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ABSTRACT

Ending the War? The Lebanese Broadcasting Act of 1994

Soon after the end of the Civil War, Lebanon witnessed the birth of its first audio-visual law:
the Broadcasting Act of 1994. This Act was, according to the Dbcument of National ‘
Reconciliation that ushered in the end of the Civil War, considered td be crucial in ending civil
strife in Lebanon. The 1994 Act was also the first legislation for private broadcasting to be
passed in the Arab world.

The introduction of the Act created great political upheaval. The present study documents
the controversy created by the Act and seeks to understand the extent to which vehement
criticism of the Act and of the government behind it were justified. I will seek to do so by
examining the various phases of the Act: its inception as a draft; its final wording and the
economic and political forces that shaped it; and its implementation, mainly through the
creation of a new regulatory body, the National Audio-visual Council (or NAC) responsible for
studying license applications.

The present study will document the various stages of the new broadcasting law by relying
almost exélusiﬂ?ely'on prixhary sources: i.¢., archival material, most of which is inaccessible to
the general public (e.g., application files); and personal interviews with high ranking
government officials and media representatives. Finally, by relying on elite theory and an
“evolutionary” theory of policy analysis, I will attempt to interpret the findings of the primary
research, and to add to our understanding of media, law, and change in post-Civil War

Lebanon.
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INTRODUCTION

THE CONTROVERSIAL BROADCASTING ACT OF 1994

The péssage and implementation of the 1994 Broadcasting Act created political upheaval
in a country barely recovering from a 16-year-old Civil War. Protesters - from opposition
MPs to laid-off media employees, trade unionists and university students - vehemently
criticised the Act, and questioned the legitimacy of the government behind it, accusing it
mostly of bias in the granting of licenses. According to these protesters, only television
stations affiliated in one way or another to a major governmental official were licensed.
Not only that, it had also become obvious that the licensed stations were the ones that
represented or belonged to the major confessional groups in the country, leaving out any
smaller or weaker political, secular or confessional groups.

The licensed stations were: the Lebanese Broadcasting Corporation International or
LBCI, originally financed and controlled by the (Christian Maronite) Lebanese Forces;
Future Television (FTV), largely associated with Sunni Prime Minister Hariri; the
‘National Broadcasting Network or NBN, whose major shares were held by relatives of
Speaker of the House Berri (a Shi’ite Muslim), and several Druze leaders; and Murr
Television or MTV which belonged mostly to the Greek-Orthodox Murr family, headed
by Gabriel Murr, brother of Michel Murr - Minister of the Interior during Hariri’s

government.
The implementation of the Act,' moreover, was going to dramatically lower the
number of operating radio and television broadcast stations (from over two hundred to a

little more than a dozen). By doing so, it threatened to create a wave of unemployment

that would have only exacerbated the already existing economic crisis and the political

controversy surrounding the Act. Indeed, thousands of media workers protested,” joined

! The 1994 Broadcasting Act will be more briefly referred to in this study as the “1994 Act” or the “Act”.
Officially, it is also referred to as Law No. 382/1994.
% There is no accurate assessment of the number of lay-offs. The estimates vary between 3,000 (according to

the Ministry of Information) and 8,000 (according to the private media lobby). A/-Shark al Awsat, 30
January 1996.



by trade union representatives already disgruntled by the poor living conditions of post-
war Lebanon and by university media students who saw their prospects for future
employment in the media sector disappearing. Indeed, shortly after the passage of the
1994 Act in parliament, the country vvitriessed a wave of demonstrations in.protest to the
worsening economic condition of the country. Led by the Lebanese confederation of
trade unions, these demonstrations culminated with a call for a general strike on 29
February 1996. In anticipation of the “national security problem” that such a large scale

strike would have entailed, the Hariri government threatened to deploy the army in the

capital of Beirut in order to prevent demonstrators from taking to the streets.” Unabated,

the trade unions went ahead with the strike, adding two new demands to their original

list: that the government abstain from using the army to enforce internal security, and that

it halt the implementation of the 1994 Act.* The Hariri government ignored both

demands. Worse yet, on the same day that the major general strike was announced (i.e.,
on 29 February 1996), the army intervened in order to restore law and order by
preventing participants from carrying on with the demonstrations. The Council of
Ministers, for its part, issued decree No. 7997 (or the Guidebook of Operating Conditions
for licensed radio and television stations). Both decisions only served to fuel the fire of

the spiralling crisis.

In the present study, I intend to analyse the Lebanese Broadcasting Act of 1994
(hereafter also referred to as the 1994 Act or the Act). The Act, at the time of its passage
in 1994, was the first broadcast legislation of its kind, not only in Lebanon but also in the
Arab world. Throughout the different stages, from its passage to its implementation, the
Act continued to spark a series of crises which seriously threatened “nationél

reconciliation” in post-war Lebanon, and which put the very legitimacy of the “new”

3 The Prime Minister is also reported to have considered resigning from his office. Al-Hawadeth weekly, 8
March 1996.
* Al-Hawadeth weekly, 8 March 1996.



state into question. Unquestionably, however, the 1994 Act marked an important period
in the modern, post-Civil War history of Lebanon.

The present analysis has several objectives. First, it will seek to elucidate the
controversy that surrounded the 1994 Act from its inception till the final stages of its
implementation. Second, it will examine the extent to which official criticisms of the Act
and public protests against it were justified. In the process of doing so, it will seek to |
document, analyse, and understand an important historical period and a media system in
transformation in the newly emerging Second Republic of Lebanon. Finally, through an
in-depth analysis of the 1994 Act as the clearest manifestation of a new media policy for
post-Civil War Lebanon, the study also hopes to contribute to the debate on the more
general relationship between the state, society, law, media, and change.

It should be noted from the outset, however, that the major difficulty in undertaking
such research, beside the more immediate problem of access to information and archives

in Lebanon,” was finding an appropriate conceptual framework for the study. As will be

argued in Chapter 1, not only is there a lack of systematically developed theories of
communication policy analysis that can account for the complexity of and change in
policymaking in general, this lack is also exacerbated when conducting research about
non-First World countries, especially the Arab world.

Still, I will argue in Chapter 1 and Chapter 2 that, of all research fields related to any
of the (often interconnected) research topics of concern to this study (i.e.,
communication, policymaking, development and the Third World), the field of policy
analysis seems to offer the most adequate conceptual and methodological tools for the
present analysis. To start with, the Broadcasting Act of 1994 is indeed an example of one

of the various types of policies that the literature on policymaking directly deals with.® It

falls under the category of “regulatory” policies. As opposed to distributive policies, for

instance, where resources are not limited and “most demands can be met by parcelling

5 These problems will be elaborated on in Chapter 1.

¢ For a typology of public policies, see Lowi (1972), Doern (1971, p. 19), and John (1998, p. 7).
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out what is available,”’ in the case of regulatory policies, “options are considered limited

and cannot be distributed to all individuals or groups desiring them”.® This situation leads
to “overt competition between several groups to achieve something all cannot share.”” '

The regulatory decision, in the end, “involves a direct choice as to who will be indulged

and who deprived”." In the case of broadcasting policy, specifically, the choice of the

policy’s type has been, at least up until the recent revolution in communications

technology,'! dictated mostly by the limited (physical) nature of the publicly owned

resource of the airwaves. However, by the end of the 20" century, the traditional scarcity
argument had become quite obsolete, and certainly not sufficient on its own to justify

regulation.?Other concepts could be relied on more to justify regulation, such as the
concepts of “public interest” or “media differences”.” It should be remembered here that

this “obsoleteness” of the scarcity argument can only effectively apply to those countries
rich enough and willing to introduce and effectively carry on the conversion to new
technologies. These are usually affluent First World democracies that are a/so committed
to pluralism and liberal capitélism. This means, in other words, that the availability of
state of the art communication technology cannot be taken for granted in many Arab
countries. Even if they wanted to, these countries, many of which have very limited

resources, simply cannot benefit from the (expensive) satellite, digital, or fibre optic

"Doern, 1971, p. 19.
¥ Doern, 1971, p. 20.
° Doern, 1971, p. 21.
1% L owi as quoted in Doern, 1971, pp. 19-20.

" The technological development and proliferation of broadcast technologies, in addition to satellite

communication and the hundreds of channels that can be broadcast, make it possible, for instance, for the
same cable to carry several channels (fibre optic cables) or to increase the number of channels that can be
accommodated in the existing frequencies allocated for air-to-air broadcasting (digital compression).

12 Francois, 1994, p. 507.

" For a detailed discussion of the different rationales used to justify regulation of the broadcast media,

especially when such regulation runs head on against the First Amendment in the USA, see Francois, 1994,
chapter 12.



technology. Even in those countries that can afford the new technology, the ruling elites
are often adamant about restricting proliferation of the media (the broadcast media in
particular) and tightly regulating them for reasons of political hegemony and control. A
case in point is that of Saudi Arabia, being simultaneously the richest Arab country and
the one with the most restrictive media system."* | |

In the case of the Lebanese Broadcasting Act, despite general awareness, early on,
among experts and private media owners, of the broadcasting possibilities offered by the

newest communication technologies,"” debate — mostly at the decision-making or

ministerial level - was limited to “over-the —air” broadcasting. This was done to the
exclusion of any discussion about digital technology, cable, or satellite. Consequently,
this (physical and economic) determinant of airwaves scarcity had a significant bearing
on the fype of policy that was to be introduced to regulate private broadcasting. With a
limited spectrum and over 50 operating television stations and 200 radio stations

applying for frequencies in Lebanon,'® it was obvious that the competition for

frequencies was going to be fierce, and that, irievitably, there were going to be far more
losers than winners in the battle over the airwaves. This also made the implementation of
the Act, in particular the allocation of frequencies, a matter of highest political
sensitivity. The government had to demonstrate that it could be equitable in its allocation
of the spectrum, in keeping with the spirit of “national reconciliation” promoted by the
peace accord (i.e., the Taef Agreement) which brought the 16-year long civil strife to an
end.

It is a main objective of the present study, in this respect, to answer the following
question: how “equitable” was the Lebanese government in its allocation of frequencies
to the hundred of operating (unlicensed) broadcast stations? Though major criticisms of

the Hariri government (which took it upon itself to introduce and implement the Act)

1 Thompson, 1997, p. 127.
13 See details in Chapter 5, Part One.

16 See Chapter 4 on the history of the media in Lebanon for a discussion of these “unlicensed” broadcast

stations which mushroomed during the Civil War and continued to operate until the implementation of the
1994 Act in 1996.



centred mostly around this issue, it will not be the only one the present research will deal with.
Applying the methodology of public policy analysis to the 1994 Act, all the stages of the Act will
be dealt with, from problem definition, through policy formulation and adoption, to policy
implementation.'"The purpose of such an inclusive approach to the 1994 Act is to understand,
beyond the specific question of faimness in the treatment of applications, how policymaking in the
(crucial) private broadcasting sector in Lebanon works. Explaining what policy research is about,
John writes that it “seeks to understand how the machinery of the state and political actors
interact 1o produce public actions” and to “explore the variety and complexity of the decision-

making processes.'® The present study hopes to achieve, however modestly, this objective

concerning policymaking in Lebanon.

ORGANISATION OF THE STUDY

The purpose of the present study is basically twofold: first and foremost, it will try to document an
important period in the history of post-Civil War Lebanon. Only secondarily, with the help of
Kingdon’s “policy streams approach”, will the study seek to éxplain why change in the Lebanese
media sector happened the way it did. It should be noted here that documenting the stages of the
1994 Act had to take precedence over explanation and analysis for the simple reason that such
documentation had initially not existed at all. Indeed, beside the (major) problem of finding a

suitable conceptual framework for the analysis, the study suffered from a serious lack of both
Arabic and English secondary sources dealing with the Act."”” Already more than a decade ago,
Rugh — one of the very few Western scholars to write about media in the Arab world —
complained that “no systematic analysis of the mass media in the Arab world exist[éd]” to date.”’

Unfortunately,‘ the situation has not changed for the better by the beginning of the 21% century. -

The present study therefore hopes to fill a gap in that respect, delving in detail into the intricacies

17 For details on the various stages of policymaking, see Chapter 2.

'8 Peter John, 1998, p. 1, emphasis added. John further argues that it is precisely by seeking to explain the

“operation of the political system as a whole” that public policy analysis mostly contributes to politicat
science (pp. 1-2).
1% See Chapter 1.

2 Rugh, 1987, xxii.



of media regulation in what may be considered the most “aberrant” case in the Arab world (i.e.,
Lebanon).?! By doing so, it hopes to give insight into original and largely inaccessible (Arabic)

documents, and to contribute to the increasing body of knowledge on media change and regulation
in societies in transition (specifically in the Arab world).
The methodological necessity and choice — of separating as much as possible the documenting

of a historical period from the commenting on it — will indeed dictate the organisation of the

present study.?? Chapter 1 will outline the major theoretical issues and methodological problems

involved in research on communication policy in the Third World in general. Chapter 2 will
review the major theories of policy analysis, arguing that Kingdon’s policy streams approach,
coupled with elite theory, is best fit to explain policy change in Lebanon. Chapter 3 serves to
introduce the reader to the general social, historical, and political context of Lebanon, embhasising
the dominant political culture of confessionalism in the country. Chapter 3 is followed by a review
of media development (press and broadcasting) in 20™ century Lebanon (Chapter 4). This review
concludes with what is referred to in the literature on policy analysis as the problem formation or

problem definition phase. These two chapters (i.e., 3 and 4), besides their immediate function of

familiarising readers with the Lebanese context, play an important role in the present analysis:

new policy analysis®* stresses the importance of political culture and its influence on the

policymaking process. Indeed, as I will argue, this influence is quite visible in the case of the 1994
Act, though certainly not the only influence on it. Chapters 5 and 6 constitute the major original
contribution of this study. They are based almost entirely on first hand access to original official
documents (published and non-published), daily monitoring of major Lebanese newspapers and
other political publications between 1994 and 1996, various personal interviews with high-ranking
political figures involved in the 1994 Act, and the relevant secondary Lebanese sources. These two
chapters will seek to document the various important phases of the policy process concerning the

1994 Act. Chapter 5 documents the policy design or policy formulation phase (from the earliest

2! Just a quick overview of the literature on the state of Arab media and Arab media systems can show to

what extent Lebanon (and only secondarily Morocco and Kuwait) is truly an exception. Not only was it the
first country to introduce commercial television in the Arab world, it continues to enjoy this unique status at
the beginning of the 21% century, with the majority of Arab countries lagging significantly behind. See Amin
(1996), Rugh (1987), and Boyd (1993).

22 Such methodological choice will be defended in detail in Chapter 2.

2 Readers already familiar with the Lebanese context may only want to glance over chapters 3 and 4, and
possibly skip reading them altogether.

% See Chapter 2 for a distinction between “old’ and “new” policy analysis.-



draft proposals or alternatives to the authoritative choice of the final text of the 1994 Act). Chapter
6 focuses on the implementation phase of the Act. As the reader will notice, these two chapters,
which are based on original research, will try, as much as possible, to be descriptive: i.e., they will
emphasise more what happened and how than why it happened. For instance, in Chapter 6, a

detailed comparative analysis of the published opinions of the National Audio-visual Council

(NAC)? concerning the licence applications will be made. By going over the various published

justifications offered by the NAC and by looking for inconsistencies in those justifications, a case
will be made that the NAC did apply double standards in processing the dozens of broadcast
applications. However, no attempt in Chapter 6 will be made to explain the NAC’s motives, or
why it proceeded the way it did with the study of applications in 1996. At this stage, any
explanation of motives would appear more like speculation, in my opinion. Only after having
documented the various phases of the Act, and after having provided the historical, political, and
economic contexts of its passage and implementation, i.e., only in the last chapters of the study

(Chapter 7 and Chapter 8), will I truly venture into an analysis of the 1994 Act. In these chapters, I

9926

will make use of the “evolutionary theory” of policy analysis to make (coherent and logical)

sense of my independent, original findings in chapters 5 and 6. In other words, I will use the
method of triangulation or of verifying a claim (government bias, double standards applied by
NAC, etc.) from different perspectives using different approaches throughout the various
chapters,”’ before I finally, i.e., toward the very end (chapters 7 and 8), attempt to explain why the

policy process in the case of the 1994 Act happened the way it did. Only through such a multi-
dimensional approach or triangulation, I will argue, will the reader be able to understand the
complex policymaking process related to the 1994 Act and the true (often invisible) forces that
shaped it.

% The National Audio-visual Council (or the NAC) is the newly installed regulatory body introduced by the

1994 Broadcasting Act to study licence applications and to monitor the operation and content of the
broadcast media in Lebanon. See chapters 5 and 6 for details.

%6 This is the term used by Kingdon to refer to his model of policymaking (Kingdon, 1984).

