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Abstract

This thesis analyses the processes and contewoudtii 3frican television policymaking
between 1990 and 2011 in relation to the regiamzadl (sub-national) TV question. Analysis
is provided of the possible reasons for the gapsden policy intent and policy
implementation on regional/local television mattensd the possible impact of these gaps on

pursuit and realisation of public interest objeesiv

The thesis is based on a research case studyirajla sase: the regional/local question in
South African TV policymaking in the early demodatadra. Data were extracted from
primary South African TV policy documents produgedhe period 1990 to 2011 and from
semi-structured interviews with stakeholders digeictvolved in TV policymaking. The
collected data were qualitatively analysed across periods: 1990 to October 1996;
November 1996 to 2001; 2002 to 2006; and 2007 1d 20wo theoretical frameworks were
deployed in the data analysis. An adapted forming#on’s (1995) “policy streams”
framework — a framework for analysing deliberapblic policymaking in democratic
states — was used to organise the data collectehéd of the four periods of study and to
analyse the patterns, and potential causalitieBYipolicymaking in each period in relation
to the various South African regional/local TV pglimatters. A second framework, a social
responsibility-oriented, democratic citizenshipt#esed public interest media policy
framework derived from the work of Feintuck and May (2006), was used to evaluate the
degree to which public interest objectives werdeaad via South African TV policymaking

in relation to the regional/local question.

The research found that South African televisiolicgmaking between 1990 and 2011 failed
to adequately answer the regional/local TV queshbta the research project’s application of
the adapted Kingdon (1995) framework to the datiected, evidence was found of ruptures
in deliberation in the TV policymaking space — arstes which steered policymaking activity
away from full, multi-stakeholder deliberation, rawed the scope of consideration of policy
options, and led tad hocpolicymaking, policy confusion and policy missteps

application to the data of the public interest feavork derived from Feintuck and Varney
(2006), the research found that sub-national TWeef on the key public interest objectives

of access, diversity and stewardship was not éfggtpursued in TV policymaking, and
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that pursuit of the central public interest prineipf democratic citizenship was not adhered
to. The research also found that there were appeagisal links between non-deliberatiad,

hoc policymaking and failure to effectively pursue théblic interest.

The value of the research project, and of thisishéies to some extent in the application of
an innovative political science-oriented framew(allapted from Kingdon, 1995) to uncover
the patterns and some of the potential causaiitid¥ policymaking in relation to a specific
subset of TV policy matters (sub-national TV delatdes). Also of value is the application
of a second conceptual framework to the data -emls@sponsibility-oriented public interest
framework based on the work of Feintuck and Var(2806) — to the outcomes of the
policymaking. Third, this thesis offers a longitodi perspective on early-democratic-era
South African policymaking on a matter (televisi@entral to the democratic transformation
project, thus providing insights into several ¢ golitical, socio-cultural and economic
discourses/arguments (and the tensions within amahg the discourses/arguments) which

were prominent in the first two decades of Soutticafs democratisation.
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PART ONE: INTRODUCTION AND CONTEXT

Chapter 1: Seeking the Patterns and Outcomes of StbuAfrican TV Policymaking

The Regional/Local Question, Policy Streams, thelfla Interest

**

The primary object of this Act is to provide foe tregulation of broadcasting activities in the Riliin the
public interest through the Independent Broadcastuthority established by section 3, and for {hatpose
to—{...] promote the provision of a diverse rangesaiind and television broadcasting services on @nal,
regional and local level which, when viewed coilesly, cater for all language and cultural groupsdprovide
entertainment, education and information; [...Jndependent Broadcasting Authority Act (IBA Act) df993

The primary object of this Act is to provide foe tregulation of electronic communications in the&gic in

the public interest and for that purpose to— [prdmote the provision and development of a diveasge of

sound and television broadcasting services on &nal, regional and local level, that cater for &inguage

and cultural groups and provide entertainment, edian and information; [...] -Electronic Communications
Act (ECA) of 2005

**

The aim of the research detailed in this thesistoavamalyse the path of South African TV
policymaking between 1990 and 2011 in relationdlivery on regional/local (i.e. sub-
national) TV objectives. The aim was also to tngtdve a puzzle — the puzzle generated by
the fact that while there were repeated South Afripolicy statements between 1990 and
2011 in support of regional/local TV deliverabldgre was, for most of this two-decade
period, only minimal effective implementation og#te policy intentions. Why was there such
a dearth of delivery on sub-national TV intentiaising a two-decade period when policy
consistently called for such delivery? Why was ¢t&uch a disjuncture between policy intent
and policy implementation when it came to Southcsin TV policy’s “regional/local
question™? And what impact did this prolonged digjiure have on South Africa’s
aspirations to have a “public interest” TV dispeimsain support of its new democratic
dispensation? These are the questions to whictetfgarch outlined in this thesis attempted

answers.

The call for TV deliverables to cater to the pevedineeds and realities of sub-national
segments of a nation’s population (e.g. regionsyipces, cities, communities) is a

prominent TV policy element not only in South Afibut also in many other democratic

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 13
the Regional/Local Question and Undermines the Pichhterest



nations, including countries such as Canada, Alisstthe UK and Germany on which
elements of South Africa’s democratic-era broadpalties have been based. Elements of
sub-national TV, or what Moragas Sgiaal. (1999, p. 5) have called “proximity television”,
can be positioned as relevant to any of severtdréifit political, socio-cultural and economic
objectives commonly found in public interest apptuss to TV policy. Sub-national TV
elements can be positioned as necessary for eggegpnesentation/support of sub-national
socio-cultural (e.g. linguistic, ethnic) identitie=alities, and/or building/supporting an
informed citizenry able to participate effectivéysub-national democratic political realities,
and/or stimulating decentralisation of economic eoye.g. the power of nationally
configured, big/capital-city-concentrated mediaglomerates/firms/networks, advertisers

and/or independent producers).

At present in the early 21Century, levels of societal heterogeneity/divgréin all but the
smallest, most homogeneous countries) are suclif tnabuntry is seeking to build/protect
pluralistic, democratic practices and values, thénlikely that the country’s TV sector, as a
force of widely acknowledged power in many facdtsaziety, will be expected to promote —
or at least not to undermine — pluralistic, demticrsocietal dynamics. And a potent
pluralising, diversity paradigm in modern sociefieereasingly so, argue some theorists) is
allegiance to sub-national spaces, be they loraptshed linguistically, ethnically and/or
politically defined regions, provinces, states nclaves, or more-recently-formed localised
allegiances based on participation in cosmopolitdan collectivities with high proportions
of recent arrivals and diasporic linkages. Rober(d®95) argues that one of the myriad
products of what has come to be known as “globiadisais the increased ability, and desire,
by individuals to simultaneously hold allegianceseveral collectivities, at national, supra-
national and sub-national levels — with supra-mati@nd sub-national linkages seemingly
growing in potency via globalisation’s dislocatiagonomic, technological and socio-cultural
forces. For Robertson (1995), these dynamics cainaeacterised as global-local

“glocalisation” (Robertson, 1995). It is theral element of this twin-faceted, global-local

! In this thesis (as in the research conductechisrthesis), “policy” is any statement of intergdardless of
whether or not the intent is acted upon) generbyea branch of government, a regulator, a govertmen
mandated agency or an industry player. Laws, réigaks, procedures, White Papers, position papers,
memoranda, speeches, written submissions, oralissimms and media releases are all considerechivesanf
policy when produced by the aforementioned entitdesl, in some cases, an action or inaction byairite
aforementioned entities (even if the action or fiwarcis not articulated/documented) can also bé&pol
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pull away from the primacy of national allegianggsch makes television policy’s sub-

national elements increasingly important, and pcaéy fraught, in this new millennium.

The first two decades of democratic-era South Afrlietween the beginnings of the
democratic transition in the early 1990s and the @frthis research study in 2011 — saw
elements of the regional/local question in TV pplioked to many of the contestations
central to the country’s democratisation project.wll be seen in the data analysis chapters
of this thesis (Chapters Six to Ten), the regidoedl question in South African TV policy in
the period 1990 to 2011 comprised calls for thexta's of sub-national TV — (1) public, (2)
private and (3) community — and, in addition, TVipp statements frequently called for
prioritisation (by broadcasting support agencies,regulator, and national and sub-national
TV services) of six cross-cutting sub-national Tlg¢neents: (1) catering to localised language
needs; (2) decentralising TV production away from main urban centres; (3) building the
sub-national accountability of TV services; (4)dinting sub-national TV; (5) growing TV
access in remote rural localities; and (6) ensuawvaglability of frequency allocations for

sub-national TV services.

As demonstrated by the two passages cited at pheftihis chapter, the “primary object” of
broadcasting/electronic communications policy imitBoAfrica did not change between the
time of the drafting of the Independent Broadcasfuithority Act (IBA Act) No. 153 of

1993 and the Electronic Communications Act (ECA) Bi® of 2005 (which repealed the

IBA Act but carried forward many of the IBA Act's@visions on broadcasting matters). The
primary object cited in both Acts is the “publiderest” (RSA, 1993a, 2005). And also
unchanged between the 1993 and 2005 Acts was ¢udisption that, as part of a public
interest broadcasting dispensation, there shoutddi@ices on a national, regional and local
level [...]" (RSA, 1993a, 2005). For this thesiaddor the research conducted to generate this
thesis, the key words in both Acts are the wordgitinal and local”. These are the words
that lie at the heart of the puzzle which this agsk project tried to solve — the puzzle posed
by the fact that in spite of the clear mandatesigea by the IBA Act of 1993 and the ECA
of 2005 (and by dozens of other policy statemeata/ben 1990 and 2011) for there to be
important decentralised, sub-national elementintiSAfrica’s TV sector, implementation

of such elements was scarce, and at times prdgtiwah-existent, between 1990 and 2011.

(In contrast, the South African radio sector exgrered significant growth in decentralised,
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sub-national elements during the same two-decadedoeThis thesis describes the attempt
made by this author to make sense of this appdisiuincture between policy intent and
policy implementation on sub-national TV mattermsr;-put another way, this author’s
attempt to make sense of how the “regional/locaistjon” in South African TV
policymaking proved so difficult to answer (in amn&r conducive to implementation)
between 1990 and 2011.

There were three main reasons for this author'scehaf South Africa’s regional/local TV
policy question for investigation. First, the authas of the view that examination of South
African democratic-era policy contestation on mattef television would — given the
medium’s widely acknowledged pervasive societa robe bound to yield insights into the
nature of some of the political, socio-cultural @wbnomic values/arguments/discourses
central to the country’s democratisation projeeicéd, the author felt that by tightly
focussing on one element of TV policy — the regifoeal question — findings of significant
depth could be generated, and that such in-depdimfys could to some extent serve as proxy
findings for understanding some of the patterngéanof TV policymaking in general in the
newly democratic South Africa. Third, there was dla¢hor’s sense that there was an
interesting puzzle to be solved through focus gorel/local TV policy matters. In search
of a research topic in 2005, the author had cordiuan initial scan of democratic-era TV
policy documents, and had found that sub-natioMaélEments were consistently cited, from
the early 1990s onwards, as being necessary woth@ry’s pursuit of the public interest in
the TV sector. But in spite of the thousands ofdsawritten and spoken by South African
policymakers in favour of sub-national TV deliveled) it seemed clear, based on initial
examination of the sector, that there had been hitleyactual, systematic delivery on these
oft-repeated sub-national TV policy intentions. Shias the puzzle that caught this author’s

attention.

1.1 Research Problem and Questions

This thesis is an account of an attempt to idenhi&/patterns and causalities in TV
policymaking in South Africa between 1990 and 2@tich generated the substantial
disjuncture between policy intent and policy impétation on sub-national TV matters. The

issue of sub-national TV provision first surfacadhe 1980s, when sub-nationally
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differentiated services were provided by the amadtera South African Broadcasting
Corporation (SABC) TV channels. But these SABC Tkafismitter splits” were done away
with in the early 1990s as the democratic transitiegan. At the onset of formal democracy
in 1994, there were, however, still two sub-natloif services left over from the apartheid
era: the American Christian Trinity BroadcastingWeark (TBN) channel in the Eastern
Cape Province, and the Bop-TV channel in North-WiRestince (also available in parts of
Gauteng Province). TBN had been licensed by thelzgid-era Ciskei and Transkei
Bantustans (“Bantu homelands”) in the 1980s, antl'§Bicence had then been
“grandfathered” into the democratic era (as a comtgu'V licence) upon the dissolution of
the Bantustans in 1994. But TBN was, and stilhi#,a South African service in any
meaningful sense, as it re-transmits almost egticekign-produced content. The other
Bantustan-era holdover channel, Bop-TV, establighethe Bophuthatswana Bantustan in
the 1980s, was handed over to the SABC (and thientathe government) in the democratic
era, but the channel never carried any signifieambunts of South African programming and

went off-air in mid-2003.

The only “real’(i.e. immersed in sub-national réak) full-time South African sub-national
TV of the early democratic years were SABC TV’srBlwte evening provincial window
slots, two of which were on-air from 1996 to 200t & third which lasted from 1996 to
2003. (There were also a handful of 30-day tempdremadcasts by community TV groups).
Between late 2003 and mid-2007, there were naifulk sub-national TV services at all in
South Africa (save for the aforementioned Bantustianlegacy station TBN in the Eastern
Cape). In 2007, the first community TV licence afdger than 30 days was issued to any
station other than TBN, with Soweto TV getting &erear temporary licence in that year
from the Independent Communications Authority ofitBcAfrica (ICASA). In 2010, ICASA
awarded long-term community TV licences, of seveary in duration, to five stations, and

by the end of 2011, all five of these new licensgeg on-air.

Thus, at the end of 2011, there were six long-técemsed community TV stations on-air —
TBN and the five new entrants. Sub-national TV seafinally to have decisively arrived.
But had it? In reality, the rise of community TV2010-11 was flawed and controversial
from a policy perspective, because there was evalémsuggest that only one station (Cape

Town TV) among the six was strictly adhering to kbgislation and regulations for the

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 17
the Regional/Local Question and Undermines the Pichhterest



community TV sector. The TBN station was floutimgadl content and local language rules
with its almost exclusively English-language, fgreoriginated content, and four other
stations (Soweto TV, 1KZN TV, Bay TV and Tshwane)MWére skirting the sector’s non-
profit rules through management/profit-sharing agrents with private firms. Even the one

“pure” station, Cape Town TV, was a cause for combecause of its uncertain finances.

Apart from these six precariously positioned comityufiV operations, the only South
African terrestrial free-to-air TV channels at #ed of 2011 were national-only (three SABC
TV channels and one e.tv channel). These SABC analegannels provided almost entirely
nationally oriented programming; procured mosthefit content from the main metropolitan
areas (Gauteng (Johannesburg/Pretoria), Cape Totvtoa lesser extent Durban); provided
signal coverage which failed to reach roughly 10q@nt of the population living in remote
rural localities; and had only limited sub-natioaatountability mechanisms. This
predominantly centrist TV dispensation was in spftéhe repeated calls since 1990 for
South African TV to provide a range of sub-nation®ldeliverables. In addition to the calls
for sub-national TV elements, cited above, in A Act of 1993 and th&CA of 2005,

there were calls for delivery on various sub-nalofV elements in the IBA'’s Triple Inquiry
Report of 1995, the Triple Inquiry decisions of f&rliamentary Portfolio Committee on
Communications in 1996, the IBA Private Free-to-Aalevision Position Paper of 1998, the
Department of Communications (DoC) BroadcastingdydlVhite Paper of 1998, the
Broadcasting Act No. 4 of 1999, the Government Camication and Information System
(GCIS) Media Development and Diversity Agency (MDPRosition Paper of 2001, the
MDDA Act No. 14 of 2002, the Broadcasting AmendmaAnt No. 64 of 2002, the ICASA
Regional TV Position Paper of 2003, the ICASA Comitw TV Position Paper of 2004, the
DoC Broadcasting Digital Migration (BDM) Policy @008 (under amendment in late 2011),
the DoC Draft Local and Digital Content Developm8trategy of 2009, the DoC draft
Public Service Broadcasting (PSB) Bill of 2009 fwitawn in 2010), and the ICASA Digital
Migration Regulations of 2010 (under amendmenata P011). The regional/local TV
guestion was clearly integral to South African Télipymakers’ public interest aspirations
between 1990 and 2011, yet at the same time tratignéiad clearly proved difficult to
answer in a manner amenable to actual/effectivéeimentation. The problem investigated
by this research project was thus as follows: thekbeen a multitude of policy statements

between 1990 and 2011 in support of various sulpmatTV elements to be pursued in
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order to ensure a public interdsf dispensation for the democratiouth Africa, and ye
very few of these intended sulational TVdeliverables had actually manifested themse
during those two decades of policymak Theoverarching research question wh
emerged was thusthy, and with what effect, was there <ttle delivery on South Africa
subhational TV goals in the period 10 to 2011 in spite of persistent policymakingtent to
achieve these goals? Twperational su-questions weréhen devised with a view
obtaining answers to theverarching queion. Those two operationgluestions wer: (1)
which patterns of TV poligmakin¢caused the lack of sulmtional TV delivery (in spite ¢
intent), and (2) Wwat did the lack of st-national TV delivery (in spite of intent) mean the
pursuit ofpublic interest objectivi? The overarching question and the two operatisub-

guestions are represented in Figure 1low.

Figure 1.1 Research questior

Overarching question Operational sub-questions

Why, and with
what effect, was
there so little
delivery on South
Africa's sub-
national TV goals in
the period 1990 to
2011, in spite of
persistent
policymaking intent
to achieve these
goals?

Source: author’s preliminary scan of South AfricanTV policy and implementation.

1.2 Research Rationale

Theauthor chose to examine tregional/local question in South African eadgmocrati-
era TV policy becausexamination of the questi appeared to have the potento provide
a useful entry point for examination some of the key dynamics 8buth African
democratic-era TV policynkdng -- and of the country’democratisation proje more
generally. The broadcastipglicy terrain is, in many countriean important one fc

attempts to realise a rangepaflitical, socio-cultural and econamobjectives. In man



democracies, broadcasting policies, including TYigoes, are seen as central to pursuit of a
functioning democratic dispensation. Democratic®oath African broadcast policymaking

is no exception.

The South African democratic project

As in other democratic states, the policy issuesrakto broadcasting in South Africa
tended, between 1990 and 2011, to connect to hrgedigcal, socio-cultural and economic
matters. For instance, as will be explained in tihesis, the regional/local question in South
African TV policymaking between 1990 and 2011 cartee directly to matters of language
rights, provincial rights, regional/provincial eamnic development, rural development, and
regional/provincial/local building of participatogjtizenship. All of these matters were
central to the country’s broader developmental, almatisation project. Also embedded in
the South African regional/local TV policy questibatween 1990 and 2011, as will be seen
later in this thesis, was the matter of how to uti@doharm caused by the country’s apartheid-
era, segregationist promotion of diversity condsuwhile at the same time celebrating the
country’s diversity, i.e. the matter of how to rgotse/celebrate diversity without reinforcing
the deeply negative and harmful apartheid-era sityeconstructs. Thus, central to South
Africa’s regional/local TV question between 199@&®11 — resonating with its broader
guest for participatory democracy — were the questéation-building”, “national unity”

and, at the same time, positive/enabling recogmstiaf diversity. Attempts to limit the
potential dissonance between unity and diversityesobjectives resulted in frequent
adoption of “unity-in-diversity” discourses/argumenThus, it became clear in the course of
this research project, and in the writing-up otthiesis, that South African TV policymaking
— and specifically policymaking in relation to pitiss sub-national TV deliverables — was a
useful lens through which to get a view into sorhthe central values, objectives, discourses
and arguments at play in the public policy spaainduhe first two decades of South

Africa’s democratisation.

Existing literature

Also making the examination of South Africa’s ragad/local TV policy question compelling
was the existence of international literature tanglon the question of sub-national TV in

the context of public interest broadcast policymgkiand literature focussed on South
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African broadcast policy which includes mentioroftgh often only peripherally) of TV

policy’s regional/local question.

Particularly useful in the international literatumee the studies of TV policy principles and
practice in the UK and Western Europe, where alhtdes save Luxembourg began their
TV eras with dominant state- and/or publicly-fundedadcasting monopolies. This thesis’s
use of the term regional/local “question” was imsgdiby the work of Harvey and Robins
(1993), who, writing at the time of a review of tRgtish Broadcasting Corporation’s
(BBC’s) Royal Charter, write of the importance lbét‘regional question” to notions of the
public interest in broadcasting in the UK (19936p.Harvey and Robins (1993) argue that,
in the UK, the regional question in broadcastings®old as broadcasting itself (1993, p. 6).
First radio and then television were introducethis UK as centrally driven, national
projects, led by the London-based public servicaticaster (PSB), the BBC. The
London/Southeast-England-centric nature of the BBE consistently led to accusations
from other UK regions that the BBC is susceptiblevhat Harvey and Robins (1993) refer to
as “centrist paternalism” (1993, p. 6). Murdock@ meanwhile, writes of the BBC's
“openly paternalistic” nation-building project atite “devaluation” of local “vernacular
forms of creativity and expression” (2005, p. 1&annell (1993) charts the tensions
between the London-based BBC and the regions frenvery beginnings of the broadcaster
in the radio era, arguing that BBC radio’s attentptserve the regions via its Regional
Programme of the 1930s was a highly centralisedyf&iamework “imposed from the centre

on the margins in a strikingly insensitive way” 989 p. 33).

Also relevant in the international literature axaminations of the US case. In the US, the
sub-national TV policy question has primarily rexed around regulation of commercial
relations between the four national networks (CBBC, ABC, Fox) and their local affiliate
stations based in dozens of cities — relations lwtds Klinenberg (2007) has outlined, the US
regulator, the Federal Communications Commissi@Qf; has attempted to regulate based
on the public interest objectives of competitiowedsity and what is known in US broadcast
policy parlance as “localism” (Klinenberg, 2007pdalism in the US context, written about
extensively by Napoli (2001a, 2001b, 2007), refarspng other things, to FCC attempts to
force local broadcast stations to ensure, and dstraig, representation of local

realities/concerns in the stations’ programming aperations. (References to “localism” can
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also be found in Australian broadcast policymakifidgne US (and Canadian) experiences
with local “public access” TV, while also relevahgve not been given the same degree of

rigorous academic treatment in the available liteeaas the concept of localism.

Sub-national TV elements, as pursued by policynsmkedemocratic states, typically link to
one or more of the three public service objecti@ssoutlined in Chapter Three) which this
research deployed from the work of Feintuck andheégr(2006) — the objectives of access,
diversity and stewardship. Sub-national TV elemangsalso typically linked in policy to the
guiding principle which Feintuck and Varney postessential to coherent pursuit of the
public interest: citizenship (Feintuck and Varn2§06). In terms of the diversity objective,
McQuail (2005, 2010) argues for a multi-layeredowof diversity which includes
consideration of industry/channel structure, ownigrstructure and content output. As
regards channels and forms, McQuail (2010) wrifeb@call for citizens to “have access as
senders and receivers to media that reflect teas and meet their interests and needs”
(2010, p. 166). In terms of content diversity, Me@'s (2010) definition calls for a

[...] range of output that reflects the diversifytlee society, especially in the key dimensions

of region, politics, religion, ethnicity, culturand so on. Media channels should be open to
new movements and ideas and give reasonable aocessll minorities (2010, p. 166).

McQuiail’s (2010) definition of diversity thus densirates how the regional/local question
can sit squarely within the diversity objective. aail’s call for citizens to “have access as
senders and receivers to media that reflect thirests and needs” points clearly to the idea
of locally run media outlets, and his referencéh®need for content that reflects, among
other things, the dimension of “region”, pointshe desirability of sub-nationally focussed,
and/or sub-nationally originated, media contene dther two public interest objectives
drawn from the work of Feintuck and Varney (200&)this research project — access and
stewardship — also (as will be shown in Chaptee&hhave strong connections to calls for

regional/local TV deliverables.

A relatively recent public interest element of tkegional/local TV question — connected to
the global/local “glocalisation” discussion aboweélation to the work of Robertson (1995)
— is what Robins and Cornford (1993) call “new aggilism” (1993, p. 8). These authors

argue that whereas the original push for sub-natidk' in many countries was to a great

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 22
the Regional/Local Question and Undermines the Pichhterest



extent a reaction against the centralised monapoligublic service broadcasters (PSBs),
the liberalisation of Western TV markets (mostlyca the 1980s) and the proliferation of
commercialised, digitally distributed services hamgendered new localisation approaches
focussed on development of sub-national creatigastries (1993, p. 8). Robins and
Cornford (1993) write that among the myriad phenoaneonnected to the notion of
globalisation, and via a “complex interplay of ecoric, technological and regulatory change
[...] [@]udiovisual geographies are becoming degalcthom the symbolic spaces of national
cultures” (1993, pp. 9-10). Robins and Cornfordd@Radd that “weakening of the nation-
state and of national sovereignty has made wag tirallenge ‘from below,’” associated with
the assertion, or reassertion, of localist andoregjist agendas” (1993, p. 13). Itis this
“reassertion” of local/regional agendas which Retand Cornford label new regionalism.
Moragas Spet al.(1999), in their Europe-wide survey of the dynasro€ regional/local TV,
echo Robins and Cornford in discussing TV's “decaigation and localisation” within

many European nations in the 1980s and 1990s asraezvailing response, among other

things, to supra-national European Union forcesglobalisation forces.

There are frequent, if only peripheral, referertoethe regional/local question in the
literature on South African broadcasting. Haymaa BRnTomaselli (1989) provide insights
into how the apartheid-era SABC sought, in theaanily era, to sub-nationally segregate its
transmission and programming in support of whitgremacist, separate development
ideology. Segregated transmission and programmerg aiso deployed by the SABC in the
TV era, which began in 1976 in South Africa. Wriginby Van Zyl (1994), Hamm (1991)
and Krabill (2002) give insights into the apartheid SABC’s attempts to harness television
in support of apartheid ideology in the 1980s, \Wwhitarked the beginning of South Africa’s
regional/local question in relation to TV. In wnig about the transitional-democratic period
of the early 1990s, Currie (1993), Currie and Markn(1993) and Fokane (2005) show how
the push for decentralised, sub-national forms\6emerged and was then codified in the
IBA Act of late 1993 (on the eve of the first demaiec elections in 1994). As we saw above,
the IBA Act formalised the push for broadcastingperate at national, regional and local
levels (RSA, 1993a). Also in the IBA Act was a peien for three broadcasting sectors:

public, private, and community (RSA, 1993a).
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The post-1994 evolution of South Africa’s regiot@dal TV policy question is touched upon,
briefly, in general accounts of democratic-era Hoaesting policy by Barnett (1998, 1999a,
2000a), Duncan (2001, 2006), Duncan and Glenn (2®drwitz (2001), Teer-Tomaselli
(1998, 2005, 2008) and Tleane and Duncan (2003 .niéntions of sub-national TV in these
analyses are primarily in relation to possible oegi/provincial offerings by the public
broadcaster (the SABC) and the private sector, onflg Duncan and Glenn (2010) also
extending the sub-national discussion to the looatmunity-run sector. The unpublished
Master’s thesis by Robinson (2006) is compreherisivis discussion of the SABC'’s
attempts at regional/provincial TV, but Robinsorslmot give focus to the private and
community sectors. With the exception of the Dunaad Glenn (2010) piece, sub-national
community TV elements are covered by a separatef sisgrature from that which touches
on public and private sub-national TV. Focussingommunity TV matters are Aldridge
(19964, 1996b, 1997a, 1997b), Chiumbu (2010), Dedigna and Dullaart (2010), Hadland
and Thorne (2004), Hadlared al (2006), and Thorne (1995, 1997, 1998, 2005). fesis
represents the first comprehensive attempt (of vtfics author is aware) to focus tightly on
policymaking in relation to both regional/provinicénd local TV elements in South Africa
acrossall three possible sectofpublic, private, community) and across the whsgan of

the first two decades of South African democrati-EV policymaking. It was this author’s

view that a gap existed in the literature, and tegearch project attempted to fill the gap.

Relevance

The continuing relevance of the regional/local gioesin TV policymaking, both
internationally and in South Africa, was repeata@iyforced during the six years of this
research project between 2005 and 2011. This thakita analysis chapters (Chapters Six to
Ten) make clear the ongoing currency of the reditwzal TV question in South Africa, right
through to the end of the study at the close ofl2@i the same time, outside South Africa
the regional/local question also continued to bemain myriad countries, including
countries — e.g. the UK, Canada, the US and Austratio which South Africa’s early-
democratic-era broadcast policymakers had lookethflels and precedents. As this
research began in 2005-06, the BBC Charter Rewewducted every 10 years) was
underway in the UK, and as part of this reviewBBC was promising to increase its

regional presence through, among other things, mgolvundreds of staff and key operations
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from London to Manchester (the largest city in herh England). The BBC was using this
promised regionalisation as one of its justificaidor requesting above-inflation licence-fee
increases for the succeeding ye@sdrdian 2005a). Meanwhile, a British House of Lords
Select Committee mandated to input on the BBC @h&teview held several public hearings
in 2005 with representatives of the “national regio(Scotland, Wales, Northern Ireland) to
get views on the beyond-England delivery of thelipdiroadcaster (UK House of Lords,
2005). For its part, the UK regulator, the OffideCmmmunications (Ofcom), issued a June
2005 Statement on Programming for the Nations agldRs (Ofcom, 2005) and, in 2006,
Ofcom wrote that

[w]ithout intervention, Ofcom does not considerttheoduction outside London is likely to be

self-sustaining in the longer term. Interventioti hierefore continue to be needed to deliver

the diversity benefits associated with out of Lomgooduction. Ofcom recognises that an

input-based quota for production outside Londoa idunt instrument but appears to be a

necessary intervention at the present time. TheRTH8levision Production Sector Review]

Consultation also proposed that the BBC should playore significant role in ensuring a
diversity of production outside London (Ofcom, 2006

In 2008, Sir Michael Lyons, Chairman of the new BBi@st (which replaced the previous

BBC Board of Governors in 2006), was quoted inasTpress release as saying that

[a]verage levels of affection for the BBC are netbly lower the further people live from
London. This is partly because the BBC is seerettob preoccupied with the interests and
experiences of London. People living elsewher&@UWK simply do not see their lives
adequately reflected on the BBC. The BBC is paidfplicence fee payers across the UK
and we have approved a strategy that signals éinea§tsome big changes to increase the
volume of network television production across &oat, Wales and Northern Ireland. The
BBC is planning sustainable centres of innovatiod ereativity across the UK, including all
parts of England (Lyons, 2008, quoted in BBC Tr2608).

In Canada, another country to which South Africahpblicymakers have looked for policy
ideas, the currency of local community TV matteeswlemonstrated in August 2010 when
the broadcast regulator, the Canadian Radio-tétevand Telecommunications Commission
(CRTC), published a new Community TV Policy whialecording to the CRTC,

[...] will give Canadians more opportunities totapate in their community television

channels. The CRTC's policy will also ensure tihaise channels better reflect the realities
and interests of local citizens (CRTC, 2010a).

Also in 2010, the UK’s Ofcom released its Emphagjdiocalness in the PSB System report,

spurred by the Culture Secretary’s call in 2010ifmgnsing of new stand-alone local
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commercial TV franchises. Ofcom’s Emphasising Loeak document stated, among other
things, that
[tihe Government has set out its vision for loc®l &s part of its wider policy goal of
decentralising power across the UK. The Governrigesgeking to create a strong local media
sector, both to ensure plurality and democratioantability at a local level and because of
the potential for new businesses and innovatienterge. [...] The evolution of local TV in
the UK can provide public value if a sustainabledelaan be found. This public value will

not be limited to wholly economic value, but alsstthe potential to provide social, cultural
and democratic benefit (Ofcom, 2010b).

Meanwhile, in US TV policy, the aforementioned issf localism obligations for local TV
stations received renewed prominence in Novembgt 2then the US regulator, the FCC,
published a Notice of Inquiry seeking comment amitoposed new local TV reporting
system — a system which would require stationgawige their reports, on compliance with
localised programming requirements, via a publatgessible online filing platform. In the
words of the FCC Notice,

[o]ur goal is to make it easier for members of pélic to learn about how television stations
serve their communities, and to make broadcasterse accountable to the public, by
requiring stations to provide easily accessiblggmamming information in a standardized
format. This standardized disclosure will also ststfie Commission and researchers to study
and analyze how broadcasters respond to the neddatarests of their communities of
license (FCC, 2011).

In Australia in 2010, one of the focus areas inpgolicymaking was an effort to ensure that
the country’s migration from analogue to digitartsmission of TV signals did not
disadvantage audiences living in remote regiorth®tountry, i.e. that migration did not
disadvantage remote communities in terms of eithesignal reception or local TV news
availability. In a Parliamentary brief preparecattompany Australia’s 2018mendment

Bill dealing with digital television, it was stateiat

[a] [.-] crucial issue in the Bill is that of therovision of local content for regional and remote
audiences. “Localism” has long been an objectiveroadcasting regulation in Australia and
providing local content to communities is an impaoittobject of the BSA [Broadcast Services
Act]. However, since the 1980s, concerns have baisad at various times about the decline
in local content in regional markets and governntest been forced to intervene to ensure
viewers in the bush are informed about local evantsnews (Parliament of Australia, 2010).

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 26
the Regional/Local Question and Undermines the Pichhterest



1.3 Research Design

Two theoretical frameworks were chosen to interteglais research project’s two
operational sub-questions (as outlined above iarEid.1). First, @ublic policymaking
theoretical modelvas identified through which to seek out the dyrenaind patterns in
South African TV policymaking. The framework choseas an adapted version of the
“policy streams” framework devised by Kingdon (1995rom Kingdon'’s policy streams
approach, several concepts were taken. The firgtequt used was that of there being three
“streams” (processes) of policymaking in operatioany given public policy sector: a
politics stream, a problem stream, and a poligyastr. Also adopted from Kingdon was the
notion that these three streams will at times “d®ug@ink) in order for policy matters to
move from a policy sector’s “governmental agendsits “decision agenda” (where a
binding policy decision can be taken on a polioypmsal) (Kingdon, 1995, p. 178).
Kingdon’s framework is what is known as a “pre-ag@m” framework, in that its focus is on
how policy matters become identified as pressiagas (problems), thus finding their way
onto the governmental agenda, and then how a plantipolicy proposal, in response to a
policy problem on the governmental agenda, finslsvily onto the decision agenda
(Kingdon, 1995, p. 178). According to Kingdon’srfrawork, the dynamics and content of
the three streams — the politics, problem, poltogasns — in any given policy sector contain
patterns (1995, pp. 206-8), and these patternakdivemselves in the dynamics within each
stream and in the dynamics present when the streanme (1995, pp. 206-8). Kingdon
argues that it is by identifying such patterns thagsearcher can analyse what is happening
in a particular public policy sector, and can ageto explain why certain policy proposals
gain ascendance while others fall away. As wilekplained in Chapter Four, this author
decided to extend application of the Kingdon fraragbeyond policypre-decision

processes to, in addition, polidgcisionprocesses.

The second theoretical framework deployed by #search, a public interest media
objectives/values framework, was extracted fromidleas of Feintuck and Varney (2006),
who propose an approach to public interest medjalagion which falls within what are
known as “social responsibility” approaches to mqablicymaking. Among the public
interest objectives identified by Feintuck and \&@r§2006), this author chose three to focus

on in this research project: access, diversitysiadardship (which are explained in detail in
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Chapter Three). In addition, this author adopteti @ployed the Feintuck and Varney
(2006) conception that the “central organising @pte for the democratic endeavour of
media regulation” should be “citizenship” (2006 2). This author opted to call this
organising principlelemocratic citizenshjpecause of the close linkage made, in the work of
Feintuck and Varney (2006) and other writers fairgusocial responsibility approaches,
between participatory citizenship and achievemédebberative democracy. This author
chose to base this research project’s conceptitimegbublic interest on Feintuck and
Varney’s ideas (which are also captured to a greint in Feintuck (1999)) because of the
ideas’ lucidity and because the ideas are basadjteat extent on examination of media
policy in the UK — a country whose broadcastinggyoand practice contain elements to
which South African policymakers have made refegetic addition, Feintuck and Varney’'s
(2006) normative, social responsibility emphasis w@en by this author as linking well to
the normative approach to public interest objestiared values articulated (if not always
implemented) in the South African TV policymakingase between 1990 and 2011. Figure
1.2 below provides a visual representation of W theoretical frameworks as they were

combined for deployment in this research project.

Figure 1.2 Theoretical frameworks
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Sources: Kingdon (1995); Feintuck and Varney (2006)

The Kingdon (1995) policy streams framework wasduseseek answers to the first
operational sub-question (see Figure 1.1): thetopreasking which patterns of TV
policymaking caused the lack of sub-national TVivdaly. This first operational sub-question

was central to trying to tackle the “how?” and “Whyelements of the overarching research
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guestion, i.e. the matter of how and why so mudltpintent in relation to sub-national TV
deliverables resulted in so little actual delivestween 1990 and 2011. The second
operational sub-question, approached via the frasrkebased on the ideas of Feintuck and
Varney (2006), was aimed at answering the “with wafitect?” element of the overarching
guestion, i.e. the matter of what effect the urifall sub-national TV policy ambitions had

on realisation of public interest objectives.

In order to try to capture changes and continudies time in South African policymaking
on regional/local TV elements, the research inc@eal a longitudinal element. The data —
obtained from primary documents and formal reseantanviews — were qualitatively
analysed according to four periods: 1990 to Octdl®&6; November 1996 to 2001; 2002 to
2006; and 2007 to 2011. The four periods are repies below in Figure 1.3. Period one
was demarcated as beginning in 1990 because tisawien the ANC was unbanned (and its
leader Nelson Mandela released from prison), atigWor the beginning of transitional
democratic policymaking in several spheres, inclgdiroadcasting. The opening point for
period two was designated as November 1996 bethatis when the regulator the IBA
launched its process (via a Discussion Paper) tisMarensing a free-to-air TV competitor to
SABC TV (a process which included pronounced iwigation of sub-national TV goals).
The year 2002 was chosen as the beginning of pbdaoduse that was the year of the
Broadcasting Amendment Bill/Act process, which hegional TV as one of its foci. Period
four was demarcated as beginning in 2007 becaasevts the year when broadcasting
digital migration policymaking began in earnest atgb the year in which long-term
licensing of community TV stations began (befor@20nly TBN had been awarded a
community TV licence of greater than 30 days ination and, as explained above, TBN was
not a substantively South African broadcaster &titar an apartheid-era-legacy American
Christian service.)

Figure 1.3 Four periods of study

Period Four

Period Three
2002 to 2006

Period Two
Nov. 1996 to 2001

Period One

1990 to Oct. 1996 2007 to 2011

Source: author’s initial data analysis.
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Findings

By posing the two operational sub-questions listeove in Figure 1.1 in relation to the data
collected across the four periods listed in Figu® this research project was able to identify
several patterns and potential causal elementsuthS\frican TV policymaking in relation

to attempts to answer the regional/local policysgiom, and the project was also able to
generate several findings in respect of the deigreéhich public interest objectives
connected to proposed sub-national TV deliverabi® affected. Thus, the research
succeeded — via the two operational sub-questiongienerating some answers to the

“how?”, “why?” and “with what effect?” elements tife overarching research question.

Regarding the first of the two operational reseayabstions -which patterns of TV
policymaking caused the lack of sub-national T\ivéey (in spite of intent)? it was found
that in period one, there was a faulty couplinghef TV sector’s policy streams by the
Portfolio Committee in February 1996, with negatt@msequences for pursuit of sub-
national TV deliverables. In the second periodtoélg, it was found that the level of
deliberation in each of the three streams was gépéow, and that the regulator IBA and
the government, during the moments of coupling agrtbe streams in relation to sub-
national TV matters, adhered to the centrist oatoh that had been established for the TV
sector by the Portfolio Committee decisions nearahd of the first period of study. In the
third period of study, all three streams of poli@king were found to have received a shock
from the DoC'’s unilateralist decision to includebpia sub-national TV provisions in the
Broadcasting Amendment Bill/Act of 2002. The 200&’4 call for new SABC public
regional channels (implicitly to be rolled out inadogue) was faulty and proved unworkable.
Somewhat ironically, however, the over-hasty anithteral inclusion of the regional TV
provisions in the 2002 Act, while ultimately a coséd and failed policy decision, had some
positive effects on the agenda prominence of atl@ments of the regional/local TV question
— such that by the end of the third period of stustyutiny of TV sector delivery on sub-
national elements had intensified. However, therdieg outcome found in the third period
of study was policy confusion and dysfunction, xsmeplified by the protracted and fruitless
efforts expended by numerous stakeholders betw@@s &nd 2006 towards realisation of the
flawed public regional TV prescriptions forced inte Act of 2002 by the DoC. In the fourth
period of study, it was found that there was héalttieliberation in all three of the TV
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sector’s streams in relation to sub-national dedilsées than there had been in the previous
two periods of study and at the end of the firstqueof study (i.e. healthier deliberation than
had been present at any time since the Portfolnr@ittee’s rupture of deliberation in early
1996). However, in this fourth period, it was fouhdt the government failed to provide the
necessary high-quality inputs into the policy stneghus limiting the potential for binding
policy decisions in relation to sub-national TVraknts. Compounding the effects of the
government’s sub-standard policy inputs was subestal policy/regulatory behaviour by
ICASA, which in this fourth period of study licertséve new full-time community TV
stations but was apparently unable or unwillingnanitor and/or enforce these new stations’
compliance (and compliance by the longstanding EpBIrtheid-legacy station) with station
licence conditions and the laws/regulations govegm@iommunity TV licensees. The
outcome, as already mentioned above, was thaedithcommunity TV stations on-air at
the end of 2011, there was evidence that only aaeamhering to its licence conditions and
to the legal and regulatory rules for the sectarstundermining the potential of the now-

emergent community TV sector to provide a coheagstver to the regional/local question.

Regarding the second of the two operational sulstaqures -what did the lack of sub-
national TV delivery (in spite of intent) mean fioe pursuit of public interest objectives?

— the finding was that South African TV policymagdailed, in relation to the regional/local
TV policy question between 1990 and 2011, to optyrtzalance the three public interest
objectives (access, diversity, stewardship) andmsing public interest principle
(democratic citizenship) chosen for this reseatatlysfrom the work of Feintuck and Varney
(2006). For instance, the emergence of five newrtanity TV stations in 2010-11 provided
potential for significantly improved sub-nationa¥ Belivery on public interest objectives,
but thead hocevolution of community TV (in the absence of adimee by the policymakers,
and five of the stations, to the organising priteipi democratic citizenship and to the
objectives of access, diversity and stewardshi) tlveeatening to undermine the sector’'s
public interest potential. This finding correspoddedth Feintuck and Varney’s (2006)
argument that media policymaking which lacks arleaherent embrace of a core,
foundational ideal will be largelsd hocin nature. Accordingly, at the end of the reseanch
2011, the free-to-air TV reality in South Africa svatill dominated (as it had been for most of

the democratic era) by a commercially orientedionally configured, Gauteng/Cape Town-
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centric duopoly in the hands of the public SABCtfwhree TV channels) and the private

e.tv (one channel).

In terms of the whether the two sets of findingsifrthe research’s two operational sub-
guestions could be linked — i.e. whether dysfumstim the patterns of policymaking between
1990 and 2011 were to some extent responsiblafioirés in pursuit of the public interest —
the finding of this research was that yes, thedesdem to be a relationship at certain points
during the two decades studied between dysfunctiopslicymaking patterns and
dysfunctions in policy outcomes. One example of #pparent linkage was in the late
1995/early 1996 period when the Portfolio Commitiees lobbied, and persuaded, by the
SABC to allow the SABC to keep all three of its TWannels — instead of being reduced to
two channels as per the multi-stakeholder-consereausnmendation made by the IBA’s
Triple Inquiry Report of 1995. The Portfolio Comiai¢’s disruption of the consensus that
had developed in the policy stream was a disrupifdhe practice of democratic deliberative
policymaking as modelled by the Kingdon (1995) feavork, i.e. the Portfolio Committee
decisions represented a non-fully-deliberative dagpof the streams (a coupling engineered
bilaterally by the Portfolio Committee and the SABGd resulting in the Portfolio
Committee decision that the SABC could retainhte¢ national TV channels). At the same
time that the Portfolio Committee decision-makingsva breach of deliberative
policymaking principles, the Committee’s decisioakimg was also a disruption of pursuit of
the public interest objectives of access, divemsitgt stewardship, and a disruption of the
pursuit of the organising public interest principfedemocratic citizenship. By allowing the
SABC to move forward as a three-channel TV broagcaghile at the same time not
ensuring strong state funding of the SABC, thefBliot Committee put the SABC on a path
to becoming an advertiser-funded, three-channelcedominant in the South African free-
to-air TV sector in both audience and advertisergis and, by extension, a service with
reduced ability/inclination to prioritise costly m@ommercially-lucrative public interest-

oriented deliverables, including sub-national TViwgables.

1.4 The “Local Specificity” of the South African “Case”

A question which can legitimately be asked of thishor is whether the “case” examined by

this research project — the case of the regiomalllquestion in democratic-era South African
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TV policymaking — has unique features when compéoetbr instance, TV policymaking on
the same matters in other democratic countriexh a8 the countries from which early-
democratic-era South African policymakers took safteir TV policy ideas and models,
e.g. Canada, the UK, Australia and Germany. DuacahGlenn (2010) refer to “[t]he twists
and turns of regional and local television” in Soéffrica (2010, p. 53), but to what extent
were these “twists and turns” uniquely South Afnidceetween 1990 and 20117 Jacobs (2003),
writing on South Africa’s democratic transition ¢amedia’s role in it), warns that

[...] any theory that deals with post-apartheidtBfrica would have to be rooted first of all

in local specificity, while simultaneously locatisgange and transformation in a global and
continental setting (2003, p. 29).

