may be better viewed as "experiments" in
government ownership, as was the CRBC, than as the products of some administrative naiveté.

5. Of course, much of the intensive capitalization of the system at this local level was either directly
or indirectly related to the extensive development of the American system, as Canadian
broadcasters either became affiliates of American networks or adopted commercial techniques that
had been proven in the U.S. market.

6. The CRBC's carriage contract with the railways raised the ire of the Trans-Canada Telephone
system, particularly among the publicly owned prairies systems. At the time, the contract was
thought to be the product of back room political dealing. (Weir, 1965: 163-164.)

7. As Merrill Dennison (1935:50) - an accomplished Canadian writer and dramatist resident in New
York - put it, given the Commission's program budget, it "is not in a position to offer anyone who
may be dignified by the name "artist' a fee commensurate with his or her professional standing.” As
Dennison's place of residence illustrates, one of the perennial problems faced by the Commission.
as well as other Canadian media producers, is that given the underdevelopment of Canadian
markets there were greater financial benefits for such artists in foreign markets. However, given
already the American stranglehold on almost all fields of artistic and cultural endeavour, it is not
surprising that the CRBC was able to find people to work for much inferior compensation.

8. Historically, neither the private profit-oriented broadcasters nor the public broadcaster have
readily disclosed financial information for fear of undermining their competitive positions in” the
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market.-Hence it is difficult to tell exactly what the financial position of the private stations was at
this time. However, both Weir (1965) and Peers (1969) present anecdotal information to support
the idea that many stations were on rocky economic ground during the early 1930's.

9. In thrsyein, Rule 2 of the CRBC "Rules and Regulations," 15 April 1933, stated:

These regulations are intended to ensure that all broadcast facilities in Canada, whether
privately or publicly owned, shall be so designed, installed and operated as to take full
advantage of the latest scientific developments-and improvements in physical plant and the
methods of operation of broadcast systems, so that the maximum service will be obtained
for each station, and the best possible service rendered for Canadian listeners. (In Bird,
1988:124) ‘

10. Aird recognized this point in his testimony before the 1932 parliamentary committee hearings
when he noted that "an adequate broadcasting service in this country will need more revenue than
private enterprise can raise from operating stations for gain" (in Blakely, 1979:56).

11. Raboy's own charactefization of this exchange as a "curious semantic evolution in the discourse
on broadcasting” seems to illustrate the failure of contemporary commentators too to grasp the full
implications of distinctions in types of service at this level during this period.

12. While such an observation may seem tn today, as we shall see some sixty years later the
implications of this phenomenon have still notfbeen fully grasped by many contemporary broadcast
critics or the current structure of regulation, which both still strive to harness private broadcasters'
drive for surplus to the productlon of "Cananan" programming.
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Chapter V

The CBC and the Entrenchment
of “Canadian™ Broadcasting

As Mackenzie King and the Liberals took control of the'federal government i.n 1935, the
G ,-icépntr)' was wracked with high unempioyment. grain harvests were failing.vand goxiernmentf
deficits soared. Still. the worst of the-Depression was over (Lower. 1946:522). In part. the
downward spiral of the economy was thwarted >by_heavy federal intervention. The Liberals
continued the path of economic reform undertaken by the Conservatﬁ‘es, but the national
- economy would not meet with a "full recovery" until after the Second World War (WW1I).
While the Depression appeared to waylay industrial development. the widespread
adoption of Keynesian economic principles. FDR's New Deal in the U.S.. and Bennel}'s own
version of the New Deal here in Canada provided a public sector counterpart to the ongoing shift -
in industrial production. Under the sway of "scientific management techniques" and what.
following Gramsci. have been more recently térmed "Fordist" forms of production, a ;econd
wave of industrialization continued to gather force in Canada. With the onset of WW \II. the
intensification of industrial production combined with state control to provide further impetus to
the Fordist regime of accumulation. Following the war. as industry regeared for peace time
production. another round ofAme\rican investment extended the tendrils of industrialism across
the Canfadian landscape.
The ongoing rationalization of préduction was accompanied by a parallel. and related.
rationalization of the media. By finding markets for the increasing volume of products that

/
spilled off assembly lines. media became the primary means for completing the cyvcle of capital.
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Advertising emerged as a key element of this process. Its self-consctous goal was the stimulation

of mass consumption through the stimulation of demand and it was promoted as a valuable tool

for consumer education in the service of social development. As indicated by U.S. President
Herbert Hoover's remarks at the 1930 meeting of the Association of National Advertisers:

4
i

By the stimulants of aéﬂvenising.... the lethargy of the old law of supply and
demand is stirred until the advertisers have transformed cottage industries into
mass production. From the large diffusion of articles and services costs are
cheapened and thereby advertisers are a part of the dynamic force which creates
high standards of living... It probably required a thousand years to spread the
knowledge and application of that great human invention, the wheeled cart. and it
has taken you only twenty years to make the automobile the universal tool of
mankind. Incidentally you make possible the vast distribution of information. of
good cheer and tribulation which comes with the morning paper, the periodical
and the radjo. And your contribution to them aids to sustain a great army of
authors and artists who could not otherwise join in the standards of living you
create. (In Dunlap. 1930:9-10).

Radio was forged to "specialized means" within this broader set of social conditions. As
the aci of "listening in"' found form in the rhythms and temporal dimensions of industrial life
thrdugh»rf;e 1920's, the listeners it generated were slowly subsumed by the economics that drove
the larger process of industrial production. By the mid-1930"/s. raciio was well established in the
U.S. as an advertising medium (Leiss et al., 1988:89-92). Just as the "teleéraph removed markets
from the particular context in which they were historically iocated" and set them in common
temporal interplay. radio inheriteé; commercial techniques forged in the telephone. newspaper
and magazine industries to bridge the gap between production and consumption (Carey.
1089:220). At first. broadcasting was simply déployed to bring products to listeners -- "to reach

-consumers 1n their homes" (Smulyon. 1994:92). Later, as broadcasting was rationalized to extract
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greater profits from the relationship it constructed, it too was seen as producing a saleable
product -- 'audiences.” But this commercial subsumption of radio broadcasting in North America
was itself a contested aﬁd drawn out process.

Through the 1920's and early 1930's, the extension of commercial relationships into the
broadcaSt realm through the sale of broadcast time was shaped by the larger pressures of the
capitalist system to establish both a relatively independent means of financing station operations
as well as exact a r¢turn on investmen.t. Because it worked fo relieve them of having to produce
programs themselves, as well as reduced the risk of*investment. the practice of simply "selling
time" on broadcast outlets was somewhat of a boon for station owners. “Coverage" -- the
geographic reach of a broadcast signal -- was the broadcaster's primary concern. while both the
cost of program production and the responsibility of cor'lstructing an audience out of the "mass”
of radio owners fell to the sponsor and the advertising agency (cf. Dygert, 1939:23). The
intensive process of extending corporate reach and the com\modity relation acAross the distance
created by centralized transmission and privatized reception was slower in developing. It
required the development and refinement of techniques for constructing and detecting the
presence of audience members. B;ut,‘ in hindsight, what might be perceived as the imminent
progress of the logic of capital in sul\)suming the new social relationship created by broadcasting
was a kind of "experiment" in ﬁndiné ways to make broadcasting self-financing.' With the |
commercial success of this experiment though, both broadcast technology and programming
formats were themselves forged to the specialized purpose of préducing audiences of a specific

-

size and demographic composition that could be sold to advertisers as commodities. This process



did not gake long to develop. By the mid-1930's audience measurement téchniques were

d .

established in the U.S. and. by the end of the decade, advertisers were employing surveys on
listening habits to target specific kinds of audiences (Eaman. 1994:34-44; Dygert. 1939:30-34).

In Canada. this process developed more slowly.” Meanwhile though. events in the U.S. were

-

-once again setting the Canadian agenda.

While the CRBC was helping the private sector weather the ecgnomic storm of the early

1930's. the price of radib receivers began to fall across North America. In the U.S.. the
burgeoning numbef of ne;v listeners combined with‘ an ideolo;gical preference for market-based
economics to give proﬁt-'ori_ented interests almost complete control over the American
brgadcasting system. Non-profit and noncommercial broadcasters had enjoyed a reasgnably

i B

strong presence in the U.S. system in the mid-1920's. According to McChesney (1990:). almost
. : n

two-fifths of the total number of stations were of this kind in 1925. But by 1934 less than a third

~

of this original number\'r“emained. This commercial subsumption of the system was the producf ot
a complex set of social forces - not Ieast of which were a series of declisions on the part of the
Federal Radio Commission which favoured the commercial model and "crystallized" advc‘frtisi‘ng
as the domil}ant means of financing growth within the system (cf. Smulyon, 1994: 125-153).
Although the full commercialization of the system would take several decades to complete and

sustaining features would remain an important feature of programming formats for some time to

come. by 1936 the commercial pattern for radio's development in the U.S. was set.
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The Founding of the CBC , : < - /

S
b

[n Canada. development continued to take a some\viiat difterent tack. With the changé of
government in 1935. extensive lobbying campaigns‘to influence the formation of the new public
broadcaster quickly began. Through January aﬁd February of 1936 a \"ariely of interests pressed
their concerns on (D Howe. the new fninisler responsible. and another special parliamentary
committee \\!'as struck in March of 1936 (cf. Peers. 1969:169-171). Under the leadership of Alan
'. Plaunt. the CRL again mustered support for the establishment of an independenti corporation to
both undertéké and oversee all aspects of broadcasting. Howeveér. because thevﬁnancial stakes at
play in the broadcasting arena were beginning to come into foc‘us. dur-ing this round of
negotiations the interests were more clearly defined. Represented by their various lobbying
organizations. ncwsp’apers. advertisers. and privateastations pressed their individual interests,

“ hich generally focussed on making the sys;tem more amenable to the purposes of Canadian

-

capital accumulation. C.D. Howe took a leading role in representing the government's interest.

&

Generally. all parties agreed that the 'govemme‘r‘}t had a role to play within the system. and
;‘ L .

that a public presenee was necessary to ensure both program service and geographic reach.

x
»

Moreover. épurred by the administrative problems that had wracked the CRBC. they agreed that ‘
a new organization should enjoy greater independence from government -- perhaps in a form
similar to that of the ""National Gallery.. or the Canadian National Railways" (Peers. 1969:177).
They also agreed that the administration of the system be rationalized to proﬁ"ide more resources

=

and a clearer division between the government's "regulatory” and "operative" functions (Peers,

>
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1969:177. 180; cf. Werr. 65:203-20’4).3 Still. as Peers (1969:181) notes:
Where they disagreed was in the ownership of stations. The Radio League,
assuming that the non-commercial programs formed the primary service, believed
that the public aﬁth'ority must own production facilities and at least the nucleus of
a distribution system. The private broadcasters, believing commercially sponsored
light entertainment programs to be the primary service, felt that the government
should use its funds to supplement the commercial service and provide a _
distribution system. But to eliminate any element of competition between public
and private interests, all stations should be privately owned.
- Following the pattern set by the CRBC, the private profit-oriented interests met with those
favouring a public model at the level of a government ownership of a national network. Peers
’ . ¥
(1969:179) notes that because the views advanced by the private interests "went much further in
the direction of government participation in broadcasting than... ever suggested previously" they
&
seemed to be displaying the attitude "'If you can't lick'em, join 'em." But the history of
government ownership, and the changing conditions of the radio environment, would suggest
~ “different motives-(Peers. 1969:1 79). Spurred by the commercial success of radio. American
stations were growing in number and power at a much faster rate than those in Canada. and
Canadian manufacturing interests continued to express concern that spillover American
. advertising would place them at a disadvantage in the marketplace (cf. Peers, 1969:181).
Moreover. while private profit-oriented interests welcomed the government's participation in
subsidizing network operations and supplying sustaining programs, they also suggested that
competition between the two types of programs should be avoided by "scheduling commercial

and sustaining programs at different times" (O'Brien, 1964:358). Thus, rather than simply

capitulating to public concerns. in the face of continued and increasing competition from U.S.

S

.
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stations. private Canadian broadcasters snght government 5&&pon to mainiain their presence on
the air and increase their.coveragey. Indeed, for the most pért. their experience with the CRBC had
" illustrated that state intervention \;vas of benefit to their operations. not a hindrance.

Once agai‘h. by all accounts, neither the structure of the regulatory process nor the
interests of many of its participants can be seeﬁ as directly corresponding to the interests of
¢gpital. Ff)r the large part. the League's lobbying effoﬂs‘on behalf of public broadcasting throjgh

this period are characterized as quite successful by both proponents and opponeﬁt;}s\‘of a public
system (cf. Obrien. 1964 Blakeiey. 1979:79-82; Peers. 1969:186). The report ofihe committee
reaffirmed the necessity of a government presence in broadcasting and made general ,
recommendations for strengthening that presence. However, although the committee continued to
assert that in t_he future all broadcasting in Canada might be taken over by the government, like
the 1934 committee. they recommended that until sich a project was economicaliy feasii)le a’
better relationship between the public and private elements should be established. (cf. Peers.
1969:182-186).

Aft‘eor considerable debate in the House. a Bill was quickly drafted and in June of 1936 the
Canadian Broadcasting Act passed into law. In November of that ‘year the Canadian Broadcasfing
Cérporati‘oh (CBC) assumed control of the CRBC's operations. Like the CRBC. the CBC was .
charged with carrying "on a national broadcasting service within the Dominion of Canada" and
graﬁted a variety of powers of regulation cver the system although, again, neither the general

purposes of the system nor the Corporation were spelled out in the legislation. In an apparent

gffort to rationalize the administration of the Corporation, Section 3 of the Act provided that a
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board of governors "chosen to give representation to the principal geographic regions of the

country” would oversee the general operation of the Corporation and the system at large, while

Section 6 provided for the appointment of a general manager who would also assume the post of
. &

chief executive officer.”

As a national broadcasting service the CBC appeared to have considerably more

autonomy than the CRBC. The Act constituted a relatively independent cbrpo;até body and m '
addition to a variéty of §peciﬁc powers regarding such things as the making of contracts. the
acquisition or lease of property. the émployment of staff, and the right to borrow capital from
government. it was grahted the blanket power to "do all such other things as the Corporation may
deem incidental or conducive to the attainment of any objects or the exerciserof any powers of
the Corporation” (Section 9. q). Further, revenues from license fees. less the cost of coHection.
were to be paaid directly to the new corporation. But {hese powers. and the CBC's abilities to

dispose of revenues. were circumscribed in several important areas. For instance. the CBC
- .

required the approval of the Governor in Council before it entered into any agreement involving

P -
-

expenditurés in excess of $10.000 (Sec. 10); before any "real property of private station" was
"purchased. acquired. sold, exchanged or mortgaged" (Sec. 11.1); and to authorize government
loan;l and advances for capital works (Sec. 17.1). Thus, although the CBC enjoyed a greater
degree of independence than its predecessor, beca'use the ability to acquire and dispose of capital
is the essence of corporate freedom. in p;actiace the .C BC's powers as a corporation were more a

closely checked possibility than a real achievement.

The CBC's regulatory powers were very similar to the CRBC's. The notion of public

-
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ownership of the system was expressed ip Section 11.5 of the Act where it stated that "no person
shall be deemed té have any proprietary right to any channel.” The Corporation continued to hold l
firm control over network oberation. It could prescribe periods of time on private stations to be

‘ .
devoteh to CBC programming, determinesboth the character and time devoted to advertising, and’

"contro] the character of programming " within the system (Sec. 22). At the same time though.

the Act provided some recognition of the property rights of private station owners and specified

that "fair-and reasonable” compensation might be paid to private stations for broaﬁasting the

3
3

Corporation's programs. \

i
i

The CBC's control over licensing decisions was more heavi? circumscribed. Whilg the
Corporation was given the power to suspend the license of any private station not complying

with its regulations for a period of up to three months, final authority over the terms and

.
~

conditions of licenses, as well as license renewals and applications, remained in control of the
Minister responsible for the Corporation although there was allowance for a consultation process

' (cf. Secs. 226\24 1. 24.2). Thus while the CBC was charged with the administration and

regulation of the entire broadcasting system, and possessed considerably more independence than
its predecessor. final authority over the private sector was somewhat cloudy. |

As we shall see. this division of power placed heavy émphasis on the role of the
goyernment and parliamentary committees in the regulatory process. Moreover, although in

theory the position of the private sector in the broadcasting system was somewhat tenuous, the

*

CBC continued to be dependent upon private stations for delivering much of its programming; In

addition. the fact that the Broadcasting Act precluded expropriatien without compensation,

i

’-‘?

»
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provided private stations a relatively secure position within the system. Indeed. with final
authority in many key regulatory areas still resting with the government. the weight of political
process rested against the advancement of the public sector.

13

CBC Service

As the CBC started up in November of 1936. the officers of the Corporation outlined the
directions they sought toynove the system. In a radio broadcast. L. W. Brockington. the

chairman. illustrated that a discourse of nationalism informed the organization's purpose:

”

£ 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 understanding between the so-called French-Canadian and the so called
English-Canadian, between the East and the West...then we shall have faltered in
our stewardship. (In Peers. 1969:199) - ' "

In the same broadcast. the vice-chairman. Rene Morin, sketched out the general plans for the

E3

service and relations between the CBC and the pfivate sstat-ibns. He described how the

Corporation would focus on constructing a network of high-pg\_:/ered stqﬁ;s acréss the country,
> / |

carry on a network service operatqd in the national interest rather than ifor bfoﬁt. and allow the

private sector to carry on their business subject to the CBC's control over programﬁiing (Peers.

1969: 1 99). Further detailing the Corporation'’s pla;s, in anTid-Decémber mbeting bf%he Board of

Governors the general manager outlined how the Corporation would work toward incorporating

provincial representation in this national service by building production centres in each of the

r
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provinces. Because of the expense involved however. for the meantime the Corporation would

-

"'work through the five regions' (In Peers, 1969:200). With the CBC focussed on building this
"national” service. private broadcasters had little rea;‘xon to fear the expropriation of their "local”
service as long as the Corporation's funds remained in shog supply.

Plans to put these ideas in motion were soon dr;w’n up. replete with a request for a
$500.000 capital loan. Two 50kw. transmitters were to be built in Ontario and Quebec. as well as
smaller facilities in the Maritimes and Saskatchewan. It was estimated that with these measures
"good" coverage would increase from 50 to 75% of the population. (cf. Weir. 1965:209: Peers,
1969:200-208.) However. this plan was not well received by the government. In eorrespondence
with the Minister of Transport. C.D. Howe, the CBC's board ofgovemors was apparéntly
informed that the "goveréjnt believes that the most important function of your board lies in the |
djrection of building more suitable and satisfactory programs® (In Weir, 1965:209; cf. Peers.
1969:204-205‘). To a large part, this vision of the CBC fit with the dominant American vision of
broadcast stations as rﬁainly program distributors. H(;wévgr. imbﬁed with n;niohélist purpose, tﬂe

=

. - 4
CBC's board of governors was not prepared to accept such a subordinate position within the

-

system and Brockingtom preséed the plan upon the government, réinforcing it with his

interpretation of the government’s "'declared policy on the subject of broadcasting™ extracted
* {

"from the official records of the Aird Committee. House of Commons committees, and House of

Commons debates"” (Peers. 1969: 204). -

The ensuing struggle was resolved in favour of the broziaer public service'model and, by

May of 1939. the two 50kw. stations were completed as well as powerful stations in
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Saskatchewan and the‘n‘{aritimes. With these improvements. the CBC claimged its'signal reached |
84% of the population (cf. Weir, 1965:216). Moreover. within two years of operation. the CBC*
doubled the government's investment in plant and increased network time fronT 279 hours per
“month to 518 hbqrs (Malone, 1962:33-34)‘.As Peers (1969:282) notes, government ownership
appears to have to have yielded consicierably better co?erage than_;he private networks ob.ained
in the U.S.. where by 1939, "nearly 39 per cent'ofthe land area... was outside the primary service
area of any radio broadcastmg statlonl‘dum:g the daytime, and nearly 57 per cent at night."
CF.
éHowexer like the CRBC the CBC experlenced financial difficulties. A judicious
reorganization of its ﬁnancnal relatlc;g;g‘}np;s enabled‘ the CBC to appear to devote a much hlghér
percentage of its revenue to program p‘foductio;l than the CRBC. But it quickly became apparent
that the $2.00 license fee was wo;afully inadequate to meet financial den.lands.5 Additional
revenues were necessary and the two most favored sources were a Z$1 .00 increase in the license
fee or the sale of more commercial time. Neither of these options was well met. Newspaper and
magazine organizations were particularly critical of an increase in commercial activity, while
‘MP'S reported a tremendous number of complaints regarding a fee increase from the public at
large. as well as those involved in the manufacture and sa;le of radio equipment (1938
“~Proceedings: 99-103). In the end. a compromise was reached whereby the license fee was
increased to $2.50 and commercial p“ro'gramming minimally extended. bringing the ire of all
groups upon the Corporation (Peervs,‘:‘]‘ 969:214-218).
The CBC was very selective injits commercial practices however. The CRBC had begun

network advertising in late 1935 and the CBC continued and expanded the practice. But the
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Corporation's commercial activities were delimited by two self-imposed constraints. In partial
response to criticisms by private radio stations and newspapers. the Corporation set a $500,000
 limit on the amount of "net” revenue it would éccept through this avenue irgDecember o;“ 1937.
This limit quickly grew to 20% of gross revenue, however. The Corporation also adopted a
"commercial acceptance policy.” which limited the types and kinds of advertising it would
accept. These measures led to the CBCV turning away hundreds ofthousands of dollars in
advertising revenue ber annum through the 1930's and 1940's (cf. Weir, 1965:228: Peers.
1969:226-1230). Moreover, because the CBC generally envisioned itself as a "national”
broadcasteg,gﬁit appears to have accepted very little, if any, spot or local advertising, leéving this
business to bpri.vate broadcasters (Weir, 1965:229: Peers, 1969: 286).

Led by this nationalist vision, national and regional network services were the focus of
the CBC's activi_ties." Th¢ CBC's network policy. adopted in November of 1937, was
considerably different from its predecessor’s/@t payments were phased out in favour of local
broadcasters receiving a share of network advertising revenue. The country was divided into five
regions. and sponsors received a cumulative 5% discount on station time for each region they
subscribed to. If all five regions were purchased. a 25% discount was earned. With this formula
in mind. Weir (1965:226-227) explai‘nskhow rates were set and revenues dividéd:

Netwo?lé station rates were set by mutual agreek‘x‘.ﬁent 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 less than the entire network was used, the CBC made a small premium.
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Weir (227) goes on to illustrate how these conditions were much more favourable than those
granted by the U.S. networks. "Under the Amc;\rwican ;ystem. basic Canadian stations would have |
,recei:'ed only §5 per cent of whét they weré paid by the CBC. while supplementary
stations...would have received very little - if. indeed, anything."’

These seemingly generous arrangements arlose as a result of a number of pressures on the
CBC. First. as a national broadcaster, the CBC strove to ensure that it provided as broad a
coverage as possible given the available resources. But. in order to maximize coveraée. the CBC
had to include stations in its netwo‘rk whose s_ma!l'markets would not normally have been of
interest to advertisers. Hence. "special inducements were necessary,” whereby tf]f: CBC rates had
to be made competitive with those of Cﬁxnadian and American private stations. At the same tjpe
however. the CBC had to meet with the revenue requirem?:nts‘of the "local" stations it ingluded
in its network. Squeezed between these interests, the ground that wa; lost was thé CBC s "profit"
- from the network. (cf. 1938. Proceedings: 148) As tHe broadcasiing system developed. however.
the CBC's éttempts'to negotiate this field of interests drew incre;asing fire, particularly from
private. commercially successful operators who viewed such rate poTnprc;mises as government

. 4 .

subsidized competition.

The CBC's dependence upon private afﬁlizites l(id to other problémé too. While the CBC
offered 14 hours of programming a day on its bésic radio network in 1938, many of the private _
affiliates med to pick up even half of this amount, despite supposed "reserved" time agreements

(1938 Proceedings:23). Moreover, private stations often cut the CBC i)rograms off part way '

through. replacing them with their own commercial programs. As Brockington illustrated before -
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the 1938 parliamentary committee. these problems originated from the fact that, as commercial
enterprises, these stations were dependent upon advertising revenue for their survival. Hence.
with the phasing out E)fdirect payments, it was all but impossible for the CBC to expect them to
accept its programming, particularly sustaining programs, if a lucrative commercial contract was
available for that time (1938 Proceedings. 8). Brockington used these facts to press the CBC's
case for building high power regional facilities.

Despite these problems, the CBC's network service was still quite popular with many
private affiliates. especially those in outlying, less populp'us areas. The CBC brought income and

- ,
much needed sustaining programs to these stations and. as Brockington argued. many of the
private stations would not have been able to maintain their operations without the CBC's service
(1938 Proceedihgs. 23.29.46). The CBC's programs-were also popular with audiences. again
esp'ecialvl_v in regions'of the country where there was littie other coverage. Agcording to Peers
(1969:282-;?83). this ri-sing popularity was driven by a number of factors: 1) a rising _level of
electrical interference from the increasing use of ele’ctrical éq\Llipment and the crowding of the
*

spectrum meant that the f'five‘rage receiver did not bring in distant stations with the former
clarity:" ii) by the end of the 1930's. the signals from CBC's powerful regional stations "could be
heard: even in the evenings, as easily)as the American stations that had previously‘ been so
dominant;" iii) the CBC scattered some ofthe» most popular U.S. programming through its own
evening schedule. thereby encouraging listenership and carrying the audience both to and

through Canadian programs; iv) the (;BC 's own productions "began to win better reputation:” vy

regional broadcast programs. especiélly' those in the prairies, were "enormously successful:" vi)

L)
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the CBC's officers used the radio to promote the Corporation's purstes. Together, thése factors
worked to bolster and sustain government suppbr;t for the CBC through the late 1930's (Peers.
1969:283). ,\ ‘ . T ' -

T(; a large degree, the CBC built upon programming principles _established by the CRBC.
Networks developed to serve both regional and national purposes and. by way of programming.
they furnished "the latest market prices gnd informatipn" to regiofal audiences as well as
national music and drama programs (Wier, 1965:267-268). The differences established between.
the language of programming aléo persisted. as "(a)fter the initial unpleasant experience of the
CRBC. the language question had begun to work iiself 0;11 in practice through the separation of
services... (and) (b)y 1938. French language sewiée was effectivel} autoriomous” (Raboy.
1990:62). The CBC also advanced the principle that it was a kind of "pubiic trustee” ir; the |
broadcast realm and refused to sell broadcast time for the exp;ess purpose of influencing public
"opinion" (Raboy. 1992:64). Rather. it "provided free access to organized groups ranging trom

Canadian Clubs to the Communist Party." In this way. the Corporation sought to create a space

for public expression, resist the "power of wealth" to dominate the air. and provide a relatively
open forum for the discussion of issues and points of view of public concern (cf. Raboy.
1990:64-65: Mosco. 1996: 167-172).°

¢ . But the growing success.ofthe Canadian system was directly dependent upon its
relationships with the American system. Not only were the apparently more successful Canadian

stations affiliates of the American networks. but the CBC too was heavily dependent upon U.S.

programming.’ As Brockington testified before the 1938 standing committee, "if we paid our
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share ;)f the sustaining programs that wé take from the United ,St‘ates, having regard to population
on a stations basis. for sustaining programs atone we would be paying them $600.000 a year”
(1938 Proc’eedings.' 13). Considering that, for the same period. the CBC's expenditu/re on
program production was itself in the vicinity of $600.000. this "subsidy” waskey to the
Corporation's financial well being (1?38 Proceedings, 11, 13). Moreover. approximately 25% of
the CBC's commercial revenue came from U.S. advertisers., and more than 25% of its
programming came from American sources (1938 Proceedings, 32-33, 11). Ob;iously. without

this revenue and programming, both the CBC's "populéri.ty" and its financial position would have

»
been considerably different (cf. Weir. 1965:278-279).”
Between 1938 and 1943. the CBC's income from radio licenses almost doubled.
reflecting changes in licensing patterns as well as’the rising popularity of radio programs in both
' ~

the U.S. and Canada (cf. Malone, 1962: 37). But this increasing popularity also gave rise to
- increasing demand for advertising time which. in turn, fed the revenues of private broadcastess.
By the end of the 1930's many private stations, particularly those in major urban eentres. were

quite profitable. This commercial success accelerated through the period of WW II (Peers.

- s
R =

196‘)»;7346-347). In turﬁ. growing commercial success spurred further consolidation in the
marké‘gplace as concentration of ownership was harnessed to build economies of scale (cf. Peers.
1969:347-348. 365-368). While the CBC shared in this growing prosperity and generally enjoyed
good relations with the private sector during this period. the pressures of commercial growth

began to put a strain on the Corporation.
. -
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The Escalating Commgrbial Maze: Extensive and Intensive Dimensions

From the outset the public broadcaster's)commercial practices were highly controversial
and embgdded in a maze of contradictions. To large measure, these contradictions were the
product of the struggle between different interests over the utilization of the emgergent system to
different purposes. Yet. while the CBC strove to implement a service that was, as Brockington

.noted. "not set up for profit." ur{der the Corpovration's regulatory purview the commercial
subsumptiqn oi:the system proceeded apace. Riding the rising tide of radio's popularity. the

- intensjye capitalization of "local” stations accelerated, yielding greater proﬁts:/which. in part,

L=

e ;,QFf. . ) !(/
were deployed to bolster their position within the system (cf. Mosco. 1996: 150-151). Thus, as

the CBC worked to iaevelop "Canadian" radio audienées by improving the technical conditions ‘of
broadcasting and developing sustaining programs with a "Canédian" flavour, the private sector
worked to co-opt and/or subordinate these developments to profit-orientgd purposes.

The officers of the CBC observed this process with constemaiion Lz;nd‘struggled to find
ways to turn private profits toward "the betterr;1ent of listening in isolated and lonely districts
throughout the country" (1§38 Prgge;dings. 61). Eventually, such concerns would lead to
"conditions of license"” and "promises of performanc‘e" being incorporated into regulation in an
aftémpt to redirect some portion of the profits of private broadcasters to "public': purposes within
the communities tl{'ey serve (Babe. 1979:34-37). However, complicated by disparities in inc;)me
betweéen private stations located in different markets, és well as the CBC's dependence on the

government for implementing licensing decisions, no general regulations that attempted to
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harness the profit-motivated behaviour of private stations to the larger "public" purposes of the
P p stat ger ' p purp

&

system were ever implemented by the CBC during its tenure as the regulator.

Pressures for Non-Commercial "Extensive" Growth

~While the CBC \'vés wrestling with the problem of turning the proﬁt-hlotivated behaviour

of private broadcasters to the public purposes of the nsystem through the late 1930's. cohtroversy

, continued to mount over the role a;d purpose of advertising within the sysfem. As is often noted.

the CBC's "official" positién was fhat because of a shortage i)f‘income from other possible |

sources it accepted advertiles"ing out of"necessity.'»' (cf. 1938 P'rgg‘gegings, 32). However, as we

1 saw .in the last chapter.;igtdﬁ(:'a'lly the "problem” of commercialvi’sm was mucﬁ more complicated
than 1s commoﬁly noted. No';? only was advertising revenue an 'important component of the
"public" broadcaster's income but. as in the U.S.. some degree of broadcast advertising was
perceived as important to the promotion of Canadian business interests. lpdeed. during the
‘proceedings of both the 1938 and 1939 standing corﬁmittees on broadcasting, CBC officers
claimed that the Corporatic;n had no intention of working to discontinue advertising at the "local”
level because they perceived it to serve some sort of public purpose (cf. 1938 B:@g_s. 66-

. 67: Blakelev, 1979:99-101).

However. while fogdocal, "commercial" stations, advertising was seen as both necessary

*

to their survival and serving a "public” service function, as the CBC proceeded with the

extensive development of the system at the regional and national levels. pressures continued to

e

2 b3
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ml)unt on the Corporation to limit its commercial activ:itiesﬁ Newspapers and private broadcasters
complained of the CBC's competition in this ‘ﬁeld. As the CBC stepped up commercial activity.
these voices becamé louder and more vociferous (cf. Weir. 1965: 229-232). In the face of
escalating commercialism. largely "elitist” cultﬁral critics continued to hold a general disdair} for-
"commercialism," arguing that it undermined the higher cultural and educational purposes that
broadcasting might serve. And more na{\'e listeners -- failing to fully understand that advertising
actually financed programming -- continued to complain over commercial interruptions. Further
complicating this scenario was the fact that as the intensive capitqlization of the ;y'stem
proceeded at the local level, it became increasingly difficult for the CBC to persuade
commercial. profit-oriented stations to cagrfi?s sustaining programs.

In combination, all these factors w’éo.rked to foreclose on the distribution of the CBC's
sustaining programs and direct the continuous barrage of complaint over advertising toward the -
CBC. In other words. over time. these forces pressured the CBC toward developing é national.
largely "n:on-commercial." broadcasting service -- replete with its own "local” transmission
facilities.

l

The Pressures of Intensive Commercial Growth -

As local. private profit-oriented broadcasters worked toward capitalizing their program
schedules by increasing the amount of advertiser sponsored programming they carried, the

differences between this commercial programming and the programs offered by the CBC became -
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more marked. issuing further pressure on the CBC to shun commergial sponsorship.

Writ large among these differences was the‘fact that, as in the U.S., most commercial
radio programs in Canada were produced by the advertisers themselves (Stephenson z,ind
.McNaught, 1940:296-297). As a result. the Comoration had little control over the content of
the‘yse programs to ensure that they met with overall public and nationalist considerations.
Moreover. in the 1930's advertisers simply sought "mass" audiences and radio content was
generally subordinate to this broad commercial purpose. The nuances of demograpﬁics and niche
‘ mafketing that later came to characterize advertising Qere not considerations in this early period.
Thus. the relatively unbridled range of techniques employed by the private sector to attract as
large an audience as possible often overshot the boundaries of what the CBC perceived fo bé the
"nationalist" and "higher purposes” of broadcasting. Thi; difference in purpose. or one might
even say "mandate." surrounding program production worked to further force the distinction ‘
between "commercial” and "sustaining" programmes in Canadé. making it difficult for the CBC

+

to pursue commercial revenue. N

K
F

. . . . - ,/ . .
Another factor reinforcing the distinction between the CBG's programs and those of the

EA

private sector was that many of the CBC's programs were simpfy" hot seen as amenabfé to what
was accepted as the "commercial”-format of the time (cf. Fink, f981 ). Plays. actuality broadcasts,
symphonies, operas. speeches. educational talks from influential people: the narrative form of
these programs was generally not conducive to regular interruptgns by a commercial sponsor. -

particularly if they were broadcast "live" as was the fashion. So, despite the fact that these kinds

of programs were often quite popular with audiences, as markets for radio advertising grew these

-
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~programs lost their currency among private broadcasters, replaced by. programming that was
r;mre economically efficient in attracting large audiences..as well és ;liding gmd/or
accommodating the intrusion of commercial messages (cf. Weir. 1965:1'95. Eaman. 1994: 68-
83). As these kinds of programs were dro;ped from the schedules of privaté broadcasters in
favour of commercial fare. the net effect was to put increasing preséure on the CBC to curtail its
commercial practices and prbvide more of these "nbn-commercial" types of E)rograms.( cf. Weir,
1965:303). | | :
v
A final factor forcing the CBC to surrender commercial ground to the private sector was a
social distincti;n drawn between different kinds of broadcast ad\)ertising. As illustrated earlier. .
"spot” advertistag was devised by local broadcasters in the U.S. as a means of extracting profits
from both locally produced programming - such as news. weather. and other lqcal information
and entertainment broadcasts - as well as extra revenue from sponsored network programs.
Generally though. the practice was frowned upon by both-advertising agencies and "big stations"
through the 1930's because it was viewed as b(?th "obnoxious to the listener'j as well as a way of
"stealing circulation” from network advertisers‘(Dygert, 1939::9-10). The CBC generally .
follovg?dthe received practice of shunning this form of ‘advertising, However. the development
.

of spot advertising began to separate program production from advertiging at the local level. It .
_undénnined the sponsor's control over broadcast content and, to a degree. set the interests of
stati0r3 owners apart from individual advertisers as Stations were forced.to strive to serve the

interests of a variety of advertisers rather than a single sponsor. Later. this type of advertising

_ came to dominate both commercial radio and television, primarily' because it offered a way to
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share the burden of financing program production across a (eld of different advertising

¢

interests.'” But while the CBC might have employed the scheduling flexibility of spot advertising

on its national network ;o offset at least part of the cost of programminé and/or distribution with
minimal effects;oﬁ program content, ii would appear thét the weight of social sanctions against
advertising in general, and this form in partiCLilar, limited this possibility.

Faced with this multiplicity 6f sanctions. in 1938 the CBC's official position was that
comAmercial programming placed the Corpo‘rat;ion in a "paradox.” and that its elimination was
"ultimate policy." But in practice the CBC's ;;ititude toward commercialzprogramming was rather
ambivalent (cf. 193§Prgceedings. 33). For iﬁstance. when asked by a member of the 1938
committee. "what real good argument is there against a certain amount of advertisiné on the
~ (CBC's) programs?” Brockington replied. "At the present time 1 should say there was none"
(1938 Proceedings, 32). And. when pressed on the point that the CBC's advertising practices

presented unfair competition to the private stations, Brockington rqfninded the committee of how

the Corporation converted this revenue to public purposes: "it is sometimes forgotten that every

-

cent taken in by the Canadian Broadcasting Corporation is used for the building up of something

for th;e benefit of the Canadian listener. It does not go into the profits of'share‘holder‘s,.‘ It does not
go to bui]a up prive;te operators' profits. It is held in trust for the people of Canada" (1938 ‘
Proceedings. 33). The CBC also émployed its position as "the national network" to emphasize
the ,fac{jthat while there was an "element of competition locally.” at the national level "network

business is not in competition with private stations" and that a large portion of the private

stations benefited from these commercial broadcasts ( 1938 Proceedings. 98).
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Thus. while it;—is ofteh assumed that commercial re;/epue has been necessarily antithetical
to the purposes of public broadcasting in Canada, in the late 1930's /the reaso}15 behind this
sanction were complex and resulted from a range of social pressures. Indeed;leven the CBC's ,
chairr;mn had difficulty cleaﬂy identifying the "problem" ofcommercialis';n. However. togetherﬁ

all of the formal and informal sanctibns against commercial programming worked to keep -
%, .

commercial sponsorship on the CBC to approximately 20% of broadcast time for decades to

’

come (Weir. 1965:278).

" In combination with these cormmercial sanctions, the ongoing process of capitalization at

-
<

_ the local leyel exerted increasing pressure on the CBC, forcing it to the commercial margins of

the system.

>

ere. the CBC worked to build services and relationships -- such as the extension of
netw’ork services and the developmentiof listening audiences in markets that couldn't support
bcommercial service -- that were seen as key to establishing a national system, but were
"uneconqguical” under the existing market regime. As capital developed within the system. in its
search for new’avenues of growth these services and relationships would meet with the pressures
of intensive capitalization. In the interim th.ough. while the private stations worked at developing
successful commercial strategies. the CBC's sustﬁng features supported their pdBition in the
market. .

This capitali_zation of the "listeners” and networks produced by the CBC's services did not - 3
take long to emerge. Because the popularity of radio rapidly increased with boih listeners and

/

advertisers through the 1ate 1930's and early 1940Q's, this per»ibd is-often referred to as the "Golden

Age of Radio.""' The CBC deployed its growing revenues in this period to expand the volume of
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"quality. non-commercial” programs (cf. Weir, 266-273). Most private operators however. saw
the rising demand for commercial time as a lost opportunity and increased their agitation for the

relaxation of commercial restrictions and the right to construct "commercial" networks (Peers,

* k]
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1969:246). Facpd with similar demands by advertisers, the CBC compromised on its earlieré
position and Bfockington announced in 1939 that the Corporation would "permit temporz‘lry!
hook-ups subject to its control and dir,ection" (In Peers, 1969:246). Thus, "unofficial" |

L ;ommercial private netwprks were officially sanctioned and network service too began to feel the
préssures of extgnsive ca»pitalfzati.on.

As private broadcasters and advertisers continued to experiment with radio broadcasting

and discover successful strategies for turning it to profitable ends.:sustaining programs played a

diminishing role within the system. Not onl§ were. the private sector's commercial programs

’ ) }
increasingly successful in attracting large portions of the available listening audience, but the
profits. or "surplus,” these programs produced also provided the private sector with capital for
growth and strengthened théir position within the system, making it increasingly difficult for the
CBC to maintain a grip on their operation. As this occurred, interests and perspectives that were

displaced by, or unable to find representation within this logic of commercialism were focussed *

toward the CBC.
WW II: Capitalization Escalates

With the onset of the Second World War, relationships within the broadcasting system
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abruptly shifted. A freeze was put on the sale of transmission equipment to civilians. the CBC's -

construction plans were put on hold, and the Corporati.ohﬁ was moved closer to government as it |

e .

assumed wanimeinews and propéganda responsibilitiess(cf. Pf;ers, ,1969:32_2_-365). Thesercloser |
ties to govelmmeml strengthened what Raboy (19901165) refers to as the "admiriiétrativef m"odé.l" of
public broadcasting and precipitatéd a seriés of strhggles and scahdals over government control
of the CBC and its program service (cf. Peers. 1969(: 323-345; Raboy. 1990:65-82)("?) Per};aps
tuhe most enduring of these problems was the CBC's refusal to carry highlights of the 1942 -
Conservative Party convention. To the Conservatives, ths refusal was é\'idence of poli'tical
interference and. from this point on. "more ihﬂuemial Consérvative members called for an
'itho regulate both CBC and priva?e stz;iiops" (Peers:1969:336). But while the CBC
and the govefnment were locked in debate over their relationship, capital's éubsumptioh of radio
aéain accelerated. Changés in radio news production c'iixring thi-s period provide a case in point.

‘/e"”'—_\h

With the onset of the War. the social role of radio was greatly enhanced. [t was a central

-

vehjet€ in disseminating news of the war effort and it broughi inexpensive distraction from the
rigors of war production, disrupted family life. and rationing."* But as radio news gained
currency. the commodity form followed. R

Despite the fact that foreign news agencies sold radio news in the Canadian market in the
1930's. CP steadfastly refused to offer domestic radio news other th'aﬁ the free newscasts it
supplied the CBC. However, as cross-ownership between newspapers and radio stations began to
escalate through the late 1930's this resolve began to weaken (Peers, 1969: 286-287: Nichols.

1948:263-270).
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Te meet the deInand for war news, in 1940 the CBC instituted a central news Bureau gmd’
began te supply-frée news to private stations based upon the C.P. ,wire service -- provided that
these neW'scasﬁs v\;ere "u;‘sponsored." Soon the CBC began to eugment this service with its own
wartime repoﬁs and, face;i with increasing supply and demand for war news, the CBC's
©_operations \A/jere expande;i in January 1941 and five newsrooms across the ceuntry were
es;ablis}ied;'(Weir. 1965:270). Seeing this rising ;iemand for news as a market opportunity CP
quickly expanded their service too. and in July 0of 1941 they instituted a "commercial” news:
service fqr private broadcasters. Because private broadcasters were able to sell commercial time
surrounding the new CP service. it quickly became popular with private broadcasters. By 948,
CP boasted thai it "served 77 of the 100-odd private stations... and provided the basic service of
the CBC as well" (Nichols. 1948:267). With this development CP also began to charge the CBC.
and in March of 1943, the CBC paid CP $40.000 for its service (Walters, 1962:42). However, ‘
although the inauguration of this commercial domestic radio news service heralded full scale
commercial sponsorship of news among private stations, ;he CBC again shunned the commercial
impulse and delivered the news "without embellishment and free of sponsorship" -- despite the
fact that it was often the same news as was delivered by the private sector (Weir. 1965:270).