%7 These different research methods include a comparative textual analysis of the 1994 Act, both with the

various early proposals and the French Broadcasting Act of 1986; a study of the ownership and interlocking
control of some of the applicant stations; and a comparative study of the published results of the National
Audio-visual Council.



CHAPTER ONE
POLICY ANALYSIS, COMMUNICATION, AND THE THIRD WORLD

INTRODUCTION

Considering that the Lebanese Broadcasting Act of 1994 marks the beginning of a new policy
for the media in post -Civil War Lebanon, a detailed analysis of the Act is best carried out
using theories and methods of analysis able to account for and explain sow and why that policy
change happened, and not just what kind of policy change took place. Moreover, the analysis
should be able to go beyond both the wording of the legal text itself and the way it compares to
other media acts as a means of assessment: it should also explain why those differences or
similarities exist in the first place. This necessarily entails an (additional) careful examination
of the poliﬁcal, historical, economic, and social contexts of the new legislation. Finally, a
suitable analytical framework has to be adopted to best carry out this multiple task. This being
stated, finding a suitable theoretical and methodological framework for the present study on the
new broadcast policy in Lebanon proved to be much harder than anticipated, even quite
frustrating, as we are going to see in chapters 1 and 2. Still, in the end, I will argue, the field of
policy analysis, more than any other field of relevance to the present analysis (e.g.,
communication-based research in the area of policy or of development and the Third World)
seemed capable of offering both a methodological and analytical framework for the present
study of the 1994 Act.

Before I start a review of the theories of policy analysis (Chapter 2), I would like to
delineate, in the present chapter, some of the broader issues and problems encountered in those
research areas of concern for the present analysis, namely research related to communication,
to analysis of policymaking, and to the Third World (including research on communication in
societies in transition). The purpose of such mapping is mostly meant to describe the
parameters of the multi-dimensional research on communication policy in the Third World and
to show the extent to which such research is indeed underdeveloped, scarce, and suffering from
major conceptual and methodological problems. The present chapter, therefore, deals with

some of these major problems and issues related to this study. To start with, there is the

;
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 difficulty of finding a unified definition of the field of policy analysis and the problematic

political or partisan dimension of poliéy analysis which has been increasingly under attack
since the rise of the post-positivist critique of science. Other problems é:oncern the
ethnocentrism of Western fields of research in general, including in the area of policy analysis
and communication research. As I will argue below, for instance, such ethnocentrism is |
evidenced by the inapplicability of several of the Westemn tools for academic research in an
Arab context. Finally, this chapter will introduce and briefly discuss the validity of claims to
“indigenous” values as an initiative meant to challenge ethnocentrism in the field of

communication research.

Defining public policy analysis

To start with, there is no existing, generally accepted single definition of public policy in
‘academic literature. However, in its most general sense, public policy refers to the specific
action chosen by a government to address a given problem in an area of concern to the political

system.' Considering the 1994 Broadcasting Act in light of this broad definition, the Act can

easily be identified as the written embodiment of a new governmental policy or choice of action
regarding the problem of unregulated broadcast media in Lebanon, since no such policy existed
prior to the Act. As stipulated in the Taef Agreement that ushered in the Second Republic and
the end of the Civil War:

All the information media shall be reorganised under the canopy of the law and within the
framework of responsible liberties that serve the efforts of reconciliation and the objectives of

ending the state of war. ?

The above-mentioned (general) definition of public policy, moreover, includes key terms
such as “problem”, “choice”, “action”, and “public authorities” that encapsulate the major

stages of policy making or the policy process. This policy process, in the case of Lebanon,

! Pal (1992, p 2); Doern and Aucoin (eds) (1971, p. 22).

2 Taef Agreement, Section A, Paragraph IIL, Article F. This document ushered in the rise of the Second Republic

of Lebanon and paved the way for national reconciliation and the end of the Civil War. It was signed by Lebanese
representatives of the various major Lebanese confessional groups, upon meeting in the city of Taef in Saudi
Arabia in 1989, and later on integrated, as an amendment, into the Lebanese constitution. For more details, see
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started with the Lebanese public authorities - hence the qualification of the policy as

293

“public™- identifying as a problem the proliferation of dozens of illegal broadcast stations in

Lebanon. The proposed solution to the problem was to be the “reorganisation” of the media, in
the shape of the Broadcasting Act of 1994. Still, according to some scholars, this definition
remains incomplete: ' '

This popular concept of policy, however, usually does not distinguish between what

- governmental policymakers intended, what the output of the policy process actually is, what the
outcomes or consequences of the policy output are, nor how outputs and outcomes are
perceivegl by the policymakers themselves, groups opposing them, public opinion, or even
analysts.

Not only is there a lack of consensus on what the term “policy” exactly refers to, but an
equal lack of definition continues to characterise the field of policy analysis itself. Reviewing
the literature on policy analysis, it seems as if it is often easier to describe what policy analysts

do or have done than to define what policy analysis actually is about.” Some writers even reject

altogether what they consider to be a futile or counterproductive attempt to come up with a

definition for policy analysis, and suggest instead “ways of thinking about public policy”.® For

some, better yet, it is an “art” — the art of “solving problems that cannot be expressed until they

are solved”.” Summarising this lack of a definition — if not confusion - characterising the state

of the policy analysis field, Lynn wrote:

The Jurisdictional boundaries are murky and ill-defined; there is neither consensus about nor
hegemony over the core intellectual turf, and there are no protections in the form of
credentialing or professional regulation. In the current literature, a wide variety of conceptions

9 <6

of the field can be found: Policy analysis is “counsel”, “applied political philosophy”, “research

27 <6 22 <&

brokerage”, “the production of political judgements”, “rhetoric”, “literary criticism”, “ethics”,
“the application of historical judgement”, “what policy analysts do”, and even a “social
activity”. The corps of practitioners is highly fractionated among disciplines, substantive

interests, and ideologies.8

3 1t should be noted here that the specific reference to policy as “public” is meant to designate the origin of the

policy and to emphasise that it stems from governments or other “public” authorities (i.e., the legislative or
executive branch), regardless of its target (i.e., the public or its impact on it)(Pal, 1992, p. 3).

* Doern and Aucoin (eds) (1971, p. 22).

* Hawksworth, 1988, p. 34.

¢ wildawski, 1987, p. 15.

7 Piet Hein as quoted in Wildawski, 1987, p. 15.
8 Lynn, 1996, p. 110.
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The lack of a single definition (sometimes of any definition at all)’ may be due, largely, to

the fact that public policy analysis is still not a unified field of study. According to Portney, for
instance, it “consists of pieces of many other fields of study that, when aggregated, seem ro
 approach a field of public policy analysvis”.10 Although political science played an important

| part in the developrﬁent of policy studies, ' one can identify several other policy analysis

camps, each with its own unique research interests and methodologies. These include, in
addition to the political scientists whose stress is on the policymaking process, researchers
trained in economics or operations research, and those who see policy analysis as a branch of
applied microeconomics concerned with costs, benefits, maximising benefits minus costs, and
so on. Psychology which “stresses the relevance of rewards and punishments in motivating
people to do right, and... provides a research paradigm that features pre-tests and post-tests of

experimental and control group”, can also be included in the list."* Anthropology, geography,

and history are also often integrated in order to offer broadening perspectives. This list is far
from exhausting the various fields that come under the larger umbrella of “policy analysis”.
Interestingly enough, the wide divergence within the academic fields involved in policy
analysis is seen as an advantage (even a necessity by some), and a drawback by others.
According to Nelson, for instance, although policy analysts from different disciplines can join
together in one professional association, they are not able to “understand each other very well”.
In his assessment, “they do not speak the same language, much less share a common basic

understanding of what the field is about”.!* Indeed, the very attempt to review all literature that

falls under “policy analysis” confirms Nelson’s criticism: one has to have training and expertise
in a handful of sometimes unrelated disciplines simply to be able to read (i.e., understand) the
literature on policy analysis. By contrast, Putt defends the interdisciplinary character of the

field, arguing that “the pluralistic nature of public policy requires a pluralistic research

% See Wildawski, 1987.
19 portney, 1986, xiii, emphasis added.

1 According to John, the field of modern policy studies was created due to the belief that “the discipline of

political science left out the most significant aspects of public life” (1998, p. 3). Economists naturally prefer to
emphasise the contribution of economics to the field of policy analysis. Heineman, for instance, argues that “there
are historical and theoretical reasons for the influence of economics” (1990, p. 45).

12 Nagel, 1984, p. 2.
13 Nelson, 1997, p. 176.
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approach.”™* He even goes further, maintaining that the field has to be interdisciplinary,

because

None of the policy-relevant disciplines — including philosophy, history, economics, political
science, law, sociology, psychology, and the biological and physical sciences — has precisely
[the policy research] frame of reference, although each has something positive to contribute.”’ .

Not only is it difficult to find a single definition of policy analysis, but it is equally difficult
to find agreement on the different categories of analysis, often within one and the same field. It
should be noted here, for instance, that the terms “policy research”, “policy analysis”, “policy
sciences” and “policy studies” are often used interchangeably in the existing literature, though
fundamental differences between these terms do exist according to some policy analysts. 16
According to Majchrzak, policy research is defined as follows. It is:

The process of conducting research on, or analysis of, a fundamental social problem in order
to provide policymakers with pragmatic, action-oriented recommendations for alleviating the
17
problem.

In her extended definition, moreover, she asserts that what makes policy research “unique”
is its focus on “action-oriented recommendations to fundamental social problems.”'® By
contrast, she describes policy analysis as “the study of the policymaking process... typically
performed by political scientists interested in the process by which policies are adopted as well
as the effects of those policies once adopted”." In her typology of different research processes,
policy research is given prominence due to its concern both with action and fundamental
problems.?’ Majchrzak further distinguishes between evaluation research and policy research:

though both are concerned with social policies and programmes, the first “attempts to judge the

utility of existing social programs”, while the second “examines a particular social problem and

1 Putt and Springer, 1989, p. 21.

!* Brewer and deLeon as quoted in Putt and Springer (1989, p. 21). Halloran also defends the need for “pluralism

in this arena”, a necessity mostly stemming from the complexity of the subject matter and “the embryonic stage of
development” of the related research (Halloran, 1996, p. 175).

16 Majchrzak, 1984, p. 12.

17 Majchrzak, 1984, p. 12.

18 Majchrzak, 1984, p. 12, emphasis in original.

1% Majchrzak, 1984, p.13, emphasis added.

20 See Majchrzak’s typology of different research processes, 1984, pp. 12 and 13.
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seeks out alternative ways to solve the problem”.?! In other words, evaluation research is

descriptive in that it is meant to explain how a problem has come about and how and why
certain attempts were made to solve it, while policy research is action-oriented, and therefore

prescriptive because it aims to “give advice on what should be done” 22

Wildawski distinguishes in yet another way between various policy research categories. To

start with, he argues that analysis is both prescriptive and descriptive.”’ He also makes a

distinction between evaluation and analysis. While evaluation looks for errors in existing
programmes and tells “people they have not achieved intended objectives”, it “does not
necessarily help them discover what should be done” - a task that analysis is more apt to

2 . . e . . . . .
address.”* This distinction, which stresses the “action-oriented” or “error-correction” nature of

policy analysis (as opposed to the “error-detection” function of evaluation), makes
Wildawski’s understanding of policy analysis the exact opposite of Majchrzak’s understanding,
as seen earlier.

Majchrzak and Wildawski’s categories — which are not always mutually exclusive but often
confusingly overlapping — in no way capture the complexity of the task of categorising sub-
divisions Within the field. Thus, whereas Majchrzak divides the two areas of research along the

action/process axis,” this distinction is expressed differently elsewhere. Pal, for instance,

divides the field along a completely different axis, and comes up with two general categories of

analysis (and not research): academic vs. applied policy analysis.”® According to Pal, academic

policy analysis seeks to explain “the nature of policies” and “their characteristics” — “an
orientation common to political science, history, and sociology”. It does so by focusing on the
relationship between what he calls “policy determinants” (i.e., the general political, economic,
and cultural context, etc.) and “policy content”, and in the process tries to “explain specific

instances in terms of general forces, which themselves are identified through general theories”.

u Majchrzak, 1984, p. 14, emphasis added

2 wildawski, 1987, p. 14, emphasis added.

3 1t is also selective, retrospective, prospective, inventive, often objective, and necessarily subjective. See
Wildawski (1987, p. 14) for a definition of these terms.

24 wildawski, 1987, p.7.

25 Another axis she uses concerns the technical (or narrow) vs. fimdamental social problems (Majchrzak, 1984, p.
13).

% pal, 1992, p. 20.
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Applied policy analysis, by contrast, he argues, addresses different questions altogether. By

focusing on the relation between policy content and policy impact (or the intended and
unintended consequences of a given policy on the economy, culture, and political system),
applied policy analysis addresses questions of evaluation for the purpose of improvement or

, effeéting change. According to Pal’s typology, applied policy analysis is ﬁnavoidably “action-
oriented”. In other words, what distinguishes the categories of analysis is not whether they are
“evaluative” or not, as Wildawski argues, but whether this “evaluation” is done within an
academic or applied research context. It is thus the use to which analysis is put that determines
more accurately its nature, and not the content or method of the research itself (i.e., evaluation
of programmes).

Some other definitions of policy analysis do not even attempt to categorise or define the

field and instead focus on an objective common to all policy analyses, or “the search for error

all along the way”.?” As Dery argues, this approach to the field is more fruitful than trying to

find a single definition because, it (i.e., policy analysis) is not a “specialty in the same sense

that error is not a specialty”.?® This approach, moreover, does not in any way preclude the need

for scientific methodology and “an open spirit of inquiry and a tendency to be systematic or

methodical in the gathering and presentation of information”.?

Perhaps a denominator, even more common among the various definitions of policy
analyses (or studies, or research), is the inherently action-oriented nature of the endeavor.

Common terms or phrases describing such a goal are: “to arrive at the best (or a good) policy or

e 9930 <o . . . . . ..
decision™"; “improving the behavior, regulations, practices, or agencies of political

organisations”;*! “problem solving” or giving “advice on what should be done”;** “improve the

effectiveness of public decision-making™; ** “multi-disciplinary application of the social

"L andau as quoted in Dery, 1984, p. 112.
%8 Dery, 1984, p. 113.

% Meltsner as quoted in Dery, 1984, p. 112.
%% Nagel, 1984, xiii.

3! Mood, 1986, p. L.

2 Wildavsky, 1987, pp. 2 and 14.

33 John, 1998, p. 31.
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sciences for the betterment of society”;>* “to influence the future for the better through

collective choice processes”,” and so on. This action-oriented goal of policy analysis, it seems,

remains a matter of degree: leaving terminology aside, some analyses seek more to understand
an existing policy than to recommend a new course of action and vice versa. The fact remains,
however, that policy analysis is about improvement, about “what ought to be done, about

making things better, not worse”.*® This normative, core objective of policy analysis inevitably

brings to the fore the issue of values, ethics, and morality of the analyst.

Policy analysts: Hired guns or handmaidens of democracy?

In his Public Policy Analysis: An Introduction, while recognising the difficulty of defining the
field, Dunn offers a more specific definition of policy analysis. He argues it is an applied social
science discipline which uses reason and evidence to clarify, appraise, and advocate solutions

for public problems. *” What is most significant about Dunn’s definition is the open, if not

rather bold acknowledgement of the advocacy dimensions of policy analysis. His definition has
to be seen in light of the criticism often levelled at a field of enquiry that thinks of or presents
itself as scientific but has been increasingly perceived by the policy community as ideological
or partisan, be it in its methodology, purposes, or uses. Policy analysis, in fact, has often been —

and continues to be **- denounced as being “ideology in disguise”, suppressing ethical and

value questions in the name of science, ** while policy analysts themselves were often seen as

“hired guns”, “adding quantitative and analytical justification to political positions that are
preordained”.*

34 pal, 1992, p. 232.
3% Nagel, 1994, p. 7.
3 Wwildawski, 1987, p. 13.
37 Dunn, 1981, pp. 34-35.

3% According to Laurence Lynn, Tribe’s early 1970s indictment of the field as a “form of ideology masquerading
as science still stands as the definitive critique” (1996, p. 111).

3 Dunn, 1981, p. 29. For more criticism of the “value-laden” field of policy analysis, see Pal (1992, pp. 25, 61,
and 65) and Hawksworth (chap. 3).