Jacobs (2003) seems to be arguing for the needkéointo consideration both the similarities
and differences between democratic-era South Afreogoeriences of change and
transformation and the change/transformation egpeds in other countries elsewhere in
Africa and globally. Jacobs’s argument is, in thighor’s view, valid. What, then, might
have been the nature of the “global and continesgtiing”, as Jacobs (2003) puts it, in
relation to regional/local TV policymaking in eaddgmocratic-era South Africa? In this
author’s view, the continental setting was notipafarly illuminating for this research’s
particular case study because the TV policymakkmggences in other African countries
have not shown the same reliance that South Affléapolicymakers have on non-African
broadcast policy precedents. (However, it does hede said that there is evidence that
other African states have, at times, looked to B@dtican democratic-era broadcast
policymaking for models (see D. Moyo, 2006).) Irstauthor’s view, it is beyond the
African setting, in the global setting, that onestlook for international influences relevant

to the case of South African democratic-era TV gyotiaking on regional/local matters.

South African early-democratic-era TV policymakiersked to policy models in the UK, in
South Africa’s fellow former British “white Dominits” of Canada and Australia, in
continental Western Europe (e.g. Germany), andends. (A key linkage between early-
democratic-era South African TV policymaking and pdicymaking in the UK, Canada,
Australia and Western Europe was the emphasig of #iese jurisdictions on having, as part

of the national broadcasting dispensation, a puaizice broadcaster (PSB) drawing to
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some extent on the PSB tradition established ire#iily days of radio by the BBC in the
UK.)

And among the models referenced by South Africditypmakers in these other jurisdictions
were models for managing sub-national TV eleméragyive but one example, ICASA’s
August 2003 Regional TV (RTV) Discussion Paperestahat

[i]n approaching the introduction of public RTV sies it is perhaps useful to consider the
following quote from a study on “Television in tN&tions and Regions” conducted by the
United Kingdom'’s Independent Television CommisdidrC]. The report states that
“broadcastersmust recognise their special relationship to ounsseof community and
national identity.One of the most effective ways in which they cathidds by enabling more
programmesgo be made both by the regions and — equally ingmbrt by companies within
the regiondor network transmission.”

This quote highlights the critical need in Southiéd for programming that is not solely
driven by national interests or by [...] broadcastsegvices situated in the capital cities, but
programming that is reflective of regional inteseahd which captures the diverse views of
broadcasting services located in different cultgeaitres within South Africa (ICASA, 2003a,
p.13, italics in original).

This passage is but one of many possible exampBeuth African early-democratic-era TV
policymakers referencing the work of TV policymaketsewhere — in this case the UK
ITC’s imposition of regional production obligationsa the regional, advertiser-funded
Independent Television (ITV) franchises licensemhfithe mid-1950s onwards in the UK
(licensed to compete with the publicly funded (antladvertiser-funded) BBC TV'’s two

national channels).

On the matter of ensuring that this study was ‘@dbin “local specificity”, as Jacobs (2003)
puts it, it was this author’s view that a specilic&outh African feature of the regional/local
TV policy question in the early democratic eradattire touched upon in the work of Barnett
(1999a), Duncan (2001), Horwitz (2001), and Teem@seelli (2008)) was the degree to
which discourses of diversity (discourses centrdhe regional/local TV policy question)
were fraught in early-democratic-era South Afriaad fraught in ways quite specific to
South Africa because of the country’s specific exgrees with diversity
arguments/constructs/discourses during the apdréra). For example, as will be seen in
Chapter Nine, the data analysis for this thesisdioal situation — via the 2002 Broadcasting
Amendment Act’s provision for geographically/lingtically segregated public TV channels
— whereby the DoC, though seeking to celebratefstipipe country’s linguistic diversity,
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was seen by some observers as pushing forwarday pebdel which resonated potentially
harmfully with the SABC’s apartheid-era segregatdV signals (Mistry, 2003;
Markovitz, 2006 and Warren, 2006 — interviews vdthhor).

In seeking to address the view from Jacobs (20€@8)there is a necessity for consideration
of bothinternational influences and local specificitielsem interrogating South African post-
apartheid experiences of change/transformatios athihor found Horwitz's (2001) analysis
quite useful. Horwitz (2001) combines, in relattorSouth African early-democratic-era
broadcasting policy, consideration of both local giobal elements. Horwitz (2001) draws
to some extent on the aforementioned notion ofajlsation’s global/local (“glocalisation”

to Robertson (1995)) dynamics in his analysis wfitten submission by South Africa’s
Group of Thirteen (G13) civil society grouping teetIBA Triple Inquiry of 1994-95.

Horwitz (2001) writes that the G13 submission

[...] argued that the international dynamic of naegliobalisation could not be wished away,
but that national broadcasting systems could presiient — especially in South Africa where
broadcasting was expected to participate in ndtigiiding and the construction of norms of
citizenship — particularly if they countered gldbation by allying with an emerging
regionalist countertrend (Horwitz, 2001, p. 154).

This sub-national “regionalist countertrend” tolggdisation referred to by Horwitz (2001)
resonates with the global/local dynamics discusselier in this chapter in relation to the
work of Moragas Spat al. (1999), Robertson (1995) and Robins and Cornfb®93).
Horwitz (2001) states that

[tihough “regionalism” in South Africa can conjuttee old apartheid group areas and separate
development, the Group of Thirteen [G13] documegued that the trend of regionalism
must be addressed (2001, p. 155).

But Horwitz (2001) goes on to suggest, somewhapiposition to the G13 view, that South
African early-democratic-era TV policymakers neededsome extent because of the
negative apartheid inheritance in relation to diitgrdiscourses, to prioritise nation-building

above all else. Horwitz writes that

South Africa found itself post-February 1990 in theque situation of engaging in what
appears to be an old-fashioned, nineteenth-centatign-building exercise. While so many
societies seem engulfed by issues of differen@tity politics, and the centripetal forces of
ethnic mobilization, South Africa, which experiedce particularly corrupt version of these,
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found itself in the anomalous position of strivitogcreate a national polity, identity, and
culture (Horwitz, 2001, p. 153).

Thus, in Horwitz’'s (2001) view — which this autHords persuasive — a locgpecificityin

the case of South African early-democratic-era @caat policy change/transformation was
the need for South African broadcast policymaker@d some extent) go against the
emerging global/local “centripetal” paradigms of th990s, i.e. to take on the somewhat
“anomalous” (anomalous in the emergent globalisghgbal/local era) task of prioritising
national values, discourses and argument over atibnal ones. Here, Horwitz is pointing to
the specificity of the South African experienceadofersity discourses and practices — specific
due to what Horwitz calls the “particularly corrippproaches to diversity adopted by the
apartheid-era “separate development” constructst-Temaselli (2008) seems to share
Horwitz’s view that South African early-democraéca broadcast policymakers’ national
unity discourses, while made necessary by the lagidrpast, also had to contend with the
reality that, in the 1990s and the beginning ofrtees millennium, national unity paradigms

were, internationally, becoming less potent. Teema&selli (2008) writes that

[...] in complex modern societies, people are ldgalyito think of themselves in the first
instance as “national citizens”, and are more jikelposition themselves within a matrix of
multiple and often conflicting identities and lolyas based on such disparate considerations
as locality, belief or religion, occupation or dasthnicity and language, and even gender
(2008, p. 90).

Here, then, Teer-Tomaselli usefully posits a tem&ietween the pull of allegiances to
elements such as “locality” and the efforts by eadmocratic-era South African
policymakers to push forward national paradigmsadaun (2001), in writing about what she
calls the “national question” in democratic-era tholdfrica, also argues that the question of
how to build national unity was fraught in Southrid&’s early-democratic period. According
to Duncan (2001), a key complicating factor for ®offrica’s national unity project was the
global rise in the 1990s of neo-liberalism. For Bam (2001), the ruling ANC’s apparent
acceptance of this neo-liberal consensus, viantsvh Employment and Redistribution
(GEAR) macro-economic strategy of 1996, was fatdfuDuncan’s (2001) view, the ANC
and the government it led, after adoption of GEAR, the country on a course whereby
room to manoeuvre on social expenditure, inclugéixgenditure on the public broadcaster
the SABC, was fundamentally constrained by the-oestvery logic at the heart of neo-

liberal economics. The cost-recovery logic, argbaacan (2001), was directly applied to the
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SABC - as evidenced by the lack of core state hpdi the SABC, and by SABC/state
acceptance of the cost-cutting strategies propbgelde McKinsey consultancy in the mid-
1990s when the SABC fell into financial difficultlpuncan (2001) contends that the belief
that the SABC, heavily reliant on commercial revesicould play a nation-building role was
“profoundly naive”, because

[the material conditions of the SABC over the pE3tyears [the 1990s] have made the
resolution of the national question on the levetwfure, information and ideas, less, rather
than more, possible (2001, p. 161).

The SABC's declining ability to deliver on nationality objectives, argues Duncan (2001),
was a product of broadcast policymakers’ often r@ahttory answers to the national
question, e.g. Duncan (2001) cites as contradi¢tarycalls by policymakers for the public
broadcaster to help build a néwelusivenational democratic consensus, while at the same
time policymakers were consistently allowing, parkarly in TV, for commercialisation to

rule the day — a commercialisation which Duncamesgended to hawexclusivetendencies.

There seems to be little doubt that seeking ta a@fonal unity — while at the same time
recognising/respecting and even promoting diversityas a highly complex and delicate
media/culture public policy exercise in the newgntbcratic South Africa. According to
Barnett (1999a),

[...] inherited economic, institutional, and culibiconditions continue to impose limitations
on the practical implementation of a progressiveceptualisation of the mass media as a
vehicle for nation-building and democratic commatticn (1999a, p. 274).

For instance, argues Barnett (1999a), South Afrfoéitial cultural policies” in the mid- to
late 1990s

[...] are characterised by a tension between ¢hentitment to recognise and promote cultural
diversity on the one hand and a strong commitmgnh®& ANC to depoliticise ethnicity on

the other. The tension turns upon the fact thdisiag the former goal involves the politically
contested redistribution of resources between camities, interests, and institutions. Hence,
efforts to redress past inequalities in resourtation tend to exacerbate tendencies towards
the politicisation of cultural identities (1999a,3Y5).

And thus, this author is of the view that this eesé project’s investigation of the case of

South Africa’s early-democratic-era policymakingregional/local TV matters — because the
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case had both a meaningful international policytexiras well as a strong link to some
uniquely South African tensions in relation to yrand diversity values/objectives/discourses
— provided a lens through which to consider botarimationally resonant and locally specific

elements of South African public policymaking.

1.5 Structural Outline of the Thesis

This thesis is divided into three parts. Part Gmgitled “Introduction and Context”, consists
of this introductory chapter and the next chap@drapter Two, which looks at the origins and
evolution of the regional/local TV question in Soudtfrica. Chapter Two, in order to
properly contextualise the regional/local questiotelevision (TV arrived late to South
Africa, in January 1976), discusses historical &ets from before the arrival of TV, at the
beginnings of broadcasting in South Africa, staytivith the onset of publicly consumed

radio broadcasts in 1924.

Part Two of this thesis, entitled “Theoretical Femorks and Methodology”, consists of
Chapters Three to Five. Chapter Three contextisatiad sets out one of the two theoretical
frameworks adopted by this research — the publerést framework extracted from the ideas
of Feintuck and Varney (2006) — and outlines traeelof this framework within “social
responsibility” approaches to the public interestiedia policy. Also explained in Chapter
Three is the place occupied by the regional/lodauiestion within social responsibility-
oriented public interest media frameworks, inclgdihe framework extracted for this
research from the work of Feintuck and Varney (20@®apter Four sets out this research’s
other theoretical framework — the adapted versidfimgdon’s (1995) policy streams theory
of deliberative public policymaking — and explabwh how Kingdon’s framework fits

within the field of public policy theory and howishauthor adapted Kingdon’s framework in
accordance with the needs of this particular rebe@andeavour. Chapter Five, the final
chapter of Part Two, outlines, and defends, thegdes the research project, which was a

single-case, qualitative case study across fouogenf South African TV policymaking.

Part Three, entitled “Data Analysis and Conclusiposnsists of five chapters — Chapters
Six to Ten — and provides this research projeciimal contribution to the literature on

South African broadcasting policy. Chapters Siiioe analyse the data collected for each
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of the four periods of the case study: the per@@0lto October 1996 (in Chapter Six); the
period November 1996 to 2001 (Chapter Seven); éneg 2002 to 2006 (Chapter Eight);
and the period 2007 to 2011 (Chapter Nine). Thal fihapter, Chapter Ten, draws
conclusions across the four periods of study -aceoss the findings analysed in Chapters
Six to Nine — and then concludes the thesis witm@ration of the potential paths forward

for the South African regional/local TV policy quies in 2012 and beyond.

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 39
the Regional/Local Question and Undermines the Pichhterest



Chapter 2: From Broederbond Interests to Public Inerest

The Emergence of South Africa’s Regional/Local TVu@stion, 1924 to 2011

**

[...] when television came at last to South Africdi@ so with the most advanced technology of the &nd an
impact that was all the greater because of the Idelgy. It became the apartheid system’s most pgolver
propaganda weapon Sparks (2003)

[...] the government is not so much interested irthé@g as fragmenting [...] Phelan (1987)

The apartheid division of South Africa was entrextthn the structures of the TV channels themselés.
addressed whites in English and Afrikaans. TV2 assied blacks in Zulu. TV3 addressed blacks in Spthio
A white person watching TV1 would imagine that hehe lived in an almost white world, while a blgmson

watching TV2/3 would feel that he or she lived prianarily black world, a citizen of one of the helands —
Currie and Markovitz (1993)

[...] there's the historical challenge: a regionalevision model catering to the specific needaglistic and
ethnic groups resurrects some profoundly disturtskeletons from the apartheid closet. Clearly, e88g
market segmentation around language and ethnierdiffces would imply revisiting the scheduling farfnem
the apartheid era. It would mean alienating groapsl making assumptions about cultural and language
insulation. In such a scenario, fulfilling one ctihgional mandate could become antithetical to itheals of
the Constitution itself Mistry (2003)

**

The regional/local TV question in South African &ddoasting policy could only truly begin
to emerge once publicly available TV transmissioad begun in the country, which was in
January 1976. But as this chapter shows, the raffiocal questiordid begin to emerge
before the arrival of TV, in relation to radio, the state-run SABC made efforts to sub-
nationally segregate its radio audiences in lint wihite supremacist apartheid ideology.
And then when TV arrived, the SABC also made efftothave this new medium serve
segregationist ideology. Later, in the transitiedainocratic and democratic eras between
1990 and 2011, the regional/local TV question wased upside down from its apartheid-era
character. Now the overriding aim of TV policymadsiwas not to segregate but to build a
new, unified nation. Sub-national services wereghetransitional-democratic and
democratic eras, increasingly positioned as nepess#uild “unity in diversity” — an
entirely different emphasis from the segregatiomsnt of apartheid-era approaches to

diversity.

The unity-in-diversity logic was codified in the Bdroadcasting Policy White Paper of
1998, which set out five “public interest valuesat the democratic government, led by the

African National Congress (ANC), had decided upanidroadcasting: “access, diversity
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within the framework of national unity, equalitpdependence and unity” (DoC, 1998, sect.
1.3.3). This framing of the public interest in terof these five values left ample room for the
regional/local TV question to be pursued — provjdemvever that its pursuit did not
undermine “national unity”. Thus, the regional/lbT&® question was to some extent
inherently fraught in the democratic South Afridag to its potential resonance, if
mishandled, with the negative, divisive sub-naticatategies deployed in radio and TV by

the apartheid-era, strongly state-controlled, SABC.

This chapter first looks at the literature on pié-South African broadcasting, and then at the
apartheid-era years of TV between 1976 and 1988nTirere is a section divided into four
periods — 1990 to October 1996, November 1996 @1 2P002 to 2006, and 2007 to 2011 —
which looks at how the existing literature captutesevolution of public interest
policymaking, including policymaking on regionaltkd TV matters, during the transitional-
democratic and democratic eras. The final sectitei©some conclusions from the review of

the literature.

2.1 Radio for the (White) Nation, 1924 to 1975

The years 1924 to the end of 1975 were the pre-@arg/in South African broadcasting.
According to Rosenthal (1974), South Africa’s “fimogramme of regular broadcasting”
was a radio broadcast transmitted from a stud@oimntown Johannesburg on 1 July 1924
by a station called JB (Rosenthal, 1974, p. 1).rilay and R. Tomaselli (1989) provide an
account of the directions that radio broadcastiud tbetween its introduction in 1924 and
the early 1970s on the eve of the introductionéf As Hayman and Tomaselli (1989) point
out, radio in South Africa started out in the 1928sa set of three localised private
commercial stations in the main metropoles of Jokahurg, Cape Town and Durban (1989,
pp. 24-30). In the 1930s, the South African Govesntiurned its attention to developing a
national, state-funded broadcasting system, an@&®C was founded in 1936 (Hayman and
Tomaselli, 1989, p. 31). In keeping with its statissa former British colony, South Africa
took advice on the setting up of its national brezestier from the UK’s British Broadcasting
Corporation (BBC) founder, John Reith, who visigalth Africa in 1934 and submitted his
report to the South African Government in 1935. g to the path he had charted for the
BBC in the UK, Reith recommended that South Afgstablish a state-funded national
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public service broadcaster (PSB), and that theasvchief aims should be nation-building
and reinforcing national consensus. Hayman and $elin#1989) argue that Reith was naive
in his assumption that a national consensus coudd i@ the country, as “he was unaware of
the degree of conflict between the two groups enttgemonic alliance” (1989, p. 31). The
“hegemonic alliance” to which Hayman and Tomaselier was that between the English
and Afrikaner segments of the white South Africapudation of that time. Neither Reith, nor
the South African Government of the day, saw thgntg black population as party to the
nation-building, consensus-building project. Thatfan” was implicitly seen as a nation of
white people (so-called “Europeans”) while non-wtpeople (“non-Europeans”) were not
seen as full citizens. Reith recommended thatahguage of programming on the national
public radio service be differentiated between Ehghnd Afrikaans, depending on the
region of the country, i.e. Afrikaans-language pamgming in regions of apparent Afrikaner
majority, and English-language programming in tiadally white Anglo-Saxon areas. Here,
then, were the beginnings of the regional/localstjoe in South African broadcasting.

Hayman and Tomaselli (1989) argue that Reith miststdod

[...] the degree to which each language group wasniméd by different ideological,
economic and political perspectives, and had adcedéferent kinds of power. These
differences could not be accommodated by a simafeskation of content from one language
into another (1989, p. 32).

Horwitz (2001) concurs with Hayman and Tomase('989) characterisation of the deep

rivalry between English and Afrikaner South Afrisamriting that

[tlhe early history of South African broadcastilige most of white South African history,

was rooted in and around the conflicts betweenkA&ins and English speakers. Broadcasting,
an important site for the production of culturegntity and nation building — and entailing
often zero-sum decisions on language choice — hexefore a major terrain of struggle
(Horwitz, 2001, p. 55).

Horwitz also argues that

[b]roadcasting’s crucial role in constructing ampegl to the nation, in helping define the very
idea of the relevant collective, and as an agesbofal control was clearly not lost on either
of the white partners (2001, pp. 55-6).

Another example of the regional/local question besised in the early years of SABC radio
broadcasting was the call in the 1937 SABC Annuwgddrt for a greater degree of

information-sourcing from sub-national localiti@$is Annual Report, according to Hayman
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and Tomaselli (1989), called for “as many centepa@ssible” to “be called on to provide
material for its [the SABC’s] programmes, as by timethod the life of the nation can best be
reflected” (SABC, 1937, quoted in Hayman and Torliad®89, p. 35). Here the SABC was
apparently embracing the notion that (white) “naéil unity would be best achieved by
recognising/representing the diversity of (whitlities in the (white) nation. At the same
time, it is likely that the SABC still saw its nati-building role through a centrist,
paternalistic Reithian lens, i.e. the producersrmadagers at headquarters were to be the
arbiters of what constituted appropriate nationgtuce and national consensus. In the 1940s,
the SABC began to turn its attention to black hstes, and its first step in this direction was
to deploy a loudspeaker system in black worker aaimgs and hostels (Hayman and
Tomaselli, 1989, p. 39). The programming provideough the loudspeakers was either
taken directly from the English and Afrikaans SAB(io services or was translated into
Zulu, Xhosa or a Sotho dialect, depending, as 84 ISABC Annual Report put it, “on the
linguistic needs of the territory served” (SABCAD9 quoted in Hayman and Tomaselli,
1989, p. 51¥.Here, then, were the beginnings of the SABC'’s franof the regional/local
question in relation to its black listeners, witle framing based on the assumption that black
South Africans could be geographically delineatecbading to language usage. Another
iteration of the regional/local question in thelgaays of SABC radio was contained in the
1948 report of the Schoch Commission, which, invileeds of Hayman and Tomaselli,
advised the SABC to pursue “a degree of decerditadis’, whereby “regional managers”
would play “a more active role, rather than refegrmost decisions to Johannesburg” (1989,
p. 43). Among other things, the Schoch report ssiggethat SABC regional managers

should meet frequently with local councils in ortiesource information (1989, p. 43).

The SABC's efforts to differentially target blackdio listeners continued in the mid-1950s
with implementation of the Schoch report’'s recomdezh“cable rediffusion” system of
delivery (Hayman and Tomaselli, 1989, pp. 45-4@)isBystem consisted of audio lines
linked directly to the homes of black people inertb deliver programming developed by

the SABC specifically for black audiences. The sgstvas implemented in the townships

2 In this thesis’s coverage of the pre-democratic pre-democratic-era naming conventions are useithé
country’s indigenous languages, i.e. Northern Scofmuthern Sotho, SeTswana, SiSwati, LuVenda, Tesong
Ndebele, Xhosa, Zulu (as documented in Hamm, 199168). In coverage of the formally democratic feoan
1994 onwards, the namings used are those as adoptbd 1996 Constitution, i.e. Sepedi, Sesothtsv&mna,
siSwati, Tshivenda, Xitsonga, isiNdebele, isiXhasd isiZulu.
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around Johannesburg by a firm called Orlando Residh, with around 14,000 homes
connected by 1956 (Hayman and Tomaselli, 19892p.Ben, in 1959, when the South
African Post Office completed installation of lale telephony links between the SABC'’s
various transmitter sites — allowing programmindpéofed between transmitters — it became
possible, for the first time, for a radio chanrebe broadcast nationally and simultaneously
on every SABC transmitter. According to Hayman aodaselli (1989), this development of
a national broadcast footprint allowed SABC progneers to rely less on generating local
content to fill local programming slots, meaning

[llisteners were deprived of the ability to heagithown local or regional elements on the
radio, which would presumably have reinforced aareglism which would have
compromised the centralised power of the rulingugr(1989, p. 48).

However, during the same period, the SABC built ynarditional local studios, allowing for
more local production (Hayman and Tomaselli, 198919). Thus it would appear that the
National Party (NP), in power from 1948 onwards gretlually developing and imposing its
apartheid ideology on the country — and on the SAB@witz, 2001; Van Zyl, 1994) — was
grappling in the 1960s to find what it regardedresappropriate mix of national and sub-
national elements in broadcasting, i.e. the NPgvappling with its own particular version of

the regional/local question in broadcasting.

FM technology and Radio Bantu
In the 1960s, the arrival of FM (frequency moduwajiradio technology apparently provided

the Nationalists with the balance they had beekisge- the balance, in radio content
production/distribution, between centralised cdrdred sub-national segregation. As
Hayman and Tomaselli (1989) write, FM transmissilowed the SABC to “segregate the
audience according to the categorisations of etbaic group and language which
characterised the apartheid ideology” (1989, p. BB) radio was a more targeted audio
transmission technology than AM (amplitude modolatior medium wave (MW), and thus
FM transmission allowed for delivery to smaller,re@recise broadcast footprints. In
addition, it was felt that if the SABC could geabk listeners to consunaoaly FM radio,
then, as Hayman and Tomaselli (1989) put it, thesilel “automatically tend to isolate most
of the black population from foreign broadcastdireadcasts which were available on

medium wave and which the apartheid governmenhdidvant black listeners to consume
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(1989, p. 66). FM technology allowed the SABC teate, in the 1960s, the apartheid-infused
Radio Bantu service, which eventually had a mugtof different FM channels, each
targeted in terms of language, content and reaefwiotprint at different Banfu‘population
groups” (SABC 1963, quoted in Hamm, 1991, p. 16&hkeir “Bantustans” (“Bantu
homelands”). Hamm (1991) argues that Radio Bangmedl perfectly with the intensive
“separate development” phase of apartheid initiate@resident Hendrik Verwoerd and
pursued by the NP government from 1958 onwards (Hai®91, p. 152). According to
Hamm (1991),

[tlhis new mythology [separate development] of seuignored much: that black cultural,
political and linguistic identity was infinitely mme complex than a simple classification into a
small number of “tribes” or “tribal languages” cdiduggest; that blacks had in fact formerly
occupied much of the land now claimed by whiteat ttribal” boundaries had constantly
shifted over the years and centuries; that culintataction among “tribes” had been common
before and during European colonisation and contj(&391, p. 153).

Setting up Radio Bantu on FM consisted of expanthiegexisting Zulu- and Xhosa-language
channels and adding five more channels, in thelgomt Sotho, Southern Sotho, SeTswana,
LuVenda and Tsonga languages (Hamm, 1991, p. Irb@)e 1980s, two more services,
Radio Swazi and Radio Ndebele, were added, makiatpbof nine ethnically divided
services, allowing each of the 10 Bantustan statées targeted (with the two Xhosa
Bantustans, Transkei and Ciskei, both served bydRédosa) (Hamm, 1991, p. 167). Once
Radio Bantu was fully established, writes Van 249%4),

[...] each of the indigenous language channels waddaby a white man and each
contributed to the concept of separate ethnic gspsipeaking a pure form of the language and
maintaining their separate identities. In princiffiess seemed to be quite acceptable — all the
cultural minorities had a voice. But in the peredrethnicity of apartheid what was ignored
was the migration of cultures throughout South é&drithe multilingual capacities of most
South African blacks, the evolving nature of bléakguages, and the lack of consultation (at
worst) or black control of their own channels (ast) (Van Zyl, 1994).

Apartheid’s Bantustan policy, which by 1980 hadutesl in the forced relocation of more
than 4 million black South Africans (with 2 millianore people still targeted for removal
(Rogers, 1980, pp. 58-59)), dictated that the bldgk South Africans who could live in an

urban black township were those employed in thaaailjt whites-only city. All other black

% The word Bantu refers to certain African ethniougs, in Central, East and Southern Africa, whakpe
languages in the Bantu language grouping (languiagshich “bantu” means “people”). The term is pajive
in the South African context because of its usé¢hleyapartheid authorities as a label for black Bédticans.
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South Africans were required to live in one of fiteethnically defined rural Bantustans.The
SABC'’s attempts during the apartheid era to reoddhe apartheid ideology’s vision of
ethnic separateness/distinctiveness through engpbpen ethnic groups’ (often illusory)
geographical/linguistic separateness is covereldrapill (2002), who shows how the SABC
persisted in, among other things, disingenuouslyatterising black South Africans as

monolingual. Of Radio Bantu, Krabill (2002) writas follows:

This structure of separate channels for each laggfianicely with apartheid’s ideology of
separate development, which attempted to subveitakf nationalism by claiming that the
divisions between various groups of Black Southodins (e.g. Zulu, Xhosa, Sotho, etc.) were
more significant than their similarities. There wasroom in Radio Bantu for the fact that
many if not most South Africans actually speak atore of two or more languages during the
course of their day, and often during the coursa sifhgle sentence (2002, pp. 15-16).

However, both Gunner (2002) and Lekgoathi (2009eh=onducted research which reveals
that black South Africans were able to appropréate subvert elements of Radio Bantu
services in such a manner that the services wersofely vehicles for discourses of distorted

ethnicity and white supremacy.

2.2 Broederbond TV

In the 1950s and 1960s, while most industrialisaehtries, and several African countries,
were introducing television, the South African Natklist government refused to allow it.
The reasons for the delay had nothing to do witmemics or the availability of technology;
the delay was entirely ideologically motivated. iNaal Party conservatives were gravely
concerned about the effect television might havéhertightly controlled society their
apartheid regime had created. As Van Zyl (19943 put

[tlhe main arguments [by the National Party] agaiekvision were that: (a) it would dilute
Afrikaner culture, (b) it would introduce communigeology into South Africa, and (c) it
would give blacks revolutionary ideas (Van Zyl, 499

Several authors have written about this pre-TVqmknvhen many white South Africans
were hungering for TV (and even buying TV setsrieparation) while the NP government
remained steadfast in its opposition. The Natiatsilfear of TV was reflected in the
apocalyptic predictions of Posts and Telegraphggin Albert Hertzog in the 1960s and
early 1970s. Hertzog was reported as saying, arativey things, that the arrival of TV could
begin “the destruction of white South Africal'ifne,1964). Accordingly, Hertzog’s strategy
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was as follows: “As far as | am concerned, we néler have televisionT{me,1964).
According to Cros (1996),

[...] television became the arch-enemy of Afrikaimterests and nationalist politics. On the
other hand, most of the government’s liberal opptsievere in favour of television, so that
TV became a violent political battlefield for thed major ideological forces in white South
Africa (Cros, 1996).

South African academic Nixon (1999) has writterisf childhood memory, in Johannesburg,
of the Apollo Moon landing of 1969, when, in thesahce of television, he and other white
South Africans waited in line at a planetarium vehartaped version of foreign TV coverage

of the Moon landing was shown:

For fifteen minutes | witnessed a lunar landing 8eemed no stranger than the unearthly
presence of that black box in the room. Then thouwas closed again and we filed out,
abandoning our seats to the next twenty peopl@én(Nixon, 1999).

Nixon (1999) recalls that some wealthy white SoAfiticans, determined to see the Moon
landing live, flew all the way to the UK to watdioin TV. According to Nixon, the
popularity of the Moon landing as global TV spetgaand white South Africans’
embarrassment that their country was so “primiti&s’to not have TV while the US was
putting a man on the Moon, contributed to the NwldParty’s realisation that it could not
hold back TV much longer (Nixon, 1999). Howeveradling to Sparks (2003), the NP and

the SABC were still extremely cautious in theiraauction of the new medium:

Not until [SABC Board Chairman Piet] Meyer and felow directors of the SABC were
satisfied that they could control this feared meditindeed more than that, until they knew
they could turn it to their powerful political adwage — did they introduce it (2003, p. 100).

In January 1976, television transmissions firsivad into the homes of South Africans — via
a single SABC TV channel broadcasting for five lsoaiday, in a mix of English and
Afrikaans (Cros, 1996). The NP government was datexd that TV’s power be used not as
a liberating medium but as a propagandising toatihbould reinforce apartheid ideology.
According to Van Zyl (1994), SABC TV

[...] became one of the most rigidly controlledstiaroadcasting systems in the world. There
were strict (unwritten) rules about who may and wieyy not appear in the news and who
may or may not be accessed (Van Zyl, 1994).
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According to Sparks (2003),

[...] when television came at last to South Africdiil so with the most advanced technology
of the time and an impact that was all the grela¢eause of the long delay. It became the
apartheid system’s most powerful propaganda weép@®3, p. 98).

Timemagazine in the US found the arrival of TV in SoAfrica worthy of comment,

writing on 19 January 1976 that

[m]any whites [...] for the first time saw what Sowifrica’s black regions and their leaders
looked like when Zululand’s Chief Gatsha Buthelgzd the Transkei's Kaiser Matanzima
appeared on news programmesr(e,1976).

This Timepiece implicitly legitimises Bantustan rulers Bu#® [of the KwaZulu Bantustan)]
and Matanzima [of the Transkei Bantustan] as atithélack leaders — a view not shared by
the banned, and often exiled or imprisoned, memaiettsee ANC with which both Buthelezi
and Matanzima were in conflict. THémewriter was thus inadvertently hinting at the
propagandising potential of SABC TV under the tigbntrol of the Afrikaner NP
government. The extent of Afrikaner control of 8&BC was such that in 1978, it was
calculated by journalists Wilkins and Strydom th&tmembers of the Afrikaner secret
society, the Broederbond, were working, mostlyeaiar levels, in the SABC (Wilkins and
Strydom, 1978, cited in Horwitz, 2001, p. 60, fau#). Broederbonder Piet Meyer, one of
the most powerful figures at the SABC for seveetatles, and who served for a time as
Chair of the SABC Board, was Broederbond Chairmmamf1960 to 1972 (Sparks, 2003, p.
98; Wilkins and Strydom, 1978, cited in Horwitz,040 p. 60, footnote). All top members of
the National Party were Broederbond members, amsltibth the government and the SABC
were, from the 1960s to the end of the 1980s, adfusith the ultra-conservative white
supremacist ideology of the Broederbond. P.W. Bat@Broederbond member who ruled
South Africa from 1978 to 1989, first as Prime Mieir and then as President, was in the
habit of directly intervening in the activities®ABC TV when he saw fit (Van Zyl, 1994).
As Van Zyl (1994) writes,

[c]ontrol of broadcasting resided in the Presideotfice and there are documented cases of
PW Botha telephoning the news office to order #raitem be changed or dropped. This
culminated in the firing of the Chief Executivetbe SABC, [Riaan] Eksteen, in 1988 when
he incurred the wrath of PW Botha (Van Zyl, 1994).
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For the first five years of TV on the SABC, thewdsee remained a single channel, TV1,
broadcasting for five hours a day and alternatieigveen English-language and Afrikaans-
language programming (Horwitz, 2001; K. Tomasaeili&. Tomaselli, 1989). In December
1981, a second channel, TV2, was introduced, tedgat black South Africans.

Attempts to segregate the black TV audience

It was in 1983 that the regional/local questioreesd into the South Africa’s TV context.
This was the year when the SABC split TV2 into sesvices, TV2 and TV3, which were
linguistically and geographically segregated fraamleother. The two services were offered
over the same transmitter network, but on a “tratisnsplit” basis, such that depending on
where one lived in the country, one either receiV®@ (the Nguni service) or TV3 (the
Sotho service). On TV2, the programming was in Ndmmguages (e.g. Zulu, Xhosa,
SiSwati, Ndebele) and the channel was only tratethib parts of the country where Nguni-
speaking peoples were thought to predominate. T"/ég§rpmming, meanwhile, was in Sotho
languages (e.g. Northern Sotho, Southern Sothcs\@&Ta) and was only transmitted in
areas where Sotho-speaking peoples were thouglet tothe majority (Teer-Tomaselli,
2005, p. 559). Each service broadcast around @ishaf programming per week (Horwitz,
2001, p. 68). A fourth service, TV4, was introdu@ed 985, consisting of sports
programming and foreign entertainment shows. T\@duke same frequencies as TV2 and
TV3 but only came on-air at 21h30 each evening #fie split TV2/TV3 programming had
come to an end for the day (Horwitz, 2001, pp. 88-8s Currie and Markovitz (1993) put
it,

[tlhe apartheid division of South Africa was enttbad in the structures of the TV channels

themselves. TV1 addressed whites in English anik&dns. TV2 addressed blacks in Zulu.
TV3 addressed blacks in Sotho (1993, p. 92).

Currie and Markovitz (1993) argue that the TV2 @M8 drama programming was also

closely aligned to segregationist objectives, bseau

TV2/3 dramas reinforced the apartheid notion theths belonged in their rural homelands
with narratives that showed black people cominthéocity and, after realising that urban
society was corrupt, returning to their homelawds:hite person watching TV1 would
imagine that he or she lived in an almost whiteld;arvhile a black person watching TV2/3
would feel that he or she lived in a primarily tdagorld, a citizen of one of the homelands
(1993, p. 92).
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However, even with all of the NP efforts to reirferits apartheid ideology through
television, black South Africans could, it mustreenembered, still choos®wtto watch
“their” channels. Phelan (1987) has argued thatkb#outh Africans were in fact drawn
more towards English-language programming, on Tkds posing a problem for the

apartheid authorities:

From watching the programs [TV1, TV2, TV3] on talon myself and talking with whites
and blacks, my impression is that few are intetkstehe solemn amateurism of the black
television news [...] (Phelan, 1987, p. 59).

And, Phelan (1987) wrote, “English would certaibly the medium preferred by advertisers
for reaching blacks; but the government is not seiminterested in reaching as fragmenting
[...]" (1987, p. 59). Meanwhile, white TV viewers ddwalso confound the apartheid
engineers, by choosing to watch programming neticéd for them. Krabill (2010)
conducted research into white South Africans’ comstion, however superficial, of TV2 and
TV3, and found that these services may have, tesextent, undermined the apartheid
government’s intentions by engendering an increasede, among white South Africans, of

their shared humanity with black South Africans.

Another manifestation of the regional/local TV qties which arrived during the apartheid
era was Bop-TV, the television arm of the Bop Bizesding Corporation (Bop BC,
sometimes abbreviated as the “BBC”, no less). BGpmn by the government of the
nominally “independent” Bantustan of Bophuthatswamant on-air in 1984, and by the end
of apartheid there were three Bop BC TV servides:rregional channel called Bop-TV; a
small-footprint, Tswana-language service called Matho TV; and a satellite-distributed
educational service called Edutel. The best-knofathethree was Bop-TV, which, in the
pre-democratic era, proved controversial bothsrc@ntent and distribution. Its news
programming was mostly propaganda aimed at batgjehie image of Bophuthatswana'’s
President, Chief Lucas Mangope. (Even in the eE880s, with the transition to democracy
underway, Bop-TV was, according to P.E. Louw (1993bmouth-piece of the still pro-
apartheid ultra-conservative homeland governmeBiophuthatswana (i.e. this government
even refused to go along with the De Klerk refofnB)E. Louw, 1993b, p. 14).)
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But for all if its slavishness to the personalitytof Chief Mangope and the whims of the
apartheid government in Pretoria, Bop-TV still dévio occasionally undermine Pretoria. In
1984, the channel broadcast interviews with lea@direer Tambo and Winnie Mandela of
the banned ANC, and at one point it also ran aarwaw with Joe Slovo, the much-feared-
by-Afrikanerdom leader of the banned South AfriG@ymmunist Party (SACP) (Horwitz
2001, p. 123, based on G13, 1994). These Bop-Téhi@ws with people from banned
organisations were only legal because Bophutha@swes technically not part of South
Africa, having been granted “independence” in Deloeni977 — via an independence
ceremony at which the only “foreign” dignitariesattendance were representatives of the

apartheid government in Pretoria and other Bamss@&ogers, 1980, p. 28).

Bop-TV also caused a stir with its signal transmisswhich spilled over into parts of the
“neighbouring country” of South Africa. This sigredillage was inevitable because
Bophuthatswana was not a contiguous territorywag actually six chunks of territory — an
inland archipelago — with five of these territoné¢ces completely surrounded by South
Africa. Even Bophuthatswana'’s President Mangopetdd&'s client leader, acknowledged,
in one of his first speeches to the people of haibn”, that their new state had been saddled
with a “territorial credibility gap” (Mangope, qued in Rogers 1980, p. 29). When
Mangope’s government established Bop-TV, the brasige was permitted, in addition to
transmitting to the main Bophuthatswana territomewhat is today the North-West
Province, to acquire transmitter capacity from SABdhsmitter sites in Pretoria,
Johannesburg and Krugersdorp — in order to broatictdswana people living in the large
black urban townships (not all part of Bophuthatsa)anext to these three cities. The Bop-
TV signal from the SABC’s main transmitter siteJiohannesburg (the Brixton Tower, next
to SABC headquarters) was subsequently availatdenme of the wealthy white
neighbourhoods of Johannesburg and, writes Hor{@@91), “quickly attracted a large
audience” (Horwitz, 2001, p. 123, based on G134)19Bop-TV’s popularity in white
Johannesburg was apparently due to its broadcasftingported entertainment
programming. The SABC thus made technical modificet to the Brixton Tower site, in
order to try (not entirely successfully) to limitet spillage of the signal into the “white areas”
of Johannesburg (Horwitz, 2001, p. 123, based d8, G494), i.e. white areas in terms of the
apartheid-era Group Areas Act. As is covered irfitisethree data analysis chapters of this

thesis (Chapters Six to Eight), Bop-TV remainedagnin the democratic era and only went
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off-air in 2003, but the channel spent most offibst-1994 years as a neglected outpost of
the SABC.

Another sub-national TV iteration during the apaithera was TBN, an American Christian
Evangelical service licensed in the mid-1980s ley@liskei and Transkei Bantustans. As with
the other Bantustans, Ciskei and Transkei wereogorated back into South Africa in
1994, with Ciskei and Transkei becoming part ofrieev Eastern Cape Province. Unlike
Bop-TV, TBN never closed down, and was still onagithe end of this research project in
2011. TBN received a “grandfathered” licence atlibginning of formal democracy in 1994
and was categorised as community TV station. HowéJ@N has never been a South
African service in any meaningful sense, given itsaprogramming is almost exclusively
foreign-produced content fed to it via satellitenfr TBN headquarters in the US. But as will
be seen in Chapter Nine, the existence of TBN feasnost of the 2007 to 2011 period, a
potentially significant element of South Africaisgional/local TV question — because there
were, for a time, provisions by the DoC and thautaigpr ICASA for TBN to be the only
community TV channel carried on a digital multipi@UX) during analogue/digital dual

illumination (i.e. the period of simulcasting inaogue and digital during digital migration).

2.3 The Regional/Local TV Question in the Transitioal-Democratic and Early

Democratic Eras

In the transitional-democratic and early democretas, the regional/local TV question

emerged in several ways.

The period 1990 to October 1996

This author agrees with Ndlela’s (2007) view tHahe broadcasting policy reform process
in South Africa should be understood within theteahof South Africa’s political transition
from apartheid to democracy” (2007, p. 82). Accogdio Ndlela,

[tlhe transitional negotiation brought under sarytvirtually all the apartheid institutions.
Broadcasting became an integral part of the palitieform processes. Its centrality meant
that it became one of the apartheid institutionse@eformed as a prerequisite for holding the
first democratic elections in 1994 (Ndlela, 20078p).
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As will be seen in the rest of this chapter, whiteadcasting matters were a sub-set within a
broader set of political transformation matters, tgional/local TV matters were a sub-sub-
set (i.e. a sub-set within the set of broadcastiatters). The transitional-democratic era
began on 2 February 1990 when NP President F.\Mlad&, in his speech to Parliament,
lifted the ban on the ANC, the SACP and other aptiftheid parties. In the same month, De
Klerk made official the government’s decision tteese ANC leader Nelson Mandela from
prison. Four days prior to De Klerk's 2 Februargegh to Parliament, the Campaign for
Open Media (COM) was launched in Johannesburg ffak2003; FXI, 2008). COM was
composed of a range of civil society groups andredady Raymond Louw, former editor of
the by-then-defunct liberal newspaper, Rend Daily Mail.During the 1990-93 transition,
COM, among other things, gave inputs on media msagtethe Convention for a Democratic
South Africa (CODESA) power-sharing talks and jaiveth the Congress of South African
Trade Unions (COSATU) and the South African CountiChurches (SACC) to launch the
Campaign for Independent Broadcasting (CIB). ThB,Gdunched on 14 November 1992 in
Johannesburg, initially focussed on securing a deatically appointed SABC Board and an
independent regulator for broadcasting (Fokane32B®&l, 2008; R. Louw, 1993). COM and
then the CIB convened and/or participated in séwnaferences, meetings and workshops
during the transition period, including the Rhotksversity Media Policy Workshop of
1990, the Jabulani! Freedom of the Airwaves Comieeen The Netherlands in 1991, the
University of Bophuthatswana Media Policy Workslio@d 991, the COM/IDASA

conference in 1991, and the Free, Fair and Opefe@orce of 1992 (Fokane, 2003; FXI,
2008). There was also a COM-coordinated publicgstpin August 1990, at SABC
headquarters in Johannesburg (P.E. Louw, 19931,;Currie, 1993, p. 40).

Calls for decentralisation and diversification ob&ddcasting emerged in the early 1990s from
each of the two main political forces, which P.Bulv (1993b) has categorised as the “ANC-
oriented camp” and the “NP-oriented camp” (P.E.Wwpli993b, p. 10). Central to the ANC-
aligned camp’s policy activities in this period was August 1991 Jabulani! Freedom of the
Airwaves Conference in The Netherlands, as orgdriigethe Dutch Anti-Apartheid
Movement in cooperation with South African demoaicratedia proponents including the
ANC, COSATU and the Film and Allied Workers Orgaation (FAWO). As Currie (1993)
writes, a key recommendation from the Jabulani mgetas that South African broadcasting

should have “three sectors” — public, commerciammunity — each with “different forms of
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ownership and control [...]" (1993, p. 51). (It wiasplicit that a community sector would
need to include sub-national, localised elemefRt®in the NP-oriented camp, a push for
decentralisation and diversification in the ea®®@Qs came from the Viljoen Task Group
Report, which was the report in late 1991 of aestgipointed Task Group led by SABC
Board Chairman Christo Viljoen. P.E. Louw (1993b}targued that while the Viljoen Task
Group process was rightly castigated for beingffigantly consultative and overly
SABC/NP-driven, the Task Group Report “introducetbanber of sound communicative
principles into the media debate [...]” (P.E. Louw9Bb, p. 22). Among those principles
was the call for broadcasting access for multigiees (1993b, p. 21) — which would seem to

have implicitly included consideration of decergatl, sub-national voices.

Another voice favouring consideration of TV decahgation in this period was that of UK
academic Richard Collins, Visiting Professor in 328 the University of Natal-Durban
(UND, today the Durban campus of the UniversitKefaZulu-Natal (UKZN)). Collins
writes in 1993 that South Africa should considénrae-layer (national, regional, local) TV
dispensation, with one national TV channel, fogigaal TV franchises on another channel,
and a set of local TV outlets on a third channellif@s, 1993, pp. 94-96). In addition, each
of the three levels of TV could have its own acdabiiity structure (Collins, 1993, p. 96).
Collins (1993) writes that his proposal is intendescdan “ideal type” in order to stimulate
“reflection and critique” that might assist polistakeholders in devising a “workable model
of a democratic, pluralistic, responsive, econoitycaable and universal broadcasting
system [...]" (1993, p. 98). The SABC engaged in s@&vestructuring moves in the period
running up to the April 1994 elections, includingaadonment in early 1992 of what P.E.
Louw calls “the two black-ethnic ‘apartheid’ TV-amaels (TV2 and TV3)”, and replacement
of TV2/3 with a new channel called Contemporary @amity Values (CCV), which,
according to P.E. Louw, predominantly consistetiroherican soapies and old US movies”
(1993b, p. 21). However, as Collins (1993) points €CV also continued to broadcast, but
now on a national basis, the aforementioned diffiiaéed African-language programming
previously targeted in a split fashion to presum&@ (Nguni) and TV3 (Sotho) audiences
(Collins, 1993, p. 87).