Other areas of broadcast service also met with intensified commercial pressure under the
exigencies of war. As increasing demands wefe made on the CBC's network to "broadcast
sustaining prograrﬁs associated with the war effort," many requests for commerckal time by

sponsors went unfulfilled (Weir, 1965: 233). Moreover. in an attempt to achieve as wide

coverage as possible, some sponsors "sought to gain an almost exclusive audience by the
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addition of many supplementary stations to the basic network," resulting in duplicate coverage in .
some areas (Weir, 1965:234). These events raised the concerns of the Parliamentary Committee

of 1942. Consequently, they recommended that an alternative network be established to meet

.3

- . “ y
with commercial demand and provide listeners with some program choice. While the CBC

? k]

experimented with setting up an alternative, pan:time network for t_hese commiercial ipterésts that
' migfft be ’impléinented during periods of high demand th'rough 1941 aEd 1942, the arrangement
"did not prove practicable. for the Corporation was never Certain it could obtain time on stations
“ when time wés most f;eeded" (Weir, 234). Consequently. undgr incr’easing pressure from thé
government, sponsq;s, and the p;’ii/at,é stations, the CBC instituted ;1 second, 'fu]l service national
network in 1944, Thls largely commercial network was C(;mprised almost entirely. of private
stations and. inAc,oncert with other develobment’s within the syst;m, satisfied. for a time. the

pecuniary interests of the private broadcasters. -

.
4

The Audience "Commodity"

2

While the CBC was busy attempting to negotiate the myriad contradictions that-

¥

commercialism presented, the private sector was gainfully employed in turning their "listeners”

L]
-

into "audiences -- thereby constructing a measured "commodity"” that might be sold to .

s

advertisers. . ‘ . 3

? et

#

Following developments in the U.S., Canadian broadcasters began experimenting with

ways to measure their audiences through the 1930's (Eaman, 1994:49-52). But as radio's
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popularity increased in the early 1940's pressure mounted for standardized procédures for
measuring the lsize and composition of radio audiences, and the Canadian Association of
Broadcasters (CAB) joined forces:with the Association of Canadian Advertisers (ACA:), the
Canadian Association of Advertising Agencies{CAAA), and some of the larger broadcasting
cbmpanies "to deterrfﬁ;:’fe the best way of determininé radio coverage." Two years later. 'tl;is' ,
group recommended the establishment of "cooperative, non—proﬁtgorganization" -- similar to the
newspaper industry's Audit Bureau of Circulations -- "to conduct (audience) surveys" (Eaman.
1994:58). Shortly thereafter. the éureau of Broadcast Measurement (BBM) was set up. As
Eaman (1994:60) notes: "By the end of the 1940's, BBM had 114 broadcasting members - 80 per
cent of the industry - including the CBC." )

But while the information gathered by the BBM on audignge size and composition aided
the private stations inetuming their listenership‘into an "audience»c.ommodi;y" that could be sold
to advertisers. it was not so useful to the CBC. Surveys were foc’fussed in the }najor cities. W'hére
the greatest number of private stations were located and CBC a’ﬁdiences were smz;llest. In
addition, measurement techniques reflected the needs of the pfivate profit-oriented broadcasters.
who offereq a more or iess standardized programming fonnat that might be depended upon to
regulér‘ly produce a specific audience -- not a shifting, varied program diet like the CB(C's that
was designed to appeal to a range of different audiences (cf Eaman, 1994:61, 68-83). Moreover.
the d:ata supplied by these surveys offered no illustration of what people might want to hear on
the radio. iny what they did listen to. Thus. while this infbrmation was key in developing

L]

markets for the services of private broadcasters and advertising agencies. it held few clues as to -
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" what kinds or types of programs audiences may have preferred. Still, the CBC subécribed to the
service and. by the early 1950's, the Corporation provided one quarter of the BBM's income

(Eaman, 1994:60)." c -
A Change in Focus

‘.By the mid-1940's, developments in the system began to relax economic pressures for a
private commercial networlé. Aithough the CBC made an effort to prevent the growth of
"multiple" ownership by refusing to award new licenses to existing station owners, stations
began to change hands between exi§ting owners and con;:entration of ownership escalated
through the late 1930's and early-1940's (Peers. 1969:349-35 1). In comBination with an
increasing use of electrical transcriptions and tape reeordings, these changes placed the |
economies of scale so long sought by private broadcasters within their grasp -- without incurring
_ the crushing burden of line-charges (cf. Peers. 1969:366-367. 387-388; Blakely. 1979:107-111).
As television éhanged the economics of radio broadcasting through the 1550’5. the demand for a

. N
private radio network would all but disappear. TBut the growing value of broadcast outlets in this

¥

atmosphere was underscoreci by the rising prices paid for stations that changed hands in the
market. despite the sanction against proprietary rights over wavele‘ngths (cf. Peers, 1969:367-
369).

Through this increasing commercialization of the system parliamentary committees to

3

investigate broadcasting were struck in 1942, 1943, 1944, 1946, and 194?. Since 1939, the CAB
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and other represeniatives of the private sector had been invited to ma_ke presentations before
these committees and. as they had been through the early 1930's, each of these com;rlinees
becqme a forum for the struggle between the J‘public and private elements of tHe system. Growing
prosperity through thg war years spurred the lobbying efforts of the private stations and they
begah calling for a separate regulatory board, following the lines of the Railway Commis'sion
(Weir. 1965:241). As industrial production was turned to peacetime purposes at the end of WW -
11 broadcasting's popularity among both audiences and advertisers continued to grow. So did

»

these lobbying efforts.'* Generally, however, parliamentary committees continued to endorse the

public purposes of broadcasting and its use as a nationalist instrument. At the same time though.

B 4
these committee hearings also became forums for énhancing the legitimacy of the private sector

“

(Crean, 1974:34-35).

The 1946 Committee was particularly critical of the private sector. Reviewing the station
logs of several of the most commercially successful private operations, they found tﬁuhe
pri,vatefs'talions appeared to be devoting too much time and effort to commercial activities.
Conse’é;uently. the Committee claimed that these stations paid little attention to community
responsibilities such as the devotion of revenue "to local community events. the discussion of
matters of local interest and the development of local talent and other public service broadcasts”
(In Peers, 1969:385). Shonly thereafter, the CBC announced that it would initiate "promises of

performance” when issuing license renewals, whereby private stations would agree to undertake
e

particular responsibilities in exchange for the "privilege" of holding a broadcasting license.

Yet, in the wake of an extensive campaign by-the private sector leading up to the
. x
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hearings, the 1946 committee also went on to recommend a more solid footing for private
stations in the system.'® Among these recommendations were: extending the licensing period

from one to three years; holding public hearings when considering license applications and

-

-> ' -
changes in regulations; and endorsing both concentration of ownership of radio stations and

ownership of stations by newspaper companies (Peers. 1969:389). Following further
recommendations. applications by private stations for power increases were also granted and. in

many parts of the country, the histogical difference between the “high power” stations of the

o

national broadcaster and "low power" of local stations was virtually era;ed (cf. Malone. 1960:55-

- -

3

x
>

56)."" In combination with other pressures to expansion, such as foreign broadcast incursions in
Canada's spectrum space. this recognition of the legitimacy of private, profit-oriented stations C
within the system quickly led to an éxpansion of the private sector and effectively sounded the /

death knell for the primacy*of t'he;nation‘al network within the system (cf. Raboy, 1990:86: Peers.

<

1969: 392: Malone: 19(_)2:53-56). s

Toward the end of the 1940's these events combined with other pressures coming to bear

on'the system to force the government to further intervene in broadcasting. Peers (1969:394)’

3

offers a summary of these forces: .

First, an authoritative answer was needed on who should regulate and control the
activities of the private sector; their scope and function had to be defined or
restated. Second. financial provision had to be made for the CBC: the license fee
was now clearly inadequate. The goverhment had to decide whether to increase
the fee substantially or find some other means of supporting the public system.
Third. there was the new problem of television. The country, it seemed would be
faced with the same kinds of difficult choices that had confronted it when radio
broadcasting developed. The difference was that the pace woNd be faster, the
icosts would be greater - and the stakes would be higher:
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As the\“ke‘conomy picked up speed through thf late 1940's, the demand for advertising
time increased with this intensified industrial activity. In this enviroriment,athe reguiatory ,
division that focussed the efforts of th‘e-public and private gectors at different points in the system

gave the private sector a relatively clear field within which to carry out commercial expansion.'®

This division of responsibility was: to a large degree, carried into the development of television.

The Road to Teleyision

Critics often charge that the Canadian broadcasting system wias founded on a 'v‘principal.
contradiction” between{"the adoptiori of the BBC or the commercial model” an(i that this st;u\ga‘%lﬂe |
over the public and private pur;oses' of broadcasting in Canada has informed much of its growth |
(cf. Smythe. 1981:159). Yet, as we have seen, this characterizatié)n provides only a piale
caricature of the complex forces that underlay the system prior to the introdlictio_n of televigig)n.

With its call for provincial and federal levels of control over broadcastiriig..the Aird
Report set the agenda for the development of a "nationzﬁ" bioadcasting system. Tliis modei \zi(as
focussed more toward ameliorating and accommodating poligical divisions within the country.
than it was to facilitating an open vénue for p;jalic exp’ression.) As policy responsibility f¢ll to the
federagjgbvemmem.v the general neglect of local broadcaisting in regulation al_A_l but foreclosgd on
broad public particiipation in the medium. Rati,ier. both regulation and government ownership

were steeped in. and driven by, the nationalist concerns of the Canadian state and the public

element of the system was largely structured to reflect "national” issues, concerns, ideals, and

-~

&
. @
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points of view -- even at the "regional” level.” Through time, and under increasing political and

economic pressures. the centralizing tendencies of these nationalist concerns would work to
marginalize even regional production and its accompanying visions of Canada (cf. Jackson,

1995:221-236). 7

Similarly. to argué that, under slightly different circumstances, government ownership
still might have offered an oasis of free public expression in a sea of industrial and commercial
forces is. at best, idealist. Rather; from its inception, the system was steeped in industrial.

transnational relations of production. Certainly, the CBC offered greater opportunity for the
/4' .. expression of a wider range of perspectives and programming than its private counterparié”; But

" even in the Corporation's most self-conscious "public service" moments, such as its farm and

B

fishermen's broadcasts -- replete with their discussions of prices, market conditions, production

»

techniques, and the %ooperative movement -- the service helped negotiate the distance between

the-community and the larger industrial society. In the process, these-forms of public service’
helped incorporate Canadian staples production into transnational maget relationships (cf. Wier.
1965:267-268). By the same token. regional entertainment programs, such as radio plays and e

comedy programs. that reflected life in rural communities, celebrated a way of life that was itself
largely underwritten by its position in transnational staples markets and the larger preésures of

industrialization. Popular programs, such as hockey glimes, as well as program scheduring and |
formats, reflected tastes and temporal rhythms developed in the larger context of industrial life

(Gruneau and Whitson, 1997:95-97). And. just as the value of the private profit-oriented

broadcasters' service came to be increasingly measured in terms of audience size, theré was |
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increasing pressure mounted to determine the value of the CBC's service in audience ‘nu‘mbers
(cf. E;man. 1994). My point is, that,radioibroadcaéting in Canada as a whole was a technique
~ that was bom_pf. and given form by. a larger process of industrialization. The de’velobment of
broadcasting jn Canada undoubtedly took a uniqué path. but its form and content were
contextualized by the larger pressures of commodification and the dynamics of transnational

productive relations.

The pressures of transnational.capitalism also placed other pressures on both the CBC

2

¥

¥

and its programs, although the pervasive nature of these forces is seldom recognized. Because
their access to private media agd other creative venues was heavily tonstrained by American
domination, many aspiring Canadian writers, musicians, and stage performers turned to the CBC
«
as an outlet for their work.” As Fink (1981:229) argues. in the fac‘e of this foreign domination of
"not only Canadian theatre but magazine and book publishing and the film industry." the CBC
. - . g‘i . ( . .

"became the financial sustenance of and showcase for a majority of Canada's creative artists."

a

These artists provided both scope and deFth to the CBC's sustaining programs. and they often .
self-consciously worked to provide an alternative to American commercial programs. Similarly.
these programs offered venues for developing skills and income while these artists strove toward
developing commercial markets for their efforts (cf. Weir, 1965:271-275: Fink, 1981: 229-230)..
Eventually. it would appear. many artists did develop such markets -- although they were often
situated south of the border (cf. Weir, 1965).

But. like rﬁany of the "cultural nationalists" of the early 1920's. rather than view the

differences between the CBC's program fare and those of other media as at least a partial result of
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the domination of Canadian media markets by American producers, many commentators viewed

é

the larger absence of a domestic market for Canadian cultural products as a product of the
ﬂ -
temperament of Canadian consumers (cf. Miller, 1987:12). In a paper written for the Massey

1

Commission. B.K. Sandwell (1951 :10) -- a one-time member of the CBC's board of governors --

offers an illustration of this pedpective:

T

One serious consequence of the unripe state of national culture is a deficiency in
the ability of Canadians to formulate judgements concerning the achievements...

. ‘of their fellow citizens. The whole evaluation process among Canadians tends to
await the result of an evaluation process taking place somewhere else.
Recognition by New York or London is an almost indispensible preliminary to
recoghition by Canadians in literature, science, criticism, music and many other
fields. . ' e A

*

- “ &’ , :
® g
This perspective has always failed to take into account that the Canadian media, including

broadcasting. were overwhelmingly dominated py foreign capital and foreign prodﬁctions and
were thereby only partially accessible to Canadian "talei]t," Canadian aﬂisti{c produc;s, anéi :
Canadian points of view. Similarly, it has also failed to acknowledge how this "evaluation
[;rocess" in foreign markets is itself driven by commercial imperatives ag those publishers,
producers. promoters. etc. also expect to profit fronf bringing the work of these artists to market.
‘Nevenheless, such convictions supplied impetus to the CBC's.promotion of "high" cultural
pr(:grams such as symphonies and operas, as well as tHe adaptation of "classjc” literary texts to
radio programming formats. Not only wére these program férms included in the CBC's schedule

because they were being displaced by the intensive commodification of radio programming on

private stations but, in light of the perceived overall poor state of Canadian "culture.” they were

LI
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also viewed as "educational” as well as serving_the minority tastes of the "discriminating

‘5 Ao

listener” (Fink, 1981: 231; Weir, 1965:275). Consequently, their inclusion in;%CBC schedules
reflected the "higher purpose” of public broadcasting and through their presentgtion. like the
BBC, the CBC Sough; to raise the consciousnes; of the éanadian liétening public.

In the U.S.. this type of programming was largely displaced by the intensive
capi’talizati(;x?o'f;the program schedule. and the production techniques developed in such
"serious"” radi;) were i;éorporated into both popular shows and commercials. ngever. in
Canada, because ';éom.merciali§m:' was viewed as the primary villain in their disappearénce --as
well as generallyj disdained by the crustier sections of this "elite" audience -- many of these

"high" cultural offerings continued to be offered well in to the 1960's and presented without

b . . - .
commercial "interruption.” Thereby. they added to the financial burdens of the Corporation (cf.

- Fink. 1981:240; Weir, 1965: 275). Thus, framed by the domination of Canadian media markets
by American capital and. at times. driven by an elitist definition of culture, botﬂh the character and
qualit)" of anrother major facet of the CBC's programming found fgrm. In this context, the gffort\s
of the CBC to continue ‘produc‘ing this kind of programming and avoid commercial influence can
fhemselves be seen as a product of larger pressures associated with the inten:sive and extensive
capitalizatic;n of the system at large. Moreover. in part, these sanctions }géinst commercialism in

general also contributed to the CBC's marginalization in the larger system, impairing the

-

Corporation's abilities to adapt to its changing circumstances.

\



179

The Emérgence of Public and Private Purposes
ay
As I have illustrated. through the 1930's and 1940's the public and private elemenvts of the
system began to embark along different paths of development. Th’e structure of federal
intervention played upon and e;‘hcerbatec&the distinctions bgtween these elements of the system.
The div:'ision of resbonsibility imposed by regulation between network and local service provided
much room for consolidation and growth on the part of the private sector. Led by nationalist
purposes that were not directly responsible to the production of surplus capital. the C BC
folldwed the lead of the CRBC and labored on the commercial margins of the system. [W}{ere.,
for the mo;t part. they were also self-financing (Cf. Hodgetts, 1946:463).] In this way. the
* operations of the public broadcaster continued to follow the histovrical patterﬁ developed by
government deership in other sectors‘c')f the .economy.
_This division of responsibility withip the system was given further i.mpetus by difficulties

in controlling the growth of the private secfor e;t several levels.

Fi;st, regulatory responsibilities were divided between the CBC's Board of Governors and
the government. making comprehensive regulation virtually impossible (cf. Hodgetts. 1946.)
Almost annual parliamentary.' investigations added another layér of uncertainty and confusion to
regulatory direction, as these committees adjudicated between the interests c?f the public and
private sectors and often allocated the resources of the system between them (cf. Malone, |
1962:42-53). Throughout this period. the private sector made slow but steady gains in the pelicy

arena. often at the ‘recdmmendation of the Parliamentary Committees (cf. Crean, 1976:37-38).
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With rising popularity and ensuing economic rationalization. the priyate, profit oriented sector
dominated the system by the late 1940's.

Second. the CBC's dependence on the private sector for distributing its largely non-

v

revenue producing programs made it difficult to impose stiff regulationé on the commercial time

that p;rovided the life-blood of this system, particularly as those most interested in carrying this
programming were the less profitable stations. This division between the profitable and the less
pl:oﬁtable - between those who did not subscribe to the CBC's servi‘ce and those who did -
became more pronounced as the stations in the larger, generally more profitable markets were
able to reinvest their profits to improve the reach oftheirzsignal and, conseque}nﬂtly, the
economics of their operations (cf. Weir, 1955:335).

Third. the CBC's own depen;ifencé on both foreign and commercial programming
cbmpromised th‘e Corporation's ability to impose rules on the privaié sector m these areas. As
both broadcaster and regulator, the CBC strove to set a high standard of br;)acicast gperation. as
well as deal fairly with the needs and concemns of its rather capricious and recalcitrant charges.
bHence. regulations were more "rigorously enforced on its own stations than on the privately’
owned stations" (H;dgetts. 1946:465).%' Moreover, as we have seen, commercials themselves
were not generally seen as "negative” as. at least implicitly. they too were viewed as an important
-vehicle of "public” expression. Thus. both formulating and enforcing regulations against foreign
pro.s;ra_mming and com;rlercialism was a difficult process. )

Together, these circumstances made effective regulation by the CBC difﬁc‘;ult and,

-

although stations were sometimes reprimanded for their activities, under the CBC no station ,

o tl—
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license was ever cancelled. Moreover, nationalist and commercial considergtions both Jorked to "
constrain cultural expression. AsAwe have seen, the CBC's "na;tional" perspective was CO‘i;lStl’L_lC'ted
at .the expensevof the expression of di‘verse‘ cultL;ral, regional, and ipcal perspéctives ‘(cf. Raboy.
1990:50-88). And, because the "commercial rights” of private broadcasters were implicitly
allowed fo foreground and cénstrain access td their service, issues and debates concerning
freedom of speech and "controversial programming" were largely confined to the public séctor ,
where, in turn, they weré refracted through both nationalist concerns and political preg;gres (cf.
Hodgetts, 1946:46,1; Malone, 1962:64-82)?These problems of access were compouneied by fhe )
CBC board's reluctance to allow ti’w few non-profit local broadcasters, such as universities. the
right to garner commercial reyenue, as well as their refusal to grant broadcast licenses to the
governments .o*fAlberta, Saskatchewan, and Quebec in the late 1940's (Peers, 1969:373-377). E
Raboy (1990:8;1-86) illustrates that the CBC was also reluctant to consider alternative forms of
'ownership.‘ S;JCh as a cooperative arrangement forwafded by farm organizations in Alberta in
1946. Thus. under a combination of social and commercial pressures, the C BC'S natiqna] service
became a site of struggle, while at the local level, private profit-oriented broadcasting became theﬁ

legitimated heir to the system. | . ' v, -

In summary, frorﬁ the outset, Canada'$ broa,dcastiné syster;"n was g?ven form ard focus by
its insertion in a complex web of material and diséursive relationships. Out of this melange of
transnational relations of production, normative and practical considerations for the sanctity of |
private property. elitist visions of culture, regulatory cbntradiétions surrounding commerciélism

and the use of foreign programming, and nationalist pretensions on the part of the Canadian state, .
' e
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’ }
. there was little opportunity for an institution to emerge that bofe’any resemblance to either the
BBC or a public broadcaster accessible to the diverse range of interests that comprised the
Canadian public. Rather. the range of contradictions that beset the system drove the "public” i
"* & ’ . ] ' .

element to the commercial margins of the system where it labored to develop C anada's
broadcasting resourcegvhile the private profit-motivated element deployed economic principles

L % . : L .
and relationships generally developed in the U.S. to reap the benefits of Canada's industrial
. ‘ . |
growth in the broadcasting system. Slowly. the public network that had been the tentral element

' i . : L
of the system began to take on the more subservientrole of serving minority audiences and

interests.

paes
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Endnotes to Ghapter V

1. The process of developing commeicial formats for radio was itself a drawn out social struggle
between a wide range of interests involved in the production, distribution. and consumption of
radio programs (cf. Sanjek, 1983:16-26; McChesney, 1990, Smulyon. 1994:65-92).

2. Advertising developed in distinctive stages, each. based upon the development of techniques for
reaching and segmenting different kinds of audience members (Leiss et al, 1988:119-126).

3. There was also disagreement regarding the regulatory powers that should be given to the new
public organization (cf. O'Brien, 1964:356-362; Peers, 1969: 175-182).

- 4.In a move to clearly differentiate the purposes of the Corporation from those of the private sector.

Governors were required to take an oath that they "would not accept or hold any other office or
employment. or have any pecuniary interest, direct or indirect, individually or as a shareholder or
partner. or otherwise. in broadcasting or, in the manufacture or distribution of radio apparatus”
(Section 3.10). ' :

A

5. Financial information for the early operation of broadcast stations is extremely difficult to obtain.
However, Weir (1965:182) compares the expenditures of the CRBC for fiscal year 1935-1936 with
those of the CBC 1937-1938 as a percentage of revenue: i) for programs. the CRBC - 29.5%. the

- CBC - 52.5%; ii) for network facilities, the CRBC - 40%, the CBC - 25.8%; for general

administration and station operation, the CRBC - 30.5%, the CBC - 21.7%. Similar figures were
reported to the 1938 parliamentary committee on broadcasting by the CBC's officers.

6. In 1938, it would appear that in excess of 85% of the CBC's income was spent on programming
and line rental charges for the networks (1938 Proceedings: 11).

7. As Malone (1962:34) illustrates, "comparable payments to affiliates in the U.S. by C.B.S. and
N.B.C. in 1935 were 24.09 and 22.02 percent respectively.”

. /
8. Interestingly. in the early years, this concern was tempered by an ongoing debate both within the
CBC and between the corporation and the government over "controversial" programming.

- Religious broadcasts, some political broadcasts. and programs concerning issues of public morality,

such as birth control, were often refused because of their controversial nature. In this way, the CBC
moved to both promote and define a forum of public discussion free of commercial constraint. To
some extent. this tradition continues today. However, the shifting, normative nature of the
Corporation's definition of "controversial" has kept the CBC embroiled in struggles over how the
limits of public discussion are to be defined.

9. Despite extreme pressure from some members of government, the CBC steadfastly refused to
make its financial accounts public record during thel938 committee proceedings fest this
information be used against the Corporation by its private sector "competitors" (1938 Proceedings,
16-18). ‘ . '
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10. In the U.S., the "quiz show scandals” of the 1950's also-‘_adde.d impetus to separating advertising
and program content. -t .

L

I'1. Fink (1981:238) makes the point that this characterization is more appropriate to the Amencan
system than it's Canadian counterpart. As he points out, not only was the development of {anadian
radio drama interrupted by WWII, but with slower adoption rates for television in Canada, as well
as continued support by the CBC, radio programming remained stronger and more colorful in
Canada much longer than it did in the U.S..

12. As Raboy (1990:68-72) government censorship was particularly repressive in Quebec where it
was directed against both debates over conscription and critical discussion of the war effort.

13. As Weir (1965:270) illudtrates. news was a major component of the CBC's war programming:
"At the end of 1939, news bulletins occupied9.4 per cent of total program time, but by the autumn
of 1941. this had risen to over 20 percent." :

“a

14. As Eaman (1994:105-123) illustrates, the CBC withdrew from the*BBM's service in 1956. In
1959 the American A.C..Neilson company launched a Canadian "diary" based service to which the
CBC subscribed. By the mid-1960's however, the CBC again began purchasing BBM's
information. and by 1970 it was making extensive use df both these services - thereby supporting
both the "Canadian" service and the branchplant. For the most part however, because the CBC's
programming practices have varied considerably from those of private profit-motivated
broadcasters, they have often had to relay on their own audience research. To this end, the CBC's
audience research department has constructed measures such as an "audience enjoyment index" in
an attempt to measure what audiences like about their programs. However, as Eaman illustrates.
such measures do not attempt to uncover the kind of programming that audiences might desire.
only what they seem to "enjoy," nor are they vigorously employed in the production process.

15. While reliable statistics on the growth oif radio advertising are difficult to come by prior to the
1960's. there is evidence to suggest that the dollar value of radio advertising in Canada more than-.
doubled between 1948 and 1960, despite the introduction of television in 1952 (cf. Firestone.
1966:128-130; Leiss et al. 1988: 92). This is in marked contrast to expenditures in the U.S. where
radio advertising suffered a sharp decline from 1948 to 1955 as advertisers migrated to the new
medium (cf. Leiss et al, 1988: 91).

16. As the Report of the 1946 Committee stated, "network broadcasting and nationwide coverage to
the remotest parts of Canada-are the functions of the national system. Service to community-areas is
the function of the private station. Network opgration or coverage of the whole regions of=tht
country, are not. your committee believes, the normal functions of the private radio stations”
(House of Commons, Journals 1946, 87, 712).

~

17. As Malone (1962:53-56) illustrates, power increases by both Mexican and American stations in
the late 1930's and early 1940's began to encroach on channels allotted to Canada by international

*



agreement at the Havana Conference of 1937. (Cf. Peers, 1969: 362-363, 378-379). These
incursions provided impetus to both increases in broadcast power and’ further licensing of private
stations after WW II, the first of which resulted in CFRB being granted a power- mcrease to 50.000
watts on its new frequency in 1947.

18. Comparmg statistics from a study done for the Massey Commission in 1949 with similar data
complled m 1956 for the Royal Commission on Broadcasting, it would appear that commercial
time on CBC jstations fell by approximately.30% between 1949 and 1956 while it increased by a
similar amoynt on private -stations affiliated with the CBC's networks. For unaffiliated private
~ english Zy?gns the amount of' commercial time doubled. (1957 Royal Commission on

" Broadcasfing 1an Televisi ' P Appendix XIV, 199). And, as Weir
- (1965: 3/ 19) notes, by 1963 sustammg features were no longer required by most private stations and
attempts to, increase network reserve time were met with strong resistance.

19. Raboy (1990) clearly documents the _ev‘o]dtion of .this "nationalist" focus in the evolution of
broadcasting policy. L )
. ' .- v

= 20, P‘érhaps driven by the hegemony of American capital in other venues of cultural expression.
concern for the.use ‘of "Canadian talent” was a consistent theme ‘in the discussion of broadcast
productions throughout the 1930's and 1940's (cf. 1938 Proceedings; Weir, 1965; Peers, 1969). As
we shall see. this concern would later find enunciation in the "Canadian content rules” promulgated
by the Board of Broadcast Governors.

21. Part of the problem here was that, as nhoted earlier, the CBC had no sure way of determmmg the
real financial position of the private broadeasters. -
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Chapter VI

Television and Early Postwar Canadian Bfggdgg_s_ting Policy

Following the War, American assembly lines were quickly converted to producing

consumer goods. In Canada however, the project of reconstruction faltered in the face of a lack of *

’
EY

investment capital and a severe balance of payments problem. But-led by federal policies that
encouraged foreign, maiIZ; American investment in both the manufacturing and resource sectors.

the economy began to pick up in the late 1940's and early 1950's (Aitken, 1961 :50-73). With this

=

increasing integration of the Canadian and American economies, the new mass-market
industrialism that had begun to take seed in-the 1920's came into bloom. However, just as:the
adaptation of American industrial technique to Canadian circumstances had led the first advance

of industry in Canada, so it continued to provide both form and substance to investment in the

=

latter stages of this second wave. Similarly, just as American téchnology had formed the,
backbone of the Canadian radio industry in the early stages of this new industrial growth, it

would also contextualize the development of Canadian television.

~ Asthe economy gained momentum from the late 1940's through eérly 1960's, labour

-

be¢ame better organized. As Dfache ;and Gertler (1991:xlv) observe, the resultant "wage
revolution was pivotal in changing the material well-being of the industrialized working class:

within & generation it would transform consumption norms and enable workers to buy homes,
/ ‘ ,

" own cars, and support;mass production industries through mass consumption.” In this

atmosphere, the Cdnadian state became increasingly interventionist as it was pressed-to both

- Ly

stimulate and’manage growth across a range of different dimensions (cf. Hodgetts, 1973:25, 151,
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257). As television broadcasting took form in this period, its development reflected this larger

process of economic growth and rationalization.

1 . .

Setting the Stage for "fglevisign

o

Imrﬁe—di,ately following the war. the CBC'quickl‘y moved tp;eorganize aqd upgrade its

. radio services. But, riding a’s@"elling wave of commerdial demand, the érowth‘fof private radic‘)
quickly outdistanc;ed its more héa-vily burdened publié counterpart. Between 1946 and 1948,
private radio's revenues gre;v'from ten to over fourteen million dollars. wilile the C BC's income

moved from six to seven and a half million. During this period, the number of private stations
, a \

was increased by 25 percent.-and by 1948 the assets of the private sector were three timis those

of the CBC (Massey, 281-282). Thus, as presSuresﬂmounted for increases in the size of the .

g

private sector. the relafive strength of thee CBC presence within the system dwindled. But just as
the growth of the private sector threatened to push the CBC to the commergial margins of the

. system, developments in the U.S. were setting a new agenda for the growth of the Canadian

' %
broadcasting system. .

[y - . it

Television: American Style

>

Eager to convert their electronics holdirigs to the purposes of peacetime proﬁtmakirig, the

4

RCA-NBC forces in the U.S. began pushing the FCC for reinstatement of television licens;ing.



o

which had been abruptly halted in its infant stages with the qutbreak of the war.' In 1945 a
N - : ‘; ‘ s ' v ) *
dec_ilsi"on to resume licensing was made and by. the summer of 1946 RCA had television sets on
, 4 : ‘ ¢

the market. catching CBS, its major competitor, offguard. In early 1947, an FCC decision gave -
the RCA-NBC forces a further advantage by allocating’ commercial channels to the very-high -

frequency (VHF) l;and'of the radio spectrum upon which its technology was based, instead of the

ultrazhigh frequency range where CBS's efforts were focussed (cf_,Boddy. 1987:350-352). Later _

that year. RCA-NBC was demonstrating a crude ‘c'p}our version of the technology.” Faced with

-

rising interference problems however, the FCC issued a freeze on television licensing in 1948,
‘ {

but some ldOO television licenses had alfeady been issued (Bamouw.'l990:l 12-113).
: , s

Meanwhile other events wére taking placé in the U.S. "entertainment” i:ndustry that would
have tremendous import for tele\fjsion. In ‘1948. ar}ti-trust_ prqgeédings broke the big'Hollywood
studios' monopgly control over the feattire film ir;dustry. Fearing they would no lbng‘er have
markets fer much of their production the studios slashed their staffs; flooding the mark_et with
"actofs producers. directors. writers (and)tech‘nicians" (Banjlouvw, 1990:116). Some of these
people headed for New York w};ere they hoped to become invélved with television. Others
staved in Hollywood where they op'ened small production studigs and began producing episoéijc
tele\'isi(;n "series" on film. such as Desilu's "I Love Lucy" which went into production in 1951 ~
(Barnouw, 1990:133-134).” Some of these ;;roducts "went into network schedules. while others
were syndicated - (that is:{:)*égold on a station by st ;i:)n basis" (Bamgu‘w, 134).* With this early
success. the big‘studios also en’te’réd the 'T market. By the mid-léSO's Hollywoo;i had become a
major supplier fo"r television's ravenous programming appetitg. These products were also on the

forefront of building foreign markets for American television programming, one of the first of

Co : 188
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which was Canada (cf. Barnouw. 1990: 229). , ?%

Early onin television's development, NBC had decided to promote it as a.commercial

vehicle (Boddy. 1987). But in the early stages of development,-both the tremendous expensg

g

surrounding TV's intfoduction and the uncertainty over l_ice%’;ing standards had cooled their
v » & | . '
commercial ardour. Equipped with the technical advantage though, they pushed their plans.

forward. < : s,

One line of attack was to promote television as the latest sales tool in finding markets for '

a

) the products spilling off the assembly lines in the post-war industrial boom. Drawing an’

argument for advéiféi,signg' along ’the same lines that President Hoov;r‘did in 1930, NBC President
Pat Weaver ptessed this plan "(i)n a series of speem manufacturers and trade groups in the
early years of television: 'Advertising 1s to mass producti;)n what individual selling was to craft
production... The growth of oﬁr economy has reached the point where production becomes less a
problem than consumption. It is no trick today... to make great quantities of goods. Instead thé
trick is to sell them to people who can afford to pay for them" (Iri Boddy, 1987:352). Of course,
f he thgn nominated television to this task.

. A second course of action was to wrest program control from sponsors, so that the.

rl

network could*pull as much profit as possilble frq»m its strategic position between audiences and
advertisers. As Boddy (1987:35i) illustrates, moving from single sponsorship to "participating

, advertising” - that is. selling the commercial surrounding a program to multiplc;: Sponsors - was a
difﬁcﬁlt struggle as sponsors were reluctant to give up program control:an the move did not

gain momentum until the mid-1950's. Still. by developing programming formats based upon the

study ot audience demographics. the network was able to taffor "audience flow through the day

<
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and night to suit the (sﬁgéiﬁc) needs of participating advertisers" and thereby win inéreasiqg
. s b - N

commercial éupport for the system (Boddy, 358). In the process, it was able to maximize "the

' proﬁte;bil.ity.of every moment in the program schedule " (Boddy, 357). T;us:”the ;ingle
spohsor;hip form gave way to 'formula Buying' on strict cost-per-thousand calculations” and
f'(s)pyﬁ;ading network-brokered advexrtising inéertions across the broadcast schedule made the

: '-rr_loden']' i)rc;g.‘rémmiﬁg thef‘fl‘és.‘()f: 'aﬁudi'enize flow, programme adjqéencies and counter-
programrﬁing vital to every segment of the broadcast day" (Boddy, 356,357). The narrative form

-

-of television programs quickly became caught up in the attempt to pull audiences through

, . w
commercial interruptions, and the whole broadcast schedule began to beat to a commercial

rhythm. The "quiz show scandals” of the late 1950's undermined sponsor-controlled shows,
finishing the process that NBC began. ?y 1959 the networks were depl.oyinl"g Hollyv;'ood
"teleﬁ.lms" to tailor the demographics’;gig;/ sought (cf. Barnouw, ‘1990:213-218.243-2‘48).

In the garly years of American television, attempts to capture .particular types of audience
members were highly generalized and usually centred on abstract categories such as
V”homemaliers" and "children." as they ha‘axqtlring the days of radio. In the evening "ﬂow"' was
the key. and the goal was to develop and ho;ld as large an audiepce as possible through thé .
evening rhythm of the household as children went to bed and the adults settled down for a few
quiet hours before retiring themselves. The networks began to construct scheduling forma'ts thé‘t R
deployed a scope of programming to yield an economy of scale thropgh audience size: As they
gained greati\ar control of the program schedule, th‘ey‘ fine tuned this‘logic and audience

composition became an increasingly important factor. By the mid-1960's, the American

television networks were generally able to command a much higher "cost-per-thousand" than
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' their Canadian counterparts because they claimed to deliver much more "specialized" audiences

(Firestone. 1966:117). By 1968, no American television program was gponsored by a singlé

a

- advertiser a}nd\; by the early 1970's. Hollywood's television products were "pre-tésted" in an

attempt to ensure they captured the appropriate demographics (Barnouw, 1990:469-474).

&

Consequently. while Canadian policy makers were debating the place of commercialism in the
B 'S

new medium. the Americans were developing it into a fine art.’

Where it was introduced in the U.S. tele:/isjon quickly became popular, and radio ratings
experiqued a quick and precipitous drop. However, what was one medium's loss was the other's
gain and. in firm control of both technologies. :NBC'and CBS played television and radio off
against each other -- financing their ngWiﬂg inveétment in one medium with-their shrinking
revenues from the other. In an effort to maintain the profitability of radio. progr‘amming
underwent an intensive process of rationalization. Sustaining programs all but vanished from
program schedules and recorded progfamming made increasing inroads. Radio performers were
‘recruited for the new rﬁedium. induced by new contractual arrangements that increased the
networks' C(;ntrpl over program~‘production:and relieved the performers of ta; and adrr}ini;rative
burdens (Bamouw.‘1999:103-104). For tax purposes. programming became a capital investment
and the extensive capitalilzation of the American broadcast industry took another step forward.

Meanwhile. both CBS angir_RC A also in‘troduced new techm)!ogies toward r,ationz.ilizing
" the radio industry and creating new mar'kets.. In 1948, they introduced the 33 11/3 and 45 rpm V
"microgroove" phonograph records and the battle "for sovereignty in the new disk—jock\ey world"

was enjéined (Barnouw. 1990:104). These developments issued a whole néw era in radio

broadcasting,. as the music.recording industry became tied to radio programming formats and a

g -
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popular music industry - replete with a range of diverse musical taste "marM@_g to take

S

form. By 1957, radio had, in doltar terms, recovered its advertising markget. However, through the
v » - L *

mid-1960's radio advertising remained relatively flat when compared to the growth of the

- 2
_economy in general, On the other hand, television advg;ﬁsiqg sales exhibited strong growth and -

3

by 1963 they" were two ahd a half times those of radio (Firestone. 19665 ] 53).

-

. - By the late 1950's both radio and television were quickly being subsumed by processes of
intensive commodification in the U.S.. No longer were broadcasters interested in simply selling

time to advertisers or sponsors. Rather the commercial imperative increasingly induced them to

F

employ the least expensive programming vehicle to attract the largest possible atdience of a

. — )
particular demographic profile across the program schedule. For some commentators. this shift

<
marked a turn in American television from a "Golden Age" to a "vast wasteland" as

&

programming turned from live, theatre-type productions to violent action-adventure westerns.

domestic situation comedies, and police shows (Boddy. 1987:366. Barnouw, 1990:260-265).

<3

: e
Developing Canadian Television Poli}y

' The development of television in Canada proceeded at a much slower pace. The CBC had '
neither manufacturing interests nor radio profits to propel the system into the television age. And
while potential private investors watched developments south of the border with increasing

: ’
interest, no Canadian companies were anxious to assume the necessary investment in plant and

programming. The CBC forwarded plans for television in early 1948, but these were dealt a

serious blow when the government refused to fund them. For a time. it appeared that the CBC

\
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might bk relegated to a licensing and regulatory role in television similar to that ofthe FCé
(Peers. 1979:'10-11). Thro{lgh 1948, the CBC's Board:of Governors held s’everal"h»earings on

television license applicat@‘]‘s.. However, the applicants most able to proceeff Were: foreign own_edv

and connected to ﬁlm‘and electronics interests (Peers, 1979:11). This raised objections from the -

CAB. and délay followed. Because the CBC was determined not to let television grow at the
eexpense of ilt radio operations, and the govexjnment effectively exercised regulaxt‘ory control over
television's development by holding thgpurse strings, the CBC waited for policy direction.
Meanwhile, tv signal's from A:meri;:ari bc;rder statiéns began to establish Canadian markets for
receivers.

»

With an election approaching. the federal governmént moved to consolidate and contain a
o < =z
_variety of social issues that had arisen and come to a head in the wake of the War. Returning
servicemen seeking post-secondary education issued a crisis in university funding, a burgeoning
arts community continued to seek recognition and support from the federal government, and
broadcasting required regulatory direction. In the throne speech of 1949, it was announced that.a -
Royal Commission would be struck to investigate these matters. But in March, with rising
pressure from both broadcasting apd electronic mahufacturing interests, the government
» ! -~ 2 \

announced an interim television policy prior to striking the Commission.

Building from a January request by the CBC that it be allowed to establish initial”
tf‘lﬁl'sion production centres in -Toronto and Montreal. the government stated that the CBC
would establish stations and production facilities in these centres and that they would supply

programming to stations in other parts of the country. Licenses would then be awarded to private

interests. on a monopoly basis. "in any city or area in Canada."® Funding for the public element
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of the project would be provided by Parliament in thea form of a $4 million loan. Responsibility

for network arrangements was to be.placed in‘the hands of the CBC. Speaking in the H»ouse of -
Commons, the Minister of National Revenue, J.J. I\:IcCann stated that these plans "would provide
a 'large new outlet' for the electronics industry and ;vould- eventually, provide a means 'of * °
encouraging Canadian talent, of expressing Canadian ideals, of se;rving the needs of the country -

I
"

(In Peers,

as a whole. and of stimulating and étrenéthening our national life as a whole
1979:17). Thus. once again, the state moved to construct a national medium of expression and
ensure the presenc‘e of Canadian programming withi; it. But, just as it };ad in the early days o_f .
radio. the government sought to place the CBC in an ancillary position within this System.)

. e
supplying Canadian programming to private stations that were either unkwilling or unable to

produce such programs themselves. ’

It is possible to read these developments as a self-conscious attempt on the part of the
government to subordinate the public elemen? of the broadcasting system to the interests of the
private séctdr. But this was net necessarily the intention. Following the pattern set by radio and
early American television, television broadcasting outlets were still largely perceived as program
distributors. Program production was generally the responsibility of .sponsors‘ and their
advertising agencies and, in 1952, "72 per cent of all sponsored network shows (in the U.S.) were
‘outside packages"' (Peers,,? 1979:33). From the goverr;ment's perspective, in the extenuating
circumstances created by Cénada's vast geography z\nd dispersed population, as a program
producer the CBC would serve a dual role within the system: on one hand, it would fill the rofe

of the "sponsor" and finance program production; on the other hand, it would ensure that

programming offered some representation of a larger set of Canadian ideas and values than
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commercial imperatives alone would allow. Yet, inthe shifting currents of national politics, this
was not to be the final policy design, .

IS

The Massey Commission

”<
T
&
=

In i&pril of 1949 thé Royal C ommission on Natignalukdevelopment in the Arts, Letters and
y n
Sciences (Massey Commission) was struck, and the CBC quietly waited for its report before ‘
allowing private stations to be built. The fipmmission had a wide ranging_mandate and set out to
investigate a field of culturél issues that had been raised by créeping industrialism (cf. Litt,
1992:83-103). From film, to the state of the "arts," to university funding, to the broadcasting
sysltem \to name but a few areas of its purview - the commission spent some two years touring
the COUI:lC"}’ and investigating the state of Cane;dian "Culture.” Set in the deepéning chili of the
Cold War. the Commission struck out to fashion a defense of cultu;e broadly based upon the
British model of state sponsored cultural institutions (Mas'sey, 4,274).