* Lynn, 1996, p. 4.
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The reason why policy analysis or policy research has been so vehemently denounced in

the academic community is, in my view, manifold. To start with, policy analysis, by virtue of
one of its most common definitions as “action-oriented recommendations to fundamental social

problems”,41 lends itself easily to subjective political, social, and economic judgements about

what course of action the policy community ought to follow to solve some perceived problem.
Moreover, as the literature on policy analysis itself acknowledges, there can be ample
disagreement over what constitutes “a problem”, since the decision whether a situation is “a

problem” or not is itself subjective.*? Not only that, policy recommendations become even

more suspicious when the research is commissioned by a client (most often the government and
other policy making agencies) who seeks the “services”, “counsel” and “scientific” expertise of
policy analysts before taking a certain course of action. Policy analysts, in that case,' may be
easily used as “instruments of everyday politics”, providing nothing more than “scientific and
technical justifications produced...to suppress conflicts and legitimise choices affer they have

been made on political grounds”.*’ »

The field of policy analysis has been under particular attack since the legitimacy of the

theory behind it (i.e., positivism) was first q'ueStioned.44 Post-positivist critique, developed

predominantly by philosophers of science, discredits the “idea of theory-free, immediate

29

experiential access to reality or ‘brute facts’”, and increasingly recognises that “values are

intimately and properly involved in social science research and policy inquiry”.** Post-

positivist theories have especially serious implications for policy analysis, which initially
started as a rational project based on a clear dichotomy between facts and values, replicating

experiments, examining computations, and so on.*

Not only did the critique of positivism question the theories, methodologies, and typologies
of the field, but it brought to the surface the fundamental issue of applied policy analysis,
ethics, and political engagement or the analysts’ connection with centres of power:

A recognition of the value-dependent nature of social science is crucial for understanding the
role of reason and ethics in policy analysis. No inquiry into a policy problem is or can be free

*! This is Majchrzak’s understanding of policy research (1984, p. 12, emphasis added).
“? The subjectivity of problem definition will also be dealt with in Chapter 6.
# See Dunn (1981, p..28) for further criticism of the field.

* For a discussion of post-positivist critique of policy analysis, see Fischer (1990), Putt (1989), Dunn (1981),
White (1994), and Metcalf (1998).
4 Hawksrworth, 1988, p. 57.

% For a review of the historical development of the field of communication policy research, see McQuail (1994).
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from the influence of values, for all forms of inquiry are ultimately based on beliefs about the
nature of human beings, societies, government, and knowledge itself. These beliefs are formed
prior to experience (a priori) and are based on assumptions about social order and the ends of
human life, assumptions that cannot be corroborated with empirical evidence. For this reason,
all forms of policy analysis should be treated as potentially “ideological”, in the sense that
methods of policy analysis may conceal the real values of the analysts. The “attempt” to
eradicate biases by trying to keep out the valuations themselves is a hopeless and misdirected
venture. There is no other device for excluding biases in social sciences than to face valuations
and to introduce them as explicitly stated, specific, and sufficiently concretised value
premises”. In policy analysis the best way to make values explicit is to include them as part of a
reasoned ethical argument or debate.*’

Finally, increasing recognition within academia that value free policy science may be
unattainable or even undesirable has generated various strategies to deal with the general issue
of values in post-positivist policy studies. The most prominent of these are “proposals for value

identification” similar to those suggested by Dunn.*® Proponents of this new approach to policy

science, fully aware that “the desire to eliminate all value bias from policy inquiry results more
often in the denial of the valuative dimension of policy prescriptions than in the elimination of

tacit bias”,49 require that analysts “come up front with values” and make their values explicit.

This value identification varies, ranging from

sincere introspection and confessional statement, to the recommendation that analysts engage
in a far more exacting process, identifying methodological assumptions influencing data
collection (reliability of sample, nature of questionnaire, response rates, etc.) and describing
assumptions used in the applications of data (choices of data sets, rejection of similar data from
alten;gtive sources, organisation and categorisation of data, choices of statistical techniques,
etc.).

Limitations and ethnocentrism of research

Not only is there a general, pervasive lack of academic and intellectual consensus over the
definition of the field of policy analysis itself, but some scholars have, more importantly, raised
the possibility that its existing theories and methods may be unable to explain and account for

change in policymaking.’' Second, it seems that the very idea of research in the area covered

" Dunn, 1981, p. 91.

% Hawksworth, 1988, p. 58.
* Hawksworth, 1988, p. 58.
%0 Hawksworth, 1988, p. 59.

31 John, 1998. For an elaboration on this issue, see following section on theories of policy analysis.
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by this study, i.e., communication policy, is itself a “minefield” and a “no-go area”.” As

McQuail explains in his review of the field of communication policy research, research in that
area has been hampered by several factors. To start with, claims to professional autonomy by
communicators have led to a rejection of both research and policy. Moreover, the precepts of
liberal communication philosophy themselves have served to delegitimate policy and to
devalue research in the interests of policy and planning. In sum, McQuail writes,
communication “policy is often perceived as a control in a domain that should not be
controlled” and research in communication policy has been undermined as a result, thus

suffering from a low status within the community of scholars.”® Indeed, a review of both

communication research literature, in particular, and of policy research literature, in general,
seems to support McQuail’s claim. On the one hand, communication policy research, as
opposed to other areas of communication research (i.e., uses, effects, content analysis, etc.), is
relatively parsimonious and lacks a consistent, identifiable methodological and theoretical
framework. On the other hand, any reference to actual communication policy analyses,
conducted within the more general field of policy research, is very rare. By contrast, in-depth,
systematic policy analyses — however arguably inadequate these may be — abound in practically
all other areas of social, economic and political life (i.e., environment, housing, health care,
labour, and so on).

Most importantly, the field of policy sciences and research remains largely “Americentric”.

At best, it is also “Eurocentric”,’* drawing examples and theories from the policy-making

environment of economically developed liberal democracies in general (e.g., US, Britain,

France, and to a lesser extent Sweden, Canada, and the European Union).5 5 Echoing other

policy analysts’ criticism of the field of policy sciences and the Third World or other non-
American, non-European parts of the world, Dror concludes that current research in the field is
largely unable to meet the challenges of the 21% century. He discusses the shortcomings of
existing policy sciences, and calls for a “paradigmatic jump...toward advanced policy
sciences”, and for the need to “globalise” the field if it were to effectively study policy making

in other parts of the world. His criticism is worthy of being quoted at length:

*2 McQuail, 1994, p. 39.
% Mc Quail, 1994, p. 39.

*! Research with either an American or a West European bias will be referred to more simply as “ethnocentric

research” in this study.
55

. Dror (1994, p. 4); John (1998, pp. 13- 20); and Sparks (2002, p. 4).
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... Despite some efforts to the contrary... policy sciences are still in the main United States
based in culture, in implicit as well as explicit values, in assumptions and in orthodoxies. Thus,
underrating of situations that require revolutionary changes, assumptions that liberal democracy
fit all conditions, trust in the basic goodness of human nature, mainly materialistic notions of
human needs, culture-bound conceptions of “reasonableness”, antirisk attitudes, overrating of
market mechanism and wnderrating of the critical importance of the state, ignorance of societal
architecture tasks and the need for guiding elites, and an underlying assumption of relative
resources abundance — all illustrate some underpinnings coloring most of policy studies as a
result of US influence. To these should be added ignorance of realities prevailing in most of the
world and incapacity to comprehend value systems and policy orthodoxies radically different
from those prevailing now in the Western world. A priori rejection of policy options that may
be essential in some Third World countries, even though contradicting Western values, adds to
the blind spots characterising most of policy studies as a result of narrow cultural bases.”®

This deficiency becomes more glaring in the case of communication policy research about
the Third World. Addressing the problems of policy research about the Third World in the area
of communication in particular, Halloran, to start with, reiterates the inadequacy and scientific
failings of this type of research “in any situation, including the situation in the USA”. This
“felony”, he adds, is compounded when existing models are exported to the Third World. The
problem, he argues, is not “solely a Third World problem, although it ceﬁaiﬂy was this — it was

essentially a social science problem™.”” He even speaks of “research imperialism [that] has been

added to the other imperialisms with which we have become acquainted”, and explains how

The situation... becomes even more problematic when we add geographical and stage-of-
development components to the differences already mentioned. One has only to have
experience of an international comparative research exercise to realise that cultural, regional,
and national differences profoundly influence the research effort at all stages and levels.

In the circumstances it is inevitable that we have disagreements as to aims, purposes, needs,
theories, conceptualisation, design, methods, the nature of evidence and validity.”®

Eapen, based on his own experience with communication research in several developing
countries, notes how, despite the “many vital discrepancies [which] existed among cultures,
social structures, and media systems” of these countries, “both media policies and research

strategies were frequently imported as though such differences did not exist”.*® In addition, he

also decries the “ignorance” of the history of developing countries and of their wider social

context in the existing approaches.

*¢ Dror, 1994, p. 4, emphasis added.
%7 Halloran, 1996, p. 178.

58 Halloran, 1996, p. 176, emphasis added.
59

. Eapen, 1994, p. 280.
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Reviewing the state of international communication research, Halloran concludes that, “in

most cases the appropriate research had not been carried out” either “ because the support for
such research had not been forthcoming”, or when such support existed, appropriate research
designs were lacking. He also notes how even when research was actually carried out, those
with “vested interests and something to lose” were shelving the results to hide “new factual

information [that] could often be a source of embarrassment™.%°

Halloran identifies another major shortcoming of communication policy research in the
Third World — one with equally serious political consequences. He duly notes how such
research has, in addition to its epistemological deficiencies (in theories, methods, models, and
concepts), also “tended to legitimate and reinforce the existing system and the established

order.”®! Moreover, such research had “far-reaching policy implications”, and “in the Third

World...tended to strengthen economic and cultural dependence rather than promote

independence”.%

The increasing recognition and critique within academia of the ethnocentrism of available
communication and policy analysis theories, and of the inapplicability of such theories in
different socio-cultural contexts, has important ramifications for the research at hand. These

need to be addressed before attempting to review theories and methods of policy analysis.

“Indigenous” values
In his article on research and development, Eapen seriously questions the “right” by which

“external elites” tell populations in developing countries about what they should do to improve

the quality of their life.®* The (quite justified) call to question the existing research paradigms,

especially concerning issues of development (economic, political, and so on) often suggested

the inclusion of “native voices” and Third World nationals in carrying out their own policy

research, “rather than having them externally imposed, as was the case so often in the past”.**

€ Halloran, 1996, pp. 166-167.

¢! Eventually, Halloran argues, it was the much needed and awaited emergence of more critical, challenging

research in the area of communication policy and the Third World that eventually led to attacks on UNESCO’s
research policy “from those who, until that time, had shown little interest in research other than that which
reinforced their position” (Halloran, 1996, p. 171).

€2 Halloran, 1996, p. 171.
¢ Eapen, 1994, p. 281.
¢4 Halloran, 1996, p. 178.

—
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This “inclusion”, however, did not necessarily lead to better research standards (whether in

theory or in methods). As Halloran argues

“...many of these nationals have been trained as conventional researchers, mostly in the
West, and seem unable — perhaps sometimes unwilling — to free themselves from the
ideological shackles of their educational and professional mentors. In this way they may
even exacerbate the situation and perpetuate the error by giving the ‘alien import’ a national
seal of approval.%’

The situation, I would argue further, can sometimes be even worse than just having indigenous

cultures, as a result of the call for the “indigenisation,” *® express themselves by simply using

“imported” theories and methods of research and giving them their “seal of approval”. Some
“indigenous” researchers, “protected” by the moral and scientific justification behind this
“indigenisation” of research, unfortunately end up negating the basic democratic pﬁnciples that
underlie most of Western research, especially in the area of communication (i.e., free
expression, gender equality, and so on). These “Western values” are then substituted with
“indigenous values” that, more often than not, legitimise undemocratic, even repressive
measures and policies in Third World countries. In his review of the results of a recent
conference on societies in transition in Central and Eastern Europe and Asia, Sparks duly
acknowledged the critique of “Eurocentric theories'of development”. However, he seemed to
complain about being

...Obliged to confront the issue of whether, for example, the strongly authoritarian control
exercised over the media in contemporary mainland China is an expression of a dictatorial
communist regime, or whether its real roots lie in a much older Confucian tradition that
pervades Chinese culture.’

Later on in his article, Sparks clarified his position and that of other “Westerners” at the
conference. He openly disagreed with Huntington’s viewpoint that “individualism, liberalism,
constitutionalism, human rights, equality, liberty, the rule of law, democracy, free markets, the
separation of church and state” were fundamentally Western values that “often have little

resonance in Islamic, Confucian, Japanese, Hindu, Buddhist or Orthodox cultures”.®® Quoting

Asian scholars critical of a monolithic, uncontested concept of “Asian values” (e.g.,

¢ Halloran, 1996, pp. 178, 179.

% Halloran, 1996, p. 178.

67 Sparks, 2002, p. 4

¢ Huntington as quoted in Sparks, 2002, p. 4
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Confucianism in this case), Sparks concluded by doubting the usefulness and good intentions

of claims to Asian values in explaining media systems in some Asian countries. He wrote that

...in Asia as in the West, categories like ‘democracy’ and ‘media freedom’ are bitterly
contested, and that appeals to continent-wide traditions and values are in substance little more
than rhetorical attempts to win consent for arguments that might otherwise be rejected.

Without seeking to negate the differences in culture and value systems existing between
various parts of the world, researchers, especially Western ones, should not let themselves be
easily intimidated by unfounded attempts at cultural relativism and accusations of

ethnocentrism by some indigenous researchers or policymakers,  as I will argue below. Their

(i.e., the indigenous researchers’) true objective in accusing Western research of ethnocentrism
may not be in actuality to come up with superior approaches to science. It is even q\iite possible
that Western research theories and values are rejected not so much because of their
ethnocentrism and non-adaptability to other contexts as for their ability to denounce and
uncover human rights abuses in other (undemocratic) parts of the world. One should keep in
mind here that the issue of free speech (itself at the heart of any communication policy), is a
highly contested notion especially in Third World countries. Moreover, as Nagel argues, the
issue of free speech is primbrdjal in pdlicy studies in general, “because all other policy
problems would be poorly handled if there were no free speech to communicate the existence
and possible remedies for the other problems”.”! Unfortunately, it is freedom of expression that
is mostly stifled in Asian societies (including Arab and Muslim ones), with religion
(Confucianism, Islam, or others) used most often as a not-to-be-questioned, divinely ordained
justification for internal repression and undemocratic policies.”

This being said, I strongly believe that the solution is not necessarily to introduce new
theories and “indigenous” values as part of an anti-colonialist or anti-imperialist reaction, or to

prevent constructive criticism of these “values” by relying on post-colonialist guilt in Western

% Sparks, 2002, p. 4, emphasis added.

™ One such example from China concerns the ruling party’s attack on several institutions which pushed for more

democracy. Such ideals as “democracy” were dismissed as “imported,” and “polluting” the “spirituality” of the
Chinese (Hong, 2002, p. 18).

! Nagel, 1994, p. 883.

72 Lee responds to the use of “Asian values”, especially the use of Conficianism as an excuse for restrictive

measures on Chinese media by pointing out the complexity and irreducibility of the religion, which “cannot be
fruitfully spoken of as an unvarying historical and cultural totality” (as quoted in Sparks, 2002, p. 4). The same
can be said about Islam, despite continuing hegemonic attempts by the main religious leadership to speak of the
existence of one unified religion (i.e., their dominant version of Islam) in order to stifle internal dissent (Dabbous-
Sensenig, 2000).
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debate.” Indeed, claims to cultural relativism should be rejected when their true purpose is to

muffle truth and to prevent truly scientific research and rational debate from furthering our

understanding of the world we live in.”* Halloran has already expressed the need to take

seriously cries for the indigenisation of social scientific and mass communication research
without falling into “parochialism or complete relativism”, but suggests treating it (i.e.;
indigenisation) “with reserve” for reasons other than those I just mentioned (i.e., to stifle debate

and criticism of undemocratic values).” Quoting Habermas, he concurs that

The solution must lie in a recourse to reason and joint reflexion, with a view to developing
new norms better adapted to our times, and in a move towards a universality, which would take
into account the diversity of cultural identities. The problems of universality and relativity of
values, of individual liberty and life in community, of autonomy and solidarity cannot be
avoided, and must be resolved.”

The question remains, naturally, about zow to achieve this goal.

" Unfortunately, “native theories and methodologies”, as opposed to “native values”, are still to be proposed.

™ Obviously, there is no ready-made recipe for sorting out the intentions of researchers or policymakers when they

attack the ethnocentrism of research, especially in the area of freedom of expression and gender equality. One
good solution, however, would be to allow the voicing of different, competing “indigenous” perspectives on the
same issues in the West or in Western forums. It should be remembered here that “dissenting” scholars in Third
World countries are at physical risk and often persecuted because of their beliefs. Their rarity in Third World
forums should not be understood as reflecting their irrelevance to issues debated. Their views, which in no way
guarantee truth, should be sought out to create a counterpoint to hegemonic voices in the Third World, and foster
“guilt free”, constructive debate,

7 Halloran, 1996, p. 179.
7 Habermas as quoted in Comor, 1996, p. 179.
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Research and democracy: “Speaking Truth to Power”

9977

Addressing the dilemma of the “problem-solving role”’’ of social science, Halloran wrote the

following:

That validation and disciplined, systematic study should be given priority over assertion does
not imply indifference to values and social concerns, nor should it prevent us from advocating
and working towards preferred futures and having our own specific aims and objectives. We do
need to recognise, however, that others may have different preferences and objectives. In fact,
it is the commitment, the social concern and the wish to use results to produce change that
gives research not only its dynamic quality, but also its justification.