Two victories in the early 1990s for the activisbigpings COM and the CIB were the May
1993 appointment of a new SABC Board (chosen thr@utargely public process), and the
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October 1993 promulgation by the Transitional ExieuCouncil (TEC) of the IBA Act.

The IBA Act, in terms of which the IBA was establsl at the end of March 1994, was seen
as necessary to ensure that broadcasting reforld begin immediately, even before the
April 1994 elections. The establishment of the petedent broadcast regulator on the eve of
the first democratic elections was a powerful redtgn, both symbolic and practical, of the
importance placed on broadcasting policy as a coepioof building democracy. As
mentioned in Chapter One, the IBA Act of 1993 pdexd for the IBA to “promote the
provision of a diverse range of sound and telewisimadcasting services on a national,
regional and local level [...]” (RSA, 1993a, s&tt. The IBA Act thus ensured that the
regional/local TV question would be an importarattee of broadcast policymaking in the
democratic South Africa. According to Horwitz (20Q0the 1993 drafters of the IBA Act had
drawn, in crafting the Act, on existing legislatiand sectoral makeup in Canada, Australia,
the US and Germany (2001, p. 146). As Horwitz (30@tes, based on his research
interview with IBA Act drafter Michael Markovitz (so an interviewee for this research, in

2006), the IBA Act incorporated, among other things

[...] the treatment of local music from the Canadimoadcast law; the categorization of
licensing from Australian law; procedural safegsairdm the U.S. Federal Communications
Commission; and the concept of provincial publiodsicasting from the German system
(2001, p. 146).

Indeed, it seems unmistakable in the wording ofl#e Act’s Chapter One that the Act’'s
drafters were enamoured of the strong sub-natieleahents of broadcasting in places such
as Australia and Germany. Australia has a widegarigub-national TV outlets, at
community, metropolitan and regional levels, whi Australian Broadcasting Services Act
(BSA) of 1992, placing strong emphasis on broadsastice provision to local communities
(Government of Australia, 1992). In Germany, muttetevision, and television regulation,
has been configured, since the end of World Wan lierms ofLander(state) demarcations.
The IBA Act drafters would also have been awarthefsignificant sub-national TV policy
elements in Canada, the UK, and other Western EBarogispensations. For instance,
Canada’s Broadcasting Act of 1991 (promulgatedtsetyears before the IBA Act of 1993)
contained provisions stating that broadcast progreng in Canada should “be drawn from
local, regional, national and international soutcard that the programming of the Canadian

PSB, the Canadian Broadcasting Corporation (CB@ulsl “reflect Canada and its regions
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to national and regional audiences, while senvireggpecial needs of those regions [...]”
(Government of Canada, 1991, sect. 3(1)(i)(ii) (D (m)(ii)).

South Africa’s interim Constitution of 1993, finsdid shortly after the IBA Act, added weight
to the push for consideration of sub-nationallyf@gpumred broadcasting by providing for
“provincial public media” to be an area of provialdiegislative control (RSA, 1993b, sched.
6). (However, the final Constitution of 1996 subseqtly did away with this provision for
provincial public media to be under provincial gdhiction (RSA, 1996b).) The first post-
election instances of policy contestation on ttggamal/local TV question were during the
1994-96 Triple Inquiry process — a process pripardnducted by the newly-created
regulator, the IBA, in 1994-95, with final decis®otaken in early 1996 by the Parliamentary
Portfolio Committee on Communications. The Inquisquired in terms of the IBA Act of
1993, focussed on the issues of public broadcastiogs-media control, and South African
content. For several writers, the Triple Inquirggess, specifically the role played by the
Portfolio Committee in altering the recommendatiohthe IBA, was a defining South
African broadcast policymaking moment in the deraticrera (Barnett, 1999a; Duncan,
2001; Duncan and Glenn, 2010; Horwitz, 2001). RerTriple Inquiry, the IBA conducted
numerous public hearings in 1994-95 and receiveg i of written and oral submissions
from a range of groups. Several of the submisdiomshed on the regional/local question in
TV, most prominently the submissions from a coatitof civil society organisations that
came to be known as the Group of Thirteen (G13§. Gfh3 recommended that the SABC,
which had three TV channels and was largely depgrateadvertising revenue to fund the
channels, be compelled to sell off the third chmeeluce the commercialisation of the
remaining two channels, and receive significantiptgtate funding (G13, 1994). The G13
also proposed that one of the deliverables ofvlweremaining SABC TV channels should be
provincially focussed news programming slots. AeotG13 recommendation relevant to the
regional/local question was its submission thatmt@mnmercial TV competition to the
SABC was introduced, it should be in the form seaof regional commercial TV
franchises, perhaps networked together, similéingéariginal ITV franchises licensed in the
UK in the late 1950s and 1960s (G13, 1994). Robir{806) writes that regional
commercial TV was proposed on the grounds thatvduld widen ownership and establish
regional centres of production and infrastructueaid “[i]n this way regional culture,

character and identity could also be advanced”§2p02).
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As Horwitz (2001) explains, the 1995 IBA Triple gy Report to the Minister “reflected
much of the logic of the Group of Thirteen subnassi’ (2001, p. 161). In its Report, the
IBA recommended, in line with G13 views, that t/&BE be forced to sell off its third TV
channel; that the SABC follow a strong public seevprogramming mandate on its
remaining two TV channels, including provincialgrgeted programming via daily

provincial programming windows; and that considerabe given to a regional model for
licensing of commercial TV competition to the SABBA, 1995c¢). However, the Portfolio
Committee decided in February 1996 that the SAB@dcckeep its three TV channels, and at
the same time did not compel the state to provide operational funding to the SABC.
Horwitz (2001) writes that the Portfolio Committe&riple Inquiry decisions of February
1996 “had the potential to create a commercialipiggernaut in South African television
the consequence of which will severely test thdipuervice nature of the system” (2001, p.
169). Duncan and Glenn (2010) write that the PbotfGommittee decisions “set the
television system on an overwhelmingly commercahp (2010, p. 45). Also significant for
the regional/local TV question was, as Horwitz peiout, the Portfolio Committee’s decision
to excise the IBA Triple Inquiry Report’s statecdfarence for a regional configuration for
licensing of commercial competition to the SABC eTPortfolio Committee decided that no
preference should be stated for regional commefaialHorwitz, 2001, p. 169; Portfolio
Committee, 1996). The Portfolio Committee Triplguiry decisions did, however, leave in
place the IBA’s recommendation that SABC TV shouoffi@r provincial programming

windows.

Also at issue during this period was the fate eftthoadcasting services and infrastructure
established during the apartheid era by the foorinally independent Bantustans of
Transkei, Bophuthatswana, Venda and Ciskei (theVTBtates”). The newly created, ANC-
led North-West Province Government for a time sufgzbturning the aforementioned Bop
BC into a provincial public broadcaster for the thewWest, and representatives of Bop BC
argued for the same in submissions to the IBA €rlphuiry. As Horwitz (2001) writes, Bop
BC’s hope to become a strong sub-national broaelcasthe democratic era “at one time
could claim the support of several provincial auities” (2001, p. 157, footnote). But a
National Colloquium on broadcasting policy, conwéineJanuary 1995 by the Minister of

Posts, Telecommunications and Broadcasting, subsdglset up a Task Group which drove
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forward plans for integration of the TBVC broadeastinto the SABC (Duncan, 2001, p.
154) and made recommendations to the Minister enthe integration should proceed
(recommendations which were accepted by the Mingtd later endorsed by the IBA Triple
Inquiry Report and the Portfolio Committee’s Tripheuiry decisions). All of the
broadcasting facilities from the former TBVC stateere thus to be absorbed into the SABC
and the SABC'’s signal distribution arm Sentechhwiite result that the idea of provincial
television, according to Duncan and Glenn, “recedeathe background” (2010, p. 53).
Duncan and Glenn have argued that the SABC andviBed the idea of provincial
broadcasting “with some suspicion” in the mid-1998kscause they “felt that it might
undermine the building of a common national idght{2010, p. 53). According to Jones
(21999), writing about the SABC takeover of Bop-TV,

Bop TV’s proposed incorporation was most probabbtivated by the central government’'s
concerns about the potential influence that brostitagi.could have for regional governments,
with Inkatha in control of KwaZulu/Natal and the Nfetory in the Western Cape (1999, p.
527).

Here, then, in Jones’s (1999) statement, we seddie— which other writers also appear to
share (Barnett, 1999a; Duncan and Glenn, 2010; Hgr2001) and which was discussed in
Chapter One — that consideration of sub-nationah@¥ the potential to run up against
centrist, national unity agendas. Such agendas patiularly powerful in early-democratic
South Africa because the previous, intensely digissegregationist apartheid era was still

fresh in the minds of policymakers.

In early 1996, the SABC launched, with “projecthtiing from the state (not core
operational funding), three provincial TV news andrent affairs windows: a slot serving

the Western Cape Province, another one for KwakRlatal (KZN), and a third window
targeting the two provinces of Mpumalanga and NaritProvince (which has since been re-
named Limpopo Province). These “transmitter sglitits allowed audiences in the these four
provinces to view news and current affairs programgnfieeds targeted at their provinces and
in languages determined to be the most-used irethas/inces. However, the state funding
ended for these windows in 2000-01, and the SAB@eupressure to cut costs, cancelled
the Western Cape and KZN splits in 2001 and therivgdanga/Northern Province split in
2003 (Robinson, 2006).
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In mid-1996, the ruling ANC adopted the neo-libggabwth, Employment and

Redistribution (GEAR) strategy, an implied abandenmto some extent, of its more leftist
Reconstruction and Development Programme (RDPY»84#1in Duncan’s (2001) view, the
adoption of GEAR contributed to the ANC and theaestdopting an approach to
broadcasting that was driven by self-reinforcingdiencies towards state cost-cutting and
centralised control. Duncan (2001) has argued #mbong other things, the cost-cutting
emphasis of GEAR made the SABC ripe for the costiraurecommendations it received
from the McKinsey consultancy in the mid-1990s eoramendations which included
cancellation of the provincial window TV slots (20(pp. 131-33) because the windows were

unable to satisfy neo-liberal cost-recovery créeri

South Africa’s community TV sector emerged in 1988h two temporary community TV
broadcasts via 30-day licences issued by the IB¥er@ was the Greater Durban Television
(GDTV) special event broadcast, driven by commugityups in cooperation with the
University of Natal-Durban’s (UND'’s) Centre for GQuital and Media Studies (CCMS), and
broadcast from the UND campus. This broadcast deduocal newsgathering and
production of a daily news slot (Aldridge 1997a14). There was also Rugby World Cup
TV (RWC TV) in Cape Town, a community broadcastamiged by rugby enthusiasts to
coincide with the 1995 Rugby World Cup in Southiédr Also included in this special event
initiative was non-sports content produced and iplexy by the aforementioned FAWO civil
society grouping which had been prominent in thealeratic media movement of the 1990
to 1993 period and whose leaders had helped th&atBA Act (Horwitz, 2001). According

to Thorne (2005), FAWO “piggy-backed radical, astiyprogramming on the back of” the
rugby content (Thorne, 2005, p. 48). Hadland anakriiéa (2004) trace the roots of South
African community TV back to Cape Town’s Commurifigleo Education Trust (CVET) of
the 1970s and other audio-visual training prograsesablished in Cape Town, Durban and
Johannesburg in the 1980s (2004, p. 9). In 19%5sdietor took on a national advocacy
presence through set-up of the Open Window Net{©OM/N), which was launched with a
membership of 22 community TV/video initiatives rhe, 1995). Aldridge (1997a) wrote
in 1997 that community TV stations had the poténtizontribute to the objectives of the
ANC'’s RDP strategy, which had been the party’sgoblueprint in the run-up to, and

immediately after, the 1994 elections:
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If the station is able to develop a wide base ofjprmming contributors through ongoing
training of community-based independent produaessyell as bringing work to independent
professional production houses through commisdiams the business and educational
sectors, the station will succeed in contributioghte expansion of the local video industry. In
these ways the station can make a concrete cotitribio the RDP and to the local economy
(Aldridge, 1997a, p. 15).

The period November 1996 to 2001

Between November 1996 and May 1997, the IBA deedfs policy framework and
regulations for licensing private free-to-air TVngpetition to the SABC. The IBA
announced, in its May 1997 Position Paper (IBA,7E99that it would license a single
national operator, not the set of regional opesatioait some stakeholders, including the IBA,
had sought consideration of during the Triple Imgpirocess. In early 1998, after receiving
seven applications and holding public hearingsherapplications, the IBA awarded the
licence to the Midi TV group, broadcasting as drve.tv’'s broadcast licence conditions
from the IBA, there were only two mentions of sudtianal delivery: (1) a provision
requiring e.tv’'s news and current affairs programgmutput to “reflect” sub-national
occurrences; and (2) a requirement that the stabammission programming from all
provinces (IBA, 1998). According to Duncan and GI€R010), “the one area where it [e.tv]
has fallen down is meeting its licence conditiorpoovincial diversity, given that the bulk of
its commissioned programmes comes from the We§&ape and Gauteng” (2010, p. 60). In
analysing the IBA’s seeming reluctance during gasiod to license sub-national commercial
channels, Barnett (2000a) has speculated that Weseesistance within the ANC-led
government to the pressure from private capit@ape Town for liberalisation of the
Western Cape TV market — resistance based on aotweroid “mobilisation of regionally-
based ethnic identities” (2000a, p. 61). In theesdime of argument, Horwitz (2001)
speculates that the ANC-run government’s reluctdocsee a decentralised TV dispensation
at this time was partly a result of a desire nqirwvide potential fuel for the conflict centred
in KwaZulu-Natal Province between Inkatha and tiMCA a conflict between what Horwitz
called “the ethnically mobilized nationalism of tikatha Freedom Party and the ANC’s
Enlightenment-based, politically centralized nooilism” (2001, p. 169, footnote). Here
again, in Horwitz’'s statement, we see the view esped that calls for sub-national TV,
though clearly provided for in policy, may havestiad with other (stronger, centrist)

currents of thought in early-democratic-era Souttica.
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The next major broadcast policymaking process wa$0C'’s Broadcast Policy Green Paper
(November 1997) and White Paper (June 1998), lgadithe Broadcasting Act of 1999. The
White Paper of 1998 sought to provide a definitdbthe public interest for pursuit in South
African broadcasting policy, stating that the IBAtAad not defined the public interest and
that this was “an important omission in the deveiept of public policy” (DoC, 1998, sect.
1.3.3). The White Paper stated that “[i]t is vitaht our emerging broadcasting system is
imbued with a strong sense of public interest”, trad five public interest values were
“pervasive”. The five values were “access, divgraiithin the framework of national unity,
equality, independence and unity” (DoC, 1998, se@&.3). On the matter of the first value —

access — the White Paper called for

[...] universal access, that is, the availabilitypobadcasting services to all citizens. In South
Africa it is also desirable to expand the concdtaness from the right to receive information
to include greater access to the means of produatibroadcasting (DoC, 1998, sect. 1.3.3).

The second value — diversity within the framewadfrkational unity — was positioned as

connecting directly to access, because

[a]ccess to choice and diversity of choice includesess to a diverse range of language,
cultural, religious and regional programming. Thalrsignificance of diversity within the
framework of national unity is that it secures othenefits for society such as a substantial
degree of media pluralism. At least five dimensiohdiversity are:

* Media functions

 Content

* Representation of different groups and people

e Geography or locale

¢ Media ownership limitations (DoC, 1998, sect. )3.3

Here in the government White Paper’s statementh@uiversity value we see the Paper’s
drafters seeking a path whereby the diversity canstould be harnessed so as to serve,
rather than undermine, the national unity constrliee third value — equality — was
positioned as a “further expansion” of access anersity, and as a value “which is

impossible to realize in practice in absolute térrand

[tlhus the concept of proportionality is often useltereby media should reflect the different
groups in society in relation to their size. Thitemds to encouraging new entrants through
affirmative action and fair employment practice®( 1998, sect. 1.3.3).

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 61
the Regional/Local Question and Undermines the Pichhterest



The fourth value — independence — was positiondzkasy directly connected to opinion
diversity and as being “central to ensure editdre¢dom, particularly on broadcasting
services” (DoC, 1998, sect. 1.3.3). The fifth valuenity — was to be built by a broadcasting
system which, “in contributing to unity should sete safeguard, enrich and strengthen the
cultural, political, social and economic fabric®duth Africa” (DoC, 1998, sect. 1.3.3). The
White Paper’s section on the public interest camhetlby saying that “all broadcasters” — i.e.
public, private, community — would be expecteddoritribute to meeting the public interest”
and that among these broadcasters there neededdcsbrong and committed Public

Broadcasting Service” which

[...] should cater for the needs and aspirationdlafegtions of our society, particularly the
underprivileged and historically disadvantagedghibuld ensure universal availability and
access and should meet the education, informatidreatertainment needs of all of the
people of South Africa. It should also meet thedsefer children's programming and human
resource development. Above all it should conteftoetnation building [...] (DoC, 1998, sect.
1.3.3).

The public interest conceptions in South Africa’si® Paper of 1998 have many
commonalities with the objectives — access, ditgrsiewardship — and organising principle
— democratic citizenship — extracted by this redearoject from the work of Feintuck and
Varney (2006) (outlined in Chapter Three of thissis). And the White Paper’s public
interest conceptions included connections to th@ral/local TV question, thus supporting
this author’s contention that the regional/loca¢sfion was important to democratic South
Africa’s conception of public interest broadcastiRgr instance, we just saw that, as part of
its discussion of the access value within the guhblerest, the White Paper referred to the
need for “access to the means of production indwasting”, an implicit link to the idea of
localised, community-run TV. And we saw above ia White Paper’s discussion of the
diversity value within the public interest that gienal programming” was cited as necessary
for diversity, and “[g]eography or locale” was éstas one of the “dimensions of diversity”.
Moreover, the White Paper’s calls for “universatess” to broadcasting services contained
an implicit sub-national, decentralising elemertaiese there were, at the time of the White
Paper in 1998, still millions of South African heh®lds in remote rural localities not
covered by the signals of any of the three SABCchénnels. And the White Paper’s call, in
relation to the equality value, for “new entrants3uld be expected to potentially include,

going forward, measures to license regional/lodachannels and measures to increase TV
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production sector capacity outside the main pradoatentres of Johannesburg and Cape

Town.

Also significant for this research project were White Paper’s clear calls, in the sections
just cited, for “nation-building” and “unity” whilat the same time calling for “diversity

within the framework of national unity” — evidenoegovernment'’s efforts (implicitly

fraught, so soon after apartheid) to find a balgasediscussed in Chapter One with reference
to the work of Barnett (1999a), Horwitz (2001) arekr-Tomaselli (2008)) between
discourses celebrating diversity and discoursdmgdbr national unity. In Chapter One, we
saw that both Barnett (1999a) and Horwitz (200ML)d& to the fraught nature of the

balancing act between unity and diversity in eddynocratic era broadcasting policy. But
neither offers prescriptions for how the balancghhbe found. It thus becomes potentially
useful to look beyond the literature on South Adridoroadcasting policy to more general
literature on South African identity formation anation-building in the democratic era. A
useful work in this area is that by Alexander (20880 argues that “as far as identity

politics is concerned, South Africa is at a histaricrossroads”, and that “the core issue is the
relationship between unity and diversity withinexbcratic framework” (2003, p. 103). For

Alexander,

[w]e can choose between opting for an ethnicallynee, so-called rainbow society in which
the primary identity is the “own” ethnic group (hewver this is described), or [...] for what |
call a Garieb nation — the word “Garieb” is Nama‘f@reat River” — in which the primary
identity is the national, South African identity0O@3 , p. 103).

Alexander goes on to make clear his view that thgeb nation is the only workable goal,

because the Garieb, as a large river,

[...] represents the decisive notion [...] that the ms&ieam is constituted by the confluence of
all the tributaries, that is, that no single cutr@aminates, that all the tributaries in their ever
changing forms continue to exist as such, evehegsdontinue to constitute and reconstitute
the mainstream. (2003, p. 107).

Alexander advocates for the Garieb river as a netafor the way forward in pursuit of
unity in diversity because it is a metaphor thagsdaway with the “the notion of discrete
‘cultures’, by which apartheid was justified” (20Q8 107). For Alexander, the notion of

discrete cultures
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[...] is a reactionary notion which cuts people offifh one another, undermines any sense of
national unity, and deepens the prejudices andtivegstereotypes we have inherited from
our colonial and apartheid past (2003, p. 107).

In line with his call for a Garieb river approad&iexander argues that

[i]t is vital in the present stage of our natiodalvelopment that we allow the flux of history to
prevail, that we open up the channels of commuinicatnd interaction and allow the waters
to find there level, as it were. Anything else gitlell disaster. In concrete terms, this means,
for example, promoting multilingualism, bi- or militgual education, as much social and
cultural mixing as possible [...] (2003, p. 108).

Alexander (2003) also contends that South Africaismulticultural society of a special
kind” (2003, p. 108), and that what is needed intBd\frica is

[...] very different from the notions of multicuhal societies prevalent in Europe, North
America and Australia whereraainstream (the Anglo-Saxon or the German, etc.) dorefna
while it “tolerates” the coexistence of other (mityy) cultures (2003, p. 107, emphasis in
original).

Thus Alexander persuasively (in this author’s viangues that, in the newly democratic
South Africa, the quest for unity-in-diversity isth essential and highly fraught, and he
provides a prescription, via the Garieb metaphtmrhbw unity can be fed by diversity while
not being overwhelmed by it. Alexander’'s nuancealysis provides useful context for some
of the confusedad hocTV policymaking this research uncovered (as oatim Chapters

Six to Ten) in relation to the regional/local quest- a question touching directly on the

matter of how to combine unity and diversity objees.

In relation to community TV, the White Paper of 898ated that the IBA would “be asked to
investigate the viability and impact of communigetvision in a public process” (DoC, 1998,
Executive Summary). But the regulator did not cantdufull local TV inquiry until 2003

and, to the frustration of the aforementioned comityul'VV lobby group OWN, the IBA’s
1996 Private TV Discussion Paper of November 196 gositioned community TV as
potentially negatively impacting on availability fséquencies and on the audiences and
revenues of private and public broadcasters (IE296). This IBA hesitancy towards
community TV prompted Aldridge (1997a) to write“afremarkably restrictive attitude on

the part of the IBA towards community broadcasteasitl “a marked tendency towards
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protectionism of the economic interests of the SABM@ private, commercial television
broadcasters” (1997a, p. 3). Another sub-natiovaisBue which emerged in this period was
concern about the over-centralisation of the inddpat TV production sector. According to
Duncan (2001), a survey done in 1998 found thaaé8(cent of independent TV production
firms were based in Gauteng Province, 9 per ceWestern Cape Province (mainly in Cape
Town) and 7 per cent in KwaZulu-Natal Province (nhain Durban) (Duncan, 2001, pp.
143-44). Outside of these three largest metropoétaas in the country, the number of

independent producers was insignificant, prompibagcan (2001) to write:

[tlhe spatial distribution of these companies, vahigirrors the geographic disparities in the
country, leads to serious questions about thetwnlbifithe independent production sector to
produce representative programming. Clearly, prodndiouses would need to be based in
areas that they are making programmes about irr todeflect local needs accurately (2001,
p. 144).

The period 2002 to 2006

The regional/local question in TV policymaking reesl significantly increased prominence
in 2002, during contestation around the Broadcgstimendment Bill and Act of that year.
The Act, among other things, included provisiontfe@ SABC to roll out two new regionally
configured TV services which were to provide prognaing in under-served languages (i.e.
the other 10 official languages besides Englishg Gontestation around the Act is covered
to some extent in the writings of Duncan (2006)n€an and Glenn (2010), Robinson
(2006), Teer-Tomaselli (2005, p. 567) and Tlearse@uncan (2003, pp. 169-79). According
to most accounts, the DoC’s push for additionahdleds focussing on languages other than
English was prompted both by (1) the DoC’s neefihith a use for the under-utilised Bop-TV
facilities and staff in the North-West Provincedd®) mounting criticism from language-
rights groups about the predominance of Englisiytlage programming on the SABC'’s
three channels (made unacceptable by the 1996 i@€miast's provision for the promotion of
all 11 official languages) (Duncan and Glenn, 2qi(®4; Tleane and Duncan, 2003, p. 172).
According to Tleane and Duncan (2003), the DoC efdke view that it was “duty bound in
terms of the Constitution to ensure that televiserved the country’s language needs, which
clearly the SABC was not doing at that stage” (2GD3.72).

The SABC, forced to do so by the provisions of2082 Amendment Act, applied in
December 2003 to the now-converged regulator, ICABAtwo regional TV licences: for a
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northern/western channel to be called SABC 4, witiroduction centre at Bop-TV facilities
in the North-West Province and making use of nogtish official languages predominant in
the north and west of the country; and for a sautleastern service to be called SABC 5,
with a production centre at the existing SABC sbgdh Cape Town and using non-English

languages predominant in the south and east afahetry.

In 2005, ICASA announced its decision to “grant two licences to the SABC, but at the
same time ruled that it could not “issue” the lices until state funding for the channels was
secured. As Duncan and Glenn (2010) have writtgihwould appear that, in hatching the
idea of the stations, the DoC did not lobby the ity of Finance sufficiently for funding”
(2010, p. 55). The DoC then decided to investiggpeblic-private partnership (PPP) for the
channels, but this plan stalled, even though, aegrto Duncan and Glenn (2010), “some
political observers” have said “that the call fgxE8C 4 and SABC 5 enjoyed ANC support
and was likely, as ANC policy, to obtain fundingdaoe course” (2010, p. 55). (By the end of
this research project in 2011, the two channellsditi not exist.) Of the government’s push
for public regional TV channels, South African fiimaker and University of the
Witwatersrand academic Mistry (2003) writes tha&t skate’s approach risked perpetuation of

apartheid-era segregationist TV practices:

[...] there's the historical challenge: a regiae#vision model catering to the specific needs
of linguistic and ethnic groups resurrects soméqumadly disturbing skeletons from the
apartheid closet. Clearly, asserting market segatientaround language and ethnic
differences would imply revisiting the schedulimgrhat from the apartheid era. It would
mean alienating groups and making assumptions abtutral and language insulation. In
such a scenario, fulfilling one constitutional matedcould become antithetical to the ideals of
the Constitution itself (Mistry, 2003).

Mistry (2003) argues that South African policymaken order to answer the sub-national
TV question in a manner beneficial to the counteged to “stretch the horizon of our
definitions of ‘regional, linguistic and ethnic’'(Mistry, 2003). Mistry is of the view that sub-
national TV needs to be deployed in a manner wpiomotes “a regional identity that can
transcend language/ethnic divisions and createngnomment for promoting the production
of local content” (Mistry, 2003). If this can berdn Mistry writes, “[t]he implications for
socio-political empowerment and economic developrfmrthe region are immense”
(Mistry, 2003). Linked to Mistry’s perspective wearews expressed during this period that

the important matters to be addressed by sub-ratiov were not linguistic matters but
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rather matters of sub-national production of conteyardless of the language of the content
— e.g. the need for sub-nationally produced, inddpatly produced drama, documentaries
and current affairs programming and, particulamportant in the eyes of some, the need for
SABC/e.tv-produced, locally sourced, locally reletzaews content from all parts of the
country. Evidence and views started to emerge duhis period that across all media, it was
the three provinces of the country containing #rgdst metropoles — Gauteng (containing
Johannesburg and Pretoria), the Western Cape (omg&ape Town) and KwaZulu-Natal
(containing Durban) — which were dominating newgezage (MMP, 2003; Kupe, 2005).

This author agrees with Mistry’s (2003) view (quibtbove) that the proposed splitting of
the country into two linguistic (and by extensiethnic) zones for the purposes of SABC 4
and 5 — a plan forced upon the SABC by the 200ZAwctplicit call for the new regional
channels to be transmitted in analogue — was pradiie. The approach was reminiscent of
the apartheid-era SABC TV “splits” outlined earlierthis chapter, thus going against the
calls, at the aforementioned 1991 Jabulani conéeréwhich is discussed again in Chapter
Six) and in other fora, for the SABC, in servicdhie quest for unity in diversity, to
encourage a national ethos of multilingualism. ABE 4 and 5 split of the country into two
linguistic zones would also seem to have gone agtie aforementioned Garieb model put
forward persuasively by Alexander (2003), in wh&buth Africa’s particular dynamics of
multilingualism and multiculturalism should be panly harnessed/expressed via national

paradigms.

In this author’s view, in South Africa’s early-deamatic-era, the necessary unity-in-diversity
dynamic would have been best-served by the SABEtheanational public service
broadcaster (PSB) — producing regionally focussegifated TV programmes (in the
languages most spoken in those regions) but makengrogrammes available to all viewers
nationally, including viewers not from the regioitloe programmes’ focus or origin. In this
author’s view, the only appropriate sub-nationdiktspg of TV viewers in early-democratic-
era South Africa, if the country’s stated questuity-in-diversity was to be achieved, was
not to be performed by the national PSB and nbt@ad regional or even provincial level,
but rather by private and community TV outlets etyMocalised city/community levels —
with a primary role for community-based/run/owned dutlets with a clear mandate to

target/serve a particular community’s stated nei@dgjding its language preferences. This
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author’s view of local community TV outlets as lpimore appropriate than the national
SABC as vehicles for sub-national programming/laggudifferentiation to some extent
links with the view (as will be seen in Chapter)Sixpressed by author and academic (with
University of the Witwatersrand at the time) NjaiiNdebele, with reference to TV language

delivery, at the pioneering 1991 Jabulani confegenc

The period 2007 to 2011

The regional/local TV policy question received martuen in this period through ICASA’s
licensing in 2010 of five new community TV statioadl with long-term, seven-year
licences. By the end of 2011, six full-time comniyrstations were on-air — the longstanding
TBN station plus the five new ones: Soweto TV, Capen TV, 1KZN TV in Richards Bay
(KwaZulu-Natal Province), Tshwane TV in Pretoriada@Bay TV in Port Elizabeth.

However, there were concerns expressed in thatites that certain stations, such as Soweto
TV, were overly commercial, because of partnershijls commercial firms (Chiumbu,

2010; Duncan and Glenn, 2010). There were alsoaros@bout the sustainability of
community TV due to lack of state funding suppard ¢he high signal transmission fees
being charged to stations by state-owned signafigeo Sentech (Della Togna and Dullaart,
2010).

Also in this period, broadcasting digital migratiplanning became a prominent policy item,
and TV digital migration issues began to touchdallyeon regional/local TV matters. The
initial DoC and ICASA policy positions on digitaligration in 2007-08 stated that there
would not be sufficient space on either of the pAanned national digital multiplexes
(MUXs) for accommodation of any community TV staisoother than the long-standing
TBN channel in digital spectrum during analogueitdigdual illumination (simulcasting). It
was only in 2011, after Cabinet adopted a revisebirore spectrum-efficient transmission
standard (DVB-T2) for digital terrestrial televigigDTT), that DoC and ICASA draft policy
amendments emerged whereby all six of the commditgtations with licences in 2011
would be offered digital carriage during dual illuration. There was, however, considerable
uncertainty at the end of this research study itl24s to when analogue/digital dual
illumination would officially begin, and when anglee switch-off (the end of dual

illumination) would occur.
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Conclusions

This chapter has shown that South Africa’s regiboedl TV question had its origins in the
pre-TV era when SABC radio services, in line wigagheid, sought to geographically and
linguistically/ethnically segregate radio audienc®sch efforts by the SABC continued into
TV era, with (starting in the 1980s) coverage foiotys, programming content and
programming language delivery differentiated betwtde TV2 and TV3 channels in
accordance with the NP government’s desire to pterdifference and separation among
black South Africans.

In the transitional-democratic and democratic effes official discourses in relation to sub-
national TV shifted to unity-in-diversity argumentgnereby sub-national diversity
(geographic, cultural, linguistic, ethnic) was ®d®elebrated in a manner which increased,
rather than decreased, national cohesion. Howasespme writers have pointed out (e.qg.
Barnett, 1999a; Horwitz, 2001), diversity discosra&d objectives in the broadcasting policy
space were potentially fraught in the newly demici@outh Africa, because of the recency
of the apartheid era’s intensely negative diversatgstructs — constructs deployed by the
apartheid-era policymakers via a wide range oftigali, socio-cultural and economic tools

including (via the SABC) television.
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PART TWO: THEORETICAL FRAMEWORKS AND METHODOLOGY

Chapter 3: The Place of the Regional/Local Questiom Public Interest TV Policy

Sub-National Deliverables in Support of Democratiitizenship

**

As [...] symbolic horizons beyond the State-nat&ference are opened out to the world, people fookheir

own genuine signs of identity in their most immed@mmunities to help them cope with greater cenityl

and hybridisation. [...] In short, as many analybtsve pointed out, the opposite side of the ecangiitical
and cultural globalisation coin is decentralisatiand localisation -Moragas Spa et al. (1999)

**

The regional/local question in TV policymaking -ethuestion of how to ensure the existence
of certain sub-national elements in a nation’s T&pdnsation — has traditionally been, and
continues to be, an important one in many demaxcatiintries seeking to foster a TV sector
operating in the public interest. Notions of whanstitute public interest goals to be pursued
in TV policymaking — and notions of which sub-naiab TV elements can contribute to
pursuit of these goals, and how — are the focukisfchapter. A central aim of this chapter is
to provide the theoretical context for the socesponsibility-oriented public interest
framework extracted by this research project (ss®tlun the data analysis) from the ideas of
Feintuck and Varney (2006). A second main aim ishiow how the regional/local question
fits within social responsibility approaches to phéblic interest. Accomplishing these two
aims is necessary because the framework extraoteti$ research project from Feintuck
and Varney (2006) was one of the two core analylieaaneworks deployed in the research —
along with the Kingdon (1995) policy streams framekv(which is outlined in Chapter

Four).

The organising principle for successful public res#-oriented media regulation should be,
according to Feintuck and Varney (2006), the pplecof citizenshig2006, pp. 124-25).
Feintuck and Varney posit that it is only throughphasis, as a guiding value, on enabling
citizen participation in deliberative democratie Jithat media regulators in democratic states
can effectively balance the sometimes-competingasel® arising from pursuit of public
interest objectives. Three of the public interdgeotives posited by Feintuck and Varney

(2006), as chosen by this author for deploymetitéresearch, are (1) access, (2) diversity
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and (3) stewardship, all of which, according to Feentuck and Varney (2006) framework,
need to be pursued with reference to the guidimcimie of participatory citizenship if the

objectives are to truly be public interest objeesiv

In order to contextualise the ideas of Feintuck ¥achey (2006), and to establish the
relevance and appropriateness of the Feintuck amdey (2006) approach for this research
project, the next section of this chapter outlitresorigins of, and main approaches to,
attempts to cater to the public interest via teliewi policymaking. The market liberal
approach — and the critical political economy ancia responsibility perspectives which
counter market liberal arguments — are covered.sBoend section narrows in on normative,
social responsibility-oriented, citizenship-oriesthfglicy approaches to the public interest in
TV, in order to provide context for the ideas ofrffeck and Varney (2006). The ideas
adopted by this research project from the workeahteck and Varney (2006) are then
covered in detail in the third section. The fowsé#ttion connects the regional/local TV
guestion to the social responsibility orientatiorpublic interest media policy theory, and in
particular to the three public interest objectiaesl the core public interest principle
extracted by this author from Feintuck and Varr06) for deployment in this research
project. The concluding section reflects back anithportance of sub-national TV elements

to public interest TV policymaking.

3.1 Public Interest Values in TV Policymaking

Origins

Many of today’s prevalent notions, in democraticisties, of public interest TV policy can
be traced to the beginnings of radio in the 198Gke US and UK, two countries which
grappled early on with the political, socio-cultusad economic implications of broadcasting
as a mass force in society. Addressing a radiocsitngeonference in 1922, then-US
Commerce Secretary Herbert Hoover stated thaetibimes of primary public interest who
is going to do the broadcasting, under what cirdantes, and with what type of material”,
because “[i]t is inconceivable that we should allEmgreat a possibility for service to be
drowned in advertising chatter” (Hoover, 1952, 40)1 Hoover’s reference to the need to
avoid dominance by “advertising chatter” may stigkene readers as ironic given the

advertising-heavy model subsequently pursued byrfsae TV firms. But the important
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point here was Hoover’s framing of the public iet&rin terms of the role that commercial
interests should be allowed, or not allowed, ty ptadetermining the structure and content
of broadcasting output. Many theories of the puislierest in broadcasting share Hoover’'s
view that commercial objectives cannot be alloweduerwhelm other objectives if a
broadcasting dispensation is to be a public intefispensation. Later in the same speech in
1922, Hoover highlighted another central paradigrublic interest broadcasting
theorisations: the conception of broadcasting feegy spectrum as a scarce public resource
to be managed in trust for a nation’s citizens:

There is in all of this a necessity to establishljpuright over the ether roads. [...] There must
be no national regret that we have parted witheatgnational asset (Hoover, 1952, p. 141).

Referencing Hoover provides two important themegsuhblic interest broadcast policymaking
— themes which still persist today in many coustireone form or another: (1) tempering
commercialisation, and (2) management of broadoagtiency spectrum as a public asset.
Klinenberg (2007) writes about three core publieiast values in US broadcast
policymaking, arrived at gradually by the Federah@nunications Commission (FCC) since
the FCC'’s creation in 1934: diversity, localism aanpetition (2007, pp. 18-19).
Klinenberg argues that a pro-commercial, pro-maidgt has waxed and waned at the FCC
because, as Klinenberg puts it, “[tlhe FCC’s paditiwill to live up to its stated ideals has
varied depending on the values of its commissioartdsthe goals of the political party in
charge” (Klinenberg, 2007, p. 19).

In the UK, meanwhile, influential notions of thelgig interest in broadcasting tend to be
traced to the 1920s, when the British Broadcasiiompany'’s first Managing Director, John
Reith, propounded certain conceptions which weggrdve extremely durable. Writing about
radio in 1924, Reith argued for establishment lairgely non-commercial, state/publicly
funded public service broadcaster (PSB) which wéuiftbrm, educate and entertain” and be
universally accessible (Reith, 1924). Reith caftada universal, information/education-

oriented service because, as he wrote,

[t]ill the advent of this universal and extraordiivacheap medium of communication, a very
large proportion of the people were shut off fraratfhand knowledge of the events which
make history. They did not share in the interestsdiversions of those with Fortune’s twin-
keys: Leisure and Money (Reith, 1924, p. 16).

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 72
the Regional/Local Question and Undermines the Pichhterest



Reith’s framing of the public interest was primaslocio-cultural and political; he did not
appear to be overly concerned with the commeratdmiial of broadcasting, and with the
potential interests/contributions of advertisensug, Reith advocated for creation of an
advertising-free, monopoly radio provider, whicltame the British Broadcasting
Corporation (BBC). Reith’s view of broadcastingaiimost purely socio-cultural/political
terms would seem naive to some today, but in fechents of Reith’s vision still exist, in the
form of advertising-free, state/publicly fundedimadnd TV channels in the UK, former
British colonies (e.g. Canada) and parts of Wedtenmope.

Most Western European countries entered the TMragiee 1950s with a single, national,
state/publicly funded monopoly PSBhis public service monopoly was, in most Western
European states, left intact for several decadabdiR 1995a; Brants and De Bens, 2000).
However, in the US, which began the TV age witlvge commercial firms controlling the
airwaves, a public service-oriented TV service lfvabrporate foundation sponsors but no
advertising), called PBS, was only launched inlt&0s (Ouellette and Lewis, 2004). The
approaches in other democratic countries fell soneeg/between the American and Western
European models, adopting mixed systems with stpoindic and private operators. The UK,
for instance, introduced private TV competitiorthe advertising-free, publicly funded (via a
licence fee) BBC TV from the mid-1950s onwardsatearding licences to a set of
advertising-funded ITV private regional franchig€symour-Ure, 1996). In Canada,
meanwhile, the public TV monopoly was broken in @96th the licensing of private TV
operators in large cities, and from 1961 onwardat@nal private network, CTV, began to
compete at national level with the primarily stideded Canadian Broadcasting Corporation
(CBC) (Raboy, 1995b, p. 108).

“Marketisation” of the public interest

In the 1980s and 1990s, most Western Europeanmesiinitroduced private-sector
competition to their monopoly, state/publicly fudd&V broadcasters. By the year 2000, the
balance in Western Europe between public and grifates in TV had shifted significantly
towards the private sector, with all countries saweembourg (a private-only dispensation
from the start) having mixed public/private systgiBsants and De Bens, 2000; Murdock,
2005). And by the end of the first decade of the ndllennium, in 2010, the private players
in many Western European nations commanded greatebined audience share than the
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former-monopoly public broadcasters, and stateiplyifunded TV outlets had in many
cases seen their state/public funding contributdedine, forcing these still-public-service-
mandated stations to commercialise and become (apreewly) dependent on advertising
revenue. The ascendance of privately owned TV drdréiser-funded free-to-air TV from

the 1980s onwards in many Western European coantttiech had previously had strong
non-commercial, public service broadcasting tradgi— a shift termed “marketisation” by
Murdock (2005, p. 190) — had some of its originshi@ international rise, in the Western
world, of the market liberal deregulation/privatiea paradigm from the 1980s onwards. The
market liberal paradigm holds that broadcast awdigrijpositioned primarily as “consumers”
rather than as “citizens” in their relationshipgot@adcasting) are best-served by a

dispensation shaped primarily by the relativelyetigfred operation of market forces.

The “neo-liberal” market-centric view contends ttratlitional arguments in favour of
interventionist broadcast policy have become leskless valid. According to the market
liberal approach, digital transmission systemst(fatellites, then wired platforms and, more
recently, digital terrestrial over-the-air) are dwally eliminating TV spectrum scarcity,
lowering barriers to market entry, and facilitateagival of the “multi-channel” dispensation
in which realisation of public interest objectivean, according to the market liberals, be
achieved through consumers exercising choicesatent favoured by consumers (and thus
apparently in the “public interest” as viewed thghua consumer choice lens) will flourish
because it draws advertiser revenue and/or suliscrifges. Increasingly unnecessary, the
market liberals say, are efforts to tightly conffd market entry by private players, or
efforts to provide significant amounts of stateApumoney for Reithian PSB channels. The
former monopoly PSB channels, according to marketéls, need to compete for audience
share — and thus advertiser share — alongsideitregchannels. For market liberals, one of
the few areas requiring regulation in broadcasketaris competition, i.e. they hold that
steps should be taken to prevent monopolies, diegy@nd abuse of market power. The
roots of the ascendance in the West of the maitd&tal approach to public policy, including
broadcast policy, can be traced to the push ir#nl 1980s by US President Ronald Reagan
and UK Prime Minister Margaret Thatcher for reducegulation, and increased privatisation

and commercialisation, in a wide range of sectBrarfts and De Bens, 2000).
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In the view of US writers McChesney (2004, 2005 gBikian (2004) and Klinenberg
(2007), the American TV sector — which never hatrang state/publicly funded TV
operator to start with — became completely overwieel by private corporate imperatives in
the 1980s and 1990s, with the US Telecommunicattan®f 1996 codifying the
deregulatory trends. Republican Party-appointed BB&rman Mark Fowler, a strong
proponent of deregulation of broadcast markets, onabty stated his view that television
was merely a household appliance, "a toasitr pictures” (Fowler, 1983 quoted in Mayer,
1983. This remark by Fowler was probably, at the tinhe, $econd-most-famous utterance
by a head of the FCC, second only to FCC Chairmantbh Minow’s assertion two decades
earlier, in the early 1960s, that US televisiongpaonming had become a “vast wasteland”
(Minow, 1961, quoted in Minow, 2011). Minow markéa 50" anniversary, in 2011, of his
oft-quoted statement with an article for ffige Atlanticmagazine, in which he wrote that the
words he had hoped would be coined from his 19é&dpwere the words “public interest”,
not the words “vast wasteland” (Minow, 2011). Regasd|at was clear that Minow saw in
1961, and still saw 50 years later in 2011, robesiV more complex, and far more central to
US political and socio-cultural life, than thoseaokitchen appliance (i.e. a toaster) (Minow,
2011). Minow’s calls, in both 1960 and 2011, for To/serve clear social goals provides a
useful segue into the next section of this chapteisection on approaches to broadcasting
policy which emphasise social responsibility aneltieed for TV, as a mass medium, to
encourage and facilitate citizen participationhia teliberative, democratic life of the

countries in which they live.

3.2 Social Responsibility Approaches to the Publimterest

While the Fowler TV-as-toaster deregulation appho@cthe public interest in broadcasting
policy held sway in the US for much of the 1980d 4890s and into the new millennium, in
2003-04 a more nuanced, normative notion of théipirdierest began to emerge in the US.
The counter-discourse surfaced in response to wasiseen as thwverliberalisation of
broadcasting by the FCC, with a key policy flasimpdieing the move by the FCC in 2003 to
relax media ownership concentration limits, i.eallow greater ownership concentration,
including concentration in local markets, by naéibmedia firms with extensive TV, radio
and print media holdings across the country. As Mestey (2004, 2005) has outlined, the

FCC’s move to weaken the concentration curbs prethfs spectacular and wholly
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unanticipated backlash from the general public’ Q¥iesney, 2005, p. 19), with opposition
coming from across the US political spectrum aldrsensus emerging that the public
interest would not be served by increased deragulaf an already only loosely regulated
media market. The ascendance of the market liparaldigm had thus come under
significant challenge. A key strand of this backlagitten about by McChesney (2005) was
a concern among some US broadcast policy stakeisalaat increased ownership/control
concentration in the hands of a few large natidinals would limit the degree to which a
particular local broadcast outlet could be expeétath its owners and many key programme
decision-makers sitting hundreds or thousands &saiway) to adhere to the
aforementioned principle ¢dcalism(Klinenberg, 2007; Napoli, 2001a, 2001b, 2002), o
cover local events, represent local realties,ristelocal feedback, and hold local political
and economic actors accountable for their actigtiagnberg, 2007). The backlash was thus
a push to see the public interest in broadcastisitipned not in market liberal terms but
rather in social responsibility terms — and, adldleadiscussed further in the fourth section
of this chapter, we can see here that the regional/question (in the form of the reassertion
of the longstanding but somewhat neglected US lmastcgolicy principle of localism) was

at the heart of the social responsibility-orierdggeal by US broadcast policy stakeholders

for protection of public interest values.