Both the tone of the enquiry and its ensuing report are sometimes described as."liberal
humanist. at other times "conservative" (Litt, 1992:102-103; Magder, 1993:82-82). fndeed. whén
viewed in hindsight the ideological dip]ensioﬁs of the Commiséion's recommendations.

'particularly concerning broadcasting, appear somewhat paradoxical, making them difficult to
categoriz-e.”' The Report blatantly subscribed to an elite-centred, "intellectual” vision of culture,
and Ame;icé;l "mass culture” was clearly cast as the villain of the piece. But while the

commissioners did attempt to provide a somewhat "humanist” counterpoint to the rationalizing

forces of industry that were reaching out to subju?e Canadian society and culture. they failed to.
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grasp hgw their own aesthetjc concerns were derived from a class struettre and division of labor
- - . P I -

that privileged thevjudgmem of the few over that of the many.

L

-

To some extent the Massey Report reflected the shifting political economic currents of

the time. Poised on the brink of beihg overrun by the American industrial juggengqaut.
. 1 i )
conservative Canadian cultural forces allied with the fading vestiges of British Vic}orianism in

. . i
an attempt to deploy the state as an instrgment of benévolégt paternalism J\d hol’d’iack' this

. o 2 o
commercial tide (cf. Grant, in Magder, 1993:82). What this elitist pejspective failed to grasp was

that the political economic system that issued this position of privilege was itself dissolwving

under the "revolutionizing of production.” and that the "fadt frozen relationships” that their -

: P . ' ¢
"venerable ideas and opinions" rested upon were 50gn to be "swept away” (Marx in Tomlthson.
, ’
-

2
.

- 1991:151). Stili. despite the fact that the Massey.Commi:ssibn failed to establish a'dominant
position for their-view of culture in either t};e broadcasting realm or Canadian society at large. it

proved to be an imponaqt turning point in Canada's cultural history (cf. Beale. 1993).

»

First. the Massey Commission marks the apogee of a "high" cultural vision in Canadian

AN -
p&licy discourse. providing an important moment of legitimation for many writers. artists, and
A .

i b -
inté,Uectuals who had long labored to embroil the pewer and infrastructure of the state in

58 :
furthering their cultural vision. Broadcasting, of course, was part of that vision.

-

Second. while the Commission’s cultural prescription wasn't directly embraced by
government. its Report provided a blueprint for a vast web of cultural institutions and funding

agencies. In its wake, and as funds came available from both public and private sources, the

federal government sgawned a series of institutions, agencies, ang programs, that drew updp the

=

- . . S
plans that they laid such as the National Library and the Canad% Council (cf. Litt, 1992:223-254).
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While many of these institutions served to rg,produce dnd cultivate what might be broadly calléd,
"high" cultural forms. they also provided income and resourégs for: Canadian writers, al;tists. .
filmmakers. musicians and the like who later went on to develop projects with broader cultural
appeal. Moreov§r. as we have seen, }the élité vision of culture that framed this enquiry did enjoy

currency at the CBC and worked 1o inform some of its programming practices. Bolstered by

Masseyfs largely British prescription that radio has "three main functions” in agy "democratic"

.

.

couht‘ry‘: "to info;}h; to educate; and to entertajn," this sensibility would continué to hold sway ‘in
Canadian broadcasting policy and eventually ﬁpd voice in the r;landate assigned to the CBC in
both the 1968 and 1991 Broadcasting Acts (Massey, 299). Thus, despite its contradictions. the
Méssey Commission helped entr;nch a particular ideological perspective in Canada's cultural
fabric -- one that would éqntinue as an important element of the broad disc‘c.)q'rse' of broadcasting
policy and.vat least, CBC programming decision; for decades to come.® Moreover, the
government eventually charted a course in broadcasting policy that rather closely followed
Massey's prescriptions. Hence. both the proceedings and recommendations warrant further

' attemio/t A

/

/" When the C ommission}convened. hearings on broadcasting policy. the scenario played out
: muéh as it had before numerous parliamentary committees (Massey. 23-41; Peers, 1969:23-28;
Litt, 1992:123-145). Support for thc;. Cbrpbration was widely drawn, with a variety of educational
associations and voluntary groups. as well as some labor organizations. rallying to its cause -
although. often for very different reasons than thdse officially voiced in the Report (Litt.

1992:123-145). Private. profit-oriented stations argued for greater commercial freedom and an

independent regulatory board. There were numerous complaints over the "Americanization” of
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broadcast programming, and commercials in generalv. The private sector was found to have spent
only a small fraction of the am@nt of money the CB& did on Canadian proéramming and
"talent.” The CBC continuéd to argue that they should retain control of the system but that their
ability to meet with this task was coufnplicatea by dire financial circumstances. ', ,

In their Report, the Commission noted that it would pot "miAke detéilZd recomrr;endat_ions
on the policy of development" b;cause it believed fhese were the respon'sibility~ of the CBC's
Board of (;ovemors (Massey, 302). However, the Commission did maintain that "The syétem
recommended by the Aird Com‘r'nissiﬁo? to the nagion‘has developed into the greatest single
agency for national unity, understandiﬁg and enlightenment” and that the development of
television should follow much the same course as radio. with the CB.C‘ leading and controlling
the system (Massey, 279, 301-313). To;vard this end. the Com’mission recommended that both
the control of foreign programming and the production of -Can_adian programming should remain
in the hands of the Corporation and, building on t\he‘ government's decision to include the private
capital in the system's development, and that all private stations should be "required to serve as
outlets for natignal programmes” (Mas;ey. 303). The Commission also recommended that radio's
finances be kept separate from those of television so that the quality of radio not be sacrificed to
the development of television as had seemingly happened in theU.S.(304), and t};at the CBC
take steps to curb the "over-centralization” of program production dnd thereby increase the
representat'ion of the regions in their programming (298). |

To finance these responsibilities, it was recommended that the capital costs of television

construction should be covered by federal grants and that Parliament should implement ongoing

statutory grants to the Corporation to meet the rising costs of broadcast production. Reinforcing



the government's vision of the system. the Commission envisioned the CBC as leéding Canada

: ®

into the television world, while the private sector. was cast in the subordinate role of program

4

distributor. offsetting the cost of development. The Commission also recommended that,a Royal .
‘Commission be struck to investigate broadcasting no later than three years after their report was
submineé\Later, these proposals provided impetus to greater federal commitment to television's

3

development dnd more stable funding for\thAe CBC.as well as a ‘R'oyal Commission. ,
‘But whilé the Commission's seeming inténiions were to stréﬁgthen the position of the

C BC. the Report also continued the course‘ charted by t};é parliamentary committées of thé late
1940's and recommendgd more latitu;;ie for’pfivate statiomrs within the system.’ Sp;ciﬁca.ll}'. the
Commission recommended récoénizing "fully the private s["ta‘tions as {mpor{ant elements of our
broadcasting system" (284). Toward this end. it advocated that the lfcense periad for private
Astations should be extended to five years. and that private b‘rc;adcas‘ters\ shoUld‘b? graﬁied fheﬁ
right of appeal to a Federal Court inl\instances where they we;c "adversely affected by f'ma'lr
decisions of the Board of Govemér‘s" under the terms of regulation (289). In order to avoid .

’ ) h e

competition between the CBC and private broadcasters. the Commission alsoghought that the

~

Corporation should refuse all local advertising "except in places where advertising service from

/
L}

private stations is not available"{ (290). Hdwever. becaljse 1t was in the interests of Canadian
business. as well as to the financial benefit of the Corporation, the Reéort recommended that
‘national advertisingkbe continued on the CBC's networks. The Commission also noted that it
found no problems with cros;-ownership between newspapers and radio stations.

Despite appearances, these recommendations to strengthen the private broadcaster's

position within the system were not meant to simply bolster the commercial position of these
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broadcasters or gave greater play to the ;Sopular cultural products they g:arried‘.'0 Rather, cast in

terms that echoed liberal democratic ideals, these measures were offered to ensure that, as

citizens, the private broadcasters were not subject to arbitrary-treatment or unjust hardship at the

1

&

hands of the state (Massey, 289:291)."" Moreover, despite these recommendations to stréngt_hen\

" thee é@mmerc‘ial'sid,e of broadéasting. and the fact that the system-was lgesiege’d on all sides by, "
. . . R N . R 3 .

s o - ¢

transnational industrial forces, the Commissicner's conservative-humanist vision of Canada as a
& A} ) n'

sovereign. nation-state allowed them to steadfastly maintain that there was "false assamption” on

T

the part of the privateséctér "that broadcasting in Canada is an industry" (Massey. 283). Rather, .

they argued that the Canadian broadcasting system. was'a "public service." and that "private

4

stations’fhave orily been licensed because they can play a useful pért in that system" (283).

Recalling the logic of many of the cultural nationalists of the 1920's, Massey's elite

-

\hﬁmanism_was added to those voiceg that souglhit accommodation between the public purpééés of
broadcasting and privaté capital. In the Commission's view, "tru%"' culture exis}ed outsidelof the
markétplace in a realm that. seemingly, had little relation to the commercial forces that provided
form and function to the more mundane eleme;it's of life. With the state monitoring the entrance
t§ the broadcast market. and feeding the hation a diet-of clearl;/ "superior" foreign apd domestic
Cultural products. "(h)igh culture cqpld;be dangled in front of individuals in the }?ope that their

?better instincts would prompt tﬁem to take the béit. Once they“were hooked. their e’diﬁeatior{

| could then proceed throygh self-enli tehment" (-I:itt, 1992:131). o S

.However, there \;zas a flaw in Massey's logic that seems\to\ have eluded most

o ‘ )
commentators. By making a seemingly "logical" distinction between the realms of c<(1!ture and

commerce the Commission generally failed to grasp the dynamic, materialist relations that drove,

)
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the préduct'ion_'of cultural-forms in this industrial age. Consequently, they thought it was possible

to harness private capital to carry their cultural vision to the country.”‘What they overlookéd was

e

_ that private capitat in the bfoadcasti'ng arena was fo a large part réproduced, and thereby

dependent upon, the production and dissemynation of the produets they abhorred. While a portion

Yo

of the privatév,—__sector-'s profits might be devq&’éd to carrying the CBC's national program service.

5 3
; . - 7

the processes of extensivé and intensive capitalization that drove and.extended the reach of

- corporate capital in the broadcast realm would eventually drive the representation of their

cultural vision to the margins of the system and its program schedules. Even if this general model
of deilelopment was adopted -- shed of elite trappings -- then just as they had been in radio. the
CBC's resources would be limited to the laréesse of the government, and stretched between the

nationalist exigencies of television's development and the profit-motive of the private sector.

§

-Once again. the Corporation would be pushed to the less profitable margins of the system as
[

o

transnational relations of production spurred capi}alizatidn.'ln the end, this is largely the system

. that developed. Indeed. it wasn't television that played the Trojan Horse to ﬁge vision of Canadian

-

culture held by the Massey Commission and their kind. it was industrial capital - and to this

interest they were blindly beholden."

-

Early Growth and Capitalization of Television

- : -

While the Massey Commission was preparing its report amidst a discourse of nationalist

purpose. the Canadian broadcasting system was becoming further bound in transnational

‘ re%ﬁons of production. Early in 1949, the government had decided to "take advantage of the
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advances” that had been made in television technology by the Américans (J.J. McCann in
Anderson. 1974:44)."* Consequently. the American "NTSC" television standard was accepted

without question and the CBC placed its initial order for transmitters with the Canadian
{ T
—&.ubﬁidiaries of RCA and General Electric. Canadian Marconi received orders for studio

°

- equipment. (Peers, 1979:19.) Thus, the "branchplant!' eléctronics industr§ began to ride the wave

-

of the felevision boom and American technique ggined yet another foothold in Canada's
industrial infrastructure. But, in a pattern of growth that loosety followed Massey's

- X, : . _
racommendations. Canada's dependence on the American system did not stop V;’ith simple
"#chnology transfer." - o .

The CBC began broadcasting in Toronto and Montreal in Septefnber of 1952. By this
time it was estimated that there were already 146,000 television sets operating in Canada - all
tuned directly to U.S. stations. Three months later, the-.government announced a new
de}y;elopment policy. In the wake of recomm‘er;c;ations from the Massey Commission, the CBC
itséﬁ, and rising pressure from the provinces, the CBC was chargéd with building transmission
and production facilities in four more centres across the country. To facilitate regional

/' production. Ottawa. Vancouver. Halifax and Winnipeg would all receive publicly owned
stations. Licenses for stations in places other than these éities would be open to applications from
the private sector bgt, for the presém. no two stations would be licensed in any one area. This

latter provision became known as the "single station policy." THus, in a time tested fashion, the

state issued exclusive franchises to blocks of private capital to develop the new broadcasting

1

-t

resource in specific locales. Supported by these monopolies, development in these areas might

e

proceed both quickly and efflciently. thereby maximizing the potential of scarce capital
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resources'. For the (i,onstructuion of Fhve public elemel;t Parliament was to provide a speciai loan.
However, finding the funds to build the public element, as well as maintain and operate both of -
these elements of the systém were other matters. |

In its é_fforts to maintaih its position in the radio market. the CBC had been opérating ata
deficit sincé 1949 and meeting its rising expensﬁs with government loans (cf. Anderson,
1976:44-65). While these loans were genlerally later repa}id, amidst the federal government's post
war economi'c problems, political pressure m(;unted for a new fundir?g mechanism (Anderson.
1976:f¥4). Increasinghpublic resistancé coupled with the rapid diffusion of television to make a
license fee impracticable. and the institution 'of a statutory grant, as recommended by the ?\/Iassey
Commission was politically unpopular. Hence. the government searched for another means to
ﬁﬁance television's expansion.

As sales of receivers took off in 1952 and early 1953. "Canadian" manufacturers began to
complain that many people were purchasing their setg.jn tig;US where economies of scale
brought them to market at a lower cost. To discourage t;'rs"?gc:ross-bérder" shopping. and provide
funds for television's development. the government imposed a 15% excise tax on televisi(;n and
radio sets and parts in April of 1953. The proceeds of this tax were m~ade available to the CBC
(Anderson. 1976: 62-63). Subsequently, the radio license fee wz;S ab(;lished and the capifal
requirements of the CBC were satisfied for a time.

The sale of ltelevision sets boomed through the early 1950's and, by the end of 1955, there
were nearly 2,000.(;00 sets 1n use (Fowler, 1957:317). In 1953, the government estimated that the

tax would bring in an average $39.00 per set and, equipped with this windfall, the CBC managed

to show a surplus for the years 1953-1956 (Peers. 1979:49: Anderson, 1976:63): Thus. in a time

-



. | L , 204

tested fashion, the Canadian state deployed political measures to offset the rigidities of the

Canadian economy. Just as the tariff was deployed to provide capital resources for yailway
construction in the latter half of the nineteenth century, this excise tax provided funds for
building a broadcasting system in the latter half of the twentieth century. In the process, a

branchplant electronics industry was also given form."

Meeting Programming Imperatives
-

g

Meeting television's ravenous appetite for prog;amming still presented a problem though.
But. just as American programs had been empli;yed in the CBC's radio schedules to offset the

cost of production and injprove t}Leir popularity with Canadian audiences. the Corporation

-3
planned to -deploy American’programming in its television schedule to the same ends. To
facilitate the importation of pregrams, Bell Telephone was contracted to construct Canada's first
television microwave transmission link, running between the BLlffalo television market and the
CBC's Toronto facilities (Peers, 1979:22). But while negotiations for programming with the
American hetworks; had begun in early 1952, as the CBC prepared to go to air the negotiations
broke down. C onsequéht‘ly'. the national network went to air without these programs, raising the

ire of both private affiliates and the viewing public (cf. Peers, 1979:31-32).

.The CBC sought television programs from the networks at the same rate it had obtained

radio programs -- 15 per cent of the revenue received from Canadian sponsors. Hawever, the
U.S. networks were in the process of wresting control over program production from sponsors

and. to maximize their returns from potential ‘Canadian "affiliates," they wanted to sell programs
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to Canadian stations separately (cf. Walters, 1960:94). The CBC refused to allow this. Within

- i

weeks of the CBC's going to air the U.S. networks agre;ed to negotiate, but fhey demanded 70"
perCént of the gross revenue the Corporation received frorr; its Canadian sponsors for program
rights (Waltérs. 1960:94). After four months of negotiations:; a figure of 50% was agreed upon.
By acting as a "middleman” between the American and Canadian markets, the CBC managed to
maintain a degree of separation between them. wa.ever, this did not mean that private Canadian

stations were beholden to the CBC for American prog»ram'f‘nihg.v In a deal worked out with the

CBC. private operators were given more or less exclusive Canadian rights to Arherican

PN

syndicated programs -- including Hollywood telefilms (cf. Peers. 1969;;6;2). This arrangement
would soon return to haunt the CBC's operations. ”":i:{

-

Rationalizing Production: American Technique, Canadian Purpose

-

As in the radio field, in television the CBC began to deploy American production
techniques to meet with Canadian pumosé. Only in Canada the CBC twisted the logic of what. in
the U.S.. were strategies to promote "maximizing profits" to meet its own purposes of”
makimizing Canadian production.

Following thé lead of the American hetworks. the CBC too moved to wrest control of
program production from commercial sponsors in Vthe early days of television (cf. Peers,
1979:32). However, the CBC employed its position between advertisers and the network
program schedule to a much different purpose than the American networks. The Corporation

used this position to force advertising agencies to "sponsor some made-in-Canada programming
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if they wished to sponsor an American import" (Rutherford, 62). Thus, while A:meriCAn private
networks deployed "pa:nicipative advertising” to increase their "private" profits, in the hand‘s of
Canada’s national "Eublic;' broadcaster iﬁe logic of the practice was twisted to promote the public
purpose of "Canadian” p}ogram productiép. (cf. Wier, in Smythe. 1981:181).' |

Despite these efforts to wrangle sponsorship, commercial sponsors did not support the

whole cost of Canadian "commercial" television programs in these early days of the system: ;

3

Canadian advertisers generally could not pay station-and-transmission charges as
well as production costs... Advertisers using Canadian productions made very
substantial contributions to the national system, but with many programs (their)
commercial contribution was more than equalled by the CBC itself, to cover
program costs.... if such (public) subventions ceased, more than 80 per cent of
sponsored programs would be lost. (Weir, 1965:295) -

Because the ‘C BC often had to "subsidize" commercially sponsored programs. it sometimes
suffered criticism that it was actually subsidizing its advertisers. This was not the case. Rather.
the logic underlying the CBC's production and scheduling practices did not evolve simply to

attract a large audience of particular demvographic characteristics that could then be sold to
advertisers, as it did with the American networks. Rather, for the CBC the "public interest”" was
always paramount. Consequently. as the U.S. networks deployed their program schedules to
construct one "big" audience through the evening hours, the CBC attempted to ensure that its
programs served a diversity of interests -- or. one might say, diverse "national”" audiences. As
Weir (1965:294) notes:

the CBC had to strive constantly with the problems of program balance. providing
within its means a sensibly balanced pattern designed to give minority as well as
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majority interests-a fair share.... While popular entertainment was in demand,
television hadfo furnish many other things that people wanted: reports on

Canadian and world events; women's features; programs for fisherman, farmers,
children? information and idea programs; religion and personalities of the day....
a g :

s
pd
e

" The pattern of cross-subsidization that developed out of these concerns led to popular
;;\merican programs being tailored into the CBC's program schedules alongside Canadian
programs not only to act as "bait" for the sponsorship of Canadian programs, but also to ..
maximize audience flow from U.S. programs to Canadian programs. In this position, American
programs were both a key source o_f income for the Corporation, as well as an important vehicle
for constructing "national” audiences that could then be carried through to Canadian prograins.
(cf. Weir in Smythe: 1981:181.) As we shall see though, as this programming strategy developed
it brought the Corporation-in cﬁonﬂi:ct with both its private\ly-owned affiliates and 7"cultural"
critics: the affiliates wanted the CBC to develop a schedule that would promote audience flow
into their own "local,” program schedules; the critics simply wahted less foreign programming in
the Corporation's program schedule.

As the larger process of rationalization that accompanied the introduction of television
crept through the CBC. it algo had an i;npact on the labor process within the organization. As the
Corporation moved in to television production. it sought flexibility in both its creative and labor
requirements and began "hiring producers on contract, rather than bringing them on permanent
staft” (Peers, 1979:32‘). In part, this might be seen as an effort to forestall the growing movement
to organized labour and the professionalization of broadcast workers (cf. Raboy. 1990:104-105:

Hodgetts. 1946: 457-459). But within a few years of establishing the television service the

majority of the CBC's workers were unionized. Through the late 1950's and 1960's, a series of

-
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labour disputes followed. For the most part though, these disputes weren't simply motivatéd by
wages or working conditions. Rather. tﬁey ;evolvcd around attempts to establish the
independence of the ;CBC"S productivé resources from larger politiéal forces, and the role and
puf;ose of public broadcasting in Canada. (cf. Raboy, 19‘50:139—143; Rutherford, 1990:52-53 &
56-59)." | \

“‘ N

e -2
Subsidization Fuels Extensive Growth

With the CBC pouring the proceeds of the excise tax and its commercial revenues into
the system. television broadcasting in C@ﬁa grew at an extraordinary ratei Within two years,
the system "ranked second in the world in the number of stations, and only éritain and the
United Staies had more receivers (Walters, 1960:97-98). The first private station opened in
October of 1953 in Sudbury. A year and a half later there were seven CBC stations and 19
private stations. And by March of 1958, there were eight CBC stations and thirty six private

outlets (Ellis. 1979:35). The CBC contributed substantially to this growth and between 1952 and

1957 the Corporation pumped $170.000.000 into the system (CBC. Aﬁnual Report. 1959).

Moreover, as Weir (1965:331) notes, "During the first three months of the life of most private
stations 85 per cent oftheir_ program::vere supplied by the CBC Yvithdut cost to them." As
stations became viable and acquired programs of their own, the CBC still "made no charge to
private stations in the case of sponsoréd 6r unsponsored programs made available to them"

through its network service (Fowler, 185). And when the affiliates carried the national network's

sponsored programs, the CBC shared the revenue with the private stations. Still, the CBC soon

[
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begén to experience a familiar problem.

Because of the high cost, the private stations produced few programs of their own (cf.
Fowler. 153). However, Hollywood telefims offered these stations a ready source of relatively
cheap programming. But, because telefilms often offered greater commercial return ,than the
service supplied by the CBC, they became a favoured product of private Caﬁaéi_qn broadcasters
and the full CBC network service "was seldom transmitted by any private stati(;iré to the public in

B
its area” (Weir, 1965:293). Thus, the profit motive of the priyate stations bega;l té"intert’ere with
the distribution of the national, network service. As the Canadian stations went to air then. the
Canadian television market provided both U.S. networks and program syndicators Iucrati‘ve new
markets for fheir programs. But even in these early days of Canadian'telcviG;ion profits weren't

‘ limited to the foreign program producers. As Rutherford (1990:61) illustrates: "A front-page

- story in The Financial Post (17 December 1955) noted that station owners were 'riding the crest

of a prosperity wave' because the demand for airtime by advertisers was apparently insatiable:..
(And) (t)he Canadian Bank of Commerce Letter of 6 June 1960 ranked broad‘ci@__sting the third-

. . \i»_ﬁ ) .
best profit-maker among 140 indusiries in 1957" (cf. Fowler, 143-157). As in the development of

the radio system however, harnessing these private profits to public purpose would prove to be a

difficult proposition.

The Fowler Commission
LY
“While the CBC continued to muster a wide base of support for its role in regulating the

system through the mid-1950's, that position was being increasingly questioned (cf. Peers,
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1979:55-62; Raboy, 195,6\:’1 10-117). Intensive ar;d extensive development were shifting relations
of power within the system and providihg new perceptions,of the relationships within it. As the
number of private operators increased many joined the ranks of the continuing campaign to have
commercial regulations relaxed, issuing increasing public pressure to remove the CBC from

regulation. As well, more newspapers began to raise their voices against the CBC's powers of

»

regulation. apparently motivated by their increasing ownership of fadio stations (Peers, 1969:55-

62). Moreover, as the development of television proceeded. fuelled by investment from both the

public and private sectors, the developing system began to be "envisaged as a 'partnership.' in
which the private stations earned their place in the system by acting as carriers of national -
programs in areas without CBC service" (Raboy, 1990: 115). Thus, the conception of the CBC as
the centre of the systém that had prevailed through the 1930's continued to slowly erode. In the |
midst of theSe developments. the govemmént followed Massey's recommendation and struck a
Royal Commission‘”to investigate broadcasting in December of 1955. The Report of thebRoyal
Commission on Broadcasting (Fowler Report) was issued in March of 1957. [llustrating that it

was botn of a long and noble nationalist lineage, the report noted:

The building of the firgt Canadian transcontinental railway was only the first of
many devices to pull together into a nation the vast expanse of Canadian territory.
In different ways but with the same purpose we created a national financial
structure through the chartered banking system and we sought to build up industry
and trade through a protective tariff. At a later date we developed a national air-
transportation system.... The natural flow of trade, travel and ideas run north
south. We have tried to make some part, not all, run east and west. There is no
doubt that we would have had cheaper air service and cheaper consumer goods if
we had simply tied ourselves into the American transportation and economic
system. It is equally clear that we could have cheaper radio and television 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?
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Unlike the majority of the members of the Massey Commission, Fowler had few qualms
~

about commercialism: As the Report (Fowler, 174) states, "We regard the commercial activities
of;he CBC as a proper feature of the system... Advertising is a positive contributorr to living
standards and economic activ;ty and should not be regarded as a regrettable, even deplorable.
feature of our public broadcasting system." Toward bolstering commercial revenue, the
Commission made numerous sugge;tioﬁs on how the CBC migh; approach commercial activities
"with skill and vigour." Although t"he point was also‘ made that the Commission was not
"recommending some abandonment of basic CBC policies or the sudden expansion of its
commercial activities" (Fowler, 185-186). FolloWing a nationalist logic. the Commissioners
were very strong on the role of the pubch element within the system and often praised the CBC's
' accomplishme‘nts. The report noted that the CBC "has accomplished much in a short time," that
"it has produced programs of comparable quality and at substantially lower costs than similar
programmes in the United States." and that no "mishandling in the administration of CBC
finances c<;uld be found." It found "that CBC has given a good deal of tangiblé encouragement to
Canadian creative and interpretative talent and that much of that talent was of superior quality"
(68). Moreover, it was I;Oted that the C BE' had als;) worked to help subsidize the establishment of .
other community cultural resources, such és éymphony orchestras. And, the Commission noted
that while "a number of artists developed and made known by the CBC have later been lured to
greener fields, particularly in the United States... tthlow drain of some of our best talent... is
(not) a valid reason to stop encouraging the development of that talent" (Fowler, 69). Tomalleviate

the Corporations's impending financial crisis as the proceeds of the excise tax fell, the

Commission recommended that Parliament finance the Corporation through statutory grants,
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based upon a five year budgetary period and reviewed annually.
Judged against the efforts of the CBC, private broadcasters were seen to be lacking.

Generally many were found to be "leagues away from anything resembling bankruptcyf" yet they

*

were loathe to undertake publica}responsibilities (Fowler. 68. 146-154). To rectify this situation

A -

the Report recommended firmer enforcement of éxisting regulations and that "regulations
requiring improvement iﬁ the programme content of some stations might be progressively -
introduced." It was also noted However, that the CBC's job of er;forcing regulations had been
complicated by the fact that the Cowr;ltion had no way of knowing the financial position of the
private stations and thus, "the tendency has been to be lenient" (Fowler', 25). In light of these -

observations. it would seem that the "property rights” of private broadcasters were mitigating

-

against comprehensive regulation.

Although therg was some division in their ranks, the private broadcasters and their

-

association; now the Canadian Association of Radio and Télevis;on Broadcasters (CARTB).

again pushed charges that the CBC was both "regulator and competitor." that "they were bound
in the web of a power-hungry Corﬁoration," ]and that an "independent regulatory body" sh(_)hld
be»irnlstituted (Fowler. 148&130). Although. in recognition of the expense invofved in program

production., the CARTB shifted the position they had taken in the earlier history of the system’

and noted that they were not interested in undertaking network responsibilities in the current

>

etonomic climate (Fowler. 153; Peers. 1979:75).

While the Commission did not agree with many of the charges of the private

broadcasters. following the lines of the Massey Comimission, the Commissioners did indicate

that they thodght it was time that "the principle of retaining private elements in our broadcasting

4
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system be placed beyond doubt" (Fowler, 144). Further. they felt that there were in fact "two
public elements” in the broadcasting system: one, "an operating agency." to ekpedite"’the

national programme service;" and the other, "a board for the direction and supervision of the’

~Canadian broadcasting system" (Fowler, 90-91). Under the existing structure, where the CBC

2

performed both these functions, they felt that "some public confusion as to the nature of the

relations between the governing board and the dperating Corporation" had ariseri and that steps

-

should be taken to alleviate this situation (Fowler, 91). Toward these ends, the Commission

advocated the creation of a separate regulatory agency which would be responsible for all matters

of regﬁlation.
The Commission took great pains to illustrate that this agency was not the indePendent ’
regulatory board so long sought by the private profit-oriented stations, but an administrative
organization directly responsible for the whole system that would, among other things, act as the
CBC's board of directors (Fowler, 130-136). Under this new agency, the CBC was to retain its
control of national programmingand the private sector would still‘, in principle, be regarded as
somewhat subordinate to the national purposés of broadcasting and the CBC. However, under the

new structure private broadcasters would be recognized as an essential*part of the system and

v

before the new board there might be "competition between the CBC and private applicants for
new licenses."”
% -

In fact, the Fowler Commission (224-225) was quite keen on competition and

enthusiastically advocated "vigorous active" competition between the CBC and the private

stations in both advertising markets and in applications for new licenses (177). Initially, thé

object of this competition was envisioned as licenses for "second" stations in centres that already
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had television service, as well as licenses in areas without stations. However; the Commission

3

also tacitly acknowledged that the CBC acted as a kind of develofient vehicle within the

system. and it noted that "(t)he tendency will be to expect the CBC to undertake those extensians

which are certain to operate at a l0ss"(224). The Commission also maigyained that the CBC

should continue. and even enhance this role it played within the systemngmoﬁg the

) reco’m’mendations the Commissiorf made in this regard’ were that the CBC shguld: continue to
_subsidize both the production and distribution of programming -- including sponsored programs:
work toward creating new programming and extending.the broadcast day (178-179): providé
regional s’ervice~s‘f beyond the economic r—eéch of the private sector (189); and Linderta'ke program
experiments with !'less immediate commercial appeal than the proéramme fare of-the private
stations” (190). étill%thé Commission claimed that there was "no reason why ail ecphomical-ly
att;active opportunities for new étaﬁons should be necessarily left to private enterprise" (224).

But the Commission did not want this "competition" to be one-sided. Consequently.

throughout the report the private sector is consistently admonished to take up more programming I

e

“* duties in both racﬁb and television. The Report even had some programming ideas for the private

stations. Illustrating a rather quaint naiveté of the economics that drove priv‘ate broadcasting, the
C ommiééion reconimended that privaté stations produce programs that introduced "budding or
amateurish” artists to local aydiences. While they noted that it would be unreasonable to eXpect
the CBC to do this, "(i)ndifferent as some of these performances might be from a purely esthetic

k]

point of view. the.local audiences-would likely enjoy them because the artists are part of the

. same community" (Fowler, 69)."" Thus. guided by an ideological vision of the Canadian

broadcasting market as simply "nationdl" in its dimensions, the Fowler Commission seemed to
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perceive this:"competition” between the public and private elements of the system as taking place

92 L.
in a relatively closed "national” system where they would compete for audience share with

3

programs they had produced themselvés.'

kY .

In what appeared to be a considerable shift in perspective from the Massey Commission,
Fowler sought to meld public purpose with commercial motive within the system. No longer

were the private and public elements of the system to be conceived as operating in different |
\ R g . -‘
markets at the "local” and "national” levels as they had in the development of the radio system,

but in those areas where their interests clashed they might actively compete for audience share
y .

“and advertising revenue. From this perspective. commercial revenue was of key importance to

3

the welfare of the system, for it Would help drive thé®growth of both the public and private

sectors and contribute to the overall objective of the system -- program p}oductiog.

t

4
Although seldom acknowledged in the literature -- shed of elite disdain for

"commercialism." and apart from the recommendation of a new "regulatory" agency -- Fowler's

recommendations were in many ways quite similar‘to Massey's."” The public sector was still to
lead the development of t};e system and the private sector would assu'me greater Prog_ramming
reéponsibilities as"the economics of the system were better organized. In this way, the Fowler

Commission built upon the growing view that the Public and private elements were partners in

the development of the system (cf. Raboy, 1990: 1 15) Supposedly, clearer regulations and stricter

enforcement would ensure the private sector's compliance to the larger "public" objectives of the

system. Here again, like Massey, the Fowler Commission exhibited little understanding of the
underlying economic dynamics of the system and the ways in which the drive to private

accumulation served to focus the private sector toward minimizing its investment in
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programming in order to maximize profits and fuel growth. Still, this apparent "failure to realize
the real position of the private broadcasters" was not a simple capitulation to "unreformed and

unregenerate capitalistic enterprise” as some have argued (Irving, 1957:314).
Fowler in Historical Context

Because historical processes often take place "behind the backs" 'of*socialjﬂparticipants.
there is often a tendency to read the more public and visible moments of developrﬁept as new or
novel; This is often the way developments in the broadcasting system after 1958 and the
_ legislation of a new Broadcasting Act are éortrayed -- as though the Act introducéd a whole new
| dynémi‘(\: to the systgm,q}nd thereby set it off on a new historical course (cf. Crean, 1976:41:
Nelson). As we shall see in the nex; chapter. in some ways this is true. Generally, however, the
system simply built upon long established historical precedents. The beriod of industrial
expansi(;n that followed WW II issﬁed enormous change in the development of the Canadian
broadcasting system. Understanding these changes, and the presc;riptions of those that took part
in them. ngcessitates placing them in historical context.

Smce ifé inception. the broad discourse of nationalist purpose that informed regulation
- conflated public purposefWiIh private pecuniary interest.” As Brockington had pointed out in
1938. under the gu‘ise of-\p‘ﬁblic furpose;the CBC's broad mandate ensured that commercial
profits were reinvested w_ithirf-the system, while the interests of the private, profit-motivated

. ?
broadcasters lay in extracting as much revenue from the system as poss:i,ble. But. as we have

seen, the way private interests were configuredavithin the system by public policy obscured this
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difference in "mandate” between the public and private sectors.

Throughout much of radio's dgvelopm.ent. dnd now with television, the private stations

- were indeed part of the system and responsible for carrying the national service to many parts of

@

the country. Moreover, in the early stages of radio's development, and now with television. many
of the private stations were dependent upon the CBC for their survival. In 1955, of 144 private
radio stations studied. 33 operated at a loss (Fowler. 149). In television. of 14 stations reviewed.
- 5 operated at a loss (152). For many. it would appear tbat carrying the CBC's service made the ~
difference between staying in business and walking away. Consequently, there was a kind df
partnership between the CBC and many private broadcasters: in éxchange for income and
extending the reach of the national service. the private sector provided facilities to the national
broadcaster at a frélction of the cost of building its O;Nn.

Moreover the private sector did deliver a popular service and. driven by the ongoing
expansion of industrial forces, there was mountglg pressure from an increasﬂg array of interests
to generally expand both radio and television services. Through the late 1940'5‘;“(1 early 1950's,
such pressures came from a variety of sources: from the public who wanted greater variety in
programming:': from advertisers‘who wanted rﬁore and cheaper broadcast time to sell products. |
particﬁlarly "Canadian” products; from "Canadian" broadcast equipment manufacturers who
wanted markets for their products: from Canadian "talent" who wantéd more outlets for their
work: from private investors who wanted "a piece of the action;" from government officials who
were pressured to increase investment and job opportunities; from American broadcasters wim
sought to construét Canadian audiences and appropriéte Canadidn radio frequehcies; andﬂ from

the "nationalist" mandate that framed regulation of the system, which provided impetus to

<

Y

e
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increasing both the scope and depth of the system in general, As the economy grew, so did these
pressures. Indeed, the pressures to 'eﬁpand the scope and size of the broadcasting system‘ were
enormous. Growth could not simply.vbe "stépped.;

Meeting these demands for expansio;m *uh"der the te;'rns of the abstract nationalist goals
prescribed for the system e:ntailed massive investment: Given the private sector's apparent
willingness to undertake aspects'of that investment -- as well as the fact that, ideologically,
private enterprise was seen as th¢ "natural” engine of growth ;- refusing private capital's
partiéipation in the expansion of the system was neither politically nor econ"oi‘nicall.y expedient.

- Thus the state's allocation of an increasingly larger share of the broadcasting resource to private
capital was driven by a wide range of historical forces, not simply an abstract appeasement of
"cabital." Still, in the face of both the extensive and intensive growth oféépital within the
system, forging the proﬁt-njnoti’ve thatﬁdrove the development of capital to the nationalist
objectives of the system was another matter, and it was becoming increasingly clear that the CBC
was not adequate to this task. Thus, the Royal Commission recé)mmende_d bolstering control over
the development of the system with a new, stronger regulatory organization. *

From this perspective, Fov:/ler"S suggestion of a regulatory agency was not novel to either
the discourse or practicé_of regulation.within the system. It was little more than an official
recognition and formal instituEion of the regulatory relations that had been governing the system
since its incept'ion. As we have seen, parliamentary committees wielded an active hand in
adjudicating between the public and private elements of the system from the beginning. With the
introduction qf television, th; government moved to take closer control of the system under

»

pressure from a variety of sources. Fowler's recommendations simply sought to rationalize this
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" administrative process, which had been growing increasingly complicated since the 1930's (cf.

-

Hodgetts. 1946): |

The Royal Commission was not alone in believing that new regulatory relationships were
a necessity. Amidst the many controversies and pressures surrounding regulation. "a growing
distaste for the regulatory role." had developed amo‘n‘g thé CBC's executive -- "a distaste that was
expressed frankly by Davidsc;n Dunton (the CBC's chairman) in the comm{ssion's hearings. and
that had led in 1953 to the abandonment of the attempt to enforce provisions for Canadian
content in thé radio programs of the private stations" (Peers, 1979:111). New developments. such
as "second" stations would definitely place the CBC in a competitiv§ position with the private
sector. further complicating its role of "regulator.” Moreover, the CBC's growing responsibilities
in administratthg and undertaking prda—uctive acﬁvities in the radio and television realms -- as
well as the seemingly impending introduction of over-the-air facsimile technology and even »
perhaps subscription tele\vision -- all combined to exert further pressure to rétionalize the
reguiatory process. Thus, Fowler's recommendation of a new regulatory agency might simply be
read as a kind of "logical" extension of largely Historicgl forces, and the result of an ongoing

process of rationalization of the state apparatus in the face of extensive growth.”'

Just as railway construction had led to extensive growth in the hinterland that it crossed.

* so too the CBC's development of the broadcasting system heralded extensive development

throughout the network it created. As in the development of the railway, these new broadcasting
interests also began agitating for a greater share of the resources it created. Private interests both
within and surrounding the broadcasting system wanted greater control over the productive

"resources” presented by the broadcasting system. For broadcast regulation however, the trick
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‘Was 10 keep impending development focussed on the nationalist purposes of the system. But,

v %

y'hether by default or by design. Fowler had an answer to the problem -- competition and the‘t *%
CBC would carry national deve.lopment forward.

In the accelerated development of the television system. the CBC's role as a
"development vehicle" was ba;ically laid bare. Just as the CNR carried the debt incurred by
railway development earlier in the century, the CBC c:rried th; burdeq of developing the
television system and, by all accounts, _it had done a relatively good job thus far.> At one level.
ihe organizational schemata generated by the CBC's implicit mandate to both extend service and
develop programming "efﬁ;iently" identified elements of the system that were undercapitalized
and focussed revenue toward their development. At anz)ther level. the ofganization was able to
adapt organizational techniques such as network structures and programming formats that had
been developed to further private profit to this public purpose. Hence. the CBC's demonstrated
success at creating a national system recommended the organization to the purposes that Fowler

assigned it. ‘
The Royal Commission didp't leave thi® CBC to meet these responsibilities empty-handed
" either. On the contrary, the Commission recommended public grants Ié the Corporation totalling
, $353.393.000 over the next six years to help meet expevnses (a& Weir, 310). Moreover, the
Commission fully recognized that there was a need to make the private sector more responsible
to the purposes of the national system. In part, these considerations motivate\d the
recommendation of a new regulatory agency for this very purpose. The Commission also m_ade |

extensive recommendations as to both the authority and powers the new agency should wield and

the situations under which it should apply them, including developing regulations that would
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take into account the individual circumstances of stations so that those that were most profitable
could be forced to carry a greater portion of the burden of the system's development (Fowler,
110-116). In this context, Fowler's recommendzvltions were both reasonable and pragmatic, and so
they appeared to many (Peers, 1969:110-114 ). Consequently, while the Commission might be
charged with underestimating the propensity of the private sector to maximize their investments.
and overestimating the ability of the state to control that behaviour, it certainly did not simply
capitulate to the purposes of private capital.

Many of Fowler's recommendations were ultirﬁately taken up by the government.
However, while the Report may have successfully negotiated the interests of its timé, changing
historical circumstaﬁces would soon illustrate its weaknesses, and the general adoption of its
prescriptions would signal two other imyortant developments in the system.

While Fowler's assignment of the CBC to the unprofitable tasks of thé system was simply

-

an extension of an historicalﬂlogic within the system itself, it marked a key turriing point in the
official discourse surrounding the CBC's place within the sysiem. For in this formulation, the
activities that the CBC had initially undertaken as self-assumed responsibilities. now began to be
framed in regulation as "obligations.” In combination with the CBF 's own propensity to
undertake "unprofitable” responsibilities, slowly but surely the CBC j’%:not only moving. but
now was also being ofﬁc‘ially assigned, to the economic margins of the system.

Secondly, as it had in radio's development, the evolving nat}onalist focus of the

»

regulatory framework was locking many interests out of television's development. Under the

sway of the federal state, ownership of broadcast facilities was reserved to either the public

broadcaster or private capital. Thus, to have access to representation in the television realm,
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social interests had to negotiate the organizational ‘interé'sts of either the CBC or private station |
owners. As was illustrated in radio's development, the all consuming necessity "to generate a
profit" provided a handy excuse for the private sector to "legitimately" narrow the range of both
the activities they undertook as well as the perspectives they incorporated in their programming.
Consequently, as the system entered anew phase of development, pressure from interests
seeking access to the system, whether to air programming or grievances, or simply find
employment, would again be focussed toward the public broadcaster. At the same time, the
CBC's own nationalist agenda would continue to focus the ways in which it represented Canada
to Canadians.

Three months after the Fowler Report was issued a federal election broﬁght the
Conservatives to power after 22 years in opposition. However. they presi;ied over a minority
government until another election in March of 1958 brought them an overwhelming majority.
Four months later, they brought down a new broadcasting act which roughly followed Fowler's
recommendations and fulfilled Conservative party's longstanding promise to implement a

regulatory board.
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Endnotes to Chapter VI

1. In the face of an anti-trust suit. RCA bought out GE and Westinghouse's interest in radio
broadcasting in 1931 giving the new RCA-NBC corporate entity experimental laboratories.
manufacturing facilities, broadcast stations and two of the three major networks. While it would
soon lose one of the networks in another antitrust suit (endnote 2 below), the resultant organization
gave the company a commanding position in the marketplace (Barnouw, 1990:68-72).