Though the present study is very keen on adopting a rigorous methodology of research in
order to offer, as much as possible, results that can be replicated by other researchers, and that
can have a scientific, historical value in and of themselves, it does not claim to be value-free
nor does it want to be. To start with, there is the awareness of the interdependency of media and
social change on the one hand, and policy analysis and social improvement on the other. This

interdependency has occupied an important space in these'respe_:ctive fields of research,78_and

more so since the collapse of the Soviet Union and the promise of democratisation extending to
the rest of Europe. While this interdependency does not necessarily mean change for the better

or democratisation in societies in transition,”” the recognition of the implications of new

policies and recommendations or shifting media roles on these societies (Lebanon in this case)
is crucial to the present study.

Second, heeding the advice of post-positivist critique, i.e., that scientists should openly state
values imbedded in their research, I would like to stress that the present research is my
individual contribution to the task of rebuilding a more democratic Lebanon. Indeed, the whole
enterprise is premised on, even motivated by, my commitment to the ideals of democracy and
what it offers in terms of “socio-political pluralism, an equitable distribution of power and the

existence of checks and balances”.** Democratisation as a political struggle “among and within

77 . osy s N . .
Halloran asks, for instance, if it is possible, “when we make our research recommendations, plan our strategies

of intervention...[to] avoid the clash between policy interests on the one hand and the requirements of social
scientific enquiry on the other? (Halloran, 1996, pp. 174-175).

7 Man Chan (2002), Halloran (1996), and Hawksworth (1988).

™ Indeed, as Man Chan argues, the media can “play an instrumental role in effecting ...de-democratisation” as
well (2002, 39).
8 Man Chan, 2002, p. 43.
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the ruling elites and various socio-political forces™ is, I believe, vital for a country that cannot

survive (not peacefully anyway) without recognition and accommodation of the rights and

privileges of all its constituent political, religious, and ethnic groups.! The media, especially

the broadcast media, constitute a major site in which these struggles take place and are

expressed® (both on and behind the screens). To describe the pfevsent'analysis, using the jargon

of policy analysts, this research can be characterised as purely academic, retrospective, mostly

descriptive, initially more evaluative than action-oriented, and definitely not client-driven.®’

This probably means that the present study may not have an impact on the world of
policymaking or the policy process, at least not an immediate one in the way client-oriented,
applied research has. However, this very condition equips it with advantages that most client-
driven research lacks: it is more critical, is more (if not entirely) independent from centres of

power, and is open to scrutiny and debate.®* While these same qualities might make it

automatically less attractive to policymakers and centres of power in Lebanon (and hence its
lower impact), hopefully by the same token it will attract and be of use to other “target groups™.
Specifically, I am thinking of Lebanese political activists concerned about the future of their
country and researchers interested in ﬁ.lrthe.rin'g our understanding of the relation between
media, law, society, and change. Wildawski’s famous title phrase —‘speaking truth to power”-
which summarises beautifully a major objective of policy analysis, is especially meaningful
here:

Speaking truth to power remains the ideal of analysts who hope they have the truth, but
realise they have not (and in a democracy, should not have) power. No one can carry out

8! See Chapter 3.

82 Man Chan , 2002, p. 39. Man Chan also duly notes how democratisation and the media have a chicken and egg

relationship. He asks, for instance, whether change in the media system leads to change in the political system or
whether political change is a precondition for change in the media system. Though the present research cannot
delve into this question, it is premised on the idea that the relationship between media and democracy exists
nonetheless.

8 pal (1992, Chap 10), Hawksworth (1988, p. 13), and Dunn (1981).

% Halloran makes a distinction between two types of policy research: he identifies “policy research” and “policy-

oriented research”. The former serves the policymakers on their own terms; the latter addresses the same issue but
can do so “externally and independently” (1996, p. 174). Moreover, Pal argues that academic policy research, by
its very nature as “analyst-driven” instead of client-driven research, “places a premium on open publication and
sharing the results; and it encourages critical debate and theory testing” (1992, p. 223). This has to be contrasted
with profit-based research which, more often than not, remains the private property of the agency or organisation
commissioning the research. For a detailed discussion of ownership rules for contract research, see Metcalf (1998).
Pal (1992), in Chap. 10, also provides a detailed account of the difference in the critical nature of academic and
client-oriented research.
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analysis without becoming aware that moral considerations are integral to the enterprise.

After all analysis is about what ought to be done, about making thmgs better, not worse.®’

Research on societies in transition

Since the collapse of the Soviet Union, researchers excited by the wave of democratisation
that promised to sweep Central and Eastern Europe - have shown growing interest in trying to
explain and account for dramatic policy changes in these post-communist countries. Policy

)86

changes in post-apartheid South Africa and in South Korea (since 1987)" added to research

interest in what came to be known as “societies in transition”. These societies were considered
to be “in transition” because they were emerging either from communist dictatorships (i.e., the
post-communist countries of Central and Eastern Europe), or capitalist ones (i.e., South Africa,
South Korea, Indonesia, etc.).

Scholarship on these societies, unfortunately, has not been helpful in providing an adequate
methodological or theoretical framework for the present analysis on media policy change in
Lebanon. Lebanon does not easily fit the label “society in transition” in the sense that it neither
emerged from a communist dictatorship nor from a capitalist one. Indeed, one can argue that,
despite the amendments to the Lebanese constitution introduced by the Taef Agreement, and
except for the fact that the government attempted to “reorganise” the media after the end of the

civil war, the Lebanese political system remains practically the same.*” Despite its specificity,

however, Lebanon does share with the above-mentioned societies in transition the common
characteristic of having a media system in transformation. Radical change, indeed, was marked
by the introduction of /egal private broadcasting for the first time in the country and in the Arab
world. It is an understanding of this change in the media system specifically and what caused it
to happen which constitutes a major objective of the present analysis. In this respect, the
literature on policy analysis, more than any other field, was able to provide useful tools and

concepts to analyse the 1994 Act.

8 Wildawski, 1987, p. 12, emphasis added.
% See Kyu Ho Youm, 1996.
87 See Chapter 3 on the nature of the Lebanese state.
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WHAT THIS RESEARCH IS (AND IS NOT) ABOUT

A literature review in the classical sense of the word will not be undertaken for the following
~ reasons: first, the multidisciplinary nature of the general field of policy‘analysis makes the very

idea of reviewing all the literature daunting, if not, I may say, quite impossible.**Any scholar

who even thinks of embarking on such an enterprise would have to be a 21* century
Renaissance person in the fullest sense of the world: she or he has to be versed in economics,
mathematics, political science, sociology, psychology, legal and ethical philosophy, and more.
Second, some sub-disciplines of the general policy analysis field are simply not applicable in
the case of the Lebanese Act of 1994. It would be absurd, for instance, to use cost-benefit
analysis to explain the 1994 Act and how and why it came about. Cost-benefit analysis
invariably uses money as a unit of comparison, which is not the case here. More importantly, it
“tries to establish an equilibrium rather than introduce change”, and is thus incapable of
explaining change which is precisely one of the main tasks of this study.®” This does not mean,
however, that I do not consider it necessary to review in the following chapter the major
English language literature on policy analysis, with an eye on their common objective. Without
getting into the muddle of terminology,” all policy analyses, whether economic, political,
sociological, mathematical, or other ultimately seek to analyse policy.

Finally, a review of the studies on societies in transition was mostly helpful in pointing out

to the inadequacy of ethnocentric and of other existing research paradigms®’ to account for

policy change in Third World countries. Unfortunately, these studies could not (yet) offer an

alternative framework useful for research on international communication policy. ** Therefore,

# This difficulty has been faced by scholars who attempted, and accordirig to others, failed, to offer a review of the

various camps working under “policy analysis”. A major criticism in such cases is the realisation that one and the
same author can offer a good review in one field of policy analysis (e.g., political science) and a weak or
incomplete one in another (e.g., economics and operation research). For more details, see Nelson, 1997, p. 177.

% For an explanation and critique of cost-benefit analysis, see Pal (1992, pp. 51-57); and White (1994, pp. 859,
864, and 865). _ 4
% For a detailed discussion of the different categories of policy analyses, see Dunn (1981), Pal (1992, p. 20),

Majchrzak (1984, pp. 12-14), and Wildawski (1987, p. 14). Writings about the different categories can be
confusing either because they use different terminology to refer to the same type, or same terminology for
different types, or simply because, depending on the writer, the categories are not mutually exclusive.

Msee Downing (2002 and 1996). Other societies in transition that also became the focus of research in

communication, media policy, and change were South Korea, Taiwan, the Philippines, Thailand, Indonesia, and
even China. Hong (2002), Yoon (2002), and Kyu Ho Youm (1996).

%2 See Downing (2002 and 1996).
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it seems futile to review them and to discuss their relevance for the present study on

broadcast legislation in Lebanon. As a consequence, and in the absence of methodologically
systematic, theory-based research on communication policy in Third World countries, in

general % and on media in the Arab World, in particular, the present study inevitably suffers

from a lack of an adequate “tested” theoretlcal and methodological foundation. More
importantly, it suffers from an absence of secondary sources on media policy in Lebanon.
Because of these major shortcomings, it is important to stress at the outset that it is beyond
the scope of the present research to review and critique the major theories and methodologies
of both policy and communication research in order to develop a testable hypothesis for future
research in those intersecting fields. This is not to suggest in any way that there is no urgent

need for such theorising,”* but it would be asking too much from research that practically had

to start from scratch. To my knowledge, no detailed historical (descriptive or analytical)
account of the various phases of the 1994 Act exists. The very few available writings about the
1994 Act can hardly be seen as substantive secondary sources which can be built upon in the
present analysis: they remain basically parochial, anecdotal, lacking detail, weakly argued, and

devoid of any theoretical and methodological framework. * They merely reiterate, albeit in an

academic format, what, to a lot of Lebanese lay people, is by now general wisdom: i.e., that the
1994 Act, especially the way in which it was implemented, served the interests of the politico-
economic elites. This lacunae in the secondary sources automatically makes the need for
theorising secondary to the task of thoroughly documenting the post-Civil War period in
Lebanon, from the time when the 1994 Act was first introduced in 1991 to when it was

implemented in 1996.

Problems of primary research in Lebanon

In order to explain (but not justify) some of the reasons accounting for the paucity of
primary research in the area of media and politics, I believe it is necessary to explore various
difficulties that researchers face in Lebanon, especially when trying to locate and access official
documents, statistics, and archival material. In Policy Research, Putt recognises the

innumerable (new) advantages presented to policy analysts by the “Information Age... [with]

%3 Downing argues how existing theories of the media have failed to explain media systems in the Soviet bloc, and

to account for change in those societies (1996).
%4 See also Sparks, 2002, p. 4.

9See, for instance, Al-Abdallah Sinno (2001) and Rammal (2000).
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one result of the information explosion [being] that a vast quantity of materials produced and

consumed by organisations and individuals exists for research purposes”. *® In the area of

communication, researchers interested in investigating the size and power of major media
corporations are advised, among other things, to use reports on market share which are
publiciséd by the press or existing regulatory agencies. They can alsovwrite the companies
asking them for their annual reports and accounts, which public companies have, by law,

recently been required to make available to the public in some countries.”” Though such

researchers know (or are made aware) of the difficulty, if not impossibility, of gaining “access
to the corridors of corporate power”, several alternative research strategies are easily available

to them, and can actually be more relevant in assessing corporate power and control.”

This enthusiasm for the increasing possibilities for research in general is indeed additional
evidence of the ethnocentrism of media research, and unfortunately cannot be shared
universally by analysts from developing countries. To start with, far from having reached the
Information Age, mostly due to economic reasons, many Third World countries have been left

out of the Information Age altogether.”” Indeed, not ohly does the Arab world lag far behind in

terms of internet access, for instance, but this access is often monitored and limited by the
authorities, with some “sensitive” sites simply blocked from the public, even inside American

accredited universities.'” Moreover, whereas Western researches have access to a wide array

of public documents and official statistics to use in their research, the same cannot be said
about media researchers in Lebanon. A simple example concerns the non-availability of
statistics in the country. As will be explained later on in chapter 3, population statistics are a

highly sensitive matter in a country where “demographic considerations [are] intimately bound

% putt, 1989, p. 224.

7 Deacon, D., M. Pickering, P. Golding, and G. Murdock (1999). Researching Communications: A practical

Guide to Methods in Media and Cultural Analysis. London: Amold, p. 34 and 35.
% Deacon et al, p. 35-38.

%9 According to one of the supervisors of the most recent UNDP sponsored report on the Arab world (2002), the

per capita income growth is the second lowest in the world, and, “on essential political and civil freedoms, the
Arab world ranks dead last. Even sub-Saharan Africa is better wired to the world.” Moreover, the report confirms
that “in addition to a lack of freedom of expression, Arabs suffer most from a knowledge gap and gender
disparities”. Hunaidi quoted in Daily Star, 10 December 2002.

19 American universities in Lebanon deny internet access to pornographic sites and politically-sensitive material

(e.g. Israeli sites). As a teacher of communication studies, such restrictions affect my ability to teach comparative
analysis of newspapers content, for instance, because the Jerusalem Post is inaccessible through the university’s
terminals. By contrast, it is often possible to access Israeli sites with private internet connections at home.
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2

up with the fundamental issue of distributing and maintaining political power’ 1o This

absence of statistics, however, is not Hmited to the demographic make up of the country. For a
variety of reasons, official or reliable statistics in other areas are equally missing (e.g. the
number of Syrian guest workers in Lebanon), including statistics on the market share of each of
the broadcasting station. | » '

The difficulty of conducting primary research in Lebanon, especially in the area of
communication, has already been mentioned by other Lebanese academics. This difficulty was
mostly manifested - in the area of media research in particular - in the refusal of journalists and
broadcasters to discuss, for fear of harassment, the state of broadcasting in post-war Lebanon,

at least until “broadcasting regulation issues have faded in importance”.'”

Indeed, many Arab countries (including Lebanon) are, at best, fledgling democracies where
the related concepts of freedom of expression and access to information remain anathema.
Speaking of my own experience with media research in Lebanon, I can say the following: in
the absence of a freedom of information act, of national libraries, national archives,
administrative transparency, or public accountability, access to original documents and records
is almost impossible under normal circumstances. Where national libraries and archives exist in
neighbouring Arab countries (e.g. Syria), access to them may be conditional on approVal, ona
case by case basis, by the related authorities. A trip to the biggest national library in Damascus
(the Assad Library), in the Fall of 1998, proved to be informative in that respect (though quite
useless for the present research). There, I learnt, after making a long list of all the media related
books that I wanted to use for the present research, that the books were classified (or
“prohibited”), and that I needed special permission from the Syrian library officials to be able
to consult them. For an authoritative, anti-democratic regime like the Syrian one, I presume,
any book on media, democracy, or freedom of expression must be kept out of public/academic
reach for “security reasons”.

Even when the documents in question are not classified, they can be arbitrarily treated as
such by administrators. This does not mean, however, that the general public (including
academics) has no access to official documents and files whatsoever. More often than not, it
simply means that access to what is essentially non-classified information depends on whether

the respective government administrator responsible - because of bribery, special connections,

191 Samir Khalaf (1987). Lebanon’s Predicament. New York: Columbia University Press, p. 185.

192 Marwan Kraidy (1998). ‘Broadcasting Regulation and Civil Society in Postwar Lebanon’, in Journal of
Broadcasting & Electronic Media, 42 (3), 1998, p. 388.
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or influence peddling (“wasta” in Arabic)'®® — allows it. My own personal experience with

government bureaucracy and “discretionary” transparency was one such example about the
importance of having wasta or being “well connected” in Lebanon. Indeed, what eventually
helped me have full access to the license applications kept by the National audio-visual Council
(documents which,'according to law, are not available in their entirety to researchers in the |
Western world) was the fact that I resorted to influence peddling with a top-ranking
government official who was also a personal acquaintance. In other words, in developing
countries, where influence-peddling is a common and pervasive practice, a person with the
right “connections” can have access to sensitive material that is not available to the public even

in the most transparent democracies in the Western world.'® I was, in that respect, “lucky” for

being able to access highly sensitive original documents, i.e., complete broadcast licence
applications, including personal, hand-written comments by members of the National Audio-
visual Council or NAC. This access, unfortunately, was conditional, dependent on the “whims”
of the NAC official who was supervising and to a large extent, allowing it. Anyone familiar
with the practice of influence peddling (or “wasta” in Lebanon) knows that favours, sooner or
later, have tb be returned. In my case, I found myself'in a situation where the pay back was to
be in kind, mostly in the form of expected “romantic” favours. In other words, every extra day
spent consulting these precious documents was accompanied by additional pressure from the
“supervisor” to pay him back, and the more time I spent consulting the documents the more the
pressure and the expected extent of the pay back increased. For these reasons, I could not spend
as much time as I needed (the way researches in Western archival libraries can) to consult these
mostly inaccessible documents that were crucial for my research: access to them was neither
free, nor a right I held as a Lebanese citizen and researcher. Consequently, I had (against my
will) to narrow down my search as much as possible, consulting, in the end, and over a period
of just one week, only those applications that I thought would help me best understand the
NAC’s licensing recommendations. These were the files of the following applicant television
stations: LBCI, MTV, FTV, NBN, NTV, Al-Manar, and Tele Lumiere. I chose these stations

103 A5 sociologist Samir Khalaf documents, the concept of “wasta” or clientelism is still rampant in Lebanon and is

due to the “survival of primordial loyalties, kinship, communal, and sectarian commitments™ at the expense of the
rule of law (Khalaf, 1987, p. 142). In such a system of political brokerage, “clients, who normally lack the power,
wealth, and connections to obtain favoured treatment would be more than willing to pledge their allegiance in
return for the benefits and private goals the patron can secure on their behalf” (p. 143, emphasis added).