Citizenship in a democratic state

In the literature on media and the public intenestemocratic nations, there is frequent
reference to the need for media to, as one of Wagied functions, build — or at least not
undermine — democratic, deliberative, citizenshipsted spaces and paradigms. The
democratic citizenship ideal is one whereby citizeee the value in, and aspire to,
participating in shaping the society in which thieg. Among social responsibility-oriented
media theorists, there is a presumption that peagléndividuals or as part of communities,
are more likely to be active, engaged citizenkefytcan see the realities (political, socio-
cultural, economic) they experience depicted/exgalan the media they consume — and if
there are modalities in the media they consume &ldyethere is deliberation in relation to the
realities which they face. The social responsibditgument extends to the notion that TV
and other mass media ideally provide a space wher€urran writes, “different individuals

and groups come together to engage in a recipdatsaite about the management of society
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(Curran, 2005, p. 139). Contemporary writings ordias potential roles in
building/supporting deliberative citizen particijgatt in democracy often make reference to
the ideal of a democratic, participatory “publitiepe” — a notion popularised by Habermas
(1989). From the time that Habermas’s warke Structural Transformation of the Public
Sphere became available in English translation in 1988ny prominent media scholars (e.qg.
Calhoun ed., 1992; Curran, 2005; Dahlgren, 199%nksam, 1992; McQuail, 2005, 2010)
have devoted considerable attention to HabermasiBgpsphere concept. As Habermas
conceptualises it, the public sphere is a deliberapace, which opens up in democratic
societies under certain conditions, in which fred eonstructive debate among citizens about
the future direction of their society can occurbB@anas argues for the importance to
democracy of private citizens’ deliberative intdi@es with each other and with state
structures — assisted/facilitated by the mediaa-‘inourgeois public sphere” (Habermas,
1989). Habermas argues that the first instancesilolic spheres occurred in Europe and
Britain during the emergence of capitalist and raetitist economic structures which broke
down some of the traditional social/political/ecomo hierarchies which had persisted in

earlier centuries (Habermas, 1989).

Habermas’s notion of the public sphere has becofoead point for media theorists

unwilling to abandon TV policymaking to a markettiéc, consumer-oriented approach,
because, as Dahlgren (1995) argues, televisidiolisetter or worse, the major institution of
the public sphere in modern society” (1995, p. Ggrran (2005) has devised what he calls a
“working model” for a media-facilitated public splee with the model placing “public

service TV” at its heart (2005, p. 139). By puldervice TV, Curran does not necessarily
mean a single, dominant, state/publicly funded ticaater, but rather a potentially diverse
set of services/channels supported by a mix of ceroial and state/public funding sources —
with all channels, regardless of their funding medeequired to fulfil public service
obligations. Feintuck and Varney (2006) also seevidue of Habermas'’s public sphere
concept, writing that one of the tasks of conterapomedia regulators pursuing the public
interest is to engage in “reclamation of the pubpbere, and the relegitimation of public
intervention in matters of democratic concern” @00. 30). McQuail (2005, 2010) points
out that the call for TV to contribute to democsation, and the building of an informed
citizenry able to engage with the public sphera,lead to both positive and negative
obligations being placed on broadcasters by polakars. Positive obligations, McQuail
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writes, are obligations tdo certain things, such as representing diversity@Meil, 2005, p.
185). Negative obligations, meanwhile, are obligagitonot docertain things, such as

obligations to not show inaccurate or indecent eont

Market liberal theories of TV’s role are concermgth ensuring a basic minimum of
negativeobligations, while social responsibility theorycisncerned to ensure there are both
negativeand positiveobligations on media (McQuail, 2010, p. 184). Bbeial responsibility
school sees market forces (and negative obliggtemmsufficient to engender a media
dispensation that is in the democratic public egerMcQuail traces the beginnings of social
responsibility media theory to the 1947 US Commissin Freedom of the Press and similar
investigations in the UK and Western Europe at agiaihe same time (2010, pp. 170-73).
McQuail argues that these investigations found ithaas important to enlarge the notion of
a free press to a notion of a press that was rigtfe but also responsible, i.e. of good

quality and of value to society.

Social responsibility school writers Croteau and/is (2001, 2006) accuse the market
liberals of taking too narrow a view of the pubhiterest in regarding TV viewers only as

consumers and not also as citizens. According tee@u and Hoynes (2001),

[bly confining the discussion to costs and bendéitsconsumers — a useful, but limited,
approach — broader questions about community, pgweeticipation, and the public interest
are either neglected or reframed so consumersitineins are defined as one and the same
(2001, p. 207).

A citizen-oriented, social responsibility conceptiaf TV holds that there are types of
services and content which, while they may not ltheewide popularity necessary for their
survival in a purely market-determined system,reeessary for pursuit of public interest
values (Dahlgren, 1995; Raboy, 1995a; Murdock, 200& the argument that TV must
deliver not just what peopleant but also what thegeed Contained within this analysis is
the idea that just because consumers favour pkatitypes of TV programming does not
mean that they are necessarily fully satisfied whth programming they have access to and

do not want a greater diversity of offerings (Harv2005).
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Also countering the market liberal perspectiveaitcal political economists. Coming from
a Marxist orientation, these theorists are conakmi¢h how, as Garnham (2000) puts it, “the
capitalist mode of production ‘structures’ the aledistribution of social resources to and
across the communication sector” (2000, pp. 45-46)ong other things, critical political
economists have argued that a lightly regulatedtittibannel TV environment encourages
homogenisation; encourages centralisation of ownigrsontrol and production; and
neglects marginal and minority tastes. Among othigs, these theorists argue that in a
market-oriented environment, commercially drivearufels tend to take a more-of-the-same
approach to programming: the channels, in orderdagimise profit, seek tried-and-tested
formats that have already proven their market valmeng audience segments sought by
advertisers and subscription-sellers (Siune, 1B@8yey, 2005). Curran has described this

TV reality as “market censorship” (Curran, 20042p).

The critical political economy approach is differémom, but still shares commonalities with,
social responsibility approaches. Both sets ofrisenreject purely market liberal approaches
to defining the public interest. For instance, wark of Murdock (2005) appears to this
author to straddle critical political economic asutial responsibility elements. In warning of
what he sees as the dangers of reliance on subsoritdels for delivery of multi-channel

TV, Murdock (2005) points out that even with a stripgion model which offers a somewhat
diverse menu of programming, there is the probleat ‘{ajccess to a full range of cultural
resources for citizenship becomes inextricably teethe ability to pay” (2005, p. 195).
During the two-decade South African policymakingdframe covered by this thesis — from
the early 1990s through to the end of the firsiadecof the new millennium — there were
some notable efforts to find approaches to broaguaEymaking which could balance
elements of the market liberal approach with elemehthe more interventionist approaches
favoured by critical political economists and sbogsponsibility adherents. Collins and
Murroni (1996), for instance, have argued for sachixed approach, advocating, among
other things, for “competition policy where compieta can thrive in the public interest and

regulation where it cannot” (1996, p. 12).

3.3 The Feintuck and Varney (2006) Framework

As stated above, the public interest conceptuatéraork chosen for deployment in this

research project was extracted from the ideas iotltk and Varney (2006). These authors
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provide a nuanced social responsibility approadtetermining and pursuing public interest
objectives via media policy. Feintuck and VarneQQ@) persuasively argue that, in the UK
and other broadcast markets with strong PSB tmaditithe emphasis in broadcast
policy/regulation in recent decades has tiltedificantly towards libertarian, market-
oriented definitions of the public interest, wititizenship-oriented conceptions losing out
(Feintuck and Varney, 2006). According to theséargt, media regulation has in recent
times become “unfocused and essentially reactivedionological change and commercial
development, resulting in uncertainty aadihocresponses which confirm rather than
challenge the hegemony of market forces” (Feinamd Varney, 2006, p. 277). Feintuck and
Varney (2006) argue that the unfocussed natureedfiaregulation in the UK — and by
implication other markets with PSB traditions -sas from policymakers’ uncertain handling
of “competing underlying rationales for state ingtion in the media” (2006, p. 64). The

competing “justifications for regulation”, argueifeick and Varney (2006),

[...] can be reduced, in essence, to four rationales:
(1) effective communication;
(2) diversity, both political and cultural,
(3) economic justifications; and
(4) public service (2006, pp. 58-59).

For Feintuck and Varney (2006), the first rationaleffective communication — “appears to
imply not only unobstructed communication, but aleahe interests of democracy, diverse
communication” (2006, p. 59). The second ratiorativersity — is, for Feintuck and
Varney, “clearly related” to the first, “but maysalbe presented as a separate, free-standing
justification which in itself contains two strands’two strands which Feintuck and Varney
(2006) call “political diversity” and “cultural dessity” (2006, pp. 59-61). Regarding the
political diversity strand, Feintuck and Varneytstthat “[p]olitical debate, supposedly the
lifeblood of democracy, appears to need a free fibwdeas via which informed participation
can take place”, and that this “free flow of ideasjuires “a range of perspectives reflected
in media output as a whole” (2006, pp. 59-60). @iversity rationale can also, Feintuck and
Varney state, be applied to ownership and confroledia outlets, given that, as Feintuck
and Varney put it, there is some (uncertain) evigeto suggest that

[...] theremaybe contingent relationships between diversitywhership and diversity of

output, or between monopoly of ownership and homeijg of product, in terms of political
perspective or lack of diversity of programme ra(@@06, p. 60, emphasis in original).
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When Feintuck and Varney speak of cultural divgrshiey state that they are referring to
“the provision of programming relevant to varyinggps, based on race, gender, age, sexual
orientation or other social variants [...]" (20@6,61). They add that

“[a]lternative” or non-mainstream television is thght to serve a particular function in

reducing social exclusion, [...] Proponents of ‘ick® would presumably support variety as an

end in itself, while others would identify the unigéeng objective as being the reduction of

social exclusion. From whatever perspective, dityeeis media output appears to be a
positive objective (2006, p. 61).

Within this cultural diversity rationale, Feintuekd Varney (2006) also argue for the place
of diversity of language provision in multilinguabuntries, based on “the high priority
attached by linguistic minorities to the existenéenedia in their language” (2006, p. 61).
The third set of prevailing, and competing, reguatrationales identified by Feintuck and
Varney — the economic justifications — revolve axdthe “perceived benefits that accrue
from the operation of competitive markets” (200668). The fourth rationale — public
service —is, as Feintuck and Varney (2006) paintciting Price and Raboy, 2003), the
subject of “ongoing debate and a wide range ofradtieve understandings and emphases” in
relation to models of PSB. The “lowest common deimator across these various [PSB]
models”, argue Feintuck and Varney, is a univeysadcessible, comprehensive, high-quality
service (2006, p. 64).

Feintuck and Varney (2006) do not discount the mizdemerit of elements of each one of the
four prevailing justifications/rationales for medegulation, but they argue that “there are
inherent tensions both between and within the basic rationales for media regulation”, and
that “[i]n particular, conflict exists between ecmnic imperatives and the important public
service objective of diversity” (2006, p. 65). Basa of the inherent tensions among the four
prevailing rationales, argue Feintuck and Varn€06), media policymaking has tended in
recent decades in the UK to &@ hocand reactive, lacking an “organising principle tioe
regulatory endeavour” (2006, p. 125). In the absari@an organising principle, state

Feintuck and Varney,

[...] tensions between competing rationales for imeegulation have not been articulated or
resolved, but rather have been absorbed, ignoredepreferred over the other on a
pragmaticad hocbasis (2006, p. 125).
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The organising public interest principle which Ragk and Varney propose (2006) is that of
the aforementioned idea of participatory citizepq2006, p. 124). As Feintuck and Varney
(2006) put it,

[plursuit of a developed concept of public intenekich emphasises citizenship values
appears to offer a constant and meaningful objectivtself, and a standard against which
policies could be judged (2006, p. 125).

Feintuck and Varney (2006) argue that conceptualiie public interest as linked to
citizenship has at least three attractions. Omegrtaking explicit the connections between
law and the full set of values inherent in the focdi philosophy of liberal-democracy [...]”
the citizenship emphasis serves to strengthenrtkied) of liberal-democratic values with
development of law (2006, p. 124). Second, a cishg-oriented conception of the public
interest “gives due prominence to the marginalisddes of community [...]” as a counter-
weight to the “political trend to give absolute pimence to the values of individualism and
capital [...]" (2006, p. 124). Third, the focus aitizenship “provides a coherent justification
for social regulation that is clearly and unashdsngdiependent of reliance on justification

for intervention based on market economics” (2@04,24).

Having established citizenship as their recommerigdnising principle, Feintuck and
Varney are quick to state that “acknowledgementadaption of citizenship as the logical,
legitimate, central organising principle” does reqjuire “abandonment of all existing

regulation, but merely a refocusing [...]” (2006 237).

In their prescription for refocussing towards @tizhip objectives, the authors advocate
“imposition on regulators of a primary and predoamhduty to act in pursuit of, and justify
their actions in terms of, the furtherance of ursa¢access to a diverse range of media
output” (2006, p. 277). Here, then, we see prgation of theaccessanddiversityobjectives
within pursuit of the public interest — two of ttieee public interest objectives this author
chose to extract from the ideas of Feintuck anch®4a(2006) for deployment in this
research. The third objective taken by this reseproject from Feintuck and Varney (2006)
is the objective which Feintuck and Varney caleVgardship”, an objective which

“emphasises the media’s function as a public resopr.]”, and which Feintuck and Varney
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(2006) explain via a comparison between regulatiegmedia and “managing a public asset
considered unique, or at least finite and non-rexi®ey such as a National Park” (2006, p.
273). Feintuck and Varney (2006) point to the thet in the UK

[...] landowners in National Parks are placed undeait amounts to a limited duty of

stewardship, supervised by a planning authorityserexplicit duty is to manage the potential

conflicts of interest between those who own lanthmarea, those who want recreational

access to the area and the conservation of thisanatstanding natural features for future
generations (2006, p. 2¥.3

Feintuck and Varney (2006) continue their explmatf the stewardship concept by pointing
out that

National Park planning authorities in Britain a@ granted ownership of all land in the area,
but rather, in the interests of those of presedtfature generations who wish to use the area
for recreation, powers to restrict the activitiéshmse who do own the land, [...] Thus
planning controls on building and industry arecstyienforced in such areas, while efforts
will also be made to prevent or repair damage dortke area by the many visitors who will
come each year (2006, pp. 273-74).

The “explicit objective” of a National Park plangimuthority, argue Feintuck and Varney
(2006), is to “resolve the conflicts” between th@rhpeting interests” that arise in matters
where a there is a mix of public and private owhigriebjectives (2006, p. 274). Making the
link between their park management example andamedjulation, Feintuck and Varney

write that

[a]s the mixed media economy appears to tend tdlgge unduly the commercial and
marginalise the public interest elements, it thenefeems necessary to reclaim some of this
territory for the legitimate public interest (204$5,274).

Ultimately, the authors argue, “the media form &ua democratic resource in which public
interest as well as private property rights deseegegnition” (2006, p. 274). Feintuck and
Varney (2006) go on to explain that for them, tb&on of stewardship in public interest
media regulation could be applied to both operaaasregulators, i.e. both the participants
in the sector and those generating/enforcing pdbcyhe sector need to be obliged to ensure
a balancing of public and private needs/interésmtuck and Varney (2006) argue that their
conception of the role of the stewardship principlenedia regulation “reflects closely the
social responsibility model of Siebet al. (1956)” (Sieberet al.,1956, cited in Feintuck

and Varney, 2006, p. 275), because
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[i]t simultaneously acknowledges the rights of naedivners to make profits, thereby avoiding
any significant blight on entrepreneurship, whiteiting their rights of ownership in pursuit

of citizenship-related objectives such as univeasakss and diversity of output (Feintuck and
Varney, 2006, p. 275).

Persuaded by the approach advocated by Feintuckamey (2006), this author decided to
adoptaccessdiversityandstewardshipas the three public interest objectives againsthvh
to evaluate early-democratic-era South African DUqy outcomes in relation to sub-
national TV deliverables. In addition, this autlecided to adopt, as part of the theoretical
framework for evaluating pursuit of the public irgst, the organising principle democratic
citizenship based on Feintuck and Varney’s (2006) call, nadiabove, for participatory
citizenship as a core principle to guide pursupwalblic interest objectives in democratic

states.

Feintuck and Varney’s (2006) approach to citizemgimerges to some extent fromublic
sphereorientation — as per the aforementioned work diéteas (1989) — and also from a
“social justice” orientation, for which Feintuckédarney (2006) draw on the work of
Collins and Murroni (1996) that was cited aboverdsearch conducted for the Media
Programme of the Institute for Public Policy ResbdtPPR), Collins and Murroni (1996)
frame their discussion of citizenship in termsha tvork of the IPPR’s Commission on
Social Justice, which, Collins and Murroni (1996)tey “argues that the conditions to meet
basic human needs are a right of citizenship aads#if-respect and personal autonomy
depend on the widest possible range of opport@ii(i996, p. 13). With these “basic human
needs” of citizenship, self-respect and person@reumy regarded as central to a “social
justice” approach to the public interest, the IRBBnmission on Social Justice outlined,
according to Collins and Murroni (1996), four funaiental objectives against which the
public interest value of a public policy could belged — “security, opportunity, democracy
and fairness” (IPPR, 1993, summarised in Colling Biirroni, 1996, pp. 13-14). On the
IPPR’sdemocracyobjective, Collins and Murroni (1996) write that

[t]he objective ofdemocracypoints towards policies designed to ensure diffusibpower

within government and between government and pedgleountability of service providers,
ensuring that distinct interest groups and regamesadequately served and that the media are
democratically controlled, are practical impleméiotas of this principle in media (1996, pp.
13-14, emphasis in original).
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In this passage from Collins and Murroni (1996),see the call for “regions” to be served,
which usefully links to the next task of this chepthe task of showing why, and how, sub-
national TV delivery is often positioned by broaskcpolicymakers in democratic countries

as an important element of delivery on public ies¢ivalues and objectives.

3.4 Sub-National TV Delivery on Public Interest Obgctives

All three of the public interest objectives extextfor this research from the work of
Feintuck and Varney (2006) — access, diversitysieadiardship — as well as the Feintuck and
Varney (2006) public interest organising principtdopted by this research project —
democratic citizenship — can be positioned as regupursuit by TV policymakers of certain
sub-national TV deliverables. For instance, theeasobjective can said to be served by
extending national channel signal coverage interesl/underserved remote rural
regions/localities, through ensuring that aspitaoadcasters in various regions/localities
have access to TV spectrum, through providing @m-profit community groupings to own
and control localised TV, and/or through ensurimaf regional/local private operators are
responsive to, and actively seek to find, the @ougning needs/priorities of viewers.
Meanwhile, pursuit of the diversity objective camderved by policies which compel
national TV channels to have slots (“windows”) absnationally focussed programming, or
which compel national stations to make demonstrafftats to reflect a wide variety of

local, provincial/regional and national realiti@sniational programming and to procure
content from all parts of the country, or which g@hnational channels to make use of all
the official languages of the country, even whemedanguages are only predominantly
spoken in certain sub-national regions/localitArsd pursuit of the stewardship objective
could lead to policymakers monitoring the perforegnf national, regional and local TV
outlets, whether they be public, private or comrtysnin, in relation to the sub-national
access and diversity requirements the outlets éeddtypically as part of licence conditions)

in return for the right to make use of a finiteaece (broadcast frequency spectrum).

As for the organising principle democratic citizeips as adopted by this research project
from the work of Feintuck and Varney (2006), thisypiple can be connected directly to
policy provisions for sub-national TV policy delinables. To give but one example, from the

UK context, of the connection between the princigdfldemocratic citizenship and sub-
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national TV deliverables, the BBC Trust (the BBG/gming body which replaced the former
Board of Governors) in December 2007 publisheghaasof its review of the BBC'’s public
interest obligations, a BBC Public Purpose Remitahoent entitled Representing the UK, its
Nations, Regions and Communities (BBC Trust, 200¥}$eeking to articulate the ideals to
be pursued by the BBC in accordance with this ReraitRemit to serve local communities,
English regions, and the UK’s nations (Wales, Seat| Northern Ireland) — the Trust's

Remit document says the public could expect the BBC

[...] to reflect the many communities that existlie UK. These communities may be based on
geography, on faith, on language, or on a sharteddst such as sport. You can expect the
BBC to stimulate debate within and between the camities of the UK, and to encourage
people to get involved with their local communit{&BC Trust, 2007).

The document goes on to compel the BBC to, amamegr ahings, “[rlepresent” and “cater
for” the UK’s nations, regions and communities,]f{bg people together for shared
experiences”, and “[e]ncourage interest in, andreosation about local communities”,

through provision of

[...] engaging output that gives an accurate p&ctfrthe many communities that make up the
UK and that informs understanding and stimulatesufision about their concerns. The BBC
should provide forums in which these communitias dabate among themselves and with
other UK communities (BBC Trust, 2007).

In the Annex to this 2007 BBC Public Service Redaitument, an Annex entitled Purpose
Remit Measurement, the document sets out the thiregFrust will seek to measure in
evaluating the BBC'’s delivery on the Remit. Amohg elements the Trust states it will
measure are “[aJudience perceptions of the BBCihglfhem to feel more involved in their
local communities” (BBC Trust, 2007). It is alscotalole that, as part of its measurement
exercises in relation to BBC Remits, the BBC Tratsults with Regional Audience
Councils (RACs) — one for each of the 12 Englighiaes, with London treated as one
region— as well as three additional audience cdsidcawn from the three non-English
nations of Wales, Scotland and Northern Ireland@BBust, 2011).

To this author’'s mind, the BBC Trust’s framing bétBBC Public Purpose Remit for
delivery to nations, regions and communities isdhghly infused with a social

responsibility-oriented, citizenship-oriented apgprio to the public interest akin to the one
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Feintuck and Varney (2006) espouse (and whichréssarch project adopted). And thus, the
BBC Trust's framing of the objectives of the jusied BBC Public Purpose Remit provides
strong support to this author’s view (which wasdamental to the author’s research and to
development of this written thesis) that policynmakin democratic states regarding sub-
national TV deliverables fits squarely within a palinterest broadcast policy approach

which adopts participatory democratic citizenstsaguiding principle.

Another relatively recent statement of the closkdge between sub-national TV and the
public interest policy principle of democratic zégnship appears in a legal briefing note,
published by the European Audiovisual ObservatenyitiedCultural and Regional Remits
in Broadcasting/Ader, 2006). In this piece, the author, Ader @QGtates that

[tlhe need for regional coverage has sometimes Qaeestioned on the grounds that
digitisation has spawned a huge number of spet@i@nnels covering virtually all fields of
interest. The counter-argument here, however gisignificant way in which regional
coverage promotes people’s awareness of their detiocghts. It makes sense to hold
municipal or regional elections (in the Germiaanderfor example) only if voters are in a
position to inform themselves adequately aboutensivf regional interest and the
performance of the representatives they are td.éecmatter how wide the range of fishing,
cooking or shopping channels, they can never partbis particular regional-coverage
function (Ader, 2006, p. 2).

Here, then, we see Ader positing a clear link betwleroadcasters’ sub-national coverage
and effective citizen participation in democratie,li.e. democratic citizenship. It is this link,
between broadcasters’ catering to and reflectiogumtry’s sub-national realities/needs and
health of deliberative democracy in that countrigjali underpins this author’s conviction
that examination of South African TV policymakehsindling of the regional/local TV
question during the country’s early democraticveoalld provide valuable insights not just
into the nature of TV policymaking during the peiscstudied but also valuable insights into
some of objectives, discourses, arguments (andi@ss out, dilemmas) central to South

Africa’s democratisation project.

Origins of TV policy’s regional/local question

In the UK, TV began, as did radio, as primarilyeatally driven phenomenon, driven from
London by the public broadcaster BBC. In thoseyedalys of UK TV, the regional/local
guestion, to the limited extent that it was askeas left to the BBC to answer. This situation

changed in the 1950s and 1960s, however, withntineduction of commercial TV
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competition to the BBC via licensing of a netwofdredependent Television (ITV) regional
franchises. From that point onward, the regionedll@uestion in UK TV policymaking was
much more prominent. In the UK case, the introdurctn the 1950s of regional TV was
intertwined, among other things, with policymaketssire to introduce competition to the
BBC, to introduce commercial dynamics (i.e. adsertifunded TV) into the sector, and to
decentralise TV content sourcing/production awaynfl_.ondon as a counter-balance to the
political/socio-cultural/economic power of the Lamdbased BBC. Fifty years later, in the
new millennium as this research project was bemtguaken, the regional/local question
continued to be potent in UK TV policymaking. Wevsabove the BBC Trust’s emphasis on
the issue in 2007. Three years later in 2010, theddional/local TV question took on an
added dimension with UK Culture Secretary Jeremgtidicall for introduction of new local,
independent TV stations — stations with no conoedi the existing national operators the
BBC, Channel 4, Channel 5 and the mixed natiorgitireal ITV network BBC News2011).
The arguments put forward in 2010-11 by Hunt ameolocal TV proponents focussed on
the potential for enhanced local information-gaitigriocal economic development and
decentralisation of societal/political/economic gow arguments not unlike those made by
the UK’s policymakers in the 1950s at the timehaf awarding of the first ITV regional
franchises.

As in the UK, US TV began as a centrally driveregptise, but it was commercially funded
national networks that drove the beginnings of Aoger TV. The initial TV networks,
eventually to become the “big three” of NBC, CBRI &BC, set up the first US TV stations
in the late 1930s and early 1940s in major urbarres such as New York, Philadelphia,
Chicago and Los Angeles (MacDonald, 1994). The at®nal networks were, from the
beginnings of TV, involved in establishing affikatelationships with local stations,
distributing networked programming to and from kbeal stations, and taking the bulk of the
stations’ profits (MacDonald, 1994, pp. 31-42). Aatingly, the regional/local question in
US TV policymaking was largely born of efforts hetUS communications regulator, the
FCC, to protect local TV affiliates from exploitati and domination by the national
networks. Efforts by the FCC to ensure a measutecal, non-network control over the
affiliate stations’ management and profits, andneure a degree of what came to be called
localismin local affiliates’ operations and content (seme local control over programming,

and coverage of local realities and perspectivesdicued right into the period of this
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research project. The US broadcast policy condelpalism, written about extensively by
US academic Napoli (2001a, 2001b, ed. 2007) arataleched upon usefully by Klinenberg
(2007), was one of the key policy buzzwords inaf@ementioned protests in 2003
(analysed by McChesney (2004, 2005)) against FCZmto relax broadcast ownership and
control concentration rules. The FCC sought tooadpto the renewed interest in localism
with its set-up in 2003 of a Localism Task Forcd &s announcement in 2004 of an Inquiry
into Broadcast Localism. Also in 2004, there wasiindppeared to be a moment of success
for localism proponents when the US Federal App€alsrt struck down the FCC’s decision
to relax ownership concentration limits (includiirgits on concentration of ownership of
local TV outlets) (McChesney, 2004, 2005; Horwiz@07).

A wide variety of arguments and discourses carttaelzed to the localism concept in US
broadcast policymaking, as illustrated by the opgmemarks of pro-localism FCC
Commissioner Michael Copps to the FCC public hepoin Localism in Washington, DC in
2007. Copps, a Democratic Party appointee to the,B@d an opponent of the TV-as-toaster
deregulatory ethos of former (Republican Party-aged) FCC Chairman Mark Fowler (and
of Fowler’s (also-Republican-appointed) successmhiiel Powell), told the Localism
hearing, in October 2007,

[ylou're going to hear a lot of nice words todapatiocalism, about how localism is one of
the core values of broadcast regulation, aboutfnom the earliest days of broadcasting
we've required licensees to serve the needs amckgts of their local communities, about how
localism is good for viewers, good for business goad for the future of our democracy and
it's all true. But my greatest fear is that allgbaice words will float into the ether and we'll
walk away and congratulate ourselves that we'wekta blow for localism, meanwhile
consolidation continues to choke the life blood afubcalism with its outsourced news,
homogenized playlists and distant ownership andmb#e consolidation denigrates
diversity, denies minorities and women and dimiagshbur already distorted democratic
dialogue. It seems to get worse with almost easkipg week (Copps, 2007).

In Copps’s words we see a clear framing of locdliseib-national delivery of broadcasting

in terms of the public interest principle of demnadar citizenship as adopted by this research
project — and also in terms of the diversity objextvhich is part of the public interest
framework adopted for this research. The US acadlemno has written most often on the US
broadcast policy topic of localism, Napoli (2002801b, ed. 2007), argues that the concept,
while a central public interest value in US broadicey, has never actually been conclusively
defined by the FCC (Napoli, 2001b). Napoli argues tll-defined public interest

objectives/values are less likely than clearly miedi objectives/values to be robustly pursued,
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thus linking to the Feintuck and Varney (2006) viewtlined above, that meaningful pursuit
of the public interest in media policymaking re@siistrong, unambiguous statements of core

principles which allow, in turn, for clearly defid®bjectives and systematic policy decisions.

In keeping with the contrasting origins in the UkddJS of sub-national TV provision, the
two countries adopted different respective emphasesgional/local TV policymaking. In

the US, policymaking on sub-national TV, as pursinethe FCC, has tended to focus on
economic objectives, such as limiting the monogawer and cross-media power of the
national broadcast networks in local markets. s, broadcast regulatory bodies (merged
into the Office of Communications (Ofcom) in 200®2)ve tended, with regard to the
regional/local question, to focus more on the batamof political/socio-cultural objectives

with economic objectives.

The concept of diversity

The one objective present in all iterations ofbgional/local TV question — whether in the
US, the UK, Western Europe, Canada or Australgthe call for sub-nationally configured
diversity. We saw in Chapter One, with referencthtowork of McQualil, the different
potential elements of the notion of diversity (M&Ju2010), and in Chapter Two we saw
the complex treatment of the diversity idea proditdg South Africa’s 1998 White Paper on
Broadcasting Policy (DoC, 1998). In addition, earin this Chapter Three, we saw Feintuck

and Varney'’s (2006) distinction between politicatlaultural elements of diversity.

Some of the most powerful appeals to the divedifgctive made in relation to the
regional/local TV question are appeals based agulage rights — with many regional/local
TV policy actors framing sub-national TV as essarfor preservation/promotion of a sub-
national language, i.e. protecting a country’siisgic diversity. The potency of the linguistic
element in the regional/local question is covergéibwell (1992), Williams (1993),

Cormack (1999) and Medhurst (2005) in their wrisiran the experiences of Welsh-language
TV in the UK. Also focussing on the UK, Cormackes consideration to attempts in
Scotland, via the Gaelic Broadcasting Committeetard>aelic TV Fund, to promote
programming in the Scottish minority language obtBsh Gaelic on both the BBC (BBC
Scotland) and ITV (Scottish Television and Grampid®99, pp. 431-39). These writings on
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the linguistic element of the diversity construeteal that issues of linguistic representation
are not merely socio-cultural but also politicabwll (1992) illustrates just how far the
politics of linguistic representation on TV canigdis account of the events which
culminated in Welsh nationalists bombing TV transens in 1980 — after it appeared that a
new Conservative government was going to overtuerprevious Labour government’s
pledge to establish a Welsh-language TV servic@Z1p. 225). According to Howell, “to be
alive in today’s world is to want relevant entemtaent and credible news in one’s own
language” (1992, p. 241). As mentioned in the pmesichapter, and as will be seen in the
data analysis chapters of this thesis (Chapter$oSken), the language rights issue was
central to the regional/local question in Southiégn TV policymaking across the four
periods studied, and (in line with Howell's conaeptof language rights as deeply emotive),
the language diversity issue proved fraught fort&dédrican TV policymakers between 1990
and 2011, to the extent that the issue provoketused policy responses (particularly, as
will be seen in Chapter Eight, at the time of tB®2 Broadcasting Amendment Act).

The regional/local TV question’s diversity compoten both its political and socio-cultural
elements, is ultimately premised on a call to emshiat the dynamics/realities of potentially
peripheral (e.g. non-capital-city, non-metropoljtaacondary city minority or rural,) spatial
zones — are reflected back to sub-national audgefaceheir own consumption/edification
and (ideally in this author’s view) oftentimes sloased to the rest of the nation for the
national consumption/edification, i.e. the ideasspectives, cultures, identities, languages
and information that predominate in certain subemat spaces/zones/localities is reflected
back towards the people living in those spaces&and is also transmitted outwards to the
people in rest of the country.

Often, including in South Africa, this sub-natiomiersity call is made in the context of the
aforementioned unity-in-diversity nation-buildingsdourse. The phrases “unity in diversity”
and “unity through diversity” are frequently usdfimal phrases in countries such as Canada
and Australia, and such phrases seek to encapsiateed to foster cross-cultural
understanding and tolerance in countries in a manhigh ultimately builds unity. South
African policymakers have made ample use of suchg@s in the democratic era, and not
just in broadcasting policy (e.g. the White Padet398) but also in other fora, and the

expression “unity in diversity” was chosen by SoAftican’s ruling ANC as the theme of its
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centenary celebrations in 2012 (ANC, 2011). BuAlexander (2003) has persuasively
argued (see Chapter Two), newly democratic Soutlt#®§ quest for unity-in-diversity was
“of a special type” due to South Africa’s partiaukastory, and particularly harsh experience
of negative diversity constructs, and should nogliddy equated with the unity-in-diversity
ambitions of other nations.

Another point of interest with the unity-in-divegsnarrative is its contrast from the national-
consensus-oriented nation-building calls typicaihef beginnings of broadcasting, e.g.
Reith’s 1920s call for a centrist nation-buildingject for broadcasting. The Reithian nation-
building project for broadcasting assumed, amoherathings, that there could be a national
canon or corpus of worthy informational/educatiéertertainment content (which could, in
the case of the BBC, be decided in London and cordiuhappily by all the other regions
and nations of the UK). This author does not, h@vewish to minimise the achievements
and thinking of Reith, because it is this autheréswy that Reith was correct, in the 1920s, to
feel that the most important potential politicabtiecultural use for broadcasting (at its
inception in the UK) was as a tool for buildingemse of democratic national unity among
the many peoples and regions of the UK. But neldly years later, now that the world has
learned from harsh experience how dangerous bretidgaechnology can become when
monopolised by undemocratic visions of nationatyute.g. Nazi Germany in the 1930s,
Rwanda in 1994), and now that we have come tolegartost nation-states are at best
“imagined communities” (Anderson, 1991), the unitydiversity mantra has become more
appropriate than a national unity mantra for breatlog systems seeking to be organised
according to the public interest principle of dematic citizenship. It fits with the principle of
democratic citizenship that a country’s media potiekers should aim to foster the
conditions whereby the various communities andectilities within a nation-state become

increasingly aware of each other and engage in deatio dialogue with each other.

The economics of sub-national TV

In addition to pronounced political and socio-ctditstrands (as just discussed), the
regional/local question in TV policy has strong momic elements. However, many sub-
national TV deliverables, while appearing somewdiatious and inevitable from political

and socio-cultural standpoints, are often far fiaious and inevitable when viewed from a
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market economic standpoint. Sub-national TV deéitézs sought by policymakers in the
name of the public interest often go against tleegiting economic dynamics of television
production and distribution. Advertiser-funded audbscription-funded television production
and distribution benefit greatly from the economiéscale and scope provided by national
and international audience footprints. Sub-natidoadprints, in contrast — except when
focussed on large, wealthy urban areas — are rqmttastially lucrative (Caves, 2006; Collins
et al.,1988; Hoskinset al.,2004; Napoli, 2001b). Thus, sub-national televiggnn almost

all cases around the world where it still existanarily a product of policy, not an
unfettered market. Even in the US, with its largd aealthy secondary cities (i.e. secondary
to the largest city, New York), the continued exiiste of a degree of autonomy and local
control exercised by local urban TV stations &féd to the aforementioned four national
New York-based broadcast networks, is largely &tion of decades of FCC regulation of
the economic terms of the relationship between otWweadquarters in New York and the
local stations. US TV has, since its beginningsia 1930s and early 1940s, been a national
network-driven enterprise, and one of the mainareasocal affiliate stations have been able
to keep a measure of local control and independeasdeen FCC regulation. For instance,
the FCC has tended to award TV licences and spedtcally rather than nationally and,
coupled with these licence spectrum awards, the R&Ccompelled each local network-
affiliated station to have a certain amount ofldg.e. non-network-provided) programming
(as well as to adhere to the aforementioned (piiynawlitical/socio-cultural) localism

requirements for local input into decision-making).

The FCC has made several clear attempts over #rs ye@limit the economic domination of
local affiliates by their national networks (anddatension to ensure that the stations are
actually local in some real sense, rather thanlgustised re-broadcasters of national
content). For example, the FCC at various poirteduced Prime-Time-Access Rules
(PTAR) (which limited the amount of network contenbcal TV station could carry), Main
Studio and Program Origination Rules compellingldcyV stations to demonstrate certain
minimum percentages of locally sourced and logaltyduced programming, “must-carry”
rules forcing cable distributors to carry local chals, and limits on the number of local TV
stations a single firm could own (Croteau and Hey@2006; Horwitz, 2007; MacDonald,
1994; McChesney, 2004, 2005; Napoli, 2001a, 208db2007).
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And the continued existence of local community @metwork) “public access” TV channels
on American (and Canadian) cable subscription cbldmouquets is a result of regulations
forcing cable distributors to fund and provideiaid to these channels. Elsewhere, provision
of sub-nationally focussed programming, and/or priong programming from a wide range

of sub-national zones, is a requirement in pubigabcaster charters and in licence
conditions for public/state-funded, private and ommity stations. Were national TV
markets left to operate entirely according to maf&eces, it is likely there would be much
less sub-nationally configured TV provision/prograimg around the world than there is

today.

The UK experience with regional/local TV beganhe tate 1950s and early 1960s, via the
aforementioned awarding of several regional comrakhtdependent Television (ITV)
licences — a policy move aimed not only at incregsiub-national TV content and
operations, but also at introducing competitioth® BBC and introducing advertiser-funded
TV. (The domestic BBC was, and is, advertising-faed primarily funded through annual
licence fees charged to UK owners of TV sets.)tBatlTV regional TV experience in the
UK has been decidedly mixed. It had some greatessss — e.g. the high-quality output of
some of the regional operators — but ultimatelyrdgional franchise model failed, with most
of the franchises being absorbed by ITV headguantekondon, turning ITV into a

primarily London-based national service not unitlsecompetitors. Johnson and Turnock
(2005a, 2005b) have outlined many of the tensibaswere inherent in the initial ITV
system — between economic and socio-political gdetsveen national and local audiences,
and between local, national and global marketpfoduction. Johnson and Turnock (2005a)
point to the 1962 Pilkington Report’s finding thmeit enough of the ITV franchises’
programming was truly regional in its character aadtent, and that “the decentralised
structure has not resulted in an essentially redionlocal service” (Pilkington 1962, cited in
Johnson and Turnock, 2005a, p. 22). At the same, tinere are accounts in the available
literature of the pioneering and valuable work né @f the aforementioned ITV franchises,
Granada TV (Potter, 1990, pp. 41-53). Potter wtites Granada managed to develop
“programmes for the network reflecting the regias’a tool “to establish a northern counter-
balance to the dominance of London” (Potter, 199@4). Thus, Granada aimed not only to
reflect northern realities back to northerners,dsb to provide the whole of the UK, and

even an international audience in some cases,exfibsure to Northern England’s realities
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and viewpoints. However, as Johnson and TurnocB520p. 29) have written, the 15 ITV
companies that existed in the early 1960s wereldp Zonsolidated into just four media
groups. By 2005, the only distinctly regional/lopabgramming on the national ITVchannel
consisted of short regional news bulletins, weatbports and sporadic current affairs slots —
a greatly reduced regional/local output when comgbao the local drama, documentary and
current affairs programming produced by the redibh¥ franchises in the 1960s and 1970s.
However, as this research project was coming fosedn 2010-11, a new era of sub-national
TV seemed possible in UK, via the Conservativededlition government announcing plans
to award local private commercial licences to diganly channels using a combination of
over-the-air and wired digital platforms. The UKyudator Ofcom’s aforementioned
Emphasising Localness document of December 2010nvasponse to the government’'s

call for local commercial TV (Ofcom, 2010b).

Models

Moragas Spet al. (1999) outline seven different models of regidoahl TV programming
provision which had emerged by the late 1990s insEltes. Writing in 1999, Moragas Sgia
al. pointed to strong growth in sub-national TV in &oe, as part of what they saw as a
broader trend towards decentralisation of politea@nomic power in EU states. The seven
models outlined by Moragas Sehal.(1999) are as follows:

» regional production centres (e.g. ERT in Greece? RilPortugal) which produce
programming for a national network but do not biezed locally;

» regional centres contributing primarily to a natibnetwork, with only short 15- to
30-minute news programmes for local audiences T&/& in Spain, TV2 in
Denmark, ORF in Austria, the BBC and ITV “opt-outs”the UK);

» regional centres contributing to a national chaimolalso broadcasting significant
amounts of programming to local audiences (e.g. BB8Gtland and BBC Wales in
the UK, TVE Catalunya and TVE Canarias in Spain);

» “federated television” in which independent regiostations share programming but
also broadcast locally (e.g. the UK ITV franchibe$ore their consolidation, the
public broadcasting stations of the German statésde);

* independent sub-national stations not contributing network (e.g. the “autonomic”

networks in Spain, and Omrop Fryslan in Holland);
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* independent regional stations with supra-regiorstidution (e.g. S4C in Wales);
and

» small-footprint local TV stations, usually city-les often with distribution beyond
the city (e.g. Lyon Metropole in France, Rete Balogna, Italy, and Puls TV in
Berlin) (Moragas Spat al.,1999, pp. 9-11).

Most of the types of sub-national TV in existenoceuad the world as this thesis was being
written would seem to roughly correspond to ontheke seven models outlined by Moragas
Spaet al. (1999). (For instance, the aforementioned puldaeas channels of the US and
Canada would appear to fit within the seventh (“b#fieetprint local”) model outlined.) And
the final two models listed above were, duringdbarse of this research project, becoming
more and more common around the world, due to tobital change: regional and local
stations were increasingly becoming available bdytbeir focus areas, via the internet and
via satellite, wired and terrestrial over-the-agiwl TV platforms. Thus, in the new
millennium, after the time when Moragas $tal (1999) were writing, the ubiquitousness
and variety of digital platforms were beginningalter the regional/local TV question.
Frequency scarcity was beginning to become a lesripent consideration, and the
distinction between sub-national slots viewed matity and sub-national programming only
viewed locally was starting to fall away. Increagjn via internet and other digital means,
formerly sub-national-only TV slots and stationg@eiewable nationally and even
internationally. (The impact of digitisation on Sbwfrican TV’s regional/local question is
covered in Chapter Nine of this thesis — the chagggoted to data analysis for the period
2007 to 2011).

Conclusions

This chapter has provided the context for thisasdeproject’s choice of a public interest
media policymaking framework based on the idedseifituck and Varney (2006) for
deployment in examining the outcomes of South Afsagegional/local TV policymaking.
The Feintuck and Varney (2006) framework was shimithis chapter to be an example of a
normative, social responsibility-oriented approtxiefining public interest objectives and
values for media industries. Such a framework weggd by this author to be appropriate to

examination of TV policymaking in South Africa bes&a South African democratic-era
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broadcast policy statements feature many normaaal responsibility-oriented values,

discourses and arguments.

Also discussed in this chapter were the ways irclvtiie regional/local TV policy question
has links to the three public interest objectivexeess, diversity and stewardship — and the
public interest organising principle — democrattzenship — which this author chose to
extract from the work of Feintuck and Varney (2088)deployment in this research project.
This framework extracted from Feintuck and Varn2QQg) was used, as will be shown in
the data analysis chapters Six to Ten, to evalhateutcomes — in terms of pursuit of public
interest objectives — of South African TV policynrad between 1990 and 2011 in relation to

regional/local elements.

Now, with this research project’s public interdetdretical framework established, it is time
to turn, in the next chapter, to contextualisatiad explanation of the other core theoretical
framework deployed by this research: the adaptegddn (1995) policy streams framework
used by this author to analyse the patterns arehpat causalities in South African TV

policymaking in the early democratic era in relatio sub-national deliverables.

Armstrong— The Accidental Centralisation of South African T\4,990 to 2011: Policymaking Confuses 97
the Regional/Local Question and Undermines the Pichhterest



Chapter 4: Theorising the Patterns of Public Policynaking

Kingdon’s (1995) “Policy Streams” Framework in Coexkt

**

Readers need to be sceptical about writing thagsakfor granted that a policy-making processrigamised
and has specific goals. It may be desirable thahduld be like this, but whether it actually ismmt must be an
issue for research Hill (2009)

At points along the way, there are partial coupingolutions to problems, but without a receptivétizal
climate; politics to proposals, but without a setisat a compelling problem is being solved; paiitand
problems both calling for action, but without araéable alternative to advocate. But the compleieijg of
all three streams [problems, politics, policy prajats] dramatically enhances the odds that a suhjéitt
become firmly fixed on a decision agendéirgdon (1995)

[...] argumentation does not aim at gaining pureitellectual agreement but at inciting action, drl@ast at
creating a disposition to act at the appropriaterment -Majone (1989)

The various theories [...] tend to skew researalifigs. Not surprisingly, pluralists find groupsdantrol, elite
theorists detect dominance by an elite, and ratiam@ice theorists find that self-interest domiraat€hese
theories are therefore not merely neutral altermesi for guiding analysis. What one finds in poliegearch

depends in important part on what one is looking jiest as those who go about town “looking forubbe” are

more apt to find it than are more peaceful citize#snderson (2011)

ok
This chapter contextualises and explains this aigtlehoice of the Kingdon (1995)

theoretical framework for analysing how TV policykireg operated in South Africa between
1990 and 2011. Kingdon's “policy streams” frameww&s chosen because it provides
conceptual tools through which patterns and caas#brs can be identified within a
particular policymaking sector in a democraticestdttis through use of elements of the
Kingdon (1995), in conjunction with the Feintuckdaviarney (2006) public interest
framework outlined in Chapter Three, that this agsk project’s data are organised and
analysed in Chapters Six to Nine. Cognisance iergin this chapter of the fact that the
Kingdon theoretical framework was developed baseHliaogdon’s examination of
deliberative policymaking dynamics in the settifigadong-standing democracy, the United
States. Thus, application of this framework in 8waith African context — i.e. the context of a
young democracy — had to be conducted in a manhiehwas sensitive to the newness, and

emerging nature, of the South African democratjegience.