2. In the previous decade a number of developments in the U.S. system worked to shape its
advance. In 1939, television made a small appearance in the U.S. market. FM radio too. with its
superior sound, also began to find its way to the market. However, with the American entrance to
the war in 1940 both these developments were put on hold. In 1941, an FCC ruling forced NBC to
divest itself of one of its two radio networks and in 1943 NBC-blue was sold and became ABC.
After the war, CBS attempted to bring a new colour television to market based upon a standard that .
was noticompatlble with the earlier introduced sets. However the FCE scuttled these plans by
giving the RCA-NBC coalition the go ahead to continue production of the black and white standard
established before the war. Thus, despite the loss of one of its radio networks, the RCA-NBC
coalition entered the television fray with a commandmg market position. (cf. Bamouw, 1990:89-
100)

3. Television production took form amidst a mixture of different technologies. Prior to the
introduction of videotape to the U.S. market in 1956, much programming was produced "live."
However, there were several recording techniques in use. "Telefilm" involved shooting a program
or series on film and then airing it on television. "Kinescope," another common recording
technique, involved making a film of a "live" television image which could then later be taken to
air. By the mid-1960's both of these techniques had generally been replaced by relatively easily
edited videotape, although film is still often used in television production because of the superior
image it can capture. However, the introduction of "high definition television" (HDTV) may soon
replace this technique too.

4. The state of distribution technology at the time provided impetus to the popularity of these
products. Videotape was not introduced in the U.S. until 1956. Consequently, because the
telephone lines that supported radio networks could not accommodate television's broadband signal

until the advent of video compression technologies in the late 1980's, and ATT's coaxial cable
network did not reach many stations in the early 1950's, the portability of "telefilms" gave them a

ready market among independent television stations. '

5. While fortunes have been literally built on the "science" of broadcast audience measurement.
both the reliability and validity of measurement techniques have been vigorously disputed. Y et
although through history rating systems may have yielded more fiction than fact, they had had a-
very real effect on programs and programming decisions, largely because they have been ggg;g(p&
as fact by both advertisers and broadcasters. (cf. Eaman, 1994: 140-159). \

N
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6. Canada. Public Announcement No. 26. (Ottaw;i: CBC, April 11 1949).

7. Litt (1992:124-145) argues that the somewhat confused prescriptions of the Comx/n’i/ssion for
broadcasting were the product of the range of interests they strove to satisfy. Even if this is the case
however. as argued below, such difficulty in reaching consensus is illustrative of the changing
dynamics of Canadian society at the time.

8. As a number of writers argue, this "high" cultural vision has enjoyed, and continues to enjoy.
some currency in both the discourse and institutions of Canadian cultural policy (cf. Crean, 1976:
Collins, 1990; Lee and Winn, 1991). Yet, as the work at hand illustrates, such critics overplay their
hands in the field of broadcasting policy and, to some degree, in other policy fields as well.
However. as shall be argued later, vestiges of this perspective do indeed hauht broadcasting
regulation to this day. .

9. Moreover, the Commission's lack of understanding of the commercial dynamics that drove
television in the U.S., is illustrated in their charge that advertising was "spoiling" television
programs through commercial interruption of both teleplay "intermissions" and "the very material
of the show" (47). Thus, as they welcomed private capital's participation in the development of the
system, and recommended the importation of "better quality” U.S. programs, it 1s questionable
whether they understood what kind of "deal" they were actually proposing.

A

10. To meet with the technical requirements of network transmission, the Commission again placed
its faith in private capital when it noted "our telephone and telegraph companies... with the
assurance of television network husiness, would provide equipment” (45). Here, one wonders
whether the Commissioners had any knowledge of the public broadcaster's past experiences with
the common carriers. '

I1. Illustrating the fragmented ideology of the-times, not all of the Massey Commissioners were in
agreement on these broadcasting recommendations. Arthur Surveyer, the only one of the five
commissioners without a direct affiliation to a university, filed a dissenting opinion on the question
of the institution of an independent regulatory board recommending "that as a matter of elemental
equity their demand for an independent regulatory board should be granted" (Massey, 391). But
while Surveyer was more sympathetic to the private sector's claim "that nobody should act at the
same time as controller and competitor, or as judge and as litigant," he did not believe they should
be given wholesale commercial privilege (387). Rather, he felt that such a body would contribute to
relieving the administrative duties of the CBC and help rationalize the system of regulation. As he
pointed out there were more than a few contradictions in the current system, among them: 1) that
advertising is important to the "economic life of the country"... yet the CBC's "commercial network
programmes advertise chiefly American goods" (387-388); ii) that many of the “smaller private
stations were operated at a loss, and that for many of the others utilizing "local” talent was simply



not feasible (390); iii) and that while many .of the "voluntary associations" that feared "American
programmes and their advertising" did not'realize that the CBC was by far the largest purveyor of
such material (385). Toward sorting out these problems, Surveyer recommended that the CBC's
efforts should basically be focussed upon producing programs that the private sector could not
provide. However. in general, Surveyor's recommendations were, to put if gently. confusing. While.
on one hand. he seemed to lament the current state of commercial broadcast programming and
quoted a contemporaneous American cultural critic to illustrate that "the policy adopted by
advertisers... aims at the glorification of youth and the prevention of maturity" - a view not far from
those of his fellow commissioners - on the other hand, he argued that private enterprise should be
the preferred vehicle for program production (397, 399). Considering that, at the time, most of the
programs in the private sector were produced by commercial sponsors and their advertising
agencies, his point is somewhat elusive. Similarly, he expressed the "conviction that.as a rule.
private organizations can produce more economically than government agencies” (399). Thus, he
reasoned in the next sentence, "the State... should attempt commercial production only when private
enterprise is unable or unwilling to venture." Indeed, these explicit logical contradictions might be
humorous except for the fact that, as we shall see, in the continuing development of the systém.
they might almost be seen as guiding maxims.

12. As we have seen. this concern for the production and promotion of "high" cultural forms
already formed an important strand of the ideological fabric that sustained the CBC's operation. To
the extent that Massey's recommendations served to develop and sustain this cultural vision both
within the system and in the larger Canadian $ociety as a whole,. some of the implications of this
perspective warrant further examination.

Equipped with a "deeply suspicious," idealist vision of culture, the Commission drew a
stark-contrast between high cultural forms and the burgeoning "mass" culture that strove to conjoin
the burgeoning ranks of the lower and middle classes through a common act of consumption
(Gruneau and Whitson, 1993: 102). In grand ideological fashion, they downplayed and even
ignored several key dimensions of the process that drove the production of the cultural forms they
rallied against.

At one level, the Commission appeared ignorant of the ways in which popular cultural
forms move to represent and play.upon the experience of everyday life. Just as the consumption and
enjoyment of "great" art and literary works draws upon the intellectual and life experience of its
patrons. so too the soap operas, comedies, and sporting events of popular culture both mock-and
celebrate the conditions under which their audiences live. For instance, in their condemnation of
"soap operas," the Commission noted. "In a special study prepared for us on French daytime serials
it is reported that only one of the twelve serials reviewed was a satisfactory production. The others
were guilty of melodramatic exaggeration, unreality, and an excessive use of commonplace and
stereotyped forms" (35).

On another front, the commissioners overlooked the wa)s in which "local" Canadian media
outlets had, since the turn of the century, been building markets for both their products and those of
their advertisers through 1ncorporatrf?g the experience and circumstances of daily life into a larger
continental "culture," in the broad sense of the term (cf. Gruneau and Whitson, 1993:80-86). Not



only did the advertising found in newspapers. periodicals and broadcast programming integrate the
industrial infrastructure through producing markets for consumer goods on a continental scale, .
the news. sports scores, lifestyle features, film and radio program reviews, and other "busifiess™ and
"entertainment" features worked to anchor the experience of these media's consumers in the larger

- set of conditions that gave industry form. Indeed. just as advertising had helped create markets for

the products of the industrial machine, so too the media helped create and reproduce the lifestyles
that sustained it. Television's role in this process was not lost on NBC's President Pat Weaver. In a
speech to the Detroit Economic Club in 1955 he said" Any product which is visibly enjoyed is an
advertisement for itself... This process - call it advertising if you like - is at work everyday on
television. On news, entertainment and other programs, people see the latest in clothing.
furnishings, homes, cars, and what have you. In this way, quite apart from paid advertising,
television spreads high standards of consumption" (In Boddy, 1987:352).

And while the Commission did understand that, caught in the web of larger transnational
relations of production, what was missing in broadcasting, as in other Canadian mass media venues,
was representations of "national” life. Rather than strive to find ways in which the myriad "ways of
Canadian life" might.be represented in broadcast programming on a self-sustaining basis. they
sought to create a means of production that was itself dependent on forces of production they found
inadequate to their purposes, and then fill the "space" it provided with their own elitist vision of
national culture. Thus, at least in the latter assumption they were correct. The way it was configured
in Canada at the time, private capital was not adequate to the task they proposed. However. little
did they realize that the ongoing process of intensive capitalization within the system thatthey
recommended would soon everpower and foreclose upon their vision of culture too.

13. The Massey family fortune was built upon Massey-Ferguson, the farm machinery
manufacturer.

14. As Smythe (1981:178) points out, the Massey Commission dismissed the television standard
question "as a trivial technical issue (when) it blandly stated that standards do '... not constitute a
problem on this continent where it may be assumed that all countries will adopt the establlshed
svstem of the United States™ (cf. Massey :46).

15. As Weir (1965:417) notes, "Domestic sales of television sets in Canada from 1952-1961
totalled 4.467,000 - a value of $1.250,000,000." But while the majority of these sets were
apparently "made in Canada," the expected return on the excise tax is illustrative of the fact that like
radio manufacturing much of this industry was consolidated on a branchplant basis. Moreover, with
the average cost of maintaining and operating television and radio sets through this period
estimated to be $54.90 and $10.25 per annum respectively - including depreciation, maintenance,
and electricity - the electronics industry would appear to be the major direct financial benefactor of
this broadcast boom (Weir, 1965:417). In fact, using these figures Weir goes on to illustrate that in

" 1961 the cash investment in receivers exceeded $250,000,000, while the Dominion Bureau of

Statistics estimated that $103,000,000 was spent on broadcast advertising. Hence, as Miege (1988)
argues, the growth of broadcasting, like other cultural industries, is inextricably both bound in, and
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central to..the growth of industrial pr</)duct10n technique.

16. While Rutherford (1990:62) notes there was some reluctdance on the part of both sponsors and
advertising agencies to accept this'new arrangement with the popularity of the medium "a modus
vivendi was worked out," althéugh some companies such as Proctor and Gamble and Lever -
Brothers refused to buy time under these circumstances. And while there were some attempts by
sponsors to influence the CBC's program decisions, as he puts it, the CBC was generally able "to
keep the demon of commercialism at bay." ' '

17. As Raboy (1990:139-143) illustrates, perhaps the most bitter of these job actions was a strike by
producers in Montreal seeking certification and. while it was in some ways a product of the larger
rationalization and bureaucratization of the CBC organization, it also presaged growing political
strife and might be seen as one of the first salvos fired in the Quiet Revolution. As we shall see. on
the anglophone side, the strikes might be read as part of an ongoing struggle within the Corporation
over control of programming in the face of both internal and external political pressures.

18. Further illustration that the Commission did not have a firm understanding of the commercial
parameters of the emergent television market can be found in some of their suggestions for
increasing the CBC's commercial revenue. such as export sales of programming to the United
States where. as we have seen the emergent pattern of production focussed on creating a specialized
product (Fowler. 183). However, while some aspects of both the Fowler and Massey Reports may
appear to be both confused and retrograde even for their time, it must be remembered that these
Commissioners were struggling to make sense of sweeping and rapid change, and that caught up in
this-larger social process, it was almost impdssible for them to realize that some of the ways in
which they conceived of the system no longer had resonance with the relations of production that
underpin it. Indeed. even today the pervasive influence of the U.S. on Canada's broadcasting system
is not well understood and the Canadian system is often still analyzed as a kind of closed "national
system" despite the fact that the programming, techniques, and technology that comprise it are all
predominantly American.
¥

19. This not to say that the Commissioners embraced anything that might be termed a "popular
culture." On the contrary, they seemed to retain the broad perspective that the system should
function "'to inform, to educate and to entertain™ and were obviously alarmed by the growing
presence of "too many disc jockey type programs” on the radio (Raboy, 1990: 127; Fowler, 41).
However, perhaps reflecting the business background the commissioners brought to their task, in
their eyes sound commercial practice appeared to be a prerequisite to sound cultural practice.

20. To what degree this ideological conflation of purpose may have been bolstered by the larger
ideological chill brought on by the Cold War which set capitalism against socfalism in sharp relief
is difficult to judge. As Raboy (1990:115) illustrates, in 1953 the Conservative opposition
brandished "the CBC as an example of the 'steady movement of the government toward socialism."
Similarly, when.:in 1956, a CBC radio play about the "labour martyr, Joe Hill" provoked

e
- 4



228

controversy, a government representative apologized for the production stating that "Apparently
there are Communists everywhere and they infiltrate into organizations of government as well as
into places of industry™ (in Peers, 1979:130). Thus, both the operation of the Corporation and the
system in general were certainly not shielded from this larger ideological war that characterized the
- period. However, as we have seen from the inception of broadcast regulation, the public and private
sectors were to a degree seen as forged in common purpose and while the "Red Scare" may have
helped legitimate the position of the private capital within the system it was not a primary
determinant. . :

£

24. Under similar pressure.s, Australia had already instituted such an agency (Hull, 1964:118-112).

22. The CBC did not only help capitalize broadcasters. As we have seen. the Corporation provided
a ready source of income to telegraph companies, and later telephone interests, to Canadian Press.
and to BBM. Through the late 1950's and early 1960's, it would also play a large role in capitalizing
the Trans-Canada Telephone systems microwave relay system, and thréugh most of the 1970s it "
would be Telesat Canada's only §0adcast satellite customer (cf. Weir, 1965, Babe, 1990).

L]
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Chapter VII

The Emergence of the Dual System

» e

Through the late 1950's and into the 1960's American investment iri Canada continued
apace, accompénied by a slow but pervasivé integration of the two countries' political and
economic infrastructure.' But as C.D. HO\;'e's'Branchplant policy for post-war reconstruction
cefmg to fruition. there was a growing backlash against American domjnatien of the Can‘a,di;m
economy (Bashevkin. 1991:5-28). These nationalist stirrings first found official voice in the 1936
preliminary report of the Royal Commission on Canada's Economic Prospects'(v(}ordon Report).
and later in the populist rally that prope%legq Diefenbaker t8 power in the late {950's. Neill

(1991:206) argues that, in a large measure, these concerns issued pressure for a new national

- ’ . L ol
policy. as "the old one seemed no longer eléétable.” As these pressures mounted. they focussed

attention on foreign ownership of éanadian industries, including the media, and calls for
repatriation mounted.

But easy_so]utions were not -E‘II hand. As Easterbrook and Watkins (1980:262) note, as
"advanced ind‘ustrialism. with its ch;;lged markef—resoufcefinvestment,alig@ents," gained ho-ld
on the econo\my, little "unity in thought or approach” courld be found in the range of "Canadian
economic thought" to the changes that had been wrought on the Acountry. As Canada's political
and economic infrastructurel was increasi‘ngly brouLght under the sway of Arﬁen’can influence, the

country's nascent. Innisian inspired intellectual tradition met with similar forces. According to

Watkins (1982:17):

-
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The era of the Cold War saw the Americanization of the social sciences as an
aspect of the Americanization of everything, and the destruction of a-unified
political economy appropriate to a hinterland status. Canada became, for Canadian
social scientists, a 'miniature replica’ of the U.S., a 'peacable kingdom,' America in
slow motion with less of both the good and the bad. Economics, with its
pretensions of fine-tuning the economy, became relevant with a vengeance when
secular prosperity was thought to have been 'built in.'

Watkins might be accused of overplaying the influence of the staples tradition on the
direction of economic thinking through the 1940's and 1950's. Still a reified economics that /
forced a diretinction between political and economic processes di‘d indeed combine with economic\“’“‘"
prosperity to leave prescriptio‘ns for action sorely di-vided‘(Neill, 1972:117-122; cf. Neill. 1991:
L19-128&219-223).* Caught between the near necessity of American investment to the well-
being of the Canadian economy at large, and lhe isblationj}st tendencies of the nationalists. the
Liberals vacillated on the national‘ist prqject through the 1960's (Fraser, 1967:307-315).

However. as a combination@i‘g?owing social tensions and increa-sing economic
instability began to wrack the country through the late 1960's and early 1970's, the government
did turn toa larger nationalist program th%t aimed to win back some of the grouﬁd lost to
American investment (Magder, 1993: 1 12?-1 15).” This project expressed the contradictions that
beset the political arena through the 1960's and earlier periods of development, and itself came to

‘be divided between the pursust of nationalist "cultural” goals and!an industrial strétegy limited by
the exigencies of a branchplant economy.

In the mean‘time, installing an "independent” regulatery agency at the intersection
between the state and the practice of broadcasting in 1958 provided the field some insulation

r

ftom events in the larger political arena. But this did not exempt the field from the tensions that
N\

™
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were already apparent, such as those between the nationalist goals of the system and private

capital. Indeed, the emerging structure of the system built upon a now familiar pattern.

Inside the System: 1958-1968

w53

The close of the 1950's issued a "sea of troubles" for the CBC as the television systeh:f
entered another period of explosive growth and the Corporation's fesponsibilities continued to
multiply (Peers, 1979:176-214). In September of 1958 aknew broadcasting act was legi;lated.
dfawing into place an indehpend:ent_ regulatory board - the Board of Broadcast Governors (BBG);//
With thisﬂle’gislatio‘nv regﬁlatory relationships within the system were formally altered." “
The new board was comprised of three full-time and twelve pzfﬁ-time men:nbers, with the former
chosen to provide prov'incial representation. Imbued with nationalist purpose. it was equipped f

with powers to police, promote, and plan the“éromh of a system relatively shielded from the

=7

operation of larger economic forces. r~

Under Séqion 10 of the A;:t, the BBG was charged with "e;lsuring the continued
existence and continued operation of a national broadcasting system and the provision of a varied
and}comprehepsive broadcasting seréice of a high standa;d that is basically Canadian in conttj:nt
and character.” All powers of Qboth regulation and licensing passed to the Boafd. although new
licenses still required the approval of the G]ovemor in Council‘(Sectidns 11&12). Thus, before
the BB‘G,‘the CBC would compete with private broadcasters for licenses and privileges.

The BBG's regulatory powers included all of those previously held by the CBC. As well.

the new Act provided the Board with the power to require licensees to provide information

8
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regarding their "financial affairs and such other matters concerning their operation” (Section 11.1

(i)). Network regulation too passed to the BBG and there was provision for the construction of

LY .
ho N -

networks by private interests, altl’lo.ugh the Board retained powers over the terms and conditions
of their operation (Section 13 11.1.g).If thé Board were to order the suspensionofa
broadcasting license, the licensee was also granted the right of appeal to the Court (Section 15).
Ina move that reflected gr;wing nationalist concerns, future Iicep;es were to be reserved for |
Canvadian citizens and companies, altheugh a "grandfather" provision provided protection for
existing foreign licensees. While concerﬁs persisted that the application of general rules made it
difficult to harness the different market conditions of individual licensees to the national
purposes of the system, this problem was not directly addressed in this legislation. other than in
terms of network construction. To a large degree however, the legislétion followed Fowler's

recommendations and set the stage for both the expansion of the system based upon private

capital and increased regulation of private behaviour. e
‘ y

Y

i

Within this context. the CBC %as émpowered to operate a national broadcasting service.
(Sections 29-36.) Against Fowler's advice, the Corporation was also given a new board of
directors which, on an. annual basis, was to report to Plarliament rather than tgle BBG. This
divided regulatory responsibility would become problematic, although not exactly in the way

foreseen by the Fowler Commission. Under this arrangement the CBC retained its status as a

i

relatively independent crown corporation, but its powers remained limited. For instance, the
Corporation could not acquire or dispose of property valued at over one hundred thousand
dollars, except in relation to program material, and it had to submit both capital and operating

‘e

budgets to Parliament on an annual basis (Section 35). Although these provisions ensured some
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measure of parliamentary control over the CBC, by limiting the Corporation's financial

flexibility they heavily constrained its ability to effectively "compete" with the private sector.’
The Emerging Reguilatory Structure

As the Board set to its task, a two-pronged strategy was devised that roughly followed the
Fowler Commission’s vision of the developing system: on one hand, the Board set out to devise

- regulations to ensure that programming of Canadian "content and ¢haracter” had a central place

<

on the screens of both the public and private stations; on the other, it made&'fﬂans to license
second stations.
To meet with the larger nationalist purposes of regulation, the Board announced that rules

would be devised and applied:

so as to encourage the development of production facilities, the expansion of
markets for Canadian productions outside Canada, the interchange of programs of
Canadian content and character among television stations in the country, the use
of Canadian talent and the increase of the pool of talent available to the industry. -
(In Romanow, 1975:42)

e
rd

Moreover, illustrating the Board's motivation behind this expansion of the system of the
system Dr. Andrew Stewart, the chairman of the BBG, later emphasized that it was undertaken

with the "national interest" in mind:

-

the private stations should not operate on the periphery of the national broadcasting
service provided by the CBC, but should be a part of a national broadcasting
system; that the private stations should not operate largely on a local basis. but
should make their contribution to the national purpose. (In Romanow: 1975:52).
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Despite the seemingly "good intentions," the sorry saga of how the BBG'si regulations and
the licensing process it supervised were almost constantly subverted in practice by both the
private broadcasters and the regulator itself is well d0cumeﬁted (cf. Fowler I1. 1965:45-49;
Roman'ow. 1975; Babe, 1979:141-152). However. many commentators tend to portray these
events as the product of ill-conceived régulations and/or bungling or favori’tjsm on the part of
regulators (cf. Babe. 1979; McFayden et al. 1980). In the process, these critics f_jend to downplay,
and even overlook, the often intractable problems faced by regulation. ‘

To a large part, the emergence of the Canadian television broadcasting system through
the 1950's was the product of massive public investment. The excise tax and t}‘1e commercial
activities of the CBC provicied much of capital to establish the system. Private investment
extended the reach of this public investment. However, as the proceeds of the excise tax
dwindled, to avoid the necessity of ever-escélating public subsidy. a new mechanism for
generating investment capital was necessary. But, 1n19§8 this was not the only imperative.

_ As we saw in the previous chapter, with American television signals spilling across the
border -- and Canadian manufac‘turers, broadcast equipme‘nt‘dealers, advertising agencies, and
private investors.ﬁ all clamoring for enlarging the system -- the pressures t6 g;owth were
enormous. Moreover, these private interests sought to weave thé broadcastinngystem into the
larger ‘pattem of capitalist, industrial growth that was fuélling the economy. In this atmosphere.
the .preésures against simply reserving the system for "non-commercial” purposes were difficult
to resist. However, meeting with these demands while, at the same time, finding the means to

finance the continued pursuit of the historical "nationalist” objectives of the system, entailed a

complex process of negotiation.



. 235

As the BBG took up its appointed tasks, two possible regulatory strategies were floated:
one proposed ti]C imposition of "two hours reserve time during the period 8 PM to 11 PM 'for '
purposes to be prescribed by the Board of Broadcast Governors'™ on the private stations; the
other invol\ied the imposition of a "quota" of Canadian programming on stations (Peers,
1979:219). |

The first idea met with strong opposition from all of the major players in the system.
Private broadcasters and the advertising agencies balked at the plan because it proposed the loss
. of some of the ;nosf lhé%ve time in the broadcast schedule. The CBC protested because it
seemed to involve splitting their network schedule between both existing priggte licensees and
the proposed new stations. Peers (1979:220) states that the Corporation-'s‘ président‘s ncgatiQe
response to this suggestion was "surprising.".Bug, it would have broken up the Corporation's
developingA strateg\)}or maximizing both Canadian progr:imming and audiences through its
p;ogram schedule. F aced with this opposition, the Board fell back on the second option. and
content quotas were initiated to.encourage the production .and distribution of Canadian
programming.

Both the private broadcasters and advertising agencies also opposed this measure, but iess
stringently than "reserved time." Initially, the BBG suggested that "'
any station shall not be lesé than 55 per cent of the total prograni content during any week' (In
Peers. 1979:221). Research done for the Fowler Commission in 1956 had il-lustrated tHat the
stations were close to this level, and since then these levels had apparently risen (Romanow.

1975:38; Peers, 1979:223).° But much of this domestic programming emanated from the CBC's

network and. in the fragmented advertising and program markets the second stations would

.

the total Canadian content on
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herald, maintaining this level would be difficult. In this light, both the CBC and the private
sector advocated lower levels. Some advertisers also protested, and threatened that if such a high
standard drove ub "the already high cost per thousand of televisioﬁ." they would have to "s@itch '
into media that offered better value for money" (In Peers, 1979:222; cf. Ellis, 1979:49, {fn.8).
- Accordingly. an initial level of 45% was set upon. with plans to raise the figure to 55% in April
of 1962. |

As we have seen in the history of radio, solutions for harnessing the private sector to the
national purposes of broadcasting were difficult to come by. Such quotas had proven less than
successful in radio. But alternatives, such as requiring licensees to devote a percentage of gross
revenue to production, also had drawbacks in that a station might »%ocus?all of ’its revenue on one
or two productions a year. leaving the rest of the program schedule to imp‘orted programs (Shea.
1963:73). So. bolstered by the Fowler Conimfs’s—i—én's confidence that vigorous regulation would
bring the private sector to heel, the BBG proceeded with the quota System and attempted to draft
a range of regulations tk;at would ensure that program schedules "could not be filled with
Canadian programming that requiréd little effort to produce and which could be sc‘heduled at
low-audience periods" (R;)'manow, 1975:40). Inthrs éggd‘)}éte{xt aﬁart from the grumblings of the
- CAB and the advertisers, the quota’s were reasonably we\ll met and they had the support of a
number of interests, including a resurrected Canadian Broadcasting League_and the Association
of Radio and Television Employees of Canada (Romanow, 1975:33-34).

The Board had to negotiate numerous difficulties in defining what actually comprised a

program "basically Canadian in content and character" as specified by their proposed

regulations.® Because of the tange of considerations at play, this definition had to be extremely
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flexible. It had to accommodate the diverse-scope of existing programming, as well as
accommodate any new program ideas that might come along (cf. Shea. 1963:74). It had to enabfe
the representation of the seemingly growing, range of social differences that?:haracterized the
peoples and regions of Canada in programs (cf. Thomas, 1992). Although it had aiready been
established that broadcasters did not enjoy the same speech rights as the press, the regulations
could not be too restrictive in this regard either (Vipond, 1989:171). And, the regulations could
not be t00 o}pe;ous, so that Canadian content didn't become "synonymous with 'mediocre:" as the
CAB's president put it (In Peers., 1979:221). In the end, such f:onsiderations focussed regulation
away from program content per se and led to a definition based upon the "nationality” of a range
of elements employed in production. Consequently, the regulations were based upon more-or-
less technical considerations, such as the nationality of the company financing the productien,
and the nationality of the people employed in production (Romanow, 1975:30-32). As'long as
the companies, people, and places involved in prqduction were "Canadian,” then the program
would be defined as Canadian. These kinds of nationalist, technical crite;ia would form the basis
of content regulation through to the present day (cf. Babe, 1979).

Realizing that. despite these regulations. to maximize profits private broadcasters might
attempt to schedule their "Canadian" programs during low viewing periods, the regulator made
provisions to counteract this propensity. The percentage of Canadian content was to be calculated
across specific periods of the program schedule -- such as "prime-time" (7 p.m. - 11 p.m.)l.-,ln this
way. it was hoped that private broadcasters would be bound to produce a range of Canadian -

| programs. In an attempt to ensure they would be legally binding, these content regulations --

along with provisions delimiting the content of advertising messages and political broadcasts and
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“the nur;lber of allowable directly "commercial" minutes per hour -- wvere incorporated in the
Broadcasting Act in 1959.” HoWever, despite these eft;orts to construct a rigorous framework for
regulation, in the shifting currents (;f broadcast practice enforcing these regulations would prove
another matter.

With the regulatory structure in place. the BBG set out to license "second” stations in
eight of the principal cities across the country (Peers, 1979:224). Fol]owing the Fowler
Commission's recommendations, these stations were to provide private sector competition to the
CBC's television service, as well as work to repatriate audiences in markets where the signals of
American broadcasters could be received. These sta:tions were envisioned as forming a second
national network and, in all of these centres, they were expected to be highly. profitable.

Playing on the nationalist bent of this allocative process, the "contestants for these
valuable rights made detailed and glowing promises to the BBG about the performance they
would give" (Fowler II: 225). With a prac-ticed precision that followed the pattern of radio license
hearings. the applicants fuelled the Board's vision of a privately supported national system, i
complete with a range of Canadian programming (Weir, 1965). As these stati:on_s took up
operation, another private company moved to form the Canz;dian Television Network (CTV). -
After lengthy and heated negotiations with the new licensees, the network took to the air.
However, the progam promises soon rang hollow.

To avoid the necessity of ever-escélati\ng public subsidy. Canadian content regulations
attempted to combine private investment with the revenue earned from broadcasting foreign
programm‘ing to forward both the construction of new facilities and the production of Egpadian

3

programs. In the process however. these regulations ran heaqlion into the historicalj:rﬂmﬁlems



2 3-9

| » L e
presented by a private profit-driven, competitive domestic market both underpin and divided by
transnational relations of production.’ The ready supply of cheap American "éntertainment”
pregramming that cc;uld be obtained for between 5% and 8% of its cost of production was key to
the growth of botﬁ the public and private séctors (Fowler II :45‘). Equiped with its imp‘licit. ;10t-
for-profit public mandate, the CBC worked to convert the commercial revenue from such
programs to the production of Canadian programs and the extension of broadcast service. For the
private sector though, producing domestic programs entz;iled a double jeopardy. Not only was
Canadian programming generally much more expensive to produce than foreign programs were
to purchase. but if a "Canadian” p\;;;—am was scheduled to replace an imported program - even if
it drew as large an audience as the program it replaced - any return on investment would be
severely reduced, if not lost altogether, unless the cost of the Canadiar‘l program was roughly
equivalent to that of the imported program.®

Some private producers attempted to oyercome these econc?mics by producing Canadian
programs that might be sold into the U.S. market. As we have seen though, the commercial
strategy of the U.S. networks rested upon deploying programming tailored to produce specific,

American audiences. Consequently, they showed little interest in these "foreign" productions. In

this context. the owners of the private stations found such productions extremely risky. and they

“were generally undertaken by independent producers who. at this point in time, were not
particularly successful in attracting tile interest of the Amer'ican networks (cf. Rutherford.,
1990:116).

Given these economics. the often-noted effect of these content regulations was that they

set the commercial interests of private broadcasters against the nationalist goals of the system. To
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maximize the return on their investments, pfivate broadcasters were induced to invest as little as
possible in Canadian productions. Content regulations did push private broadcasters towards
producing some programs, but the profits generated by cheap import\s, especially dilring "prime-
time," focussed these efforts to the margins of the prime-time "entertainment” schedules.
Consequently. private broadcasters quickly began to lobby the BBG to have the definition of
Canadian "prime;time" extended to the hours of*6 p.m. to midnight so that Canadian content
calculations over the evening schedule might include Fheir "Canadian" local and national news
programs (cf. Ellis, 1979:51). )
As the second stations entered the market though, the BBG was faced with a more
pressing problem. Many of the new licensees were mired in debt as they struggled to carve out a
niche in the markets they served and several had to undergo radical restructuring to stave off
bankruptcy. Over this period, the process of capitalizing their operations left private stations little
revenue to devote to the production of Canadian programs. Faced with these problems, the BBG
often took measures to boost the revenues of the "second" stations. Without adequate revenue
they could not be expected to undertake "nationalist responsibilities. The Board shifted content
regulations and relaxed limits on commercial time. It also followed a regulatory precedent set by
the CBC and refused to license new stations in areas where it appeared they would heavily erode
the revenues of existing private stations (Ba\be!l979:23; Ellis, 1979:53-54)." In taking these
measures, the Board was often attacked for "protecting” private stations. However, in the years
immediately following the licensing of the "second" stations, it would appear that the Board had

little choice but to follow such a policy if it was to avoid losing some of these stations altogether.

But once this pattern of regulatory protection was established, it would prove difficult to break.
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Generally, the CBC bore the brunt of this new Aﬂcompeiition, and as the second stations
enetered the market millions of dollars in advertising revenue that would have otherwise gone to
the CBC s(cjon began to flow their way (Peers. 1979:247). In this way, the new stations also
received an indirect econ(;mic boost from the Corporation, as they were able to exploit
advertising markets that it had already established. By 1963, in aggregate the "second" stations
" were showing a small profit, and by 1966 they were all profitable (Peers, 1979:224-232).

Partly as a result of these shifts in patterns of growth and re\gulation. turmoil gripped the
broadcasting system, and it was under almost constant public scrutiny fromq1963 through to the
legislation of a new Bfoadcasfi,ng Act in 1968. First, a three member task force known as the
"Troika" was s}ruck by the newly elected Liberal goverﬁment in April of 1963. A Committee on
Broadcasting (Fowler 1I). chaired by Robert Fowler who had led the 1955 Royal Commission
followed, reporting in September of 1965. Then. under the supervision of the office of the
Secretary of State. the government undertook the project of drafting a White Paper that would
eventually become the basis for the new Act.

N

rowth and Rationalization: Divided R nsibliti

Following trends in the United States, the television system grew sharply through the late
1950's and early 1960s (cf. Barnouw. 1990:198-99). In 1958 thefe were 8 CBC stations and 36
private stations. By 1965 there were 16 CBC stations and 59 that were privately operated. Of
these 44 were affiliated with the CBC. and 11 with CTV (Fowler I, 8). The number of television

sets in the country more than doubled between 1957 and 19635, and in 1965 92% of Canadian

H
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homes were considered "television households" (Fowler II. 9)."" Television advertising too
experienced strong growth and, between 1958 and 1965, sales in_creased almost two and one-half
times -- from $37.8 million to $91 million (Firestone, 1966:152).

Through this period, television became an increasingly important aspect of the economy.
For instance, Weir (1965:417-418) estimates that in 1961 some $425,000,000 was spent in the
television field - inc.luding expenses for maintaining television sets, advertising and public grants
. (receiving set sales for that year are not included). This figure represents approximately 1.5% of
the GNP for that year (Firestone. 1966:152). -

If television was not an industry in 1951 as Massey maintained. a decade later it certainly |
was.

But this growth was not shared equally between the public and private sectors. From
1963 to 1968 the CBC's network revenues grew by 22.1 %, while the CTV's revenues rose by
74.3%. As noted in Volume 11 of the 1970 Special Senate Committee on the Mass Medi-a (Davey
Report v.2 ‘3‘\291). "introduction f competition from CTV was largely responsible for the
slowness in the growth of the CBC revenue.""

Yet, the introduction of new stations dici not keep up with the demand for advertising. and
between 1964 and 1968 television's share of advertising revenue outpaced that of other media —by
" 12%. largely because of "limited advertising supply and increasing demand for time" (Davey,
v.2:291 ). This rising demand for advertising time was expected to continue through the 1970's,
following increasiﬁg iﬁdustrial growth (Fiféstone, 1966:296). But, although growth was strong, it

became apparent that fewer companies in Canada utilized television advertising than in the U.S.

(Firestone, 1966). This market anomaly -- driven by such factors such as advertising "spillover!
L 4
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_from Amé&rican "border" broadcasters that set their sights on Canadian advertising markets, and

the absence of comprehensive competition in many Canadian consumer markets -- would be a
continuing source of irritation to both regulators and broadcasters, as well as between the

’ - % . ) .
Canadian and American governments, for years to come. To some degree, it may have.

encouraged the "protection” of the private stations' advertising markets.

-y
S

" Delineating the CBC's Responsibilities

+

- While the protected commercial environment afforded by regulation gave extra impetus

to the growth of the'Ptivate sector. it provided little solace for the CBC. In its 1959-1960 Annual

L

Report the CBC voiced concern over the ways in which it was being forced to provide servicewin
the gaps left by the private sector: \\1

The problem is one of economics... Where economically feasible privately-owned
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 represent a recurring annual cost to the public purpose. (9)

With the growth of the private sector pushing the CBC to the commercial margins, the

Corporation laid out what it believed to be its purposes in the system following year:

»

TO BE A COMPLETE SERVICE, covering in fair proportion the whole range of

- programming; bringing things of interest, value, and entertainment to people of all
tastes, ages, and interests, and not concentrating on some aspects of broadcasting
to the exclusion of others.

F
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TO LINK ALL PARTS OF THE COUNTRY in two ways: (1) through the
inclusion of a wide variety of national and common interests in its program
services; (2) by using its physical resources to bring the national program service
to as many Canadians as finances allow. Whether Canadians live in remote or
heavily populated areas the national system should serve them as adequately and
equitably as possible.

TO BE PREDOMINANTLY CANADIAN IN CONTENT AND CHARACTER.
It should serve Canadian needs and bring Canadians in widely-separated parts of
the country closer together, contributing to the development and preservation of a
sense of national unity.

TO SERVE EQUITABLY the two main language groups and cultures. and the

special needs of Canada's vast and various geography. (1960-1961 Annual
Report:27. original emphasis.) '

Thus, in a seemingly defensive move, the CBC provided itself with something that
Parliament would not - 2 mandate. Thereby, the Corporation strove to differentiate its purposes
from those of the private sector and provide direction to its activi;ies. However, for several
rea’sons, this definition of organizatiqnal purpose did not hold any answers to the CBC's
problems.

First. while it built upon the historical political purposes of the national broadcasting
system to provide form and focus to the Coxlporation's activities, it alsq sketched the dimensions
of a political project that we have seen was fraught with contradictions. As the CBC strove to
serve the broadcast needs of a growing set of diverse social and geographic interesis across the
country. it would continue to divide its resources between a range of competing demands. Just as
Canada's "two main language groups and cultures" had already forced a division within the

Corporation such that it was already essentially two systems, so too competing local, regional,
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and diverse "cultural” interests would exact increasing demands on the structure of television.

. t , >
While attempting to balance such interests in a national system may simply be the fate of

o

¥

any federal cultural institution, these organizational'purposesA would also encounter a more
fundam;ntal problem. For as private capital took hold of the commercial centre of the system.,
and began capitalizing émd investing profits in those aspects of the "national system" from which
it might expect to turn a profit, the CBC's mar;date relegated the nétwork once more to those
aspects of dévelopment that provided little‘or no commercial return. Thus, if private capital could
not be contrplled through regulation and turned to "uneconomical” national pieroses. as it
carried the system forward. this mandate would leave the Corporation (;pen to an increasing
range of necéssarily uneconomical responsibilities. Without a consistent and growing source of
revenue with which to meet these responsibilities, the CBC's efforts would become increasingly

scatt@edrand divided. .

Contradictory Pressures and Divided Responsibilities

4

With the impending dawn of "free" network television. both the government and the

Parliamentary Committees of 1959 and 1961 w'ére hostile to the CBC's purposes. particularly its

-4

dependenceion the public purse (Peers, i979: 206-207; Raboy, 1990:143-151). In 1963, budget
cuts undermined its parliamentary appropﬁation. In that same yez;.r, the Glassco Commission .
iissued a report condemning both the scattered character of fthe CBé's internal organization and
the unclear lines of authority issued through regulation. Even those commentators that were

largely sympathetic to the CBC's plight, such as the 1965 Complittee on Broadcasting (Fowler
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II), prodded the beleaguered Corporation to greatér responsfbility - recommending that it -
continue to expand the system into unprofitable éreas while, at the same time, work harder to
develop and provide a balanced pr(;gram service to meet the diverse interests of the Canadian
public. Meanwhile, faced with competitiqn from newly licensed stations, the CBC's affiliates
demanded rhore competitive programming (Fowler I1, 232-233).
Certainly.‘the programming utilized by the new stations and the new network offered stiff
competition to the CBC's programs. The American tv shows were expensively constméted to
" have a broadly popular appeal. They were equipped with a narrative structure to draw audiences
through commercial breaks. And they were deliberately priced at a small fraction of' what it
\would cost to emulate similar production values. They also came equipped with information
regarding the kind of ratings and demographics they commanded in the American markt?t
(Bamouv:". 1990:234-235). For Canadian stafions‘ this information was a ve‘tluable sales tool for
attracting advertisers. as well as a weapon to be used in constructing counter-programming
strategies designed to undermiﬁe the CBC's audiences.
The new regulatory regime further complicated the CBC's problems. From the outset. the
CBC refused to fully reveal budgetary and planning information to the BBG. just as 1t had to
parliamentary committees (Peers, 1969: 247-249). The Board félt this left it without the proper
tools to carry out its own mandate and this refusal became a serious source of fficti'on between
the two orgaﬁizations. Licensing decisions surrounding the second stations too became fractious.
Although the CBC generally received the licenses it applied for, the circun;stances surr:)unding

the process smacked of attempts by the government to influence the Board's decisions in favour

of political friends. In one instance, the Board itself clearly subordinated the commercial interests
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of thé Corporation to those of an existing private licer;see (Peers, 1969:247-261). Indeed‘, in fhe

-competition for licenses anci privileges within ihé system the CBC had to struggle to protect its
own interests before the Board, just as it had b’efére govemm.en-ts and parliamentary committees
in the past.

In this regulatory process, the 'Corporation was increasingly positiohed as an independent.
though somewhat privileged. interest - not as the keystone of a single, na:ntional sys;em.
Moreover. having successfully repelleci the BBG's e"fforts to divide its programs between the two
sets of priva‘te stations, the Corporation again:soon caﬁe into conflict with the Board over the
latter's vision of a "single" Canadian‘ broadcasting system (Peers, 1969:257).

By 1960, professional sp(;rts programming hadaproven to be consistently popular with
audiences on both radio and television. The 1959 Grey Cup drew a record five million viewers,
second only in size to the final game thhe Stanley Cup Playoffs (Cavanagh. 1992:308). In 1961,
John Bassett, who held interésts in CFTO -.Toronto's prized "second" station - as well as the
Toronto Telegram and the Toronto Argonauts, purchased the television rights to both the Eastern
CFL gémes and the Grey Cup, reportedly for twice what the C}BC had payed for them in 1960 )
(Cavanagh. 1992:309). As CTV went into operation, these games provided half of the 8.5 hours a
week programming the network provided its affiliates (309). Thus, as it had with news
production. the intensive capitaljzation of Canadian telecasts by the private sector proce;ded at
another site of little -resistance - on-the margins of the prime-time schedule and through a,sales
agreement tilat sought to maximize the return to investors through a common ownership

relation."

As the 1962 Grey Cup game approached however, CTV could not muster enough



. _ 248

coverage to meet its sponsor's requirements and dpproached,the CBC to carry the game. The

CBC consented, but on the grounds that the broadcast be commercial free. Frustrated, CTV e

approached the BBG to intervene and viewing the game as a national event, the Board ordered

the CBC to carry the’broadcast in its entirety, which the CBC still Peﬁi;ed to do."With the game

quickly approaching, heated negotiations and threats of legal action proceeded apace. In the end,
ﬂ'the parties settled on a comproniise and the CBC carried the game with "five courtesy

1

‘announcements mentioning CTV's advertisers" (Peers, 1979:257).
f Following this affair. the CBC: president "pursueda campaign to’ promote the notion that
the 'single system' df brdadcé:_s,ting was outmoded‘, unwieldy, confused and too complex” (257).

| After decades of being re;;resented as th_e centre of the Canadian broadcasting system. the
Corporation itself was seeking to withdraw from that position. By 1965 the CBC had no interest
in returning broadcast administration toa "sﬂingle board," and actively promoted that the the
system be perceived as a "dual system" (Peers, 1969:435)."