194 Influence peddling is actually part of a more general phenomenon (i.e. clientelism) pervasive in various parts of

the world. In post-Soviet Russia, for instance, it is referred to as “blat”, and is an informal mechanism preferred to
the rule of law (e.g. recourse to courts) because it is a “tried-and-true method of conducting business” (Brown,
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because the first four were the only television stations licensed in the first round of licensing

(i.e., in September 1996), while NTV had to apply several times and to go to court to finally get
the licence three years later. The case of the religious broadcast stationslAl-Manar (Shr’ite
Muslim) and Tele Lumiere (Maronite Christian) is particularly interesting. Although the 1994
Brovadcasting Act is silent on the issue of religious broadcasting, the authorities interpreted the
law, with the support of the Guidebook for Operating Conditions, as prohibiting exclusively
religious broadcasting. Nevertheless, the two aforementioned, purely religious stations were

allowed to continue their operation (for reasons that will be explained later on).

In sum, due to the research limitations outlined in this chapter, this stﬁdy will primarily seek
to document the five-year period that elapsed between the introduction of the Act and its
implementation. Only secondarily, and with reservation, will it try to evaluate media policy
change in post-Civil War Lebanon. For methodological reasons, this evaluation phase will be
saved for the last chapters (i.e., chapters 7 and 8), when those methods and theories of policy
analysis reviewed in Chapter 2 and deemed most adequate will be called on to make sense of
the primary research and historical documentation. In other words, the main contribution of this

.study will hopefully lie first and foremost in its meticulous collection and organising of primary
sources and information and then in suggesting (separately from the primary research) ways of
interpreting this data. Hopefully, this will provide a solid point of departure for other
researchers who can go on to develop and test theories of change in international media policy,

especially in Arab countries.

2001, p. 244). This concept of clientelism and its effect on media research will be dealt with in more details in
Chapter 2.
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CHAPTER TWO

POLICY ANALYSIS: THEORY AND METHODOLOGY

‘The policy making process: major analytical tools ,
In this chapter, T will introduce the major parts of the policy making process. These parts
also constitute the analytical sections and/or chapters dealt with in the present analysis. There

are several elements, steps or processes’ of policy making which are usually the object of
ps or p policy )

analysis. These are: problem definition, policy formulation, policy adoption, policy

implementation, and policy evaluation.” Together, these stages represent the policy making

process.

The first stage in the policy making process is that of problem definition, when public
authorities usually perceive or identify some “problem” or “problems” that require a solution.
These problems then constitute the “why” of or rationale for policy making and determine
largely the type of solutions or goals that policymakers seek. In the case of the 1994 Act, for
instance, the Document of National Reconciliation that sought to put an end to the Civil War
identified the disorganised media landscape as a major source of discord in the éountry. The
solution was to introduce legislation that would end this state of disorganisation, and “serve the
efforts of reconciliation and the objectives of ending the state of war”.* The text of the 1994
Act thus provides the “how” of solving the problem of disorganised media: it is the policy
instrument or the strategies or means through which the goal of ending the state of war was to
be achieved.

It should be noted here that, unlike positivist policy analyses,” “new”, post-postivist policy
analyses consider the process of problem definition as subjective, contingent, andf inherently
political. I will return to the “problem” in the problem definition process much later 6n in the

study, to establish to what extent problem definition in the case of 1994 was political (at least

! Each stage itself constitutes a smaller process. Thus we can speak of the process of policy formulation, the
process of policy implementation, and so on. For an elaboration on these various processes, see Portney, 1986, p.5.
? The titles of the different stages of the policy making process may differ in the literature on policy analysis. For
example, what Portney (1986) refers to as “problem formation” stage is often referred to as “problem definition”
in other writings (Dery, 1984).

3 See Chapter 4, section on “the problem definition stage of the 1994 Act”.

* Taef Agreement, Section A, Paragraph I1I, Article F.

5 See following section on theories of policy analysis.
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partly), and to deal with the implication of such problem definition for Lebanon’s media

system in the 21% century.

After defining a problem (depending on the policy sector and the political system) various
political actors (e.g., legislative leaders, executive branch officials, activists and interest groups,
courts, etc) interact to'comg up with different proposals to solve the problem. Thié step may be

referred to as policy formulation, policy initiation, or agenda-setting.’

Policy adoption occurs when (depending on the political system) legislators, executive
officials or courts enact a specific policy response. This response can take various forms. It is
the “means” or “instruments” devised to “ensure that the government’s goals have the best
chance of being met”, or “the means whereby policy goals and policy problems are bridged”. It
could be a piece of legislation, an executive order, an administrative regulation, a court

decision, or some other measure.’

Policy implementation occurs when an adopted policy is turned over to an administrative
unit to be put into effect. Assessing the success or failure of some policy cannot be achieved
properly without considering the implementation process. Only after a policy solution is
implemented can we find out why a certain policy failed. It could be, for instance, because of
the type of solutions it offered (bad design) or because the way in which those solutions were

executed was flawed (bad implementation).®

Finally, the process whereby governments review what has occurred in an attempt to
determine whether programmes or policies have worked and should be continued is referred to
as policy evaluation.

These various parts of the policy making process, it should be noted, are not necessarily
interconnected. They can exist independently of each other, and can even be contradictory in

terms of objectives sought within one and the same policy. As Portney explains,

¢ This stage can also be referred to as policy formation or policy design.

7 For a typology of the policy making process see Pal (1992, Chapter 7); and Portney, (1986, pp. 6-7). For

” &

instance, some policies are considered “distributive”, “regulatory”, “redistributive”, or “structural”. As already
explained, in the case of the 1994 Act, we are dealing with a regulatory policy where the government attempted to
deal with the limited spectrum and great number of existing broadcast stations by granting licenses to a few
successful applicants only.

® These, however, are not necessarily the only criteria according to which a policy is judged. For instance, a policy

may be a failure in meeting the goal for which it was designed but a success in terms of the popularity and political
success it generates for the government. Such is the case, Pal argues, with respect to Canada’s policy on
multiculturalism (1992, p. 171).
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Success in one process does not necessarily imply success in others. An item can be
prominently on the agenda, for instance, without subsequent passage of legislation; passage
does not necessarily guarantee implementation according to legislative intent.”

The present study deals with all of the above-mentioned processes of policymaking. This is
made possible because, nearly a decade after its introduction, I was able to look back on the
entire policy making process: from the early ’stages of problem definition (i.e., recognition in
the Taef Accord that the media landscape had to be reorganised) to the final stages of the
implementation of the 1994 Act.!® This decision to include all the major processes in the
analysis was indeed based on a methodological and theoretical choice, as we are going to see in
the following section on theories of policy analysis.

Having introduced briefly the major steps in the process of policymaking, I am going to use
Pal’s similar though more contextualised and inclusive breakdown of the process for an
elaboration of one additional step in the process, that on policy determinants.'' According to
Pal, the main elements of the policy process are policy determinants, policy content which has
already been discussed and includes problem definition, goals, and instruments (or policy

formulation), and policy implementation and impact (or evaluation).”?

Policy determinants

As Pal explains, policy determinants are the “causal forces that may be considered responsible
for generating policies”.”” Such forces include the stage of economic development in a given
country and the existing constellation of economic power, its political system or culture, the
existence and strength of public opinion, interest group pressures, the acuteness of political and
party conflict, the role of the media, and so on.”* Policy-making, he adds, does not take place in
a vacuum, nor should analysis of policy-making do so. Indeed, a current fundamental
rethinking of the study of policy formation - itself part of the post-positivist critique of the field

as we will see later in the review of policy theories - calls for going back to “prepolicy or

? Kingdon, 1984, p. 3.
19 Most applied policy analyses are bound by specific time limits and can only deal with one or two of those

processes, usually with the purpose of recommending policy alternatives or evaluating some stage of the
policymaking process.

' pal, 1992, p. 21.
12 pal, 1992, p. 21.
13 pal, 1992, p. 20.
14 pal, pp. 21- 22.
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predecision dynamics” because “context matters”, and “ is not entirely manipulable”.”®

Context is indeed what gives policy analysis texture. As May writes, “an important perspective
of those writing about policy design is the emphasis on matching content of a given policy to

the political context in which the policy is formulated and implemented”.'® Providing context

for policy analysis necessitates, among other things, an examination of core societal values, of
institutional and legal constraints, and of history. Dror refers to this process of contextualising

policy studies, or the requirement to penetrate into deep historic processes as “thinking-in-
history™:"”

There is no hope of correctly understanding contemporary events and current processes and
for impacting as aimed at on longer time spans if policy thinking is confined to thin slices of
time, as is the rule in most policy-making and policy studies alike. Thinking-in-history,
therefore, deserves all the more underlining as a must for advanced policy sciences.

The lack of context, as Eapen notes, is even more glaring in the case of research on
communication and development in particular - an absence that is mostly due to the

ethnocentric nature of research in the area:'®

The media represent only one set of institutions among the many...they do not exist or _
operate independently of politics, economics, culture, traditions, and so on. This was willy-nilly
missing in most of the communication and development research that had preceded. In
addition, many of the approaches ignore the history of developing countries: their internal
ongoing process of change and conflict, external relations (often with colonial powers),
traditions, and cultures. All these form a wider social context of which the modern media are
only a part. The introduction of mass media is frequently neither the first nor the most
important of modernising factors. Its relevance and place in the process needs to be established
empirically, not taken for granted.

However, as Pal warns, “context is of course a slippery word”, manifesting itself on more
than one level: i.e., the local, national, and international levels. In the case of broadcast policy
in Lebanon, for instance, one way of understanding policy change after the end of the Civil
War could be informed by an understanding of the multiple contexts of the 1994 Act. To name

only a few, and without prioritising, there is the immediate context of policymaking, or the

5 Bosso, 1994, p. 96.

16 p 3. May as quoted in Bosso, 1994, p. 96.
7 Dror, 1994, p. 7.

18 Eapen, 1994, pp. 279-280.
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specific “policy community”!? that tended to dominate the shaping of the Act (e.g., Council

of Ministers, MPs, private media lobby, and so on).?’ The literature on policy analysis identifies

various players taking part in policy formation: in addition to the major ones involved (usually
the government or administration, parliament, and the president), we find interest groups
(business, professionals, organised labour, Cconsumers, envirdmrientalists, academics,
consultants, and so on), the media, and public opinion. The inclusion of several of the non-
governmental players, however, makes sense only if the system studied is democratic. For
instance, public opinion can only truly have some effect on the decision of a government if the
latter has been democratically elected, seeks re-election, and is accountable to its electorate

through a system of checks and balances.?! This is another instance where the ethnocentrism of

research surfaces: it is difficult to determine how analyses of the extended policy community
existing in Western democracies applies in the case of Lebanon. Indeed, Lebanon witnessed
only two parliamentary elections since 1972 (in 1992 and 1996). Both elections, it should be
noted, have been boycotted by a significant number of the Lebanese Christian electorate and
have been denounced by some local and foreign monitoring groups, parties, MPs, academics,

and so on.?? Still, the key (visible) players involved will be introduced in Chapter 5, in the

section on policy formulation. These are the Council of Ministers (the Hariri government
between 1991 and 1996), some members of parliament, and the lobby groups — the most vocal
of which was the private media lobby group. These players, as will be demonstrated based on
newspaper reports of their activities and official documents, were able, with various degrees, to
have an influence during the stages of policy formulation and adoption of the Lebanese
broadcasting law. Their role was also studied in a subsequent stage of the policymaking
process, i.e., the implementation of the 1994 Act as studied in Chapter 6. This was done partly

by examining the ownership patterns of applicant stations, in an attempt to answer the

19 This is the term often used to describe major actors involved, in one way or another, in the policymaking
process. For an elaboration of which players make up the policy community, see Kingdon (1984).
%0 See Chapter S for an elaboration on the role of the Lebanese policy community in shaping the design of the Act.

2! As Kingdon argues, (Western) policy analysis has established the ability of mass public opinion to affect the

policy making process, though this effect is more marked in certain stages of policymaking than others (1984, p.
66). See also Heineman (1990, p. 107) for a discussion of the importance of understanding the role of the
electorate in the study of policy process.

22 Khoury (1993) and Al Markaz Al-Loubnani Lil-Dirasat (1998). The number of those Lebanese people who

boycotted the elections is not exactly known. For background information about the problem (and lack) of
population statistics in Lebanon, see Chapter 3.
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following questions: why were certain applicants successful and others, with equally

satisfactory — if not superior applications as will be argued, failed? Is this failure arbitrary or

coincidental? After all, for purely physical and technical reasons,” the spectrum could not

accommodate all successful applicants. Could the licensing process have been based on
considerations other thah purely technical ones? What could these considerations have been? - |
Could the identity of the shareholders of the successful applicant stations shed more light on
the puzzle of the 1994 Act, especially during its implementation phase? Here, elite theory
(generally absent from the literature on policy analysis, including Kingdon’s sophisticated
model) will prove quite useful in shedding more light on the policy making process related to
the 1994 Act, especially concerning the role played by the Lebanese policy entrepreneurs.

Another context for the Act is the general political tradition of the country; hence the
necessity to examine the nature of the Lebanese state, changes in the political system after the
Civil War and the influence of these changes on the policymaking process. Indeed, as will be
argued later on in, it is the pervasive culture of confessionalism in Lebanon (explained in
Chapter 3), and not the wording or provisions of the 1994 Act for example, which explains to
some extent the way the Act was implememed.

Finally, it will be noted, the change in the media system in Lebanon cannot be understood in
isolation from the international context of deregulation and development in communication
technology which has swept Northern America and Europe since the 80s, and helped introduce

de facto change in the Lebanese media landscape.

Theories of policy analysis 4

Despite the various theoretical and methodological shortcomings of the discipline of policy
analysis, whether in the context of Western liberal democracies or the Third World, or whether
in the areas of policymaking in general or communication in particular, policy analysis still
offers, in my opinion, the most systematic and effective way of understanding policy-making
and its intricacies. This is especially so in a (complex, multi-confessional) society that
experienced change, as is the case in Lebanon. In the following section, I will review briefly
the major theories of policy analysis, discussing their basic tenets, advantages and limitations

with respect to their applicability for the study of the 1994 Act, and argue that some of these

23 At least at the time of the implementing of the Act, digital technology was not yet available in Lebanon to allow
for more frequency allocation.
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theories are, despite the earlier-mentioned problems (e.g., ethnocentrism), better fit to help

explain change in the media system in Lebanon.

There are several theories that attempt to explain the process of policy making.?* Some of
the most important of these theories are: the rational choice theory, the stages model of
decisioh—making, incrementalism, the neo-institutional approach, the ideas-based theory, and

the agenda setting approach.

1. Rational choice theory
To start with, the rational choice model conceives of policy-making as “a logical, reasoned and

neutral way organisations assess problems, propose solutions, then choose and carry out

courses of action”.’ According to this theory of human behavior in organisations, individual
choice is the “foundation of political action and inaction™ and the rational actor is constantly

engaged in the process of “optimising”, or “selecting the course of action with the highest pay-
off”.%" From an analytical perspective, the theory is based on several assumptions, the most
important of which are grounded in positivism. According to this theory, for instance, “there is
an objective world that exfsts outside of the mind...since it is lawfully ordered, we can come to
understand it through research methods that encourage neutrality and objectivity”. Moreover,
“the only knowledge we can be certain of is empirically based”, and there is the possibility to
“objectively analyse information about policy altematives through scientific research

methods.””® Consequently, rational policy model analysis uses quantitative techniques, mostly

borrowed from the social sciences with demonstrable cause-effect relationship, empirical data,

and replicable findings.” Another aspect of this policy analysis paradigm, “in spite of the claim

* There are theories of policy analysis in general and theories of policy process in particular. The present study,

being focused on the introduction and implementation of the 1994 Act, will focus on theories of policy process.
Moreover, This review is not meant to be exhaustive. Indeed, it is rather selective, and focuses on major (but not
all) theories of policy process. For instance, some theories were not dealt with when other, similar theories have
been reviewed in this chapter. Such is the case, for instance, with the “group and network approaches”. These
approaches generally fail to account for how power is exercised during policymaking, and to explain policy
formation and change. For a more detailed review of the field of policy analysis, see John (1998).