4.1 Theoretical Approaches to Public Policymaking

The choice of the work of Kingdon’s framework was a simple one, as there is a wide

array of frameworks to choose from in the availdibdgature. Several survey volumes, by
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Anderson (2011), Hill (2009), Howlett al. (2009), John (1998), Moraat al. (2006), and
Parsons (1995), were consulted in order to obtaioverview of the most influential
approaches and the points of difference between.tfie starting point in such volumes is
typically an effort to define what is to be meampttbe term “policy”. (For the purposes of
this thesis, no distinction is made between “pdlayd “regulation”. Thus, regardless of
whether this thesis is discussing the decisiongmfernment (the Ministry/DoC and
Parliament and government-funded agencies), dreofdgulator (the IBA, ICASA), the
decisions are, in this thesis, called “policy”, ahd processes building up to and generating
such decisions are called “policymaking”.) For Arsie (2011), policy can be understood as
“a relatively stable, purposive course of actionmnaiction followed by an actor or set of
actors in dealing with a problem or matter of cant€2011, p. 6). This initial definition

from Anderson seems straightforward enough, but Heeadds, in the very next sentence,
that:

This definition focuses on what is actually dongtéad of what is only proposed or intended;
differentiates a policy from a decision, which ssentially a specific choice among
alternatives; and views policy as something th&blds over time (Anderson, 2011, pp. 6-7).

Anderson’s specification that his definition of joglis focussed on “what is actually done”
is, in this author’s view, too restrictive. The aabllection and analysis for this thesis found
that the policymaking in relation to the regionadél TV question in democratic-era South
Africa between the early 1990s and 2011 often sbegdiof intentions and decisions which
hadnot been successfully implemented, and since suclimplemented intentions/decisions
were central to the research questions for thigptot was decided that clearly articulated
intentions and decisions, whether or not somethiag “actually done” to implement, would
all be treated agolicy. The non-implemented policy intentions and decisianalysed by this
thesis were ones that were concretised via govertirgulator-convened policy processes
and/or government/regulator-sanctioned policy dasnisiand legislation, thus clearly, in
this author’s view, constituting policy, even ifsome cases few if any tangible

implementations resulted.

Anderson (2011) argues that “inaction” on an igha¢ is widely deemed to require policy
attentionalso constitutes policy (2011, p. 9), i.e. to tak@action on something that is widely

viewed as requiring action is a kindiofplementatiorof a policy decision, with the policy
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decision being the decision to not take actionsBhithor accepts Anderson’s view that
inaction can be a kind of policy, and similarlyisitthis author’s view that impracticable
policy ideas, and half-hearted policy ideas, arehewailed policy ideas, constitute policy if
they have been adopted in some kind of authorgatianner by government, the regulator,
an industry player or an industry agency. As walldrgued in relation to some of the data
analysed in Chapters Six to Nine, policy impradtigapolicy half-heartedness and policy
failure can all, when “implemented” over a longipdrof time, become what Anderson calls
a “stable, purposive course of action or inactiar@, policy. As Hill (2009) explains, “the

concept of policy is vague and elusive”, and yet

[...] it [the concept of policy] is neverthelessdely used to suggest a rational process.
Readers need to be sceptical about writing thatstitkor granted that a policy-making
process is organised and has specific goals. Itbealesirable that it should be like this, but
whether it actually is or not must be an issuerésearch (Hill, 2009, p. 19).

Another important definitional issue for acadengc@unts of how public policymaking
functions is the issue of what is meant by the teuflic policyas distinct fronpolicy, i.e.
where does one delineate the public realms of soapropriate for policy interventions
generated by government or government-appointediatad agencies? To answer this
guestion, Parsons (1995) goes back to the conoéptsblic and private as they existed in
ancient Greece and Rome, and then comes back thtougge conceptions of political
economists such as Adam Smith in th& C&ntury, who, in the words of Parsons, saw the
public “as essentially a space which did not inedilve interference in economic and
business activities” (1995, p. 5). Parsons themgsrthe discussion through to notions of an
expanded public space (in comparison to Smith’€eption) and thus a reduced private
space, in the work of J.S. Mill in the1@entury. Mill emphasised the criterion of “harm”,
and viewed the private sphere as “that sphere wdigtimo harm to others” (Mill,
paraphrased in Parsons, 1995, p. 5). For Parsandgetisive period in the birth of the study
of public policy came after World War 11, in the lted States, when President F.D.
Roosevelt based his New Deal policies on the wbikkeynes. Keynes saw public policy’s
role as being “to deal with those aspects of s@aidl economic life which markets were no
longer capable of solving” (Keynes, paraphrasearsons, 1995, p. 6). It was during this
period that the modern academic study of publiccgoiaking in the US was begun by

Lasswell, author of a pioneering academic articl@951 entitled “The Policy Orientation”
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(Lasswell, 1951).

In this author’s view, conceptions of what consétuthe actual, or appropriate, sphere of
public (government) policy can still to a greatemtbe seen in the Keynesian terms outlined
by Parsons (1995), i.e. to define which matterssaiable for public policy, one must decide
which social/economic problems/issues should hadethe market to solve; and then the
public sector needs to engage with everything éhsmaking this determination between
which matters should be in the private or publitgyospheres, one can then choose to either
agree with Keynes that government and its appaffuleded agencies must intervene to a
great extent in many social and economic affairasto solve problems that the market
cannot solve (or which the marlggneratey or one can side with a market theorist such as
Friedman (as paraphrased in Parsons, 1995, ph6)avwgued that non-government actors
should be given the primary responsibility for detming social and economic policy
matters (Friedman, 1953). Or, one may find onedelbending on the particular policy
matter at hand, seeking a boundary lying somewhdsetween the line drawn by Keynes’s
interventionist logic and the line drawn by Friedrisdaissez fairdogic. In broadcasting
sectors, it is this author’s view that many conterapy national (and multinational)
government and non-government actors seek a balwteeen Keynesian and Friedmanite
logics, with the relative emphasis on interventiensusaissez faireshifting in response to
myriad factors. The passage quoted in Chapter Th@a Collins and Murroni (1996),
seems to this author to be a useful wording oftidlle ground often required of
broadcasting policymakers, with Collins and Murr@®96) calling for “competition policy
where competition can thrive in the public inter@st regulation where it cannot” (1996, p.
12). Anderson (2011) proposes that the best wagparate between public and private
matters is through an emphasis on “collective ghoalsh the idea that “only collective

goods should be the subject of public policy” (204.117). According to this definition, it
would seem fair to say that during the period exeiin this thesis, the South African
government viewed broadcasting as a collective goedas a social/economic sphere which,
when not operating in an optimal manner, shoulduigected to policy decided by

government, a government-appointed/mandated agentlye regulator.

Deciding what was to be meant by the expressiofisy andpublic policy, while a

somewhat fraught exercise, was relatively simpleomparison with the quest to identify, as
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this research needed to, a theoretical framewadutih which to analysieow public policy

is made, i.e. a framework for analysing public pphiaking Reading through the surveys of
the myriad contemporary approaches available, utfgoa began to feel somewhat envious of
the much-less-crowded academic field enjoyed bydbeding figures in the field of

political philosophy. Plato, it seems, had thetlake to be decidedly idealistic and
prescriptive in his writings, because the studgmfernance was to a great extent his alone
during his era in ancient Greece. Nearly two miliarafter Plato’s time, in Italy, Machiavelli
also enjoyed great latitude, as a pioneer of galifphilosophy, when, in seeking to curry
favour with the prince, he wrote his brash treatis¢he art of politics. Machiavelli had the
latitude to be rather bold in his conceptual fragnigiving his chapters titles such as “On
Avoiding Being Despised and Hated”, and “On HovwAimid Flatterers”, and so on
(Machiavelli, 1513). Since the time of Machiavétithe 18" Century, frameworks for
analysing political reality have taken multipleaditions, moving far beyond political
philosophy into “modern” academic disciplines sashpolitical science, economics,
psychology and sociology, and more recently intostemodern” disciplines such as
structuralism and post-structuralism. Anderson 20Hill (2009), John (1998) and Parsons
(1995) scan across the main groupings of contempagproaches. Anderson (2011)
identifies the existence of five broad “theoretiapproaches”, which he caftslitical

systems theorgroup theory elite theory institutionalism andrational-choice theory2011,
pp. 18-26). After describing the five approachesgdérson concludes with the somewhat

ominous (and almost certainly accurate) statentextt t

[tlhe various theories [...] tend to skew resedintiings. Not surprisingly, pluralists find
groups in control, elite theorists detect dominamgan elite, and rational-choice theorists
find that self-interest dominates. These theorieslzerefore not merely neutral alternatives
for guiding analysis. What one finds in policy resgh depends in important part on what one
is looking for, just as those who go about towro®img for trouble” are more apt to find it
than are more peaceful citizens (Anderson, 20127).

These statements by Anderson served as a prois tauthnor to remain cognisant that
whichever framework was chosen would likely have phtential to skew the research
findings to some extent towards the elements famlies by the framework. Anderson adds
that:

A person should avoid becoming too dogmaticallyigidly bound to one model or approach.
As arule, it is desirable to be eclectic and e using those theories and concepts that seem
most useful for the satisfactory and fair-mindedadgotion and explanation of political
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inquiry. The goal should be the objective explamanf political behaviour rather than the
validation of a preferred theoretical approach (éusan, 2011, pp. 28-29).

A useful piece of guidance, it seemed, in this agsgrom Anderson, was that a researcher
should be “eclectic and flexible”, provided thegascher remains “fair-minded” and
sincerely strives towards something akin to anéotiye explanation of political behaviour.”
(It was somewhat surprising to see Anderson uswititd “objective” — given that the idea of
objectivity is no longer given much credence inlgative social science research — but it is
likely that Anderson is holding up the idea of abjgty as a worthy but unattainable goal, a
goal made no less worthy of pursuit on accountsofinattainability.) As with Anderson, Hill
(2009), John (1998) and Parsons (1995) also prasEnomies of the various theoretical
approaches that one can adopt when studying palicymaking. This author found John’s
(1998) survey particularly useful because, in addito surveying the main approaches, John

also makes it clear which kinds of approaches imkshare most valuable, and why.

John (1998) begins by breaking the available theaigrameworks down into five kinds of
approaches: institutional models; group and netvamixroaches; socioeconomic approaches;
rational-choice; and ideas-based models. This t@xyris not significantly different from the
one put forward by Anderson (2011) or by Hill (20@®d Parsons (1995). The greater value
that John provides is his frankness about whathe as the strengths and weaknesses in
each type of approach. John (1998) applauds itistiiists’ emphasis on “policy
communities” as connecting together state instingiwith other actors, but ultimately John
(1998) is of the view that a tight focus on indt@nal dynamics is limiting because, for him,
institutions “constrain but don’t shape” public jpgimaking (1998, p. 65). With “group and
network approaches”, John (1998) expresses cotitatthey are “too all-encompassing”
(1998, p. 85). Meanwhile, socioeconomic approaehas exemplified by the work of Marx,
Weber and Durkheim — get a reasonably favouralilggment from John, but John (1998)
concludes that these approaches do not providé #ie necessary analytical tools. As for
rational-choice theory, which is the influentialamieconomic approach that emphasises the
rational decisions of policymaking actors basedhair rational perceptions of
interests/constraints, John (1998) criticises filsisiework on the grounds that while it is
suitable for “explaining action”, it does not contéself adequately with “where policy

ideas come from” (1998, p. 142). John (1998) thewes onto his fifth category, the ideas-

Armstrong— The Accidental Centralisation of South African T\1,990 to 2011: Policymaking Confuses103
the Regional/Local Question and Undermines the Pichhterest



based models. Here John (1998) finds much morertor@end, particularly in relation to the
emphasis this category of approaches places oreatsrauch as “agenda-setting” (1998, p.
147), the “issue-attention cycle” (1998, p. 14k thegemony of certain ideas” (1998, p.
149), and “ideologies” controlling the “exercisepafwer” (1998, p. 149). John clearly has an
affinity for ideas-based research, but he alsosbase concerns about ideas-based
approaches. His concern is that by focussing sogly on ideas, such approaches may

neglect other important elements.

John’s (1998) ultimate preference is for what hiscavolutionary” frameworks (1998, p.
168), which, he writes, avoid being “over-deterndih€1998, p. 168), are able to capture
both “constraints on action” and “causes of acti(®®98, p. 168), are able to establish some
“causal relationships” but not in an overly deterisiic fashion (1998, p. 181), and are able
to account for the influence of ideas, interestdinstitutions (1998, p. 195). John argues that
the most successful approaches,ahelutionaryones, are those which in fact combine
elements of two or more of the five broad oriewtasi he has outlined (1998, p. 19). For
John,non-evolutionary approaches place too much emphatisreon ideas or the interests
of human actors. Evolutionary approaches, he writtempt to cater to the influence of both
ideas and interests. The three evolutionary appesawhich John cites, and applauds, are
three of what he calls “synthetic” approachestlig)“policy advocacy coalition (PAC)”
framework developed by Sabatier; (2) the “punctdiaguilibrium” model of Baumgartner
and Jones; and (3) the approach adopted for thsssthKingdon's “policy streams” approach
(John, 1998, pp. 168-87). John sees Kingdon’s palicams framework as being potentially
the most useful among these three synthetic appesabecause it

[...] is one of the few treatments of public polityat examines the political system as a whole,

and embraces the relative importance of individggnts, ideas, institutions and external
processes (John, 1998, p. 173).

4.2 The Kingdon (1995) Framework

Kingdon first published his framework in 1984, bédiem a series of case studies, in a book
entittedAgendas, Alternatives and Public Policigngdon, 1984). He then refined the

framework, based on feedback received on the 1684 and after conducting an additional
round of case studies, in a second edition, in ;1868 it is this second edition that is relied

upon by this thesis (Kingdon, 1995). John is nohalin holding the work of Kingdon in
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high regard. Parsons (1995) also cites KingdonlEpstreams approach as an important

one, in that it

[...] is concerned with how issues come to be isshew they come to the attention of public
officials and policy-makers; how agendas are sdtvalmy ideas “have their time” (Parsons,
1995, p. 192).

Hill (2009) devotes considerable attention to Kiogd framework — or “model”, as Hill
calls it — as an important example of an “agendangg approach (Hill, 2009, pp. 156-70).
As for Kingdon (1995) himself, he positions hisnfrework as amagenda-settingr pre-
decisionmodel — a model which tries, as its starting pdimtconsider not how issues are
authoritatively decided [...] but rather how theyte to be issues in the first place” (1995, p.
2). Kingdon writes that, among other things, hesrfework aims to

[...] try to understand why important people pagmtion to one subject rather than another,

how their agendas change from one time to anotimel how they narrow their choices from a
large set of alternatives to a very few (1995,)p. 2

Kingdon'’s (1995) agenda-setting/pre-decision apghaa to some extent@ocessoriented
approach, but not an approach that sees policymaldiinear or operating in “stages”. The
issue of whether policymaking should be spoken alvoierms of stages is a difficult one.
Stage-based, sequential approaches view policymasmoving from policjormationto
adoptionto implementatiorand then tevaluation and such models are often critiqued in the
contemporary literature as being unrealisticathedr and tidy. Yet there is still a tendency —
aneedperhaps — felt by authors of volumes on publiéggyohaking to break up

policymaking into somewhat discrete phases in tthisitussions of various theories and
approaches. Anderson (2011), for instance, talksrms of stages, while at the same time
discounting the empirical validity of stages. Tt#s be a fine line to walk, as evidenced
when Anderson (2011) explains that in order “[tfopde a conceptual framework to guide
the examination of the policy process”, his bo@ats public policymaking “as a sequential
pattern of activities or functions that can reatydistinguished analytically although they
may be empirically more difficult to pull apart” (dlerson, 2011, p. 3). Anderson argues that
a stages approach to interpreting public policymgks useful because, among other things,
“[i]ts sequential nature [...] helps one capturd aomprehend the flow of action in the actual
policy process” (2011, p. 5). But Anderson is quigkadd that “in actuality the formulation
and adoption stages may blend together, [...]” 2@15).
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John (1998) is highly critical of stages models andids them almost entirely, while Parsons
(1995) and Hill (2009) seem to share Anderson’'d Q®iew that there are both advantages
and dangers to be encountered when adopting ssstageel. After presenting their cautions
to the effect that they are writing about publidipgnaking in sequential terms only for
conceptual convenienceot because of any basis in empirical reality, Ander&@®911) and

Hill (2009), in their respective volumes, outlin&at they see as the “stages” that need to be
interrogated. Anderson (2011) writes of what hésdale “categories or stages” (thus
bringing in the temporally generic term “categdtias a further indication of his

ambivalence towards sequencing): (1) problem ifleation and agenda-setting; (2) policy
formulation; (3) policy adoption; (4) policy implemtation; (5) policy evaluation (2011, pp.
3-4). Meanwhile, Hill's (2009) conception of thetdges” — only made explicit in his chapter
headings — follows this sequence: (1) agenda ge(t®) policy formulation; (3)
implementation (Hill, 2009). Thus, Anderson distiighes between “formulation” and
“adoption” as separate categories/stages, whilegktiips them together under

“formulation”. (But Anderson is quick to point otltat the distinction between formulation
and adoption is fuzzy at best and often indeciddlera yet another reminder that the

labelling of stages is more of an organisational than anything else.)

For both Anderson (2011) and Hill (2009), Kingdo(995) policy streams framework is
primarily an agenda-setting and policy formulationdel. As for Kingdon'’s (1995) view of
where his own work fits, he too provides a cavesiiating that his labelling is a “drastic
oversimplification” — before outlining his view ththere are “at least” four main “processes”
which are present in public policymaking:

(1) the setting of the agenda, (2) the specificatibalternatives from which a choice is to be

made, (3) an authoritative choice among those fipddilternatives, as in a legislative vote or
a presidential decision, and (4) the implementatibtihe decision (1995, p. 3).

Kingdon (1995) then states that his policy strefrarsiework

[...] concentrates on the first two processe§.\Why some subjects become prominent on the
policy agenda and others do not, and why somenalti@es for choice are seriously
considered while others are neglected (1995, p. 3).
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Thus Kingdon (1995) quite explicitly puts his frawak into the agenda-setting and policy
formulation/formation categories, i.e. the pre-dami categories. Kingdon (1995) defines the
policymaking “agenda” as “the list of subjects oolems to which government officials,
and people outside government closely associatddtidse officials, are paying some
serious attention to at any given time” (1995, )p.Later in this chapter, it will be argued that
Kingdon’s framework can be applied to more tham jlae two pre-decision processes he
claims to interrogate — agenda-setting and altenapecification — and thadecision
processes (what he calls the “authoritative chaimeng those specified alternatives”) can
alsobe analysed according to his framework — as caspine extent, “the implementation of
the decision” (1995, p. 3). The components of Komgd (1995) model adopted for this
particular research project were Kingdon’s (1995&)aeptions of: (1) the three “streams”
(processes) of policymaking, the “politics streath “problem stream” and the “policy
stream”; and (2) “coupling” (linking) among theestims, which moves policy items from the

“governmental agenda” to the “decision agenda”.

The three streams: politics, problems, policy prepts

Kingdon developed his theoretical framework/motiebtigh case studies in the US health
and transport sectors, building on what is knowthas‘garbage can model of organisational
choice” as developed by Cohenal. (1972). The garbage can model, according to Kingdo
(1995), sees policymaking not as methodical ancemental but as more accidental, and
based on a complex mix of factors (1995, p. 4). flise main building block of Kingdon’s
(1995) framework is his notion of three parallelippprocesses, thetreamsin existence at
any given time in a policy sector: the politicsestm, problem stream, and policy stream.
Kingdon tends to speak, in his writing, first oétproblem stream, then of the policy stream,
and then of the politics stream, but it is thishawu's view that the framework is clearer if one

speaks of the contents of the streams in this ppaditics, problems, policy proposals.

Thepolitics streamwrites Kingdon (1995), often flows according topulses that are quite
separate from what is happening in the problemparidy streams (1995, p. 145). The
dynamics of the politics stream can be impacteddijonal mood (1995, pp. 146-4@nhd/or
variousorganised political forces, and/or the internal kilags of government, including

personnel turnover (via elections or re-shuffles) prisdictional tensions (“turf battles”)
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(1995, pp. 150-53). It is here in the politics atre according to Kingdon, that consensus-
building, via bargaining, takes place (1995, p®-68) — consensus-building in relation to
determinations as to which policy issues shouldrbéegovernmental agendar decision
agendaand then, once an issue reaches the decisiodagemsensus-building regarding
which problem definition available in the probletream, and which policy proposal present
in the policy stream, would most suitalglguplewith the current dynamics in the politics

stream and allow for the taking of a binding polascision.

Theproblem streampostulates Kingdon (1995), is the process strelare issues requiring
policy attention find their way into the minds djligy actors and are rhetorically framed.
Problem identification is typically driven by inditors (1995, pp. 90-94), or focussing events
and crises (1995, pp. 94-100), or by formal andrimfal feedback on, for instance, failure to
meet previous policy goals (1995, pp. 100-3). Kmgdontends that “values” are central to
problem stream (p. 110), and that it is in thieatn that the agenda status of a problem can
potentially be affected by many factors, includihg ambitions of bureaucrats and/or
pressure from an interest group (1995, p. 114) Alghis stream, Kingdon says, one can
find the beginnings of the process by which pofpicgblems in the problem stream begin to
become linked to policy proposals in the policyatn, thus providing the beginnings of a

bridge between these two streams.

Thepolicy streamis, for Kingdon (1995), where stakeholders in Agycsector generate
policy alternatives and proposals — i.e. engadalierative specification” (1995, pp. 16-18)
— in a process Kingdon likens to biological natwelection (1995, p. 116). Kingdon refers to
a policy “primeval soup”, which is his update oe tiforementioned “garbage can” of Cohen
et al. (1972), in which ideas confront each other, corpand recombine (1995, pp. 116-17,
p. 124). The main players in this stream, accortbngingdon, are a “policy community” of
specialists, inside and outside government, wheest@ncerns and who interact with each
other to some extent (1995, p. 117). Kingdon writed there is sometimes a high level of
fragmentation among these specialists (1995, @-18), with what he calls “policy
entrepreneurs” pushing their favoured ideas, trgingtheir ideas on other members of the
community and trying to “soften up” the policy comnity in relation to certain policy
options (1995, pp. 122-24, p. 128). Kingdon emmessthat the activity in the policy

primeval soup is not necessarily dominated by nati@rderly decision-making but rather
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tends to be “evolutionarydriven via combinations and re-combinations of edata (1995,

p. 124). Kingdon cites the distinction made amdreptists of evolution between mutation
and recombination, with many theorists arguing thistthe latter, “recombination of old
elements”, which is the stronger of the two fact&lisgdon writes that as public policy ideas
evolve, “[w]holly new ideas do not suddenly appéastead, people recombine familiar
elements into a new structure or a new propos&9%1p. 124). And, argues Kingdon, if one
chooses, as he does, to view the development dicdiicy ideas in evolutionary terms,
“the order [in which] ideas are tried out sometirapproaches randomness, and the key to
understanding the process is knowing the conditisrder which ideas survive” (1995, p.
124).

Kingdon (1995) is of the belief that it is oftereak, not rational calculations of advantage or
disadvantage, that dominate outcomes in this psligam, and in support of his view,
Kingdon provides a quote from Keynes, who wroté336: “I am sure that the power of
vested interests is vastly exaggerated comparddtigt gradual encroachment of ideas”
(Keynes, 1936, quoted in Kingdon 1995, p. 125) gdion also references the work of Heclo
(1974) on “politics as learning” and the importalééargumentation” in policymaking
(Heclo, 1974, quoted in Kingdon, 1995, pp. 126-2T}the policy stream, writes Kingdon, a
range of factors will impact on the ultimate acedyility of a policy proposal, including
technical feasibility, cost, budget availabilitikdly public acceptance, and the chances of its
success among elected decision-makers (1995, pp32)3 Kingdon asserts that there can
also be influence exerted in this stream by pdercoational ideologies and political
cultures, which can affect the “value acceptabilitiya policy idea (1995, p. 133). Kingdon
also refers to the phenomenon of the “tipping geHa notion which has been popularised in
recent years by Gladwell (2000). In Kingdon’s u§éhe term, a tipping point for a policy
idea can occur in any number of ways, includingesgment of true consensus or via what

Kingdon calls “bandwagons” (1995, p. 135).

Kingdon (1995) writes that often the activity ineoof the three streams is driven by the
aforementioned policy entrepreneurs, who can bedan a wide range of places, both
within government and outside it, both in formajamisations and informal ones (1995, pp.

179-80). They can be elected representatives, re@barats, or academics, or researchers, or
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civil society activists. What primarily defines thelicy entrepreneurs for Kingdon is that

they are

[...] advocates who are willing to invest theiraesces — time, energy, reputation, money — to
promote a position in return for anticipated futgegn in the form of material, purposive, or
solidarity benefits (1995, p. 179).

Kingdon (1995) writes that policy entrepreneurgnfhelp to open up “policy windows”,
which Kingdon characterises as moments when cayipiimong the streams can occur. For
Kingdon,

[...] it [the idea of the policy entrepreneur] neaksense of the dispute over personality versus

structure...The window opens because of some faetporid the realm of the individual
entrepreneur, but the individual takes advantagbeobpportunity (1995, p. 182).

For reasons explained below, this author did mat Kingdon’s notion of policy

entrepreneurs useful for examining the streamspfatratic-era South African TV
policymaking. In addition, this author found thiaé thotion ofcouplingamong the streams
(discussed next) was sufficient for understandiogy the streams link, and that seeking to
identify the opening of the aforementiongalicy windowsduring which coupling occurs was
unnecessary and risked, for this research stuaemiual overload. This author found that it
was sufficient to look at when and how the threeashs operated internally, how the streams
drove policy matters from the governmental ageondaé decision agenda, and then how the

streams coupled to allow binding policy decisiamgdcur.

Coupling of the streams

Kingdon (1995) writes that “[o]nce we understarfte]tstreams taken separately, the key to
understanding agenda and policy change is theplewi, which is when “[t]he separate
streams come together at critical times” (19988). Kingdon describes coupling as the
policymaking phenomenon whereby “[a] problem isogruzed, a solution is available, the
political climate makes the time right for changad the constraints do not prohibit action”
(1995, p. 88). Later in his 1995 book, he defimesrotion of coupling even more succinctly,
as the process by which “solutions come to be @uliplith problems, proposals linked with
political exigencies” (p. 173) , and as “[a] contplénkage” that “combines all three streams

— problems, policies, and politics — into a singgekage” (1995, p. 201). During these
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moments of coupling, “[a]dvocates of a new policitiative not only take advantage of
politically propitious moments but also claim thia¢ir proposal is a solution to a pressing
problem” (1995, pp. 201-2). When coupling of theethstreams occurs, Kingdon writes,
there is a strong likelihood that the policy itemguestion will move from the sector’s
governmental agenda to the decision agenda, aadtaal policy binding policy decision can
then be made. Figure 4.1 below provides a visyaksentation of the conceptual items

drawn from Kingdon’s framework for deployment instinesearch project.

Figure 4.1 Elements adopted from Kingdon’s framewdk

=

Source: Kingdon (1995).

Governmental agenda, decision agenda

Thegovernmental agenda a policy sector, writes Kingdon, is a list “aftgects to which
governmental officials are paying serious atterit{d@®95, p. 202) and this agenda can be

determined by either the problem stream or thdipslstream, because

[o]fficials can pay attention to an important pratl, for instance, without having a solution to
it. Or politics may highlight a subject, even irthbsence of either problem or solution (1995,
p. 202).

Meanwhile, thedecision agendé# “a list of subjects that is moving into posititor an
authoritative decision, such as a legislative anaat [...]" (1995. p. 202). The setting of a
sector’s decision agenda is based on couplings gutienstreams. Sometimes “partial
couplings” will also get an item onto the decisagenda, but usually a “complete joining of
all three streams” is required (1995, p, 202). Asgdon puts it,

[a]t points along the way, there are partial caugdi solutions to problems, but without a

receptive political climate; politics to proposatsit without a sense that a compelling
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problem is being solved; politics and problems kaathing for action, but without an

available alternative to advocate. But the complaténg of all three streams [problems,
politics, policy proposals] dramatically enhandes odds that a subject will become firmly
fixed on a decision agenda. [...] Conversely, phdbuplings are less likely to rise on decision
agendas (1995, p. 202).

Kingdon’s framework was chosen by this researcbettfe research project because the
framework appeared to be well-suited to capturiregdatterns of policymaking in South
Africa’s at-times-highly-contested, emotive, TV jpglspace in the period 1990 to 2011. To
identify patterns in policymaking in such a congglspolicy sector — during periods of such
fundamental, and often rapid, social, culturaljtpmall and economic transformation —
required, in this author’s view, a conceptual framek such as Kingdon’s which could
account foideasandvaluesat play in the sector as well as for patterns@ngalities in the
processegstreams) of opportunity and constraint at playeilation to the ideas and values.
However, this author also found it necessary tpalagdon’s model to some extent to the

needs of this research project.

4.3 Adapting Kingdon’s Framework

Kingdon’s approach is an influential one in thédief public policy research. According to
another highly regarded theorist, Sabatier, Kingsltnamework was deployed frequently in
policy research in the late 1990s, and was beiregl coughly 80 times per year in the Social
Science Citation Index (Sabatier, 1999, p. 9). Adtw to Blankenau (2001), who has
deployed the Kingdon model, it “provides a usefsgctiption of the complexity of
policymaking, pointing out critical elements in thecess that are often overlooked” (2001,
p. 38).However, the Kingdon framework is not without pdtaihdeficiencies. Even those

who applaud the model, and use it in their reseguoimt to its possible weaknesses.

Potential weaknesses

According to Zahariadis (1999), the literature saiging Kingdon’s model has identified

five areas of concern with the framework. One camég Kingdon'’s attribution of a high
degree of independence between the operationg ditbe streams — politics, problems,
policy proposals. Some authors argue (and thisoaathirees) that there is often greater
interdependence between the three streams than Kingdpoges. (Indeed, the data analysis

for this research found instances where it appethadhe three streams of South African

Armstrong— The Accidental Centralisation of South African T\1,990 to 2011: Policymaking Confuses112
the Regional/Local Question and Undermines the Pichhterest



TV policymaking were in a coupled or near-coupledesfor extended periods — see Chapter
Eight.)

Second, according to Zahariadis (1999), therensem in the literature with Kingdon’s
potentially ambiguous account of the role of polayndows in the process of coupling
among the streams. This author shares this corafen,initially seeking to apply Kingdon’s
window conception to the collected data and findimg concept too fuzzy to implement
effectively. This author thus abandoned use of Horgs window conceptualisation. Third,
there are concerns about Kingdon'’s strong emplasisibe role of policy entrepreneurs in the
process of coupling — a concern this author shdi@s.author found the concept of policy
entrepreneurs too individualistic a conceptionaaibeful in explaining democratic-era TV
policymaking in South Africa between 1990 and 204 period during which the author
found that most of the main actors operated frothiwicollective or institutional structures
which would have militated against overly individistic, entrepreneurial policymaking

behaviour.

Fourth, according to Zahariadis (1999), is theceon with Kingdon’s emphasis on
incrementalism in the policy stream, with some aesleers arguing that policy proposal
generation and specification are a mix of both@nwentalism and major shifts (with the
“punctuated equilibrium” model of Baumgartner andds (1993), which seeks to take
account of both incrementalism and major shiftenses perhaps being a more accurate
conceptual framework than Kingdon’s incrementalfecussed framework). This author
does not share this concern with Kingdon’s incretalest orientation, because this author
found that Kingdon'’s notion of “coupling” amongeams was sufficient to capture moments

of heightened policy decisiveness.

Fifth, concerns have been expressed that Kingdaarsework is ultimately only a heuristic
device, with strong descriptive power but littlenar predictive power (Zahariadis, 1999, p.
81) — a concern which Zahariadis (1999) does notpdetely agree with (and neither does
this author entirely agree with this criticism).iglauthor supports Zahariadis’s (1999)
argument that while Kingdon'’s framework is indeedrenstrongly descriptive than it is
predictive, the framework does still have predietalements, through its predictions, for

instance, that internal stream dynamics, couplipgpeotunities and general systemic
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constraints will all, as Zahariadis (1999) putssystematically affect outcomes” (1999, pp.
86-87).

Linked to the concerns in the literature that Kiogd model is perhaps too descriptive, it can
also be argued that Kingdon’s model is perhapslp¥ecussed on transparent, rational
deliberation processes, and perhaps does noteradagh to the less transparent, less rational
power dynamics affecting/constraining the delibgeaspace in which the policy streams
interact. This author took the view that while @svtrue that application of the Kingdon
framework would not be able to uncowr the macro- and micro-forces and factors at play,
the framework could still offer significant insightegarding the policymaking path and
provide a useful contribution to the literature®wouth African early-democratic-era TV
policymaking as a complement to existing accoumtsié work of Barnett (1998, 1999a,
2000a), Duncan (2001), Duncan and Glenn (2010)wiin(2001) and Tleane and Duncan
(2003). The author finds much of value in theseants, which offer nuanced insights into
the political economy within which South Africandaidcast policymaking has had to
operate. One caveat this author has, howeveraisthimes, perhaps too much is made in
some of this literature of the ANC Government’siberal turn, via its 1996 adoption of the
GEAR macro-economic strategy, as a determinantag#drasting policy. This author’s view,
generated through application of the Kingdon modehat ruptures in deliberation,
instances of confusedd hocpolicymaking, and “accident” (as per the word ‘idental” in

the title of this thesis) were likely just as imfaott, and perhaps more important, than the
forces of global/national neo-liberalism in shapBmuth African public policymaking in the

early-democratic era.

For this researcher, in addition to sharing theceoms raised above — around the high degree
of independence accorded by Kingdon to the threausts, the ambiguousness of Kingdon’s
policy windows idea, and the seeming over-emphasithe role played by policy
entrepreneurs in coupling of streams — there weeetother concerns. First, this author
wondered whether the Kingdon framework would woedlwhen applied outside the US
context, given that the framework is based exckigion findings from case studies of US
policymaking. Second, there was the concern asttdiver the framework was appropriate
for a wide range of sectors, beyond the transputtreealth sectors in which Kingdon’s case

studies were based. Third, there was the questiamether the framework would be
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appropriate for examining not onpye-decision(agenda-setting and alternative specification)
components of public policymaking (which are Kingtostated focus), but alstecision

components (to which this author also wanted tdyalimgdon’s framework).

Applying Kingdon beyond the US, and beyond trangpamd health

With regard to the first concern — applicabilitykihgdon’s framework outside the US and
applicability across various policy sectors — théhar was reassured to find that the
framework had, since its publication in 1984 anf@5,%een deployed by researchers in a
wide range of national contexts, including Candlda, UK, Germany, France, and the
African countries of Burkina Faso (Ridde, 2009) &mlith Africa (Ndlovu, 2007). The
second concern — applicability of Kingdon’s framekvbeyond the transport and health
sectors — was alleviated by Sabatier's (1999) state that Kingdon’s streams framework
“appears to be applicable to a wide variety ofgoéirenas” (1999, p. 9), and evidence of use
of the framework across a range of sectors, inoyénergy, foreign aid, local government
finance and telecommunications (Blankenau, 200in Jb999; Ndlovu, 2007; Ridde, 2009;
Travis and Zahariadis, 2002; Zahariadis, 1998azialdis and Allen, 1995).

Extending beyond “pre-decision” analysis

With regard to this author’s desire to apply thedton framework beyond poligye-
decisionprocesses to poliayecisionandimplementatiorprocesses, it was heartening to find
that Zahariadis had done precisely that on at lRasbccasions, including his 2003 book
examining policy across several countries (Zah&j&003). Zahariadis (1999, 2003) argues
persuasively for the applicability of elements afigfdon’s approach to all components of the
policymaking process. Zahariadis (1995) is of tlemwthat the “alternative specification”
element of Kingdon’s streams framework, in paréicutan be applied to any of the

components of a public policymaking process.

It was important to find examples of Kingdon’s frework being successfully extended
beyond pre-decision processes because this reggajelt sought to do the same. The
decision to extend application of Kingdon’s framekvimto analysis of policy decision and
implementation processes was a relatively straogiveird one for this author because the

author found, during the data analysis, that Kimgsl@onceptions — the three streams and

Armstrong— The Accidental Centralisation of South African T\1,990 to 2011: Policymaking Confuses115
the Regional/Local Question and Undermines the Pichhterest



coupling of streams — were well suited to undeditagnot just how items got onto the
governmental agenda and then the decision ageantalsm how and why decisions were

made, on the decision agenda, in favour of cepality proposals.

This author could not see why the dynamics of &l fdecision-making should be
significantly different from the dynamics of theeagla-setting: if a policy idea finds its way
from the governmental agenda onto the decisiondagehen, according to Kingdon, the
three streams have “coupled”. So, to this authwoitsd, the question of whether or not a
particular proposal would be adopted as a binddegision” for intended implementation
was likely to be a function of the strength of dmoeipling — just as the strength of the
coupling, according to Kingdon, is what determinégmther an item gets onto the decision

agenda in the first place.

4.4 Accounting for the “Argumentative Turn”

Kingdon’s framework, with its emphasis on the rad¢s&deas and values in the shaping of the
content and dynamics of the three streams, leadl well to appreciation of the role of
argumentatiorin public policymaking. In recent decades, theae been an “argumentative
turn” in public policy analysis, as surveyed in ischer and Forester eds. (1993) volume. In
their introductory piece to the volume they editéidcher and Forester (1993) analyse the
shift, or “turn”, in the study of public policymaig towards a focus on arguments made by
policymaking actors, and the values and langualgerent in the arguments. These authors
posit that the argumentative turn hinges on a aegtrestion, which they phrase as follows:
“What if our language does not simply mirror ortpre the world but instead profoundly
shapes our view of it in the first place?” (19931p Fischer and Forester (1993) have put
this question forward as central to “controversiesontemporary social science between
phenomenologists and behaviourists, objectivistsratativists, and symbolic interactionists
and institutionalists” (1993, p. 1), and they swgighat the argumentative question is also at
the heart of the terms “postmodern, postempiripisststructuralist, postpositivist, and so on”
(1993, p. 1). These two theorists trace a linkheodrgumentative turn from “British ordinary
language analysis to French poststructuralism, fimerFrankfurt school of critical social
theory to a renewed appropriation of American pratism” (1993, p. 2). For Fischer and
Forester (1993), the argument-based approach hawéd a theoretical trajectory generated
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by thinkers such as Wittgenstein, Austin, Gadardahermas, Foucault and Derrida (1993,
p. 1). One of the more influential of contemporargument-based public policy theorists is

Majone, and Majone’s work, in this author’s viewnaplements Kingdon’s framework.

Majone’s work on argumentation in public policymakg

In his 1989 workEvidence, Argument and Persuasion in the PolicycBss Majone
specifies that “argumentation”, avaluesbased exercise, is quite different from “formal

demonstration”, which aims to try psovesomething to be true:

Argumentation differs from formal demonstratiortimee important respects. First,
demonstration is possible only within a formalisgdtem of axioms and rules of inference.
Argumentation does not start from axioms but frggmimns, values or contestable
viewpoints; it makes use of logical inferences ibutot exhausted in deductive systems of
formal statements. Second, a demonstration is gegitp convince anybody who has the
requisite technical knowledge, while argumentatgalways directed to a particular audience
and attempts to elicit or increase the adherenteeofnembers of the audience to the theses
that are presented for their consent. Finally amgnutation does not aim at gaining purely
intellectual agreement but at inciting action, bleast at creating a disposition to act at the
appropriate moment (Majone, 1989, pp. 22-23).

Majone’s (1989) book focusses on the work of wieatalls “policy analysts”: people who
evaluate public policies, develop policy proposats] engage with other policy stakeholders.
Majone argues that the job of the policy analystasto be merely a “number cruncher” but
also to be “a producer of arguments, capable ¢ihdigishing between good and bad
rhetoric” (1989, p. xii). Majone writes that henist denying “the usefulness of the traditional
analytical skills”, because, he says, “[m]odellingathematical programming, simulation,
cost-benefit analysis, and decision analysis viwbgs remain important todl$1989, p. xii).

But, he writes:

[...] if the purpose of policy analysis is not simpétyfind what is a good or satisfactory policy
but to ensure that the policy will actually be olmosnd implemented, the traditional skills are
not sufficient. The analyst must also learn rhetdrand dialectic skills — the ability to define
a problem according to various points of view, tavd an argument from many different
sources, to adapt the argument to the audiencepastlicate public opinion (1989, p. xii).

Majone’s (1989) framework is, ultimately, founded the dialectical techniques developed in
ancient Greece:
The starting point of a dialectic argument is rimgteact assumptions but points of view

already present in the community; its conclusionasa formal proof, but a shared
understanding of the issue under discussion; arilé wtientific disciplines are specialised
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forms of knowledge, available only to the expedialectic can be used by everyone since, as
Aristotle put it, we all have occasion to criticisedefend an argument (1989, p. 6).

Majone (1989) makes a compelling case for the te@dy close attention not just to the
content, but also to the nature (the values, tfeences, the incitements to action), of the
arguments put forward in a policymaking space. Tinésis, in the course of applying
Kingdon’s model (based on policy streams and cogpdf streams) to the data, also sought
to be mindful, in line with Majone’s work, of theture of the policy arguments being put
forward in the streams. The link between the wdrklajone (1989) and the work of
Kingdon (1984, 1995) is made directly in Majone@8% book, which was written five years
after Kingdon first published his policy streamasfrework in the 1984 first edition of his
Agendas, Alternatives and Public Policiés the opening chapter of his book, Majone
references Kingdon when making the claim for thpantence of examining the role of
argument in public policymaking. Majone states tfaie miss a great deal if we try to
understand policy-making solely in terms of powefluence, and bargaining, to the
exclusion of debate and argument” (1989, p. 2),thed writes, with a footnote to Kingdon
(1984), that

[e]very politician understands that arguments a&eded not only to clarify his position with
respect to an issue, but to bring other peopleratr ool this position. Even when a policy is
best explained by the actions of groups seekirfgsbajoals, those who seek to justify the
policy must appeal to the public interest and tlieliectual merits of the case (Majone, 1989,

p. 2).

Majone and Kingdon’s shared emphasis on the impogtaf argument reveals that the two
theorists are, at times, approaching the examimatigpolicymaking from similar vantage
points. They both favour models that account ferrtiies not just of actors’ (individuals’ and
institutions’) actions, motivations and constrawithin a particular policymaking
space/sector in democratic society, but also theahitleas, values — and arguments — at play

in that policymaking space/sector.

Post-structuralist policy studies

Majone’s work, within theargumentative turnhas links to the “post-structuralist”
approaches to policy mentioned above in one op#ssages from Fischer and Forester
(1993). Two post-structuralist theorists in parécyuFoucault and Habermas, have produced

work which helps to provide context to the subjeetiter of this thesis. Among the wide
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range of concerns addressed in Foucault’s writangklectures, he had a concern with the

nature of governance. In his 1978 essay “Governatigrit Foucault writes that

[i]t is possible to suppose that if the state istihis today, this is precisely so thanks to this
governmentality, which is at once internal and mdéto the state — since it is the tactics of
government that make possible the continual déimiand redefinition of what is within the
competence of the state and what is not, the publisus the private, and so on. Thus, the
state can only be understood in its survival asdirtits on the basis of the general tactics of
governmentality (1978, p. 221).

Foucault's (1978) essay goes on to posit that théem state, through engagement in the
practices ofjovernmentality- i.e. through its focus on its own survival — temo generate
societies “controlled by apparatuses of securit@7@, p. 221). In his discussion of modern
governments’ tendencies towards domination by siyoconientations, Foucault is, of course,
operating well beyond the scope of this thesisjitiie passage just quoted, in which he
treats the manifestations of governance as beitig“baernal” and “external” to the state —
and speaks of the “continual definition and redaén” of the “public versus the private” —
we see Foucault pointing attention (usefully fos tlesearch project) to the complexity of the
dynamics between state and non-state actors, armbtitested boundary between state-
generated governance/policy and private, non-séatiiies. More generally, Foucault’'s work
has a strongrgumentativdocus because of the strict attention paid iroBHis work, across

a vast range of societal phenomena, to discourskdiacursive practices.

The work of Habermas also provides context totthesis because the two central theoretical
concerns of this research project — the publia@sieroles of a modern mass medium (i.e.
television) and the deliberative dynamics of moddemocratic public policymaking — are
theoretical areas where the ideas of Habermasfimential. Already, in Chapter Three, we
saw how Habermas's ideas on the deliberative pgplere (1989), and the media’s
potential role in facilitating this sphere, aredi®y many theorists (including Feintuck and
Varney (2006)) to bolster their social respondipitiriented, citizenship-focussed approaches
to public interest media policy. The second fundataleconnection between the work of
Habermas and the context of this research prgentHabermas’s ideas on public
policymaking — a link demonstrated by the fact thra¢ of the chapters in the aforementioned
Fischer and Forester eds. (1993) volume on thewegtative turn is a contribution by Healy

(1993) which makes substantial reference to Habggritheory of communicative action”
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(Habermas, 1981, cited in Healy, 1993). In hergiea citizen participation in environmental
planning, Healy argues that Habermas’s communieatotion concept offers a potential way
forward for civil society-focussed public policymag. In Healy’s words, the value in
Habermas’s approach is in its emphasis on “deltbagtiorts in mutual understanding
through argument” (1993, p. 249). Healy (1993) emeispiece, written shortly after the fall
of the Soviet Union in 1991, with a statement efsion for citizen participation in

governance based on Habermas’s notion of commiuvecattion:

As the opposition of capitalism versus communisittapses, perhaps there is a hope that,
through dynamically critical communicative procesgbe democratic project of “making
sense together while living differently” can deyeks a progressive force (1993, p. 249).