Representing itself as one of two elemehts within the system offered the CBC some
protection from outside interests that coveted its resources. But it offered no relief fiom inéoine
problems . Increasing cests escalated the CBC's dependence on advertising revende.» raising its
share of the advertising market to 25% by 1965 (Fowler I1:221). In turn, this raised historical
concerns from both inside and outside the Corporation tnat both service and programniing
standards were being compromised. (Fowler 11, 220; Wseir, 1965; Peers, 1979). The CBC alsa: :
drew criticism from the developing lobby that wished itth;ie‘;(tJract more of its revenue from |

commercial sources. These interests argued that the Corporation's "cost-per-thousand" was set at

a level considerably less than that of the private network, and that rates should be raised to a

s
s \%

{
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more competifive standard (Fowler 11;221-222; Fifestone. 1966:293-296). Moreover, there were
recommendatzions that advérﬁsers_should be found for the "high cultural" programs that were
now delivered unsponsored (Fowler, 1965:222).

These suggestions for rat;onalizing the Corporation's commercial practices struck at the
heart of its commercial policy. As we have seen, that policy was not designed to simply attractea
mass audience. Rather, it was constructed to draw audiences for Canadian programming across
the schedule as a whole, as well as to "subsidize" the cost of low audience Canadian programs.
To some degree, the rates themselves reﬂect‘ed this pattern of cross-subsidization: advertisers
paid less than market rate for time on programs with large audiences than might otherwise be the
case, and more for time on Canadian pro;rams than was warranfed by market conditions. "’
There may well have been ways to maximize the return from existing advertising time, such as -
developing a better description of the demographics of the CBC's specialized audiences,
particularly those for the "high cultural" programs. so that they might be specifically sold to
a;dvertisers (Fowler 11, 222).- But maximizing the return on-advertising time on the CBngas
complicated by several problems: 1) the development and execution of a rather expensive
research prog}am, as the available commercial audience research services did not produce the
necessary datd (cf. Eaman, 1995). i1) continued general disdain for commercialism evidenced by
many ofthe‘producers and consumers of that programming (cf. Weir, 1965: 405-410); 1i1)
adapting the narrative formats of sustaining programs to-accommodate advertising meé’sages (cf.
Miller, 1992:196); 1iv) a drastic realignment of the existing commercial strategy at play. In other

words,. the internal schemata of the CBC's organization combined with its organizational culture,

and relations to the larger structure of the broadcasting system, to yield a complex web of
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resistance to such change. Coﬁsequently. the 'Corporation failed to fully embrace these
suggestions. and the vire of vet another group of interests was brought to bear on it."
Complicating this multitude of problems, internal strife also rocked the CBC. From the
Montr'eal producers strike in 1959, to the cancellation of the popular "This Hour Has Seven
Days" in 1966. a litany of labour problems and pfogramming conflicts charaéterized the
Corporation's operation. For most writers, thes“cﬁputes are seen as arising from an array of
problems within the organization (Weir, 1965; Peers, 1979). Labor disputes reflected the CBC's
tight financial position. Conflicts over programming are portrayed as the broduct of the gap

L

between management‘s view of the purpose of the Corporation and that of the production stgff.
.conﬂicting definitions of Canadian culture, and in some instances, ;he‘;c;:sult of direct
\go\vcmment interference. Taking a somewhat different tack, Rab.oy (1990:168) argues these
problems reflected the larger political problems of the Canadian state and were animated by "an
approaching crisis for the political system that the Canadian Broadcasting Corporation had been
created to serve" (Raboy. 1990:168; cf; Weir, 1965 & Peers, 1979). More simply however. this

general turmoil can be seen as reflecting the tensions of a thinly spread arganization, responsible

to a highly diverse set of interests, and carrying a wide range of responsibilities.
Different, But Not Exceptional
As Barnouw (1990: 382-383) illustrates, the American networks also experienced intra-

organizational strife during this period, particularly betweeffynanagement staff and the various

program producers and suppliers as their different visions of the social role of a media



251

~ corporation came into conflict. However, in these organizations, this stress was tempered by the
financial role of the sponsors, who by right of "financial veto" ofler; had the final word on which
prdjects went to air, or in what time slots they appeared. While the American networks were also
subject to shifting political pressures, their reliance on private capital combined with a looser set
“of regulatory and constitutional arrangements to provide them more latitude in avoiding direct
political interference.'”’

In Canada, the CBC's varied sources of financing combined with its nationalist mandate

7
Y.

“#to provide somewhat more latitude in the range of programming it presented. At the same time

however, the Corporation's professed responsibility to a wide-range of interests combined with

its dependence on parliamertary subsidy to subject its operation to a much wider range of

demands. For instance, as we have seen, the "problem of commercialism" for the CBC was not

) - ~
generally the direct influence of profit-motivated sponsors over the content and scheduling of

programs as it was in the U.S.. rather it focussed on the ways different interests saw

commercialism as interfering with what they perceived to be the Corporation's purposes. Over

time. the prot;lem of "balancing" these diverse,%mtc;gigtg Eecame increasingly acute.'® Moreover,

as Raboy (1990:175-184) illustrates, through thé\l{fé 196?){5 the CBC's problems in meeting the
]

diversity of demands made on it were further complicated/i)y the federal gbvemmenth initiatives

to deploy the Cqrporation as a key tool in its project to shokmg‘the flagging project of

federalism. : N 3
) . %\/J
All of this was part.of a context which contributed to the slow economic and political
- .

vivisection of the CBC's resources. A key manifestation of this can be viewed in the gradual

decline of relatively expensive draméti,c and musical programming in the CBC's prime time
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schedule through the late 1960's (cf. Weir, 1965:388-410). In the meantime, the growing
presence of private, profit oriented broadcasters within the system offered little in the way of new
programs.

A

The Private Network: A Clear and Present Purpose

-

From its inception the structure of CTV was not conducive (O%he production of Canadian
programming. In its initial ingarnation, it was an independent private company within which the
private stations owned only "23 or 24% of the stock" (Fowler 11:235). It owned no production
facilities of its own, "and the private affiliates, in their jealous concern that outside investors in
CTV should not make a profit.... progressively made the aftiliation agreements less attractive. so
as to ensure that little profit was possible" (Fowler II, 236). In 1966, on the verge of bankruptcy.
the network underwent reorganization with the largest affiliates each taking a share in its
ownership. Under the new co-operative arrangement, the affiliates developed a revenue sharing |
agreement whereby the affiliate shareholders received "75 percent of the net revenues earned by
the network from the sale of airtime to advertisers within network reserve time, leaving 25
percent of net revenue as the operating fund of the network" to cover program and transmission
expenses (1986 Task Force on Broadcasting, 453). Meanwhile, program production facilities
largely remained in the hands of the individual affiliates.

Obviously, this arrangement was structured to deliver maximum revenue to the affiliates,

not network program production. In the process, it played upon the inconsistency in the

legislation that left open the question of the regulator's power to impose individual rules of
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operation on licensees. This'corporate structure was considerably different from that of the
American networks, which harnessed the economies of scale jpherent in network operation to
-actually capitalize program production, rather than theinetwork's affiliates." CTV's ownership
structure and the revenué sharing pattern it realized becgme a site of struggle between the
regillator and the affiliates, as well as between the affiliates themselves, as all parties began to
fight over how the spoils it yielded were to be divided. In the latter years of the decade, there was
apparently a brief struggle within the network 6fﬁces t0o, as the network president advocated |
"producing a greater quantity of Canadian programming than was the legal minimum”
(Rutherford. 1990:119). However. a change in management quickly quelled this intcrnal
dissension.

The struggle betWeen the regulator and the network was more prolonged however, as the
network continuously worked to avoid meeting the regulator's program demands. This struggle
continued well past the tenure‘ of the BBG. It came to a head in 1980, when CTV took the
regulator to court, claiming that it Qid not have the jurisdiction to impose comprehensive
produétion requirements upon the network (Kaufman, 1987:50-_53; cf. Hardin, 1985‘2:179-181).
However. as we shall see. even though the regulator came away from this action equipped with a
favourable judgment. harnessing the private sector's profit motive to the unprofitable enterprise
of program production remained elusiv; In the meantime, the CTV afﬁliptes set out in search
profitable avenues of investment.

A quick review of the history of the CTV affiliates reveals, that turning surplus to

investment purposesnwas indeed the name of the game. By 1969 the CTV affiliates were spun in

a web of corporate ownership that echoes the names of the pillars of Canada's media industries
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today. In 1996, Western Broadcgsting (now WIC), Rogers, Baton, CHUM. and Irving are some
of these early entrants that survive in the field, while the broadcast holdings of former
compatriots such as Maclean-Huhter. Thomson, Selkirk, and Bushnell communications -- which

‘ all went on to enjoy periods of substantial growth and prosperity -- have all genérally been folded
into the holdings of today's broadcasting giants (cf. Davey, 22-37; Jefferey, 1996:234).
Consequently. as broadcast profits were realized, the general trend would certainly appear to
have been toward consolidating and capitalizing the affiliates' individual holdings, not the

network co-operative.”
Program and Audience Problems

As the new network was taking form, the difference in purpose between the public and ~
private sectors was brought into focus on television screens. As Rutherford (l:990:l 17)
illustrates, the privafe sector never really attempted to produce the same kind of "serious"
entertainment programming as the CBC and program expenditixres were generally kept to a
maximum of $2.,500 - $3000 per half hour, roughly the same as the cost of i?nponed
programming (Rutherford, 1990:117.) Despite loud and concerted criticism from both the
\ regulator and public enquiries, the transnational market began to set the financial terms for
program pro%g:tion on the private network. Yet, in the face of both declining audiences and
revenues. the CBC fought the commercial impulse and delivered a program schedule that was
both original and diverse. Variety. comedy. drama, p:}ziblic affairs, news, sports -- all could be

found on CBC television. although often nestled between American programs (Miller, 1987
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Rutherford, 1990). Moreover, through the 1960's, many of the CBC's drama progra@s were
delivered in formats that were not amenable to commercial interruption and presented as
Sustaiﬁing programs (Miller, 1987:196). At the same time. orjginal work from the regional
production centres did occasionally find its way to the network schedule, although after the mid-
1960's, rarely (Miller, 1987:325-353). For the "high brg)w" audience, symphonies, oberas and
ballets were offered and, despite the fe;:t that they only drew 5% - 10% of the audience, tkhey
were continued through to the enci of the 1960's (Rutherford, 1990:268-269).

The benefits of these prograrﬁ investments were also widely spread. In 1963, the total
revenue of the private broadcasters surpassed the income of the C BC (Raboy, 1990:162). Yet, in

that same year?the CBC paid out $9.2 million for Canadian talent - three times that of the private

sector (Rutherford. 1990: 273). Drama critic Robert Russell noted that in 1962, that CBC drama

"

employed "'more writers, directors, and actors than all other forms of professional theatre in the
country put together (In Rutherford, 1990:273). While this work alone rarely paid ehoijgh to
support these workers, income from the CBC would continue to provide a key source of ingome
for many Canadians artists and performers. Moreover, the CBC also led the‘ way in settigig wage -
standards f;)r technicians and other production workers and ge4nerally settled on wage scales |

higher than the private sector - apractice that often led to charges of "inefficiency" from the

Corporation's detractors (Weir. 1965:334).

g

But while these programming efforts were rewarded with substantial audience shares in
the 1950's and early 1960's, competition Sbon took a toll. In cities close to the U.S.. American
border broadcasters cut deeply into the CBC's audiences. By 1967, the CTV network had

captured 25% of the anglophone audience and, as we shall see, as cable-tv was introduced its

o

-

-t
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offerings of American netwofk programs also ate heavily into the CBC's audiencges. By 1967, the
CBC held just 50% of the Canadian audience,Aaqd as the number of channels multiplied the
CBC's audience share continued its downward spiral (CRTC, 1979; cf. Rutherford, 1990:134-
137.) Set against this growing backdrop of American programming, the CBC never really had a
chance in the competition for audiences. |

In its early stages of development, American television also carried wide and varied
program fare. But, by the early 1960's the popularity and economy of tl;e fonnulgig serial
situation comedies and dramas that were popularized by_earl); Hollywood teleﬁlrﬁs\\quickly
became the mainstay of Americangnmercial television. These serials brought both economy
and cominuit.y to television schedules as audiences were encouraged to return each week "same
time, same station" to rlneet with a familiar set of characters anq situations. Although initially

expensive to arrange. the same sets, wardrobe, cast and crew were redeployed from "week to

week." issuing economies in production. The established conventions of the star system allowed

LY

the players themselves to increase these programs' currency. Moreover, the stereotypical

characters and situations employed by these productions wove established popular theatrical
t—,":’i&g'*f .

traditions tog'éffber with familiar cultural forms and situations to play upon circumstances
common to many living in a modern indusgrial society.

The popularity of these programs extended not only across the U.S. but also to audiences
across the western world that were familiar with the terms and conditions of the expanding -
“"consumer” society. Indeed, the cultural "melting pot" of America was an ideal place to‘ develop

programs that resonated with a range of diverse "tastes." Moreover, the fact that these programs

had generally already generated a tidy profit before they were taken to the international market

Y
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allé\;/ed their owners unlimited séope in;setting the price of license fees. Consequently, prices
were set according to thg individual circumsfances of potential national markets, but always well
below the cost of domestic production in those markets'(Bamouw, 1990).

Striving to differgntiate itself: from these formulaic American network Z)fferings, the CBC
countered with a d(iverse range of draméltic forms. As Miller (1987:379) illustrates. "(l@r
complex n‘arr'ative'structures, exp;essionist. constructivist. or yealist design, presentafional or
representationai conventions were all to be found on CBC TV in its first fifteen years." As she
painstakingly details in her exténsive study of CBC drama - Turn Up the Contrast - many of

i 3
these programs were not "elitist" in character, and while all met "Canadian" content gixidelines
many were also explicitly Canadian. Yet, the CBC's mandate focussed the Corporation on
tailoring these programs to different sets of interests, rather t}:an a singular approach that
encompassed diverse interests. as the American programs strove for. As the CfBC's program
schedule deliberately focussed on constructing different types of audience; from time-slot to
time-slot through the evening, it seemingly encouraged viewers, whose tastes-were not met by
the upcoming progra?n. to switch channels. Indeed, in producing programs to meet diverse sets of
~ audience interests one would expect such movement. But once viewers switched to another
station, whether Canadiz;n or American, they becameﬂapped in a schedule of foréign
programming that was deliberately devised to hold large, diverse audiences through program
changes and/or capture a portion of a competitor's aud:gnce at program breaks.
So. in scheduling its I;rograms the CBC encountered a complex problem. Not only did it first

have to pull its audiences out of this commercial maze so they might "discover" its. programs, but

once it turned that audience loose. it had to pull it back from a deliberately and expensively spun
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web of seductive programming choices.

The battle for audiences was n;)t only waged across the television screen and around the
television set tuner. As the continental bfoadcast industry grew through the 1970's and 1980's.
potential audience members were caught in an increasing spiral of circumstances that all Apointed
them toward American programs. Not only did practically all of the private Canadian stations
build their schedules around the most popular American programs at every 'availat;le opportunity.
but advertising for foreign programs spilled over the border both m and into, a host of media
products, including televirsion and programming guides. As well, Canadian entertainment writers

)
and commentators made their livings publicly discussing the merits of these foreign programs.

Thus. as the number of channels multiplied, even the seemingly siinble task of making Canadian
audience members aware of the potential "Canadian" choices available became increasingly
difficult. A ) - : o

Moreover, as the Corporation became swamped in a sea of competitive program choices.
that beat to the rhythm o’f hour or half-hour program iqi_e,,rvals, it had little choice but to’givé up
' programs that didn't conform to this temboral format. (ﬁherwiseﬁt risked losing viewers who
wished to switch either to or from anot}}er channel aitswhat was, on all other available channels, a
conventional break in the schedule. However, as th; CBC moved to tgke (;n such a "commercial
‘format." it also encountered increasing criticism, mitigating agains"t "compéting-" with the

v ° )

American television industry on the terms that it set for the system. As we shall see in the
following chapter, this criticism continued through the next decade as well, reaching shrill

proportions in 1974, In the meantime, all of these circumstances worked together to présent the

CBC with an almost unassail‘able opponent. As the decades wore on and the commercial
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imperatives that gave form to program schedules became increasingly intense, it is surprising that
¢

%the CBC managed to maintain an audience at all. But the competition would only get stiffer.

&

Lty

B

Impend*h;g Change

-As the division of responsibility between the public and private elements of the system

-

was takiné hold, the rising availability of "cable" television was shifting the site offhe regulatory
struggle. Co-axial cable was first used in the United States to improve.television reception in

urban centres where buildings impeded reception. Soon after, entrepreneurs in California were

deploying it to deliver "pay-tv." Meanwhile Canadian entrepreneurs set out to adapt this

technology to Canadian conditions. They set their sights on capitalizing the distance between

broadcaster and viewer created by the division between centralized reception and privatized

transmission and, for a price, began delivering distant, generally American, signals to Canadian
television markets..Although this technique appeared to present little threat to the Canadian

systeml at@he time the 1958 Broadcasting Act was written, and thus was outside its purview, by

the early 1960's. the "distant" signals cable-tv brought to "local” markets were fragmenting

audiences for programs and advertising. Despite the argument that cable-tv was simply dedicated >§
to expanding consumer choicé, the threat it presented to the national network system began to

demand attention (Fowler II, 253-255; Firestone, 1966:277). Before cable could be brought into

the regulatory fold however, new legislation was necessary and this concern was added to the

growing list of changes to be encompassed in the legislation that was developing.

But cable wasn't the only new technology threatening change to the system in the mid-
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1960's. With the American's launch of the satellite Telstar I, a trans-atlantic satellite news

broadcast was undertaken and rampant speculation surrounding the broadcast applications of this
. - ' \z
new technology abounded (Barnouw, 1990: 308-315). In 1966. the BBG was presented an

. application to establish a Canadian satellite corporation that would distribute programming for a

proposed new television network (Babe, 1990:222). While this application was somewhat

premature, it helpedr spur the federal government to action and in 1969, informed by a discourse

. of nationalism that framed the company as "'strengthening and protecting Canada's cultural

heritage,"" the Telesat Canada Act gave form to Canada's own satellite venture (Iri

Babe:1990:220).2' However, a»nothefkr decade would pass before the satellites were drawn into
C anéda's broadc;sting's infrastructure.

| Meanwbile. in the U.S., non-profit television was undergoing a renaissance. of a sbrt.
Educational television, which had survived the capitalization of the VHF band through.
regﬁlatory assignment to UHF. was given a ﬁew lease on life in 1967 as "non-profit public
television" and began to develop pro,gram formats to attract audiences that were disenchanted by
the offerings of commercial television (Head et al.. 1994:267-271). As this public servi;e model

dcveloped in the U.S.. it provided yet another yardstick by which to illustrate the C BG’S

shortcomings.

Canadian Broadcast Production: Caught in Contradiction

Through the 1960's, a dual system of softs did indeed emerge within the Canadian
' L~
broadcasting system. Under the direction of an "independent regulatory board," the division of

» F',% l”;
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purpose between the CBC and the private sector - between public service and p,rivate profit-

making - accelerated through the 1960's. Along one line of development. the CBC continued the

struggle to convert both its sources of income and the profit-motivated behaviour of its affiliates-

to domestic program production and distribution. Along another line, the private nétwork and its
proﬂt-moti;vated affiliates struggled to convert profits to b;)th shareholder income and profitable
investment. Meanwhile, inside each of these lineslofdevelopment, or "elements"” of the system,
different interests struggled to realize their concerns. In the "public" sector, the fragmented
interests of the Canadian "public" tossed the CBC on a tempestuous current Qf competing
definitions of culture and service, while the Corporation itself wrestled with funding problems.
and with the demands of its affiliates. In the private sector. competing blocks of cap}tal each
sought to maximize their own intefest. Straddling these two elements, the regulator strove to
harness these very different behav%urs to what it perceived were the national interests of the
broadcasting system as a whole.

Tlo a remarkable extent, ine struggle to produce Canadian programs at the core of this
system reflected many of the same difficulties encountered by Canadian industry at large.
Canadian manufacturers had long found it difficult to produce products of a distinctly Canadian
character while operating within an industrial infrastructure dependent upon transnational

relations of production. Agljrewis (1968:131) observed of this larger context in 1968:

A distinctive Canadian character can be given to products, but corporate research
and engineering departments required to build in such distinctive characteristics
can only do so if there is an opportunity to market substantial quantities of the
products in question, in competition with well-established foreign products
developed under similar expectations. The chief limitations upon any Canadian
manufacturer attempting to achieve this objective (are)... Foreign tariffs prevent
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Canadian producers from breaking into world markets; and Canadian tariffs:by
making possible the division of the Canadian market, hamper the efforts of
Canadian firms to exploit the various economies of scale, including those
elements of research and development which require large fixed outlays. It is riot
difficult to understand why firms producing small quantities of a Wide range of
product lines will rely upof designs provided at low cost by parent firms, or
through licensing arrangements. It is the circumstances that maintain such
structural conditions that must bear the responsibility for the consequent restramt
on development of distinctive charactenstlcs ‘and products.

-Whil¢ the cultural character of broadcast products added another dimension to these structural
conditions, the transnational relations of production‘ underlying the broadcast sysvté\m issued a
similar set of problems for Canadian broadcast producers.

Although there were explicit sanctions against’ f‘foreign" broadcast products in some
potential markets for Canadian programs these were not a major impediment. Just as Canadian
audien;es generally eschewed "disti:nctive" foreign programs, distinctive Canadian programs
were 6nl‘y marginally accepted in foreign markets. (For instance, at this point in history,
Canadian news, current affairs. or sports programs had little appeal in foreign markets.) In the
U.S.. the capital intenslive project of developing programs designed to attract audiences
comprised of "middle class" American consumers mitigated against the C BC’marketing its wares
in that venue. While some of the CBé's more expensive drama programs found outlets in Britain
and European countries, the "Canadiaqness" of other of the CBC's programs mitigated against
their currency in those markets. These circumstances didn't completely foreclose on foreign
sales. but in the international market all comers had to find their place alongside the glut of

cheap. "popular" American programs. Accordingly. export markets offered no great source of

income for Canadian producers. —



Y
\ 263

Meanwhile, in the Canadian domestic market, the system's depender‘lcy on foreign
proéramming to‘ finance production issued similar constraints. For the CBC,. "licensing
agreements" with fo‘reign producers protv,ided the Corporation with popular progranirqing around
which it built audiences (markets) for its own "producf line" of "distinctive" Canadian products. g
These agreements also provided revenue to cross-subsidize Canadianﬁ'c‘)duction. Still, both
commercial sanctions and the continued fragmentation of the Canadi;n broadcast market
foreclo.sed on the Corboration's avenues of growth, making the organization increasingly
dependent upon state subsidy to meet its objectives. =~

As for the private sector.ythese same "export problems" combined with the ongoing
"division” of the market by new entraﬁts -- inclﬁding cable-tv -- to mitigate against developing
the ﬂecessary economies of‘ scale for large s;:ale program production to fill the various elements
of théir own "product line." Meanwhile, the ready sup;;ly of American "entertainment”

-

programming acquired through "licensing agreements" enabled private broadcasters to employ
» ,

&

-

these programs to generate revenue for growth and profit, as well as for cross-subsidizing the
déveloprqgnt and capitaliéation of particular niches of ;ﬁeir domestic program schedules.

The dependence on foreign.broadcast products displayed by the Cangdian system
introduced it to a set of what Innis migh't.‘ have called "déidities." whereby the expression of
Canadian perspectives in progrémming became; a function of the economié success of fore‘ign
products themselves (cf. Drache, 1982:36-’37). Tied td thi's logic of "import sub$jtution." the
absence of a viable export market for Canadian broadcast products set the system on a course of :

development fully embedded in the logic of the transnational programming market. Within this

logic the continued growth and financial success became dependent upon the very products the

.



system was avowed to eliminate. In the short term, state subsidy of the CBC worked to
ameliorate this contradiction. Howevér. in the longer term, the "inefficiency" of this growth
mechzmism in meeting with the ability of private capital to finance its own growth would set the
public element of the system an a long path to eclipse (cf. fnnis,’ 1956: 150; Neill, 1991 :201)‘,

In the meantime, the historjcally establishe’dv "division of labour" between the two
elements of the Canadian system would continue to de‘velo‘p under these structural conditions for

decades to Come: along one line, the "public" element would continue the struggle to convert
»

revenue to th®nationally defined public purposes of the system; along another line, the private

clement would continue to strive to convert its revenue to increasing profits. Within this system..
A)the growth of the‘ public sector hinged upon continued state subsidy and balan;ing the national -
interests it served against the need for commercial revenue. For the profit-oriented stations.
growth hinged on extracting as much surplus as possible from scheduling foreign prc;grams and -~
then investing this surplus in profitable ventures. Straddling these interests, the regulator would
need very different strategies to convert each of these elements to what it perceived were the
na;ional purposes of the system. Thus, the "dual system" rose to meet the changing
circumstance§ of the 1970's.
In summary, under the guise of nationalism, the capitalization of the Canadian television
‘ .

broadce),lsting system proceeded along avenues of growth both framed and animated by
transﬁational relations of production through the 1960's. In the process, the system was divided
against itself, as the very programming regulation sought to marginalize within the system began

to. ironically, marginalize Canadian expression. Indeed, if as Fowler II (3) put it, if "(t)he only

thing that really matters in broadcasting is program content; all the rest is housekeeping."” then
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the new hohsekeeper - the BBG - couldn't seem to handle the job. The BBG certainly waé not
"captured” by the private sector, and even the most ardénf .supporters of the CBC and the public
system generally recogni'zed some place for private capital within the system.(cf. Peers, 1979;
I'{aboy. 1990). From a nationalist perspecjive private capital was viewed as bne interest &mong
many in a system of "formally free and equal legal subjects," and the failure of the system to
meet the objectives set out for it was viewed as a series of "missed-opportunities” engendered by
bureaucratic fumbiéing and regulatory inefficiency (Mosco: 1988:102; Raboy, 1990:230). All of
this tended to overlook the fact that while Canadian private capital was indeed beholden to the>
larger state infrastructure for its very existence, its interests were not always commensurate with
the "national” interest (cf. Macpherson, 1984). However, neither was the BBG siml;ly a "class
instrument.” The problem was more a question of ideology: private capital was simply viewed
widely as the somewhat "natural” engine of economic growth.

éoﬁstrained by budget and focussed by mandate, the CBCshad proven it could not be an
effective con{petitor with the private sector. The C orporation set its activities on the edges of the
syastem. improving its reach in both distribution and programming. Indeed. as Brockington had

Ed

noted some thirty years earlier, the purposes of the pl{blic and private sectors were in many ways
antithetical\. The former returned il;vestmerit to the people c;f .Can'ada, the latter to private
shareholders - in sorrﬁle cases shareholders who wefen't even Canadians. Yet, while the relations
of production that animated the growth and activities of the private Sector were not conducive to
producing any great quantity of prograrr{ming tha& represented the chéracter and diversity of

Canadian life. set between the advertising and electronics industries the private stations and their

network were central to myriad industrial relationships that underpinned Canadian life. "Program
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choice” spurred television set sales, increased viewership drove the adveniéing market, and
televisién advertising spurred consumption in general -- at least so the cycle appeared.
Attempting to cutb.‘“the transnatioqal relatiohs of production underpinning the advertising industry
and harness the revenue it produced to "national purpose” would form a major focus of the next
stage of régulation, as emerging cable markets fragmentéd audiences for both programs and
ad\}ertising messages, and érovided ir_hjﬁetus to the perceptidn that a lack of advertising revenue
was impeding the production of Canadian programrriing. '

Meanw‘h;”le, as much of regulatory attention was focussed on thé emerging television
market, in radio markets the CBC was bushed to the far edges of the commercial system through
the 1960's. Ihcreased licensing on both the AM and FM frequencies foregrounded the American
popular music format throughout the system and, as national advertisers moved to television, the
C BC all but abandoned commercial broadcz;sting despite the urgings of various‘public and
private studies (Fowler 11, 1965). VThu‘s, follcf;)wing a programming logic developed in the U.S.,
private profit-oriented Canadian radio broadcasting stitched itself to the margins of the American
récording industry. To fill the gaps leftfh the system by its ﬂeeing éfﬁliates, the CBC deployed a
network of small regional stations and retransmitters. By the turn of the decade, the CBC's direct.
irhpact on the reven;;e of the private sector was minimal and by the mid-1970's it was out of
advertising altogether. Still, on oécasion,»the private sector complained that the Corporation was
an Lfnfairicompetitor because it existed on the largesse of the state and undercut their audience
share.

So, as private capital gained hold of the system, it struggled to forge the relationships that

broadcasting constructed to the purpose of creating a privately appropriated surplus. Where ;hat
5 :
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interest met with the interests of the state af! alliance was created; where these interests collided.

capital rebelled. By the end of the 1960's private capital l_\racmi ;:learly illustrated two aspects O,f its

character in the Canadian broaidcasting system: first, it was single-mindedly tenacious; second. it
was a fairweather patriot. But as the decade began to draw to a close, new legislation was put

into place.
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Endnot hapter VII

1. As Storper and Scott (1986: 3-5) illustrate, the growth of the American economy through the late
1950's and 1960's was hinged between two events: i) the growth of the domestic market for
consumer durables; ii) rising involvement in the Vietnam War, which was itself fuelled by the
emerging "military industrial complex and "cold war ideological climate." Both these events had
strong impact on Canada's political economy: on one side, Howe's branchplant policy issued open
invitation to American foreign direct investment capital as surpluses generated in the American
domestic market sought profitable avenues of growth; on the other, this further integration of
Canadian and American industrial infrastructure fuelled increasing political integration. Two
examples of this process during this period are illustrated in the negotiation of a North American
defense agreement and the auto-pact. In turn, these events fuelled the debate over Canadian
sovereignty.

2. These shifting circumstances may have been instrumental in focussing Harold Innis' attentign on
the field-of communication studies. As Easterbrook and Watkins (1980:262) note, "It is likely that
Innic’ shift to communication studies reflected his awareness of the 'increasing fragmentation of
knowledge' that these changes were bringing with them and led to his search for 'an integration of
basic approaches' beyond the limited range of Canadian experience."

L

3. The struggle surrounding the recommendations of the 1961 Report of the Royal Commission on
Publications (O'Leary Report) illustrates these tensions. (cf. Bashevkin, 1991:61-82) Originally
struck by the Conservatives in an effort to find a solution to the escalating domination of the
Canadian periodical market by American publishers through the post-war period, the Liberal

/

government moved to adopt O'Leary's recommendations in 1965. The intervention focussed on

building an advertising market for Canadian publications and involved two measures to facilitate
this end. The first was an amendment to the Customs Act to prevent magazines with a high
percentage of advertising by Canadian companies from entering the country. The second sought to
- put an end to "split-run" editions published inside the country through an amendment to the Income
Tax Act which stipulated that only advertising placed in Canadian owned publications would
qualify for tax deductions by the companies placing those ads. Although many Canadian
newspapers opposed the latter-regulation because it "diminished their potential value as commercial
properties, by excluding foreign bidders," the government proceeded anyway. Thus, once again the

"national interest” overrode the interests of a particular domestic economic interest. However, in the
midst of threats of ecofnomic, retaliation by ghe American government, Time and Reader's Digest,
which together accounted for-a major share of the Canadian advertising market, were exempt from
the latter provision and allowed to continue business as usual. By the mid-1970's however, the
political climate had changed. And. in combination with an effort to "win back" television
advertising from American border broadcasting stations, the terms of the income tax provision were
extended to cover roadcasting and include these two magazines. This was not the end of the story
though. The legislation remained a major irritant to American interests and, in the early 1990's, a
copyright agreement wound its way through a complex regulatory maze to in fact restore much of
the revenue "lost” to American program producers by this measure through a levy on Canadian
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cable-tv subscribers. And later, in January of 1997, the U.S. won a judgement against Canada ..
before the World Trade Organization under newly negotiated GATT provisions. whereby the
preferential tax treatment of Canadian owned magazines was ruled illegal. .

4. Weir (1965:366) illustrates that the CBC's "dependence on government advances" did indeed ;
constrain the. Corporation's ability to participate in the ensuing expansion of the system.

5. Generally, because the technology of the time made both dubbing the soundtrack of English
programs with French almost impossible and importing French language programming difficult,
French language stations had a much higher percentage of domestic content with Radio-Canada
- airing a total of 87% Canadian programming and the private stations 76% (Romanow, 1975:38).

6. While there appears to be no historical record of the BBG's deliberations on this matter, the
following provides an overview of some of the parameters of the decision provided by other writers
in this area. ‘

7. As Bamouw (1990:) illustrates, to some extent such efforts to delineate commercials from
programs were already becoming redundant as performers were often incorporating sponsor's
products in program content.

8. These pressures are illustrated in the early programming budgets of the CTV where producers
were limited to $2,500 - $3.000 per half hour show, an amount roughly similar to the cost of the
rights to an American syndicated program (Rutherford, 1990; Barnouw, 1990:235).

9. Part of the problem in this respect was that the stations that comprised the private netwqrk failed
to agree on almost every aspect of network operation, except extracting as much money ousof the
arrangement as possible (cf. Rutherford, 1990:117).

10. In it's efforts to shepherd the growth of the system, the BBG was acutely concerned with ways
in which competition undermined the revenues of private stations and impaired their ability to
contribute to the national purposes of the system. Conseghently, in December of 1962, after
licensing second stations in major centres, they called a general moratorium on further licensing.
When the process continued it was on a much more economically cautious basis and, to a degree.
done in consultation with the CBC. (cf. Weir, 1965:363-366.)

11. In the radio realm, by 1965 private stations had already far outdistanced the CBC in terms of
growth. Moreover, the CBC's radio advertising revenue had undergone a precipitous plunge, largely
because the Corporation refused the new advertising practices brought on by the move to musical
formats and stuck to selling time in blocks (Davey, v.2, 292-293).

12. As Weir (1965:363) notes, as the second stations came on stream major advertisers tended to
focus and split their expenditures between the stations in the major centres, exacerbating this
problem. Indeed, that the CTV affiliates urban locations yielded a more efficient vehicle for
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“advertisers is illustrated in the“fact that in March of 1963 BBM reported that CTV's newscast
reached a weekly average of 320,000 households a night from nine stations, while the CBC
network reached 707,000 on 44 stations.

13. Predictably though. for the most part, through the 1960's the CBC broadcast largely amateur
sports on a sustaining basis to its weekend audiences. On the -other hand, the private network

focussed on imported productions which were sold on an entlrely commercial basis (Cavanagh,
1992:309).

14. In the face of these struggles, and the efforts of the BBG to fold the CBC into the growing
system. one wonders what might have happened to the CBC if regulation had been constituted
under a "single board system," particularly if that board approached its task in any way similar to
the BBG. '

15. As may be recalled, the dynamics of this problem are discussed in the previous chapter. For
- further elaboration see Austin Weir's testimony before the Fowler Committee in 1965 (In Smythe,
- 1982:181). _ . ;g :
16. Interestingly, Firestone (1966:294) notes that between 1962 and 1965, the CBC's cost-per-
thousand was rising at a faster rate than that of the private broadcasters - 571/2% as opposed to 5%.
However, whether this was a result of the CBC being able to capitalize on its specialized audiences
or simply the rising value of the rural audiences it constructed to advertisers is not known.

17. This is not to say that the American networks were not subject to the vicissitudes of political
patronage and manipulation. On the contrary, as Barnouw (1990) clearly illustrates in his Tube of
Plenty, throughout the history of television the networks were subject to both overt and subtle
political manipulation by both the larger state apparatus and different levels of government.
However, their position in this larger institutional array was considerably different than that of
Canadian television interests. -

18. Behind the idea of program "balance" at the CBC resides an ogre of immense proportions. As
Fowler I (124) "balance" was illustrated in the range of programming the CBC presented to meet
the needs of its diverse audiences such as "news, public affairs, science and general information,
sports, drama, music, ballet, opera, and light entertainment." However, as McKay (1976: 197-201)..
illustrates in a landmark participant-observational stu(gof the internal workings of the Corporation,
balancing the diverse demands placed upon the organization so that they might be ‘manifest in such
program categories or formats put incredible pressure on both managerial and production practices
as they were shifted to accommodate literally dozens of complex and contradictory objectives.
Indeed, from McKay's observations, it seems miraculous that the organization was able to function
at all.

19. Exactly how profitable this relationship was to the individual affiliates is not known because
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financial returns to the regulator were kept confidential (Hardin, 1985:180) It would appear that
through the late 1960's, and well into the 1980's, many weré incredibly profitable - particularly the
larger stations. As the.1970 Report of the Special Committee on the Mass Media (Davey Report)
illustrates, of 29 television stations operating independently of radio Stations in 1968, 8 stations had
operating revenues of $1.5 million or more and accounted for 92% of the total net revenue of all
‘these stations. Obv10usry, these were not CBC stations and the relative size of their revenues would
necessitate they were in the larger urban centres. Hardin (1985:180) claims that as a return on net
assets. profits hovered around 55% and perhaps higher for CTV affiliates in major centres. Stiil .
though, despite the fact that many private stations may have generated high returns on investment

- for many years; the large expense of "high quality" dramatic productions has always precluded their

being undertaken by individual stations, and only the largest and most profitable - generally the
CTV affiliates - would be in 2 position to make the cash contributions necessary to enable such
production. However. given that these "investments" never had any real chance of exacting a return
for their investors during this period, there was little incentive to their production (cf. Audley,
1983:289).

20. As noted in.the DOC's 1991 Report of i;he Task Force on the Eggnggmig Status of Television.

over the next several decades there would be a variety of pressures upon private stations to
consolidate their services. And. in this process, rising corporate debt often undermined the
economies of scale that restructuring promised. However, patterns of investment often took a much
broader scope than such industry studies account for, as these corporations also moved to invest in
new services, such as satellite systems and pay-tv networks, as well as foreign broadcast holdings.
Tracing the extent of these investments, and the degree to which they were financed through
income from Canadian television station holdings is beyond the scope of this thesis. However.
public records hold many illustrations of how corporations such as WIC, Canwest/Global, Baton,
and Rogers have, over the last several decades, parlayed their ownership of both the CTV affiliates
and a handful of cable systems into large corporate empires. These investments boldly illustrate the

difficulties in issuing state control of private capital and attempting to deploy it to public purpose.
S~ )

21. As Babe illustrates, the new corporation was not a crown corporation and had a unique share
structure. Under the terms of the legislation, the government, the common carriers, and the public -
through a public share offering - were to each hold one-third ownership in the company. However,
the public offering was never held. This corporate structure has some interesting parallels with
COMSAT, the American satellite agency organized in 1963 (1990;310). However, the reasons, if
any, for this similarity are not known. As Babe (220-228) goes on to illustrate, the struggle over the
ownership and control of Telesat between the federal government and Telecom Canada is one of
intense corporate intrigue as the telephone companies basically blackmalled the government into
handing them control of the company over a period of two decades. DN

Ly
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Chapter VIII

9

Th italization of Canadian Communication an Itur

-By the mid-1960's the post-war boom that had signalled rapid industrialization across the
western world had bégun to wane. As Storper and Scott (1986:4) note, "the very success of the
1 k ] ‘ . o
boom was creating market conditions which were starting to undercut its further advance.

Markets were already Qgcoming saturated and industrial overcapacity was pervasive." The effects

were stilted growth and a series of "multiple recessions and recoveries, with the recessions

. &

becoming each time mote severe, and the recoveries more shallow in terms of employment.
personal incor;le. and proﬁtability increases” (Storper and Scott, 1986:4). On the margins of the
American economy. Canada was particularly vulnerable to these volatile conditions ahd through
the 1960's increasing state intervention sought to provide relief from tempestuous bouts of
inflation and recession (cf. Bliss, 1982:35-38). in the mid-éeventigs the crisis reached global
proportions and. over the last half of the decade, "restructuring” became the by?vord of 'politics.}

As Harvey (1989) illustrates, at t.he heart of the pr('>blem were a series of "rigidities” that
constrained the temporal and spatial dimensions of capital flow. Long term and large scale fixed
capital investme?lt. combined with heavily entrenched labor markets and increasingly onerous
financial commitments on the part of state institutions, to stifle investment and the movement of
A capital in heavily industrialized centres. But just as capital's growth under thé centralized fordist.
regime of production focussed on crossing geographic distance and bringing spatial relations

b

under a common temporal rhythm. so too the move to amel'iorating the problems the regime

faced focussed on first shattering the rigidities that constrained those relations, and then’

reconstituting them in extended and intensified form (Harvey, 1989: 142-172).
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In a slow, halting'fashion, this resl;aping and revitalizing of the acc_:umulati.on procesé ‘
took on several dimensions. Along one line,;capital-sought to reduce the costs of production by
seeking out and exploiting social conditions that were amenable to its purposes across vast
geographic space. "Newly industrialized countries" (NICS) l?egan to mark the economic
transformation of the "Third World" through the late 1960's and 1970's, as prodgction processes

were reconstituted across transnational dimensions that exploited differences in wages,

government regulation, and market demand. By the 1980's, trade agreements had become the

‘ hallmark of political process. Rationalizing production processes by reducing overhead and labo;
costs was another dimension of this change. Aut(')mation, restructured labor markets,
deregulation, and privatization were touted by governments as the sacrifices that had to be made
in de-industrializing cc_)untries to remain competitive in this shifting environment. Across a third
dimension, capital' began to traverse the social divides between work and leisure and betWeen

=

production and consumption to re-reglilate and capitalize social life in the service of 'displécing

. %
costs and more closely targeting consumers.

In this atmosphere, new productive relations in several sectors of the economy

increasingly turned to systems of "flexible accumulation,” whereby capitalist relations of
s

production shifted across geographic and social space, seeking units of production and

consumption that might be joined in the larger process of accumulation (cf. Maci)?nald, 1991).
Realizing profits, however, required the expeditious completion of the cycle of capital. Thus,
compreséing space through time became the key to exploiting these new productive relationships

and the "annihilation of space through time" became the unspoken creed upon which this new

social order developed.
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At the technological centre of thesieconomic shifts were new "communication”
technologies. Incre;singly sophiéticatéd telecommunications hetworks incorporated satellite
transmission to "wire" the globe, while the micro-chip handle:f the complex processing and
switching tasks. Not only did the "high-tech” electronics industries offer new avenues of
industrial growth in the face of wide-spread de-industrialization, but these tecl;nologies offered
the vehicle for coordinating and controlling proceéses of inv;estment. production, and .
comsumption -- across both physical and social dist_ance -- literally at the speed of light." In Innis’
terms, the technology carried a "hyper" sbace biaé and offered an ideal medium for “annihilating
space through time." TMough this technology producérs might be link¢d directly ‘with |
consumers", issuiné increasing control over the C);cle of capital (cf. Robins and Webster, 1988;
Mosco. 1989; Straatsma and Murray, 1995). *

Within these new electronic distribution systems, information took on the form of a
"resod}ée" ;- a vehicle key to planning, promoting, and undertaking Production and cdhsumption
at all leve‘ls of social life (Scﬁiller, 1988:27-41; Mosco, 1989). AF this level, "ingprmation
exchange" offered a new realm of commodity relationships -- the basis for a new‘economy that
might take form arbund the slov\{ly depleting industrial irﬁrastmctﬁre.'Building on existing
market and exchange pélations, the technology was deployed to rationalize the production.
distribution, and consumptioh of infor;nation itself. Sound, images, text -- all became resources
‘upon w}‘lich new commodity relations could be founded.-Copyright formed the legal
~ thfrastructure for new property relations and, increasingly, market transactions began to form the
arena within which information was exchanged (Babe, 1988). Set in the shadow of the American

‘w

empire, the Canadian economy in general, and the broadcasting system in particular, were slowly
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Largely driven by efforts to seek strategic advantage under the ideological sway of the
Colg War, the American military-industrial complex-invested heavily in developing domestic and

international communications technologies throdgh the 1960's (Mathison and Walker. 1970,

“Mosco. 1989:135-137). In the midst of these efforts, apparent civilian "spin-offs" abounded ag

new cable, satellite, and computer technologies were set on a collision course with exifiiﬁg
telecommunication systems. 'fhis fuelled visions of new integrated, broadbarnid 'éémmlﬁgi‘cation
networks that would revolutionize both work and leisure by rationalizing disﬁ'i‘butionétaad
production processes (Streeter, 1986).' |

‘ By the late 1960's, these "wired-city" forecasts and scena:ios were a favoured topic both
private "think taﬁks" and popular "futurologists" throughout the U.S..? Hg)wever, as the post-war

boom began to wane through the late 1960's and early 1970's, the development and application of

these technologies shifted to focus largely on industrial processes. agd the direct benefits to

'~ consumer households that they had promised -- such as home shopping, home delivered

educational services, video on demand, and regular polling of public choice and preference -- faded

-+

to the future. In the interim, however, those elements of the technical system that presented

attractive avenues for capital growth met with intensive capitalization, and through the mid-1970's

cable and satellite were forged in partnership to change the face of broadcasting (Head et al, 1994).