23 John, 1992, p. 33.

% John, 1992, p. 116.
77 Rich and Oh, 1994, p. 74.
*® White, 1994, p. 858. See also pp. 858-860 for a detailed criticism of the rational theory of policy analysis.

% One example of such rational techniques is the zero-based budgeting system to “appraise annual public spending

decisions from first principles”. Another technique is the cost-benefit analysis of government investment projects.
It is a “method of evaluating the economic and social costs of a public project in monetary value”. QObviously, this
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. 930+ - . . .
that analysis eschews values™,™ is its strong normative claim drawn from economics (e.g.,

methodological individualism)*', according to which individuals “rationally prefer whatever

they perceive to be in their self-interest.”*?

The limitations of rationality as a method of problem solving have been amply discussed in
earlier literature. Indeed, reviewing the literature on policy analysis, one quickly becomes

aware that this is one of the most criticised theories of social science inquiry.” Not only has the

theory been found to be unrealistic and simplistic in its understanding of decision-making at the
individual level (human beings are found rarely to adopt the rational decision-making
approach),* but this is especially so when this understanding is extrapolated to explain the

complex activities of modern governments. The theory indeed assumes “a single decision

maker, or at least a decision-making unit, at the apex of the information system”,”” when indeed

the policy community is neither homogeneous, fully informed, nor purely motivated by logic or

reason to reach the “best technical solution to a problem’*® As Majone concurs, the model is

very narrow in that it has been developed for “an individual who wishes to be consistent”.
“When several individuals are involved”, he explains,

the model does not require them to agree on their orderings and evaluations; each may be
rational (that is, consistent) in holding quite divergent views. If a joint decision is required, they
will have to resolve their differences through interactive processes like negotiation and
persuasion, about which the model is silent.”’

More importantly, the rational choice theory explains public policy as “the management of

macro-economic policy in a representative democracy”.’® Governments are seen to have a

procedure cannot adequately calculate the social costs and benefits of some public projects. “In the end”, John
writes, “policymakers made judgements about the desirability of the projects, which was exactly the type of
behaviour advocates of these techniques wished to avoid” (John, 1992, pp. 31-32).

30 White, 1994, p. 859.

31 White, 1994, p. 859.

32 White, 1994, p. 859.

3 See earlier section on the post-positivist critique of science.
34 Herbert Simon as quoted in Rich and Oh, 1994, p. 74.

33 pal, 1992, p. 40.

3 pal, 1992, p. 40.

37 Majone, 1989, p. 15, emphasis added.

38 John, 1998, p. 127.
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range of choices about various public issues (taxes, interest rates, and so on) but ultimately

the “preferred” policy 1s produced

as parties compete on different platforms and voters assess the party best able to manage the
economy”. Another way of explaining the direction of macro-economic policy is to see it as a
_relationship between party leaders and voters and to assume that voters reward the government
~ that delivers them a stream of economic benefits. >

The rational choice theory is actually unable to explain change, which is precisely what

needs to be explained in the case of Lebanon. Moreover, the needed context of the model (i.e.,
representative democracy), with its related assumptions about the role and function of the
electorate in determining to some extent a “policy cycle geared to the timing of elections that
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drives the economy and voting behaviour,”" makes the rational explanation inapplicable, even

useless in the case of Lebanon. Indeed, in Lebanon, not only is there (still) a total lack of

statistics which are vital for such studies,*? but the (newly-restored) electoral process itself,
since 1992, has been contested.”> Moreover, the country, at the time of the discussion of the

1994 Act, had barely emerged from a 16-year old Civil War, and its policy making community
(specifically at the level of ministers of the government) was not exactly what one would term
“rational”, being highly fragmented and often antagonistic, with a plethora of actors in a
constant tug of (confessional) war, despite clear provisions to put an end to political

confessionalism in the constitution of the Second Republic.**

2, The “stages” model
The major assumption of the “stages” model of policymaking is that policy proceeds in discreet

stages, in a linear, time-ordered sequence of events.* Policy is seen, for instance, to start with

% John, 1998, p. 127.
“ John, 1992, p. 138.

“! John, 1992, p. 128. As the author notes, rational choice explanations of public policy, in contrast to studies of
voters, parties, and legislatures, are “rare” (1992, p. 117).
“2 See Chapter 3 for the political reason why Lebanon still has no census or any other population statistics.

*¥ Since 1972 (3 years before the outbreak of the war), Lebanon has had only two parliamentary elections (in 1992

and 1996). Both were controversial in voters’ turnout and in their results and led to several lawsuits filed with the
constitutional council to contest the results. See Al-Markaz Al-Loubnani Lil-Dirasat (1998).

* See Chapter 3. It should be noted here, for instance, that during the first post-war Hariri government, the prime

minister (i.e., Hariri) was publicly at odds with his minister of information Samaha who eventually was replaced
by a political and economic ally, Minister Makari.

** This linear representation of the policymaking process is especially advanced by journalists, bureaucrats, and
politicians, “because of the attractiveness of clarity” (John, 1992, p. 24).
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policy actors identifying a problem, negotiating a solution to it, reaching a decision, and then

implementing it. As subsequent policy research has demonstrated, however, the policy making
process rarely follows such a sequential model. It is often more of a “never-ending circular
process”, with governments “reformulating responses to problems they have already acted

on”.* Of even more significance, case studies of the policymaking process have shown the

process to be “messy”, “loose”, 47 and certainly less orderly than the approach portrays it to be:

Governments often fail to introduce policies they promise, or they retreat in the face of
opposition. On the other hand, sometimes radical changes occur suddenly, perhaps at the end of
the legislative process, and are maybe little noticed by the public. In no way does the policy
process correspond to the linear model except in the minimal sense that a policy has to be
proposed, legislated on and implemented. The more policy analysts acknowledge complexity in
decision-making, the more the linear idea dissolves. The policy process becomes more about
attempts to counteract the unanticipated effects of public decisions than about responses to the
demands that caused the policy to be introduced in the first place. Thus there is no beginning
and end to public policy, for the most part, there is only the middle. *®

3. Incrementalism

Whereas the rational model was dismissed early on by several critics for being unable to
describe reality and to account adequately for the way the policy process worked, an alternative
model emerged in response to this failure. Incrementalism challenged the sequential model of
policy making, including the belief that government was characterised by a single, omniscient
decision-maker capable of unified, rational decision-making. Indeed, in most countries, modern
governments have extraordinarily complex bureaucratic structures with overlapping mandates
and few clear centres of control. Moreover, policy-making is often distinguished by crisis
response, short time horizons, and imcertainty, rather than the leisurely pace of dispassionate
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assessment implied by the rational model.”” Finally, by more closely scrutinising the

policymaking organisations, incrementalism has shown that policy actors are not “neutral cogs
in a policy machine”,”® but individuals with political interests to extend and defend.
More importantly, as a means of explaining the policy process, the incremental model posits

that decision makers do not consider each issue or programme afresh. Instead, they start with

what they are doing as a given, and move on from there by making small, incremental, and

* Portney, 1986, p. 6.

4T Kingdon, 1984, p. 78.

“8 John, 1998, p. 26, emphasis added.

% John (1998), Pal (1992), and Doern and Aucoin (1971).
0 pal, 1992, p. 42.
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marginal adjustments. The result is that policy changes incrementally, piece-by-piece, and

not in large leaps. By including both a cognitive and organisational component, the model was

indeed found to describe several political and governmental processes.”!

One can find various criticisms of the incremental model, including some by its very -

proponents Lindblom and Wildawski.”?One such criticism, for instance, is that the incremental

model, although “circular” in its description of elements of decision-making, is - similarly to
the rational model - “silent™ about why decision-makers adopt certain policies at certain times
and places. This silence, according to John, makes incrementalism unattractive and
unsatisfactory to theorists of public policy who are mostly interested in understanding the why

of policymaking.5 3 Another criticism is, however, of specific relevance for the present study.

Incrementalism is found to be essentially conservative, only capable of describing the slow

process of generating alternatives and small legislative and bureaucratic changes stretching

2554

over years. It is, unable, however, to develop a “satisfactory account of causation,”” and
y ry

provides no basis for dealing with major social problems and sweeping change.”® As Doern and

Aucoin wrote,

In one sense situations such as crises or grand opportunities cannot be explained by the
incremental model because they enable policy-makers to arrive at decisions using major value
alternatives [...]. The incrementalist model, therefore, in attempting to suggest what constitutes
the reﬁ]ity of policy-making, tends to eliminate all behaviour not “typical of ordinary political
life.”

Indeed, this conservative nature of the model - explaining change incrementally - makes it
literally unsuitable for explaining a major policy change such as the Broadcasting Act of 1994,
which was introduced in a highly conflictual, fragmented society transitioning from civil war to

reconciliation.

5! Kingdon, 1984 p. 79; and Pal, 1992, p. 41.

*2 Lindblom 1968; and Wildawski 1987. For a more detailed criticism of incrementalism, see John (1998, pp. 33-
36), Calista (1994, p. 129), Kingdon (1984, p. 83), and Pal (1992, p. 40)-
33 John, 1998, p. 36.

34 John, 1998, p. 33.
% White, 1994, p. 861; Pal, 1992, p.41; and Kingdon, 1984, pp. 80, 81, and 206.
%1971, p. 16.
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4. Neo-institutionalism

In the 1980s, there was a revival of academic interest in the role institutions play in politics,
and a surge of interest in “bringing the state back in”, and of placing it at the centre of

analysis.>’ Researchers were increasingly becoming disillusioned with mainstream approaches
to politics which either paid too littlé atténtibn to institutional structures or which assumed that
policy resulted from socio-economic factors.’ $0Organisational behaviour was assumed to be
rule-bound,* and policy results shaped by institutional structures “rather than abstract

theory”.*’ According to Skocpol,

... states matter not simply because of the goal-oriented activities of state officials. They
matter because their organisational configurations, along with their overall patterns of activity,
affect political culture, encourage some kinds of group formation and collective political
actions (but not others), and make possible the raising of certain political issues (but not

others).’!

Unlike the old institutionalists who consider institutions the defining feature of modern

political systems, the neo or new-institutionalists®® accept that there are several influences

(including economic ones) on po_liéymaking. Though institutions matter, they “recognise the
complexity of decision-making” and “seek to place the contribution of institutions in a

prominent place alongside the many other causes of political action.®®
Neo-institutionalism, however, shares several problems with traditional institutionalism.**

While institutions are central to understanding the policymaking process, they can also be the

57 pal, 1992, p. 98. As Pal explains, “state” here means state officials and their capacities to affect public policy or
arelatively permanent set of institutions. ’

38 pal, 1992, p. 98; and John, 1998, p. 57.

59 By rules, Olsen and March mean “routines, procedures, conventions, roles, strategies, organisational forms, and

technologies around which political activity is constructed...beliefs, paradigms, codes, cultures, and knowledge
that surround, support, elaborate, and contradict those roles and routines” (1989, p. 22).

¢ Majone, 1989, p. 118.
¢! Skocpol as quoted in Pal, 1992, p. 98.

82 Other approaches, though they are also more sophisticated than the “older” institutionalism and constitute an

improvement on it, will not be dealt with in this review. This is so because of their view that slow incremental
change is the reality of most policy making, because they assume a functioning democratic process, or because of
their inability to explain policy variation and change. For details about two such approaches, i.e., the group and
network approaches, see John, 1998, Chapter 4.

€ John, 1998, p. 58.
% For a detailed criticism of “the old institutionalism”, see John, 1998, pp. 49-57.
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“dignified aspect to political life,”® disguising the conflicts between interests. This form of

politicking may indeed subordinate the power of institutions to that of powerful groups with
access to public decision-making.® Another criticism is that, while institutions do to some
extent create values, “wider social and political forces structure how the institution works. In
thfs way there is a complex interaction between institutional and other processes, such as

between political action and social change.™’

In other words, the social context and political climate of a country can cause as much
variation as the operation of political institutions can. Indeed, institutional effects, John argues,

3368

“may themselves be the result of wider changes.”” However, he adds, it is difficult, when one

considers various examples of policymaking, to “disentangle” the impact of institutions from
that of social and political forces.

A related criticism on the lack of context in such an approach concerns the neo-
institutionalists’ emphasis on comparing the same policy sector across different countries (with

different contexts, naturally).®® This becomes even more problematic when one considers how
much public policy can vary across sectors in one and the same country.” As Pal notes,
sometimes the 'divergénces between policy sectors within countries is greater than divergences
between them.”!
Finally, a major criticism of the approach concerns the definition of “the state” or of what
counts as institutional. If the neo-institutionalists’ definition is accepted, Pal writes, “we are left
with some very general and abstract forces indeed.””? By including too many aspects of

political life under one category, very little ends up being explained. In political science,

precisely, it is this separation of constraints from motivations and interests of actors which

65 John, 1998, p. 49.
% John, 1998, p. 49.
67 John, 1998, p. 51.
68 John, 1998, p. 52.

67 John, 1998, p. 64. Policy sectors vary; some of these are the economic, industrial, agricultural, and health

sectors.
7 pal, 1992, pp. 114; and John, 1998, p.64.

" pal, 1992, p. 114,
2 pal, 1992, p. 102.
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makes explanations possible.” In the absence of such a separation, “it becomes impossible to

identify what causes variation and change”.”

However attractive neo-institutionalism may be, I find it especially difficult to apply to a
context for which it was not developed. This theory of policymaking was conceived for use in
the Western world, and assumes a democratic, (relatively) transparent and accountable
functioning of institutions. Unfortunately, the same cannot be assumed about a country where
political patronage and clientelism supersede the rule of law and Western-style bureaucracy.”
In Lebanon, public institutions with formal mandates and mode of functioning exist but, in
practice, as is the case in many Third World countries, they often follow informal modes of
operation (i.e., corruption: from influence peddling to bribery, and so on).”® Moreover, debate
within the Western world has already highlighted criticism that has pointed out that although
institutions shape policy actors, these very institutions are also dependent, in their rules and
operation, on political choices made by those actors.”” I believe this is especially true in
Lebanon. Still, I find that neo-institutionalism’s conceptualisation and highlighting of the
patterns of relationship between the state and societal actors or of the state-civil society
interface are quite illuminating. It can be used to further our understanding of policy decisions
in the case of the 1994 Act. Specifically, I am referring to the approach’s view of state tradition

as the most “expansive” aspect of this relationship,”® embracing “rules and conventions that
apply across the full range of state institutions and which should exercise some influence, even
if modest, on the general patterns of political behaviour and policy-making”.” Indeed,
understanding state structure and state culture in Lebanon, its model of political governance

(parliamentary democracy) but especially its unique historical tradition of confessionalism,® i,

™ John, 1998, p. 64.
™ John, 1998, p. 64.
75 Khalaf;, 1987.

76 In Lebanon, people speak of influence peddling or “wasta” as a fact of life, a must in order to get things done
anywhere in the country. See also discussion on wasta in Chapter 1.

77 John, 1998, p. 54.

78 State/civil society relation can be conceptualised in three tiers: state tradition, policy sectors, and policy
networks within the policy community (Pal, 1992, p. 103).

7 pal, 1992, p. 103, emphasis added.

% | ebanese political confessionalism is unique in the context of the Arab world.
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as we shall see, (one) impqrtant key to understanding why the 1994 Act was implemented the

way it was. In other words, the present study will argue that a structural analysis does indeed
‘contribute to explaining the policymaking process. However, it-also argiles; in line with major

criticisms of the approach, that instead of being “all-encompassing”, institutions are only seen
tolimit, réther than determine, th‘é choice of actors.®! MoréOver, it agrees with the post- _

positivist analysis that, although the policy process takes place within networks, policy analysis
is more than about “mapping networks and relationships... policy involves discourse, and

framing issues in ways that persuade”.®

5. Post-positivist or new policy analysis: ideas and arguments

New policy analysts reject the rational choice claim that politics boils down to the interplay .of
interests. “The mere fact of human self-interest”, they argue, “does not explain changes in
world-views, such as the growth of individualism, the prevalence of principled beliefs, the

opposition to slavery and the spread of democratic freedoms.”®* In other words, advocacy,

more than political institutions and interests, may explain or be a causal factor of public policy.
Grounded in the post-positivist critique of science, new policy analysts also reject the artificial
separation between facts and values - a dichotomy which is, as we have seen earlier, the
foundation of rational theory. One of the most radical proponents of this new policy analysis,
Giandomenico Majone, indeed argues that “facts and values are so intertwined in policy-
making that factual arguments unaided by persuasion seldom play a significant role in public

debate.”® People who argue for policy change, consequently, engage in both moral and

scientific argument:

Every politician understands that arguments are needed not only to clarify his position with
respect to an issue, but to bring other people around to his position. Even when a policy is best
explained by the actions of groups seeking selfish goals, those who seek to justify the policy
must appeal to the public interest and the intellectual merits of the case. Perhaps these are only
rationalisations, but even rationalisations are important since they become integral parts of
political discourse. We miss a great deal if we try to understand policy-making solely in terms
of power, influence, and bargaining, to the exclusion of debate and argument.®’

81 John, 1998, p. 64.

82 pal, 1992, p. 114, emphasis added.
% John, 1998, p. 153.