The ideas of Foucault and Habermas on the naturedérn governance, and the nature of
citizen engagement with governance, are not brodigéctly to bear on the data analysis in
this thesis, but their ideas have been mentionesliheorder to give further context to the
argumentative turn in the analysis of public pati@king — a turn which Majone is part of,
and which even to some extent Kingdon is partl@ygh he is not cited in the 1993 Fischer
and Forester volume). For this author, it was helpf analysing the data described in
Chapters Six and Nine of this thesis to be mindfuhe potentially determinative power of
the nature of argumentation — and of deliberatiovithin the three streams of South African

TV policymaking.

Conclusions

This chapter has briefly outlined some of the Ietglial context from which the field of
public policy studies, and Kingdon’s conceptuahfeavork, have emerged. Also provided
was an outline of the components of the Kingdomé&avork deployed by this research
project — as well as the ways in which the framdweas adapted. This chapter has also
pointed to the need, with a framework such as Kamgg| to pay close attention to the role of
argumentation within the dynamics of the policynmakprocesses (streams) under study.
That is why Majone’s ideas were brought into thiamter, and even, for further context on
matters of argumentation and deliberation in pubtitcymaking in democratic societies,

some of the thinking of Foucault and Habermas.
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The final point that needs to be made here isthigtauthor’s choice of Kingdon’s policy
streams framework (a framework emphasising idedsratlues just as much as actors and
constraints), and the referencing of the work ofdvia in support of the argumentative
elements implicit in Kingdon'’s framework, was basedthis author’s sense of the
particularities of the South African TV policy cagéne author’s view, based on personal
experience participating in South Africa’s communitedia sector between 1998 and 2003
and based on initial reading of TV policy documenftthe 1990s and the early years of the
new millennium, was that an ideas/values-orientachéwork, with appreciation of
argumentative elements, would be well-suited tdyaireg policymaking patterns in the
South African early-democratic-era TV policy spatke author felt that it was inevitable,
given the dramatic nature of the transformationgghbin myriad sectors of South African
governance — including governance of the TV seetorthe years studied by the research,
that close attention to the ideas, values, andnaegts at playluring these yeansould be of
great importance to understanding the patternsadiéies and implementation outcomes of
South African TV policy decision-making. The nekiapter, Chapter Five, outlines the
manner in which this research case study was designd implemented, i.e. the manner in
which the research’s theoretical framework (adafieah Kingdon (1995)) for analysing
public policymaking, along with the research’s feaork for analysing the operation of
public interest objectives in media policy (as dnawom the work of Feintuck and Varney
(2006)), were brought to bear on the data colleategdss four South African TV
policymaking periods between 1990 and 2011.
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Chapter 5: The “Case” of South African TV Policy’s Regional/Local Question

A Single-Case, Qualitative Case Study, Across F&ariods

**

[...] policy is an analytic category constructed e analyst rather than a directly observable piraenon.
Any rational reconstruction of human affairs is age a number of potential pitfalls — hindsightai
oversimplification. But this is not to say thatlaver analyst can transform any collection of peoé

legislation and administration into a policy, anyra than the historian is free to discover in pagents the

unfolding of his preferred philosophyMajone (1989)

[...] case studies, like experiments, are geneadlie to theoretical propositions and not to popidas or
universes. In this sense, the case study, likexperiment, does not represent a “sample,” anddimg a case
study, your goal will be to expand and generalimoties (analytic generalization) and not to enuater
frequencies (statistical generalization)Y#n (2009)

**

As the passage above from Majone (1989) attesthene¢he policy analyst, nor the

historian, (nor this researcher), “is free to diszran past events the unfolding of his
preferred philosophy” (1989, p. 153). This chaevides an account of the decisions made
during the design of this research project, withdaim being to allow this researcher to
discover realities with a reasonable degree ofotl@t@nt from notions of what, due to the
choices already made in terms of theoretical fraamksv(as outlined in Chapters Three and
Four), the researcher might have wished to “discaveorder to see, as Majone puts it, “the
unfolding of his preferred philosophy” (1989, p.3)5De Vaus (2001) asserts that research
design, or “the structure of an enquiry”, shoulinarily be dictated by the researcher’s
choices of theoretical framework(s) and choiceshpéct(s) of study (2001, p.16). The choice
of methods for data collection and data analysisikhthen flow, in a logical fashion, from
the research design. The ultimate aim of the rekedesign should be, according to De Vaus,
to create conditions whereby the researcher istaldagage to some extent in both “theory-
testing” and “theory-building” (2001, p. 5). Thrdufoth testing theory and trying to build
upon it, the researcher is, according to De Valig, #® move beyond mere descriptive
research and provide exploratory and explanatanedsions (2001, p. 1). This research
project, following De Vaus’s guidance, sought tg@ge in elements of both theory-testing

and theory-building, and to provide elements otdpsion, exploration and explanation.
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5.1 Reseach Questions, Theoretical Framework

As explained in Chapter Onidis research project had one overarc research qistion and
two operational researcjuestion aimed at generating answers to the overarchingiqu.
The overarching question washy, and with what effectvas thereso little delivery or
South Africa's sulmational TV goals in the period 1990 to 2011, itespf persisten
policymaking intent to achieve these g? The two operational questionsre (1) which
patterns of TV policymakincaused the lack of s-national TV delivery (in spite of intent]
and (2) what did the lack of sutational TV delivery (in spite of intent) mean tbe pursui
of public interest objectivesPhe overarching question and the two operatiouestions are

represented in Figure 5.1 below.

Figure 5.1 Research questior

Overarching question Operational sub-questions

Why, and with
what effect, was
there so little
delivery on South
Africa's sub-
national TV goals in
the period 1990 to
2011, in spite of
persistent
policymaking intent
to achieve these
goals?

Source: author’s preliminary scan of South AfricanTV policy and implementation.

In order to seek answersttte two operational research questions, it wasssacg fo the
dynamics of South Africapolicymaking in the democratic era in relatio the
regional/local TV policyquestion to be looked at through two theoreticatfeworksa
theory of hev deliberative public policymaking functions in deanatic societie; and a
theory of how broadcast policymakers in democrsicieties should conceptualand
pursue the public interesAs outlined in Chapter Four, this research pittgezhoser
theordical framework for analysing the dynamics of palgblicymaking in democrati
societies was drawn from the work of Kingdoi995). As outlined in Chapter Thi, the

theoretical framework chosen fanalysis of policymakers’ pursuit of publitteres



objectives was drawn from the ideas of Feintuck dathey (2006). These frameworks, and

the ways in which they were combined, are visuafyresented in Figure 5.2 below.

Figure 5.2 Theoretical frameworks

ing

decisions/outcomes
in terms of:

olitics stream coupling of

streams

Coupl

p
problem stream
p

olicy stream objectives:

access
diversity

Public Interest

agenda-setting, policy choices,
policy proposals > decisions > stewardship
(governmental (decision agenda) orgar]ising
agenda) principle:
democratic
citizenship

Sources: Kingdon (1995); Feintuck and Varney (2006)

Following the guidance of case study methodologist(2009, p. 40), the design of this case
study — i.e. the choice of its unit of analysie(ttase) and the choices of its data
collection/analysis methods — aimed to corresporttie requirements of the Kingdon (1995)
and Feintuck and Varney (2006) theoretical framéwdreing deployed. Staying true, via
research design, to the research’s “theoreticahtation”, writes Yin (2009), is necessary to
ensure that the theoretical frameworks can be gledlin a way that allows for “generalizing
the results of the case study” (2009, p. 40). this task, of “generalizing the results” — via
what Yin calls “analytic generalization” (2009, b, pp. 38-39) — that is attempted to some

extent at the conclusion of this thesis, in Chaptar.

5.2 The Case Study
It was determined that, in order to achieve thaldepdata necessary to adequately explore
the research question and deploy the chosen tiedrieameworks, a qualitative case study

research method was required.
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A qualitative, single-case, case study

The unit of analysis identified for tlgpialitative, single-case, case studgs: the
regional/local question in public interest-orientedrly-democratic-era South African
television policymaking between 1990 and 2011.dsighing this case study, the researcher
had to be cognisant of the criticisms sometimesenzaghinst the qualitative case study
method, particularly where the study is of a sirgiee. According to Yin (2009), a “common

concern” about single-case studies is

[...] that they provide little basis for scientifigneralization. “How can you generalize from a
single case?” is a frequently heard question. Tissvar is not simple [...]. However, consider
for a moment that the same question had been atl@d an experiment. “How can you
generalize from a single experiment?” [...] Therslaoswer is that case studies, like
experiments, are generalizable to theoretical @itipos and not to populations or universes.
In this sense, the case study, like the experinte®s not represent a “sample,” and in doing a
case study, your goal will be to expand and gerserétheories (analytic generalization) and
not to enumerate frequencies (statistical genexédiz) (Yin, 2009, p. 15).

There is also the question of what precisely tha tease study” means in methodological
terms. According to Yin (2009), a case study “iseampirical inquiry” which has as its
purpose to investigate “a contemporary phenomenaiepth and within its real-life context”
(2009, p. 18). Yin (2009) adds that this kind afuiry is particularly pertinent when “the
boundaries between phenomenon and context ardeaotycevident” (2009, p. 18).
Extrapolating further, Yin (2009) writes as follaws

In other words, you would use the case study mefieoduse you wanted to understand a
real-life phenomenon in depth, but such understapdncompassed important contextual
conditions — because they were highly pertineryoior phenomenon of study (2009, p. 18).

Yin (2009) continues by stating that “because phegrmon and context are not always
distinguishable in real-life situations”, there aother technical characteristics” that form

part of the definition of the case study methodca@xding to Yin,

[tlhe case study inquiry
e copes with the technically distinctive situationahich there will be many more
variables of interest than data points, and agesat
« relies on multiple sources of evidence, with dagading to converge in a
triangulating fashion, and as another result
e benefits from the prior development of theoretjmadpositions to guide data
collection and analysis (2009, p. 18).
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In Yin's view (2009), the case study approach “cosgs an all-encompassing method —
covering the logic of design, data collection taghes, and specific approaches to data
analysis” (2009, p.18).

The longitudinal dimension

For this case study, the unit of analysis (thearagl/local question in South African TV
policymaking between 1990 and 2011) was givéangitudinal dimension — a dimension
which Yin (2009) recommends where it is possib@O& p. 49) — through division of the 21
years of the study into four TV policymaking pesogeriod one from 1990 to October 1996;
period two from November 1996 to 2001, period thfreen 2002 to 2006; and period four
from 2007 to 2011. The four periods are represeimté&agure 5.3 below.

Figure 5.3 Four periods of study

Period Four

Period Three
2002 to 2006

Period Two
Nov. 1996 to 2001

Period One

1990 to Oct. 1996 2007 to 2011

Source: author’s initial data analysis.

Breaking the case’s unit of analysis into four pdsi offered the potential for comparison and
contrasting of the findings between periods andszcall four periods. However, this study
was notprimarily longitudinal in orientation, because the theobiemg explored in this
thesis did not require a comparative longitudineient. The focus of the research — on the
dynamics of the regional/local question in the Toligymaking space, through analysing the
findings from the data against a public policymakiheoretical framework and a public
interest media policy theoretical framework — dad implicitly require a longitudinal
dimension. However, it was assumed from the begmof this project that there would be
differences in the policymaking dynamics betweed across the four periods, and that
analysis of such differences would provide the wtuidh additional levels of value beyond
the analysis of the dynamics and activities in eafdhe four periods in isolation. The

demarcation of the four periods was based on th@afimg logic:
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Period one (1990 to October 1996)

This first period of early-democratic-era Southiédn TV policymaking was demarcated as
beginning in 1990 because it was in February 1880the African National Congress
(ANC) and other pro-democracy parties were unbammedANC leader Nelson Mandela
was released from prison. These events of Feba899 launched the transitional-
democratic period during which negotiations ocaditvetween the ruling National Party
(NP) and the unbanned parties (led by the ANC) daraocratic transformation, including
transformation of the broadcasting sector. Octd9&6 was chosen as the end-point for this
first period of study because by then the IBA Atfting process of 1993, the Minister’s
Task Team process of 1995 regarding the formerusam broadcasters, the IBA and
Portfolio Committee’s Triple Inquiry processes 8B%-96, and the key Constitution-writing
processes of 1993 to 1996 — all of which had aibgamn the regional/local TV question —
had come to an end, and a shift in focus in thgp®kty sector (to the licensing of private
free-to-air TV and a Green Paper/White Paper/Actess) was about to occur (in November
1997). The author acknowledges that an importamidbcondition of “democracy”, rule by
a democratically elected government, was not ptesail May 1994 (after the April 1994
elections), and thus the TV policymaking betweebr&ary 1990 and April 1994 was
occurring during a transitional-democratic phaseds necessary, however, to demarcate
this first period as beginning in 1990 becauseeatydeal of fundamental, democratisation-
oriented TV policymaking activity occurred befoamd right up into, the election period of
mid-1994.

Period two (November 1996 to 2001)

Study period two was demarcated as beginning ineNdber 1996 because it was on 1
November 1996 that the regulator, the IBA, issugdPrivate Television Discussion Paper,
beginning the process which resulted in licensmgarly 1998 of e.tv, the first private free-
to-air competitor to the SABC. The regional/locd Guestion was prominent during this
private free-to-air TV policy and licensing proce®her TV policymaking processes in this
period with relevance to the regional/local questiere the Broadcasting Policy Green
Paper/White Paper process of 1997-98 (which undeegi the eventual Broadcasting Act of
1999); the creation of a new regulator, the Inddpah Communications Authority of South
Africa (ICASA), in 2000; the development of the B22001 Position Paper on the MDDA,
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and ICASA’s 2001-01 Review of South African Conténtotas. The end-point for this
policymaking period was chosen as the end of 260&r( though the MDDA and South
African Content Quota processes were still incoe)lbecause it was in 2002 that a
significant new dimension to the regional/local sfign in South African TV policymaking,
the push for public regional TV channels, arosetv@Broadcasting Amendment Act of
2002.

Period three (2002 to 2006)

Study period three was demarcated as beginnin§08,2he year of the controversial
Broadcasting Amendment Act. This Act, by mandathmg creation of new SABC regional
TV channels, set off a chain of policy activity smb-national TV matters. In addition to the
Broadcasting Amendment Act, this period also saaldishment of the MDDA with a
mandate to support community TV; a new set of Sédititan Content quotas for TV with
relevance to provincial production capacity; ICAB#uiries into Regional TV (RTV) and
Local TV (LTV); ICASA issuing of licence conditiorfsr the planned SABC 4 and SABC 5
regional channels; and promulgation of the Electr@ommunications Act (ECA) of 2005
(which repealed the IBA Act of 1993), which intramha new provisions important for
community TV. Also in this period with relevancergmional/local TV policy were the 2006
work of the Broadcasting Digital Migration Workirgroup (WG) and e.tv licence renewal
application in 2006 by e.tv parent company Midi Tis period’s end-point was chosen as
end-2006 because it was in late 2006 that the fougbublic regional TV (SABC 4 and
SABC 5) in analogue had apparently exhausted jtaetf a significant change in TV policy
focus with relevance to sub-national TV was abouwddcur (as it did in March 2007) via the
release of draft digital migration policy documehysthe Department of Communications
(DoC).

Period four (2007 to 2011)

The beginning point for this fourth period of stuags the March 2007 release of the DoC'’s
Draft Broadcasting Digital Migration (BDM) Stratedgr public and stakeholder input.
Digital migration (gradually moving from analoguedigital transmission of terrestrial TV)
was one of two prominent TV policymaking processethis period with relevance to the

regional/local TV question. The second prominentpss in relation to the regional/local TV
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guestion was the full-time licensing of new comntyfiV stations, which saw five new full-
time stations go on-air with seven-year class tesmwarded by ICASA. Other processes
relevant to the regional/local TV policy questibnt less prominent, were the DoC’s Public
Service Broadcasting (PSB) Discussion Paper arftiBitbof 2009, the DoC'’s Draft Local
and Digital Content Development Strategy and L&mhtent Summit of 2009-10, the DoC'’s
Community TV Policy Workshop and “business modeahsultancy of 2010-11, ICASA’s
multiple drafts of its Digital Terrestrial Televisi (DTT) Regulations, and ICASA’s review
of the Broadcasting Transmission Services Regyld&mamework. This period’s end-point
of 2011 was necessitated by the requirement tleadithor complete the research project,
begun in 2006, in 2011 in order to adhere to theeusity’s procedures for PhD completion.
(When data collection began in 2006, it was anitgd that this study would have only three
periods, between the early 1990s and 2006. Howewiaree-year hiatus from the research,
between 2007 to 2009, made it possible for theaautipon returning to the project in 2010-
11, to add a fourth study period covering the y@a&7 to 2011.)

5.3 Data Collection

Yin (2009) asserts that there are six main categaf “evidence” that should typically be
considered as sources for case study data: “dodatian archival records, interviews,

direct observations, participant-observation, amgsgal artifacts” (2009, p. 101). For this
case study, data from five of these six possiblecss of evidence were available. Figure 5.4
below details the degree of availability, and degreusefulness to this study, of each of the

five types of evidence which were used:

Figure 5.4 Evidence: types, availability, usefulnes

Type of Availability Usefulness

Evidence

Documentation: | Most of the documentation relevant to Useful due to their primary/authoritative (a
Acts, Bills, case study was readily available via the often official/public) nature, for generating
regulations, internet on the websites of the Parliamentarnyreliable data for triangulation with data from
policy Monitoring Group (PMG), ICASA, the DoC, | interviews — though, warns Yin, care is need
documents, the Freedom of Expression Institute (FXI) apdlue to potential “(unknown) bias” of the
discussion the SOS: Support Public Broadcasting authors of such documents (Yin, 2009, p. 10
documents, Coalition; some items that were only

minutes of temporarily available online were downloaded

Parliament, and saved by the researcher before going

audio of offline; some documents were located in hard-

Parliament’s copy (and then scanned for digital storage hy
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proceedings
transcripts of

the researcher) at the ICASA Resourcntre
in Johannesburg, the FXI office in

regulator Johannesburg and the Resource Centre of the

hearings University of Witwatersrand LINK Centre in
Johannesburg; some non-publicly-available
hard-copy documents were sourced from the
personal archive of interviewee Dimitri
Martinis; and some non-publicly-available
electronic documents were provided to the
researcher by interviewees.

Interviews The researcher, between August 2006 and | Useful, for generating data for triangulation
January 2012, conducted lengthy, audio- with data from documentation, because of the
recorded, semi-structured interviews with 28 high-level positions occupied by the
people who had been direct, high-level interviewees and their willingness to speak (for
participants in TV policy matters in one or | the most part) on-the-record with attribution +
more of the four demarcated TV policymakipghough, warns Yin, care is needed with such
periods between 1990 and 2011. interview data due to potential biases,

inaccurate recall, and reflexivity between the|
interviewer and interviewees (Yin, 2009, p.
102).

Direct The researcher was present, as a non- Useful for understanding the “context” of the

observations participant, at several DoC and ICASA case (Yin 2009, p. 102), for collecting
policy/regulatory processes/events in study| unpublished policy documents and agendas,| for
periods two, three and four. observing actions of policymaking actors in the

South African television sector policy
community, for making contact with potential
interviewees, and for taking notes during,
and/or making audio recordings of, proceedings
not officially documented — though, warns Yin,
when the researcher observes such events the
“event may occur differently because it is being
observed” (Yin, 2009, p. 102).

Participant- The researcher participated, as a Useful for helping the researcher to get direct

observation representative of the National Community | exposure to the perspectives of government,
Radio Forum (NCRF), in certain policy regulatory, broadcast industry and civil society
activities of the NCRF and FXI in study members of the South African TV sector policy
periods one and two, including the DoC’s | community, for understanding the “context” of
Community Electronic Multimedia (CEM) the case (Yin, 2009, p. 102), for collecting
Indaba of 2001 and the DoC’s Convergence unpublished policy documents and agendas,|for
Colloquium in 2003. The researcher also making contact with potential interviewees, and
participated, as a representative of the for making notes on, and/or audio recordings
University of the Witwatersrand LINK Centre,of, proceedings never documented in officia
in the Community Multimedia Services minutes (e.g. DoC Community TV Policy
(CMS) Summit in 2003, in the Greater DurbpiVorkshop in May 2010) — though, warns Yin,
Television (GDTV) community TV special | participation in such processes/events can lgad
event broadcast and workshop in 2004, in theo “[blias due to participant-observer’s
Community TV and Video Scoping Workshopmanipulation of events” (Yin, 2009, p. 102).
in 2004, in the ICASA public release of the
ICASA Community TV Position Paper in
2004, in the ICASA public announcement o
the SABC 4 and 5 regional TV licence
decisions in 2005, and in the DoC Local
Content Summit and Community TV Policy
Workshop in 2010.

Physical The researcher has viewed the programmingUseful for understanding the implementation

artifacts of South Africa’s two national free-to-air TV| context of the policy case study, i.e. the nature

broadcasters, the SABC and e.tv, and the

of the content on South Africa’s free-to-air

programming of five community TV channel

stelevision.
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past and present: C-TV, Greater Durbal
Television (GDTV), Soweto TV, Cape Town
TV and Trinity Broadcasting Network (TBN)
Of these five community channels, three were
on-air at the end of 2011 (Soweto TV, Cape
Town TV and TBN).

As has just been outlined in Figure 5.4, the re$earhad the benefit of five kinds of
evidence pertinent to the case study. The mosulusategories of evidence were found to be
the first four listed in the Figure: documentatiorierviews, direct observations and
participant-observation. From each of these fourses of evidence, data were extracted
with sufficient reliability to allow for the triangation (agreement between at least two
different findings from the data) necessary tovarat reliable inferences regarding the
dynamics and causalities in the TV policymakingcgpbetween 1990 and 2011. The
triangulation sought in this study was of the kihdt Yin (2009) calls “data triangulation” —
as distinct from three other kinds of triangulat{oot attempted by this thesis) that Yin
(2009) cites, which are investigator triangulatithrgory triangulation and methodological
triangulation (2009, p. 116). When engaginglata triangulation Yin (2009) warns against

making the mistake of confusing “multiple sourcesth “triangulation”:

When you have really triangulated the data, theever facts of the case study have been
supported by more than a single source of evidamben you have used multiple sources but
not actually triangulated the data, you typicaliwé analyzed each source of evidence
separately and have compared the conclusions frerditferent analyses — but not
triangulated the data (Yin, 2009, p. 116).

Guided by this important distinction from Yin, Chiags Six to Ten of this thesis only seek to
draw firm conclusions, or make what Yin calls “arial generalizations”, when true data
triangulation has been achieved. Figure 5.5 belawsarises the data collection process for
this research project.

Figure 5.5 Data collection

Periods Data Data collection foci

Democratic-era South Documentation: official Streams, governmental agenda

African TV policymaking policy documents, minutes | «  Politics stream: intervening factors, events, dyigcam

period 1: of Parliamentary hearings, relevant to the regional/local TV question; buildivfgthe

1990 to Oct. 1996 minutes of regulatory TV policy governmental agenda

hearings. e Problem stream: policy problem definitions/discasrs

with relevance to the regional/local TV questionijding

Democratic-era South Interviews: transcripts of of the TV sector governmental agenda

African TV policymaking audio-recorded semi-
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period 2:
Nov. 1996 to 2001

Democratic-era South
African TV policymaking
period 3:

2002 to 2006

Democratic-era South
African TV policymaking
period 4:

2007 to 2011

structured qualitative
interviews.

Direct observations: of
South African broadcast
policymaking
events/processes

Participant-observation:
during South African
broadcast policymaking
events/processes.

Artifacts: viewing of South
African free-to-air TV
programming.

¢ Policy stream: policy proposals/arguments reletant
regional/local TV matters on the TV sector governmakn
agenda

Coupling of streams, decision agenda

¢ coupling of streams in relation to regional/local TV
matters on the TV sector governmental agenda;
movement of regional/local TV policy proposals otite
TV sector decision agenda; binding decisions on
regional/local TV policy proposals

The public interest

Objectives:
e access
e diversity

e stewardship
Organising principle:
¢ democratic citizenship

it

Documentation

As outlined in Figure 5.4 above, there was an ahnoé of primary documentation available,

much of it online, in relation to South African Tpblicymaking between 1990 and 2011. A

full listing of all the primary documents consultedorovided in the Bibliography, in the

“Primary Documents (1990 to 2011)” section of thblidgraphy. The key sources of

primary documents were:

» the website, and hard-copy Resource Centre (innd@sburg), of the broadcast
regulator ICASA (formerly the IBA);

» the website of South Africa’s Parliamentary MonitgrGroup (PMG);
» the website of the DoC,;

« the website, and hard-copy Resource Centre (inndasburg), of the FXI;

» the website of the Government Communication andrin&tion System (GCIS);

» the hard-copy archive at the LINK Centre, Universit the Witwatersrand,

Johannesburg;

» the researcher’s personal electronic and hard-dopyment archive generated in the

course of observations of, and participation-obston in, DoC and ICASA

policy/regulatory processes/events between 19926at;

» the personal electronic and hard-copy documeniwastof some of the interview

subjects for this research; and

» the personal electronic and hard-copy documenia@stof other non-interviewee

contacts in the South African broadcasting sector.
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In working with these documents, attention was igik@ethe important overlapping issues
that research methodologist Scott (1990) has @atlin his work on document research:
authenticity, credibility, representativeness arehning (1990, p. 6). An advantage with
most of the documentary evidence outlined abovethatsthese documents were “fixed”
representations established without researchewariéon which contained what Scott calls
“intentional messages” (1990, pp. 4-5). Howevdgrdton had to be given to the potential
for unintended or insincere messages to emerge in doesenents, and the potential for
what Yin (2009) calls “reporting bias” generatedtbhg often “unknown” bias of the person
or people preparing a document (2009, p. 102). Algmwrtant to remember was Majone’s
(1989) characterisation of policy processes (and tfolicy documents) as exercises in
“argument”, thus containing a mixture of messagesduding messages aimed at normative
shaping of the environment and others aimed mavaris achieving tactical goals (1989, p.
1). All the primary documents collected during ttesearch project were stored digitally by
the researcher — divided into four computer foldere folder for each of the four time
periods demarcated for the study — in a digitaleCatsidy Database that can be made
available to any future researchers wishing todeaé or augment this research project. This
researcher’s keeping of an orderly Case Study Ratatvas done on the basis of Yin's
(2009) recommendation that the presence of suchadbdse is necessary to increase the

reliability of the research:

[...] so that in principle, other investigators caew the evidence directly and not be limited
to the written case study reports. In this manaease study database markedly increases the
reliability of the entire case study (2009, p. 119)

At the completion of the research, there were apprately 2,500 primary documents in the
Case Study Database. Due to this large quantitippofimentation collected, only the
documents directly consulted during the data arabsd writing-up of the thesis are

included in the “Primary Documents” section of Bibliography at the end of this thesis.

Interviews

The interviewing for this project consisted of pmérviews and formal research interviews,
as detailed in Appendix 1 and Appendix 2 of thissik. Pre-interviews, during
conceptualisation and writing-up of the researdppsal, were conducted in the period

2004-05. Research interviews, including formalviews with 28 key TV policy
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stakeholders were conducted between 2006 and Ja20b2. According to Yin (2009),

when conducting in-depth interviews for a case)sttlik interviewer has “two jobs”:

(a) to follow your own line of inquiry, as reflectdy your case study protocol, and (b) to ask your
actual (conversational) questions in an unbiasetherathat also serves the needs of your line of
inquiry [...] (2009, p. 106).

Yin (2009) usefully distinguishes, in the intervieg process, between what he calls “Level
1” questions, which are the “questions asked ofifpenterviewees”, and “Level 2"
guestions, which are “the questions in the casdygtuotocol to be answered by the
investigator [...]” (2009, p. 87). This researcbjpct did not have a discrete “case study
protocol”, but instead, an “Interview Guide” whialas sent out to each interview subject in
advance of the interview. This one-page Guide pledithe interviewee with the title of the
research project — “The Regional/Local QuestioRumblic Interest TV Policy: A South
African Case Study” — and an outline of the thiemntes to be covered in the interview,
which were listed as:

* SA Regional/Local TV Policy and Implementation Rath

* Moments of Policy Opportunity for SA Regional/Lod&V; and

» The SA Regional/Local TV Players.

The contents of that 2006 Interview Guide are ipégdix 3 of this thesis. The three themes
of the Interview Guide — policy and implementatath, moments of policy opportunity,
players — were written up in such a way that thewlel correspond to, without explicitly
indicating, the main analytical categories in thad€ion (1995) and Feintuck and Varney
(2006) frameworks that were being tested by theaneh. For instance, by asking
interviewees, under the first theme, about theityaknd implementation path”, it was
assumed that data relevant to understanding thenaigs of content in the three streams
(politics, problems, policy proposals) deployedirthe Kingdon (1995) framework, and of
coupling between the streams, would, where relewanérge. In addition, under the first
theme there were also references to “overt argushant “underlying motivations”, which,

it was assumed, would bring out some of the rhedband argumentative elements sought by
the researcher. And it was assumed (correctlyt, tasned out) that most of the interviewees
would inevitably end up discussing policy/regulgtobjectives in relation to regional/local

TV, includingpublic interestobjectives, in the course of the interviews, thusviding data
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relevant to interrogation of the public interestdletical framework drawn from Feintuck
and Varney (2006).

For the interviewer, the Interview Guide also sdras “case study protocol”, ensuring that
the researcher stayed focussed, during the dd&ctoh, on the elements required by the
design of the case. Using Yin’s terminology, theefdiew Guide provided the basis for both
the “Level 1" questions (questions asked of theririewees) and the “Level 2" questions
(the questions being asked by the interviewerHefdase”). The Level 2 questions were
implied, for the researcher, by the Level 1 questidt is necessary to note, however, that
even though most of project’s key theoretical te(stiieams, coupling, windows: i.e.
elements of the “Level 2" questions) do not appedhne Interview Guide, the researcher did
on occasion introduce such terms in the course aftarview, even explaining how some
terms were used by Kingdon, in order to get a tsegise of how useful the Kingdon
framework was in understanding the South Africanpldicymaking context. Yin (2009)
distinguishes, in the interview process, betweegutsed” interviews, which adhere to
factual questions and remain very closely tiech®dodase study protocol (or, in this case, the
Interview Guide), and “in-depth” interviews whicbek both factual information and the
interviewee’s “opinions about events” (2009, p. l@ased on this distinction by Yin, all but
two of the formal interviews conducted were “in-tt€gnterviews, where both fact and
opinion were sought. The only exceptions (the ¢fdgussed” interviews) were the
interview with Kogan Pillay of the Public-Privatamership (PPP) Unit at National
Treasury, and the interview with Norman Gidi of tRASA Licensing Department. Both of
these interviews were tightly-focussed, and brigian most of the other interviews. Apart
from the Pillay and Gidi interviews, most of theégrviews were more than an hour in length,
and several stretched to two hours or longer.limtdrviews besides the Pillay and Gidi
interviews, the interview respondents were askea fwide range of opinions and were
asked to suggest other interview subjects and dittes of inquiry, and were even, in a few
cases (as mentioned above), informed of aspe&tsigtion’s theoretical framework. Yin
(2009) argues that certain subjects of in-dep#ruews, when they begin to assist the
researcher in interrogating the evidence, ceabe taerely “respondents” and become “key

informants”, which Yin characterises as follows:
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Key informants are often critical to the succesa ofse study. Such persons provide the case
study investigator with insights into a matter atgb can initiate access to corroboratory or
contrary sources of evidence [...] Of course, yeadchto be cautious about becoming overly
dependent on a key informant, especially becautfeedhterpersonal influence — frequently
subtle — that the informant may have over you” @0f 107).

Several of the interviewees played Key informantole as characterised by Yin in the
passage just quoted. These key informants poihtedesearcher to both “corroboratory” and
“contrary” evidence and realities that the researcteeded to consider, thus playing a
significant role in this researcher’s exploratidrite case. In several cases, these key
informants were people the author had known foessdwears through the researcher’s
participation in, and research on, the South Afribeoadcasting sector, and thus the danger
Yin describes above — the danger of “interpersorfhlence” — was very real. However, in
this author’s view, the dangers created by themiateinfluence of these key informants over
the author were greatly outweighed by the valuerient in the depth, analytical
sophistication and frankness of the data acquiad the interviews with these key
informants. It may have been partigcause ofhe interpersonal connection between the
interviewer and these key informants — and thusgae® of trust and mutual understanding —
that the key informants were able to provide sllaminating inputs to the research.
However, it is this author’s view that the mostngiigant reason for the high quality of the
inputs received through the interviews was indepahdf anything to do with this researcher
or this research project. The high quality of thieiview inputs was ultimately, in this
authors’ view, a function of the high calibre, atekp experience and integrity, of the

interviewees themselves.

It is necessary to note here that the timeframemal/by the study was initially conceived as
being from 1994 and 2006, and that is why the \¢er Guide in Appendix 3 (on which the
August-September 2006 interviews were based) spda@kamination of the years 1994 to
2006. When the author returned to this projectih®12 and conducted additional document
collection and interviews, the Interview Guide hade revised (see Appendix 4) to include
elements for the period 2007 to 2011. At the same,tbased on the author’s increased
understanding of the dynamics of the case — inecaaderstanding gained through the
original round of document collection and interveein 2006 — it was realised that processes
in the transitional-democratic period 1990 to 199&] additional processes in the periods
1994 to 2006, needed be included in the reviserhii@w Guide used in 2011-12. By the
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time of the interviews in 2011-12, it had also bdenided that the case study timeline should
be broken into four periods, including a break leswperiods one and two of 1 November
1996 — a break which only become clear to the authdng document collection and
interviews of 2006. Appendix 4 shows the revisadiview Guide that was used in 2011-12,
with a revised study timeframe (1990 to 2011), latepy of the “moments of policy
opportunity” into four periods, with revised contemthe “moments of policy opportunity”
and “players” sections so as to include momentgéptafor the years 1990 to 1993 and 2007
to 2011, and with additional/augmented momentségkajor the years 1994 to 2006.

The formal interviews conducted with 28 people @@ and 2011-12 were audio-recorded
and transcribed, and the audio files and writtandcripts have been stored digitally in the
author’s aforementioned Case Study Database — nge#mey can be made available to any
other researcher wishing to consult the same ssunceerify the content of the sources (with
the provisothat for access to certain audio files and trap&;rpermission would have to be
granted by the interviewee because the interviespeeified that certain of her/his statements

were “non-attributable” or “off-the-record”).

In conducting the interviews, the author was mihdfuhe work of Arksey and Knight
(1999) on qualitative interviewing for the socialesces, and of the strengths and
weaknesses of the semi-structured interview aseareh methodology. The strength of
qualitative semi-structured interviews, particutadhen many of the interview subjects are
influential actors in the context being researcliethat they allow for a “thickness” of
examination, with the interviews ideally, in thends of Arksey and Knight (1999), “helping
people to make explicit things that have hithegerbimplicit” (1999, p. 32). Given that this
is a single-case case study, it has been partigulacessary that there be depth/thickness in
the interview findings. There are, however, sevdeaalgers that need to be avoided in doing
gualitative interview work. Some of the dangersenttvdo with the actual mechanics of
interviewing people, particularly people from wiaksey and Knight (1999) refer to as “the
elite sector” (1999, p. 122). As Arksey and Kni¢t®99) point out, elite individuals can be
difficult to keep on-topic, can seek to test thedibility and knowledge of the interviewer,
can seek to sabotage or mislead the research prajetcan make onerous requests for
anonymity. (However, if each of these potentialstaaints is anticipated and managed,

individuals from the elite sector can also prowidecially important data.) Other dangers
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with qualitative interviewing flow more generallgoin the nature of qualitative interview

data. While such data are potentially rich, theyaso, by their very nature, somewhat
unreliable, based as they are on individuals’ lectibns of events and processes. As Arksey
and Knight point out, it is crucially important tithe researcher does not at any point
overstate the generalisability of qualitative intew data, and that all interview data that find
their way into research findings/conclusions hagerbtriangulated (1999, pp. 21-25). It was
in order to minimise some of the inherent risksqasined by Arksey and Knight (1999)) in
conducting interviews with individuals from thetelsector that the researcher sought to
ensure that the interview subjects were propeiféd about the nature of the research, were
furnished with the Interview Guide in advance & thterview, and were made aware of the

procedures to be followed for non-attributable andff-the-record statements.

Direct observations, participant-observation, agdts

As outlined earlier in Figure 5.4, the author wakiract observer of several events/processes
relevant to this research, and the researcher \pagiaipant-observer in several
events/processes relevant to this research. Iti@udas also covered in Figure 5.4, the
author viewed TV programming (i.e. “artifacts”) 86buth Africa’s two national free-to-air

TV broadcasters, the SABC and e.tv, and programmiriiye community TV channels:
Cue-TV, Greater Durban Television (GDTV), Soweto, Bape Town TV and Trinity
Broadcasting Network (TBN).

5.4 Data Analysis

As explained in the previous section, while theeagsher was privy to five sources of
evidence for this case study, the four most ussfutces, because of their depth
(“thickness”) and relatively high reliability fohé purposes of triangulation, were the first
four listed in Figure 5.1 — documentation, intewse direct observations and participant-
observation. From each of these four sources,wate extracted with sufficient reliability to
allow for triangulation (agreement between at Ieéast different pieces of data) in order to
arrive at analysis of the dynamics and outcome3oatth African TV policymaking on the

regional/local question between 1990 and 2011.
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Thus, the data analysis in Chapters Six to Nirargely based on data drawn from the
primary documentation collected and from transergitthe formal interviews, with other
data sources (pre-interviews, direct observatipagjcipant-observation, artifacts) used for
triangulation, where necessary. In most casesduiation could be established between the
primary documents and the formal interviews. Thia deere first grouped into the four
demarcated TV policymaking periods as explainedrabperiod one from 1990 to October
1996; period two from November 1996 to 2001; pettuee from 2002 to 2006; and period
four from 2007 to 2011, i.e. where some data weterthined, qualitatively, to be in some
way addressing, or connected to, policymaking/gadic sub-national TV, the data (from a
primary document or an interview transcript) weseed or pasted into one of the four MS
Word period-of-study files. The data for each pewd study were, at the same time,
qualitatively separated further, within each of fbver periods of study, according to whether
the data were qualitatively judged by the authdrawe primary relevance to “politics” (i.e.
activity in the politics stream), or “problems” a4ty in the problem stream), or “proposals

in the policy stream” or “decisions” (binding pafidecisions).

Once the data had been broken up into these fatioss for each of the four periods, then
the various gradations and permutations of theidred/local TV question” were scrutinised
gualitatively for each period of study, with datieeiach period that approached the
regional/local question in a similar manner or frarsimilar perspective grouped together.
Gradually, as this sorting continued in each offthe periods, and as the author began to
write up the four core sections of each chaptére-sections entitled “Politics”, “Problems”,
“Proposals in the Policy Stream” and “Decisiongiire problem definitions connected to
sub-national TV deliverables were identified asiggiresent on the TV sector governmental
agenda — eight of them present in all four perwidstudy and one present in three of the four
periods of study. The problems identified consisiethree “sector problems” — (1) the lack
of public sub-national TV, (2) the lack of privateb-national TV, and (3) the lack of
community sub-national TV — and six “cross-cuttprgblems” (cutting across all three of
the sector problems and also relating in some daseational TV): (1) the lack of sub-
national TV finance, (2) the lack of sub-nation® ffequency allocations, (3) the lack of
decentralised TV production, (4) the lack of TV @€ in remote rural areas, (5) the lack of
localised TV language provision, and (6) the latkub-national TV accountability. These

nine problems are summarised in the two “probledesd columns in Figure 5.6 below.
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Figure 5.6 Data analysis layer one

Periods Data groupings Problem codes
Period one: Politics 3 “sector problems” 6 “cross-cutting problems”
1990 to Oct. 1996
The lack of: The lack of:
Problems
Period two: (governmental 1. public sub-national TV| 1. sub-national TV finance
Nov. 1996 to 2001 agenda)
2. private sub-national | 2. sub-national TV frequency
Proposals in the TV allocations
Period three: Policy Stream
2002 to 2006 3. community sub- 3. decentralised TV production
national TV
Decisions 4. remote rural TV access
Period four: (decision agenda)
2007 to 2011 5. localised TV language provision
6. sub-national TV accountability

It was found that the only policy problemot present on the governmental agenda in all four
periods of study was th@ivate sub-national T¥ector problem, which, in this author’s

view, was not meaningfully present on the governiadeagenda in the fourth period of study
(see Chapter Nine). (But this private sub-natidialsector problemvasfound to be present
on the governmental agenda in the first three geras study, as outlined in Chapters Six to
Eight.)

Eventually, for each of the four study periods, @la¢hor was able to reduce the data to
roughly 30,000 words for each of the four periosiish the data for each period grouped
according to four “data groupings” (see Figure Svéihin each period (politics, problems,
proposals in the policy stream, decisions), anchthe “problem codes” (see Figure 5.6)
impacting on the four data groupings. That waddlier-onedata analysis. Thayer-two
analysis, which occurred during the writing-up loé fayer-one analysis into Chapters Six to
Nine (one chapter for each of the four periodstody) was the author’s qualitative analysis
of the findings from the layer-one analysis agaihetresearch’s two theoretical frameworks
as adapted/extracted from Kingdon (1995) and Felnamd Varney (2006). Thus, while
writing-up the findings of the layer-one analysig author qualitatively analysed (1) the

degree to which the policymaking in each of the feeriods of study conformed with, or

Armstrong— The Accidental Centralisation of South African T\1,990 to 2011: Policymaking Confuses140
the Regional/Local Question and Undermines the Pichhterest



deviated from, the deliberative, democratic poliaking assumptions inherent in the adapted
Kingdon framework deployed by the research; andh@)degree to which the policy
decisions and outcomes in each of the four pernate aligned with, or diverged from,
pursuit of the public interest objectives extradimdthis research from the work of Feintuck

and Varney (2006). This layer-two analysis is repreed in Figure 5.7 below.

Figure 5.7 Data analysis layer two

Periods Data groupings Analysis
Period one: Politics
1990 to Oct. 1996 Patterns of Public interest
policymaking orientation/outcomes
Problems in relation to the of policy decisions in
Period two: (governmental agenda) adapted Kingdon (1995 relation to the public
Nov. 1996 to 2001 deliberative, democratig interest framework
Proposals in the Policy Stream | policymaking extracted from the ideas
framework of Feintuck and Varney
Period three: (2006)
2002 to 2006 Decisions
(decision agenda)
Period four:
2007 to 2011

The final data analysis for each of the four pesiotistudy, as written up in Chapters Six to
Nine of this thesis, and the longitudinal analysisoss all four periods provided in Chapter
Ten of this thesis, were thus based on the twadagkanalysis just outlined. The analysis
employed a mix of “interpretational” analysis (tearch for patterns, commonalities),
“reflective” analysis (the author’s judgements,dzhsn close scrutiny of the data) (Leedy,
1997; Gallet al.,1996), and “hermeneutic” analysis of both the doents and interviews,
through which data groupings and codes describedealvere arrived at (Kvale, 1996). In
addition, given that this author was at times gegiplly linked to the policymaking space
through work in Johannesburg for the Centre for Dematic Communications (CDC) in
1998-2000, the National Community Radio Forum (NECRR2000-03, and the University of
the Witwatersrand LINK Centre in 2003-11, the autlvas able to engage to some extent in
what Burawoy (1998) has called “reflective scieneefs opposed to “positive science” —
because this author/researcher was not entiredyreadtto the policymaking space examined
in this thesis.
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Conclusions

This chapter has outlined the design of the rebegangject — a design which, this author
believes, was successful in generating the datalatedanalysis necessary to produce a
worthwhile and original contribution to the schealaip on South African democratic-era TV
policymaking. The outputs generated by the desigroatlined in Chapters Six to Ten of this
thesis. It would be dishonest, however, to sugtestthe research design was always
entirely clear during the course of the researchept. At the outset of the study, particularly
just prior to, and during, the data collection 608, the author grappled for clarity on a
number of elements of the research design, paatiguhe matter of how to demarcate
periods within the study. As mentioned earliethis tthapter, it was only when extracting the
data from the primary documents, and from the trapts of the interviews conducted in
2006, that the author came to the realisationttieafirst democratic-era South African TV
policymaking period needed to be treated as beggini 1990, and not in 1994 as originally
thought (even though it was not until May 1994 fleatnal democracy, via a democratically

elected government taking office, was established).

Another change made along the way was the addifitime fourth period of study, the period
from 2007 to 2011. This addition of a fourth periwds made necessary by this author’s
inability to complete the writing-up of the the#is2006-07 as originally planned. Had the
thesis been completed then, it would only haveyaeal three periods, between 1990 and
2006, and much of what was emerging from the iné&rs in 2006 — particularly the
speculations about the role that digital migratoficymaking was likely to play in the
regional/local TV question in 2007 and beyond — lddwave remained as speculation. As it
happened, the regional/local TV policy questiorktoa several significant elements in the
period 2007 to 2011, due to several factors whierevgomewhat detectable, but highly
uncertain, in 2006 when the first round of datdemtion was drawing to a close. And thus,
the addition of the fourth study period helpedthiis author’s view, to strengthen the research

project, and this thesis, considerably.
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PART THREE: DATA ANALYSIS AND CONCLUSIONS

Chapter 6: SABC Interests Trump the Public Interest

Regional/Local TV Policymaking from 1990 to Octob2996

**

New voices at national, regional and local levelsd genuine competition rather than a monopolyle&s,
must be encouragedANC Reconstruction and Development Programme (RDP994

Our view is that the best guarantor of media freadoay be to ensure that the media are as deceserhlis
possible -NP Minister Roelf Meyer, 1992

The national broadcaster’s practice of segregatigguages on separate channels in a regional manner
should cease Jabulani conference recommendation, 1991

Take for instance the weather forecast reports ¥8 @nd 3, which do not show the weather forecaatlin
languages; and the SABC doesn’t show all partd@fmap when speaking about the weather in a certain
language. The weather only seems to occur in thieeemation on TV1 Njabulo Ndebele, University of the
Witwatersrand, 1991

**

In the period 1990 to October 1996, there werestimain couplings among the process
streams of South African TV policy which resulteddiecisions relevant to sub-national TV
matters. In the first two instances of binding dam-making — the IBA Act of 1993 and the
Minister’'s acceptance in 1995 of the report of Task Group on the Integration of Public
Broadcasting Services — the couplings occurrednraaner which, in this author’s view, was
favourable to orderly pursuit of sub-national TViderables. In the third instance, however,
in early 1996, the dynamics of the politics streararwhelmed the dynamics of the other two
streams (the problem and policy streams), produgiset of decisions unfavourable to
several kinds of public interest deliverables, uiohg sub-national TV deliverables. The
unfavourable decisions of early February 1996 wieose of the Parliamentary Portfolio
Committee on Communications, which decided in Fatyd1996 that the SABC should keep
all three of its television channels and, at theeséime, not be guaranteed large-scale core
state/public funding. These Portfolio Committeeisiens set the SABC on a path whereby it
became a commercially oriented, market-dominarddicaster not compelled to provide a

substantial range of public interest deliverabiesluding sub-national TV deliverables.
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The first three sections of this chapter look atdlgnamics and content of the three streams
of South African policymaking in the period 1990Qatober 1996 in relation to sub-national
TV, with the three sections entitled “Politics” (fthe politics strean), “Problems” (for the
problem streary and “Proposals in the Policy Stream” (for thadicy stream. These three
sections reveal which sub-national TV problem dgéins found their way onto the TV
sectorgovernmental agendand were subjected to proposal activity. The fosection,
entitled “Decisions”, looks at instances wheaeiplingamong the three streams occurred in
relation to sub-national TV matters in such a wat sub-national TV problem definitions
on the governmental agenda moved onto the TV pdicysion agendavhere binding

policy decisions in relation to the problem wersgible. Here, on the decision agenda, was
where the three sets of policy decisions referoeat the beginning of this chapter — which
impacted on implementation against sub-nationapfablems — were taken. The final
“Conclusions” section of this chapter analysesphtterns, causalities and outcomes of
policymaking in this period of study, in relatitmsub-national TV, via this research
project’s two theoretical frameworks: the adaptéagdon (1995) policy streams framework

and the public interest framework extracted frormteek and Varney (2006).