F~

Yy
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.By the end of the 1960's, these larger political economic events were shaping the
direction of Canadian public policy, and technological developments in the U.S. were driving
similar events in Canada. These developments were beginning to undermine the market and

regulatory distinctions that had charactcrized the longstanding division between the broadcasting

v
. w% ‘j‘;‘ .

@q%&”éﬁpﬁfnhﬁichtfqhs. But the peculiarities of the Canadian political system set a distinctive
co&rse for poli,c.yt development. On a broad front, growing‘Anglo-nationalist sentiment combined
~ with incireasingly unstable economic conditions to engender a political climate within which the
nationality of capital appeared increasingly important. Gaining control of the éc_onofny seemed to
necessitate Canadian-based indqstry. Thus,rthe industrial imperatives that h'ad broadly followed
lines set by thé National Policy in the »late 19th Century began to shift. No lenger could |
branchplants be relied upon to act in the national interest. As the "wired world" began to take
form in the U.S., the Canadian state set out to create its own national system: a system that would -
meet the needs of Canadians and stitch the vast geography into a common social fabric: At the
séxrﬁe time though, the rising social discontent illustréted thaf the new néf;ionalist Sroject could
not simply be an economic ’pro'ject, and the develdpmgnt of a gommon set of symbols, ideas,'arid
perspectives drew the govefngnenl’s attention. A new ﬂag,lbilingﬁalism, centenhial céleb‘rati\ons,

and Canada's "own" industries became political projects of the time. Among the policy directions

’ .- . . ‘ ks ’- »
taken during this period, for our purposes, two stand out: communications and culture.
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Communication Policy

In 1969, the féderal government established the Department of ‘Communicatif)*r'l”(‘DOC).
and under its direction a "Canadian” version of thé emerging high technology comml;nication
“system was pursued. kIn this process, the govemmént followed the Canadian state's traditional
strategy of attempting to forge private capital to "national" purpose, bridging gaps in the
productive infrastructure through a range of policy vehicles (cf. Bliss, 1982:38). Key components
of this structure, like Telesat Canada -- the ﬁew satellite company -- were to be Canadian-
owned.’ In large measure, however, these new communication projects were "economic” in
nature. .and the focus was on establisﬁing Canadian relations of productibn to carry them forward
-- not on the qualitative character of the information that the system might eventually carry.
Through the 1970"5, as American capital focussed on retrenching productive relations both at
home and abroad. the outlines of a comprehensive Canadian system -- complete with Canadian
satellite, computer, and telecommunications technologies -- began to take form. But as thi§
system came into focus, Canadian markets alone were unable to sustain its extensive

k

development and. with the economy held in the grip of recession in the early 1980's. a new
policy direction began to emerge.* ‘

By 1971, all of the technological components necessary for what was trumpeted in the
early 1980’5 as tl;e "convergence" of communication technologies were envisioned within thé
field of"C(;mmunication policy" (cf. DOC, 1971; Conference Board, 1972; Lyman, 1983:21). Of
course, as innovations in semiconductor, digital, and optical technologies accelerated under

LY
t

competition between competing blocks of transnational corporate capital the technological
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character of these components would change\.ias woulci the role of both the Canadian government
and industry in their development (cf. Lyman, 1983:3-8) Yet, in broad Qﬁtline, the iptegrated
communication systems heralded in the early 19?0'5 bore a striking resemi)lance to the
information systems of today, and thr'ough‘the 1970's the federal government began to deQe}op
pol’icies toward instituting an integrated communigation infrastructure.’ Putting these plans into
action would prove ;iifﬁcult. |

Having developed on the margins of the American industry, and under the protective
hand of regvulatjo‘nﬂ, the structure of the Canadian telecommunications industry wasAbot’h highly
concentrated and parochial (cf. Restrictive Trade Practices Commission, 1981; Babe, 1990).
Moreover, regulatory jurisdiction in the field was divided, ndf only between.-different levels of
government but also between different government departm’ents. Consequently, as the federal
government moved toward developing an integrated, national communications policy it
encountered a ;eﬁes of setbacks i’n orienting bo;ﬁ state interests and private capital to the task.’
_While ethese conditions necessitated a turn in policy directionr, 7by the early 1980's the outlines of

a seemingly coordinated "culture and communications policy” had begun to appear, drawing the
Y policy g pp g

field of "cultural” policy ever closer to the imperatives of industrial development (DOC, 1983).

—

Steps to Consolidate Canadian Cultural Markets

As this larger Canadian "industrial” strategy took form, broadcasting, as well as other
Canadian media systems were set on a different path of development. Early in the 1960's, the

Liberals signalled a new strategy for mending the increasingly fractious relationship between

Anglophone and Francophone Canadians.” As they came to office in 1963, the Liberals struck the
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Royal Commission of Bilingualism and Biculturalism, pointing to the direction this étfategy
would take (Magder, 1993:118-119). "Culture” - broadly defined - would become the ﬁé’ld for
constructing a common national vision while, at the same time, increased federal fundingiand
_coordination of the public and private elements of that field would provide the vehicle. By "»,] 965
"the Secretary of State had taken on administration of...ﬂThe Canada Council, the CBC, the‘t
Board of Broadcast Governors, the NFB: the I\Iational Gallery, the National Museum, the
Nationa;!brary and Public Archives, The Centennial Commissién and the Queen's Pﬁ%te:"
(Magder, 1993:118). And, beginning in ihe mid-1960's, a series of somewhat tentative measures
were taken to carry this project forward. |

Framed by nationalist concerns for American domination of Canadian in‘hustry in general,
the federal strategy built upon the traditiongl pattern of deploying state intervention to establish a
national economic base for cu!tural "produbtion" (cf.‘ Bliss, 1982:34-35,38). The accent wés on
creating relations of production based upon "Canadian" private capital. rather than §imply
subsidizing the production of largely high cultur;l forms as had been suggested by éhe Massey
Commission. Thus, the broad commodification of the realm of Canadian culture became the
target of public policy.* |

As the state moved to establish these "Canadian" units of ploduction, it did not,_z directly
engender any new direction or innovative forms of culturél expression'or representatiocn. ‘Rather,
these policies simply built upon existing market definitions to create "Canadian” versions of
largely "popular” cultural vehicles. While the irpages or representations that were foreseen as
arising from the relations of production it created were to be "tanadian" in origir.l, the larger

logic of this new cultural market was sketched across the shadows of the American industries
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that framed its developmjenAt.")This logic engourggéd the growth of popular media products not

Es
? *

only for the Canadian markét b, jn some instances, also fdf. export markets.
For instance, in thcl:"ff'lllm industry efforts to bolster Canadian production pu‘t finance
capital in the hands og profit-motivated entrepreneurs - first, with the Canadian Fiim
ﬁevelopment Corporation (CF?DC)V,~ and fater the Capital‘Cost Al}owance (CCA) (Magder, 1993).
Neither oﬁ these interventions was de:igl_ied to confine investment so.lely to products for |
consumption in the Canadian market and, in >effect, they actually encouraged the participétion of

C o

foreign-capital in productions, and focg;sed produgers toward designi'nig c@ural "produch" for
foreign, particularly American, markets (Berland & Straw, 1995‘;»M;gd‘ér, 1997).!°
- Through the 1970"5, radio brqjidcast regulation instituted similar transnational
relationships':' In the mid-1970's, efforts to harness private broadcasters to national purpose
’-th_rough Canadian content regulation were undertaken in concert with a move to bolster the
Canadian recording industry. Musical programming formats that mimicked those deployed in the
American market were coupled with Canadian ‘c;)ntent quotas, and laid across local Canadian
_ radio marke£s, to en;ure that Canadian listeners had diversity \in programming .a‘s well as
kCanadian‘ versions of thesé musical "ge;ues" (Berland, 1994). As a result, the regulations he‘leed
, l promote the growth of an "independent”" Canadian music industry whose products were readily
e;daptable to ‘tfansnétional markets. Multjnational- distrib:nion companies sobn moved to take
advéntage of these products, and they were inteérate‘d into \the larger, flexible structure of the
transnational recorded music industry (Berland and Straw, 1995—).”
Steps were also taken to consolidate and strenétﬁ"éﬁ Canadian ad\{,c;'nising markets. In

: P
1976 the federal govémmeht passed Bill C-58, an amendment to Section 19 of the Income Tax

3,
ALY
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Act. In effect, this legislation built upon provisions that had arisen out of the O'Léary
Commission's enquiry into ;t‘l:le periodical publishing industry in the early 1960's. It ended the tax
deductibility of advertising expenditures by Canadian companies with American "border
broadcasters" and brought Time and-Reader's Digest mégazines under the purview of the earlier

legislation. Because of a number of other changes taking place in the structure of these industries

£

during the mid-1970's, the impact of this legislation is diffieult to assess. However, both Audley
(1983: 269-274) and Vipond (1992:178-179) present evidence that these measures helped shift

tens of millions of dollars in advertising revenue to Canadian-owned, private television
broadcasters. ' \)

\
\
\

Through the 1970's and 1980's, this logic of developing and maintaining distinct

"Canadian" markets for cultural products would gain momentum, as the Canadian state struggled

s

to deploy "protected” Canadian markets as springboards for developing products that might later
be exported into foreign markets. But as this process of capitalizing Canada's "cultural
industries" began to take form in the late 1960's, rising concentration of ownership began to draw

'pub],i}c attention. Within "communication” policy, consolidated Canadian ownership offered the

»

opportunity to develop monopoly markets that encouraged economies of scale and. ultimately,

-~

w

research and development opportunities (DOC, November, 1983:8). Hov;'éver, in the cultural
field, concentration of ownership and centralized management of resources had the added effect
of narrowing the range' of perspectives and program choices available in the media marketplace.
Consequently in 1969, in the midst of t'he development of policies that encouraged Canadian
ownership, The Special Senate Committee .on Mass Media (Davey Report) vx;as struck to

-]

investigate "the impact and influence” of "ownership and control" of the mass media.

L)
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Although frank and thoughtful, the Davey Report never really questioneg the place of
private capital in the media field. In fact, the later legislation of Bill C-58 and tgsubsequent
strengthehing of Canadian private capital that it engenderéd are often attributed to Davey's
recommendations (cf. Vipond, 1992: 63-65). Yet.l while the Report was laying ground fg)r
bolstering private capital in media markets, it also made careful note of the escalating trend to
concentration and issuegi a litany of complaints over the fact that private media outlets of all
stripes put the pursuit of profit over their éupposedly more public responsibilities. To issue
greater responsibility in this Qiré%tion there were recommendations for all players, although some
of the Report's strongest admonitions for action werg_to those who had the leasF control over the
prosiuct: journalists, the government, and the public (4, 255-260).

Thus, as industrialism gathered momentum and corporate capital came to inhabit a
growing portion of what was perceived as the "public sphere” of communication. the state's
representatives were again at odds over how to discipline private property to public purpose.iThe
contradicfié‘n fhey met was that this "public space" wasn't simply "inhabited" by private ca;i)»ital.v‘

it was also created by capital. While the media offered fam‘illiar‘fomls of representat;on - férms
which at one time had at least seemed to offer diverse oppoftunities for public expression and
. reflection upor; the conditions of social life -- these medij; industries were now increasingly
focussed on a single purpose: the production of surplus. |

Caught at the centre of this struggle were the shifting, diverse inter“‘ésts of the "Capadian
.public" - iﬁ all ‘of its local, regional, nz;iionai. ethnic, linguistig, arﬂ gendered forms. A}id:,bas we

shall see, as Canada's premiere "cultural” institution, the CBC was increasingly the focus of this

public alienation.
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The Cable Conundrum

T?xrough the late 1960's and 1970's, the cable system straddled the emergingﬁpﬁelds of a

communication and cultural policy. where it acted as a lightning rod for all of the political and )
‘economic tensions éf the time."? Often envisioned as set between developing satellite and
computer terminal technologies, cable's high—éapacjty switchedametwork ca]'aabilities promised -
the keystone to a system that would draw consumer househo)ds into the fofd of the information
revolutidn (Con;‘eren;:e Board, 1971:190).

For both the staté ﬁnd private capital. thf: economic opportunifies cable heralded seemed
boundless. Whole negy electfonics indus_tries’might be built on developing the hardwa_re‘that
would give form to the systerr;, while the channel capacity cable offered promised a whole new

- range of broadcast and information services. Conceived as a direct information pipeline into the
consumer households of an information economy, the cable system offered the epitome of
"flexibility" in the rising regime of flexible accumulation.”

The pronﬁse of cable also resonated with a’variety of political interests.‘ For different
levels of government, it was a whole new commur;ications "medium," capable of uniting
; interests at the l;)'cal, regional, or national levels." For those interests feeling iricreasi;lgly
disenfranchised by the existing broadcast system, it presented myriad new Vé“rid?:s of

_ . e
representation. However, cable also presented a clear threat to powerful established interests.

Telecommunitations companies eyed the young cable companies as potentially dangerous
. competitors and, in Canada, they took steps to contain cable's development (Babe, 1990).
Developing the potentiai f cable was a daunting task. As cable entered the regulatory

»
d ‘*‘
.

<
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arena, the "cable system" was generally comprised of a highly diverse set of small local
companies with little ir;vestment in anything other than wire. It would be many years b,e'fore this
"industry" wopld be ready to assume any of the larger services or responsibilities foreseen forit.
Set within the broadcasting system, however, cable did present a clear threat t’o_th/e estab(lished
logic of regulation. The ease with which cable operators could import distant signals into
Canéciian broadcast markets simply annihilated the older system through which broaelcast
markets were defmed.' /

Up until cable's appearance, markets had been defined by the physical reach of broadcast
signals. By fragmenting local broadcast audiences, cable shattered the sarefully cultivated
dimensions of those imeirkets, and undermined.the larger regulatory strategy of providiné local
licensees a firm revenue base within local advertising markets. Left to develop outside of the
purview of broadcast regulation', cable's development threatened to dash all hope of developing
the economies of scale necessary for program production. As a new regulatory framework was:
constructed through the mid-1960's, cable was defined as a "broadcast receivipg ugdertaking"

and set within the purview of federal regulation. Regulatory jurisdiction was not the only

roblem cable raised. Because such operations were largely involved in rebroadcasting signals

LR 5

#

‘3‘ eéanating from other companies transmitters, cable alsa raised a host of cop);r\ight issues'at both
the national and international levels. Moreover, cable’s "common carrier” capabilities -- such as
two way data transmission -- issued conflict between different fields of regulation, such as
broadcasting and telecorpmunications (Davey, 1970:213-223). DesSite the fact that it would be
several fiecades before the potential foreseen for cable systems in the 1960's was actually

developed on any scale, these systems were the harbingers of both the promise and problems of

- 2}
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the "information millennium."

Ll

New Regulation

rl

Earlier chapters have _discusséd how, ﬁnder the purview of an independent régulator,
broadcasting developed as a _re.latively‘distinct policy field throu'gh)the" 1960's. It wqu{fi cc;ntinqe a
to do so, for a time, under a new broadcasting act. After making slow and afduous' pa;sage i
through the House and its committees, the new broadclasting act was proclaimed on April 1,
1968. Generally, it followed the lirnes of its predecessor and offefed onl;/ incrementél ché.nges in
the larger process of regulation. In substance though, the 1968 Act was coinsidAeréBly more
comprehensive th?.n aﬁy previous legislation and. for the ﬁvrst time, the nationalist‘goalsi of the
system were enunciated. In addition, the act contavinéc}i a mandate for the CBC.

Section‘2 (c) stated that thersystem "should be éffectively owned and controlled by
Canadi’ans so as to safeguard, enrich and strengthen the cultural, political, and economic fabric of
Canada." But while the’ A.ct stated )that the broadcast undenakir}gs within the System. constituted a

- ~
"single system," two elements were defined - a "national broadcasting service" and a "private

element." Following the lines $et out in the CBC's self proclaimed"fnandaté, the public
broadcaster 4was charged with the ‘presentation of "a whole range of progiamming," extension of
service to "all parts of-Canada," "contributing to the flow and exchange of cultural and regional
information.and entertainment," and contriimting "to ‘the developmént of vnationa)l unity and

provide for a continuing expression of Canadian identity" (Section 2.g). The private sector, on

the other hand, was given the more modest responsibilities of issuing a program service that
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would provide""reaso‘nable and balahced opportunity for the ggpression of differing views.... of

hlgh standard . (and) usirig predominantly'Canadian creative and other resources: % (Section d)

4 -

: ‘in 1ts prlgmal formft’he Act clearly placed the interests of the national broadcaster over |

those of the private seq:tor but undeLpressure from the Conservatives the wordmg was changed

j,

to defer both of these mterests to the larger ' "public interest." Still. in the case of conﬂlct between
the two elements, "paramount consideration" was to be given to the "objectives of the national
broadcasting service" (Section 2.h) (Raboy, 1990:179). Moreover, while there had originally

been provision for a five year funding formula for the CBC, by the time the legislation reached

the House. annual appropriations were still the rule. ‘

The poWers of the new regulator -- the Canadian Ra%o-Television Commission (CRTC)

-- were considerably enhanced over the BBG's. The Commission was given full power to bring

-

cable under itsucontrol. as well as establish the terms and conditions of licenses (Babe, 1979:29-
39: Kaufman, 1987). Thus. while regulations mnght be promulgated that applled to all |
undertakmgs within-the system the regulator was finally give official power to formulate -
regulations to meet the individual eircumstances of licensees. \Ur‘lderrth‘ese terms, regulation

might be comprehensive. ye.t flexible -- conditions tha.t had hitherto gluded legisiation. The

Commission's relations with Parliament were also clearly defined. The Governor-in-Council -

COUMCWIC direction regarding the classes of applicants that might hold licenses, and

- refer back to the Commission decisions which "in his opinion,‘the Commission failed to consider

adequati’:ly" (Sections 22&23). Thus, the Commission was indeed relatively independent from
Parliament -- a relatidnship that would soon lead to controversy. '

With this legislation. the dual economic systems that had underwritten broadcasting

,
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policy at its inception and driven development of the system for more than thirty years were

enshrined in regulation. Similarly, reflecting both its historical position within the system as well =

as the political tenor of the times, the CBC was defined as a "national” brpadcaster -- not a
- . . } * *

"p‘ublic" broaidc_aste.r.'5 Moreover. the CBC's new "mandate” also reflected the difficulties in
forging private capital to the‘larger inéerést of public communication, ;nd left the C;)rpératjibn
with larger purpose of con_str'ucting programming that rAeﬂected the diveréity of interests that
comprised Canada's diffe;ent communities while, at the same time, attempting to forge these
interests to the larger national purposes of unity and the expression of a "Canadian identity." -
] -OVeT the next thirty years, the characters of both the public and private elements of the
system would change considerably. as newv l;inds of broadcast grganizations were inst'it‘med to
meet with changing circ‘ﬁﬁﬁistanées and demands. But, €ven in the face of these shi'ﬁs; the public

“~

4nd private elements would follow much the same paths as they had alw;ys followed. Private

F
a

“broadcasting continued its attempt to capitalize only those elements of the system that presented

a potential for profit, while the public sector continued to pursue the more ephemeral goals of . #

extending service and program production into areas where capital was loathe to tread.

‘e
Lk

) Jﬁ?iﬁ"
- The Growth of the System

The growth of the broadcasting system after 1968 is well documented in a number of

sources and need not be fully rehearsed here.'® What is not well illustrated in this fiterature

LA
ol

however are the the dimensions of growth that we have concentrated on thus far: i) how the

structure of regulation and the assumptions it carried encouraged a particular division of

< ﬁ,

v
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responsibilty within the system and that drove the public element to the commercial margins; ii)
- \

how the growth of the system, pa}ticularly after 1980, was shaped by. the imperatives of the new

" "post-fordist" economy and the demands it placed upon the C z{nadfan state.

*

1968-1980: The Rjse (and ‘Demise) of Comprehensive Broadcast Regulation

The years 1968-1976 are generally seen as a period of close management by the CRTC.,
as it wogked to consolidate Canadian ownership of the broadcasting%ystem and rationalize the
relationships between cable companies, television broadcasters, and the CBC, so that each might

make more focussed contributions to the growth and character of the system. Regulation

sheltered the field from the pressures of the larger economic environment, as the Commission

struggled to bring an increasingly complex set of circumstances under regulatory control. The
C‘&IC pursued this task along several dimensions - all of which built upon estéblished or already
emérging principles w‘ithin the system.('") However, this project met with mixed success.

First. under the guidance of an Order-in Council, new licenses and license renewals were
only issued to companies under Canadian ownership. Despite protestatiq;lé and legal
maneuverings by the private sector, the Commission was largely successful in this project. In
some cases though. it contributed to escalating concentration of (;wnership.

As ;l second line of attack, new Canadian content regulations attempted to close the

"loopholes" of earlier versions. As Babe (1979:141-148) illustrates however. despite the CRTC's

increased powers these efforts met with much the same problems encountered by the BBG and,

2
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in the end, left the peak viewing hours filled

with American programming. Effons to promote program production followed the familiar

pattern. Where aspects of the program schedyle could b§ turned to profitable enterprise; such as
in news production, the private sector willingly undertbok responsibility. Generally however.

"C ana‘dian" programs too‘k cheap and easily produced form, such as "pub‘lic affairs and .
interviews. panel and game shows, music and sborts"_ (Babe, 144). Although, the private sector

did undertake a few co-productions with inde;iendent producers. these were designed for

"international” markets and were "virtually indistinguishable from American programs" (144).

Despite these continued problems though, the Commission continued its efforts to
: - : o : : - A
channel commercial benefits to Canadian units of production. In 1972, it set guidelines to ensure

that "at least 50 percent of the total cost” of co-productions and goventures "were spent on
\

'Canadian participation™ (Babe, 143). At the request of the Senate Standing Committee on

~—

Transport and Communications, the Commission formulated and promulgated content
regulations for commercials themselves in 1975 (Babe, 1979:143). The Commission also took
aim at the American border broadcasters and requested that the government amend the Income

Tax Act so that advertising expenditures with broadcasters not under Canadian ownership would

not be eligible for tax deduction. And, to protect advertising markets for "local" broadcasters, the

Commission began to prescribe geographic boundaries within which stations might solicit

advertising. Thus, to a large part. the Commisston simply carried the histerical logic of
regulation forward, protecting the revenues of private broadcasters while continuing the attempt

to force compliance to content regulations. However, in an increasingly competitive

environment. the focus of this protection began to shift. Whereas through the 1950's and 1960's.
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protective measures were targely focused at the "local" level, through the 1970's they fbolg ona

4 : " ’ Ly ) ) . ; . ' ’ . :
more "rational” flavour and attempted to more clearly delineate the Canadian from the American

market so that more commercral revenue could be wrung from the syst‘em.18 At the same time,

<
-

there were the first stirrings of attembts to forée common production arrangements between the '
Canadian and American market (Babe. 1979).

On a third front, the Commission moved to make cable systems responsible to the larger
purposes of the system.'® Carriage rules were imposed to limit the import of distant signals and to_
foreground the signals of the CBC, loc.al stations, and provincialr gduca}ioﬁal broadcasters. While
the carriage of American signals was ihi..tigi}y‘_limited to "one commercial and one non-
commercial” channel. under préssure from ‘b?ot}; the public and industry‘three U.S. signals were ‘
allowed by 1971 (Babe, 1979:71; 1990:210-211). In cases where the system carried Canadian

and American stations offering the same programming. substitution rules were imposed whereby

-~

the cable operator was required to replace the commercials on the foreign station with those from
% : - :
the Canadian signal.” In this effort, the Commission again moved to define the new broadcast
L]

-

"space" created by cable in terms of the productive dimensions of a Canadian market. As is ofte
noted. because the substitution rules encouraged broadcé\sters to "match" their program schedulg\
with those o’f the American networks to maximize audience reach and advertising revenue, to ;1
large degree these rules actually worked to discourage the viewing of Canadian programming

) dL;ring peak v’iewing hours.

To meet with pressure from other interests, the CRTC also created and introduced new
types of broadcast licenses during this period. Cable operators were directed to pfovide. equip,

and staff a community access channel to encourage "direct citizen participation in program
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planning and production” as well as programming pertaining to local events and information (In

Raboy.‘ 1990:215). Provincial governments were issued licenses for "educational” purpéses. and

the Commission also approved applications for community radio stations - generally run on a

I3

cooperative basisﬁfRéboy, 1990: 237-238). Thus, under increasing pressure from interests.that -

< - . M

felt disenfranchised by the structure (;f tile system, other venues for expression were created. But
despite the‘fact that these stafions' programming was g*é;ierally' by definition "Canadian," they
were not allowed to solicit advertising and, as with the CBC , the interests of all these new
broadcast "competitors” were subordinated to the interests of private capital within the larger
systefné

A fourth dimension of the CRTC's strategy was to increase Canadian programming by

. ,

iséuing new licenses to private capital. As the Commission noted in 1971, further productive
capacity was necessary within ghe syStem to prevent it from simply becoming a "t?g’_&fﬁ;ally
sophisticat¢d distribution system for imported programs" (In Raboy, 1990:215). Following an
allocative: rétionale. the CRTC contributed to this end by licensing six "independent{?‘ stations in
the period 1968-1976. Amorig t\he hopes of the Commission was that through these measures a
"third, English-language television seﬁice would thereby evolve" (Babe. 1979:148). This was
not to be the éése. Raffler, within two yea;rs of beéinning oberation. two ot the licensees that held
the greatest promisé for increasing the a\:/ailability of Canadian programming -- CITY-TV and
the Global Television Network -- lay on the verge of bankruptcy, \;ictims of their own ambitious
;;roduction plans (Babe. 1979: 187-193). After restructuring, both of these stations fell into the

familiar mode of offering popular American programming through peak viewing hours and

making minimal investment in Canadian programs. Moreover, while the new licensees increased
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audiences of Canadian stations in general, with the increased American programrr;ing they
brought to the system, overall viewing time of Canadian programming suffered a slight decrea;e
_ (Bable. 1979:149). |

These failures also had more far-.reachi'ng igmplications for the systerﬁ. As licensees
-tumid to purchasing American programming to ﬁ‘ll their progrém schedules, the ensuing .
competition for American prog,rams reportedly drove u'p their price for all Canadian bu‘yers by as
much as 3(?—40% (Babe, 1979). Consequently, like the BBG, as the CRTC set out to iﬁcrease
Canadian prégramminé choice, the’ Commissidn's inability to directly raise and allo)cate capital' '?g,;,
ran headlong inta.the rigidities of the national system. and private capital;s depenaence on N
forei%n programming foreclosed on tl;e abilities of these new.licen'sees to produce Canadian
programs. |

Finally. a fifth avenue of action pursued by thevCRTC was an attempt to make the CBC
more responsi’ble to its \mandate. Early in its tenure, the CRTC began envisioning the CBC asa

key player in preparing the system "'to compete with the rest of the world™ (In Raboy, -

1990:214). The CBC's 1974 network license renewal hearings provided the CRTC a venue for
disciplining the Corporation to this vision. . |

The Commission received 305 briefs in the 1974 hearing; most of which arguéd that the
CBC did‘not adeqqately serve the interests of the public (Babe. 1979:112-113; Raboy. 1990:

228-234). Regional and local interests claimed there was not enough program cohsultation or

production at these levels. Representatives from "northern and native" groups as well as "'ethnic’

&
£

organizations" argued that the Corporation was "failing to reflect the multicultural and

mul’tilingual character of Canada in-its programming" (Raboy, 1990:229).*' Advertising in
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general suffered the usual criticism. Women's grbups complained of the rebrésentqtion of women
in programming and commercials. Other groups argued thét audience size sfmould not be as an
important consideration as the spectrum of interests a program attracted. The CLC argued that

3
"

while the CBC should in fact strive for a large, diversified "'national’ audience; ... it doesn't have

to t;e a mass audience™ (In Raboy, 1990:231). Graham Spry appeared to argue for stable funding
for the Corporation (Raboy, 230).
The CRTC's ensuing de,cisi;)n broadly reflected all of these concerns (CRTC. Deci;ion
74-70): The Commission argued that "(d)espite the need for the CBC to conti‘nue to provide a
.'popular’ service" it should guard against "considering the audience as a 'mass’ (In Raboy,
1990:233).(**) The Commission claimed that the CBC's programming practices reflected "'an
exaggerated concern with theA American way of doing things"' and that the prime ‘time schedule
should contain more Canadian programming (In Babe, 1979:11). The Commission also took the. ‘
opponunit;' of this license renewal to admonish the general induétrial character of iNorth‘
Americz;n program production é‘{"l‘qd‘the‘mas»ﬁ markgeting strétegies that underlay schedu]ing
practices in general. arguing that these imperatives"w"‘imp(;s?e on their audiences a limited number
of expcditiohs and lucrative formulas instead of enlarging the possibi]ities of viewer choice" (In
Babe. 1979:145). *
Given the tone and tenor of this hearing, it. would appear that the CBC oncé again Became
a focal péint for many of the interests that felt disenfranchised by thé larger commercialization of
the system. As in the past though, the CBC was responsivé to these regulatory criticisms.

Generally, the Corporation moved to raise levels of Canadian content and cut back on advertising

revenue. With these moves, the CBC's advertising revenue fell from 21.9% of total income in
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1969-1970. to 16.7% in 1975-1976 (Babe, 1979: 103). Through the late 1970's and 1980'5, the
CRTC kept up the prc;ssure and. in turn, the C BC :ésponde;i. But as has already been
demonstrated in the:larger history of fhe system, by admonishing the CBC to undertake greater
responsibilities, the CRTC was largel; preaching to the converted. Moreéver. in meti;1g out their
A criticis;ns. many of the Corporation'é detractors again displayed an inadequate knowledge of the’
Corporation’s operations. Byrthe time of the 1974 liperiiéé htﬁngs theCrBC haci a!reédy taken

steps to meet with many of the concerns of its detr’é’ctprs.jj And while the Corporation's efforts to,

. : i .
anticipate and meet all of the diverse demands placed upon it often fell short of expectations, to a

. " hod ’

large extent these were a pro.duct of the conditions for whivch it was created -- a.lack of revenue.
within the system and the attempt to construct a "national” pérspective throuéh broadcast
technology. . v ‘:

As the 1970's continued to unfold the CRTC ger;erallv m}jg,e% the system along well-
established lines. The focus toward constructmg larger "national” conditions for capltal growth
within the system continued during this period and, again, followed older regulatory principles.
Although through this period, this shift in focus was also encouraged by both the increasing size
and scope of the system, as well as the pélitical and economic tenor of tl;e times (cf. Bliss, 1982).
The impact of regulation also followed well-established lines.

As the private sector expanded and audiences were frégmented. the CBC's overall
audience share fell.’ Under regulatory protection, the private sector was generally profitable - in
som_;écases extraordinarily so (McFadyen, 1980:255). The greatest,profits continued to accrue to

the affiliates of the CTV network with the companies holding four of the affiliates accounting for

40% of the industries profits. and the top ten television "groups" - again generally the CTV
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affiliates - accounting for 65% of those profits. (McFadyen et al: 1980:248). Harnessing these

profits to program production proved another matter, though. Betweén l96§'and 1975, fhe
~ amount of Canadian programming the CTV network scheduled from 8-10:30 p.m. fell from

22.8%t0 5.7% ((ERTC: 1979:48). Through this period, the Commission's voc-iferous attécks on

the CBC's seemingly "commercial'._' programming activities bore almo’s{ direct relation to its |

inability Vto control the private network's programming. At the séme; time, the CBC's declining
?%aﬁaience share seemed to correstnd with its increased Canadian content.*

The CRTC experienced similar problems controlling the cable sector. While the industry
was responsive to Aregulations that cot{ld be "enforced by the Commission."” it was "much less
responsive... to regulatory policies in areas where théCommissioh's jurisdiction (was) in doubt”
(Babe, 1979:134). Similarly, while the Commission generally provided cable corﬁpanies wide
latitude in setting rates -- seemingly in hope that prdﬁts would be reinvested within{cable"
systems -- as with television broadcasters. converting those profits to "public purposes" was
another matter (Babe, | 979:157-1 68).

a

While thé private elements of the system were generally enjoying profit levels well above
other Canadian ir:d_ustries, following its now legislated mandate, the CBC continued to
“voluntarily undertake unprofitable progran; production ade delivery ‘responsibilities. At the same
time. the Corporation deliverea "more balanced and diversified" Canadian program schedules
_than its private éounterparts, and generally attracted a much larger percentage of its audiénce
through Canadian programs than the private sector (Babe, 1979:101; McFadyen, 1980:261).

Through the 1970's, however, the CBC's total share of revenue within the system declined

significantly and its parliamentary appropriations rode shifting political and economic tides
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(Audley, 1983:279). Consequently, as the Corporation was both "pushed” by the regulator and
"pulled” by its own \mandate to ever incregsing responsibility, it was spread ever th_inner across

the commrercial margins of the system. One of the obvious symptoms of this finangial crisis was

s

that dramatic programming almost completely faded from the CBC between 1977 and 1982

(Miller. 1988:381-382).

Tow

+ *
v,

Regulator); lheptitude or Systemic Imperatives?
By the late 1970's there was a growing critique of the CRTC's regulation of both

broadcasters and cable tcompanies (cf. Canadian Broddcasting League. 1976; Babe. 1979;

McFadyen. 1980).” Accusations that the Commission had been ‘:'captured" by industry and .thatvit

4

" condoned "license trafficking” were common, and a host of suggestions for improving both its
berfonnance and that of its charges were f(;rwarded. Yet, as we have seen, the CRTC was in a )
difﬁqult positibn. With the system under both internal and external technological assault, the
growth of Canadian program producers was imperative if the system was to meet with the
national objectives Parliament laid out for it. But lacking investment tapital and/or control over
the CBC's budget, there was little the Commission could do other than exercise its allocative
powers. To encourage investment, the private sector had to be profitable. But once the profit-
motive was unleashed within the system. it was almost impossible to control. Various other
'regulatory schemes -- such as auctioning license_s, rate-of-vretum regulation, or fixing percentages

of revenue to be devoteY to "public purpose” -- all had their drawbacks. Similarly. depreciating

the market value of broadcast dutlets through some form of regulatory fiat and/or directly

-
>
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imposing a cap on profits might deter private investment, and thereby undercut investment in

both distribution and production.?

Pethaps most importantly, thougf‘l. caught ub'iﬁ';‘ime ﬁationalist rhetoric that has framed
the Broadc.asting .di~sc0urse,vcritics reviewing this period generally overlook bqth thé central role
that private capital played .in the larger deVelopment of broadcasting, aé well as the role of

’ B . . -
broadcasting in the economy at large. With Parliamentary approval, the growth of the system
became increasingly depéndent upon peivate capital since thé 1930's. Seemingly. without
. significant, é\'er-escalating i)u_b]ic expenditure, ongoing private investment was required to meet
with the érowing presence of foreign programming within the system.z; Moreover,

N

"broadcasting,” and "culture” in general,-played an increasingly important role in the economy
through the 1970's. Most\cc;mmen'ta'ltc‘)rs focus on 'the early 1980's as the time \%;iien a shift in
government leicy reframed broadcasting a;s a "quturzil}indl'lstvry, and‘began to set industrial
priorities over "cultural” considerations. Yet, as we have seen, since the advent of tele‘vision.
‘broadcasting\played an increasingly important role in the economy at large and, despite the
downturn in traditional economic sectors through the 1970's, it continued to record strong
economic gr’o&nh and performance (DOC, November 1983). From a policy point of view, it
would probaply' have appeared fo be almost foolhardy to discouraée this strong economic
performance by "excessive" regulation at a time w;;en many other industries were‘failing (cf.
DOC. March 1973). All of this is to say that CRTC simply followed the path that both history
Aand Parliament laid out for it, and struggleg with the consequences.

Cable regulation was another matter. Once a regulatory schemata had been devised to

contain the threat CATV presented to broadcasters, other considerations mitigated against a firm

.
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hand in rate regulation. Through the early 1970's, the imperatives that were incubating in the

field of communications policy began gasting a shadow on the field of bf%adcasting. In 1973, the

13

DOC published "Proposéls for é Coq;‘iﬁrr;unicagions Policy for Canada" (DOC, March, 1973),

3

) poﬁe11ding dramati,é change for both the fields of communication and broadcasting. The

document noted that the "regulatory link between transportation and communication is no longer

.,

of special importance.” and that in a time of "very rapid technological change" there was a need

v

to move away from "ad hoc" forms of profit regulation such as "rate of return" and towards more

flexible forms of performance "surveillance” (19). In’this shifting environment, a new reguiatory |

[

framework seemed required. Developments in telecommunications, satellites. computers, and

»
9

CATYV appeared to need central coordination so that CATV systems might develop their T X
potential in terms of "remote-access data processing and information based services." and
conflicts between these developing systems and those of existing telecommunications companies ‘

could be "reconciled to the greatest advantage of the public.” (26‘-23;,),;;T0ward these ends, the

J B

-~ DOC recommended_t}{e institution of a single regulatory agency to oversee development. In

1974, the CRTC published new "criteria" for determining cable rates (CRTC: Public  »
Announcement, 18 September 1974). Among the criteria were "additions to or improvements in

. A
service" such as "new forms of local origination services... the improvement of technical quality
. )

beyond minimum requirements.... (and) the introduction of converter service." With these

changes. it appeared that cable was being prepafed to become more than a simple broadcast

delivery vehicle. In"1975 the CRTC was assigned responsibility for telecommunications

regulation, and in 1976 it took over the field. As is often noted, from this point on the
% Q’ >
Commission began to take a more "supervisory" role in regulation (1986 Task Force, 177). But
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while this stance was generally dictated by an increasing regulatory burden, it also mgt with the

larger concerns of the DOC.
'As these events unfolded, pressures were buildiri% to expand the role of cable. In 1975,

a

Time Inc. launched the fiist satellite to cable pay service in the U.S. -- Home Box Office (HBO) -

- a 24 hour subscription "movie" ¢hannel. A year later Ted Turner's WTBS (Atlanta) followed
’ h/‘w.: . v

suit. offering cable companies a satellite delivered, advertising’fﬁbpéored, channel for ten cents

per subscriber (Head et al, 1994:79). As well as capitalizing ondﬁie economies of scale that

; ¥

satellite broadcasting offered, these services began to issue cable operators and satellite

companies economies of scope upon which they could capitalize their systems.

More importan'tly. these services ushered in a new era in commercial broadc?st strategy
(cf. Head et al, ‘1994:24"8)-25,0). Services such as HBO eschewed the tfaditional co’rr#rﬁerci»al
strategy of attempting to harness a large audience of diverse interests and began to seek

audiences of "special interest." In this way these satellite broadcasters began the intensive

%

capitalization of specific program genres or "categories," as well as introducing new types of

programming. Following in the footsteps of HBO, Turner launched the Cable News Network
’ . 5 ) ? ﬁ" : s\'»
(CNN). Music Video and all-sports satellite-to-cable networks quickly followed, as well %s ‘

networks devoted to "cultural.” "family,"” and "educational” programming. While most of these

services were initially financed solely thrbtrgh subscriptiong, many soon ;anied advertising ;qp.
And some, like the music video services. were essentiiially pur-e product advertiéihgi Thus. the age
of "narrowcasting" was born and consumers "varieq interests" were supposedly directly catered
to'through.a market mechanism. Later, as the technology improved, satellite broadcasters would

-

begin directly targeting consumers with subscription "direct broadcast satellite” (DBS) services-

bt
Ry

o



s

® 300
In the meantime;, as these Arfierican networks went to air the broadcast footprints of the satellite

systems that carried them bled into Canada, issuing a new threat to national broadcast markets.

ke
A

Crisis and Change” 1980-1991

-

Through the late 1970's the ec0nonﬁy continued to falter. and the DOC continued its
%

efforts to jump start Canada's "information revolution" by stimulating prospectivg information
:}"industries. To fill the gap in domestic co;.nputer technology. research into "Telidon," an
’interactiye videotex s.ystem was funde;!;_(cf.'DOC. April 1973; Gillies, 1990). To spur the
development of the cable system, increasfng pressure was applied to the CRTC to introduce pay-
television. However. the Commission was recalcitrant. While a series of hearings on the service
were held through the decade. no public demand was found for the service and cable's propensity
to fragment audiences was seen as a threat to the existing system (cf. CRT€. 1978).>* In 1980
however. the situa{’i‘o:{j‘ihivfted. Increasing "spill-over” from U.S. sate'lélite broadcaster.s began to
pfesent an even greéter threat to Canadian sove‘reignty iﬁ the broadcast system. Throughout the
north. and increasingly in urban locations. Canadians were purchasing satellite dishes and ,
. : s

directly receiving American broaéicast'signals (CRTC, 1980). In the same year, government re-
organization shiﬁed the Secretary of State's cultural responsibilities to the DOC.

With this reorganization, the regulator seems to have been brought to heel and the
industrial imperatives so long simmering behind and a;ound broadcasting policy quickly came to |

the fore. In April 1981, the CRTC issued a call for pay-tv license applications, and less than a

year later a range of national and regional applicants were licensed (Raboy, 1990:276: cf.

\
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-~ Woodrow and Woodside, 1982). Shunting aside both the éBC and pon-corﬁmercial proposals.

all of the new licensees were firmly informed by t:he pr()ﬁt.motive. Also in 198\1. a co.nsortium of

private broadcasters (Cancom) were licensed to-provide a satellite broadcast service to northern

and undcrser\ied communities. Given the economic tenor o{the times, and the fact that the ‘
C.RTC hazi al}eady noted in 1978 that only private capital appeareq to have the "ﬂexil;ility"
required to meet with the rigours of introducing these serviles, the private-character of the
licensees was no surprise (CRTC, 1978:40).°* Given the traditional over;optimism by all parties
for the Canadian system to sus'tair\l hew services. neither was it a complete surprise that the new
pay-tv licensees soon.met with severe financial problems, particularly as the CRTC itself noted
in 1978 that. due to the various risks involved. a "siﬁgle national” pay-tv network offered "the
maximum opportunity to generaté and consolidate available resources” (CRTC, 1978:38). In the
face of impending bankruptcies, the new pay-tv system quickly had to undergo re-organization,
complete with rollbacks on Canadian content requirements. Similarly, with its largely
"Canadian” program offerings Cancom experienced trouble attracting subscribers, so it too was
granted an increase in its American program offerings. R

With the introduc;.tion of these new cable services the channel capacity that had lay

dormant for years finally began to be utilized. New levels or "tiers" of service were introduced.
and each apponion¢d a consumer entry fee. Under such a strategy it was argued, audiences long
held hostage by commercial program schedules designed to appeal to a range of tastes (but, in

-~
the process. appealing to none in particular) might be finally freed. It was to be the triumph of

~

- the market over the tyranny of technique as new technology finally "solved" the problems of

centralized transmission and privatized reception. The possibilities seemed endless. as long as

\
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people could, and would, pay. Several problems remained however: one was to provid?th’e range
- ¢ . - »
of programming to make this choice possible; another was to attract Canadian audiences for the

new prbducts; and a third was to find private investment capital to support the project.