# Majone, 1989, p. 8.

# Majone, 1989, p. 2. Majone offers the pertinent example of poverty in the USA and its rise on the political

agenda to prove his theory of policy arguments: that it was the nature of the debate around poverty, and not the
change in the material conditions of the poor, which could explain this rise. '
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The aim of these new analysts, obviously, is not to replace interests with ideas. Rather, they

seek to reconcile the two, and generate a theory of public policy that encompasses both.*® They

see the policy process as a “contest between forms of discourse” characterised by arguments
about norms and evidence which ultimately structure policymaking. Policy makers are seen as

dealing “in images, symbols, and narratives through which they seek meaning.”®’ Moreover,

new policy analysis, with its use of evidence and arguments, brings in more actors than are

traditionally introduced by institutional, group and network accounts.® In this expansive

account of the policy process, new actors include journalists, television programmers,
academics, researchers, analyst, experts, and so on.

Several, often divergent formulations of post-positivist analysis exist, with the most radical
version regarding the very notion of policy and policy process as part of the discourse and

systems of meaning and languzatge.89 Moreover, post-positivist analysis uses the term “ideas” to

cover a wide range of idea-related processes, from knowledge, beliefs, and norms, to world

systems and ideologies.’® Though this umbrella use of the concept, coupled with a variety of

methods and situations, seems suited to account for the complex world of policymaking, it
could also be a source of weakness:

The problem is that once interest-based claims are relaxed, there is a broad spectrum of
frameworks ranging from the Foucauldian to the modification of rational choice theory. Which
ideas-based approach assists the quest to explain public policy?”’

Another criticism, similar to that addressed against the other previously discussed theories,
is that there is a tendency, once again, to give prominence to one element (ideas in this case) in
the explanation over others. Though this does not entirely discredit ideas-based approaches, it -
does constitute a major weakness when trying to understand the intricate world of

policymaking. It is also more likely that, no matter how much decision-makers are able to

8 Though it is true that the discussion of ideas and arguments in public policy is quite novel, the concept that
politics and administration are about argument is not new. See Vickers, 1965.

87 John, 1998, pp. 156 and 158.

8 See in this chapter footnote no. 62 concerning the group and network approaches.

% See Yanow (1996) for more details on this radical post-positivist approach to policy analysis.

% 1t is thus easier to understand the different formulations of this new policy analysis by looking at actual
applications. For a summary of some of these applications, see John (1998, pp.159-165).
*! John, 1998, p. 165-166.



50
mobilise certain discourses that benefit them, ultimately they are not going to promote ideas

which work against their self-interest. As John argues,

it seems that at the same time that ideas constitute interests, interests gave reality to ideas.
Though there are politicians and bureaucrats who simply aim to maximize personal wealth,
fame or the size of their bureaus, most political actors are attached to political 1deas which help
their careers and launch them into the political world. 2

This interplay or “symbiosis” between ideas and interests” may indeed be crucial to

understanding change and, not just stability, in public policymaking.

It should have become clear after this brief review of the literature, that one of the major
problems of the existing theories of policy analysis - a problem of utmost importance to the
present study - is their general inability to explain variation and change. As John argues, this
failure is mostly due to the “single approach” adopted by these theories. Even when they
introduce complexity and try to be multidimensional, there is either a “tendency for one
element in the explanation to dominate” or to include so many variables that causation becomes

difficult to establish.”* This shortcoming has been increasingly problematic, even frustrating,

 since the fall of the Berlin Wall, the collapse of the Soviet Union and the end of apartheid in
South Africa in the last decade. Specifically, it makes it hard to adopt any of the above-
mentioned theories to explain what was concurrently a sweeping change in the socio-political

and media landscape in Lebanon.

6. Towards an “evolutionary” theory of policy analysis: Kingdon’s policy streams approach
Having outlined the inability of each of the above-mentioned approaches to account fully for
the complexity of the policy making process, I still find each approach valuable in shedding
light, from some angle, on how policies are made. These various approaches are even more
attractive when synthesised and integrated, in order to show that policy variation and change is
more likely the result of (often parallel) interaction between different processes: individual

choice and institutional constraints, ideas and interests, and so on. This should not mean,

2 Often 1 wonder ifit is not more than a question of simultaneity (as suggested by John) in the case of ideas and

self-interests. It may be even more likely that self-interests are identified first and only then are ideas called on to
give meaning in politics and to realise those self-interests.

% John, 1998, p. 166.
% John, 1998, p. 167.
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however, that “anything goes™ and that an approach can be drawn upon whenever it is

“suitable” in the analysis to make a point. “The critic”, John wams,

can never disprove the way an approach is applied because it is so flexible...[A] medley of
accounts does not do justice to the different assumptions upon which they are based, such as
about human nature and the effect of structures....[TThe approaches can be linked together if
the analyst distinguishes between constraints on action and causes of action. Thus institutions,
patterns of interest-group and networked relationships and socio-economic structures are limits
to human action though sometimes they change autonomously. Individual actors are the drivers
for change and the foundations for human action. Ideas, on the other hand, give human agents
purpose and are the way they express their interests. 7he secret is to uncover the way each of
these processes interacts with the others over time and in different places®

One such “recipe” or “secret” has been indeed advanced by John Kingdon, in his Agendas,

Alternatives, and Public Policies.”® Kingdon’s model is actually a developed version of the
“garbage can” model of organisational choice offered by Cohen, March, and Olsen,”’whereby

he applies their ideas exclusive to organisations (mostly universities) to the wider political
context which he also finds to have the characteristic of “organised anarchy”. Kingdon’s model
seeks to explain how governmental agendas are set, why “some problems come to occupy the

attention of governmental officials more than other problems” *®and why some alternatives

receive more attention than others. According to Kingdon, the policy process consists of three
families or processes: problems, policies (or solutions), and politics. First, people recognise
problems. Second, a policy community of specialists works on generating proposals: “they each
have their pet ideas or axes to grind; they float their ideas up and the ideas bubble around in
these policy communities. In the selection process, some ideas or proposals are taken seriously

and others are discarded”.” Third, the political'® stream is composed of several political

processes such as swings of national mood, balance of organised political forces, election

results, changes of administration, interest group pressure campaigns, and so on.

% John, 1992, p. 168, emphasis added.
% Kingdon, 1984.

97 Cohen et al. (1972). These authors understand organisations to be more like “organised anarchies”. They argue

that an organisation is a * a loose collection of ideas [rather than] a coherent structure; it discovers preferences
through action more than it acts on the basis of preferences” (as quoted in Kingdon, 1984, p. 84).

%8 Kingdon, 1984, p. 197.
% Kingdon, 1984, p. 87.
1% Here Kingdon is using the word “political” in its narrow sense, i.e., mostly with respect to politicians’ attention

to voter reactions and important pressure groups (1984, p. 145). For reasons already explained, in the context of
Lebanon, “political” is better used in its widest sense, i.e., mostly as any authoritative activity that seeks the
distribution of benefits and costs.
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These “streams” or elements of the policymaking process, moreover, are unique to each

102

area of policymaking,'*' operate independently'® of each other and are in a constant state of

fluctuation. Indeed, they float around in policy communities in what Kingdon refers to as
“policy primeval soup”. When the separate streams come together, they open up a (brief)
- possibility for change: '

As I see it, people who are trying to advocate change are like surfers waiting for the big
wave. You get out there, you have to be ready to go, you have to be ready to paddle. If you are
not ready to paddle when the big wave comes along, you’re not going to ride it in.'®®

Kingdon calls this opportunity to introduce change a “policy window”. It opens mostly because
of change in the political stream, or because “a new problem captures the attention of

governmental officials and those close to them”.'® Advocates of proposals or “policy

entrepreneurs”, as illustrated in the above-mentioned quote, are seen to be waiting in and
around government “with their solutions at hand, waiting for problems to float by to which they
can attach their solutions, waiting for a development in the political stream they can use to their

advantage”.'”

What is most notable about Kingdon’s model is that rather than starting with stability, it
“assumes continual policy change. All the elements to the policy-making process shift and

change, and policy outcomes arise from the continual interplay.”'® By taking the very

messiness, complexity, and even unpredictability of the policy process as a starting point, and
by adopting a fluid, multi-theoretic approach which emphasises the importance of the
interaction(s) between context and institutions, ideas, and the role of decision-makers, the

model becomes highly attractive for the present analysis. Moreover, this very fluidity of the

1! For example, debates about childcare and proposed solutions have nothing to do with transportation issues.

Indeed, Kingdon writes that even the effect of dominant ideology does not affect public policy in any simple way.
He argues that “ideology may be more at work in some domains than in others, more at work under some
circumstances than others” (1984, p. 135).

192 As Kingdon argues, the forces that drive the different streams are quite different. Each stream “has a life of its
own, independent of the other” (1984, p. 118).
193 Analyst for an interest group interviewed by Kingdon (1984, p. 165).

194 Kingdon, 1984, p. 168.
193 Kingdon, 1984, p. 165.
1% John, 1998, p. 173.
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model makes it, unlike the US-dominated policy studies, less susceptible to charges of

ethnocentrism. John suggests that, with minor modifications, the model can be applicable to the
EU policymaking systems.'”’ Indeed, in the present study, I will argue that the model, more
than any other model, is actually capable of explaining the policy making process and policy

change in Lebanon.

Weaknesses of Kingdon’s model

Kingdon’s model has been criticised for “concentrating too much on agendas and not

enough on how ideas feed into the implementation process and back again”.'*® Though

Kingdon, in the first place, did not set out to deal with anything but agenda setting (or policy
formulation stage) in his book, John’s criticism duly points out a “missing link” in such a
highly developed model. Indeed, one cannot separate factors that affect agenda setting or
formulation from those affecting implementation, “as the two processes are almost fused. It is
the interaction between different types of actors over both policy definition and implementation

that is the correct way to conceptualise policy.”'® Indeed, by extending Kingdon’s model to the

implementation phase of the 1994 Act, and examining the interaction between the process of
agenda setting and implementation, the present analysis not only supports the criticism that
implementation is a “missing link™ in the policy streams approach, but, most importantly, it
sheds more light on our understanding of the policymaking community and its role as regards
the 1994 Act. By way of example, the findings in Chapter 6 on implementation- where patterns
of ownership and control of the licensed media are examined - cannot be explained using
Kingdon’s model. Such findings suggest that although the slicing up of the media pie was,
quite expectedly, confessional, the less conspicuous nature of shareholders in all licensed media
was not, and clearly cut across confessional lines. Such cross-confessional patterns of
ownership were mostly evidenced by finding several shareholders owning shares in one of the
four licensed stations while their siblings owned shares in “rival” stations with a different
confessional identity. Moreover, the fact that, in the case of the 1994 Act, the major policy
entrepreneurs were also the shareholders whose stations were to be licensed, was an indication
of a flagrant conflict of interest. Though Kingdon discusses the power of the government or the

administration (including such prominent actors as the president, the cabinet secretaries,

197 John, 1998, p. 176.
18 John, 1998, p. 176.
19 yohn, 1998, p. 176.
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legislators, etc) to mobilise issues and dominate the agenda-setting phase, he does not

properly account for the motivations behind such mobilisation. Even when he deals with the
possibility that the policy entrepreneurs could act to promote their personal interest, these

interests are mostly related to “career promotion”, “satisfaction from participation”, the

promotion of certain values, or simply altruistic desire to affect public policy.''® Significantly,

Kingdon’s study fails to include the role of financial interest and political control when
discussing some of the motivations of policy entrepreneurs. Such omissions make Kingdon’s
model inadequate for explaining the role of policy entrepreneurs involved in the 1994 Act.
Indeed, as the present study will demonstrate, control of the broadcast media in post-Civil war
Lebanon, in the wake of privatisation, cannot be properly understood without including the

financial and political dimensions of such control.

Kingdon’s model is a major step forward in our understanding of the policy making
process. Its most valuable contribution lies in its convincing explanation of why policy

changes, something that most other theories or approaches have failed to accomplish so far.'"!

However, since Kingdon’s model is incomplete in its account of the entire policymaking
process (it does not include the implementation phase) and the nature and motivation of the
policy making community, it will be supplemented with two additional approaches or steps.
First, elite theory is used for an exploration of the “true” motivation(s) and role of the Hariri
government in the privatisation of the media in Lebanon. As the research findings will show
(Chapter 6), it proved indeed to be a useful tool, to borrow Mills expression, for the

interpretation of what is going on at the topside of post-Civil War Lebanese society. '

In following, a brief review of those relevant aspects of elite theory that deal with the role of a
country’s elites in shaping policy making will be added. This review is seen as a necessary
“supplement” to Kingdon’s concept of policy entrepreneurs dealt with in this chapter.

Second, the present research will include a documentation and analysis of the
implementation phase (Chapters 6 and 8), and seek to unravel interactions between this phase

and earlier phases of the policymaking process. The last section of the present chapter will

19 Kingdon, 1984, p. 123.

"' Baumgartner and Jones’ “punctuated equilibrium model” offers a somewhat similar explanation of policy

change (1993). The model is equally successful in the way it tackles the complexity of decision-making, both in its
stability and change. However, it too, does not take into account the equally complex process of implementation.

12 Mills, naturally, was referring to modern American society (1956, p. 278).
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justify the lay out of the present research and the chapters’ breakdown as a result of such

inclusion.

Elites and elite power

Kingdon’s model, as already explained, is ah attempt to account for the coxﬁplex, messy wofld
of policymaking. It duly rejects the linearity of the policy stages process and suggests instead a
multiple approach that includes different streams (the politics, policies, and problems streams)
which, together, make up the policy process. These streams operate independenﬂy of each other
until they meet, a policy window opens, and policy making ensues. Kingdon’s model, despite
its multi-linearity, fails to recognise the different powers driving each stream. His primeval
soup metaphor, borrowed from the natural world, is too dependent on the chance interaction of
the different streams, and inevitably downplays the disproportionate influence that some
political players may yield in some or all stages of the policymaking process. It is the task of
the present study to introduce, however tentatively, the dimension of power (political and
otherwise) into Kingdon’s model. This will be done mainly by identifying the existence of
power holders in Lebanese society (the elite involved in and profiting from policymaking) and
the extent to which they are capable of affecting the course and flow of the pOIicymaking
streams, of “twisting the hand of fate” and enacting policies or policy alternatives that

accommodate their own interests.

The study of elite has a long tradition. It started over 2000 years ago with the Greek
philosophers who attempted to explain social and political power, and was established as part
of political science in the late nineteenth century and early twentieth centuries largely as a
result of the work of two Italian sociologists, Vilfredo Pareto (1848-1923) and Gaetano Mosca
(1858-1941).' The chief concern among those early elites theorists was that democracy in
modern Europe was a myth. As they argued, government in a democracy “was certainly of the
people, it might even be for the people, but it was never by the people but only by the ruling
class."™* As work on elite theories proliferated, it ranged from approaches rooted in the Marxist
tradition which argued that holders of governmental offices were agents of the dominant

(economic) class in society and not guardians of the public interest, to pluralist approaches that

were less critical of capitalist democratic systems because these were found to be relatively

113 for more details about the work of Mosca and Pareto, see Bachrach, 1967; and Bottomore, 1964.