6.1 Politics

The high-level TV policy sectgrolitics streamdynamics between 1990 and October 1996
with relevance to sub-national TV questions weeedylnamics generated by relations
between the National Party (NP) and the Africaniddeti Congress (ANC), and the
dynamics of national-provincial relations. The gamance structure produced from the 1991-
93 power-sharing negotiations between the apari@djoverning party (the NP), and the
largest liberation movement party (the ANC) — acfinre codified in the interim Constitution
of 1993 and the final Constitution of 1996 — wagdally federal, with national, regional and
local levels of government, but with the vast migyoof the financial decision-making, and
policymaking, power sitting at the national leviebdge, 1999). There were political forces
during the 1991-93 power-sharing talks at the Cohwa for a Democratic South Africa
(CODESA) and the Multi-Party Negotiating Forum (MPNvhich advocated for a more
decentralised dispensation, and the tension betegminalised and decentralised visions of

the state found its way into the politics of braastcpolicymaking.
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One component of the centralisation/decentralisaBmsion that found its way into
broadcast policymaking in the early 1990s was thghby certain Bantustan administrations
(reincorporated back into South Africa, via newwyamaial structures, in 1994) for strong
provincial powers, and there was even, in the oftiege Bophuthatswana Bantustan, a brief
push to remain independent of South Africa headitythe democratic era (Jones, 1999).
Thus, the process of reincorporation of the Baatsback into South Africa, particularly the
four nominally independent “TBVC states” of Transk&ophuthatswana, Venda and Ciskei,
was one of the more fraught issues of politicsenegal, and broadcast policy politics more
specifically, in the period prior to, and immedIgtafter, the first democratic elections of
April 1994. The Bantustan territories were dulysdised and incorporated into the nine new
provinces which came into being after the elect@n&pril 1994, but tensions remained
between centralised and decentralised visions tadmed/provincial government

powers/relations.

Among the new provinces established in May 199teswiere less enamoured than others of
the centralised federal system instituted by trg3liiterim Constitution. In particular, the
two provinceshotcontrolled by the ANC were anxious to establisbrsgrprovincial
government control of matters in their provincestie April 1994 elections, the ANC won
control of the national Government of National Wr(iGNU, with the NP and the Inkatha
Freedom Party (IFP)) and of seven of the nine piwal governments. The two provincial
governments not controlled by the ANC were the \&tes€Cape, which was controlled by the
NP, and KwaZulu-Natal (KZN), which was controlleg tthe IFP. And even in some ANC-
controlled provinces there was an apparent eagefoesubstantial provincial power, and
one of these provinces was the North-West Provineme to the Bophuthatswana
Broadcasting Corporation (Bop BC), the former Batdn broadcaster which included the
Bop-TV sub-national channel. Both the ANC-led Newtest Province Government and Bop
BC management were of the view that Bop BC as$etsld become assets of the North-

West Province and that Bop BC should remain a®nedi or provincial, broadcaster.

Also relevant to the regional/local question in pMicy’s politics stream of this period was
an apparent shift in the policymaking style of &C. Between its unbanning in1990 and
the elections of April 1994, the ANC’s approactptdicymaking had been based, of

necessity, on a spirit of negotiated settlementampromise. Once in power, however,
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from mid-1994 onwards, the ANC began to place @scy stamp more forcefully on several
sectors, including broadcasting (Currie, 2006, Maitz, 2006 and Martinis, 2006 —
interviews with author). According to interviewees this research, the shift in ANC
policymaking style in the broadcasting sector begasarly 1996 around the time when the
Posts, Telecommunications and Broadcasting Minigtelto Jordan, was removed from
Cabinet and replaced by Jay Naidoo (Currie, 20@6Nartinis, 2006 — interviews with
author). According to interviewee Dimitri Martiniwho was working in the broadcast

industry at the time,

Pallo [Jordan] was kicked out [...] he was kicked ou€abinet. And he was relegated to the
backbenches as an ANC person. Jay Naidoo becanmewh#linister, and took a very
different kind of approach, much more businesslikach more, as opposed to Pallo, who
was “don’t touch the public broadcaster, and indelpace of the broadcaster” and stuff like
that. So, there, another interesting dynamic, if e looking at that high level of
policymaking (Martinis, 2006 — interview with autho

According to interviewee Willie Currie, who servasl Special Advisor to Minister Jordan in
late 1995 and early 1996, and then as Special AdtasMinister Naidoo for part of 1996,

[...] you have Jordan given his marching orders, ymdhave [DoC Director-General] Andile
Ngcaba fully in control of the Department of Comroations with a Minister [Naidoo] who's
just fired from the RDP office, who's in a weakermkition, doesn’t know the area, and he
has to restore his credibility. So, essentially fqave the executive of government flexing its
muscles around all of this stuff (Currie, 2006 teimiew with author).

Naidoo, in his 2010 autobiography, portrays himaslfin unwilling force of centralising
control when appointed Minister. Naidoo’s previddiistry, the Office of the
Reconstruction and Development Programme (RDP)bkad closed down at the same time
that he was moved to Posts, TelecommunicationBaoadcasting. Of the climate within the
ANC government in 1996, Naidoo (2010) writes, that

Madiba [President Nelson Mandela] was increasihgiyding executive power to [Deputy
President Thabo] Mbeki and | began to experienloagawith many other activists, a steady
reduction in the room for democratic debate anfédshce. [...] we operated in silos — losing
the heady space of frank and open discussionsititatharacterised the early Mandela
period. [...] We were falling back on the old constraf an all-knowing and powerful
executive government in which people were passiveumiformity of opinion would be the
norm (2010, pp. 250-51).

Boosting the apparent centralisation of ANC potioyitrol was the May 1996 announcement
by Deputy President F.W. De Klerk that his NP wogudt the GNU at the end of June 1996,
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only two years into the GNU'’s five-year term. ThE’Bldeparture from the GNU left only
the relatively small IFP as the ANC’s partner ia fower-sharing government, giving the
ANC much more scope for pushing forward its pokligsions. According to interviewee

Mashilo Boloka, who was in the broadcasting induatrthe time:

[...] where did we see the sudden shift [from] emsis-based negotiations? [...] The
dissolution of the Government of National Unityatlactually, for me, that was the beginning.
That was the beginning, because it meant, nowa# elear who was in charge now. [...] The
political party that was the majority in Parliamdseicame the one that was in control, even
from the policy point of view, then it was refleai of that. [...] And | don’t think it's unique

to South Africa, it's always the case, throughdet world, whether, even in highly
democratic societies. So | think the shift stattezh [...] (Boloka, 2011 — interview with
author).

Also significant, according to the existing litareg on the broadcast policymaking of this
time, was the June 1996 announcement by the ANCnefiv neo-liberal macro-economic
programme, the Growth, Employment and Redistribu(GEAR) policy, which had been
crafted in secrecy by a small ANC inner circle arab at odds with the party’s left-leaning
RDP of 1994 (Barnett, 2000a; Horwitz, 2001; Duncz00)1).

6.2 Problems

From the very beginnings of the broadcast polithstan the early 1990s, there was evidence
of elements of the regional/local question in bzest policy’sproblem streamAt the ANC-
aligned September 1990 Rhodes University Media 8wk in Grahamstown, academic
P.E. Louw presented a paper in which he arguedngrather things, that “a centralised
media system is inherently undemocratic” (P.E. Loli980, p. 107). In August 1991, the
ANC-aligned Jabulani! Freedom of the Airwaves coafee in The Netherlands raised the
regional/local broadcasting question in severalsv&y Jabulani, the introduction of
community broadcasting was called for repeatedith thhe implicit assumption that such
services would need to be sub-nationally configufetording to the conference minutes,
one Jabulani delegate, University of Natal-DurddND) academic Ruth Tomaselli (who
would later become a two-term member of the SAB@rB) stated that “[s]tarting at the
national level, then going to the regional theraldevels misses the point” and that delegates
should consider “the idea of a radio station inrpw®mmunity” (R. Tomaselli, quoted in
African-European Institute, 1991, p. 32). In a prdation to the Jabulani conference, lawyer
Michael Markovitz of the Film and Allied Workers ganisation (FAWO) called for three
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sectors of licensing: “There will be a national ficbroadcaster, commercial broadcasters
and community/local broadcasters; [...]" (Markoyit®91, p. 41). Markovitz’'s presentation
also called for new broadcasting/communicationslation to “possibly” incorporate
elements of “the German model of broadcasting” @daitz, 1991, p. 41). This reference to
the “German model” apparently referred to Germapytsrision, post-World War I, for
broadcasting to be configured to a great extersutmnational lines. Interest in the German
model had likely been reinforced by a “fact-findingsit by four Jabulani delegates, before
the Jabulani conference in the Netherlands, todmasters in three German states. Dutch,
Danish and UK broadcasters were also visited bggdges (African-European Institute,
1991, p. 65). Also at the Jabulani conference wasahgned SABC Chairman Christo
Viljoen, and the conference minutes record Viljoaising the possibility of having “regional
broadcasters, so more people can have accessaowaes” (African-European Institute
1991, p. 56). The official recommendations issugthle Jabulani conference on 17 August
1991 called for South Africa’s new broadcastingeysto “be conceptualised on three

levels”: public service, commercial and communiyrican-European Institute, 1991, p. 67).

Later in August of 1991, the Report of the ViljoEask Group on broadcasting, chaired by
the aforementioned SABC Board Chairman Christoo€itj, was submitted to the Minister of
Home Affairs. The Report included several recomnaginds favouring broadcasting
decentralisation. For instance, the Viljoen Repooposed that “further national, regional
and local television and radio services shouldlloevad, depending on availability of
frequency spectrum, affordability and viability” ijdpen Task Group, 1991, recommendation
10.6.1). According to Roelf Meyer, the NP’s thennlter of Constitutional Development

and Minister of Communication,

[o]ur view is that the best guarantor of media di@® may be to ensure that the media are as
decentralised as possible. The approach shouldpgitte to encourage a thousand flowers to
blossom and to be wary of anyone who peddles thectibns of large bouquets and [...] ranks
of flower beds (Meyer, 1992, p. 364).

In November 1991, the ANC Department of Informatamd Publicity (DIP) convened a
National Media Seminar in Johannesburg. The Senpiratuced a resolutions document,
entitled Towards a Media Charter, which includddraft Media Charter. This Draft Media

Charter called for “forms and methods of media“tedke account of the diversity of
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communities in respect of geography, language mateddsts” (ANC, 1991b, pp. 330-31). The
ANC'’s National Executive Committee (NEC) adopted Media Charter in January 1992
(Teer-Tomaselli, 1993, p. 227). In early 1994 ha tun-up to the April 1994 elections, the
ANC released its election manifesto, the RDP Baseuent, which, in its Section 5,

entitled A Democratic Information Programme, stateat

[tihe democratic government must encourage theldpreent of all three tiers of media —

public, community and private. [...] New voices atioaal, regional and local levels, and
genuine competition rather than a monopoly of ideasst be encouraged (ANC, 1994, clause
5.14.3).

The somewhat marginal Democratic Party (DP) in NI991 issued a Policy Discussion
Paper on telecommunications and broadcasting gtttat “priority should be placed on
licensing media which will demonstrate a uniqueatality to serve local needs over efforts
to create dominant national broadcasters” (DP, 1pp1371-72). At the same time,
however, there were some voices warning against@wghasis on sub-national
broadcasting. In July 1991, the Centre for Cultarad Media Studies (CCMS) at the
University of Natal-Durban (UND) convened a semittaengage with the DP’s media

policy ideas. At the seminar, American academic Krattenmaker, based at the time at
UND, provided a critique of “localism”. (“Localism’as we saw in Chapters One and Three,
is a prominent concept in US broadcast policymakingd regulation.) The record of the

seminar quotes Krattenmaker as saying that

[w]hen you introduce a concept like localism yoerseto be saying that you will only be
broadcasting a programme that only 10,000 peopt# teehear. | doubt that South Africa is
locally fragmented in that way. It may be thathe Durban area there are a lot of local
interest groups. But I'm not sure that the peoplthe townships around Durban have
interests that are much different from the peopléhé townships around Johannesburg and
Pretoria (Krattenmaker, 1991, quoted in K. Tomasedl., 1993, p. 194).

But scepticism was the exception, not the ruleardigg the idea of regional/local broadcast
delivery. The issue achieved heightened probletnsian the governmental agenda in 1993
with the unlicensed (“pirate”) broadcasts of comitytbased radio stations in Cape Town
(Bush Radio, Radio Zibonele) and Pretoria (Rad&td?ia). By the end of 1993, several
additional community radio initiatives had emergaad in December 1993, a lobbying
umbrella group, the National Community Radio ForiNCRF), was launched in Soweto. By

late 1993, the regional/local question was firmiytbe broadcast policy decision agenda, and
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subjected to a binding policy decision, and codliiizn, in thelBA Act of 1993, whictwas
promulgated in October 1993 and came intect in early 1994. The IBA Agirovided for
three tiers (publicprivate, communityandthree geographical levels (national, regiol
local) of broadcastingRSA, 1993c.

Via the IBA Triple Inquiry processes of 19-95, the regional/local problem talevision,as
distinct from ralio, became firmly establish«on the governmental agenddré&e possibls
sub-national TV sectorspublic, private andcommunity- achieved problem status on f
governmental agenda. And in relation to these sub-national T\&ector problerr, a
further sixcross-cuttingsub-naibnal TV problemsbegan to be articulatexh the
governmental agendél) the lack of reliable finance mechanismssubhationalTV; (2)
the lack of guaranteed sulationalTV frequency allocationq3) the need to decentralise -
production away fronits concentration iiGauteng and Western Cape Rnoes; (4) the T\
access shortfall in remote rutatalities; (5) the need for localised languageviwion in TV,
and (6) the need for greater sndstionalTV accountability. Figure 6.1 showise ninesub-
nationalTV problems identified by thresearch as beiran the TV policy governmeal
agenda of this period: thieree sector problems (in the middle circle) areddix cros-

cutting problems (in the outer circle

Figure 6.1 Subnational TV problems on the TV sector governmental agenda, 1994 to 1996: thr
sector problems, six crossutting problems

public sub-national TV,
private sub-national TV,

community sub-
national TV

Source: author’s qualitative interpretation of primary document and interview transcript data



Public sub-national TV

The notion that the lack @ublic sub-national TV was a gap that needed filling Mypblicy
emerged in part as a response to the aforementiore=itainty around the future of Bop-
TV, which was now sitting in the new North-West #ree. The North-West Province
Government and Bop BC management encouraged pratéaas for the public sub-national
TV notion in their initial submissions to the IBAiple Inquiry in 1994, calling in these
submissions for consideration of conversion of Bapinto a provincial public TV
broadcaster serving the North-West Province. Ackimg, but only partially, the North-
West Province/Bop BC call for provincially basedfc TV was the newly-elected KZN
Provincial Government controlled by the IFP. Théicefof KZN Premier Frank Mdlalose

wrote in a June 1994 submission to the IBA that

[tlhe Central Government which controls the SAB&tlgh the appointment of its Board,
currently overshadows the South African broadcgsitene with its 3 television channels and
25 radio stations. [...] The Provincial GovernmenkKefaZulu-Natal support[s] the notion of

a multiplicity of voices and plurality of ownershgs was the intention of the legislation in
passing the IBA Act (Mdlalose, 1994).

Private sub-national TV

Pushing theprivate sub-national TV problem onto the governmental agandhis period
were submissions to the IBA Triple Inquiry by Capmvn-based private commercial
interests — including the Channel 6 Broadcastingsodium and the Citytv Cape grouping
linked to Canadian commercial metropolitan cha@isftv in Toronto. Also pushing the
idea of regional private operators at the Triplguliny was the coalition of 13 ANC-aligned
civil society groups which came to be known as@neup of Thirteen (G13). The G13's
submissions were drafted by lawyers Willie Curbeyid Dison and the aforementioned
Michael Markovitz, all of the firm Media and Broaakting Consultants (MBC) (G13, 1994).
These three had been central to the aforementiBA¥dO in the early 1990s, and had
participated in the ANC-aligned camp’s broadcassingmissions to CODESA 2. Markovitz
and Dison had also served on the MPNF Technicalr@ittee which drafted the IBA Act of
1993. The push for consideration of private sulienal TV was also given traction in the
IBA’s Triple Inquiry Report of August 1995 (IBA, 88c), and by a fallback strategy devised
by the North-West Province and Bop BC (whereby B@pcould become grivate sub-

national broadcaster if the push farblic status, opublic/privatestatus, was not successful).
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Community sub-national TV

The community TV movement entered the policy aiart094-95, initially via FAWO. In
1994, FAWO established a Community Television Cadism working out of FAWO'’s
national office in Johannesburg and linked to FAW&munity TV “organisers” in Cape
Town and Durban. In early 1995, this Consortium veaeamed the National Community
Television Network, and in a 1995 submission tolB¥ on behalf of this Network, FAWO
wrote that

FAWO took up the development of community telewvisio the belief that this is an ideal tool
for redressing imbalances in the sector in a wayighcommunity driven and provides local
entry level access points to facilities and tragniimthe broadcast medium (FAWO, 1995).

The FAWO submission stated that “fifteen commubifged groups have expressed an
interest in developing video/television projectshiair communities”; that FAWO had
conducted workshops for these groups; and that ecomiynTV was “the RDP of the
broadcasting sector” because it could redressifibalance of power within the electronic
media, focusing on and drawing attention to loedissues [...] (FAWO, 1995). For FAWO,
community TV was implicitly a local form of broadstang, directly linking into localised
development imperatives in primarily geographicakfined communities (as opposed to
communities of interest). FAWO called for the NaabCommunity Television Network to
have “a strong partnership with the SABC”, whichl lian obligation towards the community
broadcasting sector in that the community sectordediver public service obligations that
the SABC cannot fulfil” (FAWO, 1995). FAWO arguehat “[clommunity broadcasting goes
a step further than public broadcasting in the&dbgnises the central role of communities, at

the local level, in owning and controlling the bdoast medium [...]” (FAWO, 1995).

Solidifying community TV’s problem status on thevgenmental agenda were two temporary
community TV broadcasts in mid-1995. A Durban voéar collective based at the Centre
for Cultural and Media Studies (CCMS) at the Unsigrof Natal-Durban (UND), and

calling itself Greater Durban Television (GDTV)aged a three-week “experimental”
broadcast in June 1995, with a temporary licenoe fihe IBA (Aldridge, 1996a, 1996Db;
Peppas, 2003). In the same month, a mix of comedeand FAWO-aligned non-profit
interests in Cape Town staged a temporary brogdaastwith a temporary (30-day
maximum) licence from the IBA. This Cape Town brcast was called Rugby World Cup
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(RWC) TV, because it provided coverage of evemtseld to the international rugby
tournament held in South Africa that year (IBA, $89Thorne, 2005). Further entrenching
governmental agenda status for community TV waddimaation in 1995 of a national lobby
group for the sector, the Open Window Network (OW®YN was an offshoot of FAWO,

and it launched itself at the Community Media 2080@ference in Cape Town in mid-1995.

Another nominally “community TV” element during $hperiod was the apartheid-era
holdover channel, the American Christian TrinityoBdcasting Network (TBN) service,
which the IBA had licensed as a community TV staiiothe democratic era as part of the
“grandfathering” of all the apartheid-era broadragsticensees. Like Bop-TV in the North-
West Province, TBN was a product of the Bantustanteaving been awarded broadcasting
licences in the mid-1980s by the governments ofdis&ei and Transkei Bantustans. With
the dissolution of the Bantustans, TBN'’s broadé&astprint was now contained within the

new Eastern Cape Province.

By the end of this period of study, thablic andprivate sub-national TV sector problems
were more prominent than tbtemmunitysector problem on the governmental agenda, and
thus the public and private sector problems arergthe two large circles of prominence in
Figure 6.2 below. The prominence of the public eptoblem was due to the strong
attention paid to this possible sector at the IB#I€ Inquiry and by a Minister’s

Colloquium convened in January 1995 to proposeafaavard for the broadcasting assets
of the former Bantustans, including Bop-TV. Themmoence of the private sector problem
was generated by this possible sector’s frequentioreduring the Triple Inquiry processes.
Least prominent in terms of problem definition, argdhe three possible sectors, was

community sub-national TV (given the small circlgpopominence in Figure 6.2).
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Figure 6.2 Relative prominence, on the TV policy sector governmental agenda, amarthe three
sub-national TV sector problems, 1994 to 199

A
A—

RS

Source:author’s qualitative interpretation of primary docu ment and interview transcript data.

Cross-cutting sukmational TV problem

All six cross-cutting sulmational TV problemidentified by this researdieatured in the T\
policy problem stream be®en mi-1994 and October 1996h& three most prominer
according to this author’s interpretation of théaglavere. the issue of what role s-national
TV could play in catering tocalised language nee the question of how to decentralise '
production away from the largest urban cerin Gauteng and Western Cape Provin and
the need for TV channels to be -nationally accountable. These three problems ais
featured irthe larger of the two circles of agerprominence in Figure 6.3 below. Of le
prominence in this period were the three others-cutting problemsthe question chow to
finance sub-national T\Mhe lack of TV access remote rural localitiesand thelack of sub-
national TVfrequency allocatior. These three problems deatured in the smaller of tt
two circles of issue prominence in Figure

Figure 6.3 Relativeprominence, on the governmental agenda, of the six crogsitting sub-
national TV problems, 1994 to 199

Source:author’s qualitative interpretation of primary docu ment and interview transcript data.



Localised language provision

An early hint of the eventual importance of TV jgls localised language provision issue
emerged in a presentation to the 1991 Jabulanecenée by writer and academic Njabulo
Ndebele of the University of the Witwatersrand. Nele mocked the SABC's fusing, in the
1980s and early 1990s, of linguistic and spatitiédintiation on its TV2 (Nguni) and TV3

(Sotho) regional split services. According to Ndebe

[tlake for instance the weather forecast report3'\é8 and 3, which do not show the weather
forecast in all languages; and the SABC doesn'tvsailb parts of the map when speaking
about the weather in a certain language. The weatilg seems to occur in the entire nation
on TV1 (Ndebele, 1991, p. 35).

Ndebele was criticising the apartheid-era SABCisdalividing-up of the country into two
large, supposedly distinct linguistic regions, agyuhi region and a Sotho region, as the
SABC TV2 and TV3 transmitter splits were doingla time. Ndebele argued that, in order
to accommodate linguistic diversity in a less dixéswvay, small-scale, local media could be a
means by which linguistically differentiated semgccould be produced — with language

provision based on actual usage patterns in sipediific localities:

The idea of community media specifically in thegominant local language should be
explored. Although the predominant language shbeldsed in any particular broadcasting
area, other specified languages should be allod¢atex] particularly where there are minority
speakers of other languages (Ndebele, 1991, p. 35).

As mentioned in Chapter Two, this author sharesbldés conception that in South Africa’s
early democratic era, given the need to ensuretg-madiversity approach with unity as the
overriding value, targeted language deploymentaadticasting was only really appropriate
at very localised levels, not in terms of broadtigéinguistic bifurcations of the country at
regional or provincial level. At broader levels tinis author’s view — and in line with the
Jabulani conference resolutions, the ideas of Ndebad the Garieb model of Alexander
(2003) (see Chapter Two) — the national level,amati institutions (e.g. the national SABC)

should be vehicles of multilingualism via use dfddficial languages.
The final Jabulani conference resolutions of 198lled for “a culture of multilingualism” to

be “encouraged” and recommended that “[t]he natibraadcaster’s practice of segregating
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languages on separate channels in a regional mahaeld cease” (African-European
Institute, 1991, p. 71). Both the interim Constantof 1993 and the final Constitution of
1996 provided for “development and promotion” of“dfficial languages at national level”
— Sepedi, Sesotho, Setswana, siSwati, Tshivendsgon{a, Afrikaans, English, isiNdebele,
isiXhosa and isiZulu — and stated that “provisibalsbe made by an Act of Parliament for
rights relating to language and the status of lagga existing only at regional level, to be
extended nationally” (RSA, 1993b, 1996b). But tren§&titution (in both its interim and final
versions) also specified that “[r]egional diffenation in relation to language policy and
practice shall be permissible” (RSA, 1993b, 199@bhy that

[a] provincial legislature may, by a resolution ptinl by a majority of at least two-thirds of
all its members, declare any language referred smbsection (1) to be an official language
for the whole or any part of the province and fioy ar all powers and functions within the
competence of that legislature, save that neitieerights relating to language nor the status
of an official language as existing in any areanaelation to any function at the time of the
commencement of this Constitution, shall be dinfiag (RSA, 1993b, 1996b).

The Constitution thus provided for two potentiabiplem discourses on the issue of official-
language use on TV. One could argue that all 1duages needed to be available nationally,
and one could also argue for localised prioritwatf certain languages at provincial or sub-
provincial level. In its Triple Inquiry Report ofugust 1995, the IBA put the localised
language provision issue firmly on the radio andgolicy governmental agendas by

cautioning against repetition of the apartheid@A8C’s approach to language:

An isolationist approach was taken [under aparihiaithe treatment of languages where the
concept of home language was used to direct agéttparticular ethnic groups and
communities, thereby presenting South Africans asatingual. [...] The reality, however,
was, and still is, different. South Africa is a lhig multilingual country with the majority of
the population conversant in more than one langaggThe Authority is also aware of the
changing political, societal and geographical dyreanPeople’s mobility in search of work
and other opportunities will inevitably influen@nguages and their everyday use. It is
incumbent upon broadcasters to reflect these clsa(hiB4, 1995c).

Appendix B of the IBA Triple Inquiry Report madeciear that it was in TV policy, more
than in radio policy, that the localised languagevsion problem would need to be a
prominent governmental agenda item. Appendix B sansed the results of an audience
research project, called Listening to the Audiendsich the IBA had commissioned from
the Community Agency for Social Enquiry (CASE) (Eat and Samuels, 1995). The CASE
researchers had conducted focus groups in eatie ofite provinces, engaging speakers of
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all 11 official languages via the groups. The CABIHings on language preferences included
the following:
The issue of language for radio broadcasting wesdententious than TV, since all eleven
official languages are currently accessible onaaldi.] Language for television was a much
more emotive and contentious issue. Although gagits were aware of, and to some extent
sympathetic over the difficulties of accommodatitiJanguage groups in South Africa, most

[people’s] first language choice was their homegleage. English emerged quite clearly as the
second main language, among all race groups (EwrdtSamuels, 1995, p. 105).

Decentralisation of production

The call for greater decentralisation of TV prodoctwas pushed onto the governmental
agenda by the IBA Triple Inquiry processes. The M8ite in its August 1995 Triple Inquiry
Report that

[iln South Africa today, Gauteng and the WesterpeCare the only two provinces that have
substantial television production bases. Produesrd to gravitate to these centres because
that is where the infrastructure and work oppottaesiare (IBA, 1995c, sect.7.3.16).

According to the IBA, submissions to the Triple imy’s “provincial hearings” had included
calls for “programme production [to] be encouragedll the provinces of the country”
(IBA, 1995c, Appendix K)The IBA went on to say in its Report that stimuigti‘the
development of production centres and infrastrectiroughout the country” would “make
an important contribution to promoting and devehgpiegional identity, culture and
character and to providing programming in a nundfe3outh African languages” (IBA,
1995c, sect. 7.3.16). The IBA cited research shguhat of the 1,699 independent
production companies in South Africa in 1995, dsBywere black-owned or black-
controlled, and “79% of those companies operathenGauteng province, 13% in the
Western Cape and a negligible number or none iotiner provinces” (1995c¢, sect. 16.7.4).

The IBA Report went on to state that

[m]any more television programmes will need to bedpiced outside Gauteng if the different
provincial/regional characters, cultures and idediare to be fully reflected and if the
economic opportunity promised by the [planned Séidtican content] quota is to be spread
around the country (IBA, 1995c, sect. 16.7.4).

The IBA wrote that once a South African contenttqueas introduced, the Authority would
encourage “broadcasters to commission independedugtion companies which are

owned/controlled by black South Africans and wonwampanies which are based in a range
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of different provinces and in non-metropolitan arga]” (1995a, p. 94). Also giving
problem status to the production over-centraliseissue was Bop BC, which, in its July
1994 written submission to the IBA, argued thd&dfp BC’s operations in Mmabatho in the
North-West Province were to be closed down or doatesl via incorporation into the
SABC, it would lead to a “decline in economic aittiwvithin this decentralised metropole”
(Bop BC, 1994, p. 48).

Taking an opposing view on the matter of buildirgehtralised production capacity was the
TBN channel in the Eastern Cape, which was esdigraidocal re-transmission service for
American Evangelical Christian programming. Writingm what TBN referred to as its
“African Headquarters” in the town of Bisho (formeapital of the Ciskei Bantustan), TBN’s
Bernard Roebert, whose job title was Director oE@pions, African Continent, sent a
lengthy written submission to the Portfolio Comettafter the release of the IBA’s Triple
Inquiry Report, stating that while TBN had “a waxlidie policy of introducing and
developing local content”, the station had expexeh‘a number of problems” in trying to
produce such content in the Eastern Cape (Roel8€%). The problems Roebert cited
included the high cost of local production, thedbaads” not suitable for movement of
outside broadcast vehicles, the security risksarhby “[a]buse and interference with staff”
in townships, and the lack of electrical powertairches (Roebert, 1995). Roebert argued
that if the IBA’s proposed approach to local cohtegulation went into law, the “total
broadcasting industry will be in a state of dispmad potential collapse” (Roebert, 1995).
Roebert’s key aim was, clearly, for TBN to be akaito continue its existing low-cost
practice of broadcasting almost exclusively Americgiginated content provided by TBN
headquarters in the United States. The Roebertisslan stated, under the heading “Local

Versus Foreign Programmes”, that

Trinity Broadcasting Network (TBN) has for the paste years broadcast mainly overseas
programmes and these have had an excellent efigbecenrichment of the viewers. The
overseas programmes have certainly NOT had anyselegfect on the cultural position nor
has it [sic] had any negative effect on their timgkor development. In fact just the opposite
was noticed. Many were greatly enriched and we tlacesands of letters to support the fact
that these programmes only improved the positi@h@arspective of our viewers (Roebert,
1995).

In support of his submission on behalf of TBN te Portfolio Committee, Roebert provided
a letter from the CEO of Swazi TV, the state br@estier in South Africa’s neighbouring
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country Swaziland, stating that Swazi TV had besreiving programming since 1988 from
TBN, and Swazi TV “considered TBN as a constante®of supply of outstanding
Christian broadcast material” (Swazi TV, in Roepb#@&95). The TBN letterhead on which
Roebert wrote promoted the fact that TBN supplidthtlesome Christian Television
Programmes” to, among others, Lesotho TV, KenyaN&mibia TV, Swazi TV and TBN
Zambia, Bop-TV and SABC. The letterhead thus madkear that TBN’s main focus was on

international distribution of American content, 8uuth African community broadcasting.

Sub-national accountability

Early hints of the sub-national accountability gesb were in evidence in the1991 Jabulani
conference recommendations, which stated that amyrunity broadcast station “should be
owned and controlled by the community itself, amel broadcasting content of the station
should be determined by the needs of the commasityerceived by that community”
(African-European Institute, 1991, p. 68). Anothart of the local accountability issue was
contained in the DP’s proposals to CODESA 2 in 19%2oposals which were modelled to a
great extent on the “localism” tools developedwy ECC in the US for
measuring/monitoring American local broadcast steti accountability to their local
communities (see Chapter Three). The DP submissiQODESA 2 stated that South
African community stations should be required “&®g a public file with key documents
regarding the ownership and management of thestat well as its record of community
service throughout its licensing term” (DP, 1992348). This idea of a “file” on community
service was similar to the file local TV stationgsthe US are required to keep. In addition,
the DP called for broadcast licences to includ@ablic Interest Standard” in terms of which
stations would have to “demonstrate awarenesseahtportant problems or issues in the
communities their stations serve and to fosteripubiderstanding by presenting some
programmes and/or announcements about local is§D&571992, p. 349). This “Public
Interest Standard” recommendation was also dramm the US context. (We saw, in
Chapter One, that the FCC was, in late 2011, mowdritave US local TV stations make their

public interest compliance information availabldioa (FCC, 2011)).

A key push to ensure that the sub-national accbilityaproblem got onto the democratic-

era radio and TV governmental agendas came frorRréedom of Expression Institute
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(FXI) which, in a submission in 1995 to the Trifheuiry, proposed sub-national

representation on the SABC Board, writing that

[...] when the independent selection panel recaiagsinations from the public for
appointment to the SABC Board, it will have to emresthat it includes persons from all nine
provinces of South Africa, and that such peoplesaiably qualified to represent their
provinces. Each province could further establi€foanmission or regional Board consisting
of persons to advise their SABC regional represivet®|...] (FXI, 1995).

The FXI's proposals resonated with the practickh@UK, where the BBC is advised by
regional bodies, previously known as Regional AdmgCouncils and, since 2007, known as
Regional Audience Councils (RACs) (BBC Trust, 20(sBe Chapter Three).

Sub-national finance

The beginnings of focus on the sub-national brostégcdinance issue can be traced to 1990,
when the Rhodes Policy Workshop’s “study commissiam “Media Models and Systems”
recommended establishment of an “Independent Mediancil” to support “grassroots
media”, as well as establishment of “Community Me@entres [...] to give a voice to people
with few resources” (Pinnock, 1990, p. 142). Thebtem was lodged securely on the
governmental agenda by the ANC’s RDP Base Docuwfet®94, which called for
establishment of an “Information Development THusi to work out detailed criteria and
mechanisms for assisting relevant media entergr{g@$C, 1994, sect. 5.14.11.1). This push
for consideration of the problem of sub-nationabafice continued in October 1996 via the
report of the Task Group on Government Communiaat{@omtask), which recommended
that “[s]upport for the community media sector,eomatching finance basis with the industry
and foreign donors, should be provided by goverrifneia a “scheme [...] delivered through
a statutorily recognised media development age(€gintask, 1996). On the matter of
financing private sub-national TV, Cape Town braeding interests put forward the view
that a regional/local private TV station servingapulous market such as Cape Town and its
environs could sustain itself through growing theextising market — by drawing in new
regional advertisers who wanted regionally focussehnels to advertise on (Channel 6
Broadcasting, 1995; Citytv Cape, 1995).
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Remote rural access

The 1995 IBA Triple Inquiry Report put remote rufldl access squarely onto the
governmental agenda by pointing to the TV signslritiution coverage of the three existing
SABC channels at the time. TV1 had the largestpioot, reaching 90 per cent of the
population, while CCV-TV reached 72.5 per centiaf population and the third channel,
NNTV, was “[r]leceived in few areas of the countBA, 1995c, Appendix E). Thus, 10 per
cent of the population, in remote rural areas,iveckno terrestrial free-to-air TV signal, and
another roughly 17 per cent of the population aabeived one channel, TV1. In response to
this, the IBA Report stated, under the heading Vigrsality”, that the SABC “should strive
to provide a truly national coverage, reachingsallith Africans, even in the more remote
areas of the country” (IBA, 1995c, sect. 8.5). Ailsdhe Triple Inquiry Report, the IBA
argued that the remote rural TV access problemma@e than just about signal distribution —
it was also a content matter:

Millions of South Africans, young and old, who detmave the spending power to attract

advertisers, who lack basic education, who have begrginalised and the millions more who

lack running water and electricity at home aré sdilely seen or heard on the airwaves, or

addressed by them. This point was reinforced imptiogincial and sectoral hearings held for

the Inquiry and in the audience research focusggaonducted for the Authority, where

several viewers said they did not find their lieesl localities sufficiently reflected [...] (IBA,
1995c, sect. 8.5).

Also included in the IBA’s framing of the remotealTV access issue was the language
localisation dimension. The Authority wrote thathe SABC “consistently fails to attract
significant sections of the public because prograsare irrelevant or not accessible in
terms of language”, then the SABC “will lose ondits] justifications for existing — that of
providing a universal service funded by all, whettlieectly or indirectly, for programming

for all” (IBA 1995c, sect. 8.5). The IBA also sugted that private broadcasters would likely
be expected to help solve the rural TV access pnoblin licensing private television
stations, the Authority may require of broadcasterserve the sparsely populated as well as

the densely populated areas” (IBA, 1995c, sectl17)3

Sub-national frequency allocations
An early hint of the importance of the sub-natioinatjuency allocation issue was the 1991
Viljoen Task Group’s recommendation that‘[c]onsatéwn should be given to creating an

independent signal distribution organisation sey\present and future broadcasters for local,
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regional and national services” (Viljoen Task Grpolip91, recommendation 4.7.1). Implicit

in this Viljoen Task Group statement was a calldob-national frequency allocations. The
DP’s 1991 Policy Discussion Paper struck a sinmitate in calling for transmission
infrastructure, and implicitly frequencies, to bade easily available to local broadcasters, in
order to “reduce the barriers to entry in the Sd\ftican media business, leading to an

earlier proliferation of local radio and TV” (DP941, p. 376).

The matter of the absence of sub-national frequatiogations was then pushed onto the
radio and TV governmental agendas by the IBA Triptguiry process. TV frequency
allocations during the apartheid era had, as wighbiuilding out of transmission
infrastructure, been managed in the interestseoS#HBC — and also, from the mid-1980s
onwards, in the interests of the M-Net terrespey-TV platform established by newspaper
interests. In its Triple Inquiry Report, the IBAattd that “the current frequency plan was
drawn to meet specific policies in line with whatne government priorities in the previous
dispensation” and thus “the new democratic disp@msarequired a revised frequency plan
(IBA, 1995c, sect. 12.3). In generating a new fesgy plan, the IBA said it would be
mindful of, among other things “the need to resdrgguencies on all bands for the different
categories of broadcasting licences” and “the agisindividual geographical, socio-
political and multilingual requirements” (IBA, 1985sect. 12.2). It was implicit in this IBA
statement that such frequency reservations wowdd teeinclude provision for sub-national

services, in line with the IBA Act.

6.3 Proposals in the Policy Stream

Several policy proposals in relation to each ofttiree sub-national TV sector problems, and
touching on the six cross-cutting problems, weesent in thgolicy streanof this period.
Before beginning this policy stream discussiomuist be noted that the drafting of the IBA
Act does not fit easily within the Kingdon streaframework because it was such a rapid and
compressed process, as is outlined in the “DeaSisection below, because of the urgency
created in mid-1993 by the multi-party agreemeat the first democratic elections would
take place in April 1994. This created a remarka&oinpressed policymaking period, during
which, in this author’s view (and as explained beio the “Decisions” section), the

broadcast policy problem definitions that emergste( in somewhat vague form) from the
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ANC-aligned media/broadcast policy fora of 1990e9it] the CODESA talks of 1991-92,
had to be pushed directly into legislative formthout an extended period of multi-
stakeholder deliberation, proposal-making in thikcgstream, and coupling of streams. The
IBA Act was thus, to some extent, a functioradfhocpolicymaking, but it wasd hoc
policymaking made necessary by events rather #sultmg (as was the case in other
instances identified by this researchadfhocpolicymaking, e.g. the Portfolio Committee
decisions of early 1996 and the Broadcasting AmemdrAct of 2002) from policymaking

unilateralism/bilateralism or policy confusion.

Proposals for public sub-national TV

The most frequent proposal for solving the puhlib-gational TV problem was a “window
model”, whereby the national public broadcastez, $A\BC, would be required to break
away from its national programming each day to tcaat slots produced in, and for, various
provinces. The G13 civil society coalition arguendlidg the IBA Triple Inquiry for “regional
windows for provincial news or other programmes"SABC national public channels (G13,
1994). There were also calls in this period foegnaition of Bop-TV into the SABC for use
by the SABC to produce regional programming; orBop-TV to continue as a non-SABC
station, serving as a North-West Province-basediqe@l/regional public (or public-private)
TV broadcaster, perhaps networked with other palfregional, non-SABC TV stations.
The KZN Provincial Government, meanwhile, not pessgg any legacy TV facilities from
the Bantustan era, was not disposed to creatinflyafiedged provincial public TV in KZN.
Instead, the KZN Government supported the windowlehéor its province, with locally
based production in KZN of provincial programmetsho be carried on an SABC national
channel. As the KZN Premier wrote to the IBA "[plicial Governments without regional
television stations [...] should have access to legatlows on the television stations
operated by the SABC" (Mdlalose, 1994).

Countering the sub-national TV ambitions of Bop &l the North-West Provincial
Government was the push at the Triple Inquiry fbthe TBVC broadcasting assets to be
absorbed by the SABC and SABC signal transmission@entech. The FXI, in a 1995

written submission to the IBA, called for the SABLbe the country’s sole public
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broadcaster (i.e. via absorption of Bop-TV faaitiand all the other TBVC broadcasting
facilities), but with strong regional/provincial e@tions:

We have referred to the SABC as the public broadcad/e regard the other public
broadcasting services developed under the fornenétand’ system as services which in
future should be included in the national broade&sbperations, enabling it to meet its
obligations for the provision of regional statigng. from a financial point of view, we cannot
see where provincial governments would obtain fundsind provincial public broadcasters
(FXI, 1995).

The SABC, meanwhile, also called for Bop-TV to b&egrated into the SABC’s TV
operations, and for the SABC to cater for regigmaWincial TV programming needs through
regional windows on its national channels (IBA, 3€P The IBA’s August 1995 Triple
Inquiry Report concurred that sub-national pubh¢ @rogramming should be provided by a
nationally configured SABC:

Having explored the high cost of television, skilled the capacity needed to successfully
operate a television station, the Authority recomdsethat at this stage the needs of
provinces for relevant provincial informational uedtional and cultural programming
should be met by the national public broadcastf([1995c, sect. 8.7.6).

The IBA even put a pricetag on its proposal, tluushing on the thorny, but fundamentally

important, issue (cited above as a cross-cuttinglpm) of how to finance sub-national TV:

The Authority proposes splits of an hour a daytfe SABC], which will cost R222 million a
year. However, initially this may begin with at $&alf hour splits which will cost R115
million, because of the costing of distributioniffar This should be provided for the
provinces during prime viewing times in the mornargl the evening. This will mean that the
national service will at certain times of the dalitinto nine services, which will cover
provincial events and air material produced inghevinces in the predominant languages of
the various provinces (IBA, 1995c, sect. 8.7.6).

The IBA’s preferred window option was thus via ‘isgl, whereby, at certain times of each
day, the national transmitter network would betsplsuch a way that, simultaneously,
viewers in the various provinces would receive s#jgafeeds of provincially targeted
programming. The IBA’s proposal for SABC provincpbgramming windows also sought

to address the production decentralisation prolfldso identified above as cross-cutting):

“[...] the national public broadcaster will ne@dact hastily on its public commitment to
developing decentralised [production] centres englovinces. Centres with the capacity
currently to operate provincial windows include &fafontein, Cape Town, Durban, Gauteng,
Mmabatho and Port Elizabeth. Kimberly, Nelspruigtersburg and Bisho all require
considerable development and infrastructure totfaneffectively (IBA, 1995c, sect. 8.7.6).
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The IBA's reference to “Mmabatho” in this listing production centres was a reference to
Bop-TV'’s facilities and personnel in the small digince reincorporated back into its
neighbouring city Mafikeng) which had been the tapf the former Bophuthatswana
Bantustan. The IBA also proposed that the SABCt®nal channels, in addition to the
provincial splits, should give “national attentioi@’ provincial matters. Speaking of what it
called “regionality”, the IBA wrote that at its Pie Inquiry provincial hearings, participants
had said that “when the PBS covers provincial msiteneeds to reflect the regionality and
focus on each province according to the need fiioma attention of the province” (IBA,
1995c). The SABC did not oppose the IBA’s provihdi® window slots proposals, but the
SABC argued that it would need to retain all thoéés TV channels if it was to deliver on
both its provincial obligations and its nationaldgaage obligations. In contrast, the IBA, in
line with proposals from G13, called for the SARChave onlytwo TV channels, with
strong public service remits and presumably withssantial core state funding (though the
IBA did not make this point as strongly as it cobld/e) in order to finance the public service
mandate (IBA, 1995c).