The ‘jcommercialization" of culture quickly proceeded on other fronts too; In 1979, the )
Consulsative C(;mmittee on the Implicatipns of Telecommunications for Can‘a_dian Sovereignty
(Clyne Cohminee) wrestled with the problems ofjforging the diverse and fragmented interests of
Canada’s communication environment to the com’r-non pllrpose of forwarding economic growth.

In 1980, a Federal Cultural Policy Review Committee (Applebaum-Hebert) was struck to "pick
up the threads of cultural enquiry” where Massey-Levesque had left off (Applebaum-Hebert .
Report:5). However. while sti}l decidedly liberal in focus, the enquiry bore little of the elitism of
its srédecessqr. The Committee's 1982 Report ‘unecﬁqliivocallly linked culture with economy and

set the tone for the development of the new portfolio of "cultlire and communicatkion.'r" In 1983,
the DOC published a seriés of papers that laid out broad-ﬁlaﬁgﬁ%é;%‘t;e growth of this policy t'ier
as well -as dgtaiis of how brqadcasting in general, and the CBC in particular. fit into its larger

industrial strategy. Taken toget‘her. these documents sketch the dimensions of an emerging

~

strategy to situate Canada's culture and communication industries as part of a larger,
transnational system of production.

The DOC's broad strateégy was laid out in "Culture and Cofamunication: Key eleraents in
. 5 - _ ~ : . Ty
Canada's economic future" (DOC. November, 1983), a brief submitted to the Royal Commission =

on the Economic Union and Devefopment Prospects for Canada (Macdonald Commission). The

Macdonald Commission was the crucible within which Canada's industrial strategy to meet with

-

the shifting political economic conditions was formed. The Report laid out two key directions for
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policy development.:g"a free trade agreement with the ljnited Stétes" and a reliance on "ijarket‘
forcesoner state ihteﬁention as .the approp;f'iate mear;s through v:/hich to generate incentives in

- the economy, from which growth will follow" (tanada. 1985:66). The DOC's submission
illustrates that the Department was prepared to at least partially embre‘ice these principles early in
the process of policy development.

Within this"fd’o}c‘ument "culture” is clearly framed as an "industry" -- although 'it représents

the field as comprised of two tvpes of activity: "commercial” and "non-commercial." The brief

also unequivocally links the dév;e'lépment of both the cultural field and information technology

AT

with the de-industrialization of ‘:fr*él'ditional manufacturing industries. It deploys a host of figures
_ to illustrate the rising importance of culture and information industries in creating employment
and contributing ;0 Canada's GNP over the previous decade (29-37). In a shift from the optimism
of the early 1970's, however. the brief goes on to note that because of the stilted character of
Canadian capital and the R&D expenditures required to build a comprehensive information
infrastruc’ture. Canada could not hope to be a full competitor in the development of the
technology (11-12). Hence, 1t was necessary to "rethink its approach to industrial support in this
. yarea" (13). |

Consequently, the brief recommended that trade barriers should be forsworn so that
Canada might have access to-the "most advanced equipment in the world" and that industrial
efforts should focus on deploying the domestic market as a set of "seéedbeds" within which
’products might be developed that could then be exported to "niche" markets in the larger

transnational marketplace -- in the case of telecommunications technologies, particularly for

components in larger information and telecommunication systems (11-12).* Thus, the DOC set
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out to position the fractured blocks of Canadian capital that formed the economy as specialized.
yet flexible producers in the global market for information systems.
Within this new policy framework, broadcasting rode the division between the .

~

commercial and non-commercial elements‘ of culture (DOC, November 1983:15). However, the
new broadcasting policy that sprung out of the broader fra’mework‘ le%t itself more to the
commercial side (DOC. March, 1983).

After more than a decade of sitting on the cusp of industrial development, cable's position
within the policy field was shifted to make it the "corerstone” of a new system that would help
"sweep Canada into the information age" (Babe, 1990:212). Key to this shift was the planned
introduction of a range of new cable services that would provide the progr;lmming nécessary.to
draw audiences into the system. Impo;Tant to this project was a new poé)l of capital provided by ~
the CFDC that would help "seed" program production - the Broadcast Development Fund. By
increasing the range of éhoices within the Canadian syste,m. especially through extended cable
services. the strategy was envisioned as serving several purposes at once: i) it would head off the
thgeat presented by a growing range of American satellite broadcasters by pulling Canadian
viewérs into the system and containing them theré; i1) it would provide both a delivery vehicle
and a catalyst for the wide range of pr(;gramming and non-programming services that were
heraldedtas "soon to be availqble” as the information revolution gripped the Canadian economy;
ii1) the new investment in plant required by éable companies and consumers would be a boon to
Canada's nascent high technology industries (Babe, 1990:212). Meeting the emerging logic of
the larger "information economy." much of this programming was to be offered on discretionary

.

cable tiers and delivered on a pay or transactional basis. The traditional technological divide
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between céhtralized transmission and privatized reception was set to the purpose of capitalization
as the gap between production.and consumption was itself closed through teqhnologig:al
innovation (cf. Robins 2;nd Webster, 1988:55). |

The CBC was also allotted a "key" position withagthis system (DOC, October 1983). In
the new "multi-channel broadcasting environment... the Canadian broadcasting system as a
whole. rather than the CBC. (would) provide a balanced and comprehensive programming
service." The CBC was to providé a Canadian programming service that would "complement"
that of the private sector and help spur program production. foward this end, the Corporation's
Canadian content targets were raised to 80% in peak viewing times, to be met over five years.
Meeting with rising pressure from both independent producers and policy makers. the CBC was
to contract 50% of its programming from private producers within five years -- excluding news,
public affairs, and sports.

In the face of this new environment, the regulator would.again fall back to a more
"supervisory" role within the system, allowing private capital the flexibility necessary to
establish itself within this new territory. Thus, plans for the Canadian road to the "information
age" were laid. Cable would serve as a central rail in the new electronic system leading to the
untapped Canadian information hinterland, and the broadcasting system would play a central role

55

in capitalizing and building it.

-

Television as Cultural Industry

Although events rarely proceed as policy pronouncements predict, over the next decade
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the system roughly develo‘ped along the lines laid out for it in the early 1980's. In combinatia(.
- with the federél government's larger policy shifts-toward "flree-trade" and closer a;dherence to
-market forces. by mid-decade the industrial imperatLves:"that had beén simmering in the fields of
communication ‘and culture since the late 1960's had risen to the foreg}ound, where they were
reflected in the policy d’irections taken by theaDO(i (cf. Comor. 1991). Still. as the develbpment
of the broa’dcasting system met’ with the intricacies 6f Canada's social geography, it took some
interesting turns.”' In 1984, the CRTC began what would become an ong(‘)ing series of licensing
hearings to add new pay and specialty services to the cable system. While in the first round only
two Canadian offerings were liceﬁsed -- a sports network (TSN) and a music vide(; service
(MuchMusic) -- at the same time, cable companies were authorized to import a range of U.S.
satellite services. The idea was that these American services would be "packaged” with
Canadian offerings by cable companies to increase the attrac;ion of pa);-tv to Cénadian
audiences. Cable companies were given a relatively free hand to negotiate agreements with the
new services and to arrange the: content of these packages. By tying these new "Canadian”
products to American programming, the regulator initiated a. well rehearsed strategy for drawing
Canadign audiences to Canadian televis‘ion. Following a similar historic‘al pattern, this strategy
beéan to encourage Canadian programmers to mimic the American stations and. as similar -
Canadian servicéé came available, the regulator replaced the American signals with the Canadian

versions. Thus, just as in the 1870's the building of the CPR paralleled the American railway

system. the new path to development once again followed the American model - the sure road to

-

2 ;",,

success. . ’

It wasn't long, though. before trouble appeare’d again. Amidst charges of profiteering on

ﬁ



the part of the cable companies, pay-tv "penetration rates" were lower than anticipated.
Consequently, as eleven new services came on stream in 1987, the sports and music services

were lowered from the optional tier to the basic service. At the same time, a number of new

pe?
o

services were added at this level, includi‘i:i,;g a CBC English language all-news channel --
Newsworld. New financing arrangemeri"fg ;‘\'}ere instituted too, with some of these "specialty”
ghannels receiving a,r;xandatory subscripti(;n fee levelled on gable subscribers. Agjain. a storm of
protest ensued. ln‘Anglophone Canada, Newsworld caused perhaps the greatest public debate in
that in the face of an appeal from a defeated private applicant, Cabinet referred the licéhsing

decision back to the CRTC. After a round of heated negotiations though, a deal was struck

whereby the private sector was awarded some participation in the channel (Raboy. 1990:322-

-
-

321).

Ay

On another front, the Broadcast Fund :‘léter, renamed Telefilm - was immediately
sugqessle;‘;!l ’irifstirhulating independent production.’ It provided a new outlet for both film and
telexjiéion producers ;like. as they geared their products for the opportunities the new broadcast
environment offered. Still, the Fund was ;10t well supported by “conve\ntional" \(over-the air)
private broadcasters. Under the terms of the Fund, financing for up to 30% of the cost of projects
might be arranged. But foreign programming still provided a much better return on investment.
Consequently. like the 1960's, when they did participate in productions, conventional
broadcasters were reluctant to contribute any more than the price of equivalent foreign
programming. At this time, that "equivalent" appears to have been about 15 or 16% of the costb(’)f

these new Canadian productions -- the amount the broadcasters were willing to pay for Canadian

"license fees" for these programs. Simultaneous prograin substitution complicated this scenario.

-



\ - 308
While it captured much needed revenue for the system. it ér;sured that the most lucrative
" elements of the program schedule were filled with Amgrican network programs. Until
"Canadian” prégrams could yield the same revenue as these American programs, they would
remain on the margins of‘this schedule (1986 Task Force:367; Ellis, 1992:167). T(; some degree,
this problem continues to dog the Fund (Magder, 1996: 168). Al;hough: as we shall see, by the
mid-1990's a?’.'solution” to this problem was beginning to develop. Or; the other hand. through
the 1980’s independent producers proved to be highly entrepreneurial. Set between public and
private television broadcasters. and foreign -- often American -- markets, they began to cobble
together complex licensing and co-production agreements. As techhological developments gave
rise to an increésing' range of broadcast delivery vehiclés in both domestic and foreign markets,
the exploding market for broadcast content provided these producers with expanding
opportunities to develop their financing talents (Ellis, ]995; Magder, 1996). In this atmosphere,
~deals might be aﬁanged sﬁch that, in some cases, "a Canadian broadcaster may pay as ’little as
10% of the budget” for such programs. while as much as 50% might come from the American in
the deal (Ellis, 1992:137)."" By 1992, this flexible financing strategy was so successful that it was
actually leading to a "glut" of "Canadian" programs on the market and driving license fees down
(Ellis, 1992:136).

Under growing pressure to meet with the terms ofthis emérging transnational marke;, the
trend to. "deregulation” continued through the late 1980's -- at least for the profit-oriented
'-bro‘ad-casters." * At the same time though, there was increasing pressure for new legislation to
meet with shifting technvological conditions (Raboy. 1990: 279-334).” For the CBC the |

regulatory burden increased, as the Corporation was admonished to meet ever increasing levels
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of Canadian content vyhile‘ its parliamentary appropriations continued to shrink. This madé'the v
Corporation more and more reliant on commercial revenues (of. CRTC, Decision: 88-181, 30
March, 1988). As Salter (19}88) illustrates. in this atmosphere, "public" broadcasting came to
rr;ean "access" broadcastir;g -- that is, broadcasting that catered to "special" interests that were
not served by the increasingly transnational, commercial marketplace.

To meet with the :growing set of social interests that were unable to find their voices
represented in this burgeoning, commercial field the CRTC spéwned a new set of policy fields in

the late 1980's (Thomas, 1992). Building upon regulatoty directions taken in the previous

o

decade. the CRTC gave "official" policy recognition to "community," "multicultural." and
"aboriginal" broadcasters. Yet, just as these diverse Canadian interests were finally offered
official voices in the broadcasting arena, they-too weré subordinated to the larger commercial
purposes of the system and, for the ‘most part, they were forbidden to garner advertising revenue
| (CRTC. Public Notice 1985-139 & 1985-194; cf. Spiller and Smiley). Over the last decilde,
’there has been some movement to allow :hese broadcasters more leeway in esiablishing financial
bases for their operations. But, despite the fact that by mandate, many of these organi;ations, like
the CBC. are directly focussed upon turning all pf their revenue into "distinctive" Canadian
programming. they r’emaign handicapped .by regulatory Constraints on their commerical activities.
_In summary, just as the Canadian state, in mncert.with priyate capital, discovered ways to
. adapt the Canadian telecommunications industry té the new transnational environment in the late
) 1970's\z:md early 1980's, by the late 1980's it had hit upon a similar strategy for broadcasting. In
encouraging a "monopoly" Canadian broadcast marketplace through the 1970's, the state

established an economic base for developing broadcast products. As federal economic priorities

o
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took new direction through the early 1980's. this market was deployed to develop and then

' springboard Canadian broadcast products into the transnational marketplace. Once again. -- and.

“again, appérently more by "default than design" -- state intervention’ workéd to shépe the in‘dusiry
to meet with the changing ecbnpmic circumstances 6f the "new" economy. The strategy that

“ developed was flexible. i;l that the broadcasting system offered a market within which a wide
scope of products could be developed. Because it provided a range of products at a rhuch lower
cost than either of these producers could obtain in their own markets alone, the stra{egy also met

/ - '

with the aécumulatiqn concerns of both domestic and transnational producers alike. The problem-
was. and remains. that the new mark;t has difficulty generating "distinctive" Canadian
programming. Indeed. the price of market success is often the "cleansing." or removal of
distinctively Canadi;n elements in th;: representations these products deploy (cf. Lorimer, 19§6;
Magder. 1993&1996). In turn, this direction of development has put increasing pressure on the

CBC to offer a "distinctive” Canadian alternative to the growing range "transnational” Canadian

broadcast products.

' Fym
qﬁ ‘"'t‘. S

Yet, arognd the corporate core of this 1r3dustr§f a wide range \Sf Smaller, generally
) marginally profitable, or even not-for-profit p;i)ducers also took form. Cobbling together
operating revenue from the web of direct and indirect suppbrt systems spun by different agencies
| and levels of government, such producers "explore the dramatic diversity of everyday life in
: Canada" (N1agder. 1996:1 74).. As Magder (1996:1 74) points oui. "(i)t is pointless to enter in.to a
debate about which face is more rev_ﬁe}:gzling or more authentic; each ;peaks to different dimensions

of Canadian cultural life. It is, however, important that each face be given the opportunity to

show itself.” We will return to this problem..
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The 1990's: Consumer (iﬁven TV and the Transactionql Audience

After almost a decade of study and legislative wrangling, a new Broadcasting Act was
passed 1n 1991 (Canada. Economic S’tatus. 1991; c¢f. Communications Canada, 1988). The
legislation provided much clearer description of the now multiple elements of the system,
including "educational” and "alternative" broadcast services (Section 3); Among other changes
were a new responsibility for all elements of the system to provide wide range of programming
incorporating Canadian perspectives on the wofld (Sectié{h@. 1 .d:ii)‘ and the removal of ihe clause |
holding the CBC responsible for promoting "national un;ty." In place of this latter concern, the
now "“public service” was charged with delivering programming "essential to the maintenance s
anci enhancement of national identity and cultural sovereignty" (section 3.1b, cf. Raboy, 1992).
To avoid situations such as the conflict of purpose thth had seemingly characterized the’ -
;elationship between the government ahd the CRTC surrounding the introduction of pay-tv in the
1970's. the government provided itself with the power to "issue to the Commission directions of
general applications on broad policy matters" (Section 7.1).

However, since the late 1980's, the continued fragmerﬁation of broadcast markets has
combined with the impending convergence of broadcast and tel\ec‘x)mmunications technologres.to
amplify the tension between industrial angi cultural objectives within the system. Conventié;lal -
"over-the ?ﬁ?" broadcasters pqint to rising corporate ('iebt and ldepieting revenues in a call for,
relaxation of their regulatory burden as pay-per-view, pay, and discrétionary cable services

attract increasing audience shares (DOC, 1991: CAB, 1991; Jeffries, 1996). Mganwhile. as the

revenues of cable operators have surpassed those of other elements of the system, they continue
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to look for ways to enhance their services, increase revenues, égd head off the threats presented

-

by increasingly popular transnaégnal DBS services and a host of new transmission technologies
, g

(Pike. 1995: Att'allah, 1996). As the direction of these developments has become increasir.l.‘gly
difficult to control, the further play of market forces they have e;gendered has seemingly forced
yet anotheria shift in regulation, and the CRTC has heralded the age of "consumer-dri\;en TV."
whereby it has inccreasing‘ly eschewed comprehensive regulation (Pike, 1995:62-63; Jeffrey,
1996:250-253; cf. Rowland and Tracey, 1990).% |

In the interim, the structure of regulation had shifted to accommodate these changes.

-

Following the CRTC's 1993 Structural Public Hearing, new "price-cap" regulation for cable

3

operators was initiated to provide both financial incentives for upgrading their systems, as well

. as money for a new prog?am production fund as this project met with fruition. In a similar move
toward relaxing the regulatory environment, ”in the 1994 license renewal decisions for local
broadcasters. the C RT C offered private bréadcasters a choice of regulatory mechanisms --
content quotas or proportion,.of program spending in speciﬁc' target program areas" (Jeffries.
1996:250; cf. dRTC 1995-48). In concert with ever entrepreneurial independent producers, these
regulations appear to have begun to address the problem of persuading private broadcastefs to
schedule "Canadian" programs in peak viewing hours.'Through co-production; between
American networks and Canadian broadcast companies arranged by these producers, programs,
su J as Global's "Traders." are now appearing on both U.S. and Canadian broadcast schedules at
e same time. Such programs meet Canadian content regulations while, at the same time. they

capture the benefits of simultaneous progra}n substitution rules for Canadian broadcasters.

Consequently. to some degree anyway. it would appear that Canadian and American program
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‘markets have fully ”convérged."

Meanwhile. the CBC has had increasing difﬁculty ﬁnding a place within this emerging
framework. With the changes introduced by the new l?lroadcasting Act, the C o,rrporatic’rﬁt's once .
singular respon;ibilities have, in theory, been reapportioned amongst the myriad ne\;v players in
the system, cutting the Cofporation loose to the ever fragmenting demands placed onn the
system a whole. A "repositioning"” strategy floated in the early 1990's would have strenéthened
the Corpbr;tion"s regional role (ét the time, a ndticeable "gap" in the system), as well as issuing
some economies through centralization. But it was cut off at the knees by the CRTC's refusal to
allow the Corporation to solicit "local” ad:/ertising for "région'al" servicé and. by public outrage
at the loss of'local service (CRTC.' Decisi'onl\1991 423 Rat)oy. 1996).

At the same time, government support ‘for ‘t.he Corporation has been in decline. As
Audley, (1996:14) illustrates, in "constant" dollafs, the CBC's parliamentary appropriations
declined by 37.5% between 1984-85 and 1996-97 ana, if planned cuts are implemer;ted, \by 1997-
98 parliamentary support will be only 53% of What it was in the mid-l986‘s. Pl‘ans for
implementih’g new sources of funding too have been set aside, such as »th_e‘ 1995 Mandate Review
Committee's innovative suggestion for prczviding the Corporation with é stable and growing
source of funding through a te]ecommunicatiogns levy. Meanwhile, the Corporation has continued
its traditional course, apparenily s:c‘{u,ee‘zing efficiencies wherever possible, as it continued to
increase "distinctive" Canadian content in fhe wake of these cuts."” Similarly, the CBC continues
to devote a much higher percentage of its income to program production than the private sector

and. in the early 1990's anyway, it accounted for 42% of spending on Cagadian programming

while receiving only 20% of the system's total revenue (In Raboy, 1996:194-195). .Moreover. the
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CBC contributes 25% more to the productiontof Canadian programming than private
broadcasters and it continues to attract a much higher percentage of its audience\throuéh
Canadian programming (CBC. February, 1993:5: Jeffries, 1996:226-227).

For conventional private broadcasters, the fragmenting market appears to continue to
undermine profitability. (Or, perhaps, shift the dimensions of profitable activity.) In February of
1997, Baton Broadcasting -- oncejthe "flagship" of the CTV network angd the epitome of
;;roﬁtablit}' within the'sxstem -- announced<@xtensive layoffs. ostensibly because the regulator's
long-standing program of protecting the revenues of private broadcasters in local markets was no
longer working (Globe and Mail, Feb 12 B2). .

Si‘(nilarly. policies designed to protect markets for Canada's "cultural industries”
developed through the 1960's and 1970's, such gs-Bill C-58, have begun to eniéounter difficulties
in a period of sh}fting technologies and ever falling trade barriers. While the Mulroney
government trumpeted that "culture” was protected under the terms of the Cana'da-U.S. Free
Trade Agreement in 1988, the protection gyanted has proven inadequate as new, overlapping
trade agreements such as NAFTA and the GATT provide shifting ground for pressing grievances
(Mosco, 1990). While. for the moment, broadcast regulation has generally escaped direct ?ssault.
with Canadian "protectionist” policies under attack by the American government across a range
of fronts in the culture and telecommunications industries, it appears to be only a matter of time
before this policy field too begin; to meet the impact of further trade negotiations.™ |

To some extent, however. the regulatory delineation of market boundaries and the
subsequent allocation of resources within those boundaries that regulation provides is

.

increasingly ineffectual anyway because, in the near future, technology may in fact prove to be
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the "ultimate deregulator” (Ellis, 1992). In technological ten:]s. the convergence of broadcasting
;nd telecorﬁmunications i1s essentially complete. While there_sti!l may be a few technical |

s
problems in delivering high volume broadband signals across conventional telecommunications
networks. video compression techniques are combining with sysiem upgrading to quickly
pvercome s)u;:h limitations. In the interim. Microsoft has introduced a new service - Microsoft
Netw*c;rk - which offers a range of broadcast and non—broadcz;st products across the internet.

' :

including four video channels. Although it will probably be at least several years before this
service offers any real competition to existing broadcasters, with both cable and telephdne
systems quickly moving to make congumer friendly internet access a priority. controlling
audience beha\./iour in this environment will eventually be practically impossible. Moreover,
DBS services are becoming increasingly sophisticated and difﬁcult to subject to regulatory
control while. at the same time, a range of new "wireless" broadba;ld delivery vehicles inhabit
the margins of;he marketplace (Globe and Mail. October 30 1996 B1).

In today's world of broadcast communication. the traditional dimensions of time and
space within which markets have been constructed have all but dissolved, as geographic,
temporal. technical, and political constraints fall under pressures to capitalization.” However,
just as larger shifts in the economy have put increasing reliance on market forces for allocating
and producing social resources, in the broadca;t realm, access to production and consumption are
increasingly mediatéd by market forces. Quite apart from tﬁe host of other social concerns this
trend issues. such as equity and privacy, in a field where both production and consumption are
il;creasingly mediated by transnational relations of production (in the current environment, based

3
upon "narrowcasting") the central question that has haunted broadcasting policy since its

|
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inception remains. How might the broad set of divesse interests and practices that comprise

£

Canadian culture at all of its local. regional. and national levels be represented in broadcast

programming?*’ As the Canadian state continues to respond to the apparent economic

imperatives of the "information millennium," this question is not easily answered (Davey Report. -

R

1971:214).
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hapter VIII Endnot

1. Streeter, (1986) argues that the discourse of "industrial transcendence" that emerged with-cable
technology during this period in the U.S. provided impetus to favored treatment by both regulators
and investors. despite the fact that the state of development of both cable and adjunct industries
provided little if any, possibility of those visions coming to fruition. This argument is similar to the
one presented in this thesis regarding the Canadian "discourse of nationalism." While I generally
agree with Streeter's assessment of the cable discourse, he tends to overlook its relationship to the
larger political and economic circumstances of the times. And, while in the early 1980's, it would
have appeared that there was little possibility of actually fulfilling the circumstances the discourse
posited, in the late 1990's the "dream” is now closer to fruition, although in a considerably changed

+ set of social circumstances and with a new range of possible social impacts.

2. As early as 1945, both government studies and the popular press had held visions of satellites
locked in geosynchronous orbit keeping a watchful eye on terrestrial activity while flooding the
airwaves with broadcast messages (Babe, 1990:219-220; Barnouw.1990: 311). The Soviets 1957
launch of Sputnik brought the U.S. face to face with the military implications of this technology
and fuelled their ambitions for its rapid development. In 1962 the Communications Satellite Act set
a legislative framework for forging a relationship between the state and private capital for satellite
development. And. in 1963, a private company - COMSAT - was organized through this
legislation to direct development and raise capital on the stock market. Half the stock of the this
company was to be offered to the general public, the other half was held by six of the U.S.'s leading
communications companies - AT&T, RCA, Western Union International, and Intemnational
Telephone and Telegraph (IT&T) among them - and on the fifteen-person board of directors
positions were designated for three people "to be chosen by the President, six by public

- shareholders. (and) six by the communications companies investing in COMSAT" (Barmouw;

1990:310). Thus. in an "arrangement reminiscent of the way RCA had been established in 1919."
the American industry entered the satellite age (Barnouw, 1990:310). Satellites however, were only
aspect of the technological vision that was beginning to grip both American industry and
policymakers. Through the late 1960's a series of high profile studies began to promote a vision of
new telecommunications systems that would "carry voice, computer and television signals all on
the same wire" (Streeter, 1986:125). Linked through satellite ground stations, this system was
envisioned as providing a strategic tool in both military and industrial development. By 1972, cable
television technology. with its capacity to carry high volumes of broadband signals had become a
strategic part of this vision and was receiving preferential treatment at the hands of the FCC, and by
the mid-1970's satellite to cable television systems were operational in the U.S. - the first link in the
new integrated information systems (Streeter, 1986:136-146).

3. Despite the larger move to build Canadian ownership, the gaps in Canadian industrial
infrastructure soon signalled difficulties with this strategy as, in 1971, federal money was
apportioned to "Spar Aerospace in Toronto and RCA's branchplant in Montreal” to seed the
development of a commercial satellite industry (Babe, 1990:222). Thus this nationalist project was
immediately inscribed in transnational relations of production. As well, of course, placing the
satellites in orbit would also be dependent upon American technique.
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4. As Babe (1996:295-298) illustrates, in part this problem resulted from the structure of Canadian
industry itself. For instance, from the inception of Canada's satellite system. the telephone
companies were suspicious of the ways in which it might work to replace the terrestrial systems
they had in place and, thereby, undermine their revenue base. Thus, they were reluctant to
participate in the deployment of the system and worked to force a regulatory regime upon the
company through which its capacity remained underutilized. In the face of these efforts, the system -
remained mired in debt through the 1970's and early 1980's. Although the CRTC was able to force - - ¢
some change in the structure of the system's operations through the mid-1980's, in 1991 the federal =~~~ =
government's divestment of its shares in the satellite agency resulted in even closer control by

telephone interests. '

5. See for instance the DOC's 1973 "Proposals for a Communications Policy for Canada” and -
"Computer/Communications Policy: A Position Statement by the Government of Canada." also the
1975 "Communications: Some Federal Proposals." Many of the contemporary issues raised by the
large scale adoption of these technologies are to be found in these documents. For instance, just as
contemporary private and public studies call for the necessity of producing greater "content" for the
information "superhighway," so too questions of where the content for these new systems was to
come from were increasingly raised. In Canada though, through the early 1970's questions of
content were generally confined to the arena of emerging cultural policy . as "communications"
policy was envisioned as largely industrial in nature.

6. The problems encountered by the federal government in both these areas are exemplified in the
stream of policy documents and proposals issued by the DOC through the 1970's and early 1980's,
as well as in a number of studies done during this period ( DOC, 1971, March 1973, April 1973,
1975. 1979, 1980, 1983). As well, Raboy (1990:184-272) details the parameters of some of the
struggles between the federal government and the provinces - particularly Quebec - in attempting to
formulate such a comprehensive policy, and Babe (1990) illustrates some of the difficulties in
attempting to elicit the cooperation of private capital in consolidating a productive infrastructure to
undertake this larger task - particularly in the fields of telecommunications and satellite policy.
Moreover, the Report of the Restrictive Trade Practices Commission Parts 1 & III (Supply and
Services, 1981 & 1982) offers a detailed account of the stilted and self-interested structure of the
Canadian telecommunications industry. Taken together these sources illustrate that the "rigidities"
of Canada’s political economic infrastructure issued practically insurmountable problems for
developing a coordinated effort in meeting with the challenges faced by the larger shifts in the
world's economy during this period and, in some ways, inevitably led to the further consolidation of
Canadian and American telecommunications and broadcasting markets through the 1980's and
1990's. - '

7. Interestingly, through the 1960's, Canada was only one of a number of countries that set up
specialized government departments for cultural policy (cf. UNESCO, 1969).

8. These measures touched upon a number of media industries and included a range of policy
instruments. For instance, as we have seen, in the periodical industry the mid-1960's saw



¢ 319

amendments to the Income Tax Act and the Customs Tariff, as well as a slight adjustment to the
postal subsidy (Litvak & Maule, 1974:64-78). (as we have seen, this legislation also guaranteed
Canadian ownership in he newspaper industry.) In the film industry, the Canadian Film
Development Corporation (CFDC) was established to provide capital "loans" to bolster feature film
production, although the funding base was small and the legislation did not preclude funding co-
productions with the American majors (Magder, 1993:121-132). And, as we shall see, in 1968,
under Cabinet direction, the new regulator took steps to repatriate the ownership of broadcast
outlets. Thus, as capital burgeoned in the wake of its postwar industrial successes, the federal
government moved to provide political form to emerging relations of production across a range of
media industries. To a large extent, these moves paralleled government actions in other areas of
production. as it struggled to gain control over an increasingly fickle economy (Howlett and
Ramesh, 1992: 203, 219-221, 248-252). %

9. To some extent, the logic of these interventions followed on of what economists commonly call
"import substitution,” whereby domestic manufacturing industries are encouraged to develop
behind protective tariffs or other barriers to market entry along lines similar to those foreign
companies the barriers are designed to exclude (cf Howlett and Ramesh, 1992:248).

10. As we have seen, there were also attempts at such co-productions in broadcast production
through the 1960's and early 1970's. However, not untll the 1980's would the infrastructure be in
place to support such efforts on any scale. _

b
11.  Other producers, such as those in the publishing sector, were less successful m this
enterprise. But while there might be a tendency to view this failure in developing export markets
for these products as a function of their "distinctive" Canadian focus, or some other qualitative
feature, this is not necessarily the case (cf. Globerman, 1983). Rather, access or distribution in such
markets is generally controlled by large corporate entities whose economic interests lie in
maximizing the return on the products they carry. Thus, as a number of writers illustrate, the key to
the failure of these products to gain distribution in foreign markets may largely rest on the
economics of distribution, rather than the qualitative features of the products themselves. (cf.
Dubinsky, 1996: Lorimer. 1996; Straw, 1996).

12. In regulatory terms, the dilemma it presented was that, on one hand it displayed the
characteristics of a "common carrier," replete with interactive or two-way communication
capabilities and the capacity to carry a high volume of diverse signals; on the other, it was already
deeply entrenched in the broadcasting realm. However, despite the fact that it's common carrier
characteristics lay generally untapped until the 1980's, in the face of the heated rhetoric that
surrounded the technology, resolving this regulatory "dilemma" encountered ongoing problems (cf.
Babe, 1990).

13. Streeter (1986) offers a good overview of the ways in which the emerging cable system was
heralded as a panacea for almost all of North American society's ills through the late 1960's and
1970's.
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14. As Babe (1990:209) states, "Inception of cable as a broadcasting-receiving undertaking in 1968
sent sparks flying: first, from traditional broadcasters threatened by increased competition, second
from levels of government squabbling over jurisdiction..and finally from telephone companies
eyeing cable as a latent competitor." For Quebec especially, cable appeared as a means of
instituting its own, comprehensive "national” media system. Details of these disputes may be found
in Babe, (1990:208-228) and Raboy (1990).

15. Raboy (1990:175-178) takes particular issue with the ways in which the "national unity" clause
of this legislation focussed the CBC toward the national purposes of the state rather than the larger
public interest and locates the impetus to this wording in the difficult political times that federalism
faced during this period. However, to some extent, this perspective overlooks the larger historical
role that the "national” broadcaster had. to this point, always played within the system. Indeed. as
we have seen, the public element of the system was created to serve this "national purpose” in the
first place.

16. For instance, see: Babe, 1979; Audley, 1983; Raboy, 1990; Collins, 1990; Ellis, 1992; Raboy,
1996: Jeftrey, 1996, Magde;, 1996.

17. In this project, it deployed strategies similar to those that Mosco (19??) illustrates were
deployed by the FCC in its efforts to simplify the increasing complexities of broadcast regulation as
private capital took hold on in the system.

18. As Audley (1983), notes the weakness of the Canadian television advertising market as
_compared to the American market first noted in the 1960's continued to dog the system through the
1970's, issuing concern from both broadcasters and regulators alike.

~19. Apart from the carriage of American stations and the commercial substitution policy. these
"Canadian” cable regulations were very similar to those enacted by the FCC in American markets a
few years earlier (Head et al, 1994:76). Thus, as the cable system was integrated into the
broadcasting system, American technique was again adapted to Canadian purpose. And., just as in
previous instances of such technology transfer, not only did the Canadian system follow the outline
of the American system in both physical and regulatory outline, but as in both the radio and
television systems before it, American programming ensured the adoption of this "Canadian"
technology by Canadian audiences.

20. This move brought court action by American stations, but in 1977 the Supreme Court ruled that
such regulations were within the Commission's jurisdiction (Babe, 1979:161-162).

21. Indeed, as the CBC set out to improve and extend its service to the north, the contradictions
between the it's nationalist project and the interests of the communities it set out to serve were
thrown into sharp relief (cf. McNulty, 1985: Koebberling, 1988).. Yet in the face of these problems.
the CBC was able to provide a unique venue for the representatlcm of a range of Canadian
perspectives that would have otherwise not found voice within the system and, in the process.
helped set these interests on the path to developing their own media.



22. Here. it would appear, the CRTC did not adequately understand the CBC's programming
strategy. Through the early 1970's, the CBC continued to deploy the principles of balance and
audience flow to "combine popular imported programs, information programs, and programs of
specialized appeal in a way that will maximize the audiences for each” (In Babe, 1979:107). As we
have seen, to some extent, this practice was designed to develop a kind of mass "Canadian"
audience. but it was undertaken with considerably different intention than the "flow" strategy
practiced by the private broadcasters and American networks. At the opening of the hearings, the
CBC representatives touted this strategy as increasingly important in the face of the further
fragmentation of Canadian broadcast audiences that cable had issued (Raboy, 1990:229). No one
seemed to agree. However, as we shall see, as this strategy was undermined by increasing Canadian
content, the CBC's audience share fell precipitously.

23. The CBC had already made a concerted effort to undertake regional programming and steps to
"Canadianize" the prime-time schedule were taken in 1968 (cf.; Babe, 1979:111). From the period
1969-1974. the CBC had shifted the programming mix within its prime time schedule from being
predominantly American, to 72.1% Canadian in a "'representative winter week'" (Babe. 1979:108).
The Corporation still refused advertising for news programs and voluntarily removed ads from
children's programs. In 1967, it moved to take television to remote communities through it's
"Frontier Coverage Plan" and, in 1974, moved to speed up extension of service through it's
"Accelerated Coverage Plan." In 1973, the Corporation became Telesat's first broadcast customer
and began to introduce "live" television to the North - pioneering the delivery of television via
satellite. Moreover, as we have also seen. the CBC was keenly aware of its responsibilities to serve
the diverse interests of Canadians and attempted to incorporate these interests into its programming
through a variety of measures, including its preoccupation with meting the multi-faceted criteria of
"balance" and a variety of audience research measures (MacKay, 1976; Eaman, 1994). Moreover,
as McFadyen et al (1980) clearly illustrate, despite critics charges that CBC programming through
the 1970's was "virtually indistinguishable from that of the private broadcasters.... CBC does. in
line with its mandate, provide a better overall balance of programming and more diversity than the
Canadian private networks or groupings” (261). Also, throughout this period the CBC also '
continued to spend a much higher percentage of income on program production than the private

* sector and continued to be Canada's largest "patron of the arts" (Babe, 1979:110).

24.In 1979 the CRTC issued it's "Special Report on Broadcasting," reviewing the systems
development over the previous decade. The report illustrated that in the face of increased program
choice through this period. the CBC network's overall audience share for Canadian programming
"declined from about 18 per cent to something slightly less than 13 per cent” (100). Thus. as -
Ggnadian content on the network went up, the overall audience for such programming decreased.
Whether the'doss of this audience was simply the result to increased fragmentatjon or other factors,
such as changes in scheduling practices that fractured audience flow, is not clear. What the report
does illustrate though, is that between 1967 and 1976, the overall audience share of Canadian
english-language programming remained relatively steady at 29% (99). However, within this
percentage. the viewing of news and information programming rose from 12.5-16.8%, with the
gan largely shifting to private stations (100). Through these years, the private stations also
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generally increased foreign programming in the peak viewing hours, drawing audiences away from
the CBC network stations. Thus, as audiences migrated to the foreign programs on these stations, it
would appear that they did indeed flow through to the private stations news programs. Similarly.
although there is not enough information to support the assertion, it is possible that as the CBC
broke up it's balance of American and Canadian programming within its schedule, audiences .
.migrated to the foreign programming offerings on the private and American stations, thereby
decreasing the network's overall audience for Canadian programming - much as the Corporations
executive feared such a move would. Indeed, the CAB itself would appear to have believed that
scheduling had a strong impact on audience behaviour. As a CAB representative argued before the
1982 Federal Cultural Policy Review Committee, "Scheduling programs is a craft, not an objective.
If private broadcasters obtain a greater or equal viewing share when compared to the CBC for their
Canadian programs, what is the justification for requiring detalled regulatory involvement in a
Fations' scheduling policy?" '
(Summary of Briefs and Hearings, 220).

£

25. It is interesting to note how just as the institution of an independent regulatory board served to
shield the government from pubic criticism. so too the structure of regulation here deflected much
of the criticism regarding both the broadcastmg system at large and the CBC from the government
itself toward the regulator.

26. While it is sometimes suggested that this problem could have been, or still be, avoided by
"auctioning” licenses to the highest bidder and thereby supposedly capturing "all of the monopoly
returns” from the license over and above a market determined rate of return, under the evolving
circumstances of the Canadian system, this was not an effective solution. Under such an
arrangement, the private sector would have been largely relieved its public responsibilities of
carrying "Canadian" programming. :

27. Thus, it would appear that to the degree the Commission is dependent on private capital to A
promote the growth of the system Mahon's (1980) characterization of the CRTC as a component of "
the capitalist "hegemonic apparatus” of the Canadian state is indeed correct. However, as we have
seen the CRTC was also concerned that interests other than capital were represented within the
system and took steps to ensure that they were. Thus, there would not appear to be a necessary
correspondence between the actions of the Commission and the promotion of private capital.
Rather. in combination with this "structural" constraint, the problem would seem to be more a
combination of several social forces such as: 1) varying degrees of access to the regulator by
different social interests: i1) ideology, and a (generally) reigning perspective that private capital i is
the most efficient and effective way to promote economic growth.

28. This seeming intransigence on the part of the Commission was an ongoing source of irritation
to the DOC and sparked a series of moves to have the Broadcasting Act revised to allow the
government to issue broad directives in policy direction to the agency (cf. DOC, April, 1975;
Federal Cultural Policy Review Committee Report, 1982). This dispute is yet another illustration of
the difficulties encountered by the state in fomxulating a comprehensive communication policy
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during this period.

29. Raboy (1990:277-279) note that given the hjstory of difficulties involved in hamessing private
capital to the public purposes of broadcasting, all the government and the regulator had to do to
resist further adoption of the American television model was "say 'no’ to private capital and adopt
one of the non commercial proposals. Moreover, he goes on to note that, "Incredibly, American
style pay- -television was adopted amid waves of rhetoric about serving Canadian national
Ob_]CCthCS (279). However, as we have seen; in the. face of the larger historical circumstances; and
"promise” of cable-tv, "saying no" was not an option as private capital was able to undertakea =
much greater range of offerings than either the CBC or a non-commercial service would have been
able to. Similarly, such services would also have put competitive pressure on the licensees, slowing
or even endangering their growth and threatening the DOC's larger industrial objectives for the
system. Indeed, as we shall see, the following year the DOC publicly linked the growth of cable
with such larger economic objectives. Moreover, the "nationalist rhetoric" surrounding the
introductien of these services was not "incredible" at all. Rather, as we have seen, it was simply an
extension of the larger logic that had informed the growth of the system since at least the early
1950's.
30. Looking back on Northern Telecom's success in developing digital switching equipment that it
was later able to corner "worid" markets for, the DOC's "Culture and Communications" put the
advantage of "Canadian" monopoly ownership this way in 1983: "...in 1971 Northern Telecom
decided to establish a separate R&D organization to develop new products Bell Northern
Research.... This was only possible, however, because of the... fact that they enjoyed unrestricted
access to a captive monopoly market" (8). As the report goes on to note, with this "assured
Canadian market." the company was able to sustain the costs of quickly developing a digital switch,
which it was then able to sell in the United States. Based upon this export success, the company
went on to become the "world's largest producer of fully digital switching systems" (8).

-3

31. In the midst of these changes, a Task Force on Broadcasting Policy (Caplan-Sauvagean) was
struck in May 1985 and mandated to investigate "the challenges and opportunities in the
increasingly competitive broadcasting environment presented by ongoing technological
developments.” In 1986 the Task Force delivered a comprehensive and thoughtful overview of the
broadcasting field, complete with a series of wide ranging recommendations for both restoring the
CBC's profile within the system, as well as encouraging the production of "distinctive" Canadian
programming. However, it too was hung between the benefits of commercial and non-commercial
cultural enterprise and as.these recommendations moved into the larger policy arena, pressures’
fﬁgain pushed the more publicly minded benefits aside (cf. McNulty, 1988). v

32.1n 1984, the CRTC adopted the "point system" for calculating Canadian content deployed by
the DOC's Canadian Film and Videotape Office facilitating the use of the fund for broadcast
purposes (CRTC, Public Notice 28 April 1984)." And, although the Fund was initially capitalized
with only $35 million in 1983, rising to $60 million in 1988, because it was expected to assume no
more than one-third of production costs it represented a reasonably large investment in production

g
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(Magder, 1993:209). Moreover, as an "investor" Telefilm was expected to reap a "return” on the
productions it enabled. However, like so many crown corporations before it, the CFDC has
received only a small return on the investments it has made (cf. Magder, 1993).

-

33. As Magder (1996: 174) illustrates, at the core of this industry rests a handful "of financially ,
successful production companies, more and more oriented to foreign markets."

34. As Mosco (1990b) argues, the term "deregulation” is often, at best, a misnomer for the ways in
which the regulations surrounding the growth of capital in communication markets have shifted in
recent years, and a better way of categorizing these shifts is as "reregulation.”