114 parry, 1969, p. 25.
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pluralist (i.e. controlled by a plurality of elites).'” In all its varieties, however, elite study is

concerned with the issue of inequality”,'*®or the concentration of power and control in the

hands of the few (the elites) in Western democracies.
In 1936, Lasswell wrote: “The study of politics is the study of influence and the ‘
influential(.... )The influential are those who get the most of what there is to get. (...).Those

who get the most are elite; the rest are mass.”"!” In fewer words, according to Lasswell, the
elite are the influential or the powerful. !® In order to define these “clites” in terms of the

distribution of power, sociologists have mostly concentrated their empirical work on
recruitment/circulation studies, and examinations of the backgrounds and characteristics of

incumbents in putative elite positions.'”” Such studies, however valuable, may be misleading in
their assessment of elite power, since the concept of power itself is controversial.'® Indeed, the

task is complicated by the fact that political power can assume many forms since effective
power is quite distinct from positional power or power by virtue of office, which is limited by

numerous constraints.'?! For instance, it is relatively easy to identify the more direct form of

power manifested in the ability of the legislative bodies to pass laws, of judges to interpret such
laws, of ministers to take executive decisions, of public servants to implement these decisions,
and so on. However, another form of power, less anatomical and more indirect is the power to
influence decisions taken and laws passed (i.e., power to indirectly influence policy making by
influencing actors who decide policy). Indirect influence, moreover, covers a wide spectrum of
action, and can range from the “most diffuse influence over political opinions to the most

2

specific influence over appointments to political office”.'?? This latter form of power, though

3gee Birch (1993) for a review of some of these different elitist positions. Robert Dahl, a leading representative

of the pluralistic approach, conducted a study of power structure in New Haven, Connecticut, which concluded
that there was no power elite in New Haven. Even though there were inequalities between citizens in the degree of
power they exercised in the system, these “inequalities were dispersed rather than cumulative” (Birch, 1993, p.
143).

116 yianello, 2002, p. 4.
7 L asswell quoted in Tachau (ed), 1975, p. 4.

118 Scholarship on elite theory differs in its choice of conceptual terms to refer to “the influential” or “elite” in a

given society. See Bottomore, 1964, Chapter 2; Bachrach (1971); and Stanworth and Giddens (ed), 1974, Chapter
1

119 pahl and Winkler, 1974, p. 121.
120 Birch, 1993, p. 140.
12 paht and Winkler, 1974, p. 104.
122 Birch, 1993, p. 139.
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much more difficult to identify, is no less prominent in studies of political power. Indeed,

political scientists’ work is:

replete with distinctions between de jure authority and de facto power, between
constitutional sovereignty and political strength, titular rulers and powers-behind-the-throne,
front men and backroom boys, rubber stamps and pressure groups, office holders and
influentials, strong leaders and weak ones, the politicians and the civil service, and in
Bagehot’s elegant phrase, between the dignified and the efficient.'®

As Giddens argues, “it is precisely one of the major objectives of the study of elites to examine
the relationship between formal authority and effective power”. '** Such study, moreover,
should focus primarily upon the relationship between the political and economic elites, in order
to isolate the two forms of power, or in order to uncover the connection between the “making”
and “taking” of decisions where 4

the “taking” of the relevant decisions is vested in the political elite, but may be subject to
influence by the economic elite; and, vice versa, where the authority to effect the policies or
decisions in question rests in the hands of the economic elite but where these may be subject to
influence from the political sphere.'”

Not only should the researcher investigate the connection between the “taking” and the
“making” of decisions, but he/she should also investigate the overlapping or interlocking of
positions of the elite groups being studied.'*® As part of the study of elite circulation, the
researcher should not be limited to the investigation of elite change and reproduction across
generations,'?’ but should also track “the interchange or movement of individuals berween elite
positions themselves”.'*® This interchange can be linked with the phenomenon of “the multiple
holding of elite positions (as in the interlocking of directorships, or where political leaders hold
business appointments).”*?’ Positional studies of elite composition and circulation across

generations in the Lebanese parliament have already demonstrated that, although the process of

elite recruitment is “fairly opened and has been significantly broadened, (... ) the dominance of

123 pahl, R.E. and J.T. Winkler, in Stanworth and Giddens (eds), 1974, p. 102.

124 Giddens (1974). Elites in the British class structure. In Stanworth P. and A. Giddens (1974), Elites and Power
in British Society. London: Cambridge University Press, p. 4. ‘
123 Giddens, 1974, pp. 19-20.

126 Mills, 1956, p.270-283; Giddens, 1974, pp. 16-17.

127 For a study of elite circulation across generations in Lebanon, see Khalaf, 1987, Chapter 6 on parliamentary

elite.
128 Giddens, 1974, p. 16.

129 Giddens, 1974, p. 16.
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notable and privileged families, however, has not been seriously challenged”. Indeed, when

one examines family ties and kinship'networks, in other words the role of clientelism and
political patronage in defining Lebanese politics, “one, in fact, is prompted to argue that a
comparatively small number of prominent families continues to exert almost monopolistic

control over the political process in the country.”*® As will be demonstrated later, studying the

role of Lebanese elites in the policymaking process, the interlocking control of shareholders in
the licensed broadcast media, and their “multiple holding * of political and economic elite
positions (Chapter 6), not only confirms those above-mentioned conclusions, but reveals a
more complex picture of the Lebanese power elite — one that cannot be accounted forina

purely positional analysis.

The role of elite in the policymaking process Despite the various conceptual and
methodological disagreements that characterise elite studies, elite theorists and researchers
seem to agree that a decisional analysis that investigates governments or administrations and

their decision making activities is a “convenient starting point”,"*! and one that is far better in

accounting for elite power than positional analysis, for instance. This is especially so because
decision-making “is the point at which the possession of power is made manifest. A single
minority or a number of minorities are conceived of as making the ‘big decisions’ which will

determine the future course of society”."*? In his discussion of America’s power elite, C.W.

Mills reminds the reader that “we must judge men of power by the standards of power, by what

they do as decision-makers, and not by who they are or what they may do in private life”."*’

Indeed, Mills’ Power Elite was already an attempt to document, however inadequately or
partially, the thesis that a power elite composed of political, economic, and military men exists
in the USA and actually determines basic policy for the nation. It is this emphasis on elite

power as the power to influence national policy that is of relevance to the present study.

130 Khalaf, 1987, p. 134.

B! Bachrach, 1967, p. 17; and Birch, 1993, p. 154
B2 parry, 1969, p. 130.

133 Mills, 1956, p. 286.
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Judging power elites by their power to affect decision-making, as Mills recommends,

however, is not easy advice to heed. Mills himself argued that the power elite is not altogether
“surfaced”, and that

many higher events that would reveal the working of the power elite can be withheld from
public knowledge under the guise of secrecy. With the wide secrecy covering their operations
and decisions, the power elite can mask their intentions, operations, and further
consolidation."*

Similarly, Giddens warns that

The difficulties involved in systematic research upon these matters, of course, are among the
most severe and intractable of any which have to be faced in the study of elite power.
Concealment, subterfuge, but above all probably the ubiquity of informal and personalised
relationships and procedures — something which, although no doubt common in the connections
between elite groups, is likely to be much more prevalent inside them — create large blank spots
which no form of sociological research is likely to penetrate satisfactorily. '**

This is especially so when research is conducted in a developing country. In this case, the
researcher is not only confronted with the general difficulty, if not impossibility, of identifying
the indirect forms of power at play during decision-making, already identified by Western
researchers. The problem is compounded when clientelism - as opposed to the rule of law (the |
starting point of any study of democracy and its bureaucratic institutions) — dominates and is a
culturally accepted way of conducting politics and business. Describing the situation in
Lebanon, one leading Lebanese sociologists and researcher on elite composition and circulation
in Lebanon wrote:

The shortcomings and abuses of patronage are many and grievous (...): endemic corruption,
nepotism, favoritism, the erosion of legislative and executive powers, the reduction of the entire
political process to one of squabbles over patronage rights and boundaries, the absence of any
serious concern for formulating broad policy issues of national and civic significance...."°

According to Khalaf;, like confessionalism (Chapter 3), political clientelism has become
almost “institutionalised into Lebanon’s body politic.”*” As a system, it is mostly based on ties
of kinship, community and fealty where the za’im, like the feudal overlord, “is the

unquestioned leader of a tightly knit local community”. 138 His political assets, Khalaf writes,

134 Mills, 1956, p. 294.

135 Giddens in Stanworth and Giddens (eds), 1974, p. 20.
136 Khalaf, 1987, pp. 101-102.

37 Khalaf, 1987, p. 98.

138 Khalaf, 1987, p. 113.
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are “typical of most personal relationships — namely, reciprocal loyalties and obligations”.'**

He dispenses favors, secures jobs for the unemployed, and intervenes in the bureaucratic and
judicial system on behalf of his clients. In return, “clients pledge their loyalty in gratitude for

past favors and in anticipation of future ones”."*" It is such predominant wasta mentality,

Khalaf concludes, which undermines the role of Parliament, for instance: MPs, as political
brokers, are “more concerned with the parochial and often petty interests of their local
constituencies than with formulating and articulating broad policy issues of national and civic

significance.”*!

Elsewhere, studies on privatisation in the non-Western world, especially in societies in
transition, proliferate with discussions on the weakness of the rule of law and the pervasiveness

of clientelism and administrative corruption.'*? For instance, as several studies argue, much of

the problems involved in privatisation - especially in Russia and the ex-Soviet block - resulted
from the existence of patron-client relationships, the use of b/at (Russian equivalent of the
Lebanese wasta) and networking to promote personal interests that are never manifested in

Jaw, 142

Finally, of more relevance to the present study on the role of the Lebanese elite and policy
making, is Kalaf’s word of caution against “drawing too many inferences about the elite’s
attitudes and political behavior from its social background”.!** In this context, Mills” advice
seems all the more pertinent. To the extent that it is possible, Lebanese men of power shall be

judged by the standards of power, by what they do as decision-makers, and not by who they are

or what they may do in private life.

139 Khalaf, 1987, p. 113.
140 K halaf, 1987, p. 113.
141 Harik quoted in Khalaf, 1987, p. 123.

2 Hallin & Papathanassopoulos, 2002, pp. 184-190; Nain and Anuar, 1998, pp 9-16; Coronel, 1998, pp. 25-28;
and Nyamnjoh, 1998, pp. 29-33;.

143 L edenava quoted in Shelley, 2001, p. 244. For studies on privatisation and the rule of law in the ex-Soviet
Union, see Shelley, 2001, p. 244; Smith, 2001; Hendley, 2001, pp. 134-135; and Rutland and Kogan, 2001.
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Stages of analysis and chapters breakdown

As previously discussed, the present research will include all the stages of policy making that
the “stages model” usually deals with: i.e., problem definition, policy i:ormulation, policy
adoption, and policy implementation. I have already discussed the failure of the linear model of
policjrmaking to account for the complexity and reali_ty of bargaining involved in |
policymaking. Still, the various stages in that model are seen (exclusively) in the present
research as useful research fools or as “a set of measuring rods, to lay alongside the complex set

of decisions, rather than ways of understanding public policy.”** In other words, the present

analysis will look at each and every stage of the policymaking process related to the 1994 Act,
without however subscribing to the theory of policy process behind those stages (i.e., the
“stages model” discussed earlier). '

There are a couple of reasons which justify this methodological and analytical choice: to
start with, it is simply commonsensical, when trying to document the sfory of the 1994 Act
from its introduction in 1991 till its implementation in 1996, to proceed chronologically. One
effective way of doing this is to move linearly in time, while identifying the various stages of
policymaking on the Way. Second, having reviewed the various existing theories and studies of
the policy process, if haé become clearer that there is a need for a multi-faceted, multi-

erspective approach to explain the “labyrinth”!*® of the policymaking process in general, even
p

more so in the case of Lebanon. The linear breakdown of the process of the 1994 Act into
distinct parts will allow the careful examination of each analytical section separately, using the
method or methods of analysis appropriate for each part.

Here again, the importance of the political context to explain the policymaking process

147

cannot be overemphasised. "~ Therefore, to start with, a historical review of the nature of the

Lebanese state will be undertaken in order to understand the dominant political culture of
confessionalism in the country (Chapter 3). This review will be followed by a more specific
review of the history of the media in 20® century Lebanon (Chapter 4). As will be pointed out
during the analysis of the text of the 1994 Act, the new broadcast policy may not, after all, look

so new in several respects once it is seen in context, i.e., in light of the existing, much older

14 Khalaf, 1987, p. 123.
143 John, 1998, p. 23.
146 This is the word Kingdon uses to refer to the complex world of policymaking (1984, p. 18).

71 have already explained the importance of state tradition and of the political context in the section on “policy
determinants”.
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Press Law of 1962. Chapters 3 and 4 will rely exclusively on secondary sources to draw the

larger socio-political context of the 1994 Act,
Chapters 5 and 6 will document the various relevant stages of the pblicymaking process: the
~ policy formulation and policy adoption stages (Chapter 5), and the policy implementation stage
(Chapter 6). Chapter 5 will document, based méinly on primary sources (official documents,
original letters and memos, and to a lesser extent, interviews), and newspaper reports, the early
stages of the policy making process. The first part of Chapter 5 includes an account of the
“bargaining” that took place between the various policy actors or entrepreneurs involved in the
various drafts of the 1994 Act. The second part of the chapter deals with the final Act itself, and
the instruments chosen by the government to ensure that the initial goal (i.e., solving the

problem of the war media phenomenon) had “the best chances of being met.”**® It includes a

textual and comparative analysis of the Act, whereby major sections of the 1994 legislation will
be compared to the French audio-visual law of 1986 and the Lebanese Press Law of 1962. The
purpose of such comparison is to verify to what extent the Lebanese Act was modelled after its
French counterpart (as repeatedly claimed by Prime Minister Hariri), and whether the 1994 Act
truly marked a radical change in the Lebanese media system (regulated up until then by the
Press Law of 1962).

Chapter 6 will concentrate on the implementation stage of the Act. It will do so mostly by
consulting the published opinions of the regulatory committee in charge of licensing (the
National Audio-visual Council or NAC), and by comparing the general criteria for acceptance
or rejection of applications with the NAC’s final (published) verdict concerning each applicant.
The NAC'’s published opinion will also be assessed by weighing it against the information
included in the actual application files submitted to the NAC prior to its (final) decision. The
aim of such a comparison is to establish whether, as repeatedly charged, the NAC applied
double standards in its processing of applications.

Both chapters, as part of an analysis of policy determinants, will also document the
contribution of the major players who affected the various stages of the policymaking process
related to the 1994 Act. These players, who have “interests in and influence over policies

produced or debated,” constitute the “policy community” according to Kingdon. 149 Since these

players and their role (and motivation) can only be determined on a public, surface level (e.g.,

143 pal, 1992, p. 138.

149 pal, 1992, p. 109. Most policy sectors have various types of actors (executive agencies or ministries, legislative

committees, unions, professional associations, etc.). Not every policy community, naturally, includes all possible
categories of actors.
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depending on the nature of their office, their access to, or their coverage by the media),

another method is also needed in order to know more about them, and to know which ones

were effectively more powerful than others in the policy making process. It should be
remembered here that the controversy surrounding the Act was at its highest during the
implementation }p'ha_se. The majbr criticism duﬁng that phase conceméd the visible relationshipv '
existing between policymakers (Council of Ministers and some MPs in particular) and those
applicants awarded licences. Therefore, basic approaches of elite theory will be applied in order
to investigate the extent of the power of some of the major players: by looking carefully at the
patterns of ownership of the major broadcast applicants and possible connections between the
political and economic elites involved (Chapter 6), the present analysis will try to establish the
extent to which ownership of a station (and consequently political and economic interests), and

not just the merit of the licence application itself, can explain the licensing process. '

Finally, both chapters 5 and 6 will be restricted to documenting what happened, and will not
seek to explain why some policy decisions were made, even when double standards in the
application of the law are proven. Only in chapters 7 and 8, using Kingdon’s model of
~ policymaking but extending it to include the implementation process, will an evaluation of the |
ehtire policymaking process in the éase of the 1994 Act, or an explanation of why things |
happened the way they did, be attempted. Adopting this specific structure for the present
analysis does not mean that I adhere to the belief that social science research can separate facts
from values. Quite the contrary. However, for reasons already discussed, the present research
cannot hope to achieve more than a limited number of objectives — the most important of which
is to document the phases of the 1994 Act. In other words, the study should not be construed as
a test of Kingdon’s theory or as an attempt to generate an alternative theory of policy analysis.
Rather, it would be more accurate to say that the analysis, at some point, makes (good) use of
Kingdon’s model and expands on it in an attempt to make sense of the distinct parts (or stages)
studied and to see how these parts relate to each other. By leaving the application of Kingdon’s
model to the very end of the study, howecver, I am emphasising the need to be cautious about
interpreting the findings of the present research. This means, on the one hand, that those
chapters or sections based on primary sources (i.e., chapters 5 and 6) can hopefully be

independently of use for later analysts or historians. On the other hand, this also necessarily

10 This section on the patterns of ownership and control in the Lebanese broadcast media is included in Chapter 6.

In Wildawski’s account, without the merger of economics and politics into what came to be known as “political
economy”, “the economists and political scientists who make up the bulk of the [field] would have had far less in

common to sustain their collaboration” (1987, p. xxxvii).
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implies that, deploying different conceptual models, arguments, and justifications, one may

be able to make sense of the story of the 1994 Act in different ways.
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