Proposals for private sub-national TV

There was also extensive proposal activity in thiecp stream in this period on how to
address the private sub-national TV policy probl&ime strongest advocates, private
commercial interests Channel 6 Broadcasting angi\Oitape, were focussed on trying to tap
into the potentially lucrative Cape Town/Westermp€amarket. The G13, meanwhile, urged
the IBA to licence several regional private commadroperators, either as stand-alone
stations or, as per the UK’s ITV model (see Chapteee), as part of a network of regional
franchises sharing certain programming and faeditn a national basis (G13, 1994). The
G13 push for licensing of regional commercial TVsymemised on the SABC only being
allowed to keep two channels, and with those twanalels being extensively, if not entirely,
state/publicly-funded (again similar to the UK mbhdehere BBC TV’s domestic free-to-air
channels are advert-free and publicly-funded vid/dicence fee on TV owners). The G13’s
logic was that if the SABC were kept out of the exdiging market, several new private TV
players, including sub-national players, couldrteoduced (G13, 1994). For its part, the
IBA was equivocal on the matter of private commedr@iV. It agreed with the G13 and other
stakeholders that private commercial competitioth®oSABC was an urgent priority (to be

introduced in 1998 at the latest, said the IBA},the Authority seemed unable to make up
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its mind on whether the competition to the SABCustidoe national, sub-national, or both.
Parts of the IBA Triple Inquiry Report of Augustd®seemed to be clearly bullish on the
idea of sub-national private commercial TV. Fotamee, the Report’s “Summary of

Recommendations” stated that:

This [new private TV channel] could take the forfriwao or three regional television stations
sharing a single national channel or one natiorighte television channel. [...] the Authority
would prefer that the new private channel condist metwork of regional stations rather than
a single national licence. This would depend othtrrfinancial consideration of the viability
of a regional network (IBA, 1995c¢, sect. 4.5).

The IBA thus seemed to be advocating for “a netwadriegional stations”, with the caveat
that “further financial consideration of the viatyil was needed. But later in the same
Report, in a section entitled “Approach to BroadicasRegulation”, the IBA’s statements

suggested it might have already decided that redjjorvate stations would not be viable:

Financial analysis done for the Authority suggéisésnew private channel to come on line in
1998 could not profitably be divided into two orek regional stations, even with extensive
networking and sharing of costs. Financial viapwitill determine whether the new channel
will be a single national service or regionalist8ly, 1995c, sect. 7).

Thus, in contrast to the seeming bullishness tdsvaegional commercial TV displayed
earlier in the Report (in Section 4), the IBA hanhn by Section 7, apparently made up its
mind against the idea of private regional TV fraeeb. More confusingly, in that same
Section 7, the IBA once again provided forceful lpulmterest arguments for the existence of
private regional TV, writing that, “[flrom a publioterest point of view”, regional
commercial stations were favoured, in order toease ownership diversity by bringing in “a
diverse range of new owners”, to contribute to stdugrowth by drawing “on a whole layer
of advertising that has not been and will not bailable to national television”, and to

diversify programming production centres (IBA, 1895ect. 7.3.16).

Proposals for community sub-national TV

FAWO's proposal to the IBA Triple Inquiry, on behaf its National Community Television
Network, was that in the short-term, while stanolkal community TV stations were
gradually being set up, the SABC should broadcastiows of community-produced

programming. FAWO argued that such SABC windows @ontribute to “regionalism” of
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SABC TV programming, while at the same time buitdiacalised production capacity and

localised language delivery:

Community television will provide a platform forgi®nal and local programme making thus
promoting increased regionalism and a diversityies on the public broadcaster. Increased
diversity through regional programming will bringthvit increased language diversity on the
public broadcaster (FAWO, 1995).

FAWO proposed to the IBA that the National Commyielevision Network would “meet
with the SABC to negotiate an agreement on the sigpaf community-originated

programming”, and that

[i]n the event of the Network negotiating a windowthe SABC [...] such a window should
be controlled by the Network in its entirety. Thisuld include continuity presenters,
advertising, commissioning and scheduling; thusribegg to train participants to run their
own TV stations; [...] (FAWO, 1995).

FAWO called for community-produced programming &aired on broad spectrum TV

channels which appealed to all demographics, g0 tha

[...] the principle will be advanced that all commities and income groups have a right and
indeed an interest to hear what ordinary SouthcaAfrs wish to communicate to their fellow
citizen. In the interest of nation building and firemotion of cultural tolerance community
programming should not be sidelined onto a predantlyg black, rural, women Channel; [...]
(FAWO, 1995).

The IBA Triple Inquiry Report stated that “[t|he #uority recognises the importance of
community television and will endeavour to licemsemany of these as technological and
financial capability permits” (IBA, 1995c, sect3718). The IBA also backed the idea of
cooperation between the SABC and community TV:

The SABCI,] in their second submission to the Imguiecognised the need for community
broadcasting to reflect South Africans to themseked each other in the local environment,
just as the PBS must reflect the country to itaetiational and regional level. They argued
therefore that a natural partnership and a shayprbach will assist in the development of a
viable and vibrant community broadcasting sectbe BABC is committed to material
support, training, making available airtime for palaccess programmes, and establishing a
fund for the development of the sector (IBA, 199%ppendix I).

This IBA call for a “natural partnership” betwedretSABC and community TV
subsequently became a focus for the community TVement. In mid-1995, when

community TV activists broke away from FAWO andnabed the aforementioned OWN,
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the OWN founders were confident that they had diyesecured, via their engagements with
the IBA and the SABC during the Triple Inquiry, contment from the SABC to the national
partnership which would give community TV an imgart starting point. This envisioned
partnership took a step closer to reality in Mag9@ %hen representatives of OWN and the
SABC jointly drafted a Declaration of Intent erdgidl SABC and Community Television: The
Natural Partnership (SABC and OWN, 1996). Howetlgg Declaration was never signed by
the SABC, and noticeably absent from the wordinthefunsigned Declaration was any
commitment from the SABC to allow for the commurityntrolled/produced “open

windows” that the Open Window Network, as per @ésne, was explicitly seeking.

6.4 Decisions

There were, in this period of study, three setsrofdcast policy decisions — instances of
binding policy formation — with direct bearing dretregional/local TV question: (1) the IBA
Act of 1993; (2) the 1995 recommendations (accebyetihe Minister) of the Minister’'s Task
Group on the Integration of Public Broadcastingvi®ess; and (3) the February 1996

Portfolio Committee Triple Inquiry decisions.

The IBA Act of 1993

The Negotiating Council of the Multi-Party Negotngt Forum (MPNF) finalised the
wording of the IBA Act in September 1993, and tha Was assented to by the outgoing NP
government on 18 October 1993 as the IBA Act N& 451993. The Act, in Section 2,
provided for three sectors of broadcast licensegsiblic, private and community” — and for
three levels of broadcasting — “a national, regiamal local level” (RSA, 1993a, sect. 2). In
support of the community sector, the Act made miowi for the Authority to issue
“temporary community broadcasting licences” (RSA348, sect. 47A). In its “Definitions”

section, the Act defined a “community broadcastiagrice” as:

[...] a broadcasting service which—

(a) is fully controlled by a non-profit entity awdrried on for non-profitable purposes;

(b) serves a particular community;

(c) encourages members of the community servetdrypersons associated with or
promoting the interests of such community to pguéte in the selection and provision of
programmes to be broadcast in the course of suEdbasting service; and

(d) may be funded by donations, grants, sponsagitigdvertising or membership fees, or by
any combination of the aforementioned; [...] (RSA938, sect. 1).
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The Act also mandated the Authority to ensure thiathe provision of public broadcasting
services — [...] the needs of the constituent regadriie Republic and local communities
[...] are duly taken into account" (RSA, 1993a, s&ktSpecifically in relation to TV, the

Act, in its section on local content, stipulatedtth

[...] (2) The Authority shall in respect of a telgon broadcasting licence impose and specify
therein such conditions, as prescribed, regardiogl ltelevision content [...] which [...] may
include any condition requiring the broadcastingtisee— [...] (d) in the case where he or
she has a regional or local licence area, to akoaapecified minimum percentage of
broadcasting time to local television programmegctvihave been produced in the relevant
region or locality; [...] (RSA, 19934, sect. 53).

The IBA Act thus sought to address many of the satisnal TV problems on the
governmental agenda of this period — proof thadeh@oblems had reached the decision
agenda at the time of the drafting of the Act. Heareit must be pointed out that the
“governmental agenda” of this period was not thenaig of the still-in-power but outgoing
NP government, but rather the agenda of the MPNgobkgting Council, which was in
charge of policymaking during this period. Whilevias the NP government that officially
assented to the Act, the development of the Actlwas small Technical Team of ANC-
aligned experts reporting to the MPNF Negotiatirmuxil. Thus, as mentioned above at the
beginning of this chapters “Proposals in the PaBtoyam” section, it cannot be said that the
IBA Act was the result of an extended deliberapvecess of the kind implied by the
Kingdon (1995) policy streams model, but ratherghlly compressed one whereby the
problem definitions put into the problem streanttoy aforementioned ANC-aligned
media/broadcast policy events of 1990-91 — the Bbedblicy Workshop, the 1991 Jabulani
conference, the 1991 ANC DIP National Media Seminasere rapidly converted into
legislative provisions. As stated above, howe\es, author is of the view that this instance
of somewhatd hocpolicymaking to produce the IBA Act was forced npghe MPNF by the
imminence of the historic April 1994 elections, aiwuld not be confused with thd hoc
policymaking engaged in by the Portfiolio Committeearly 1996 and by the DoC at the
time of the Broadcasting Amendment Bill of 2002eTatter two instances afl hoc
policymaking with relevance to the regional/locakgtion — both of which receive
substantial treatment in this thesis — were naleaxly forced on the policymakers by the
rapid tide of events, and had just as much or rtwd® with a failure of deliberative intent,

and with policy confusion, than with the rapidityevents.
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The IBA Act’s sub-national discourses were bolsideter in 1993 by the interim
Constitution, finalised in November 1993 by the MPNegotiating Council, which in its
schedule on “Legislative Competences of Provindést&d “Provincial public media” as a
provincial competence (RSA, 1993b, sched. 6). Algoporting the IBA Act’s sub-national
elements was the IBA Council’s decision, durindfiitst sitting at the beginning of April
1994, to provide a temporary licensing frameworkdommunity broadcasters, with these
regulations gazetted on 30 September 1994 (IBA4ap9

The report of the Minister’s Task Group of 1995

In January 1995, the Minister of Posts, Telecomations and Broadcasting, Pallo Jordan,
convened a National Colloquium for Stakeholderh@Future of Public Broadcasting in
South Africa. Held near Johannesburg, the Collaguivas held to develop a way forward
for the broadcasting assets of the former TBVGestafhe meeting brought together
representatives of the TBVC broadcasters, the SAB@adcasting workers’ unions,
provincial governments and national government. ChBoquium decided that the TBVC
broadcast assets should be integrated into the SAB&€a Task Group on the Integration of

Public Broadcasting Services was established, avittandate to

[...] investigate and formulate proposals on thatdishment of a single national public
broadcasting service and on the integration oktheices in the former TBVC territories and
the SABC to form this single entity (MPTB, 1995).

The Task Group, which included representativef®fSABC, the unions and the TBVC
broadcasters, made its recommendations to the tdiras the end of March 1995. The
recommendations called for immediate integratitarting in April 1995, of the five TBVC-
based broadcasters (Bop Broadcasting Corp., Ckeidcasting Corp., Capital Radio,
Transkei Broadcasting Corp. and Radio Thohoyandua)the SABC/Sentech, in order to
form a single national public broadcasting servidee only concession the Task Group
report made to provincial ambitions/sensitivitiessia proposal that the new, integrated
national public broadcaster (i.e. the SABC) woutd'édiccountable at both national and
provincial levels” via a “charter” and “provinciatlvisory boards” (Task Group, 1995). Here
we can see that the sub-national accountability fteed made it to the decision agenda. The
Task Group recommendations were approved by thésdim and subsequently included in
the IBA Triple Inquiry Report of August 1995, whigkas eventually endorsed by Parliament
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in March 1996. The matter was thus effectivelyledttBop-TV, along with the rest of Bop
BC, was to become part of the national public sertiroadcaster, the SABC — and all of Bop
BC'’s transmission infrastructure was to fall unter SABC'’s signal distribution unit,

Sentech.

However, in spite of the Minister's and IBA’s appab of the Task Group findings, Bop BC
and the North-West Provincial Government contintedugh to the end of 1995 with their
push for provincial control of Bop BC. At an IBAipte Inquiry public hearing in
Johannesburg in May 1995, Bop BC called on the SA&d@ive up one of its three TV
channels so that a national set of frequenciesideeifreed up and designated for use by nine
provincial public broadcasting services — with kb for these nine provincial TV services
to be at Bop BC'’s Broadcast Centre in Mmabathogctvinould produce a “core service to be
broadcast to the nine provinces” (SAPA, 1995a). BGpeven called, at this point, for the
SABC's licence fee revenue (estimated at ZAR30®ianilper annum at the time) to go
towards funding non-SABC provincial services (SARA95a). Bop BC’s submission to the
IBA stated that

[...] we should strive for pluralism within the dicbbroadcasting framework whereby South
Africa has national and provincial public servicgeddcasters. In this regard, we wish to draw
the attention of the IBA to certain provisions a@ined in the Constitution of the Republic of
South Africa, 1993 (Bop BC, 1994).

The North-West Province’s ANC Premier, Popo Molefigpointed a “technical team” to
investigate the future of Bop BGAg@il and Guardian 1995), and one member of that team,
academic Graeme Addison, at the University of Ndiast, made a presentation in favour of
provincial TV at a May 1995 IBA Triple Inquiry heag. Both Addison and then-Bop BC
Director-General Solly Kotane expressed concetsy #fiis appearance at the Triple Inquiry,
that the IBA did not appear inclined to alter tlemtralised TV dispensation. Addison was

quoted in the media as saying:

The IBA has failed to make a clear statement om#e for regional broadcasting identity
[...] The SABC has shown that from the metropolitantre it is incapable of reflecting the
interests of the regions. It will also mean thatawty will not be built in the regiondail
and Guardian,1995).
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In September 1995, the North-West Government prgatat the North-West Broadcasting
Corporation Act No. 9 of 1995, which made Bop BRa@&th-West Province asset (North-
West Government, 1995). Meanwhile, as Bop BC cometihat this time to be pushed by the
national Ministry towards integration into the SAB& per the Minister's Task Group
recommendations), Bop BC staff members heard satonlthat the SABC only anticipated
employing 200 of the existing 1,000 employees ftmvarious TBVC broadcasters —
meaning that most of the 700 Bop BC staffers wtase their jobs. The Bop BC staffers
thus began to negotiate their retrenchment comditwith the North-West Province and with
Bop BC Director-General Kotane (SAPA, 1995a, 1998Bit then Kotane was suspended by
the North-West Government, which accused Kotanendéterally and un-procedurally
negotiating a retrenchment agreement with Bop B&kears (SAPA, 1995c). By November
1995, when the Portfolio Committee held hearingBrietoria on the IBA’s Triple Inquiry
recommendations, the Bop BC situation had becoraplgelysfunctional — as made clear by
the contents of separate submissions made to tti®IRoCommittee by the North-West
Government and Bop BC staff respectively. The ssbion by the North-West Province’s
“acting MEC for public media, broadcasting and mfiation services* Molefe Sefularo,
referred to Bop BC as the “North-West Broadcas@uagporation, known as the BBC”, and
spoke of the recent North-West Broadcasting CotmmraAct through which the North-West
Government had taken over Bop BC'’s assets. Accgridirthe official text of Sefularo’s

input to the Portfolio Committee,

[...] we are not happy with the way in which negatias have proceeded with the SABC,
because we do not believe that the SABC has bewsitise, during the integration
negotiations, to the practical realities of broaticey in our province. We find the IBA’s
recommendations in respect of the BBC somewhatadictory to the notion of provinces
being able to retain public broadcasting capadibe IBA Report appears to require that the
BBC close down and lose all its provincial publiod#adcasting capacity, by a process of
integration with the SABC [...] this is not only imgatical, but it also fails to take into
account the concurrent nature of public broadcggibwers between province and national
state (Sefularo, 1995).

Sefularo went on to propose to the Portfolio Corterithat Bop-TV facilities be leased by
the province to the SABC, with monies generateletased by Bop BC to engage in
provincial public broadcasting, primarily radio.direct contradiction to Sefularo’s
submission, Bop BC staff and management made amsgn to the same Portfolio

Committee hearing which said:

4 MEC stands for Member of Executive Council, i.en@mber of Provincial Cabinet.
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We are aware that you have heard the views of trthNWest Government concerning the
future of the BBC. We wish to make it clear thataeenot align ourselves in any way with
that presentation, even though there are some taspfetheir presentation with which we
agree (Bop BC, 1995).

The statement by Bop BC staff and management exquahat there was litigation under
way between Bop BC stafffmanagement and the Nortlst\@overnment over retrenchment
packages, and disputes between staff/managemeti@nbrth-West Government around
integration into SABC/Sentech. The statement datiBop BC staff/management initially
were in support of integration with the SABC, bt embarked on retrenchment
negotiations with the province after becoming awairéserious implications for the BBC
employees”, i.e. the fact that “the vast majorityree 700+ BBC employees would
automatically be rendered redundant” (Bop BC, 1995 staff and management now
wanted to proceed with the retrenchment proceedmgswith the latest North-West

Provincial Government plan to keep Bop BC alivee Btatement ended as follows:

In conclusion, we are of the opinion that provihgiablic broadcasting is not feasible in the
near future throughout the country, and specificall presently envisaged by the North West
Government (Bop BC, 1995).

Parliament in March 1996 approved the integratibBap BC and the other TBVC
broadcasting assets into the SABC and Sentechain1@96, a new draft version of the
Constitution was agreed by the Constitutional Addgrim which the provision for
“provincial public media” to be a provincial “comieace” had now been removed (RSA,
1996b). The future of Bop BC was now officially loeyl the jurisdiction of the North-West
Government.

The Portfolio Committee decisions of February 1996

The recommendations in the IBA’s August 1995 Trilpiguiry Report were non-binding, as
the final decisions rested with Parliament. To #had, the Portfolio Committee held hearings
in November 1995, at which a number of the stalddrslfrom the Triple Inquiry made
submissions, including the IBA itself. In Februd896, the Portfolio Committee presented
its revised Triple Inquiry recommendations to Rarient, and the revised recommendations
were adopted by Parliament in March 1996. Thessedwecommendations made by the

Portfolio Committee contained changes which weneaee far-reaching implications for
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sub-national TV, and for the TV sector in genefathong other things, the Portfolio
Committee amended the IBA recommendation on thebeurof TV channels that the SABC
would retain, deciding that the SABC would keeptlaiee of its channels rather than be
limited (as the IBA had recommended) to two. At saene time, the Portfolio Committee did
not alter the IBA’s tentative language on statefiguinnding of the SABC, leaving

unchanged the IBA’s wording of an indeterminateoremendation that

[...] public broadcasting services be funded thioagnix of advertising and sponsorship,
licence fees, government grant and other incomb asanerchandising their products and
leasing facilities (Portfolio Committee, 1996).

Also, while leaving intact the IBA’s recommendatittvat the planned private free-to-air
competitor to the SABC “could” be either a netwoifkregional stations or a single national
station, the Portfolio Committee deleted the IBatsment that “the Authority would prefer
that the new private channel consist of a netwdnegional stations rather than a single
national licence” (IBA, 1995c; Portfolio CommitteE996). On the matter of public sub-
national TV, the Portfolio Committee left intacetlBA’s call for only radio to be considered
in relation to “provincial public broadcasting”, thiprovincial public TV services to be the
SABC's responsibility and provided via daily SAB@pincial slots, transmitted on a
provincialised transmitter split basis (IBA, 199BRgrtfolio Committee, 1996). Interviewee
Lara Kantor, who was with the SABC at the timelafde Portfolio Committee decisions,

recalls the SABC'’s influence on the process:

| distinctly remember the SABC'’s lobbying effort..] And it literally, as | recall it, obviously
there had been a lot of work going behind the ssanel that, but, literally came down to,
like, one presentation, where, you know, everyatighe executives, zooted up to Pretoria,
and they were meeting Saki [Macozoma] and thdiinkthe was chair of the Portfolio
Committee at that stage. They'd put together agmtagion about how some of the Triple
Inquiry Report recommendations would be very badle SABC, and it was, you know,
sorted out, like, immediately. | don’t think SABGser had it that good since. [...] | just
remember there was a real sense of “well this dappen to us, and, you know, like, our
friends on the other side will understand this” i@, 2006 — interview with author).

According to interviewee Nadia Bulbulia, in the IBAPolicy Department at the time,

The IBA had clearly proposed that we downsizepifi will, the SABC, that we actually
reduce it into two channels, and that the thirdhclghwould become a commercial service,
and that the SABC 1 and 2 would have a very sgepifblic service remit. The third channel
would be commercial but also have a public serkéreit. And we had made a huge proposal
on that, a huge, a great, we thought, very coggnmaent supporting that. The SABC
managed to, in its own lobbying of Parliament, whigou know, everyone’s entitled to doing,
to persuade, to influence, on that, on that prdpasa to suggest that there was no way this
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country, you know, was in a position at the tim&éwe two SABC television services and
then this commercial one [...] (Bulbulia, 2006 teiwview with author).

The effect of the Portfolio decisions was thathgdiorward, the SABC became the country’s
over-dominant player in TV broadcasting, and withguarantees of core state funding, the
dominant, largely advertiser-funded SABC had limigdility, or inclination, to prioritise
public interest delivery, including delivery on snoational TV objectives. The only support
for sub-national TV in the Portfolio Committee’saigons was its decision to leave intact the
IBA recommendations that there be “triennial” spéproject funding to the SABC to fund
provincial TV windows. (The IBA bore partial resgsaility for the path the Portfolio
Committee’s decisions pointed the SABC in, becadhedBA’s Triple Inquiry Report had

been weak in its stance on state funding.)

SABC launches provincial windows

In February 1996 (the same month as the Portfalim@ittee decisions), SABC TV began to
air provincial window programming. Between Februangl June 1996, the SABC launched
three provincial transmitter-split news/currena feeds, airing for 30 minutes each
weekday evening from 18h00 to 18h30 on SABC 2. viimelow slots werd&KZN-2-Nitefor
KwaZulu-Natal ProvinceCape at Sixor Western Cape Province, akbpaniserving two
provinces, Mpumalanga and the Northern Provinder(l&-named Limpopo Province).
These splits received an initial three-year fundiognmitment from government, as per the
Triple Inquiry resolutions calling for “trienniafunding, to cover the period 1996 to 1999.
According toKZN-2-Nite’swebsite home page in 1997,

[a]ll those stories, events, characters and quiflair province, KwaZulu-Natal that could
never find a space on national television, havedoa home in KZN 2 NITE. Hear the
languages, see the sights, feel the rhythm, tduethetxture of KZN; [its] people, places,
beaches, mountains, valleys, churches, templesasdues, [its] sporting heroes, artists,
politicians, business people and YOU! (KZN-2-Ni@97Y).

But the SABC 2 provincial windows never expandegdoel the three slots launched in
1996. Thus, only four provinces (not nine provin@shad been the Triple Inquiry
recommendation) received targeted programming. thadhree windows which were
launched were taken off-air between 2001 and 2@i@8 state funding of the slots was
discontinued in 1999-2000 (Robinson, 2006).
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Conclusions

This research project’s two operational resear@stions now need to be examined in
relation to the data analysis just provided fos fieriod of study. The operational questions
are: (1) which patterns of TV policymakimgused the lack of sub-national TV delivery (in
spite of intent) in this period of study, and (Dat did the lack of sub-national TV delivery
(in spite of intent) mean for the pursuit of pubhterest objectives?

Patterns of TV policymaking

Kingdon’s (1995) framework posits that the contamd dynamics of the three policy process
streams — the politics, problem and policy strearoperate largely independently of each
other until the moments when they couple. But iswas author’s finding that, in this period
of study, the South African TV policy sector’s stnes were largelinterdependent when it
came to sub-national TV matters. The politics ef d@mocratic transition and national-
provincial relations/powers appeared to directijuence the sub-national TV problem
definitions in the TV policy problem stream of tipisriod, thus allowing a rapid push of sub-
national TV problem definitions onto the governnat@igenda. Meanwhile, the content and
dynamics of the policy stream seemed to be worlangely in synchronisation with the
politics and problem streams, producing policy sais which allowed for frequent
coupling and movement of most of the sub-nationagdvernmental agenda items onto the
decision agenda. And the workings of the decisgenda, via the IBA Act and the
recommendations of the Minister's Task Group onTtB&C broadcaster assets, produced
policy outcomes which appeared to be largely alre§kconsensual policy positions
generated by deliberative activity (though, as oeeid above, the compressed nature of the
IBA Act deliberation/drafting process was such ttiaar and extended policy stream activity
could not be identified in relation to the provissothat found their way into the Act, thus
making the IBA Act process (a somewhat anomaloaisyressedad hocpolicy moment
forced by the extremely rapid tide of history) neadily analysable via the Kingdon

framework).

There was, however, another instancadhocbroadcast policy decision-making (in early
1996) with relevance to the regional/local TV qu@sivhich was less defensible (because it

was not forced by the rapid tide of history) thiae IBA Act decision agenda process, and
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which was more alarming when viewed through thseagch project’s chosen model

(Kingdon (1995)) of deliberative policymaking (bese it hinged on a bilateral SABC-
Portfolio Committee engagement). The decision agewak clearly not, in this author’s

view, functioning in optimal deliberative fashion in Felry 1996 at the point when the
Portfolio Committee made its changes to the IBA8tilgbratively developed Triple Inquiry
recommendations. There is evidence that the Part@mmittee acted in terms of a bilateral
consensus between itself and the SABC, not in tefrtise broader consensus represented by
the IBA Triple Inquiry Report. For its part, theAHailed itself to some extent by being
tentative in its Triple Inquiry recommendationsstate funding for the SABC, and in failing

to lobby the Portfolio Committee as effectivelythe SABC did.

The Portfolio Committee’s decision-making went agaihe tide of TV policymaking in this
period of study. There was, from the aftermatrhefApril 1994 elections up until the
Portfolio Committee process of late 1995 and e&996, a high degree of pluralist,
deliberative contestation on sub-national TV mattereach of the three streams of the
policymaking space: the politics stream, the pnobstream, the policy stream. The example
held up by interviewees as indicative of democrataiberative policymaking was the IBA’s
Triple Inquiry process of 1994-95, which was areexied public process with inputs from
dozens of stakeholders (Thorne, 2011 — intervieth iithor). The secondary literature also
tends to regard the general patterns of South &irlroadcast policymaking of the early to

mid-1990s as being highly democratic and delibegeaths Ndlela (2007) writes,

[...] the reform process was recognised as a legiéimpeocess by the key powerful groups
negotiating the nature of post-apartheid SouthcafriThe reform was achieved through a
process of consensus building in much the sameawdthe constitution-] making process,
where stakeholders representing different intengste directly involved in policy
formulation. The scope of stakeholder involvemerdieed that reform was carried out in a
more transparent and democratic manner. Reforfosedcasting thus occurred along a
deliberative and participatory route (Ndlela, 2003, 82-83).

However, as this research found, near the endp#riod of study, during the decision-
making of the Portfolio Committee, the breadth elilseration narrowed, with the SABC and
the Portfolio Committee apparently sitting dowrdtvelop a bilateral position (Bulbulia,
2006 and Kantor, 2006 — interviews with author)indghe terminology of Kingdon’s
framework, when the strearnsupledin late 1995 and early 1996 and the Portfolio

Committee had to make binding decisions, it seamn®ct to say that narrow, non-
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deliberative dynamics in the TV policy sectmlitics stream- i.e. SABC-Portfolio
Committee bilateralism — managed to trump sevexaty multi-stakeholder deliberative

activity in all three streams (politics, problenm&lgolicy proposals).

For Duncan and Glenn (2010), the Portfolio Comraitémposition of a commercialised
dynamic for South African TV represented a “colie$ will” in the face of the ruling
party’s neo-liberal turn as evidenced by its Grotthployment and Redistribution (GEAR)
programme of the same year (2010, p. 45). In thisa’s view, the Portfolio Committee’s
flawed stewardship of the public interest could pseasily been the result of lack of
commitment to deliberative policymaking, and ofipgiconfusion regarding how to marry

centrist/unity and decentralising/diversity polasguments, discourses and objectives.

The public interest

As is outlined in the next four sub-sections, theas lack of delivery in this period in
relation to the majority of the nine sub-nation® policy problems on the TV policy
governmental agenda, and this lack of delivery emdw®ed pursuit of the three public interest
objectives (access, diversity, stewardship) andiggipublic interest principle (democratic

citizenship) adopted by this research from the waidrkeintuck and Varney (2006).

Access (to signals, to the means to produce/traipsmi

In terms of access to TV signals, there was nothirtbe Portfolio Committee’s Triple

Inquiry recommendations requiring expansion of Tyhal coverage to the 10 per cent of the
population still not covered by terrestrial TV sim In terms of access to the means to
produce/transmit television programming, there maslelivery on this objective beyond the
two temporary, one-month community TV broadcasiget in 1995 by Greater Durban
Television (GDTV) and Cape Town’s Rugby World Cuyg (RWC TV).

Diversity (political, socio-cultural, ownership/ctiol)

In terms of the political diversity objective — wittgeintuck and Varney (2006) describe as a
“free flow of ideas” and a “range of perspectives’offer — sub-national TV’s contribution
was scant in this period of study. Apart from tlegligible impact of the two temporary

community broadcasts in June 1995 — GDTV and RWG-Tke only substantive sub-
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national delivery on the political diversity obja&t was via the three SABC 2 provincial
window slots. And only two of the provincial windosiots,KZN-2-NiteandCape at Six
produced in Durban and Cape Town respectively,ghstiong presence on the ground in the
provinces being served. TiMopanislot, while serving Mpumalanga Province and Nonther
Province, was produced at SABC national headquinefohannesburg, thus lacking a true
connection to the provinces it was meant to segflet. Sub-national TV’s contribution to
providing socio-cultural diversity in programmingsvonly via the three SABC provincial
window slots, which provided both news and curadfairs (including arts programming),
and which provided programming in a mix of the laages most spoken in the target
provinces. In terms of ownership and control diitgrsll full-time free-to-air TV, with the
negligible exception of the American-backed TBN i€tien re-transmission service in the
Eastern Cape, was in the hands of the SABC atrtti@tthis period (now that Bop-TV had
been incorporated into the SABC).

Stewardship (balancing public and private intergsts

Neither the TV broadcasters (SABC, TBN) nor theqyohakers (the DoC, the Portfolio
Committee, the IBA) exercised effective stewardsififree-to-air TV's potential to provide
sub-national deliverables in support of the pulslierest in this period. The starkest
stewardship failure was that of the Portfolio Cortes, which altered the IBA’s Triple
Inquiry recommendations in such a way that the &t& was put on a path whereby the
SABC would remain a strongly dominant TV broadcastéth three national channels, for
the foreseeable future. And by not fixing the IBAépid language on state funding of the
SABC (uncertain language which represented a faibdfistewardship on behalf of the IBA),
the Portfolio Committee made it inevitable that 84&BC would be a commercially oriented,
advertising-hungry broadcaster, thus shrinkingpibiential, going forward, for new

advertiser-funded TV players, including sub-natigsiayers, to be viable.

The IBA Triple Inquiry Report of August 1995 had set clearly what the IBA regarded as

its mandate:

Firstly, the Authority must encourage and creagedbnditions for public, private and
community radio and television stations to be Igsghand to thrive at both national and
regional level. In doing so, the Authority must ersthat in shaping the broadcasting
environment, the integrity and viability of publicoadcasting is protected (IBA, 1995c).
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In the very next sentence, the Authority had descliwhat it would regard as failure to meet

the mandate it saw for itself:

The Authority would equally[,] however, have failadits task if it creates an environment in
which private and community broadcasters do noelibhe incentive to enter the industry or
provide reasonable conditions for their succes$j([BA, 1995c).

The data analysis covered in this chapter has leddlaat South African TV policymaking in
the period 1990 to October 1996, though laudahlygbland deliberative for a period of time
(during the 1994-95 IBA Triple Inquiry), was chatersied at the end of the period of study
by narrowed deliberation (i.e. at the time of t#BE-lobbied Portfolio Committee decisions
of early 1996) and the kind of failure which theAlBad been seeking to avoid. The TV
sector was not, by the end of this policymakingqzkrone structured in such a way as to
allow for new TV stations to, as the IBA had putihrive at both national and regional
level”. Via over-prioritisation of SABC interestsidng a crucial decision-making moment
(when the Portfolio Committee made its Triple Ingudecisions), a TV environment had
been created which risked becoming the kind the &4 warned against: “an environment
in which private and community broadcasters dohaek the incentive to enter the industry
or provide reasonable conditions for their succes$’ (IBA, 1995a, para. 7.2). The IBA
had, in this period, been trumped within the decisigenda by the SABC, which had
successfully lobbied the Portfolio Committee tolersmaximisation of SABC interests. The
TV dispensation that was emerging by the end afpleriod was one not primarily serving

the public interest but rather serving, instead,SABC'’s interests.

Enabling democratic citizenship

With the public interest objectives of access, diitg and stewardship all undermined in this
period of study, it was inevitable that adheremcthé principle of democratic citizenship
was also weak. At the end of this period, potelgtimleaningful TV delivery of sub-
nationally focussed information that could helpilfeate viewers’ participatory citizenship
was confined to three nightly half-hour provingfdts on SABC 2 (one of which was not
based in either of the provinces it sought to Seawnel the existence of two largely
experimental community TV groupings which had eacly been on-air once with 30-day

licences.
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Chapter 7: TV for South Africans “United in Our Div ersity”

Regional/Local TV Policymaking from November 1996 2001

**

We, the people of South Africa,
Recognise the injustices of our past;
Honour those who suffered for justice and freedomur land;
Respect those who have worked to build and dewelbpountry; and
Believe that South Africa belongs to all who lirétj united in our diversity.
We therefore, through our freely elected represirea, adopt this Constitution as the supreme lathe
Republic [...] =Constitution of South Africa, 1996

It is vital that our emerging broadcasting systenmibued with a strong sense of public interesés€tpublic
interest values of access, diversity within thenfeavork of national unity, equality, independence anity are
pervasive. [...] This brings into focus the needd@trong and committed Public Broadcasting Sen&eh a
service should cater for the needs and aspiratafred| sections of our society, particularly thedamprivileged

and historically disadvantaged. It should ensurévarsal availability and access and should meet the
education, information and entertainment needdlasfahe people of South Africa. It should alsoetritne
needs for children's programming and human resodeeslopment. Above all it should contribute tdorat
building —White Paper on Broadcasting Policy, 1998

There is [...] concern over the seriousness with Wwiignsultation is regarded, whether government chats
already have its mind made up and is simply udiegconsultation process to create a false legitiyrfac the
policy. [...] If the Green Paper process were to beecsomething of a meaningless charade, the call for
comments on the White Paper would also sound be@usy Berger, Rhodes University, 1998

The SABC's regional infrastructures have neverydanuch largesse of the Corporation's highveld
[Johannesburg] headquarters, and the latter ha® alwintained rigorous editorial and cybernetic aahiover
regional inputs -Aldridge (1997a)

**

In this period from November 1996 to the end of RGB@e regional/local TV question began
to feel the effects of the decisions made by thgf@lm Committee near the end of the
previous study period. Sub-national TV's role irbjiciinterest TV delivery had not been
appropriately stewarded in the previous period andprdingly, in this period all three sub-
national TV sector policy problem definitions (peblprivate, community) declined in
prominence. In relation to public sub-national TMg SABC announced that it was to
discontinue its nightly SABC 2 provincial windowoss focussed on four provinces. In terms
of private sub-national TV, the regulator IBA ingdiperiod licensed a single private
commercial competitor to the SABC — the e.tv ch&nmkich went on-air in 1998 — as a
nationalchannel with only minimal sub-national obligatioR®r community TV, the IBA

convened a workshop to investigate sustainabifityoos for the sector, but (unlike for
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community radio) the Authority did not in this pedli produce a long-term licensing
framework to enable community TV to move beyondekisting 30-day temporary licence
regime. (In contrast, the number of long-term sabemal radio services, both private and
community-run, grew substantially in this pericainjng the public SABC sub-national radio
channels already in existence.) It was also fouarttis period, in addition to the lack of
implementation in relation to the three sub-natidnasector problems, that the cross-
cutting sub-national TV problems also sufferedejpeindent production outside Gauteng and
Western Cape Provinces remained scarce; signatagyexpansion to remote rural
localities was minimal; financing mechanisms fob-sational TV were uncertain; and sub-
national TV frequency allocations were jeopardisgdhe national frequency needs of

licensing of a new national channel, e.tv.

The two main drivers of TV policy at the beginnioigthis period of study were the IBA and
the DoC. But the IBA’s policymaking role was grgatleakened, in both practical and
legislative terms, during this period, such that ¢kntral policy player for most of this period
was the DoC (Markovitz, 2006 and Martinis, 200éiterviews with author). The weakening
of the IBA’s policy power was a function of, amoaoidper things: an IBA financial scandal
forcing the resignation of several Councillorsietaolicy incursions into the IBA’s powers;
state imposition of direct control over the IBAlgling; and, near the end of this period,
merger of the IBA with the telecommunications regot SATRA to form a converged
authority, ICASA (Duncan, 2001; Kantor, 2006 andHivha, 2006 — interviews with

author).

Meanwhile, the DoC became increasingly forceful antiateralist in its patterns of
policymaking in this period (Berger, 1998; Curi2€06 and Markovitz, 2006, Martinis, 2006
— interviews with author). By allowing only shoenods for stakeholder engagement and
relying on the views of a relatively small groupesiperts and stakeholder representatives,
the DoC was able to push through a broadcastirigypGlreen Paper and White Paper, and a
Broadcasting Bill and Act, in just over 18 monthstween late 1997 and mid-1999. The
rapidity of these processes sparked concernshteddC was only going through the
motions of stakeholder consultation and taking Bomdvargely pre-determined policy

decisions (Berger, 1998).
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The adapted policy streams framework (Kingdon, }@@ployed by this research for
identifying the patterns and causalities in demacrdeliberative public policymaking is
premised on there being a degree of pluralist statien and deliberation within and among
the three policymaking process streams (politiosblems, policy proposals). By extension,
a variety of actors, both state and non-stateassamed, in terms of the framework, to have
the ability to influence the dynamics and contdrthe three streams and the dynamics
involved in the moments when the streams coupl@h-this coupling often being the means
through which policy issues move from the governtakaigenda to the decision agenda
where binding policy decisions can be made. Inpleisod, however, the research evidence
suggests that the scope for stakeholder participatas quite narrow — in terms of
participation in both the dynamiegthin the streams and the dynamarsongthe streams
(including coupling dynamics). This narrowing obpe for policymaking participation was
evident, according to interviewee Dimitri Martinig,an increase in broadcast policy
processes in which “you have a public processybuthave no public participation”

(Martinis, 2006 — interview with author).

The view expressed by several interviewees forrdgsarch, and contained in at least one
policy participant’s public statements during thesiod (i.e. Berger, 1998), is that the DoC'’s
main aim in this period was to put the new demacigavernment’s stamp on broadcasting
policy. This intensification of the DoC’s exerciskpolicy power was a continuation of the
trend identified at the end of the previous penbddtudy. We saw in the previous period of
study that, in addition to the non-deliberativeplgilnquiry decision-making of the ANC-
dominated Portfolio Committee, there was the eh896 replacement of Pallo Jordan with
Jay Naidoo as Minister, the NP exit from the GNbid #he non-deliberative adoption of the
neo-liberal GEAR programme, all of which were signaccording to interviewees for this
research, that the often-compromise-oriented polaging of the transitional-democratic and

early-democratic periods between 1990 and early 12@ been cast aside.

The apparent low agenda status of sub-national divaetables in this period can be seen as
to some extent symptomatic of a general declirtbarstatus of sub-national-focus arguments
and discourses in the TV policy space. Diversigcdurses, which (as we saw in Chapters
Two and Three) are fundamental to calls for sulenat TV, were to a great extent

subsumed by national unity discourses in this geoiostudy. When diversity was cited in the
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central policy statements of this period, it wasidglly as part of unity-in-diversity

statements (statements which ultimately prize uovgr diversity) — as exemplified by the
guotations at the top of this chapter from the 188@stitution and the 1998 Broadcasting
Policy White Paper. The 1998 White Paper emphasisesmuch greater degree than the
IBA Act of 1993 did, national unity elements, via calls for “nation-building” and

“diversity within the framework of national unitfDoC, 1998, sect. 1.3.3). These discourses
in the White Paper resonate, as shown at the tdpsothapter, with the 1996 Constitution’s
invocation, in its Preamble, of a country of SofhHcans “united in our diversity” (RSA,
1996b). The national unity and nation-building disises in the 1998 White Paper were
subsequently given an intensified articulationha 1999 Broadcasting Act, which made
repeated references to “South African identity” fR3999) and featured an almost complete
absence of references to regional or provinciahticasting — in sharp contrast to the frequent
regional and provincial references in the IBA Atl893. Given the elevation of nation-
building discourses in the broadcasting policy ggadhis period of study, it would seem to
have been inevitable that there would be a dealipgominence, on the TV policy sector’s
governmental agenda of this period, of the thréerstional TV sector problems and the six

cross-cutting sub-national TV problems.

The next three sections of this chapter (followting same structure as the previous chapter)
outline the dynamics and content of policymakingalation to sub-national TV matters in
each of the TV sector’s three policymaking procgssams: the politics, problem and policy
streams. The fourth section then looks at the abinding policy decisions taken in this
period in relation to sub-national TV deliverabl&ke final section draws conclusions from
the data in terms of this research project’s tvemthtical frameworks — the adapted Kingdon
(1995) policy streams framework and the publicriesé media policy framework extracted

from the ideas of Feintuck and Varney (2006).

7.1 Politics

As mentioned above, the government’s growing pafiaking confidence and unilateralism,
identified as emergent at the end of the firstquof this study, showed signs of becoming
more entrenched in the TV sectopglitics streanof this second period. We saw, in the

previous chapter, the view from interviewee CufaeSpecial Advisor to the Minister for part
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of this period) that from early 1996 onwards, tbe@arnment’s executive branch was
increasingly “flexing its muscles” (Currie, 2006nterview with author). This centralised
approach to policymaking is generally attributedthe available literature, to the political
style of Thabo Mbeki, who was the country’s DepRtgsident from mid-1994 to mid-1999
and then State President from June 1999 througtstesignation in September 2008.
Mbeki's influence on the government’s policymakstgle is said to have begun while he
was Deputy President under President Nelson Marm#l@een 1994 and 1999 — with his
imprint on government policymaking seen as comanthé fore in the early 1996 period, at
the time of the crafting and adoption of the GEAdRqy (of which Mbeki was a drafter), and
then staying at the fore until his loss of the ANM@dership, and then leadership of the
country, in the 2007-08 period (Gumede, 2007; Mar2011). Mbeki’'s supremacy in the
ANC was formalised in 1997, when he was elected ANESident at the party’s 80
National Conference in Mafikeng. Mbeki then becdnesident of the country via the
elections of April 1999. The available literaturgw@es that under Mbeki, power was
centralised in the Office of the President in Prietovith Mbeki’s political party masters at
ANC headquarters in Johannesburg often sidelinetingle, 2007; Marais, 2011).

There is evidence to suggest that in this periostudy, as with the final months of the
previous period, President Mbeki’s centralisedhttigcontrolled policymaking style
permeated the broadcast policymaking’s politicsastr to some extent, via the behaviour of
the DoC. The key policy processes for the DoC is pleriod were its broadcast policy Green
Paper and White Paper process of 1997-98 and aad8asting Bill and Act process of 1998-
99. The available literature argues that the Do superficial in its approach to stakeholder
deliberation during these processes (Duncan, 280dwitz, 2001). A piece of primary
documentary evidence showing that the state waewed as not allowing for truly
deliberative policymaking was the1998 submissignptominent academic Guy Berger of
Rhodes University, to a DoC Broadcasting Policyl@plium in Johannesburg. The
Colloquium was convened in March 1998 for deliberat on the Green Paper, and Berger
was a member of the Stakeholders Committee appbinytehe Minister to advise the DoC

during the Green Paper and White Paper processes.

In Berger’s presentation to the Colloquium, he adythat the Green Paper/White Paper

process was in danger of losing validity due tapptions that government was taking steps
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to “bypass” or “pre-empt the Green Paper” (Berd®88). Berger cited four “cases” which

he felt were cause for concern, i.e. instances evtier DoC appeared to be pushing ahead
with implementation of policy ideas that were ie 8reen Paper and thus were supposed to
be open to multi-stakeholder deliberation beforplementation decisions were taken. One
of the instances cited by Berger was the Ministetsding of legislation in Parliament that
would “make Government, represented by the Minist€€ommunication[s], the sole
shareholder in a corporatised SABC” — an idea whiel in the Green Paper and was thus
supposed to be up for discussion and deliberaBenger, 1998). A second cause for concern
cited by Berger was the fact that “draft legislatadready existed which would see a merger
of the IBA and Satra, under the Satra formulatidmiciv makes it accountable to the Minister
rather than parliament” (Berger, 1998). This secosthnce of apparent DoC unilateralism
would have been doubly concerning to TV policy stalders at the time, because not only
was it apparent evidence of the state pushing aledaterally with a policy idea (the merger
of the IBA and SATRA) and thus sidestepping/negppolicy deliberation. It was also
seemingly evidence of a desire by the state teasa IBA accountability to it (and thus
potentially limit the IBA’s independence) — a poaitgreat sensitivity because the IBA,
unlike the telecommunications regulator SATRA, Ramhstitutionally protected
independence, via Section 192 of the 1996 Constitwthich provided for “an independent
authority to regulate broadcasting [...]” (RSA, 1996bct. 192). Berger’s presentation to the
Colloquium warned that

[tlhere is [...] concern over the seriousness withiclltonsultation is regarded, whether
government does not already have its mind madendpsasimply using the consultation
process to create a false legitimacy for the policy] If the Green Paper process were to
become something of a meaningless charade, théocalbmments on the White Paper would
also sound bogus (Berger, 1998).

In tandem with the evidence of growing DoC unilatism, there was also, in this period,
evidence of the waning power of the IBA (Duncarm)20uncan and Glenn, 2010). In May
1997, five of the seven IBA Councillors resigneddaillegations of financial irregularity — a
scandal which, according to interviewee Martiniasva “wound” from which the IBA and its
successor ICASA “never actually recovered” (Magjr2006 — interview with author).
Meanwhile, there is evidence to suggest that teédBlifficulties suited the DoC. As

implied above by Berger in his submission to theaBicasting Policy Colloquium (Berger,
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