35. As Raboy, (1990:312) notes, under increasing commercial pressure, both television and radio

broadcasters were allowed to "self-regulate” in a number of areas, particularly advertising (Raboy,
1990:312). With this move, private capital was again given greater "flexibility," and the regulator

relieved of some responsibilities in the ever more complicated environment.

36. In an almost comic caricature of this logic Keith Spicer, former Chair of the CRTC, spent some
of his last days in Washington, D.C. promoting the introduction of the "V-Chip" intp the American
broadcast system. The device - a Canadian invention - allows consumers to program their television
sets to block out offensive signals. ‘

%

37. As the Report of the 1996 Mandate Review Committee (70-93) argues though, there may be
some question as to exactly how "distinctiye" the CBC's programming is at present compared to the
private sector's offerings. ’

38. For instance, Canada is apparently the only holdout in changes under the GATT that now allow
increased levels of foreign ownership in telecommunication industries (Globe and Mail. February
17 1997 B12), provisions under Bill C-58 that prevent "split-run" magazines in Canada have
apparently been ruled illegal by the World Trade Organization. and there is increasing pressure to
both cutback on "protectionjst” measures in other fields as well as to encourage other cultural
industries, such as magazines, to reach out to foreign markets (cf. Globe and Mail: Jan. 28 1997 A
12; Fel?. 11 1997 Al). Moreover, as Mosco (1990:49) illustrates, while supporters of the Canada-
U.S. free trade agreement argue that Article 2005 (1) exempts Canada's cultural industries from the
provisions of the Agreement, Article 20057 (2) allows that "if one Party believes that the other is
unfairly subsidizing an industry, including culture, it can retaliate by raising duties in some other
area” -- thereby largely nullifying any "protection” the exemption might offer. These provisions
were later incorporated in the North American Free Trade Agreement (Article 2106).

39. Indeed, capital has shown remarkable flexibility in its abilities to both create and inhabit
broadcast space as the plethora of overlapping financing techniques generated by advertising,
subscription fees, and pay-per-view illustrate.

40. For discussions of the issues of equity and privacy, see Mosco‘( 1989) and Straatsma and
Murray (1995).
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Chapter IX

...
e,
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mmary and Conclusion

The critical political economy of communication offers a unique lens for illustrating how

-

the historical development of mass communication systems are the product of a weave of

»

political, economic, and social relationships. From this perspective, I have argued that .

&£

-

broadcasting has assumed form and function as a "space-binding" t;:chnique in the conte;(t of
industrial growth and political process. Crossing both geographic and social space, it is a key
thread in the complex weave of industtial and social procésses that form the fgbric of life in the
late twentieth century. Within this broad context, however, broadcasting}héls noet Been shaped

simply by economic imperatives. Both its diffusion and the character of the relationships it

entails have been the product of incessant social struggle -- a struggle fought at the intersection

between the relations of production, the larger set of social values, interests. the material
*

conditions within which those relations are constructed, and the character of the symbolic forms

the productive system realizes.'

As a system of governance set between the transnational elements of the American

.
system and the diverse interests of the Canadian polity, the Canadian state has played a key role

in mediating the terms of these strugglesin Canada. The state not only provided the terms for the

definition. allocation. and division of the social resources to constitute a national broadcast

system. but it also constructed a distinctive social space within which new Canadian "domestic,

-

urban, industrial, regional, and national patterns of social and spatia‘ relationships" might take

form (Berland, 1992:43). Fpr the most part, the scale and complexity of these broadcast
13

S
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rplatiénships precludes their utility for constituting direct dialogic relationships between
~ individual mkembers of Canadian society (cf. Thompson. 1990:119-120). Still. as a means for
‘ -producing and disseminating symbolic forms at the national, regional, ;a.nd/or local levels,

-

broadcast techniqué holds potentiak for creating ways of both seeing and imagining Canadian
I
social life.

E=

"Canadian"g Br_Qj‘ad-castingv

At one level. to draw a clear division between the *American" and "Canadian" broadcast
systems is to create a false distinction. From the inception of broadcasting in Canada. not only
has tl;e form and funct_ion of the Canadian system been defined and animated by the presence of
American capital and technique in adj unct Canadian industries, but domestic development has
also leaned heavily on American broadcast technology and prograrrimir;g. The import of
American technique and capital has not only given form to much of Canadian industry In

hA
general, it has also provided the basis for Canada's broadcgasting system.

In the face of stilted industrial grovﬁh and foreign broadcast incursions, the Canadian
state has attempted nonethéless to construct a distinctive brbadéasting system through regulation.
This process has had several broad dimensions: i) a discourse of nationalism that has defined
Canad'ian geographic territory as the rqélm of a separate "broadcasting system;" ii) regulatory
intervention that has attempted to shield this system from market forces and foreign brq@dcast

incursions; 111) the growth of productive units financed by public funds and private capital that

have been charged with producing and distributing broadcast programming and, to a degree,
' B

.
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broadcast advertising. A summary of the ways in which thesé different elements of the system
‘have worked together to construct a distinctive Canadian system is offered below.

Through a discourse of nationalism broadcast relationships were represented as an
extension of the Canadian state. Framed, motivated, ax{xd defended through this discourse, the
practice of broadcasting was paniall)v/ separated from larger market forces and a Canadian
broadcasting system took form. Within this system, the nafionalist discourse has seemingly

=

foregrounded one si&gular historical goal -- the production and distribution of programming that
provides Canadian perspectives on the wqrld through the representa}tion of Canadian issues.
concerns, and ways of life. While, over time, fnany of the disparate interests that constitute the
Canadian polity have sought to impose their own interpretations of "Canadianness" on the
symbolic character of broadcast broducts, this larger goal has remained relatively constant. Still,
while this cloak of nat'pnalist purpose has provided broad f;)rmand focus to the project of
regulation through shifting social conditions, under its caver regulation has drawn from a
tradition of its own -- one that has been focussed on the development of a national economy (or
productive activities) based upon the growth of private capital in Canada (later, Canadian private
capital).”

The structures of both the regulatory board and the crown cérporation reflect this fact.
The C RTC is broadly structured to "plan, polic‘e, and promote" the growth of a system where
productive units are assumed to have their own means of revénue production. The C ommissi;)n
has no direct access to investment capital and must necessarily focus on creating the conditions

necessary to accomplish any larger public purposes it pursues. Similarly crown corporations,

such as tie CBC and Telefilm -- although very different in structure and purpose -- have been
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expressly created to undertake productive activities that, ai thé time, were by their very nature
"uneconomical” in respect to producing a privately appropriated surplus. Limited in their access
to investment capital, these government-owned corporations have forged alliances with private
capital to accomplish their purposes. But, while. Telefilm was expressly created for promoting
such alliances, the CBC was not. When the CBC did create alliances that appeared
commensurate with the national purposes of the system, it began to indirectly promote and
subsidize the growth of private capital. As this process of developr;lent met with the "rigidities"
6f the Canadian broadcaswt market, the public element of the system pursued one goal and private
capital another. Thus, in the context of the bfoadcasting system the discourse of nationalism gave
rise to "conditions that it failefi to describe” and, through time, the system was divided in

purpose. .
Public and Private Purpose

Equipped with an "implicit” mandate to produce programs and extend service at the
national level both the CRBC and the CBC acted as development vehicles, generating and
foé'ussing revenue to a;pects of the system that the private sector was loathe to approach.
Meanwhile. at the "local" level, the private sector too followed an implicit mandate -- the
~ production of private profit. In meeting their purposes, both the public and private sectors have
leaned heavily ~Lé)on foreign progra;nming. Although American programming has often been cast
as a pariah within the Canadixan system. without this rqady supply of cheap, popular

programming the economics of both the radio and television systems would have been
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cotnsiderably different -- particularly if American broadcast signals were still readily-available in
Canada. But the two elements of the systefn have deployed this programming in very different

ways. The public broadcaster has scheduled foreign programs to attract audiences for Canadian

s
prg

programs and supplement its ingpme -- income which was directly set to the "national” purp(;ses

rd

of the system. On the other hand, private profit-oriented proadcasters have deployed foreign

programming instrumentally. to further their own interests. In turn, because most‘programs

~zn
N

produced for Canadian markets alone yield-a much smaller commercial return on investment

than foreign programs, private broadcasters have generally shunned investing in program
production in favour of investments with greater return. These facts have been the central

limiting features of Canada's broadcast marketplace.

¥ ; *

At the outset of regulation, the poor capitalization of both the public and private‘
broadcasters limited their reach. Keeping the local, private broadcasters "in busipess" -- and
having them distribute i)rogramming -- was seen as necessary to the broad public purp;)se of
constructing the local dimension of a "national" broadcasting sysgtem.3 At the same tim?, the
rigidities imbosed upon private broadcasters by the sm;ll Canéd’ian market: alréady flooded by
foreign programming, made profitable program production almost impoésibl‘e. To bolster this
gi'fﬁcult position, the revenues of the private sector were also sheltered from the broad play of
ma.rketS forces. Working together, the public and private elements-consti‘tuted a national systerm.
But. by strengthening the position of the private sector, the publtic bro‘ad(;aster began to
undermine its own position within that system.

As private capital grew, and further opportunities for profitable in;/estmer_lt were -

identified. tlge private sector began to issue demands for turning the apparent resources of the

k4
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system (eg. audiences, the radio Aspectru;n and, later, broadcast "channels")r to profitable
D enterprise. Because these plans generally involved further import of foreign programs they were
at first refused. But, Canadian private broadcasters were not the only interests keen on exploiting -,

the broadcast market: American broadcasters continued to capture a large share of Canadian

W&

audiences; the advertising industry sought broadcast markets which, in turn, were seen as
important for Canadian-based manufacturing interests; and the largely bral;chpla;nt electronics
industry sought to increase the market for broadcast products too. Ajsm;hcﬁsgi;indus'\tfia’llpressures
converged with regulatory interests in keeping Canadian audiences available to Canadian
brqadcast outlets. pressures mounted to expand 1he system.

Limited in its abilities to generate investment capital, the CBC was not ;\(ell positioned to
undertake this exﬁansion. In the absence of some form of cross-Subéidy, the key to geﬁerating
investment capital within the system was the importation of foreign programming. But such

- growth was i éome ways antithetical to the very purposes of the public broadcaster. Moreover,
because pré)granr’sponsorship, ar}d later advertising, were viewed with disdain by interests close
to the public _broadcaster, these mechanisms for generating capital were also limited. In the
absence of ever escalating pﬁblic subsidy. expansion of the system ultimately fgll to private
capital and we;s undeﬁaken through commercial means.

As new teqhnologics’ and further capital development created increasing demands upon
thé system, an independent regulatory board was instituted. Faced with a variety of pressures
both external and intem‘al to the system, first the BBG, and later the CRTC, adjudicated further

expansion of the broadcasting field. In this process, private capital continued to present the most

logical vehicle for expansion. Not only Was the perennially underfunded and legislatively
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constrained CBC without ready investment capital, but dominant, liberal economic assumptions
concerning the "benefits" of competition, the "fi;xibility" of private capital, and the "risk" of
investment also held sway over these decisions. Moieoyer, investment in the broadcasting ﬁeldi
h_a_s‘(ii'ten been risky. With the introduction of both new services and new broadcast technologies
many private entrepreneurs suffered heavy losses, despite corpprehensive regulation. While
critics have often pointed to the "excessive'_' profits of private broadcasteis, claiming that these ’
were the prociuct of "favoxiritis.m" on the part of the regulator, from a market perspective, unless
--. private operators were in a position to generate a large surplus from their operations they could
not be expected to undertake further responsibilities in the system. Harnessing that surplus to the
broad public purposes of the system has proven another matter.

As the presence of private capital increased within the system its growth was not limited
to new areas of broadcasting service. Rather, in pursuit of profits, private broadcasters also
sought to separate the CBC from its audiences and advertisers. New licenseés flooded the system
with foreigri programming and some of the CBC's affiliates sought more lucrative markets
through priyate affiliation or as independents. Consequently, not only were the CBC's revenues
‘undermined but, focussed by mandate, the Corporation also took up increasing prograrhming and
dis;tiibutional responsibilities at the "regional” and "local" levels. |

The profit-motivated expansion of the broadcasting systerii did not simply pressure the
CBC to produce and distribute more programming. As the private broadcasters i)ecame
- increasingly focussed on the bottom line, non-commercially rational interests put increasing

pressure on the CBC to provide a range of services at the national, regional, and local levels that

the private sector seemingly "could not." The profit motivated behaviour of private broadcasters
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also fuelled arguments that "commercial imperatives" were necessarily antithetical to the
purposes of publié broadcasting. As private capital and fore;gn programming came to occupy an
increasing portion of the system, pressures mounted on both the CBC and the regulator to
provide largely "non-commercial” avenues for the representation of interests that were not
accommodated i)y the "private" elements (cf. Salter, 1981:196-197). Focussed by mandate, and
prohded by the exigencies of profit-motivated expansion, the CBC was literally both "pulled"'
and "pushed" toward the commercial margins of the system.

Over the last several decades, these pressures had two impacts on the structure of the
system: i) the CBC has continued to focus on the commercial margins, increasing Canadian
content and attempting to accommodate a range of "minority" interests in the face of shrinking
markets and revenué; and ii)a new range of broadcasting categories and polifies have been

"non

created to serve "community," "multilingual,” "aboriginal, and "alternative" interests (cf. Canada,
1988; Salter. 1988; Raboy, 1996). But'oin the face of the larger im})eratives that have confronted
the Canadian economy over the last fifteen years, neither‘the CBC nor these new policy areas
have been well supported. Rather, because the% productive forms have been largely defined as
not-for-profit, their access to the central mechanisms of revenue production -- foreign
programming and advertising -- have been limited, leaving them to vie for publig subsidy and/or
favor in an uncertain economic climate.

Shrinking support for the CBC in particular appears to be the product of a number of
inter-related circumstances: i) the fading currency of elite deﬁrﬁtions of culture that drew a clear

division between culture and commerce; i1) the broad crisis in public funding precipitated by

shifts in the larger economy; ii1) a general, increasing reliance on market mechanisms for the

-

2
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allocation, production, and distribution of social resources and products; and iv) an inéreasing
volume of privately produced programming and privately-owned delivery vehicles in the
broadc;asting system that are displacing the perceived need for public broadcasting. In the face of
these chénges, the complex coalition of forces that has sustained public broadcasting in Canada
has broken down. Under the reign of industrial imperatives the system continues to expand with -
a flood of private capital, while funding cutbacks continue to marginalize the CBC's presence.

and constrain the growth of kinds of not for private profit productive units.

The Consequences For Symbolic Production

s B
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Historically, the problem of harnessing the surplus generated by private proﬁ‘tj—;gjrhfeﬁted

ey
o

broadcasters to the larger public purposes of broadcasting and the broadAre’presentation of
_Canadian life has had several dimensions.
First, private broadcast properties are purposefully constituted to issue benefits to their
0v§ners or shareholders -- not the public in general. Although these broadcasters make their
3

living through access to "public resources," their operations remain private property, as are the
profits they generate. While the state may impose conditions on the way this property is
deployed in relation to the public resource, issuing direct control over its allocation, organization,
and disposition presents com;;lex legal and political problenys. Unless the state is willing to |
directly intervene in the ways in which the assets of these organizations are organized internally -

- at which time they would by definition cease to be private -- then regulation will be necessarily

limited in scope.
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Second, for a variety of reasons -- including the relative gize of the Canadian market.
direct competition from American broadcasters, and the prodllJction strategies deployed by
American producers -- the construction of Canadian audiences through distinctive Canadian °
programs has generally been a much more expensive proposition than constructing similar size
audiences through American programsz;Conséquently, in the face of scarce Canadian investment
capital, both public and private broadcasters have employed U.S. programming to generate
revenue.

Third, because the production (:f investme‘htycapital has been predicated upon imported
programming, regulation has traditionally been focussed toward encouraging or coercing
broadcasters to cross-subsidize the production (and distribution) of Canadian programs with the
profits generated by foreign programming. Because the rate of return on such Canadian programs
is generally less than the return on American programs -- if indeed they yield any return at al --
private profit-oriented broadcasters have been reluctant to make such investments. Not only do
distinctive Canadian programs generally require substantiélly greater investment than imported
programming, but unless they can generate a greater surplus' than the foreign programs tHey
replace in the program schedule they directly undermine broadcasters' prineipal source of
income. As competition for audiences and advertising becomes greater, so do these pressures.
(On the other hafld. focussed by "nrandate,” the public broadcaster has voluntarily "reinvested”
its surplus in in the production process and "distinctive" Canadian programming.)

Together. these circumstances have yielded an almost impossib)le situation for regulation

-- one in which private capital is necessarily encouraged to avoid meeting the state’s larger

historical objectives for the system. Of course, this does not mean that some producers and/or
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5 broadcasters will not attempt to produce stinctive Canadian programs despite these problems --
some do. Neither do these conditions dictate that profitable, rﬁayb'e even very profitable,

=

distinctively Canadian programs cannot be produced -- some are. However, for the r;urposes of
- private capital, under these circ;msta;lces such programs will generally be marginal to foreign
products in their broadcast schedules.® Generally, it would appear the recent regulatory initiatives
N
do little to undermine this larger logic of broadcast production (CRTC, 1997).

; Recently, independent Qipducers_, and éven some private broadcasters, have been
remarkably successful in cracking these traditional ri;gidities of tlT system and creating 2.1 new
economics of program production. Still, to improve the currency of these programs in foreign,
mainly ‘American, markets these pr-oducers purposefully construct their programs to look like
U.S. programs and often reflect ide‘ntiﬁably "American," political, economic, and ;ocial ~ ’

sensibilities (eg. "Due South," "Traders," "The Adventme§ of Sinbad"). The development of
these transnational productive relationships has begun to create the conditions whereby these
kinds of "Canadian” programs may come to replace "American" programs in Canadian "prime-
time" markéts. But the problem of producing and distributing distinctively Canadian
programming remains. Moreover, because the foreign broa-dc_ast rights to these programs in
major markets are often held by foreign "co-producers” and distributors, the revenue they
generate in foreign markets is largely outside the rea{ch of Canadian companies:

So called "narrowcé'_st" p;ogramming offered by specialty services offers little relief from
this economic conundrum. Like their conventional counterparts, the economics of production

" underlying Canadian specialty networks are generally the same as their conventional

counterparts. This is precisely why the regulator's strategy of "import substitution" in Canadian
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pay and subsctiption television markets has been relatively successful..'Si-ill, under the private
profit motive;there is little chance that any volume of distinctiVely Canadian programs will

. .

develop in these markets in the immediate future either. Moreover, the transactional nature of

¥

many of these services mitigates against their wide distribution to the Canadian public anyway --

raising yet another problem for the "public" purposés of broadcasting.

_Based upon these observations of historical patterns; pressures, and limits, it is clear that

/
4

* within the Canadian broadcasting system "different m_ethods of financing and organizing cultural
production” have indeed had "traceable consequences for the range of disco-urses and
rgpresentations" within the system (Golding and Murdock, 1991:15). Mf)re importantly however.,
it is also clear that within this system the means of financing broadcast production is not as
important a determinant on whether or not bféadcast programming "reflects Canadian attitudes,
opinions, ideas, (etc.)" as is the explici/t/or implicit "mandate” of the broadcast organization. For
those organizz:tions focussed toward éreatiﬁg a privately appropriated "profit" from their
operations and/or improving private shareholder value, the general impetus is to undertake
;ctivities that yield as large a profit as possible. Whether the patterns of distribution and program

production used by private broadcasters contribute to the represention and circulation of
&

"Canadian" perspectives is almost necessarily subordinate to this larger purpose.

7

/
A . . ..
However, for the CBC, an organization with a clear mandate to produc¢ and distribute

programmingthat incorporates particular perspectives on a "not for private profit" basis, all of
the resources of the organization are in, large measure, focussed to these purposes. Not only is a
larger pottion of revenue devoted to programming. but the programs themselves more clearly

;
reflect Canadian perspectives on the world even though they may be directly financed through

'
/
, .
/ /
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advertising, or cross-subsidized through the import of foreign programming. Indeed, as we have -
seen, while the private sector's deployment of advertising as the primary vehicle for revenue
generation has led directly to importing programming. for the CBC; the revenue yielded by
advertising has always been secondary to creating distinctive Canadian programming as well as a

wide range of professional standards.

What is to be Done? - y

-

With the conVergence of telecommunications technologies the broadcasting system is
now perhaps more than ever a key site for the development of Canadian capital and Canadian
industrial technique in a transnational broadcast ma:ketpLace. Still, despite the larger
transnational pressures at play upon regulation, the government appears loathe to relir;quish
many aspects of its control, particularly with respect to the ownership of the organizations

| involved in production and distribution. But as industrial imperatives capture the agenda of
broadcasting policy, and the system moves to a "consumer driven,;f transactional model of
development, the broad representation and circulation of the milieu of interests and perspectives

that comprise the Canadian state and its publics are being increasingly subordinated to market

forces. At the level of production, "consumer choice" in the broadcast field is being determined

i

by the economics of transnational production. At another level, "access"” to the system is
increasingly regulated by the ability to pay. In this environment the need for developing.and
widely distributing symbolic forms that represent "distinctively" Canadian perspectives on the

world has never been greater.



338
In this new climate, neither heavy handéd forms of intervention nor private capital appear
adequate to meet the challenges of providing a wide range of distinctive Canadian programming.
Rather, given the logic that has driven development historically, the most appropriate vehicles
for accomplighing this end appear to be publicly mandated, not-for-private-profit broadcasters.
such as the- CBC. But, at present, prescriptions for action are as alwéys divided and, heaped with

responsibilities it cannot possibly afford to meet, the CBC is now quickly sliding into obscurity.
A Controversial Proposal

For the most part, the problems facing the public sectbr continue to be cast as revenue
problems.’ To meet with these problems, recent studies have suggested a number of ways the’
CBC might reduce costs and increase "self-generated” revenue‘(Standing Committee on
Canadian Heritage, 1995; Dept. of Heritage, 1996). At the same time, these studies also argue
that some larger, "stable" form of public subsidy is still necessary for the Corporation to meet
with the bulk of its responsibilities. As we have seen, however, not only has "stable" funding
. proved elusive historically, but if the CBC is to maintain its position within the system, it
requires revenue generating mechanisms that will allow the Corporation to keep pace with the
system's growth. Otherwise, as the system continues to expand, the CBC's services will continue
’ be- relegated to the far margins of the commercial system, where both locating its signal and
legitimating its presence will be increasingly difficult.

Despite the fact that practically all commentators call for radical measures to save or

change the CBC, none fully consider the possibility of the Corporation exploiting the sources of
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revenue that have propelled the grbwth of the private sector. Foreign programming, advertising
revenue, and, more recently, subscription revenue, are the mechanisms upon which the private
elements of the Canadian system have been largely built. The seeming rejection of these revenue
~ options is somiewhat ironic asas we have seen, the CBC is the largest, and only "national”
broadcast vehicle capable o.f turning these mechanisms directly to the public purposes of the
systerﬁ. Consequently, perhaps it is time to "untie” the hands of the CBC and allow the
Corporation full play of these revenue opportunities.

The CBC has never placed the profit-motive ahead of its public responsibilities. Indeed,
how could it? As Leonard Brockington pointed out in 1939, there is no place for "profits" from
the CBC's services to go ex;:ept back into its own activities. (Unless the federal government were
to appropriaté the "surplus.") Similarly, the CBC's mandate has directed it focus on producing
and/or distributing a range of distinctively Canadian programming -- not programs specifically
tailored for export markets. (Although co-p;oductions with private profit-motivated independent
producers seeking such markets may han'e a tendency to pull it in this direction.) Of course, these
"propensities” do not mean that ";:ommercial imperatives" do not have an impact on the CBC's
activities, nor that the Corporation might meet all of its interests directly throuéh commercial
means. However, the degree to which commercial revenue might positively contribute to the
purposes of public broadcasting has never been fully explored. Shed of the web of largely elitist
disdain for commercial revenue that surrounds the CBC, and setting aside for the moment the
obvious objections of the private secrtor, there are few impediments to more closely articulating

the CBC with market forces.

This is not to say that the CBC could or should fill its schedules with imported
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programming. Nor can the Corporation sirh“ply directly "charge" its audiences for the services it
provides. Still. in the multi-channel environment, there is certainly enough channel capacity to
allow the public broadcaster acces§ to more th.annone channel for distributing its "basic"
television service. Theoretically, such accommodation could be made a condition of license. As
the CBC itself argued in the late 1970's, employed as a distribution system this "network" would
not require any further produétion fécilities and would be relatively inexﬁensive to implement. |
Thus equipped, the ®erporation could produce a balanced schedule of foreign and distinctively
‘Canadian programs, with the foreign programs specifically deployed to maximize revenue and
audience flow to Canadian programs. A new channel would also alleviate current scheduling
prqblems, such as those éngbuntered\in sports programming, and allow the Corporation a ready
vehicle for rebfojc_ilastingmﬁny of its popular programs as well as Canadi.an films. Similarly, by
effectively doubliﬁg broadcast time, and dramatically increasing revenue, "moré resources would
be available to meet with all of the responsibilities the pBC admits to but i.s now unable to
accommodate. As well, these new resources would allow more flexibility in constructing co-
productions or even simply affording subsidized broadcast time to the interests that have been
envisioned as beneﬁttirig from the proposed "alternative” service. Harnessing the CBC's
expertise to instituting such a service is probably both more practicalﬁand more economically
efficient than expecting institutions with no broadcast experience to undertake it themselves.
Moreover, new advertising income could be supplemented with small subscription fees levied
upon emerging diétribution systems. DBS revenues from Ar;leﬁcan markets are already being

touted as a possibly huge source of income for the CBC (Attalah. 1996:273).

In the broadcasting system today only the CBC is positioned to pursue the broad task of
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developing a "wide range of prqgramming that informs, enlightens and entertains Canadians.” Its -
broad national focus makes it unique among existing broadcast or%anizatiogs. The CBC has
always struggled to realize some form of "national interest" agginst the backdrop of political
ferment that characterizes the Canadiap federation. The Corporation has largely acted
"responsibly-" in the past of its own accord. such as in the institution of its commercial
acceptance policy and the withdrawal of advertising from children’s programming. Where the
C orporaiion has suffered critic}sm it has generally voluntarily issued reforms, such as in the areas
of sex role stereotyping, minority representation, and media accountability. Indeed, thz CBC has -
generally set industry standards in practically all aspects of broadcast practice. There is no
evidence to suggest that it would not do so under a more commercially~ori.erited. regime.
Moreover, given the range of contradictions that have confronted.it, the CBC has done a
somew’hat remarkable job of weaving together local, regional and national dimensions of the
system it realizes. While there are some glaring gaps in the CBC's programming services, in
large measure these are the product of funding problems, nét efforts to defy or subvert the terms
of regulation- (cf. Dept. of Heritage, 1996:73-98). The historical record illuétrates that the CBC
has earned the right to manage its own affairs and should be accorded the right of full access to
the Abeneﬁts of the system. |

While the CBC's "national" perspective has somgtimes drawn the ire of those who didn't
see this point of view as commensuréte with their oﬁ, it is a "national” institution -- broadly
mandated to deliver a national service (cf. Salter, 1981: 1;4-206}.‘As a "1~1ational‘ public

broadcaster," the progremming the CBC produces should be focussed to cross the social and

geographical divisions between the diverse interests that comprise the Canadian public. not

@
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exacerbate or acceﬁtuafe these divisions. As we have seen though, prodded by regulators and
critics to provide services the private sector seemingly cannot, the CBC has often failed to serve
the interest that it was created fo meet -- that of a broadly defined Canadian public.
Consequently, it m;ght be argued that in terms of the Broadcasting Act. the largest "underserved”
audience in Canada by way of distinctively Canadian programming is in fact the "national”
audience.

As is now well recognized among communication scholars and researchers, "pobular"
programming does not necessarily pander t(;-‘f‘he "lowest common denominator." Rather,\it is
program;rling that large groups of people w.ith,diverse tastes and interests watch. Historically,
"distinctive!y Canadian" programming of this type has been relatively scarce in Anglophone
Canada‘ at the "national" level. Rather, national audiences for E,nglish language prograniming
have been fractured between "popular” foreign programming and the diverse interests of a
f;agm'ented Canadian public (cf. Whitson and Gruneau, 1997:362). If. as the 1991 Broadcasting
Act [Section 3 (l&m)] stipulates, the CBC can produce and distribute a "wide range of
predominantly and distinctively C anadian programming that informs, enlightens, and entertains”
while. at the same time, reflecting "Canada and its regions to national and regional audiences"
and actively contributing to the "flow and exchanée of cultural expression,” why shouldn't this
programming be "popular” and the audiences it attracts sold to advertisers? Similarly, why
shouldn't the CBC, and maybe other not for private profit public broadcasters as well, deploy
some measure of foreign programming to this purpose? While providing clear answers to these
questions requires further study and research, alternatives to the traditional pattern of broadcast

programming have been suggested. Eaman (1994) offers a number of suggestions for
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constructing popular, national "distipctively (’fanadivan" programrﬁing. As we have seen, in the
early 1990's the CBC itself déveloped a plan that attempted to construct a blend of national and
regional perspectives delivered at the local level. From this perspective, arguments that the CBC
-- the only conventional broadcast organization that even attempts to schedule "distinctive"
Canadian programming in prime time -- is ‘sin‘1ply a "mass audience" vehicle or that it is too
commercial make little sense.

Since its inception the CBC ha;worked to cross-subsidize the representation of interests
*’that are n;arginalized within the private element of the system. However, under the terms of its
preézent mandate, if the CBC were to assume a more "popular” posture, some types of
programming -- such ag those holding particularly "local" interest and "high" arts programming -
- woﬁld probably be seen a“s under-*represented in it‘s program schedules. As we have seen

-

though. the 1991 Broadcasting Act provides for a wide range of broadcast vehicles where such

interests mlﬁem The major obstacle to instituting and/or operating these "units of
productioqfis ftlr;ding. Based upon the analysis presented here, as long as the focus of such
organizat’i(é)nSJ is the production of distinctively Cana;dian programming that meets with the terms
of th'e’ir/ mandates, and they are operated as "not for private profit" vehicles, there is little reason
why this range of "public"” broadcast vehicles too should not be given the same degree of
free;dom enjoyed by private profit-oriented broadcasters to exploit various sources of commercial
revenue, as well as emplo;f a measure of imported program to generate further revenue. Although
start-up funds are generally scarce for such organizations, providing them with charity status for

tax purposes, or perhaps issuing tax credits for donations slated for this purpose would help build

needed "seed" capital. Moreover, by developing cooperative relationships between different not
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for private profit broadcast organizations -- such as "community," "provincial" and/or
"educational.” "alternative." and "national” public broadcasters -- some economies of scale.might
be constructed. Similarly, to the degree’ that these broadly defined "public broadcasters" might .
become self-financing, existing funds could be deployed to iﬁcrease the diversity of perspé_ctives

available within the system.

Further Research

As we have seen, the primary purpose of private broadcasters is to produce profits; the
primary purpose of the CBC is to produce (and distribute) programming. Cdnsequently, perhaps
the only way to ensure the production and distribution of distinctively éanadian programming
within the Canadian broadcasting system is to allow the CBC, and perhaps other public
broadcasters too, full play of the commercial forces that underlie the system.

-~

Given a judicious shift in the relations of production, "distinctive" Canadian

programming may not need to be defined as a "public good" -- as it is now often characterized by

critics who base their analyses on liberal economic theories (cf. Globerman, 1983 Hoskins and
McFadyen, 1996). In other words, if what, in marxist terms, is referred to as the "surplus value”
generated from the market relationships that underlie the production and exchange of broadcast
programming and related broadcast products, was directly returr;ed to the production and
distribution of distinctively Canadian programs -- rather than béing redistributed to private
shareholders and/or reinvested to maximize the yield of further private profit -- then perhaps

"public broadcasting" could become self-financing. However, because imported programming,
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advertising réi/enué, and "profit-making" in géneral? Hav‘ereen viéwed as largel'f/ a'ntitpetical to
the purposes of public broadcasting, reéommendationé to this eféect are bound to be met with
skepticism -- at best. Consequently, further res;arch is needed to demonstrate ;he efficacy of
turning the "profits" from commercial sources of income té the ;SurpoSes of Public broadcasting.
Such a program would need several dimensions. |

First. while it appears that the CBC is generally able to turn a higher percentage 0ﬁ
revenue to the creatio‘n of jobs, opportunities for Canadian "talent,” producing distinctively
Canadian programming, forwarding-}el;tively "critiggl" social perspective§. extending broadcast
services, and even tech)nical research gnd develépggn’t, exactly how much more "efficient” the ‘
Corporation is in this regard is not known.(cf.-Keast and Twomey, 1986). At the moment the
CBC's internal accounting practices do not appear to provide clear illustration of the costs (or
"benefits") of the various services it delivers. While, to some extent, this problem is rooted in the
c’omplexiiies of intra-organizational cross-subsidies which make internal cost-accounting
procedures difficult, the formulation and public disclosure of this informa't_ion would provide
firm ground for both capitalizing on the "efficiencies" of the organization as well as forestalling
critics, particularly those that champion "privatizikng" the Corpeoration and turning the
broadcasting system in general c;)ver to the private-profit motive.’,

Without the benefit of a "bottom-line" profit by which to measure their efficiencies,
similar problems haunt other not-for-profit broadcasters. However, perhaps through sharing cost
accounting techniques, and/or working together to develop such techniques, public broadcasters

might develop "industry standards" against which the "economic efficiencies” of different

production and distribution practices might be measured. Similarly, by developing such cost-
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accounting techniq}Jes. a clearersvisioﬁ of the organizational dimens’ion§ of time productivé
relationships déplgyed in these orgaﬁizat.ions would come into =focus. Thq elaboration of such
"6rganizational écherrfatae" w’ouid help eriable co-operative arrangements between thése ’

4 B *

broadcast organizatior'l; Furthermore. the development of such procedures and standards might

provide mechanisms for judging the "performance" of the CBC and other types of public
broadcaSte}s,\thereby hefping address the thorny issu"e of accountability (cf. Dept. of Heritage,
1996:105-112). |

. Second, to carry out the larger campaign, more information is needed regardiné just how
much more "distinctively" Canadian the CBC's programs are than the private sectors. Thisisa -
'da'uming task: To avoid the problemis inherent in current content regulations, analysis would have

. to include a range of ae;t’netic and cultural coﬁsiderations that almost defy measurement.
. Moreover, the_shifting regional and fragmented cultural havoms of the country make developing
objeétive standards in this regard practi‘ca'lly impossible. To overcome these problems’, one might
study how fhé CBC has historically dealt with them. Similarly, comparing the program offérings
of the CBC and the private sector in terms of ‘Canadian content across program categories might
also yield clues for. constmctiﬁg such measurernents. In any event, building an argument for the .
continued support lof the CBC ».vould appear to hinge upon establishing its "distinctiveness."’
A third avenue of research would at"tem‘pt to elearly delineate the kinds of impacts that

increased commercial revenue in térms of advertising, subscription fees, and the sale of other
;CBC products and services might have on the CBC's program production and distribution

practices. Each of these avenues for generating revenue will have diffetent impacts upon public

access to both the production process and the range of the Corporation's products and services
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that are availablé to different segments of the public. As we have seen, sanctions against
"commercialism" haye often been framed in the ﬁast by .a range of confused and coﬁtradictor?
concerns -- not evider;ce of direct, or even "indirect" private corporate influence over :prdgram
content or other of the Corporation's di)erations. Clearly illustrating the kinds of inﬂl;ences that
increased commercial activity might have on different\areas and aépects of the Corporatibn's
activities is neces'sary to break through ihis rhetoric.

A fourth consideration should focus upon how much revenue thé CBC might expect from
fhe variou; cost saving and income generating suggestions made by this and previous studies.
De?eloping projections of the revenue »that might be gleaned from operating a second
conventional broadcast channel and subscription reven:eé from services in new distribution
vehicles -- based upon various levels and types of distinctively "Canadian” programming --
would skegtch the dimensions of the project and demonstrate its efficacy.

>
A fifth dimension of research might explore how the larger project of constructing a more

commqrc‘ially-oriented public broadcasting system might be commensurate with the larger
industrial interests of the Canadian state and various blocks of Canadian-based private capital. As
we have seen, to a great extent, the state's support of private capital in broadca;t markets has
been framed and légitimated as conducive to the growth of the larger Canadian economy. If
public broadcasting could be directl}; articuléted with this larger project, then a broad base of
support for increasing its purview within the system might be established.

A number of possibilities exist here. One might be establishing strategic alliances with

equipment and software companies to develop broadcast technologies and expertise for export

markets. The CBC is often touted as a world leader in the development of cost efficient
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production and distribution technique. Another effort might focus upon developing
comprehensive demographic profiles of the audiences "distinctive" Canadian programming now\
attracts, and might be expe;:ted to attract, at both the national and transnational levels so that new
advertising markets can be créated. Indeed. the new advertising opponunitjes created by the
CBC's inclusion in DBS services and other distribution systems located in foreign markets open
up new marketing possibilities for Canadian business -- opportunities that are not generally
available through the "Canadian” private sector. Playing upon, and extending, the crown
corporation's propensity to act as a development vehicle in creating such new economic
opportunities, by illustrating that the CBC can still provide services and opportunities private
broadcasters cannot, would work toward subverting the larger ideological dimensions of

regulation that foreground private capital as the most efficient and effective vehicle for industrial

L
2

development.

F inally; on a somewhat different front, this work points to further research in the field of
regulatory policy in general. It woula appear that federal regulation hés instituted a protected, :
somewhat historically stable field within which a "Canadian" broadcast market based upon
Canadian private capital has been able to flourish. In this process, the regulatory board has been
key in both mediating and instituting a complex wéb of rel'ationships that have sustained the
development of that field. Yet, for the most part, critical political economy has "paid little
attention to the design of any state institution, notjust régulétion" (Saltre'r and Salter, 1997:314.
cf. Mosco, 1996:93). As Salter & Salter (1997:315) argue, further consideratipn of the kinds of
rplationé‘hips that the regulatery board has traditionally promoted is urgent, because the current

political environment is issuing "a reshaping of this particular institution and of the relationships
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" mediated through it." Elaborating on the perspective developed on this instrument in this
dissertation, and then deploying it to analyze the ways in which this instrument has worked to
allocate, produee, and distribute "resources” in different fields of regl‘Jlation, might produce a
e

better understanding of these relationships -- as well-as the broader kinds of relationships that
recent forms of "deregulation” have promoted. Similar studies of the crokwn corporation would
also be in order. Of particular interest, would be examining fields where crown corporations have
been "privatized," and comparing the kinds of activitjes and relations these organizations were
involved in both before and after their sale to the private sector.

We have also‘s“een that. in the broadcasting field, the crown corporation, the regulatory
board. and private capital have worked together to promote the capitalization of that field. In this

4
process, regulation has seemingly foregrounded the growth of private capita-l-iq the "public

=4

interest," at the expense of other productive relations that may have been better suited to

-

allocating. producing and distributing the "public" resources available in that field.
Consequently, it would be‘interesting to study other regulatory forums where similar sets of
institutions have operated to sec'ifr similar relationships are/were in operation there. Perhaps
productive relationships other than those engendered by private capit;l would be more efficient
and‘effectiv‘e in meeting the "public interest” in those forums too.

If furthér research bore out my assertions that the CBC should be given greater freedom

ift the broadcast fharlfet, implementing change would necessitate the co-operatiofLef the
\

regulator. as well as confronting the objections of both private broadcasters and distribution

*

_ system operators. Under the Tight conditions, winning the consent of the regulator would appear
£

to be possible. As we have seen. the CRTC is responsive to changes that seemingly benefit the
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"Canadian” broadcasting system. Based upon the analysis here, the regulator's "protection” of the
private sector’is not the necessary product of either elite manipulation or the structure of
regulation. Thus, under the sway of rational argumentv and adequate social pressure, changes in
the structur‘e of regulqtion to reconfigure the CBC's relationships with the other players in the
system might be accomplished. Ironically, at some lc;/els. the broad project of allowing.the CBC
more flexibility in the marketplace coincides with the rhetoric of "deregulation” that currently
informs broadcasting policy. | )
Consequently, a public call fqr "deregulating” (read: re-regulating) the CBC might resonate with
populist sentiments, giving broad currency to the project. Gaining the support of the private,
profit-motivated broadcasters is likely to be much more difficult. But the project of yoking the
power of the market to the regulated mandate of providing distinctive Canadian programming is
arguably worth the challenge.

Both the Canadian state and the broadcasting system it realizes are the product of social

struggle and imagination. To keep and nurture both will continue to require such efforts.
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Conclusion Endnotes

1. Price (1995) offers an interesting overview of how, in a number of countries, different sets of
circumstances have issued different forms of state-sponsored "public broadcasting."

2. As we have seen, in Canada the historical reasons for this are complex and involve both the
material conditions of Canada's development and an ideological predisposition to relations of
production based upon private property. Through time, these social conditions have become
"sedimented” or expressed in the structure of the state.

3. Despite pronouncements to the contrary, it seems clear that both the public broadcaster and
private capital have held "legitimate" positions within the system from the inception of regulation.
And, although at the outset of regulation the private broadcaster's position was tenuous, their
mvestment in broadcast facilities provideda foothold that proved impossible to dislodge.

4. Over the last decade regulatory changes have worked to focus greater resources toward
private program production through "performance incentives" (Canada, 1988: 29-30; CRTC, 1997).
Under these terms, broadcasters are rewarded for returning a percentage of their overall revenue to
production and/or program production funds. To some extent, this regulatory strategy promises to
be more efficient than previous schemes in that it attempts to directly harness the profit maximizing
behaviour of private capital to production. This is a positive step. However, this strategy still does
not address the basic determining factors of program production in Canada: i) that generating
revenue within the system is generally dependent upon foreign programming; ii) that, because of
this fact, Canadian programs must produce as much or more surplus for private broadcasters if they
are to displace foreign programs within their schedules. Consequently, under the sway of the
private profit motive, without a dramatic shift in the economics of production, new Canadian
programs generated through this mechanism will generally fall prey to the problems 1llustrated
above. -

A T“he plaudits and criticisms of the CBC contained in recent studies have a familiar ring to them:
on one hand, the CBC is praised for Canadianizing its prime time schedules; for being "by far the
largest single provider of Canadizh programming,” for establishing "most of the viewing time
devoted to Canadian programming," and being "the largest single broadcasting investor in
independent production;” on the other, it is criticized for attempting to reach a broader audience and
becoming more commercial - thereby undermining the "distinctiveness and quality" of its programs
- and for not providing enough, largely unpopular, "arts and cultural” programming (Dept. of
Heritage, 1996: 129,142). In other words, prescriptions for the CBC remain divided in purpose and
tEle Corporation hounded to provide a wide range of programming that the "private sector cannot."
Moreover, criticisms of the CBC are generally confined to its television activities, as the non-
commercial radio,networks are often viewed as meeting their public purposes (cf. Dept. of

. Heritage, 1996)

6. Ofcurse making such information public would probably precipitate a whole new realm of
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public debate as occurred CTV's charges that the CBC was losing money with its coverage of the
1996 Summer Olympics (Canada, 1995:37-38). However, given the current precipitous position of .
the Corporation, it would appear that there is little to lose in moving debate to this level.

7. This problem to is fraught with ambiguity however because in some programming areas, such as
news and sports, the private sector produces profitable "popular" Canadian programs. Hence, to
avoid charges of "unfair competition", the issue of "distinctiveness" should generally be approached
from the organizational or institutional level, not at the level of specific program types or
categories. ’ ' '
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